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Hy éask this evening is to cast your efforté at local government
reorganization in this Tri-county area into a national perspective, to
tgll you where reform has been tried, where it has been implemented,
and, pérhaps most important, to in&icate what reorganization has
accompliéhed. ’ A N

But first, on behalf of the Academy and the ﬁational panel, I
~want to congratﬁlaﬁe the members of the comﬁissioﬁ, your chairman and -
staff, on the excellent start you have made in this study. We have
been awed by thé accomplishments of this commission iﬁ only two and
and one—ha}f months of existence. The nﬁmbey of meetings held alreaa;
éle;fly shows that the most important virtueidemanded of this group
will'be stamina. If you can maintain the momentum, I am sure you will
be successful. ' |

Reorganization of local government has been going on for a long
time. One of the first reforms in a major U.S. city was the merger of'
‘the City and County of Boston in 1821. Philadelphia merged with its
County in 1854 and San Francisco followed suit iﬁ 1856. 1In 1876, the
City of.S5t. Louis sepérated ffom its surrounding county to resolve the
dual issues of representation énd taxation. fhe present vsuﬁer city"
Qf New York was created in 1898 when its boundaries were enlarged to
include the surrounding counties of Brooklyn, Queens.aﬁd Richmond. ,

These 19th century reforms were motivated by pressures of growth
and spurred by the desire of city residents to escape from rural &omi—

nat;on and inequitable local taxation policies., They were not attempts

to create metropolitan governments, but . rather were efforts to establish




stpong city governments which would capture the eﬁtiée urbanized area.
Ceorge Romney’s phrase "The Real City" was more appropriate to that era
than it is to the present. For theﬁ, the hotion of suburbs and sprawl
had not been conceived. The automobile had not made its impact. The
City was the answer. .
Significant structural reform of local government in the United
States since'thegé turn-of-the-century efforts did not take place until
after World War II, when in 1949'the City of Batoﬁ Rouge was cohéolidated
-with its Parish or County. Since 1949, fift& proposals for city—county'
cqnsolidatioq have gone to referendum. During that period, 38 were
defeated at the polls and only 12 were adopted by the voters. The rate'
of success has been very low.. There have only been three city-county
consolidations approved by the voteré since 1970. Five were attempted in
1974; all of them failed.

v Me;ropolitan government in the Uniteé States generally has been
synonymous with coﬁnty reorganization. The most notable rgform successes
have involved the transformation of a single county government into an
areawlde unit--Nashville/Davidson County, Jacksonville/Duval-County,.and
Iﬁdianapolis/Mariog County. Citylcounty consolidation has been the most
widely attempted and most successfully implémented reorganization model.

‘Consolidétion advocates stress the need for greater economy and efficiency
in government, but also»argue that eiimiﬁating overlapping goﬁernments
will result in a system that is easier for the éitizen to understand and
to control. The pure consolidation model calls for a single government

. for a metropolitan area. In practice, most consolidation efforts do not
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result in only one government. Politiéal_and pragmatic considerations

often dictate that small municipalities remain in existence, special
diStricts continue to operate and autonomous authorities are continued.
Tﬁe merger of Indianapolis and Marion County by the Indiana State Legis-
lature in 1970 was given the label "Unigov." To thé uninitiated, "Unigov"
sounds like the ad man's answer to local government frégmgntation. But
according to the 1972 Census of Governments, theré are 52 units of local
government in Marion County, including five municipalities, nine townships,
“and 27 special districts. |

Another model which is appropriate to single county_metropoiitan
areas is Ewo-tier metropolitan government. ﬁasically, the two-tier model
calls for two levels of government within a metropolitén area--local or
commﬁnity units and an areawide unit. Functions should be assigned to the

local level or the areawide 19vel and some responsibilities should be

shared between the two. The two-tier concept has gained credibility in
recent years as a balanced and feasible alternative for metropolitan
reform. As you know the Committee on' Economic Dévelopmeﬁt published in
1970 a major policy statement which advocated this approach. Most of you
were furnished copies of that ‘statement at your inaugural session.

The two-tier model appears to be a néwlaﬁd fresh approach to
ﬁetrOpolitan reform, yet the idea itself has been wihh us a long time.
I learned recently that a gentleman named Sylvester Baxter'pub&ished a
book in 1891 in which he argued for a two-tier govcrnmént for the Boston
area.. le advocated the greation of an enlarged metropolitan county that
wo;ld provide those scrvices of "genera; public éonccrn" and the preserva-

tion of local communities which would continue to control those functions

* that were "exdlusively (of) local interest."




Despite the endorsements received by the -two-tier model, it has
been implemented in only one U.S. metropolitan area--Miami—Déde County,
Florida. The Miami example is not a good one, since approximately 45

pef cent of the residents in Dade County have only one tier of local

government.  John DeGrove, classes it as a "modified two-tier government, "

and as he says "For more than half of the city-resident population; the
twp—tie: deécfipgibq is accurate, but to the 530,000 residents of the |
unincorporated area there is only the Board.of County Commissipners to

-serve them,"

There have been two recenﬁ attempts to create metropolitan govern;
ments based upon the two-tier moéel, both of which failed to win voter
approvai. Sa}t.Lake City, Utah triea in March, 1975, and Sacramento,
Cglifornia tried in Novémber, 1974. |

The content of those two plans i1s interesting. Let me eéxplain
"tﬁem to you briefly;

ihe Sac;ameﬁto Charter provided.for the consolidation of the City

‘and County. It pfovided for the consolidation of the three existing
municipalities, but only if they individually voted to be merged. It
would have also consolidated a number of special districts and school
districts. An eleven member Board of Superﬁisors, elected from single
member districts, with staggered terms, would have formed the legislative
Abody. The chief executive officer waé to.be the May;f, elected>at large
for a four year tetm. Urban and rural service districts were provided
for purposes of different levels of service and taxation. Most signifi-
.cantly, sub-governments known‘as‘"communities" were.to be established.
These community councils were to be governed by five members, with the

Oppions.of election at-large or by district; depending on the desire of



the community.' The communities were to be responsible for certain .
services including parks, recreation, street lighting, cultural activities;
and parking meters. They could decide priorities for certain city-
county services. They could érepare community plans and review and
administef some blanning and zoning matters. Another %ignificant feature
was the authorization of community councils to levy property taxes, subject
to voter approval, for community purposes and to érovide for higher'levels
of some services.

The Salt‘Lake City Charter was éimilar~in.many respects. It called
for the merging of the City and County and the consolidation of some
twenty three special districts into the Counéy goverﬁment. The 1egislati§e
5ody.was to consist of fifteen members elected from communities of equal
population. The chief executive officer would be.a May§r,-e1ected at-large
to a four year term. The cﬁarter also provided for elected community . .
»councils with an interesting variation. Five persons were t6 be elected
" to these community councils. Thé Chairperson was to have been elected
Aét—large and would sefve in a dqal capacity--as head 6f the community council
and as a member of the City aﬁd Coun;y_Couné%l. The other four community
éouncil members were to be elected by district.. The Salt Lake Communities
were givenllittle power—-—they could not levy taxes-—thqiy.main role wéé
stated as "to propose policies and formulate specific recommendations
relating to and.defining'the kinds and levels of governmental services
and the methods of financing such services deemed necessary to satisfy
the needs and desires of.the citizens within the,communiﬁy."- While their
role was.strictly advisory, the fact that the chairperson of each cdmmunity

or sub-government was a member of the area-wide legislatqre would have .



Strénéthgned the role of the lower tier units.

. As I spégested earlier, our experience in this country with
metropolitan reform has beén limited mostly to single county situations.
Yet 140 of the 276 Standard Metropolitan Statistical Areas are multicounty
and all but two of the twenty largest metropolitan areas are multicounty.
The normél response in multicounty areas‘hag been to establish a regional
agency or authority to deal wifh problems which spill over city and

county boundaries. Such agenciles often are responsible for a single

~ function such as water, sewer, or transportation.- Tri-Met and the Port’

are good examplés.;

The gfowth of regional planning agencies or éouncils of governmenf
has been a very recent_phenomenop. in 1960, only 56. regional: councils
were in operétion, but by 1970, the number had risen’to 476. Most COGs
afe.voluntary associations of elected officials created ostensibly to
increase coordination and communication among units of local government.
The mahdétory meﬁbership requirement of CRAG is not typical. The growth
of COGs can be attributed directly to requirements for aréawide planning
andhreview as a condition of federal grant and assistance programs. Most
COGs have engaged in little more than planning and advisory activities.
With few exceptions, they have not become involved in the political and
policy issues which surround metropolitanization. The adoption of regional
fair share housing programs by a haﬁdfulhof COGs is an exception.

The only significant example of multicounty metropolitan reorganiza-

tion in the United States is the Twin Cities Metropolitan Council (1967)

in the seven county region of Minneapolis/St. Paul, Minnesota. Since its

establishment, this council of 30 gubernatorially appointed members has

evolved into a regional agency of substantial authority which controls the



activities of special districts and canlshape and.control the physical

dévglopment and gronth of the region. A companion piece of state legisla-

| tion providen for a regional tax sharing plan which on a formula basis
allows all local governments in the région to benefit from non-residential
growth in the region despite its location within a single jnrisdintion.

‘Does metropolitan reform make a difference or noes-it just make
it different? The evaluation and measurement of local government perfor-
mance is still a primitive field. Social scientists and public adminis-

. tration experts'hane ynt to devise irrefutable méthods for determining if
one city works better than another city, or 1f one form of government is-
superior to other forms. They are working bu81ly.to discover formulas '
and techniques for deciding the best form of government for metronolitan

areas. Thelr efforts have been sﬁ&mied for severadl reaéons: the lack of

data, especially data which can be used to compare individual cities over
time, and data which is comparable so that City X can be judged againu
City Y; the 1acP of similarity _among clties and metropolitan areas—-
local governments do different kinds of things, for different groups and
numbers of people, under varied constitutional and legal conditions—--
and, the lack of agreement on basic values, tnén is, what is a "good"
system of government.

| The public administration community is reachiné some consensus on
criteria that can be used to judge the "goodness" of a system of local
government. Since 1963, the Advisory Commission on Intergovernmental
Relations (ACIR) begar developing criteria whlch could be used to determine
the assignment of functions in a 1oca1 government sysLem Then, in 1974,

ACIR further refined their original seven criteria and shortened them to-




foﬁr main criteria, each with a number of subcompoﬁents. These four
are: economic efficiency, fiscal equity, political aécountability, and
administrative effectiveness. While most agree that these are good,
basic yardsticks to judge governmental systems, there is substahtiél
disagreement over the weight which should be given them. Some argue
that effectiveness is'mést critiéal, others that efficiency shéuld be

- supreme, and Stheré maintain that equity should be given'overriding
‘consideration. Despite these debates, theAfour.criteria are being
applieﬁ; élthough with some difficulty and caution, to actual metro-—
politan governmentsAand performance judgments are being made.

