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Executive Summary  
 
The Foothills District is located directly east of the East End Commercial District in Lake Oswego, 
separated from downtown by Highway 43 (Figure 1).  For purposes of redevelopment alternatives, 
the project area is bounded by the Willamette River on the east, Highway 43 on the west, Tryon 
Creek on the north, and Oswego Pointe development on the south.  Project boundaries for 
transportation and Highway 43 access alternatives extend north to Briarwood Road and south to 
Leonard Street.  The district is approximately nineteen acres with two topographical benches 
connected by steep slopes near Highway 43 and steep slopes occurring again at the riverfront.  
 
Most of the district is zoned industrial (I).  A small portion in the southwest corner of the district is 
split between ResidentialHigh Density (R-0) and East End Commercial (EC).  The 
Comprehensive Plan designates the Foothills District as Willamette River Industrial Area.  The 
Willamette River Greenway Management District extends 150’ westward along the river. 
 
Fourteen parcels comprise the District.  Current land use is predominantly industrial including 
businesses, a wastewater treatment plant and an electrical substation.  The site has railroad 
tracks running north and south at the western edge of the District.  The Foothills Park is currently 
under construction on the site of the old chip plant.  Other historic activities on the site include a 
cement plant and an iron smelter.   
 
Purpose 
 
The Foothills District Refinement Plan (FDRP) is a follow-up to a 2002 City-sponsored vision plan 
for the Foothills area that, in addition to mixed-use redevelopment, emphasized public space and 
improved connections from downtown to the river. Key objectives of the FDRP are: 

• Integrate land-use and transportation planning for the Foothills District and Highway 43 
area in order to promote compact, land-efficient development that is planned in accordance 
with Highway 43 capacities and to support transit opportunities. 

• Comply with and implement State, regional and local plans and policies. 
• Identify strategies to encourage infill and redevelopment in the Foothills District by 

providing for a pedestrian-, bicycle-, and transit-friendly environment with a mix of 
housing, jobs and retail services. 

• Assure meaningful public participation. 
• Assure coordination between affected agencies. 
• Ensure the preferred plan is economically feasible for public and private investment. 
• Recommend comprehensive plan and zoning code amendments to implement the preferred 

land use and transportation alternatives.  
 
Existing Conditions Analysis 
 
Existing conditions analysis will help define a starting point for involving a Technical Advisory 
Committee, a Citizen Advisory Committee, City staff and the public in understanding 
opportunities and constraints, potential development themes and specific development 
alternatives.  Key findings of the analysis are summarized below. 
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Regulatory and Policy Requirements 
 
Review of the Lake Oswego Development Code suggests that existing zoning does not support the 
type and intensity of development consistent with desired public and private objectives to 
revitalize the Foothills District.  Maximum building envelopes and heights, floor area ratios, 
minimum parking requirements and overall parking strategies will be evaluated as alternatives 
are developed. As a later task in the project, performa analysis of prototypical development 
scenarios will clarify implications and interrelationships of these factors. 
 
Metro town center objectives appear generally compatible with the project goals and current 
visions for the Foothills District.  More specific targets for the City of Lake Oswego Town Center 
are not currently available. 
 
Key transportation policies affect Highway 43 (State Street) which is subject to various state 
policies and standards, including a Special Transportation Area (STA) designation within the 
Town Center area.  Transportation alternatives must also be consistent with the 2000 Regional 
Transportation Plan and Metro Town Center policies for integrated land use and transportation 
planning.   
 
Within that regulatory framework, a primary challenge will be new street and pedestrian 
connections with the highway that do not jeopardize traffic operations and functional 
requirements.  If the City takes jurisdiction of this portion of the highway, State requirements 
would no longer apply unless they are part of the conditions of transfer.  At this point in the 
project, it is not clear what advantages City jurisdiction would have over options available under 
STA designation. 
 
