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Subject: Draft Shepard Davern Plan and Amended District 15 Plan Summary  

 

Background: 

Attached is a draft of the Plan Update, the existing chapter of the Highland District Plan, 
and an edited version of the Highland District Council’s Plan Summary from 2007, which 
is the official Comprehensive Plan Addendum.  
 
In December 2012, Saint Paul Planning Commission initiated the Shepard Davern 
Planning and Zoning Studies, and authorized the creation of a community task force to 
advise the work of City staff.  
 
Early in the process, it was determined that the clearest course of action would be to 
create a Plan Update that would be an updated chapter of the District 15 Highland Park 
Plan. The Plan Update is proposed to replace the existing “West 7th Street” Commercial 
District chapter. This Plan Update also allows the decertification of the Shepard Davern 
Small Area Plan from 1999.  
 
The Shepard Davern Task Force, co-chaired by Planning Commissioner Gaius Nelson 
and Highland District Council board member Greg Campbell, met for one year, from 
March 2013 through April 2014. The committee was comprised of residents, property 
and business owners and representatives, and other interested members of the 
community.  
 
The Plan Update was reviewed by the Highland District Council’s Community 
Development Committee in July 2014. At that meeting, a number of comments and edits 
were provided and incorporated into the draft that was a result of the Task Force’s efforts.  
 

Plan Update: 

Attached is a draft of the Plan Update. The Plan Update was written by City staff with 
input from the community Task Force. The Task Force reviewed, by topic area, the goals 
and strategies in the Highland District Plan (2007) and the Shepard Davern Small Area 



Plan (1999), as well as any other relevant plans (Great River Passage Plan, etc.). Based 
on these discussions, goals and strategies were maintained, edited, removed, or new ones 
created. The Task Force also reviewed the complete list of strategies to set 
implementation priorities.  
 
The majority of strategies identified by the Task Force are similar to those in past plans, 
including an emphasis on safety concerns along West 7th and a desire for better access to 
the Mississippi River area across Shepard Road. One substantive shift was the desire to 
remove the following provision in the Highland District Plan: 

“If Sibley Manor or other large affordable housing complexes are redeveloped 
ensure than an allocation of at least 30% of the new units provided on site are 
affordable to residents making below the St. Paul median income.”  (pg 26) 

 
The Task Force felt that the area has a surplus of affordable housing, and that it would be 
unfair to single out particular properties to carry an additional burden of affordable 
housing. There was a strong desire to see a greater mix of housing type in the area. 
Through discussion at the Task Force, which included multiple District Council board 
members and the owner of the Sibley Manor property, it was determined that the existing 
Citywide requirements for affordable housing (for developments that receive government 
subsidy) would be sufficient to ensure the maintenance of a mixed income community.  
 
The top priorities of the Task Force are to: 

· Create a neighborhood park between Shepard Road and West 7th to better serve 
both the elderly and youth populations in the area. In particular, to look for 
opportunities that would be easily accessible to Sibley Manor. 

· Support a better balance of housing types, tenures and ownership models, 
including high quality housing that will serve as an amenity for the neighborhood.  

· Improve the safety and walkability of West 7th, including slowing traffic coming 
into the city off the Highway 5 bridge onto West 7th, and creating the feeling of a 
Gateway to Saint Paul.  

· Improve neighborhood accessibility to Crosby Farm Park and the trails on the 
south side of Shepard Road, particularly through enhanced pedestrian and bicycle 
crossings as identified in the Great River Passage Plan.  

 
Staff Recommendation: 
Staff recommends that the Neighborhood Planning Committee of the Planning 
Commission forward the draft Shepard Davern Plan and updated Area Plan Summary: 
District 15 Highland Park Neighborhood Plan to the Planning Commission, for review 
and release for public comment.  
 
 



 

 

Area Plan Summary 
District 15 Highland Park Neighborhood Plan   
Addendum to The Comprehensive Plan for Saint Paul      
Recommended by the Planning Commission April 20, 2007 
Adopted by the City Council July 18, 2007 
PROPOSED updates to reflect Shepard Davern Area Planning Process 2014 
 
This summary appends to the Saint Paul Comprehensive Plan the vision and strategies of the 
District 15 Highland Park Neighborhood Plan and replaces the Highland Park District Plan 
adopted in 1979.  The District 15 Highland Park Neighborhood Plan consists of eight major 
areas of focus, including (1) Commercial Districts, (2) Housing, (3) Urban Design, (4) 
Transportation, (5) Parks, Recreation, and Libraries (6) Environment, (7) Public Safety, and (8) 
Education.  The full-length plan, used for reference in the creation of this Area Plan Summary, 
was not itself adopted by the City and may include some policy differences.  Copies of the full-
length plan are available for review at the Saint Paul Department of Planning and Economic 
Development and the offices of the Highland Park District Council. 
 
This summary also reflects the community task force planning process completed in 2013-14 for 
the Shepard Davern area, or the West 7th Street Area Commercial District as labeled below. The 
two actions from the 2007 adopted version of this document were both addressed during the 
2013-14 process, and so have been stricken from this summary document. Updated sections are 
highlighted.      
 
Location 
The Highland Park neighborhood is bounded by Randolph Avenue on the north, the Mississippi 
River on the west and south, and I-35 on the east, with the exception of a small wedge shape east 
of Homer Street between Shepard Road and West 7th Street that belongs to District 9.   
 
  



 

 

 
 

Location of District 15 Highland Park Area in City of St. Paul 
 
 
 
 
Vision 
Highland Park seeks to strengthen it’s place as one of the best places to live, work and recreate in 
the City of St. Paul.  The community aims to foster an environment that respects and enriches the 
mutually beneficial relationship between residential livability and commercial vitality by 
stressing its values, including quality of life, diversity of culture and pride in our community.   
 
Through the implementation of this Plan, the community strives to: 
 incorporate a mix of uses and a pedestrian-friendly street environment in commercial 

areas 
 provide services that contribute to neighborhood self-sufficiency while improving the 

District’s position in the regional economy  
 maintain high-quality housing stock through physical maintenance and community 

interaction that promotes pride and safety 
 welcome residents from a broad spectrum of age groups and income levels with new 

housing units that are high quality as well as affordable 
 protect and expand access to the district’s natural amenities including parks, trails, 

views and recreational facilities 
 enhance environmental consciousness to reduce the negative impacts of humans on the 

environment 
 encourage proactive planning for the Ford Plant site, while continuing to support the 

invaluable asset it provides 
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 maintain a high level of safety through community engagement, strong relationships 
with public safety departments, and utilization of crime-preventive urban design 
features 

 enjoy a high level of education due to a successful relationship between the  
neighborhood, the City, and the education community 

 
Actions for achieving the above vision and goals for Highland Park are presented in several topic 
areas: Commercial Districts, Housing, Urban Design, Transportation, Parks and Recreation, 
Environment, Public Safety, and Education. 
 
Commercial District  
West 7th Street Area 

1) Amend the Shepard-Davern Gateway Small Area Plan and Overlay [Summary adopted 
9/22/1999] with two modifications: 
a) Reduce the maximum allowed building height to five floors or fifty-five feet while 

continuing to enforce forty-foot height limits in the Mississippi River Critical Area 
b) Eliminate convention facilities as permitted uses 

2) Initiate a TN3 Master Plan to evaluate potential rezonings and implementation of TN design 
guidelines to replace the design guidelines in the Shepard-Davern Overlay area  

1) Improve the safety and walkability of West 7th Street, including the slowing of traffic coming 
into the city off the Highway 5 bridge, to create the feeling of a Gateway to Saint Paul.  

2) Create a neighborhood park and community gathering space between Shepard Road and 
West 7th, to better serve but the elderly and youth populations in the area. In particular, look 
for opportunities that would be easily accessible to Sibley Manor.  