Much of the evidence on the accomplishments of reformed gévern—
ments is anecdotal and comeslfrom spokesmen of the reorganized jhris—
dictions. Sometimes the most talked about change is the new image of
the local government and the favorable perceptions toward the region
‘by its own citizens and outsiders. Jacksonville, Florida was viewéd
as a corrupt backwater in the fifties and now is touted as a dynamic,
vibrant city of the New South. This new image is cited as a major
reason for its attraction of industry and tourism in recent years,
and is seen as having led to a tremendous increase in federal aid dollars.
Consolidation in Jacksonviile‘is also crediéed for leading to tax
reductioﬁs and "éonsideragie" cost sayingg. According -to John DeGrove;
"The always sensitive property tax rate declined slightly in'each of
the first three years of consolidéted government,' and éubstantial sums
were saved through central pqrchasing.

York Willbern was able to cite a number of managerial economies

following the Indianapolis<Marion Cﬁunty consolidation:



‘Improved accounting and data processing equipment and o ' ‘

procedures have been instituted. Increased insurance coverage °

has been obtained for lesser premiums. Interest income on city

funds is higher. The combined Unigov agencies employ

significantly fewer total personnel than did their predecessor

agencies in the city and county governments, although salaries.

have been increased, particularly at the upper levels.

The Inqianapolis Unigov Act also created six major administrative deparf--
menté which is claimed to have iﬁproved‘substantially adminisfrétive
control and céordination. But Willbern notes that the impact on service
and taxes has nét been that extensive.

An-evaluation of the Nashville-Davidson, Ténnessee, consolidation‘
commissione@ by the}ACIR outlines a number of significant accomplishmenté
under the reformed government. According to Robert E. McArthur, "the new
-structure furnished a much more diversified tax base," frovided a.framework
for more comprehensive problem-solving and program implementation,"
reduced the amount of housekeeping dupl‘icagion and competing functions," | ‘
-and "undoubtedly étrengthened Nashville's p&sition as the developmental .
leader of middle Tennes;ee." And the citizens are satisfigd," nearly
68 percent of.the respondents‘agfeed that Metro was ''generally more
efficient than city and county governments were beforé Metro was adopted."

" The literature on, and case studies of, local goverﬁment reform
are repleté with examples of improvements iﬁ two of the four ACIR.criteria:
administfative effectiveness and economic efficiency. .It seems clear
tﬁat reformed governments do increase the professionalization.éf the - ' .
bureaﬁcracy, eliminate duplications in such areas as purchasing and data
processing, enaBle better mauégement throdgh administrative consolidations,
“and provide the new jﬁrisdiction a more viable, if.not‘a growing, tax base.

Improvements in fiscal equity, meaning essentially fairer taxation policies ‘

and resource redistribution, seem to be slight. Some scholars explain this

R



through the assertion that changes in the governmeﬁtai structure are
rérely accompanied by change in the structure of politcal influence.
In other words, "those who got, keep." Improved accountability and
citizen participation, the fourth criterion, cannot.be determined con-
clusively.. The size of policy bodies has increased usually, opiniop(
polls indicate improved satisfaction on the part of voters, and minority
;épresentation'has generaily been increased or at least has not decreased.

v There have Been a number of accomplishments by the Metropolitan
Council in Minneapolis/St. Paul. 1In a>1973 sLudy by Ted Kolderie, an
attempt was made to evaluate the performance of- that agency.' Its first
major accomp;ishment was the organization of the sewefage.systcm on a
fully reéional_bésis which ﬁas led té a mafked‘imprévement in the region's.
water quality. It has played a role in the location of subsidized
housing and to quote Kolderie: "Through 1971 and 1972 more Federally
'suﬁsidiéed_housing was épﬁroved in the suburbs than in ail of the years‘
of the program up to that date.'" The bus system has been v;stly upgraded
and a trend‘of declining ridership was reversed. Sanitary landfills
have replaced most of the open burning dumps, and there have been savings
in the millions of dollars in hospital construction costs.

Probably the most important achievemeﬁt of the Twin.Cities Council

was the adoption of a development framework or growth policy for the
seven county region. This framework ié noﬁ being applied to make specific
decisions about the location and timing of growth in the region. A
recent analysis of the process which was followed in preparing the develop-

ment framework reached a conclusion of great significance:

- e
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The Metropolitan Council structure has allowed development

of strong political capacity and leadership at the regional
level. When regional bodies such as Councils of Governments
are made up of local govermment officials whose primary
allegiance is naturally and rightly with their local government
rather than the regional body, the job of communicating regional
concerns falls to a professional staff. If regional problems
are only technical in nature, then technical professionals are
needed to solve the problems. However, if regional problems
are also political in nature, involving decision making
concerning resource allocation and an informed political
rhetoric to communicate with the people, then.politicians

are needed'to solve the problems. ’

This emergence of a '"regional politician" in-the Minneapolis/St. Paul
example illustrates that perhaps the greatest need at all levels of
government is leadership. And, in that regard, ‘structure becomés a
critical factor. As far as our multi-county metropolitan areas are
concerned, the current practice of creating voluntary, advisory agencies
and setting up single purpose authorities has not produced a regilonal
perspective or the regional leadership which seems essential if decisions
a;e'fo be made on a regional basis.
The study committee which we sponsored in the Tampa Bay area
came to this same conclusion, and I quote from their final report of
last year:
The poéition of the panel is that regional policy must be
responsive to a regional constituency.. Local government
officials must be judged by their own constituency for decisions
pertinent to their own jurisdictions. The components of
problems that are truly regional . . . cannot be solved by
" policies which are only a sum of the "parts'" advocated by
local jurisdictions. :
My review of ﬁistory and experience in the United States with
metropolitan government and its reform lead me to conclude that we have

learned a great deal about governing in single county situations. Although

we haven't always applied it, we know how to modernize county government
. . . i .
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aﬁd ﬁe.récognize an array of methods to provide for city-county
coopeéation. Bu;'we really know very little abouﬁ the governance of
our multi-county regions and there are so few success stories and
examples.

This is why the work now underway he;e in Portland and in the
four county.region of Denver, Colorado is S0 important. If two more
examples of multi-county metropolitan go&ernments can .be achieved
.-through soﬁnd analfsis and the involvement of the community and its
“leadership, we will not only increase our knowledge but can stimulate

" reform efforts in other metropolitan areas of the United States.
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MEMO
TO: Tri-County Local Government Commission
FROM: A. M. Rich
RE : - Background Material for Phase II

All Commission members received a publication entitled
Guidelines and Strategies for Local Government Moderni-
zation, November, 1975, prepared by the National Atademy
of -Public Administration;_

This is a good time to take it off the shelf and re-read
certain parts'‘of it, particularly that part dealing with
functional analysis.

Attached is a copy of the "Summary of Findings" chapter of
a publication by the National Advisory Commission on Inter-
" governmental Relations entitled Governmental Functions and
Processes: Local and Areawide. I think you will find this
worth reading. The full report is available at the Commis-
sion office.
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Every level of government in a federal system has ex-
clusive or shared responsibility for providing a wide
variety of public services. However, the actual sorting out
of functional tasks among different levels and types of
govermment is a perennial source of tension and uncer-
tainty in American federalism. The question continually
arises: who should do what?

Singe its 1963 report Performance of Urban Functions:

. Local and Areawide, this Commission has recommended

various specific functional assignment policies that would
result in a more manageable sct of service responsibili-
ties for national, State, areawide, and local govern-
ments. Thus report, though broader in scope, continues in
that tradition. It discusses deficiencies in the existing
apportionment of service responsibilities, suggests the
characteristics of an ideal functional assignment policy,
and offers recommendations as to how Federal, State,
and local governments might reorder their respective
functional responsibilities. ot

PRESENT ASSIGNMENT'POLICIES

Endless Variation

Who does what? That is a question with innumerable
answers in the American federal system. There is little
uniformity among and within States as to what level and
type of government has responsibility for a particular
function or any of its components.

The 50 State-local governmental systems all differ in
their functional assignment policies. Education is provided
through county-dependent districts in parts of the Scuth,
by municipalities and townships in New England, and by
independent non-coterminous school districts elsewhere.
Corrections is almost exclusively a State function in
Connccticut, Delaware, Rhode Island, and Vermont; it
displays significant county dimensions in California,
Michigan, and Texas; municipalities have considerable
responsibilities in New York, Missouri, and Pennsyl-
vania. Similarly, highways are an exclusive State func-
tion in Virginia, but primarily a county-municipal func-
tion in Wisconsin. Variations of this sort occur in almost
every State-local governmental service (see Table I-1).

Even within a service there are different allocation
patterns. For example, municipal governments are often
the primary providers of basic police services, but coun-
cils of government may provide communications services
while a State government may have responsibility for
training and criminal laboratory services. Land-use con-
trols are basically a local function although comprehen-
sive land-use planning occurs at the regional level and
States sometimes assume direct control of eritical environ-
mental areas or promulgate land-use regulations that af-
fect local actions.

Varying patterns of service allocation reflect State-
local reliance on different service providers. Counties are
of minimal or no functional significance in New England
While they are major service providers in California, Mary-

o & S et L P

land, New York, and Virginia. Townships have extensive
service responsibilities in 11 Northeast and Midwest
States, are limited-purpose governments in another ten
States, and do not exist in another 29. Special districts
have considerable duties in Florida, Georgia, 1llinois, and
Washington, but are virtually unused in Alaska, Hawaii,
Montana, Rhode Island, and Vermont. Similarly, sub-
state districts have gained increasing prominence in
States like Texas, Georgia, and Virginia, but are not
used in Wyoming, Hawaii, Delaware, Alaska, and Rhode
Island.