There are also critical considerations regarding active freight rail within the district.  Any new 
street or pedestrian access connections to the district are nearly certain to involve new rail 
crossings. There is a strict regulatory framework for achieving those crossings.  Additionally, 
building or open space development must respond to railroad right-of-way and setback 
requirements. 
 
Environmental Issues and Site Characteristics 
 
Our analysis identified key environment issues to be addressed by future redevelopment and 
outlines potential permitting requirements.  Issues that will strongly influence development 
alternatives include: 

• development restrictions and strategies within the floodplain;  
• clean-up of “brownfield” sites as existing uses are replaced;  
• wetlands protection and/or impact mitigation; and 
• protection of Tryon Creek and high value riparian areas along the Willamette River. 

 
In addition to potential flooding, site topography will influence the design and location of new 
buildings and streets, new intersections with State Street, location of potential rail crossings and 
the perceived scale and height of new buildings. 
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Key Findings from Previous Plans 
 
The East End Redevelopment Plan and Foothills Design District Study were reviewed and 
summarized.  Both plans emphasize capitalizing on natural assets, such as Tryon Creek and the 
Willamette River, and improving connections and circulation within the district and to downtown. 
Sensitivity to adjacent neighborhoods, mixed-use and pedestrian-friendly redevelopment, 
maintaining view corridors from A and B Avenues and enhanced transit options were other key 
principles. 
 
The Transit Center Alternatives Project refined previous transit center concepts, identifying key 
location and design challenges still to be resolved.  Preliminary traffic analysis of impacts to 
Highway 43, from intensified development with the district, concluded that a single access point 
was a development constriction, and mitigation measures for impacts of increased traffic on 
Highway 43 and key intersections would be required. 
 
Interviews with two members of City Council, the City Manager and Assistant City manager were 
also conducted.  Consistent themes were a need to use the public process and work sessions with 
Citizen Advisory Committee to develop and clearly communicate the scale, character and intensity 
of development inherent in a new vision for the Foothills District.  Those interviewed also agreed 
that the Foothills area would likely be a distinct district within the City, and a positive vision 
needed to be found and described.  
 
Market Analysis  
 
Initial market analysis included an overview of the primary market area for the district and 
potential development scenarios supplemented by an assessment of the influence of streetcar 
service on future development.  The market overview concluded the district has outstanding 
location attributes offset by challenging access and topography.  Competitive market advantages 
and disadvantages for retail, office, rental residential and attached ownership residential were 
summarized.  The conclusion was that residential development appears to be the most promising 
redevelopment scenario. 
 
The influence on development of future streetcar service was also assessed.  While there is little 
certainty about the timing of streetcar service, operations or station locations, our preliminary 
conclusions are: 

• Lake Oswego appears more of an origination than a destination place for transit. Given 
that, changes in value or density would most likely occur in residential areas. 

• Streetcar should support higher density, though density would be the result of many 
factors. 

• Streetcar would be a strong “organizing principle” for redevelopment. 
• Based on examples such as Portland’s Pearl District, certainty about streetcar 
 service may accelerate the pace of development.  However, factors influencing 

redevelopment are complex and inter-related.  It is difficult to precisely extract and 
quantify the effects of streetcar/commuter rail on redevelopment at a district scale.
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Regulatory Requirements 
 
Regulatory requirements and supporting policies for land use and transportation have been reviewed and summarized.  The 
intent is to describe the current planning and regulatory framework that will affect redevelopment of the 
Foothills District.  As alternatives are developed and evaluated, an expectation of the project is to 
identify changes in zoning requirements or plan policies that will be needed to accommodate the 
preferred plan for the district.  These same issues are likely influences on the future extension of 
streetcar service to Lake Oswego.  For further discussion of that question refer to the Market 
Overview section of this report. 
 