 
Highland Village 

3) Rezone portions of Highland Village to TN-2 to support mixed-use development and 
appropriate building design 

4) Explore options for shared parking agreements and new parking facilities in Highland 
Village 

5) Explore the potential for a Parking Benefit District or cooperative special assessment in 
Highland Village to address parking issues, generate revenue for street improvements, and 
fund future parking facilities 

6) Work with Metro Transit to maintain transit access to both Downtown St. Paul and 
Downtown Minneapolis from Highland Village 

7) Conduct a planning study of the Ford Plant site and the adjacent railroad corridor to consider 
future land use options 

 
Snelling-Randolph Commercial Area  

8) Consider rezoning portions of the Snelling-Randolph commercial area to TN-2 to support 
mixed-use development and to provide design standards that limit the visual impacts of 
parking and maintain attractive building facades  

 
Housing  
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9) Utilize zoning mechanisms, such as TN zoning that allow for residential uses in the 
commercial areas, while limiting the expansion of commercial uses into residential 
neighborhoods 

10) Ensure that any redevelopment of the St. Gregory’s site—or any future redevelopment in 
residential areas—is compatible with the character of the surrounding neighborhood 

11) Encourage mixed-income developments, offering both renter and owner options 
12) If Sibley Manor or other large market-rate or subsidized affordable housing complexes are 

redeveloped, District 15 requests that at least 30% of the new units provided on site are 
affordable to residents making below the St. Paul median income REMOVED AT 
REQUEST OF TASK FORCE; REPLACEMENT BELOW 

12) Support a balance of housing types, tenures, and ownership models in the Shepard-Davern 
area of the Highland District, and pursue high quality housing that can serve as an amenity 
for the neighborhood.  

13) District 15 requests that the City implement architectural design standards to ensure that new 
residential construction is compatible with adjacent houses in scale, form and architectural 
design 

Urban Design  
14) District 15 encourages the City to enhance the basic design standards in the City code for 

commercial areas to be more similar to TN zoning district design standards  
15) Use City’s sign code to limit billboards and ensure attractive signage   
16) Increase the number of street trees with infill planting where gaps exist and with new 

development projects 
17) Continue to survey and inventory historic properties in the district in order to provide 

protection and encourage sympathetic renovation    
18) Encourage buried power lines 
 
Transportation 
19) Use traffic calming design techniques—like those outlined in the City’s Transportation 

Plan—to increase pedestrian and driver safety  
20) In the West 7th Street Area, make the following changes to the public street right-of-ways to 

ensure an attractive and safe pedestrian environment: 
a) District 15 will discuss with MnDOT setting  a uniform speed limit of no more than 35 

miles per hour along West 7th Street through Highland Park  
b) Ensure that all realigned streets create a gridiron street pattern with short, urban-sized 

blocks  
c) Provide on-street parking when possible  
d) Install frequent street trees and other streetscaping  
e) Require wide sidewalks throughout the area and replace existing gaps in the sidewalk 

network (Davern, Rankin, Madison, Alton and Springfield streets)  
f) District 15 desires to install count-down pedestrian crossings at major intersections, 

including West 7th Street and Davern and add new crosswalks and signage at all 
intersections, and will work with Public Works to pursue these objectives.   

g) Install a semaphore at the intersection of Shepard and Davern COMPLETE 
h) District 15 will pursue installation of  a left-turn signal with the existing semaphore at the 

West 7th Street and Davern intersection  
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i) District 15 will pursue redesign of the intersection at  West 7th, Montreal and Lexington 
to increase pedestrian safety  

j) Redesign intersection of St. Paul and Cleveland Avenues to increase pedestrian safety  
21) District 15 will pursue reconnecting Shepard Road to the Mississippi River as a parkway 

extension of Mississippi River Blvd with extensive landscaping and pedestrian and bicycle 
trails.  

22) Prioritize resources for the reconstruction of the Edgcumbe-Hamline bridge 
23) The Highland community strongly desires a reduction in the speed limit on Snelling Avenue 

from 35 to a uniform 30 miles per hour between Highland Parkway and Montreal  
24) Study TN rezoning for portions of Highland Village and West 7th Street area to achieve better  

design standards for parking    
25) Install bike lanes on Snelling and Randolph, where possible 
26) Enhance bicycle facilities and construct bicycle routes in the District consistent with the 

City’s Transportation Plan, however, the Highland District Council opposes adding new 
bicycle lanes along Mississippi River Blvd.  

27) Expand and encourage use of and access to transit options 
28) Increase the number of bus shelters along bus routes  
29) Protect the Mississippi River Blvd from transportation changes that would increase motor 

vehicle traffic 
30) Protect the District from transportation changes that will create new or larger arterial roads  
31) Ensure that all streets have a sidewalk on at least one side of the street and adequate lighting  

Parks, Recreation, and Libraries  
32) Assess resources for the expansion of services at Homecroft as a community recreational 

center and enlargement of its meeting and play spaces, which are identified as priorities by 
the Highland District Council 

33) Prioritize Capital Improvement Budget monies to build a new park near the existing Sibley 
Manor, as outlined in the Shepard-Davern Plan  

34) Assess funding for a new recreation center south of West 7th Street, identified as a priority by 
the Highland District Council REMOVED AT REQUEST OF TASK FORCE 

34) Improve accessibility to Crosby Farm Park and the trails on the south side of Shepard Road, 
particularly through enhanced pedestrian and bicycle crossings as identified in the Great 
River Passage Plan.  

35) Identify and map opportunities for future green and open space acquisition, conservation, 
public access to the Mississippi River, and creating connections between existing open 
spaces and parks 

36) Maximize connectivity between parks and open space through the use of bicycle and 
pedestrian trails in Highland and with adjacent districts 

37) Protect views and vistas to and from the Mississippi River while protecting environmentally 
sensitive areas 

38) Upgrade historic Highland Golf Course Clubhouse as a multi-use facility that can be rented 
by the public for events  

39) Prioritize resources for an expanded library in the West 7th St corridor REMOVED AT 
REQUEST OF TASK FORCE 

40) Prioritize resources for renovation of the Highland library and consider expansion  
41) Support opportunities for the public to comment on potential parks and recreation changes 
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Environmental 
42) Provide a variety of educational and community clean-up events 
43) Identify structures in District 15 that are at risk for lead-based paint and lead pipes and 

mitigate their negative effects through programs for replacement, rehabilitation and 
repainting 

44) Identify areas of high stormwater run-off and alleviate its effects through the integration of 
best management practices into developments  

45) Develop creative funding strategies for upgrading infrastructure within the District  
46) Reestablish Saint Paul’s representation on the Metropolitan Airport Commission’s Noise 

Abatement Board 
47) Support city-wide energy conservation efforts such as the Neighborhood Energy Connection 

and its “hOurCar” car-sharing program 
48) Maintain weekly recycling pick-up 
49) Replace boulevard and park trees that are lost due to disease, damage, etc. 
50) Plant only native species or cultivars in natural areas while controlling exotic and invasive 

species 
51) Preserve and protect natural resources, like the Mississippi River, its floodplain and bluffs by 

restricting new development from extending past its current boundaries unless such 
development is specifically allowed in the floodplain or critical area overlay districts 

52) Strictly enforce height limits within the Mississippi River Critical Area 
 
Public Safety 
53) Continue to support Neighborhood Block program 
54) Educate property owners on crime prevention and security improvements in the home and 

commercial areas 
55) Increase police patrols—particularly at night—to prevent unlawful behavior 
56) Increase police presence in parks—particularly Crosby Farm Park and along the Mississippi 

River 
57) Upgrade deteriorating sidewalks 
58) Ensure that strong police community bonds are continued through interactions at both 

District Council meetings and involvement with the monthly Western District community 
meetings  

59) Apply CPTED (Crime Prevention Through Community Design) principles in the design of 
public projects   

 
Education Strategies 
60) Encourage public participation in school decisions that will have a large impact on the 

surrounding neighborhood  
 
 
Priority Actions for City Participation 
The following actions (referenced by number in the plan summary) have been identified as 
priorities of the community that require leadership or signification participation by city 
government.  Community groups and city departments should implement the projects identified 
in this summary by applying for city resources in competitive processes such as the Capital 
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Improvement Budget (CIB) and Sales Tax Revitalization program (STAR), and working though 
the regular operating programs of relevant city departments.   
 