The distribution of service responsibilities also ‘varies
among jurisdictions within a State. Home-rule counties,
for example, assume more urban and regional service
responsibilities than their non-home-rule counterparts (see
Table 1-2). Large, independent, multi-county special dis-
tricts have more than doubled in the last ten years, but
they are mainly concentrated in metropolitan areas. On
the other hand, State governments usually assume more
direct and contractual service responsibilities in rural
areas. Moreover, regional councils of local governments
usually have quite different functional planning duties
in urban and rural areas.

Functional assignments, then, differ among and within
functions and also among and within the 50 State-local
governmental systems. This variation in service allocation
patterns makes it almost impossible to ascertain what the
general service roles of State, regional, county, special
district, and municipal governments are. The proliferation
of assignment patterns, in turn, makes it difficult to deter-
mine whether functions are being effectively allocated to
different levels and uni.s of State and local government.

Structural and Procedural Hurdles

Frequently, the variation of service allocation patterns
reflects structural and procedural traits of many State-
local governmental systems that hinder a rcordering of
service assignments. The main obstacles to more effective
functional assignment include:

1) the voluntary but selective character of most inter-
governmental service agreements and functional
transfers and consolidations;

the unwillingness to use Federal grant-in-aid
management procedures such as the A-95
project notification ard review system to sort
out eligible areawide and local service pro-
viders; .

the lack of authoritative and generalist substate
districts and regional councils generally that can
provide various areawide services;

4) the continued proliferation of independent, uni-
functional, arcawide and local special districts
that do not coordinate their services with estab-
lished local governments;

the slow pace of county modernization and the
resultant inability or unwillingness of counties
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Table I-1

PONRP ORI

Dominant Direct Service Provider* by Ty;;o of Government and Selected Function, the Fifty States: 1967

Type of Dominant Service Provider

i}

Munici- More than Total
pality/ School Special One Main  Number 2
Function State County  Township District District Provider  of States '
Education 1 3 4 40 0 2 50 2
Highways 46 0 0 0 0 4 50 ;
Public Welfare 35 11 3 0 0 1 50 -
Hospitals 28 10 2 0 4 6 50 ‘
Health 29 2 4 0 0 15 50
Police 1 (o} 47 (] 0 2 50 3
Fire 0 0 50 (o} 0 0 50 .
Sewage (o} 0 41 0 3 6 50
Refuse Collection 0 0 49 0 0 1 50
Parks & Recreation, 0 2 44 0 2 2 50
Natural Resources . 48 1 o 0 0 1 50
Housing/Renewal 2 0 22 0 22 4 50
Airports -5 8 29 0 6 2 50
Water Transport**® 12 0 21 0 1 1 45
Parking 0 0 48 0 1 1 50
Corrections . 46 1 1 0] 0 2 50 -
Libraries 1 14 30 0 3 2 50 -
General Control 5 28 6 (4] 0 -1 50
General Public Buildings 3 29 16 0 (o} 12 50
Water Supply 0 0 45 0 2 3 50
*A dominant service provider is one that accounts for more than 55 percent of the direct general expenditure in a particular "
function. -
**0Only 45 State-local systems exhibit this function; consequently, dominant producers total only 45 whereas in all other <.
functions they total 50 for the 50 State-local systems under consideration. F

Source: Derived from U.S. Bureau of the Census, Compendium of Government Finances Volume 5, 1967 Census of Governments

{Washington: U.S. Government Printing Office, 1969), Teables 46, 48.

to assume various local and regional service
responsibilities;

6) the continued defeat of.most local government
reorganization proposals that would involve a
clearer sorting out of local and areawide service
responsibilities; and

7) the lack” of decentralization of State-adminis-
tered services and the inability of most State-
local governmental systems to devolve service
responsibilities from county or regional to
municipal and neighborhood sub-units of gov-
ernment.

The most prominent obstacle to more cffective
service assignment involves the lack of authoritative re-
gional service mechanisms. The need for stronger county

government highlights this barrier. Only 16 States now

grant functional home rule to counties and only 4 percent
of eligible jurisdictions now are home-rule entities. Most
counties also facc stringent restrictions affecting city--
county and multi-<county consolidation. The various
strictures on county organization and powers and State
reliance on these, bodics to deliver State-mandated ser-,
vices have combined to help prevent them from assuming
more urban and regional services. Thus, over 70 percent
of 160 surveyed non-home-rule metropolitan counties did

|
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not perform such urban or regional-functions as fire pro-
tection, rcfuse collection, urban renewal, mass transit,
solid waste disposal, water supply, or alr and water pol-
lution control (see Table 1-2).

Other regional service mechanisms are even less
authoritative. Federally and  State-encouraged substate
districts “and regional councils generally have only
planning and grant management responsibilities and X
rarely deliver argawide services. The weak financial base -
of these Jurlsdlctuons, their often tenuous relationships s
with establxshed. local governments, and their competi- :
tion with other separate regional planning organizations, -
in many cases have reduced even their supportive plan-
ning capabilities. Combined with this is the reluctance of
most ‘local officials to vest “these instrumentalitics with
dircct opcrational responsibilities. All these factors now
make many of these mechanisms relatively weak actors (
on the substate scene. s

The paucity of generalist regional bodies in turn has
encouraged the proliferation of indepcndent regional
special districts with substantial regional service responsi-
bilities. Over half of the countywide or multicounty special
districts in the 72 largest metropolitan areas in 1970 were
responsible for more than 40 percent of metropolitan ex-
penditures in their respective functions. In 15 cases, they
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were responsible for 80 percent or more of their respec-
tive functinnal outlays. Health and hospital, sewerage,
and utility districts were most prominent in this regard
{sce Table I-3). These instrumentalities generally perform
only ®one scrvice, and their organizational and fiscal in-
dependence often prompts them to perform their assign-
ments with little or no regard ror the interrelated respon-
sibilities of other local or areawide bodics. While a few
States have authorized regional multiservice corpora-
tions and a few others have brought these special districts
under the central control of a regional council, these in-
“dependent entitics still are the main regional service
devices in most substate areas.

Another conspicuous structural problem affecting func-
tional assignment has been the failure df most major gov-
ernmental reorganizations. Most proposals have been
defeated in popular referenda; those that have suc-

L]

cceded continue to face the problem of providing services
on both areawide and local bases. ‘Miami-Dade County
and Indianapalis-Marion Count) for example, have ex-
perienced pressures to reinvigorate local administrative
or governmental units so that the upper-tier or areawide
government can better attend to pressing rcglonal service
needs.

Certain procedural problems ad\crscly affect func-
tional assignments as well. Intergovernmental service
agreements  often occur in relatively noncontroversial
functions or in the supportive aspects of a service (sce
Table 144). Some governments, especially smaller rural
municipalities and some larger central citics, sometimes
are not involved in interlocal agreements even though
they could benefit by them. On the other hand, functional
transfers and consolidations, often a more durable way of
changing functional assignments, sometimes result in the

Table 1-2

Performance of Selected Urban Regional, and Traditional Services by Selected Types of Metropolitan
Counties: 1971

Home-Rule

Function {N=28) °
URBAN

Fire 43%
Refuse Collection 39
Libraries 68
Parks & Recreation 75
Hospitals . 64
Urban Renewal 25
REGIONAL

Mass Transit 14
Airports 36
Junior Colleges 39
Solid Waste Disposal 61
Sewage Disposal 61
Air Pollution 57
Water Pollution 57
Water Supply 39
TRADITIONAL

Police 79
Coroner’s Office 82
Jails 86
Probation/Parole 71
General Assistance 61
Medical Assistance 54
Roads & Highways 79
Public Health 86
Mental Health 79
Tax Assessment/Coll, 75
Courts 79
Prosecution 79
Public Defender 54

Type of Metropolitan County

Unicounty Centra!l County Suburban Fringe
Percent Performing Function
{N=59) {N=76) {N=31)
27% 22% 19%
10 13 23
34 37 42
32 34 45
18 22 45
5 9 : 6
0 3 0
17 17 35
3 17 13
22 31 29
12 26 19
21 22 13
16 25 6
4 a7 22
73 63 64
76 78 71
80 92 64
75 YA 68
68 75 64
61 64 58
58 72 61
70 70 68
73 70 48
64 77 61
77 66 61
61 74 58
61 71 42

Source: ACIR tabulation of questionnaires from the 1971 ACIR-ICMA-NACO county survey.
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. Table I-3

Regional Special District Share of Selected Metropolitan Functiona! Expenditures in the 72 Largest SMSA's: 1970

Percent of Metropolitan Functional Expenditure

21-40

o
N
o

_Function
Education . 0
Highways
Health/Hospital
Sewerage
Parks/Recreation
Natural Resources
Housing/Urban Renewal
Water Transport

Library

Utility

NO~ = DOUTN = =

N
[+
-

TOTAL

(4] N WOOH -t bt

w
[=2]
-3

% of Distribution

Source: ACIR Tabulation.

Total #

41-60 61-80 81-100 of Cases
0~ 0 0 1
0 0 1 3
1 4 0 8
7 1 1 15
0 0 0 9
2 0 1 8
0 2 1 8
1 1 4 7
0 0 2 2
4 4 1 17
15 12 11 78
19 15 15 100

unnecessary centralization of local services or the de-
centralization of areawide ones.

The existing ad hoc approach to functional assignment,
then, reflects certain basic structural and procedural fea-
tures of most State-local governmental systems. In only a
few instances have procedures been instituted to handle
functional assignments in a systematic and balanced
fashion.

Tensions in the Assignment System

The present, piccemeal system of functional a'ssign-
ment tends to produce continuing pressures for the cen-
tralization or decentralization of various services.

These strains take four main forms. First, there is con-
cern about scrvice efficiency. Present assignment pat-
terns often result in service inefficiencies when local or
areawide governments perform services which could be
less expensively provided by another level or unit of
government for reasons of economies of scale. Ineffi-
ciencies also can result when jurisdictions do not use
interlocal contracts or pricing policies to provide services
at the lowest possible cost.