 
Land Use Plans and Policies 
 
The City of Lake Oswego Community Development Code and Metro 2040 Growth Concept were 
reviewed to identify regulatory requirements that may impact redevelopment in the Foothills 
District.  The project area is subject to the City’s Comprehensive Plan, Community Development 
and other City Ordinances and Codes.  In setting the stage for developing plan alternatives the 
Community Development Code and Metro Town Center Policy were considered the most 
significant.  
 
Lake Oswego Community Development Code 
 
The range of zoning districts in the Community Development Code was reviewed.  The High 
Residential (R-O) and East End General Commercial (EC) zones were determined to most closely 
resemble the type of development envisioned for the Foothills area. The R-O zone allows for the 
highest density residential development in the development code. The EC zone is directly adjacent 
to the Foothills study area, and promotes mixed use development and encourages the 
revitalization of the East End Business District and Riverfront Subarea.  
 
Findings 
Existing zoning does not allow for the type and intensity of development necessary to encourage 
financially feasible redevelopment of the Foothills area in a manner consistent with what is 
currently envisioned.  The R-O and EC zones, which promote the highest residential and mixed 
use development, have limits on FARs and building heights that may not result in the intensity of 
development necessary to create the needed public and private financial strategies to revitalize the 
Foothills area.  In addition, the minimum parking ratios and open space requirements will be 
evaluated to determine if they are supportive of creating a pedestrian and transit oriented district.   
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Zone Permitted Uses Maximum 

Density 
Building 
Height 

Landscaping Parking 
Ratios 

High 
Density 
Residential  
(R-O) 

Any type of dwelling 
unit 

• No minimum 
area per 
dwelling 

• Max FAR = 
1.2:1 

• MAX lot 
coverage = 40% 

• 25% density 
bonus for public 
agency rental 
housing 

• Max bldg 
height on flat 
lots = 28’ 

• Max bldg 
height on 
sloped lots = 
35’ 

• For projects on 
½ acre or 
more, height 
may average 
40’ with no 
structure over 
50’ 

 

Multi-family 
must provide 
20% of net 
buildable area in 
landscaping plus 
20% gross area 
as open space. 

East End 
General 
Commercial 
(EC) 

• R-O Residential 
with max FAR of 
3.0:1 

• All other uses, 
except drive 
through rest., truck 
and trailer rental, 
equipment rental, 
other veterinarian 
facilities, recreation 
facilities, outdoor 
commercial 
amusement, light 
manufacturing, 
manufacturing  

• Max FAR = 
3.0:1 

• Lot coverage 
=none 

 

• Ranges from 
40’-60’ 
depending on 
proximity to 
residential 
zones 

 

Commercial 
shall provide a 
minimum of 15% 
of net buildable 
area in 
landscaping and 
Office uses 
require 20% 
open space 

• Multi-family 
(2 or more 
bedrooms) = 
1.5 sp/unit 

• Office = 3.33 
sp/ 1,000 sf 
GFA 

• Retail = 
3.3sp/ 1,000 
sf GFA 

• Eating/ 
drinking = 
13.3 sp/ 1,000 
sf GFA 

• Access to 
transit = .85 
reduction 

• Downtown 
Redev. 
District min. 
parking = .75 
of required 
parking 

 
Note: specific landscaping and open space requirements can be found in LOC 50.46 and 50.47 
 
Metro Town Center Policy 
 
Downtown Lake Oswego, which includes the Foothills area, is designated as a Town Center in 
Metro’s 2040 Growth Concept.  As stated by Metro, key objectives in developing a center include: 

• Promote more intensive mixed use development 
• Promote greater efficiency in the use of land 
• Provide infrastructure to support more intensive development 
• Provide roads for effective local and regional connections that provide access to, and 

circulation within, the center for all mode of travel including freight 
• Promote shared parking and driveways between developments 
• Provide a pleasant, healthy, safe and convenient bike and pedestrian environment 
• Promote walking, bicycling and public transit use 
• Provide a distinct identification for each center through signs, street design and marketing, 

etc. 
• Provide public spaces such as town squares 



Regulatory Requirements 
 

  7 
  Otak 

• Incorporate “green” practices in developing buildings and infrastructure, particularly for 
stormwater runoff 

• Recognize the natural environment (stream, wetlands) as a desired amenity 
• Promote public/private partnerships to achieve center goals. 