Planning and Economic Development  
#1, #2, #3, #7, #8, #9, #10, #12, #13, #14, #48, #52, #53 
 
Public Works 
#19, #20, #21, #22, #23, #24, #26, #29, #46 
 
License, Inspections and Environmental Protection 
#5, #15, #43 
 
Parks and Recreation 
#26, #32, #33, #34, #50 
 
Libraries 
#39, #40 
 
Police 
#55, #56 
 
 
Planning Commission Findings 
The Planning Commission finds that the Area Plan Summary of the District 15 Highland Park  
Neighborhood Plan, as proposed by the District 15 Planning Council, is generally consistent with 
the Saint Paul Comprehensive Plan and adopted City policies.  
 
 
 
        
Planning Process 
The District 15 Comprehensive Plan Update was created through a public participation process 
and a thorough investigation of the issues that will affect Highland Park in the next ten to twenty 
years.  The community plan process started in January 2004.  The Highland District Council 
created a Task Force to deal specifically with creating goals for Highland’s future. The creation 
of this plan took place in several steps over a twenty-month period.  The Task Force was 
composed of members of the Highland District Council and staff, planners from the City of St. 
Paul, members of the community, business owners, and student consultants from the University 
of Minnesota – Humphrey Institute.  Residents and business-owners were also asked to give 
input on the Plan through interviews with key stakeholders and at public meetings.   
 
The Task Force met nearly two dozen times between January 2004 and September 2005 to 
discuss the issues of primary importance to District 15. These meetings were brainstorm sessions 
that focused on land use, economic development, public safety, transportation, parks and 
recreation, quality of life issues, business/commercial, and human services. The outcome of these 



 

Highland Park / District 15 Neighborhood Plan Summary Page 8

meetings was a preliminary draft of the District Plan addressing the prominent issues in the 
District.  
 
In January of 2005, four graduate students from the Humphrey Institute of Public Affairs (HHH) 
at the University of Minnesota were contracted to develop and organize the updated plan for 
Highland as part of their final capstone project.  The graduate students met with the Highland 
District Council, the Planning Task Force, and many community members to get further input for 
the District Plan. They developed a stakeholder analysis to determine who was invested in the 
Highland District, and whom they should contact about specific issues.  The HHH graduate 
students also developed an analysis of the Strengths, Weaknesses, Opportunities and Threats 
(SWOT) in the District.  The Highland District Council gave their input on the assets and issues 
for many topics and changes Highland will address in the future. The HHH graduate students 
compiled this information and used it to create the Plan Elements listed in the plan. 
 
The draft District Plan was presented to the public at the Highland District Council’s annual 
meeting on April 26, 2005. The students gave a PowerPoint presentation outlining the plan, and 
provided draft Plan Element sections for the community to read and respond to. The community 
members who attended the meeting were encouraged to give input and commentary on the draft.  
The Highland District Council held a second public meeting for input on the District Plan on 
June 23, 2005 at the Hillcrest Recreation Center.  This meeting was an open forum where the 
public expressed their ideas about the Plan.  Both sets of public meetings lead to positive 
feedback and significant changes to the final Plan. 
 
After the students finished their work, the District Council hired one of the graduate students to 
finalize the Plan.  At a special meeting on September 22, 2005, the Highland District Council 
Board voted unanimously to approve the District Plan. 
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The Shepard Davern Area Plan
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Purpose of Update

Format of Update

The 2005 Highland District Plan recommends rezoning the area to Traditional Neighbor-
hood District 3, to “ensure that developers have not only the flexibility to be creative, but 
also the regulations to guarantee high-quality design.” In 2011, after an amendment to the 
Residential Overlay District, the Highland District Council requested that the existing small 
area plans be reviewed and updated, and that a zoning study be completed for the areas 
under both the Residential and Commercial Overlay Districts. 

This plan update is intended to form a seamless part of the existing Highland District Plan 
from 2005, as requested by the Saint Paul Planning Commission. When adopted it will re-
place the 1999 Shepard Davern Gateway Small Area Plan, which will be decertified. 
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Area zoning and Shepard Davern 
Overlay Districts

The Shepard Davern area is at the southwestern-most edge of Saint Paul, just across the Mississippi River from the MSP International 
Airport and the Mall of America, and easily accessible from Downtown Saint Paul via Highway 5 / West 7th Street or Shepard Road. This 
strategic location has been the focus of many planning efforts, including a 1999 Small Area Plan, as part of the Fort Road Development 
Plan of 2005, a chapter of the District 15 Neighborhood Plan (also 2005), and as a component of the Great River Passage Plan (2013). 
Much of the Shepard Davern area are presently covered by two Overlay Districts that are part of the Saint Paul Zoning Code: the Shepard 
Davern Residential and Shepard Davern Commercial Overlay Districts (see map below). 

The existing Shepard Davern Overlay Districts exclude a number of key commercially-zoned properties along West 7th Street, and do not 
include the full area discussed in the Shepard Davern Small Area Plan (1999). These districts also include certain standards that have made 
it difficult to attract development, and may be prohibitive to the redevelopment of some of the properties in the area. 

Since the creation of these overlay districts, the City of Saint Paul has adopted new Traditional Neighborhood zoning districts which 
include many of the pedestrian-friendly qualities and design standards that are included in the Shepard Davern Overlay Districts. TN 
zoning districts may be a more straightforward and comprehensive replacement for these overlay districts. 

This plan addresses the key goals from past planning efforts to create a modern, relevent vision for the Shepard Davern area, develop 
goals for the neighborhood, and will inform the zoning study which will replace the Overlay Districts. 

Planning Background DRAFT
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Graham Place Apartments, photo by 
City of Saint Paul 2013

The Shepard Davern area is centered on West 7th Street, a high-traffic, high-speed 
thoroughfare that bisects the area of District 15 between the Highland Bluffs and the 
Mississippi River. The area currently contains a variety of uses including a combination of 
multi-family dwellings and detached single-family homes, as well as airport-serving surface 
parking lots, strip malls, and light industrial uses. The Mississippi River provides a beautiful 
natural border on two sides of the area and its floodplain provides the location for some of 
the most scenic public parks in St. Paul. 

The Shepard Davern area has the potential to be one of the most vibrant, attractive 
neighborhoods in Saint Paul. The area has numerous natural, locational and social assets 
that provide a base for a bright future. The area includes the majority of Highland Park’s 
affordable housing and contributes substantially to the neighborhood’s ethnic and socio-
economic diversity. Sibley Manor in particular provides an invaluable asset to Highland 
as a privately-operated source of affordable housing. For half a century, Sibley Manor has 
been an entry points for immigrant families in St. Paul. Without Sibley Manor and other 
properties in the Shepard Davern area, Highland and the City of Saint Paul would be a 
much less diverse place. It will be important, however, to assure that a mix of housing 
tenures and types are encouraged in this neighborhood, both to attract additional retail 
opportunities, and to capitalize on the other assets of the Shepard Davern area. 

In addition to affordable housing and diversity, other assets in the area include: Crosby 
Farm Park and the Mississippi River, easy access to Downtown St. Paul and the Airport, the 
commercial visibility offered by West 7th Street, a substantial amount of underdeveloped 
land (mainly in surface parking lots) that is ripe for redevelopment, good transit access on 
West 7th Street and a mix of commercial, industrial and residential land use. 

With the combination of locational, natural, and community assets, the Shepard Davern 
area is poised to become an even stronger community and commercial center than it is 
today. However, the area must also address some current issues and potential concerns. 
Among the most worrisome issues are: high traffic speeds on West 7th Street, lack of a 
connection to the Mississippi River and a lack of a pedestrian-friendly street environment. 

Study Area

Sibley Plaza, photo by 
City of Saint Paul 2013
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image credit

The concerns for the future are: that new development will be incompatible with the rest 
of the Shepard Davern area and Highland Park in scale or use, and that development will 
overshadow the natural environment along the Mississippi River.