A sccond pressure stems from service inequities. These
occur when a functional assignment imposcs uncompen-
sated costs or benefits on another jurisdiction. For ex-
ample, local governments often engage in exclusionary or
fiscal zoning practices which create severe fiscal dispari-
ties and patterns of racial and economic segregation.
Such practices burden some jurisdictions far more than
others. Other inequities result when local governments
have to perform redistributive services requiring regional
or State fiscal equalization.

A third source of servicing stress is ineffective delivery,
This occurs when functions are assigned to jurisdictions

that do not have the management expertise, breadth of
functional responsibilities, geographic scale, or legal
authority to perform the service adequately. Thus, non-
home-rule counties assume fewer urban and regional func-
tions than home-rule jurisdictions. Unifunctional special
districts generally do not coordinate their services with
related local governmental units. Very large or very small
governments often do not have a well-defined manage-
ment expertise for considering different program strat-
egies that might best meet their assigned functional
responsibilitics. .

Finally, present assignments frequently neglect the
necd for citizen access, control, and participation in the
delivery of scrvices. Regional special districts are often
State-imposed and have faulty working relationships
with general local governments, Some Federally en-
couraged substate districts have extensive systems of
citizen participation while others do not. Regional
councils are not governed usually on a one-man, one-vote
basis. A-95 agencies generally do not refer their grant
notifications to  interested non-governmental agencies,
and both citiess and counties have been pressured by
various types of Fedcrally encouraged districts to increase
their citizen participation efforts.

What are the ramifications of these imbalances in the
present  assignment  system? Inefficient assignments
raise the cost and reduce the quality and scope of a ser-
vice. Incquitable assignments result in an unfir distribu-
tion of scrvice costs and benefits. Ineffective assignments
yield illogical and uncoordinated patterns of service
delivery; unaccountable assignments produce popular
political alienation with all levels of government. All
these costs arise, to a greater or lesser degree, from the
present, ad hoc approac’ to distributing service responsi-
bilities. A more ordered and reasoned assignment policy
could certainly avoid many of these costs. -
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Table 1-4
Function or Activity Ranked by Prevalence of Interlocal Cooperation: 1972
Percent
of
Service
‘,-\.19;:& Ac{tivities . - Functions
Data Legal Fiscal Personnel Areawide Shared Local
Supportive
301+ Crime Lab ; Police Sewage Jails Street
’ Training Disposal Libraries Lighting
- Solid ’ Refuse Col--
3 Waste lection
B Animal Con-
" trol
201- Police Comm. Legal Assessing Water Supply Ambulance Schools
300 Planning Services Electric Public Fire
Engineering Supply Health Services
Service Civil
Crime Identi- ! Defense
fication
101- Fire Comm. Tax Collec- Fire Train- Air Pollution  Police Street Con-
200 tion ing Abate- Mental struction
Utility ment Health Water Dist.
Billing Hospitals Housing Parks
Payroll Mosquito Juvenile Mapping
Control Deling. Plumbing
Flood Welfare Sewer Lines’
Contro! Probation  Alcohol Rehab.
Water Pollu- ' Traffic
tion Control
Abatement
Nursing
Services .
Soil Conser-
vation
0- Civil Defense Licensing Treasury Civil Defense  Service Trans. Zoning Cemeteries
100 Comm. Training Museums Urban School
Microfilm Personnel Irrigation Renewal Guards
Services Services Noise Police
Public Transporta- Pollution Patrol
Relations tion General Building
Record Management Develop. Inspection
Main- Services Work Release Snow Re-
tenance . moval

ey on intergovernmental service agreements {2,248 municipalities over 5.000 popula-
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Summary

The present functional assignment. system produces
little consistency as to the servicing roles of State, area-
wide, or local governments. The structural and proce-
dural deficiencies of most State-local governmental
systems prevent a wholesale sorting out of functional
responsibilities among different levels and units of gov-
ernment. This, in turn, has created an assignment system
that is continuously and precipitously centralizing or
decentralizing functions without any real thought being
given to the appropriate servicing roles of various govern-
mental levels and units. Consequently, most services arc
not dclivered in as cfficient, effective, equitable, and ac-
countable fashion as they might be if therc werc a system-
atic funcuonal assignment policy.

A NORMATIVE APPROACH TO
FUNCTIONAL ASSIGNMENT

Four Assignment Factors

This report probes four basic characteristics that an
ideal assignment system should reflect: economic effi-
ciency, fiscal equity, political accountability, and ad-
ministrative cffectiveness. Taken together these charac-
teristics suggest that {unctional assignments should be
made to jurisdictions that can (1) supply a service at the
lowest possible cost; (2) finance a function with the
greatest possible fiscal equalization; (3) provide a service
with adequate popular political control; and (4) administer
a function in an authoritative, technically proficient, and
cooperative fashion. In more specific terms, these factors
include:

1. Economic Efficiency: Functions should be as-
signed to jurisdictions

(a) that are large ¢nough to realize economies

of scale and small cnough not to incur dis-
cconomics of scale; [economies of scale]
(b) that are willing to provide alternative service
offerings to their citizens and specific services
within a price range and level of effectiveness
acceptable to local citizenry; [service competi-
tion] and
(c) that adopt pricing policies for their functions
whenever possible. [public pricing]

2. Fiscal Equity: Appropriate functions should be
assigned to jurisdictions
(a) that are large enough to encompass the cost
and benefits of a function or that are willing to
compensate other jurisdictions for the service
costs imposed or for benefits received by them;
[economic cxternalities] and
(b) that have adequate fiscal capacity to finance
their public service responsibilities and that are
willing to implement measures that insure inter-
personal and inter-jurisdictional fiscal equity in

e m ar8d T Ak e el s e e e ke bae e b b o)

the performance of a function. [fiscal equaliza-
tion]

3. Political Accountability: Functions should be
assigned to jurisdictions .
(a) that arc controllable by, accessible to, and
accountable to their residents in the perform-
ance of their public service responsibilities;
faccess and control] and
(b) that maximize the conditions and oppor-
tunities for active and productive citizen par-
ticipation in the performance of a function.
[citizen participation]

4. Administrative Effectiveness: Functions should
be assigned to jurisdictions
(a) that are responsible for a wide varicty of
functions and that can balance competing func-
tional interests; [general-purpose character]

(b) that cncompass a geographic area adequate
for effective performance of a function; [geo-
graphic adequacy] .
(c) that explicitly determine the goals of and
means of discharging public service responsi-
bilities and that periodically reassess program
goals in light of performance standards; [man-
agement capability]

(d) that are willing to pursuc intergovernmental
policies for promoting inter-local functional co-
operation and reducing inter-local functional
conflict; [intergovernmental flexibility] and

(e) that have adequate legal authority to per-
form a function and rely on it in administering
the function. [legal adequacy]

Criteria and Service Assignment

How do these four criteria and their sub-
components actually relate to service assignment?
In general, they focus on either the level or type of gov-
ernment to which a function is to be assigned. Thus, some
of the criteria argue for-regional or State provision of a
function and others for local provision of a service. Still
other criteria argue for certain types of governmental
units to perform the service at a regional or local level.
Figure I-1 indicates the relationship of the various
criteria subcomponcnts to the assignment question.

Criteria subcomponents that generally call for re-

gional or State assumption of a function include econ-

omies of scale, fiscal equalization, economic externalities,
and geographic adequacy. These suggest that a jurisdic-
tion should be large enough to provide services at a rela-
tively low unit cost, have enough resources to provide re-
distributive services, or have enough area to administer
services which should be uniformly delivered over a
wide area (i.e., transportation and water resources man-

agement) to avoid imposing costs on neighboring juris-.

dictions. !
Criteria subcomponents that favor local provjsion of a
function are service competition, citizen access and con-
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Figure I-1

Assignment Criteria and Their Relationship to the Level and Form of Government to Which A Function
. ) Should Be Assigned

Criteria Subcomponent

ECONOMIC EFFICIENCY—Econcmies of Scale

FISCAL EQUITY—Economic Externalities

FISCAL EQUITY—Fiscal Equalization

ADMINISTRATIVE EFFECTIVENESS—Geographic Adequacy
POLITICAL ACCOUNTABILITY—Access and Control
POLITICAL ACCOUNTABILITY—Citizen Participation
ECONOMIC EFFICIENCY—Service Competition

ECONOMIC EFFICIENCY—Public Pricing ¢

ADMINISTRATIVE EFFECTIVENESS—Management Capability

ADMINISTRATIVE EFFECTIVENESS—Legal Adequacy

ADMINISTRATIVE EFFECTIVENESS--Genera! Purpose Character
ADMINISTRATIVE EFFECTIVENESS—Intergovernmental Flexibility

Level of Government  Type of Government
To Which Function is Assigned

Areawide or State

Areawide or State

Areawide or State

Areawide or State

Local

Local

Local_

- Technically Proficient

Technically Proficient
Authoritative
Authoritative
Cooperative

trol, and citizen participation. These factors suggest that
services which depend on continuous political control.or
popular participation for satisfactory performance should
be assigned locally. Moreover, where public choice about
service quantity or quality is especially significant, local
administration can lead to wider service choices and better
evaluation of service delivery.

Other criteria subcomponents underscore the type of
governmental unit that should be assigned a function.
Public pricing and mhnagement capability argue for a
technically proficient jurisdiction. Legal adequacy and
gencral purpose character suggest that an authoritative
jurisdiction (both in its powers and the number of func-
tions that it has responsibility for) should administer a
regional or local service. Finally, intergovernmental flexi-
bility means that cooperative units of government are best
suited to administer areawide or local functions, especially
those having inter-level or inter-local ramifications.

In practice, these criteria argue for the assignment of
certain activities regionally and others locally (see Table
1-5). But since many functions have subcomponents that
are of an arcawide or local nature, they frequently argue
for local or areawide assignment of these subcomponents
(see Table 1-6). In short, functions and parts of functions
can be assigned to local, areawide, and State units of
government on the basis of these ideal assignment
criteria. .

At the same time, however, application of these assign-
ment criteria is not an easy task. These standards are
not always mutually compatible or casily ordered. Many
functions (i.e., social services and land-use control) have
differing clements of political accountability and fiscal
equity, for example. The first criterion would argue for

“local assignment of the service; the latter for regional or

State assignment. It is not always completely clear, then,
which level of government should be accorded the respon-
sibility for the service. Much depends, then, on how im-
portant each criteria is in a particular service..