 
The land-use designations for centers include: 

• Allow mutually supportive mixed-use development: residential, office, retail and service 
uses, institutional and civic uses, indoor recreational and entertainment uses  

• Permit multiple uses on one property  
• Discourage, restrict parking or potentially charging for parking  
• Limit the number of primarily auto dependent uses  
• Prohibit storage as a main use  
• Implement pedestrian design features of the Transportation Planning Rule (e.g., building 

entrances oriented to the street, ground-floor windows, main entrances accessed from the 
sidewalk, boulevard-type street design features, marked street crossings at all 
intersections)  

• Provide bicycle parking at major destinations  
• Minimize impervious paved areas when developing new streets and parking lots in order to 

protect as much natural space as possible.  
 
Densities should be focused around key areas, such as station areas, transit centers, the 
commercial hub and institutional uses. Densities decrease gradually toward the edges of the center 
to provide transition between the lower density neighborhoods and the more intense uses 
appropriate for a center. 
 
Findings 
Metro town center objectives and land use designations are compatible with the project goals for 
refining the development plan for the Foothills District.  The City of Lake Oswego is currently 
working with Metro to review the specific targets for Lake Oswego.  As they become available they 
will be fully considered as part of this project. 
 
Regulatory Framework for Transportation 
 
Transportation and access issues associated with the redevelopment of the Foothills District will 
be significant elements in developing and evaluating alternatives.  We have identified relevant 
policies, plans, and regulations from the state, regional, and local levels that pertain to 
transportation, as well as the key findings from the Highway 43 Transit Center Alternatives study 
(see Transit Center Alternatives Project). 
 
OAR 660-012: Transportation Planning 
These administrative rules where created for the implementation of Statewide Planning Goal 12 
(Transportation), which was designed to promote the development of safe, convenient, and 
economic transportation systems that lessen impacts to air quality, traffic congestion, and other 
livability problems by reducing reliance on the automobile.  In addition, they explain how local 
governments and state agencies responsible for transportation planning demonstrate compliance 
with other statewide planning goals and set the requirements for coordination among affected 
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levels of government for preparation, adoption, refinement, implementation and amendment of 
transportation system plans. 
 
OAR 660-012-0060 (otherwise known as the “Transportation Planning Rule”) will be of particular 
interest to the project, as it addresses plan and land use regulation amendments.  In this rule, it is 
stated that, “Amendments to functional plans, acknowledged comprehensive plans, and land use 
regulations which significantly affect a transportation facility shall assure that allowed land uses 
are consistent with the identified function, capacity, and performance standards (e.g. level of 
service, volume to capacity ratio, etc.) of the facility.”  A “significant affect” is defined in section (2) 
as any amendment that:  

• changes the functional classification of an existing or planned transportation facility; 
• changes standards implementing a functional classification system; 
• allows types or levels of land uses which would result in levels of travel or access which are 

inconsistent with the functional classification of a transportation facility; or 
• would reduce the performance standards of the facility below the minimum acceptable level 

identified in the TSP.   
 
Other sections of this rule describe how compliance with this requirement can be met and explain 
how credit for potential reduction in vehicle trips for uses located in mixed-use, pedestrian-friendly 
development can be obtained.   
 
2000 Regional Transportation Plan 
The 2000 Regional Transportation Plan (RTP) is a 20-year blueprint for the Portland metropolitan 
region’s transportation system that coordinates state, regional, and local transportation planning 
in an effort to implement the region’s 2040 Growth Concept, aimed at preserving the region’s 
livability.  A key component of the plan connects land use with transportation by identifying 
individual transportation needs for different 2040 Growth Concept land use components.  The RTP 
also contains a listing of improvement projects that represents a balanced transportation system to 
meet the region’s travel needs during the 20-year planning period.   
 