The Shepard Davern Area will ideally become a place that capitalizes on its assets, 
effectively addresses its issues and minimizes the risk posed by external threats. The 
realization of this ideal will have to include an interconnected set of pedestrian-oriented 
and mixed-use urban villages. These urban villages replace most of the area’s underutilized 
land with new 3-5 story mixed-use buildings with a combination of first-floor convenience 
retail and affordable and market rate housing for people throughout the life cycle. The 
vision may include some hotels, but should avoid overly-tall buildings and large regional 
uses that would disrupt the character of the neighborhood and would not meet a local 
need. The majority of the existing single-family homes and light industrial uses will stay to 
support a diverse housing stock and jobs. The street environment will support pedestrian 
and bicycle travel as well as transit and automotive travel. The area will be an attraction for 
the neighborhood and the entire City.

The Shepard Davern neighborhood has been so named for a number of years. 
However, the intersection of Shepard Road and Davern Street is hardly the heart of the 
neighborhood, is not a widely recognized geographic point, and therefore does not brand 
the area well. There may be an opportunity to re-brand the neighborhood to better reflect 
the vision for the future of the neighborhood, rather than the past. For consistency, this 
plan uses the “Shepard Davern area” name. 

Study Area, continued DRAFT
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LU1. Attract more neighborhood serving businesses to the 
area, to better serve the needs of residents in the area.

 LU1.1 Encourage mixed-use developments with first-floor 
retail spaces on primary roadways, particularly West 
7th.

 LU1.2 Work with developers to attract a mix of neigh-
borhood serving businesses and regional businesses to 
create a strong retail base. 

LU2. Work to address property crime issues in the neighbor-
hood, making it a safer more attractive place to work, 
shop and live. 

 LU2.1 Increase police presence in the neighborhood, to 
address areas where criminal activities have been identi-
fied.  

 LU2.2 Work with crime specialists to address particular 
issues in the area, through methods that may include 
increased lighting, camera surveillance, and/or Crime 
Prevention Through Environmental Design (CPTED), par-
ticularly in reviewing retail area parking lot design. 

Land Use Objectives and Strategies

Land Use Goals

The Shepard Davern study area is a truly mixed-use district, with a range of land uses from light industrial to retail and office spaces, to 
both single- and multi-family housing. The mixed-use character is a strength, and provides local businesses and services for the many 
residents of the area as well as for those passing through the corridor. As the neighborhood’s residential density increases, maintaining a 
balance between these land uses will be important, so that industrial uses fit into the character of the neighborhood, to strengthen the 
commercial businesses to serve new residents, and to retain single-family housing without dwarfing it in scale. 
The area is a singular community, and signage, unifying streetscape, or other tools particularly identifying the community and the Gate-
way to Saint Paul will help visitors feel welcome to both the district and the city. 

LU3. Encourage public/private partnerships to create both vibrant 
open spaces and community gathering spaces that are wel-
coming to neighbors. 

LU4. Encourage light industrial uses in existing industrially zoned 
areas and adjacent to existing industry, for example, light 
manufacturing and data processing. 

LU5. Work with existing industrial businesses to create a more 
enticing area. 

LU6. Through a community-driven process, come up with a new 
neighborhood name for a stronger neighborhood identity. 
Use this to strengthen the Gateway to Saint Paul. 

Buca Restaurant, Shepard Park Office Center, and Highland Auto, 
photo by City of Saint Paul, 2013
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PR1. Create a new neighborhood park between Shepard Road 
and West 7th to better serve both the elderly and the 
youth populations in the area. In particular, look for op-
portunities that are easily accessible to Sibley Manor.  

 PR1.1 Work with private developers to take advantage 
of parkland dedication and stormwater management 
requirements. 

PR2. Look for opportunities for community gardening and/or 
urban agriculture in the area.

 PR2.1 Explore alternative uses for McDonough Park.  

PR3. Maintain the natural areas adjacent to the river as a 
unique asset, in accordance with the recommendations 
of the Great River Passage Plan.

PR4. Enhance the river area to create a desitination that will 
attract more regional visitors to the area. Include signage 
to help people move through the park, and work with 
schools to encourage more visits. 

Parks and Recreation Objectives and Strategies

Parks and Recreation

The Shepard Davern area is surrounded by parkland, not the least of which being Crosby Farm Park on the south side of Shepard Road, 
and including McDonough Park along Saint Paul Avenue. These parklands, however, are not well-used by residents in part due to their 
inaccessibility, but also because of the desire to keep these spaces natural. Access to these parks should be enhanced for residents of the 
area, but the need for more active park spaces should also be addressed to better serve the community’s recreation and gathering-space 
needs. 

PR5. Improve neighborhood accessibility to the Crosby Farm Park 
and trails on the south side of Shepard Road.

 PR5.1 Enhance access points through improved pedestrian 
crossings at the four points identified by the Great River 
Passage Plan: South Davern Street, Alton Street, South 
Madison Street and South Rankin Street.

PR6. Improve access to the Two Rivers Outlook on the south side of 
Shepard Road and the east side of West 7th Street.

PR7. Improve and maintain the appearance of City-owned land on 
the hill adjacent to West 7th Street north of Saint Paul Avenue 
(including McDonough Park), in particular to enhance the area 
and create a Gateway to Saint Paul. 

P

Great River Passage Plan, pg  106
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H1. Support a better balance of housing types, tenures and 
ownership models, including high quality housing that 
will serve as an amenity for the neighborhood. 

H2. Attract more neighborhood serving businesses to the 
area, to better serve the high density of residents in the 
area (see Land Use Objectives and Strategies). 

H3. Retain the existing clusters of single-family houses, partic-
ularly in areas where the single-family residential struc-
ture is the primary building type on a given block. 

 H3.1 Use zoning to protect the single-family character of 
these areas.  

 H3.2 Work with the Highland District Council and housing 
organizations to encourage and incentivize maintenance 
and rehabilitation of single-family dwellings in targeted 
areas as necessary. 

H4. Create new block clubs, and support existing block clubs, 
to foster sense of community.  

 H4.1 Work with the Highland District Council to raise the 
awareness of the block club system and to sign people 
up to organize block clubs. 

Housing Objectives and Strategies

Housing
The Shepard Davern area is unique in the mix of housing types and tenures. It is one of the most densely populated areas in Highland 
Park and the City of Saint Paul. The area has a high renter population and a relatively high density of low-income residents compared to 
the rest of the Highland District. The diversity of housing types and range of affordability is valued by the community, and efforts should 
be made to assure that one housing type or tenure does not dominate the marketplace. While this diversity is an asset to the Shepard 
Davern area, there should also be a concerted effort to create a sense of identity and community among the various populations that live 
there. 

 H4.2 Work with apartment and rental property managers to 
set up block clubs for people living in multi-family structures. 

 H4.3 Create a stronger community connection to Highland Vil-
lage.

H5. Identify, promote and support social service organizations that 
serve the diverse populations living in the area. 

 H5.1 Create a resource list of service organizations available 
to property owners. 

H6. Assure that landlords are complying with housing and mainte-
nance regulations and standards. 

 H6.1 Work with the District Council and pertinent City depart-
ments to identify and address problem properties. 

H

(Neighborhood 
image here)

The Regency Apartments, photo by City of Saint Paul 2013

DRAFT



An Update to the 2007 D15 Plan - page 8 

The Shepard Davern Area Plan

T1. Improve all transportation modes, including the walkabil-
ity, of the area to better accommodate the high density 
of residents in the area.

 T1.1 Work with City and County staff and other stake-
holders during upcoming transportation studies to fur-
ther the goals of the immediate community. Participate 
in public hearings, workshops, and open houses, and 
encourage neighbors to engage as well. 

 T1.2 Work to develop priorities to create Capital Im-
provement Budget (CIB) proposals for improvement 
projects. 

 T1.3 Initiate specific pedestrian and walkability improve-
ments, with particular attention paid to both pedestrian 
safety and streetscape amenities. 