Alternative Assignment Systems

While the dilferent assignment criteria indicate, in
general terms, what level and type of government should
perform a particular function, what governmental sys-
tems can accommodate these assignment criteria? Chap-
ters V and VI of this report indicate three alternative gov-
ernmental systems that theorctically can balance these
criteria.: and apportion service responsibilitics among
State, arcawide, and local jurisdictions.

The first .governmental system for assigning services is
a polycentric one. This has both local and regional juris-
dictions, but the regional units have no formally delegated
functional responsibilities. Rather they assume functions
that are transferred to them by undcrlying local govern-
ments or that they perform for constituent units by con-
tract. Consequently, the polycentric method for assigning
services involves the market method of allocating func-
tions to different levels of government. Functions—local,
areawide, and State—are provided only by the govern-
ments that choose or are sought out to perform them,

A sccond method of distributing service responsibilities
involves essentially a two-tier governmental set-up. This
system apportions legal responsibilities between the gen-
eral purpose governments at the two levels. The upper or
arcawide tier performs generally those functions that in-
volve regulation or redistribution or economies of scale,
mediates interlocal functional conflict, and coordinates
local decisions having an areawide impact. Local govern-
ments and counties in a multi-county setting perform all
those functions not specifically delegated to the higher
level of government. The State provides services that
neither the areawide or local levels can administer effec-
tively. Moreover, local units of government are some-
times but not always represented in the upper-tier units.

A third approach places all regional and local func-
tions under a single consolidated unit of government. In
this fashion, a unified government directly performs area-
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Functions

Police

Fire

Streets and
Highways

Transportation

Refuse

Water and Sewer

Parks and Recreation

Libraries

Education

Welfare

Health

Environmental
Protection °

Land Use and

Development

Housing

Table I-5

Activities Which Can and Cannot be Handled Locally

Local

Activities which can be handled by a

10,000 population

Patrol
Routine investigation
Traffic control

Fire company
{minimal)

Local streets, sidewalks,
alleys:
Repairs, cleaning,
snow removal,
lighting, trees

Collection

Local mains

Local parks
Playgrounds
Recreation centers
Tot-lots

Swimming pool (25 m.) -

Branch (small)

Elementary

Social services

Local planning
Zoning
Urban renewal

Public housing
management

Locality of -
25,000 or more

Same

Fire companies
(better)

Same

Same

Same

Same plus

Community center
Skating rink .
Swimming pool (50 m.)

Branch (larger)

Elementary
Secondary

Same

. .t
Public health services
Health center
Environmental
sanitation

Same plus .
Housing and buildihg code
enforcement

Public housing management
& construction

Arecawide
Activities which
cannot be handled
Locally

Crime laboratory
Special investigation
Training
Communications

Training
Communications
Special investigation

Expressways
Major arteries

Mass transit
Airport

Port
Terminals

Disposal

Treatment plants
Trunk lines

Large parks, zoo
Museum
Concert hall
Stadium

Golf courses
Central reference

Community colleges
Vocational schools

Assistance payments

Hospital
Air pollution control

Broad planning
Building and housing
standards

Housing subsidy allocation

Source: Adopted from Howard Hallman, Government by Neighborhoobs (Washington, D.C.: Center for Governmental Studies, 1973), p. 24,
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Activity/Component

PLANNING
Intelligence
Forecasting

Plan Formulation
Operaiions Review
Liaison/Coordination

FINANCING
Revenue Raising
Revenue Distribution
Fiscal Control
Budgesing

STAFFING

Selection

Recruitment

Training .
Appointment/Removal

ADMINISTRATION
Supervision
Management Analysis
Productivity Analysis
Technical Assistance

STANDARD SETTING
Formulation of Rules
Rule Interpretation
Rufe Adjudication

Rule Evaluation

Rule Amendment

Rule Enforcement

ENFORCEMENT
Investigation
Inspection
Licensing
Certification

SERVICE DELIVERY
Operations
Construction

INFORMATION
Record-Keeping
Communication
Data Collection
Reporting

Publig Relations

EVALUATION
Fact-Finding
Public Hearings
Testing/Analysis
Consultation

Table I-6

Hypothetical Assignment for Components of Functional Activities

Areawide

Source: ACIR Tabulation.

X X X x
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wide services throughout its- jurisdiction and administers
local services through decentralized local service dis-
tricts. The State, again, performs those functions that the
consolidated unit cannot manageably administer.

Each of these three governmental arrangements for
administering local and arcawide services exists in onc
form or the other in one or morc metropolitan areas, with
the first being the most prevalent. All three obviously

reflect different political preference for the assignment of.

local and areawide services. And all three models, to a
greater or lesser degree, meet some of the ideal assign-
ment criteria already enumerated.

Summary

Functional assignment criteria offer a normative
guide to more effective allocation of service responsibilities
among State, areawide, and local jurisdictions. More-

.

over, they are reflected partially in the polycentric, two-
tier, and consolidated governmental arrangements that
exist in substate arcas. Considerations of economic effi-
cicney, fiscal equity, political accountability, and admin-
istrative effectiveness continue also to be prominent issues
in various functional assignment debates. Simultancously,
the urgency of the service allocation issue is highlighted
by numerous pressures: local fiscal disparities; nationally
sponsored arcawide programs in environmental control,
transportation, and economic development; the emer-
gence of stronger State bureaucracies; and continued
emphasis on human resource service decentralization,
especially in larger cities. A systematic assignment policy
and process involving Federal, State, and local govern-
ment is clearly nceded. Such a policy would permit a more
reasoned and manageable apportionment of scrvice
responsibilities among State, areawide, and local govern-
ments.

11
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DMINSTRATIVE EFFECTIVENESS SERVICES ACCOUNTABILAT

"ME TROPOLITAN GOVERNMENT EXPERIMENT

SUCCEEDS IN TWIN CITIES"

A Special Address by

ARTHUR NAFTALIN

Minneapolis Mayor, 1961-69
Sponsored by the

TRI-COUNTY LOCAL GOVERNMENT COMMISSION

7:30 p.m., Thursday, May 20, 1976
Room 294, Smith Memorial Center
Portland State University

Free parkihg is available in the
University Center Parking Garage
S.W. 5th and Harrison St. Entrance

Arthur Naftalin, professor of public affairs at the University
of Minnesota, is a Board Member of the National Academy
for Public Administration., While Mayor of Minneapolis he
was Honorary President and Vice President of the u.s.
Conference of Mayors, 1968-69; National Steering Committee
Member of the Urban Coalition, 1967; Member of the Advis-
ory Commission on Intergovernmental Relations, 1962-69;
and executive committee member of the National L.eague of
Cities, 1962-69.

The Tri-County Local Government Commission's monthly
meeting will be keynoted by Naftalin's discussion of the Twin
Cities successful experiment with metropolitan government re-
organization, the functions of the Metropolitan Council, its re-
lationship to local and state government, and the nature of its
governing board. An update on the Tri-County L.ocal Govern-
ment Commissionls reorganization project will be given.
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July 7, 1976
MEMO

TO: COMMISSION MEMBERS
FROM: A. MC KAY RICH

: HOWARD W. HALLMAN'S PRESENTATION ON JULY 15

We have attached a copy of a speech delivered by Mr.
Hallman to the ASPO National Planning Conference in

May, 1974. Unfortunately, we have no other articles
available more current than this, with the exception of
his book, '"Neighborhood Government in a Metropolitan
Setting" (available from our library). However, as the
article illustrates, Mr. Hallman's expertise in the

field of neighborhoods/local govermment (both with respect
to theory and actual practice) should prove a valuable

regsource for the Commission.
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standards available from any professional organization,
but some inferences can be made. The U.S. Census reports
that an average city has nine street maintenance
employees per 10,000 people. In a city of 20,000, an

¢ M8-person unit could take care of the streets, sidewalks,
““and street trees. For refuse collection, the route of one

truck is the measure of efficient and economic operation.
While route coverage varies with population density, crew
size, curbside versus backyard pickup, and distance to
disposal site, a single truck might serve several thousand
people. Or a neighborhood might contract with a private
firm or a public agency serving a wider territory for refuse
pickup.

Third, police. In recent years, a number of organizations
have recommended consolidation of small rural and
suburban police units to obtain more viable forces. Figures
vary somewhat on the number of persons required for
24-hour patrol service. The National Advisory Commis-
sion on Criminal Justice Standards and Goals recom-
mended at least 10 officers; the International Association
of Chiefs of Police says 12; a Minnesota study sponsored
by the Governor’s Commission on Crime Prevention and
Control suggests 13. The U.S. Census reports that cities
under 50,000 have an average of 17 police per 10,000
people and cities over 50,000 have 28 police per 10,000
inhabitants. Accordingly, a neighborhood could have
enough officers assigned to maintain sufficient around-
the-clock police patrol.

Certainly the professional experts will refute these
fizures in terms 'of efficiency, economy of scale,
specialization of services, and other arguments tradition-
ally used in support of consolidation. But their arguments
4o not hold up to rigorous examination. For instance, in
a study of the feasibility of neighborhood government a
colleagrue and 1-took a look at a number of small enclave
cities and suburban units in seven different metropolitan
arcas. We did not muster tremendous statistical evidence,

but it was apparent that these small units were delivering
a variety of public services capably at costs not exceeding
and often less than those in the central city. Residents
seemed satisfied with their services. The physical
appearance of these small cities was as good as, or better
than, similar sections in the central city.

Of course the suburbs are not like the central city. They
can have better service because the people are wealthier,
houses are not as old, and public facilities are newer. Yet,
when Elinor Ostrom and Roger B. Parks of Indiana
University correlated studies of police service in six small
suburban cities outside Indianapolis and Grand Rapids
with socially comparable, adjacent neighborhoods of the
two central cities, they found that residents in the
independent suburbs *‘related their police better with -
regard to responding rapidly, police-citizen relationships,
the likelihood of police accepting bribes, and a general
evaluation of the job being done.’’ Furthermore, they were
“less likely to have been the victim of a crime, more likely
to have reported victimization, and more likely to have
received some form of assistance from the police.” Cost
comparisons showed that the Grand Rapids suburbs got
more service for less cost per capita than the central city,
while the three Indianapolis suburbs paid a little more per
capita to get better service.