Redevelopment proposals and the corresponding transportation improvements needed to 
accommodate them should be created with consideration given to the Town Center designation 
placed on this area by facilitating a variety of travel mode alternatives and recognizing the 
intended relationship between the land uses and the transportation system.  Furthermore, 
transportation improvements and land development alternatives will need to be reviewed for 
compatibility with the identified transportation projects in the RTP for this area such as the 
Willamette Greenway Path, the Lake Oswego Trolley Study, and the Transit Center Relocation. 
 
1999 Oregon Highway Plan 
The 1999 Oregon Highway Plan (OHP) defines policies and investment strategies for Oregon’s 
state highway system for the next 20 years by further refining the goals and policies of the Oregon 
Transportation Plan.  One of the key goals of the OHP is to maintain and improve safe and 
efficient movement of people and goods, while supporting statewide, regional, and local economic 
growth and community livability.  The implementation of this goal occurs through a number of 
policies and actions that guide management and investment decisions by defining a classification 
system for state highways, setting standards for mobility, employing access management 
techniques, supporting intermodal connections, encouraging public and private partnerships, 
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addressing the relationship between the highway and land development patterns, and recognizing 
the responsibility to maintain and enhance environmental and scenic resources.   
 
For the Foothills Refinement Plan, consideration must be given to the policies and actions 
applicable to Highway 43, such as the management objectives associated with the District 
(Highway 43 north of A Street) and Statewide (Highway 43 south of A Street) Highway 
classifications, and mobility standard requiring a maximum volume to capacity ratio of 1.1 during 
the first hour of the peak period and 0.99 during the second hour within the Town Center.  Since 
this project will only consider access to Highway 43 from the Foothills District (not frontage 
improvements) the affect of the Special Transportation Area (STA) designations on parking, and 
bicycle and pedestrian movement, and access management practices, west of the highway will not 
be evaluated.  
 
OAR 734-051: Highway Approaches, Access Control, Spacing Standards and Medians 
Gaining access to the Foothills area from Highway 43 will be a critical issue during the plan 
development process, as has been noted in many of the early planning efforts to date.  Highway 43 
is owned and operated by the Oregon Department of Transportation, which has adopted the 
identified administrative rules to establish procedures and criteria used to govern highway 
approaches, access control, spacing standards, medians and restriction of turning movements in 
compliance with statewide planning goals and in a manner compatible with acknowledged 
comprehensive plans and consistent with Oregon Revised Statutes, Oregon Administrative Rules, 
and the 1999 Oregon Highway Plan.  Any new street or driveway connections, as well as any 
changes to existing street or driveway connections to Highway 43 must be found to be in 
compliance with these rules by the Department. 
 
From Tryon Creek to McVey Avenue, Highway 43 has been designated as a Special Transportation 
Area (STA).  This designation recognizes that the highway is essentially serving as a Main Street.  
According to the strategic objectives of an STA, access spacing for new public streets shall conform 
to the existing city block spacing. The intent of the strategy is to preserve the existing block 
pattern, and possibly extend it without new driveways and intersections spaced more closely than 
the existing pattern. The strategy also recognizes the need for exceptions such as for topographical 
constraints.  Applications of the STA designations will be further evaluated during the 
development of land use and transportation alternatives. 
 
OAR 734-020: Traffic Control 
Accommodating the additional traffic generated by the Foothills redevelopment and establishing 
new access points to Highway 43 may require modifications to highway traffic controls such as 
street signing, pavement markings, and installation or modification of traffic signals.  These 
administrative rules outline the processes and decision-making criteria for such modifications and 
will be used by the Oregon Department of Transportation to evaluate proposed mitigation. 
 