T2. Slow the traffic coming into the city off the Highway 5 
bridge onto West 7th, both to improve the safety of the 
pedestiran environment along West 7th, and to help cre-
ate the feeling of a Gateway to Saint Paul. 

T3. Maintain Shepard Road as a truck route.

T4. Improve the safe access to and safety of bus stops along 
the north side of West 7th Street. 

Transportation Objectives and Strategies

Transportation
Shepard Davern is the first neighborhood of Saint Paul that people experience when coming into the city off the Highway 5 bridge. The 
area is well-connected to three major regional job centers (Downtown Saint Paul, the MSP Airport, and the Mall of America). And the 
Mississippi River area provides opportunities for recreation. Taking advantage of these three attributes through improved streetscaping, 
maintaining and widening public transportation options, and improving pedestrian access across both West 7th and Shepard Road, will 
improve the Shepard Davern neighborhood for residents, encourage patronage of local businesses, and bring more visitors to the area. 
Sidewalk improvements, lighting, and bicycle improvements including bike racks, could dramatically improve the district. 

 T4.1 Work with Metro Transit, Saint Paul Public Works, and 
private developers of adjacent sites during redevelopment, to 
identify potential new shelter locations along West 7th. 

T5. Improve pedestrian spaces and overall safety and condition of 
Davern Street.  

 T5.1 Improve the sidewalks and install bike lanes on Davern.
 T5.2 Improve the condition of Davern at the CP rail crossing. 
 T5.3 Seek ways to reduce vehicle speeds on Davern north of 

West 7th Street.

continued on next page

v
DRAFT

Metro Transit Bus Rte 54, photo by City of Saint Paul 2013
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Transportation Objectives and Strategies, continued

Transportation, continuedv
DRAFT

T6. Implement bicycle improvements throughout the area, 
as identified in the St Paul Bikeways Plan, to encourage 
bicycling as an affordable means of transportation for 
area residents. 

 T6.1 Install bike parking consistent with the bike parking 
design for Highland Village and the rest of the District. 

T7. Make improvements at problematic intersections for the 
safety of all users (see map for identified areas). Use 
these opportunities to bring higher value and amenity to 
the neighborhood through streetscaping. 

T8. Study the Canadian Pacific rail spur for bicycle and pedes-
trian trail use, and actively engage and seek meaningful 
input from neighborhood stakeholders, adjacent prop-
erty owners and tenants. Community members should 
be active participants in the process. 

T9. Use the Saint Paul Great River Passage Plan to guide 
streetscape and connectivity improvements, and to im-
prove access through the neighborhood and to the river 
area. In particular, seek ways to implement the improve-
ments identified in for Shepard Road.
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Transportationv Key intersections for safety improvements

West 7th and Davern: 
• Pedestrian crossing time 

too short
• Consider changing to 

“No Right Turns on Red” 
for pedestrian safety

Shepard and Davern: 
• Pedestrian crossing is too 

wide and the time is too 
short

• Cars are traveling too fast 
on Shepard Road

West 7th and Saint Paul Ave: 
• Pedestrian crossings are 

too wide and the time is 
too short

• Cars are traveling too 
fast on West 7th

Shepard and Gannon: 
• Pedestrian crossing feels 

dangerous
• Cars are traveling too 

fast on Shepard Road
• Vehicle turning move-

ments are difficult

Shepard between Davern and Elway: 
• NO safe opportunities for pedestrians/cyclists to 

cross Shepard to access the trail
• Need improvements to as well as additional access 

points constructed

West 7th and Rankin: 
• Pedestrian crossing feels 

dangerous
• Very difficult to access 

bus stop on north side of 
West 7th
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Implementation

Land Use Strategies
# Strategy Summary Responsible Parties Community Priority 

for Implementation
L1 Attract neighborhood-serving businesses PED High
L2 Address property crime issues, other safety concerns PED, PW, Police High
L3 Create vibrant urban spaces PED, HDC Low
L4 Encourage light industrial uses in I-zoned areas PED Medium
L5 Improve industrial areas of neighborhood PED Low
L6 Craft a new identity for the area with a new name HDC, PED Medium

Parks and Recreation Strategies
# Strategy Summary Responsible Parties Community Priority 

for Implementation
PR1 New neighborhood park btwn W.7th and Shepard Parks, PED High
PR2 Community gardening opportunities Parks, HDC Low
PR3 Maintain natural river areas Parks Medium
PR4 Attract regional visitors Parks Low
PR5 Improve accessibility of Shepard Road trails and Crosby 

Farm Park
Parks, PW High

PR6 Improve access to Two Rivers Park Outlook Parks, PW Medium
PR7 Improve appearance of parks along W. 7th Parks, PW High

Note: HDC=Highland District Council, PED=Saint Paul Planning and Economic Development, PW=Public Works, DSI=Department of Safety and Inspections

DRAFT



An Update to the 2007 D15 Plan - page 12 

The Shepard Davern Area Plan

Implementation

Housing Strategies
# Strategy Summary Responsible Parties Community Priority 

for Implementation
H1 Better balance of housing types PED High
H2 Attract neighborhood-serving businesses PED High
H3 Retain existing single family housing areas PED High
H4 Create new block clubs HDC High
H5 Raise awareness of social services and other resources HDC, PED High
H6 Work with landlords and identify problem properties HDC, PED High

Transportation Strategies
# Strategy Summary Responsible Parties Community Priority 

for Implementation
T1 Improve transportation options, particularly walkability PW, PED, HDC High
T2 Slow traffic off Highway 5 onto W. 7th PW, MnDOT High
T3 Maintain Shepard Road as truck route PW, MnDOT Medium
T4 Improve bus stops on W. 7th PW, MnDOT, Metro Transit High
T5 Improvements to Davern Road PW, PED Medium
T6 Bicycle improvements PW Low
T7 Intersection safety PW, PED, MnDOT Medium
T8 CP rail spur study PW, PED, RCRRA High
T9 Great River Passage recommendations PW, Parks, PED Low

DRAFT
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Appendix A: Zoning
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Appendix A: Proposed Zoning

To Be Completed
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Appendix A: Current and Proposed Zoning

Name of Location
Existing Land Use Existing Zoning Proposed Rezoning
description of location ex: Elm north of Riverside Ex: B3 Business Ex: T3 Traditional Neighborhood

Name of Location
Existing Land Use Existing Zoning Proposed Rezoning

Name of Location
Existing Land Use Existing Zoning Proposed Rezoning

To Be Completed
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Appendix B: Basic Census and Market Information
Data source: U.S. Census Bureau, Census 2010 Summary File 1. 
Esri forecasts for 2012 data. 
2010 data unless otherwise noted.
 
Population 
• Total Population: 5,465
• 59.3% White Alone
• 26.9% Black Alone
• 0.3% American Indian Alone
• 4.8% Asian Alone
• 0.0% Pacific Islander Alone
• 6.0% Some other race Alone
• 2.6% Two or more races
• 10.2% Hispanic Origin

Housing 
• Households: 2,846
• Average Household Size: 1.91
• Housing Units: 3,187
• Owner Occupied Units: 16.9%
• Renter Occupied Units: 72.4%
• Vacant Housing Units: 10.7%
• Households with children: 17.9%

Income
• Average Household Income (2012):$44,974
• Households with income <$15,000: 26.4%

Data source: Esri and Dun & Bradstreet, 2012
 
Market Profile
• Total Retail Trade Demand(/Potential): $48,427,107
• Total Retail Trade Supply (/Sales): $11,671,773
• Retail Gap: $36,755,333
• Total Food & Drink Demand: $5,655,567
• Total Food & Drink Supply: $11,041,826
• Food & Drink Gap: -$5,386,259

Notable Gaps
• Grocery Stores Gap: $6,523,479
• Health & Personal Care Stores Gap: $3,101,885
• Building Materials, Garden Equip. & Supply Stores Gap: 

$486,673
• Electronics & Appliance Stores: $1,041,954
• Full-Service Restaurants Gap: -$2,584,706
• Gasoline Stations Gap: -$2,133,931
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Kit Hadley, Interim Director  

 

CITY OF SAINT PAUL 25 West Fourth Street Telephone: 651-266-6565 
Christopher B. Coleman, Mayor Saint Paul, MN 55102 Facsimile: 651-266-6549 

 
 
DATE:  August 19, 2014 
 
TO:  Neighborhood Planning Committee 

FROM: Merritt Clapp-Smith, Principal City Planner 

SUBJECT: Shepard Davern Area Zoning Study and Proposed Rezonings 

BACKGROUND 
 
In 1999, the Saint Paul City Council adopted the Shepard Davern Small Area Plan prepared by City staff 
in collaboration with a community task force.  The plan addressed future land use, design guidelines, 
street scaping and housing goals, and included the adoption of two overlay zoning districts – the 
Shepard Davern Commercial and Shepard Davern Residential Overlay Districts – which required higher 
design standards, allowed building heights up to sixty-five (65) feet, and allowed some retail and 
residential uses above the underlying zoning. 
 