1 hypothesize that similar analysis would reveal that a
recreation unit serving 10,000 or so could provide as good
a neighborhood program at no greater cost, and perhaps at
lower costs, than a division of a large recreation
department. The same would hold true for certain basic
public works functions, such as street maintenance and
refuse collection, as soon as a minimun  size s
reached--and that size is surprisingly small. Thus, for a
number of public services 1 am  convinced  that
neighborhood government could be at least as efficient and
more or as cconomical as central city government,

But what of the specialization argument favoring large

Planning 17
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Thomas Jefferson, toward the end of his fruitful lifs,
said about government that “it is not by the
consolidation, or concentration of powers, but by their
distribution, that good government is efiected. . . .
Were we directed from Washington when to sow, and
when to reap, we would soon want bread. It is by
this partition of cares, descending in gradation from
general to particular, that the mass of human affairs may
be best managed, for the good and prosperity of all.”

This is a good time to start thinking about
neighborhood government. We might paraphrase
Jefferson to say, *‘Were we to depend wholly upon city hall
and its professional experts to maintain good neighbor-
hoods, we would soon find widespread deterioration.”
Deterioration we have. This is plain to any casual observer
of American cities and painfully apparent to those who
have studied urban problems in depth. There are many
causes, among them the failure -f big city bureaucracies to
perform cffectively.

Consolidation of power in city hall will not make it
possible to preserve neighborhoods, build a sense of
community, get owners to maintain their properties,
encourage residents to use private and public facilities
carcfully, come to grips with socizl problems, and respond
to all aspects of urban deterioration. Yet this is one of the
notions of the reform movement of the last generation
which has not yet passed from the scene.

The doctrines are familiar: centralization of executive
power, appointment of nonpartisan professionals, hierar-
chical administration to maintain clear lines of authority,
accountability (principally through periodic elections),
citizen involvement {mainly at public hearings and in
citywide advisory committees staffed by city personnel).

Howard W. Hallman is president of the Center for Governmental
Studies in Washington, D.C. He gave this speech at the ASPO National
Planning Conference in May.

These doctrines have produced some improvements in
public administration and in" city life, but for
neighborhood preservation they have not worked nearly as
well as reformers hoped.

To go along with these improvements in cxccutivq
management, we now need a complementary approach
which decentralizes policy determination and administra-.
tive authority for certain trsks. Let us place responsi-
bilities for actions as close as possible to the people
affected. Let people at the grass roots have a say in
guiding the programs serving them. To accomplish this we
should organize neighborhood government.

By neighborhood government, I mean a subunit of city .
government, governed by a representative body clected by
the residents, exercising power delegated to it by the city
and the state. It would advocate neighborhood needs.

Is it practicable? I believe that it is for certain kinds of
governmental activities. Three functions can furnish
examples.

First, take recreation, which is one of the easiest. The
National Recreation and Park Association for ycars has
published recommended standards for parks and
recreational facilities. City planners are correctly cautious
in applying such standards literally; population density,
family income, and other factors have to be taken into
consideration.” Nevertheless, they provide an approxi-
mation of scale of recreational activities. According to
these standards, a neighborhood recreation complex
should serve a population of 8,000 to 12,000 people and a
service arca of one-quarter to onc-half mile in radius. In
small- and medium-size cities, a neighborhood of this scale
could certainly manage its own playground. In larger
cities, neighborhoods might be bigger and would huvrq
several such playgrounds and perhaps a community center
with additional fatilities, also feasible for neighborhood
management.

Second, consider public works. There are no population
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units? At this point we should return to Jefferson, who
said that it is by the “partition of cares, descending in
gradation from general to particular, that the mass of
human affairs can be best managed.” The partition of
cares is the key. The small-scale unit provides the basic
serviées and the larger unit the specialized activities.

This is the way police services work out in Dade County,
Florida. There, about 55 per cent of the population lives in
27 cities and the rest in unincorporated areas. All but two
of the cities have a general police patrol, and all but four
handle traffic enforcement. But the county, functioning as
a metropolitan government, operates a crime laboratory
serving all the cities. It also handles criminal intelligence,
vice investigation, central accident records, and confine-
ment of felons. The county also takes care of capital crimes
and traffic homicide investigations for 24 of the 27 cities,
communications for 22, training for 15, and robbery
investigation for 11, :

The same partition-of-cares philosophy can be applied
to other fields of service. Thus, neighborhood governy
ments could run playgrounds, the city could take care of
district facilities like ice skating rinks and large parks, and
& meliupolitan agency couid sponsor the sports arena and
z00. The neighborhood could collect trash, and the city or
a metropolitan agency could handle disposal. The
neighborhood could run a branch library, and the central
library could provide the reference collection, interlibrary
lending, - the book purchasing for all neighborhood
branches. A local fire company. could provide routine fire
protection, and the city department could take care of
specialized fire {ighting, training for all neighborhood
units, citywide communications, and pooled service and
back-up arrangements. Neighborhood health centers
providing outpatient services could relate to the city
hospital and the regional medical center.

In the area of city planning, the city master plan could
demareate major transportation routes (with sensitivity to
community patterns), general land uses, and location of
major facilities. The neighborhood would have a voice in
specilic Jand-use decisions, zoning changes, and the
precise  location of public facilities. Neighborhood
governmient would work out the details of any
neighborhood renewal plan, but the city development
apency would take care of specialized services in land
acquisition and disposal in accordance with the plan. The
city planning; commission in an advisory manner and the
city council as a policy body would retain a measure of
control over broad features of neighborhood development.
Neighborhaod government would not be completely
soverelgn. '

Likewise, since the neighborhood government I envision
would exercise delegated power from the city, city council
and exccutive agencies would oversee its operations. For
example, the city could check on neighborhood police for
honesty, respect for civil liberties, and effectiveness in
halting crime. The city controller could conduct a post
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audit of neighborhood accounts,

Is such a federated arrangement visionary? I think not.
All around the country there are steps being taken which
move in this direction. ’

Ten years ago this movement got started as part of the
Community Action Program, which leaders in poor
neighborhoods, particularly minority communities, seized
upon as a means for getting a picce of the action.
Beginning in 1966, residents gained firmer control in some
cities through the organization of community corpora-
tions. By then another vehicle for citizen involvement, this
time closer to city hall, emerged under the Model Cities
Program. At about the same time several mayors—
Lindsay in New York, Welch in Houston, White in
Boston, D’Alesandro in Baltimore—started little city
halls as their means of neighborhood outreach.
Community control of schools became a major issue in the
late 1960s, and the urban renewal program provided
residents a larger role through project area committees.

Since 1970 the quest for neighborhood decentralization
has taken the form of charter amendments, ordinances,
and city council policies to graft some kind of
neighborhood operation onto the basic structure of city
government.

A forerunner of this approach was the 1961 charter of
New York City, which required community planning
boards to be established by 1968. Sixty-two of them have
been appointed by borough presidents. Within the last
couple of years they have begun to move beyond a limited
planning advisory role to exercise modest decision-making
authority in assigning their district's share of new street
lights, bus shelters, and street trees. Six of them have
lump sums to allocate for small-scale projects. In a district
management experiment, eight community boards now
review street repaving priorities and send their chairmen
to meetings of the district cabinet, made up mostly of
departmental field supervisors.

In 1971 Newton, Massachusetts, adopted a new charter
with provisions for neighborhood area councils, patterned
after a model law which the Advisory Commission on
Intergovernmental Relations first suggested in 1967.
Honolulu adopted a new charter in 1972 and sct up a
neighborhood commission to develop a plan for formation
of neighborhood boards, selection of members, and
specification of duties. Detroit adopted similar provisions
in its new charter last November. In May, the voters of
the District of Columbia approved a home rule charter and
passed a separate referendum authorizing establishment
of advisory neighborhood councils.

The Dayton City Council in 1971 endorsed creation of
neighborhood priority boards. They started by assigning
funds to special projects and have now branched out to:
other activities, such as rendering advice on zoning
changes and the city budget. Last yecar the city council of
Eugene, Oregon, adopted a neighborhood organization
policy giving official recognition to ncighborhood
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orgzanizations with acceptable neighborhood charters. The
city council of Portland, Orcgon, passed an ordinance in
February providing for recognized neighborhood associa-
tions which will be notified of pending measures affecting
their neighborhoods and will assist city agencies in
letermining neighborhood priorities. The Indianapolis
City-County Council has blocked implementation of a
state law providing for community boards, but the
Metropolitan Development Commission notifies recog-
nized citizen associations of pending zoning cases and
other planning issues affecting their neighborhoods.

Although these varied efforts do not constitute tidal
change which will sweep away all the old city
government structures, they do indicate a ground swell of
activity. This is occurring not because of federal funding,
as happened with Community Action and Model Cities
programs, but because many different local officials and
citizens are convinced that some kind of decentralization
involving residents in meaningful policy roles is necessary
if our citics are to be governable. 1 believe this is a
significant trend and hope that it will develop into
full-fledged neighborhood government with its own staff
and services.

As this occurs, we should continuously keep in mind the
philosophy of partition of cares. Neighborhood govern-
ment can do some things, but not everything. I have
already mentioned some citywide tasks, such as police and
fire training and communications, refuse disposal, and
major recreation facilities. There are other functions, such
as mass transportation, air pollution control, economic
planning, and guidance of location of population growth,
which require a mctmpolitan scale for action. State
governments have many important tasks to perform, and
30 does the national government.

A national scope is needed particularly in matters
rclating to the distribution of wealth. Cities have more
than their share of poor people, and many cities have less
than their share of revenue sources in relation to the
services they must provide. While the states can and
should do something about revenue sharing, only
the national government can deal effectively with the
distribution of personal wealth. A national policy of a
guaranteed job at a living wage for all who want to work
and adequate income assistance for those who cannot work
would make an enormous contribution to life in the inner
city. Thus, wise general policies are needed as badly as
particular ones. '

Neighborhood government should therefore be cast in
the American federal system. This arrangement was best
deseribed by Morton Grodzins, who called it a **marble
cake.” He wrote: “*No important activitiy of government
in the United States is the exclusive province of one of the
levels. . If you ask the question ‘Who does what?’ the
answer is in two parts. One is that officials of all “levels”
do everything together. The second is that where one level
is preponderant in a given activity, the other makes its
influence felt politically . . . or through money . . . or
through professional organizations.” In other words,
shared power is a fundamental characteristic of the federal
system. Neighborhood government would share power ina
local federated structure.