Lake Oswego Transportation System Plan 
The City’s Transportation System Plan (TSP) provides a plan for the development of the City’s 
transportation infrastructure, addressing improvements to existing roadways, new pedestrian and 
bicycle facilities, improvements in public transit service, and transportation demand management 
strategies.  It also includes a transportation improvement program, listing projects required to 
address the City’s transportation needs for a 20-year planning period.   
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New transportation facilities proposed to accommodate the redeveloped Foothills area must be 
designed in accordance with the City’s TSP, incorporating the appropriate characteristics (cross-
section design, treatment of pedestrian and bicycle facilities, etc…) for any applicable street 
functional classification.  Recognition of needed street cross-sections for different functional 
classifications should be monitored closely, as it will affect the amount of right of way required.   
 
In addition, transportation improvements proposed to accommodate the Foothills redevelopment 
will need to be reviewed for compatibility with the identified projects in the City’s Transportation 
Improvement Program.  In addition to those projects also identified in the 2000 RTP, such projects 
may include a variety of intersection improvements along Highway 43 at Terwilliger Boulevard, B 
Avenue, North Shore Road, and McVey Avenue. 
 
Freight Rail 
 
Active freight rail tracks east of Highway 43 run north to south through most of the development 
study area, crossing Highway 43 at-grade, one block south of A Street.  After crossing Highway 43, 
the tracks continue on topographic “bench” lower in elevation than the highway.  The freight line 
is used by two to three train sets per day. 
 
Conceptual development alternatives for the Foothills District that meet City and Metro Town 
Center goals are nearly certain to identify the need for additional vehicle and pedestrian crossings 
of the rail line.  The following are key requirements and considerations that will affect eventual 
redevelopment within the district: 

• Per ORS 824.202, authority to control and regulate the construction, alteration and 
protection of road-rail crossings is vested exclusively in the state, and in ODOT. 

 
• ODOT’s Rail Division works cooperatively with all road authorities (including ODOT) and 

all railroads to address crossing safety matters.  The Rail Division’s role is to balance the 
needs of the railroad and the road authority with the overall safety of the crossing. 

 
• A “crossing order” is required for the construction of a new RR crossing (at-grade or grade-

separated), or the alteration of an existing crossing.  Alterations include the installation of 
different crossing warning devices, any change in roadway configuration or sidewalks 
within 500 feet of a crossing, or closure of a crossing (removal of track or roadway).  
Information on obtaining an order is available from the ODOT Rail Division. 

 
• The crossing order decision process typically takes four to six months from design 

completion to the authorization of construction.  If the project is contested during the 
application, authorization typically takes 12 to 18 months, the outcome is uncertain, and it 
could be appealed. 

 
• Prior to seeking a crossing order, ODOT highly recommends the parties involved work 

together during project development/preliminary design.  Experience has shown that 
dialogue between the railroad, road authority and Rail Division can significantly reduce 
formal application processing time.  The Rail Division encourages crossing order applicants 
to submit a draft application for review and comment. 
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• Key points to keep in mind when working with railroads: Railroads are large, powerful, 

complex organizations, with time-consuming, complex decision-making processes.  The Rail 
Division can help expedite projects by reviewing proposals and facilitating communication 
with railroads prior to the filing of an application. Early involvement of the Rail Division is 
critical for seamless project development. 

 
• New vehicle or pedestrian crossings will require signals and gated crossing arms along with 

a setback of structures to enhance visual sightlines.  Pedestrian access to transit facilities 
with grade changes typical of the east side of Highway 43 will require space for ramps and 
elevators. 

 
• If the extension of streetcar service to the Foothills District is considered in one or more of 

the project alternatives pedestrian amenities such as, signage and wayfinding as well as, 
platform and canopy design will need to be carefully considered when mixed with active 
freight rail.   

 
For further analysis of issues and specific requirements related to active freight rail and streetcar 
focused development within the district, see the Highway 43 Transit Center Alternatives Existing 
Conditions Report (January 2003). 
 
 