Shortly after adoption of the Shepard Davern overlay districts, the City of Saint Paul created new 
“traditional neighborhood” zoning districts, which included design standards very similar to those in the 
Shepard Davern overlays.  The availability of these new districts prompted a recommendation in the 
District 15 Plan Summary (2007) to replace the Shepard Davern overlay districts and underlying zoning 
with T3 traditional neighborhood zoning.  
 
In early 2013, the Planning Commission initiated the Shepard Davern Zoning Study for the area generally 
defined as Shepard Road on the south, Homer Avenue on the east, a north border running from the east 
along West 7th/Highway 5 and then 1 block north of Saint Paul Avenue for the remainder, and a western 
border along Edgecumbe Road to West 7th/Hwy 5 and then jogging west to Shepard Road.  
 
 
THE SHEPARD DAVERN ZONING STUDY PROCESS and DRAFT PROPOSAL 
 
The attached Shepard Davern Zoning Study Timeline highlights the key activities and public engagement 
during the process.   

· The Shepard Davern Task Force conversations over a year, its priorities, and its resulting draft 
plan formed the foundation of these zoning proposals.   

· In May, all property owners in the study area were sent a mailing about the zoning study, 
indicating whether their parcel was under consideration for rezoning, providing a proposed 
zoning map, and inviting them to learn more: at two community meetings in June; on the city’s 
website; or by contacting City staff directly.   

· The two June meetings were well attended and the zoning study and proposals explained.  Staff 
received some feedback on the zoning proposals from property owners and members of the 
Shepard Davern Task Force.  



 

 AA-ADA-EEO Employer 

· City staff reviewed the zoning proposals and community feedback and made minor revisions to 
arrive at the current draft proposals.   

· On August 19, City staff met with the Highland District Council Community Development 
Committee to discuss the zoning study and received additional input. 

The Shepard Davern Zoning Study report is attached for your review.  Its key conclusions and 
recommendations are: 

1. Traditional Neighborhood zoning districts T1, T2 and T3 are appropriate zoning for more 
than half of the study area, providing consistency with the neighborhood vision to allow a 
mix of residential and commercial uses along West 7th Street, and to some extent south of 
West 7th where a range of residential forms and some office and service uses already exist.   

2. The type of traditional neighborhood zoning – T1, T2 or T3 – selected for subareas of the 
district should be based on future intent for the subarea, the appropriate scale for the 
subarea, and the range of uses desired.   

3. Proposed rezoning will help bring many non-conforming uses into compliance; few non-
conformities would be created.   

4. There are three subareas where the type of future zoning is under active discussion.  These 
areas, discussed further in the zoning study report attached, are: (1) Sibley Plaza, (2) Two 
residential blocks south of W 7th on the eastern end of the study area, and (3) the mixed 
residential and office area that is currently zoned office. 

5. A summary of parcels proposed for rezoning are shown in the chart below. 
 

Existing Zoning Proposed Zoning # of Parcels 
B2 T1 1 
B2 T3 22  
B2 B2 or T3 1 
OS T1 or T2 8 

RM1 T1 or T2 8 
RM2 T1 or T2 34 
RM2 T2 62 
RM2 T3 4 
RM3 T3 6 
VP T3 1 

Split zoned parcels Single zoned parcels 6 
 

 
STAFF RECOMMENDATION 
Staff recommend that the Neighborhood Planning Committee forward the Shepard Davern Zoning Study 
to the Planning Commission and recommend that the Planning Commission release the study for public 
review and set a public hearing date for October 17, 2014.    
 
Staff Contacts 
Merritt Clapp-Smith, 651.266.6547 or merritt.clapp-smith@ci.stpaul.mn.us 
Michelle Beaulieu, 651.266.6620 or michelle.beaulieu@ci.stpaul.mn.us 
  
 



2013

Activity Jan Feb Mar Apr May June July Aug Sept Oct Nov Dec Jan Feb Mar

Planning Commission initiates study

Shepard Davern Task Force meetings

City staff evaluates zoning

Prepare proposed zoning information and mailings

Public and Stakeholder mtgs on zoning options
HDC 
8/19

Refine proposed zoning

Neighborhood Planning Committee (NPC) reviews 
staff proposal

Aug. 
27

Planning Commission reviews NPC recommendation 
& schedules hearing

Sep. 
5

Planning Commission Public Hearing
Oct. 
17

Neighborhood Planning Committee (NPC) discusses 
hearing & recommendation

Oct. 
28

Planning Commission Recommendation
Nov. 
14

City Council Public Hearing

Zoning Changes Take Effect

Brown - staff activities

Red - formal public comment opportunity

Blue - Planning Commission meetings

20152014



S-D Zoning Study Workplan

# Phases, Activities and Tasks Start Date End Date Status Deliverables Owner

1 Phase 1 Study Preparation

1.1 Activity 1.3 Initiate Study and Plan Update
1.11 Draft memo to Neighborhood Committee Complete Memo to initiate study Beaulieu
1.12 Draft memo from NPC to PC to initiate study Complete Memo to initiate study Beaulieu
1.13 Planning Commission initiates study Complete PC Resolution Beaulieu

2 Phase 2 Conduct Study

2.1 Activity 2.1 Property Mapping
2.11 Existing Land use Complete Map Katie
2.12 Existing Zoning Complete Map Katie
2.13 Create Nonconforming uses map Complete Map Katie
2.14 Create zoning district comparison information Complete Tables and charts Merritt

2.2 Activity 2.2 Evaluate Rezoning Options
2.21 Discuss plans and vision for future development of area Feb-wk 3 Feb-wk 3 Complete Discussion notes Mike / Merritt
2.22 Identify potential zoning changes to advance plans/vision Feb-wk 3 Feb-wk 3 Complete Discussion notes Mike / Merritt
2.23 Map proposed zoning changes Feb-wk 3 Feb-wk 4 Complete Map Katie
2.24 Inventory property impacts of rezoning - nonconformities, use, d Feb-wk 3 Feb-wk 4 In Process? Spreadsheet to track properties Mike
2.25 Prep Powerpoint highlighting findings and proposed rezoning March-wk 1 March-wk 2 Complete Powerpoint Mike / Merritt

2.3 Activity 2.3 Prepare Study Information and Public Mailings
2.31 Create document explaining proposed rezoning and rationale / im April May Complete Text document Merritt / Mike
2.32 Prepare notices for property owner and general public April May Complete Notices for mailing Mike / Merritt
2.33 Prepare mailing sets and labels for meeting notification April May Complete Mailing label sets Mike / Sarah
2.34 Create and post information on project webpage April June Complete Project web page Merritt
2.35 Send out mailings May June Complete Mailings Sam

2.36
Create inventory of property owners for proposed rezoning, and 
track outreach / communications with each one May End of project Ongoing Spreadsheet Mike

2.4 Activity 2.4 Community Meetings and Stakeholder Outreach

2.41 Present findings and proposed rezoning to S-D task force March-wk 2 March-wk 2 Complete
Meeting materials - powerpoint, 
sign in sheet, hand outs Merritt