Power also has a competitive dimension. After all, in
muny respects power is a finite commodity. If one group
gains some power, another loses a little. Power is not a
charity to be given away like a Thanksgiving basket to the
poor. An opportunity for power might be offered, but it
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has to be taken affirmatively und expressed through
specific actions.

This means that neighborhood government must not be
merely a service institution, sharing in the administration
of services. It also must be an advocate for n specific
geographic area and its people, much as a city government
plays an advocacy role in dealing with the state and
national governments.

Undoubtedly ncnghborhood govcmmcnt from time to
time would be in contention with the existing power
structure: the mayor, city councilmen, other political
leaders, professionals who run the bureaucracies, leaders
of employees’ unions, preexisting civic associations, and
other established interests. These power holders recognize
this risk. So city councilmen in Indianapolis opposed
creation of community boards, the New York teachers
union fought schoo! decentralization until it was tamed to
a form they could influence or control, and some civic
associations dominated by property owners in the District
of Columbia were against formation of neighborhood

councils.
This is natural, for the established groups have as much

right to express their interests as the new organizations.
Such a phenomenon would make neighborhood govern-
ment into a political institution, and properly so. In a
representative democracy like ours, politics is the proper
arena for working out competitive interests. What is
important is that everybody have a fair chance for political
participation, and often this takes an organization. Qur
cities would be better places if the voices of neighborhoods
were louder, so that they could be heard along with
the voices of municipal bureaucracies, politicians, real
estate interests, and other special interest groups.

But don’t we need greater social unity, not divisiveness?
Nearly 50 years ago Harold Laski wrote an appropriate
r¢buttal to this line of thinking: “The center of
significance is no longer the search for unity, but rather,
what that unity makes. And what it makes must, if it is to
win my allegiance, include results I recognize as
expressive of my need, results, even more, that I realize I
have helped to make. For my needs will go unexpressed
save as I make them articulate. I must build myself into
the decisions which bind my behavior. . . . Once it is
realized that the structure made is intended to contain my
activities, it is obvious that I must put my own hand to its
construction.”

Through neighborhood government, city residents
would participate more fully in constructing the social
edifices which affect their dmly lives. This is a need, not
only of poverty areas, but of all neighborhoods in large
cities. Moreover, neighborhood government would make
better citizens. As the poet Edwin Markham wrote,

We all are blind, until we see
That in the human plan
Nothing is worth the making if
It does not make the man.

Why build these cities glorious
If man unbuilded goes?

In vain we build the work unless
The builder also grows.

By themselves, new neighborhood institutions cannot
solve all urban problems, but they are part of the solution,
And the increased community participation they produce
would strengthen the fabric of urban life. That is why 1
favor and advocate neighborhood government. 3
Planning 19
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' PLANNING DEPARTMENT

Commissioner of Planning: R.J. Bower
City Hall, Toronto, Ontario MSH 2_N1 Canada T Telephone 367~ 8101

””“ THE MUNICIPALITY OF METROPOLITAN TORONTO

~ May. 31, 1976

Mr. A. M. Rich

Staff Director

Trl-County Local Government Comm1551on
1912 S.W. 6th, Room 244

Portland, Oregon 97201

U.S.A.

Dear Mr. Rich:

Your letter of May ll, 1976, addressed to Mrs. Ellzabeth
Nealson, has been forwarded to our department. Mrs. Nealson
retired as Information Officer for -the Municipality of
Metropolitan Toronto on April 30th, and has not been replaced.

In response to your questlon concerning the division of

responsibilities between the Metropolitan Government and -
the governments of the constituent area municipalities, we
are enclosing a. copy of "Update", publlshed by the Royal
Commission on Metropolitan Toronto which is expected to make
its report later this year. The Commission has published
background reports which are listed on page 3, and the rest
of this newspaper refers to comments on different aspects,
by people who have submitted briefs to the Commission. It

"does not appear that. any of the background studies nor the

briefs directly relate to your question. We are also unable
to cite any other reports that have dealt with the evolution
of Metropolitan Toronto through changes in responsibilities. :

The approach taken by the Prov1nce of Ontario when it passed

.the original Metropolitan Act in 1953 was to outline generally

what was to be the responsibility of Metropolitan Toronto,
with the details to be determined by the new Metro Council

. over time. This is not to say that the Province of Ontario
. did not pass specific amendments to the original Act for

significant changes such as the unification of pollce forces -
or the taking over of responsibility for social services by
the Metropolitan Corporatlon.
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,As an’ example of the 1mp1ementat10n of the evolutlonary
‘process, we can p01nt to the creation of ‘a Metro roads

system through Metro .Council setting -appropriate crlterla
and by by-law assuming control of different roads from the
area municipalities. Slmllarly, the Metro water distribution
'system can include suburban mains of a smaller size ‘than
mains in the central city which remain under the jurisdiction
of the City of Toronto. Generally, Metro Government is
considered a. partnership between the Metro Corporation and

- the area mun1c1pa11tles. It is not felt that Metro is
‘necessarily the dominant element in the partnership with
overall control of the entire governmental structure.

We are not suggestlng that there has never been friction
between the.-aspirations of ‘the Metropolitan Corporation

-and the wishes of the area municipalities. In cases such

as controversial expressways which were felt to be of

general benefit to the entire metro area, individual munici-
palltles could and did oppose the building of such facilities.
As in all governments there are inevitable conflicts arising
from rule by majorlty control, but generally Metro has
attempted to recognize the spec1al 1nterests of various
mlnorltles.

Since the creation of Metro in 1953, the Province of Ontario
has established regional municipalities throughout the
province, ‘with a similar division of responsibilities between
the regional governments and the governments of the constituent
municipalities. The appropriate provincial agency which might
provide information is the Local Government Department of

the Ministry of Treasury, Economics and Intergovernmental
Affairs at Queen's Park, Toronto, Ontario.

. In conclusion, we will refer to a program by Alistair Cooke
-in the excellent television series he did a few years ago
titled America, in which he quoted one of the foundlng
Fathers of the United States federal union as saying that.
the three ingredients needed to ensure the success of the
new federation were compromise, compromise, and compromise.

| Yours truly
4 )74«/%47

AM:MK ' " A. Murray
Enc o A Information Officer - Planning Department
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FULL COMMISSION

A. McKAY RICH

TWIN CITIES CITIZEN LEAGUE

Many Commission members have expressed

some interest in organizing a Tri-County Citizens'

Organization.

This will be a major item for

discussion at the January 20th Commission meeting.

The Twin Cities Area Citizens'

more effective citizens'

country.

Attached is an article that describes

League -- one of the

organizations in the

It took time for it to develop into what

it is today, but the article should provide some

information pertinent to the discussion on January 20.

AMR:els

Attachment: Article from National Civic Review,

July 1976

{503) 229-3576
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The Citizens League

Report on Its Achievement of a Record of
Cqmulative Effectiveness in the
Twin Cities Area

Ep1tor's Ngn: In response to a request from the cditors of the Natiovar Civic Re-
vicw, the Citizens League has prepared this repost summarizing the bricfing session on
its history, organization, mcthods and program held in the Twin Citics Area, April 7-9.
Citizens from 19 urban regions participated in the bricfing which was chaired by the
1978-1976 president, Arthur Naftalin, former mayor of Minncapolis. Presentations were
made by some 30 present and past CL officers, board members, committee and task force
chairmen and members, including six past presidents and the two former exccutive di-
rectors. The summary language refers to CL, collectively, speaking through its officers,
members and staff. The authors are Exccutive Dircctor Ted Kolderic and Associate
Director Paul Gilje. .

A private-sector institution—such as the Citizens League in the
Twin Cities arca—is critically important in helping a metro-
politan community understand what its problems are, and what
ought to he done about them.

In November 1975 NationaL Civic REviEW carried the text of an impor-
tant report of the Metropolitan Affairs Nonprofit Corporations—Regional
Productivity—which argued that the development of new institutions, at the
metropelitan regional scale, is the first and most fundamental policy action that
should be taken in any effort to address the problem of the performance . . .
the productivity . . . of urban arcas.

That report was made to the National Science Foundation by a panel of
executives from private-sector urban affairs organizations in the major met-
ropolitan regions, asked to advise the foundation how to proceed under its
charge to improve productivity in the nonfederal public sector.

Briefly, the conclusions of the analysis in that study were that:

o Within the nonfcderal public sector the major issues about productivity
are to be found in the performance of the life-support systems in the major
urban areas: transportation, housing, health care, criminal justice, waste dis-
posal, communications, education, ctc.

e No cffort to improve these systeins can begin, or can be effective, without
a framework of decision making within which it is possible to raise and dis-
cuss, and to resolve, the issues respecting the performance of these systems.

e This framework of policy discussion, to be eifective, must match the scale
at which these systems exist, and operate, which is, in most cases, the scale
of the urban region as a whole. “It is time,” the report concluded; “to move
from the municipal to the metropolitan definition of ‘the city’ as the basis
for our urban programs.” . _ :

The report stressed the importance of new governmental institutions, com-

. 322 . .

--

T I I S N e Ce e v Gemy s t.eet w

CITIZENS LEAGUE REPORT 323

petent for the critical function of resolving issues on which real interests
conflict. .

But it also urged attention to the importance of new institutions—which
it said must be private—for the separate function of raising the issues, and
frequently of offering the proposals to which the regional governmental body
will react.

Onc of the most hopeful signs in the cflort to improve the performance of
the urban arcas, and an important trend followed in the REVIEW, is the
emergence of regional citizen organizations, performing essentially these func-
tions, in many of the larger metropolitan areas. In some cases they are 50- or
75-vear-old civic-reform or governmental research organizations, renewing
themselves. In some cases they are spin-offs from a top-level business-leader-
ship group. In some cases they develop as extensions of community founda- .
tions. In a few cases, even, they are being set up as an extension of a
regional council of governments, :

The particular metropolitan area in which this institutional devclopment
has moved furthest scems now to be the Twin Cities arca of Minnesota.
Partly, and perhaps initially, the intcrest of persons in other areas was in
this region’s new governmental institutions, especially the metropolitan coun-
cil and its related agencies. But partly, too, and increasingly, their question
has been why, and how, this kind of change could accur. What led to the con-
cern about regional organization? What stimulated the existing governmental
system to act?