2.42 Arrange location and time for public meeting May May Complete Merritt

2.43 General Public Meetings to explain proposed rezoning 16-Jun 24-Jun Complete
Meeting materials - powerpoint, 
sign in sheet, hand outs

Merritt/Miche
lle

2.44 Call up larger property owners to offer 1-on-1 mtgs June June
Spencer / 
Merritt

2.45 1-on-1 mtgs with large property owners, as scheduled June July 
Spencer/ 
Merritt

2.5 Activity 2.5 Prepare Rezoning Recommendation

2.51
Inventory feedback from property owners and community 
meetings June July Merritt

2.52 Refine zoning recommendations, if appropriate July July Merritt
2.53 Revise document explaining proposed rezoning and rationale / im July July Merritt
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S-D Zoning Study Workplan

# Phases, Activities and Tasks Start Date End Date Status Deliverables Owner
2.54 Revise powerpoint highlighting findings and proposed rezoning July July Merritt
2.55 Prep & send revised draft to S-D task force for review 7-Jul 11-Jul Merritt
2.56 Prep NPC packet based on S-D feedback 14-Jul 23-Jul Merritt

3 Phase 3 PC/CC/Public Process

3.1 Activity 3.1 Planning Commission
3.11 Submit recommendation to Neighborhood Planning Committee 24-Jul 13-Aug Staff memo, draft report & maps Merritt

3.12
Presentation to Planning Commission and PC releases 
proposed rezonings for public hearing 5-Sep 5-Sep Merritt

3.13 Mail notices to property owners regarding public hearing date Sept Sept Merritt
3.14 Planning Commission public hearing 3-Oct 3-Oct Merritt

3.15
Submit staff response to public comments to Neighborhood 
Committee October October Merritt

3.16 NPC mtg to discuss public hearing and rezoning proposal 22-Oct 22-Oct
3.17 PC reviews and votes on proposed rezoning 31-Oct 31-Oct

3.3 Activity 3.3 City Council

3.31 Submit PC Resolution to City Council Nov Nov Merritt
3.13 Mail notices to property owners regarding public hearing date Nov Nov Merritt
3.33 City Council Public Hearing Dec/Jan Dec/Jan Merritt
3.34 Prepare rezoning ordinance for official CC adoption Jan Jan Merritt
3.35 CC - 4 reading of rezoning ordinance Feb Feb
3.36 Rezoning adopted 30 days CC readings and public notice March March
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BACKGROUND 
 
The Shepard Davern neighborhood of Highland Park is a vital and high profile community serving as the southwest gateway to the 
City of Saint Paul.  The area is characterized by a mix of commercial, office and industrial uses along West 7th Street, blocks of single-
family, multi-family and senior housing, a handful of religious and community institutions, and is adjacent to miles of trails and open 
space amenities of the Mississippi River Valley.  The “gateway” portion of the neighborhood in the southwest underwent significant 
redevelopment shortly after 2000 when a number of multi-family and senior living building projects replaced blocks of former single-
family homes.   
 
In 1999, the Saint Paul City Council adopted the Shepard Davern Small Area Plan prepared by City staff in collaboration with a 
community task force.  The plan addressed future land use, design guidelines, streetscaping and housing goals, and included the 
adoption of two overlay zoning districts – the Shepard Davern Commercial and Shepard Davern Residential Overlay Districts – which 
required higher design standards, allowed building heights up to sixty-five (65) feet, and allowed some retail and residential uses 
above the underlying zoning. 
 
Shortly after adoption of the Shepard Davern overlay districts, the City of Saint Paul created new “traditional neighborhood” zoning 
districts, which included design standards very similar to those in the Shepard Davern overlays.  The availability of these new districts 
prompted a recommendation in the District 15 Plan Summary (2007) to replace the Shepard Davern overlay districts and underlying 
zoning with T3 traditional neighborhood zoning.  
 
Traditional Neighborhood zoning is also consistent with land uses policies for the area in the Saint Paul Comprehensive Plan, as 
outlined below. 
 
The Saint Paul Comprehensive Plan (2010) Land Use map that guides future development in the city designates: 
 

West 7th corridor through the Shepard Davern area as a “Mixed Use Corridor”  
· thoroughfares served by public transit that are appropriate for a mix of uses, including residential, commercial, retail, 

office, small scale industry, institutional, and open space 
 

Sibley Plaza area as a “Neighborhood Center”  
· compact, mixed use areas of higher density housing, as well as shopping, community amenities, and employment centers                                        
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In early 2013, the Planning Commission initiated the Shepard Davern Zoning Study for the area generally defined as Shepard Road on 
the south, Homer Avenue on the east, a north border running from the east along West 7th/Highway 5 and then 1 block north of Saint 
Paul Avenue for the remainder, and a western border along Edgecumbe Road to West 7th/Hwy 5 and then jogging west to Shepard 
Road.  
 

 
SHEPARD DAVERN AREA TODAY 

 
Existing Zoning 
 
The study area and its diverse land uses are within ten (10) zoning districts: 

1. R1 (single-family, large lot) = 2 properties 
2. R3 (single-family, standard lot) = 135 properties 
3. RM1(multi-family, low density) = 8 properties 
4. RM2 (multi-family, medium density) = 115 properties  
5. RM3 (multi-family, high density) = 7 properties 
6. OS (office and services) = 8 properties 
7. B2 (community business) = 25 properties 
8. B3 (general business) = 14 properties 
9. I1 (light industrial) = 14 properties 
10. VP (commercial parking) = 1 property 

Each of these districts and potential changes to them are described in the next section.   
 
A “Current Zoning” map on page 9 shows existing zoning in the study area, followed by a “Proposed Zoning” map on page 10 which 
shows potential zoning changes under consideration.   
 
Potential Changes to Zoning 
 
A B2 district is intended to serve the needs of a consumer population larger than that served by the “local business district,” and is 
generally characterized by a cluster of establishments generating large volumes of vehicular and pedestrian traffic.   

· In the study area, parcels zoned B2 include restaurants, offices, general retail (including grocery), professional services offices, 
personal services, and parking. 
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· The Sibley Plaza development on West 7th is the hub of the Shepard-Davern commercial area.  The one-story mall was built in 
1955 and has over 95,000 square feet of retail, service and restaurant uses.  Paster Enterprises LLC, owner and manager, plans 
to redevelop the property with a new mixed retail and residential project in 2015.    The property is currently zoned B2.  The 
owner would like the zoning to remain B2 to support the type of redevelopment envisioned.  The Shepard-Davern Task Force 
has been supportive of retaining B2 for the property, if it advances a good redevelopment.  City staff suggest that T3 zoning 
may be appropriate to guide future development, consistent with and as proposed for adjacent commercial parcels.  Rationales 
for each zoning option are noted below.   

B2 zoning: 
o allows a mixed commercial and residential project, if at least 50% of the first floor is commercial uses 
o allows drive-thrus for retail businesses – the redevelopment proposal may include a drive-thru use 
o allows parking to be located between the main street and the building, similar to the current configuration of the 

property, which can be a practical solution given that the property is triangular in shape and because it promotes 
parking visibility and easy access for vehicular customers using West 7th Street access 

o allows building height of thirty (30) feet, plus an additional one (1) foot of height for each one (1) foot of setback from 
all property line setbacks. 

T3 zoning:             
o allows a mixed commercial and residential project, with no limits on amount or location of each use 
o prohibits drive-thrus  
o requires that parking be placed to the side and rear of the main structure; not in the front next to the main street – the 

goal of this is to reduce the visual impact of parking lots and to encourage a development pattern that is more 
conducive to walking, biking and transit 

o allows building height of fifty five (55) feet, or up to ninety (90) feet with a Conditional Use Permit if specific 
standards are met and if the additional height above seventy five (75) feet is setback in proportion to the additional 
height 

· Of the remaining B2 parcels, all but one  is being considered for rezoning to T3, which would: 
o allow the addition of stand-alone residential uses, in addition to the currently allowed business, service and office uses 
o require higher design standards for new construction 
o allow an increase in the maximum height of new structures from the current 30 feet, to 35 feet for single-family and 

townhomes, to 45 feet for multi-family housing, and to 55 feet for business or mixed business and residential (under 
special conditions and with setbacks, a building may be allowed up to 90 feet) 

· The other B2 parcel, which is on W 7th St. just east of Madison and adjacent to a residential district, will be evaluated for T1 or 
T2, to be consistent with potential zoning for the rest of the block it is on, (more information on page 6). 
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A B3 district is intended to accommodate businesses more diversified than those in the B1 and B2 districts along major traffic arteries 
or adjacent to community business districts.   

· In the study area, the fourteen (14) parcels zoned B3 are along W 7th St. and are used for a mix of restaurants, offices, retail 
and distribution uses.   

· Nine (9) B3 parcels clustered together near Alton and Madison, and adjacent to multi-family housing are being considered 
with T3 zoning, which would: 

o allow the addition of stand-alone residential uses, in addition to the currently allowed business, service and office uses 
o prevent the addition of certain uses that are allowed in B3 districts, but not in T3, such as auto repair and sales, bingo 

halls, pawn shops, green houses and drive-thrus (existing businesses of these types would be allowed to remain in 
operation as “nonconfirming” businesses) 

o require higher design standards for new construction 
o allow an increase in the maximum height of new structures from 30 feet to 35 feet for single-family and townhomes, to 

45 feet for multi-family housing, and to 55 feet for business or mixed business and residential.  Under special 
conditions and with setbacks, a building may be allowed up to 90 feet. 

· Five (5) B3 parcels clustered on the north side of W 7th between Wheeler and Davern, and adjacent to single-family housing 
are being considered with T2 zoning, which would: 

o allow the addition of stand-alone residential uses, in addition to the currently allowed business, service and office uses 
o prevent the addition of certain uses that are allowed in B3 districts, but not in T3, such as auto repair and sales, bingo 

halls, pawn shops, and green houses (existing businesses of these types would be allowed to remain in operation as 
“nonconfirming” businesses); drive-thrus are allowed with conditions 

o require higher design standards for new construction 
o allow an increase in the maximum height of new structures from 30 feet to 35 feet or to 45 feet if special conditions are 

met     
 
RM1, RM2 and RM3 districts are intended for low-. medium- and high-density multiple-family residential development and a variety 
of congregate living arrangements, as well as social, religious and recreational uses that serve the needs of the multiple-family 
residential districts.   
 

· RM1 zoning exists only in the Brandychase Condo/Coop development area; this area is proposed for rezoning to T1 or T2, 
traditional mixed use. Rationales for each zoning option are noted below.   

T1 zoning: 
o allow new development to include limited service uses 
o require higher design standards for new construction 



SHEPARD DAVERN AREA ZONING STUDY 
 

Page 6 of 10 
 

Prepared by Saint Paul Planning staff and updated August 18, 2014 (revised from July 10, 2014 version) 

o retain a similar height maximum of three (3) stories 
T2 zoning: 

o allow new development to include a wide range of retail and service uses 
o require higher design standards for new construction 
o allow a small increase in the height maximum of three (3) stories under RM1 zoning to  35 feet or to 45 feet if special 

conditions are met 
 
RM2 zoning is widespread in the study area, covering 115 parcels with a range of single and multi-family rental and owner-
occupied housing.      

· 15 RM2 parcels are NOT proposed for new zoning -- these are primarily properties with apartments and a nursing home 
along St. Paul Avenue and one apartment complex south of the industrial area on the east 

· 62 RM2 parcels are proposed for T2 zoning – this includes a few blocks of primarily one- and two-family homes between 
Shepard Road, Snelling Place and Alton Street,  a few single-family lots along Stewart near the office building, and a 
couple of mainly apartment blocks east of Alton between Stewart and Shepard Road, which would: 

o allow new development to include office, service and commercial uses 
o require higher design standards 
o reduce the maximum height of new structures from current limit of 50 feet to 35 feet or to 45 feet is special 

conditions are met 
· 34 RM2 parcels are proposed for T1 or T2, traditional mixed use zoning -- the two blocks south of West 7th between 

Rankin and Madison.  Rationales for each zoning option are noted below,  
T1 zoning: 

o allow new development to include limited service uses 
o require higher design standards for new construction 
o reduce the maximum height of new structures from current limit of 50 feet to 35 feet 

T2 zoning: 
o allow new development to include a wide range of retail and service uses 
o require higher design standards for new construction 
o reduce the maximum height of new structures from current limit of 50 feet to 35 feet or to 45 feet if special conditions 

are met 
 

· Four (4) RM2 parcels are proposed for T3 zoning – the Sibley Manor development, a property along Shepard Road used 
for auto service and parking, and an apartment property northwest of Sibley Plaza, which would: 

o allow new development to include a wide range of office, service and commercial uses 
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o require higher design standards 
o change the maximum height of new structures from the current limit of 50 feet for any residential to 35 feet for 

single-family and townhomes, to 45 feet for multi-family housing, and to 55 feet for business or mixed business and 
residential.  Under special conditions and with setbacks, a building may be allowed up to 90 feet 

 
RM3 zoning exists on six (6) parcels, 4 of which are developed with multi-family and senior projects and 2 as single-family lots.  
All parcels are proposed for rezoning to T3, which would:  

o allow a wide range of new service and business uses to the area, in addition to housing 
o require higher design standards for new construction 
o add height limits on new buildings -- 35 feet for single-family and townhomes, 45 feet for multi-family housing, 

and 55 feet for business or mixed business and residential, or up to 90 feet if special conditions and setbacks are 
met; a height limit does not exist in RM3 

 
R1 and R3 one-family residential districts provide for predominantly low- and medium-density, one-family dwellings along with civic 
and institutional uses, public services and utilities that serve the residents in the districts. The two (2) R1 parcels are undeveloped, one 
owned by the city along the north side of St. Paul Avenue and a small one owned by and adjacent to Chateau Care Suites.   

· The 135 R3 parcels comprise the single-family neighborhood north of West 7th between Edgecumbe and Davern.    
· No changes to zoning are proposed for the R1 and R3 properties. 

 
The I1 district is intended to accommodate wholesale, warehouse and industrial operations whose external effects are restricted to the 
area of the district and are not detrimental to surrounding districts.   

· The fourteen (14) I1-zoned parcels constitute an industrial area on the eastern side of the the study area.  
· No changes to zoning are proposed for the I1. 

 
The OS district is intended to accommodate various types of office and service uses performing administrative, professional and 
personal services and to serve as a transitional use between more intensive uses of land such as major thoroughfares or commercial 
districts and the less intensive uses of land such as one-family residential.  

· The eight (8) OS-zoned parcels are on a half block on both sides of Stewart Avenue, just west of Rankin between the 
industrial district and residential districts.  The parcels have a mix of office, parking, and single-family properties. All of 
the OS-zoned parcels are being considered for  T1 or T2, traditional mixed use zoning.  Rationales for each zoning option 
are noted below,  

T1 zoning: 
o allow residential uses as a conforming use in area  
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o continue to allow office and limited service uses 
o require higher design standards for new construction 
o allow a small increase in the height maximum of new buildings from 30 feet to 35 feet 

T2 zoning: 
o allow residential uses as a conforming use in area  
o allow a wide range of retail and service uses, in addition to currently allowed office and limited service uses 
o require higher design standards for new construction 
o allow a small increase in the height maximum of new buildings from 30 feet to 35 feet or to 45 feet if special 

conditions are met 
 

The VP district provides for off-street parking facilities incidental to a principal use.   
· In the study area, the one (1) parcel zoned VP is used as parking behind  Krugers at W 7th and Alton St.    
· This parcel is being evaluated for rezoning to T3 (traditional mixed use), to be consistent with potential zoning for adjacent 

parcels, which would: 
o allow a wide range of uses, instead of being limited to commercial parking 
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CURRENT ZONING in the Shepard Davern zoning study area 
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POTENTIAL CHANGES TO ZONING in the Shepard Davern zoning study area 
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