In the subscquent examination of the Twin Citics arca’s issue-raising
mechanisms, particular attention has been focused on the Citizens League,
a private, nonprofif issues-study group.

It proved difiicult for the Citizens League to respond adequately to the
many individual inquirics about its history, structure and study procedures.
Ralph Widner, at the Academy. for Contemporary Problems, therefore pro-
posed that representatives fromall organizations in all regions interested in
understanding the role of the regional citizen organization in the change and
progress of the Twin Citics arca come together for a single, intensive briefing.
The Lilly Endowment agreed to underwrite a portion of the costs. The
bricfing was held at the Spring Hill Center, in the Twin Cities arca, April 7-9,
1976, for about 40 persons from 19 diffcrent urban regions,

What follows is a summary of the material presented to those who attended.

The session was consciously and deliberately confined to a discussion about
the Citizens League. It was not possible in a two-day scssion to look more
broadly at the whole development of regional citizen organizations. That re-
mains, as a topic for another meeting, and perhaps another report in the ‘

 REvIEW, as this broad national discussion proceeds, on the question of the
- reorganization of government, and of the improvement of the major systems

in the metropolitan regions of this country.

Essentially, the job is to look ahead, at problems before they

. -
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become crises and at ,opportunitiés before they are lost, and to
crecate a climate of opinion in which the community and its
governmental system will respond.

The Citizens League is a metropolitan organization with about 3,000 in-
dividual members and with the support of some 600 business firms, nonprofit
organizations, foundations, etc., doing in-depth studies of major community.
issues through committees of lay persons, drawn from its membership, ser-
viced by the professional and clerical staff.

This central concept has remained constant. Around it, however, the struc-
ture and procedures of the organization have becn continuously changing.
The evolution of the league and other community organizations for issue-
raising, and the evolution of governmental bodies for issue-resolving, have in
fact proceeded together, as interrelated parts of the institutional develop-
ment of the Twin Cities area into more advanced and complex forms,

The changes that produced the Citizens League had their beginnings in )

. the passing of an older gencration of civic and political leadership in Minne-
apolis, about 1940. Younger persons in the locally-based business firms were
moving toward leadership positions. For about 10 years they mct informally,
usually for lunch at the YMCA, to discuss public issues. They ‘were organized
only lnosely, in a network of “Good Government Groups,” without staff.

In 1951, in the revival of public life that took place around Hubert
Humphrey's time as mayor, an effort was begun to strengthen this capacity
to provide carcful, objective rescarch on important local government prob-
lems. After discussions with persons in Cleveland and Seattle, a Citizens
League was formed in Minncapolis. It was guaranteed $30,000 a year for
three years by local firms. Its first staff was hired carly in 1952. And it
quickly began the evolution into its present form, ‘

The function of reviewing and rating candidates for local office proved
difficult to do well and credibly. This was quickly dropped.

Early, during the original membership-building, there was an emphasis on
retailing information to the community. There were large public meetings

. (2,700 for Frank Lloyd Wright in 1956), publications, and radio and tcle-

vision programs. Gradually, as the league got more into depth on the issues,

its role changed toward that of a wholesaler, relating to persons working in
public affairs issues in other organizations.

Early, too, the lcague was essentially reacting to proposals initiated by local
government, “Should there be an additional 3 mills for parks?” “Should the
new library be located at 4th and Nicollet?”

A key change occurred in 1962. The league had ‘taken under review the -.

proposal of the schoo! board for the first major building program since the
1920s. The league found, and criticized, a program basically aimed at reha-
bilitating old buildings. But it did more. It laid out, alternatively, a replace-
ment program involving the closing and demolition of whole schools, the
selling-off of sites and the construction of new schools at. new sites. The com-
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munity rejected the school board’s proposal. A new proposal for a replace-
ment program was prepared. With league support, it passed. The whole ex-
pericnce taught the organization an important lesson not only about finding
the key points of timing and leverage in public issues but also about its own
ability to generate proposals as well as to critique proposals coming from
government, . .

There was also an evolution of name. It began as the Citizens League of
Minncapolis. It later became the Citizens League of Greater Minneapolis
and then (finding that impolitic) of Minneapolis and Hennepin County. By
the mid-1960s, it was fully a Twin Cities arca organization, and became
simply the Citizens League, . _

It is, in practice, a leadership-training program, but as a by-product of its
primary mission which is to help the Twin Citics community understand its
problems and what should be done about them. We do this by moving our
understanding to the community and to the people in government. All our
experience is that the most effective change takes place as a result of forces
impacting on the governmental system from outside. Initiatives nced to b
taken, and are taken, from within the system as well, But, fundamentally,
government docs not rush out to meet what may or may not develop as rea
problems some distance down the road. .

Basically, the Citizens League and the other groups performing essentiall
the same function act to identify these forces, to show how they will develo
into problems, and to design possible responses which government can mak
early. . »

It is an important virtue of this arrangement—as one of the participan
in the Spring Hill meeting pointed out to us—that it also scrves largely t
remove the partisan/political clement from the issue side of local publi
affairs, In many cities, the group that sets the agenda, with issues and pro
posals, is the staff of the central-city mayor. The avenda is thus, from th
start, partisan. In the Twin Citics arca, much of the issue-raising function i
handled by nonpartisan institutions. This becomes an expense, carried b
the private conununity. But, in enlarging the potential for bipartisan agree
ment on problems and for early action, it is worth the investment.

The trick is finding a substitute for visible crisis, as @ spur to policy aclion

At Spring Hill, we laid out a concept %f this whole process or cycle o
decision making that we've found uscful in thinking both about the com
munity and about our own role. It goes something like this: Events occur
In time the symptoms (Data) appear. When recognized, this leads to correctiv
Policy dction which in turn produces new Fvents, ‘

In the simplest model, the events that cause government to act are crises
Flood waters may be inundating homes. Sewage may be running in the stree
Or taxes may be rising, because the city's deteriorating credit has led to
lowered rating on its bonds. In any ‘case, what is happening is visible (par
ticularly, now, through television) to the average citizen; and, if it is hap
pening where he lives, directly threatening, government acts,
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In a community.that does not want to operate by crisis, or is performing at
a level where it need not, a much more complex and difficult: linkage is ob-
viously needed between Events and Policy Action. Somebody, somehow, has
got to be able to look at what's happening in such a way as to spot the signs
of trouble when they first appear, or, at least, to note the kind of change in

trends that might signal a nced for some kind of adjustment in public
policies. *

. 5 . . . :
For this, a community needs a more elaborate kind of record-keeping and

datareporting system: one that measures, for example, not the rise in river
levels in March but the depth of the snow pack upstream in December. It
needs a process for consulting with itself to identify those changes that repre-
sent issues, potential problems, or opportunities, on which somebody should
be put to work.

There should then be a careful analysis of the problem, or opportunity. In
a crisis it is the immediate causes that are most visible: When the flood is
upon you, the problem is that the dikes are not high enough. Ahcad of the
crisis, there is time to think through to more fundamental causes: to under-
stand, for example, the way floods are caused by improper development in
the watershed, or the way environmental destruction is caused by the local
property tax in a metropolitan region. Finally, proposals must be developed.
And all of this discussion must be carricd on in a process that is open and
_ broad enough to create the level of community concern, and understanding
and consensus that, like the crisis itself, will stimulate government to act.

It is, clearly, a fragile and vulnerable arrangement, dependent on the
community support of independent public affairs organizations in the private
sector, on the willingness of public officials to take controversial actions on
problems that are not yet directly visible to a majority of their constituents,
and—in ways we are only now coming really to understand—on the perfor-
mance of the institutions of information and communication in the com-
munity.

The problems facing the community must be identified, prcf-'

crably early, before they reach crisis proportions. Each year
- the Citizens League sclects a few of these for study.

Annually the board of directors sclects approximately six projects for study
by Citizens League committees. The assignment from the board to a com-
- mittee is quite specific, not just to look at education, housing or transportation
issues in-general. After about six to nine months of work, a committee submits
a written report with recommendations to the board. When approved by the
board these reports become official league positions. ) , .

Becauserwe can undertake only a few projects each year, and because such
a substantial commitment of volunteer and staff time is taken, we must be
extremely careful in deciding our prioritics.

The first step is ascertaining community. needs and problems. This means
that we need the broadest possible system of keeping in touch with what is
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going on in the community, on a continuous. basis. We are always putting
items into a file as we riin across ideas in newsletters, journals and the media.
We poll our membership from time to time on subjects that might be con-
sidered. On occasion we have sent letters to.selected public officials and others
who we know are closely following issues in their respective fields. We also
will have informal visits with such persons. We talk with research and plan-
ning people in public agencies. Our weekly public breakfast forums always
turn up & list of possibilities. : -
Many other groups nced to do this also. For example, foundations need
help in their grant-making programs; other study groups, for their own re-
search or action programs; and news cditors, for planning coverage of public
affairs. In recognition of its common interest with other groups the league has
begun a new information services project, with assistance from a Jocal founda-
tion. We are now publishing a twice-monthly newsletter (scparate from the
membership newsletter, the Citizens League NEWS) called Public Life,
which helps us keep in touch with developments in a host of fields that require
in-depth exploration. We share Public Lifc broadly in the community. As of
mid-1976, approximatcly 2,000 persons were on the mailing list, about two-
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thirds of whom were not members of the Citizens League. Public Life sﬁl! '

is distributed free. A subscription policy must be established soon. NG

vt

Once a year we compile a list of issues, from whick we will sclcct the issie
jor our own rescarch program. This is donc usually in February, which is
a convenient time because it gives the program committee about three months
to prepare recommendations to the board of directors. The board takes action
on the research program for the coming 12 months in May or June. Our pro-

=gram committee is one of three standing committees appointed by the board
of directors. It is mostly, but not entirely, made up of members of the board.

The staff puts together a list of issues, organized within about 15 different
categories, such as education, health, housing, transportation, public safety,
and so forth., At this point, descriptions of ‘the issues are brief one-liners,
giving only a hint of their scope. Any topic which has been suggested to us
is included along with those we have identified. We know that some topics

have only the remotest possibility of being picked, but at least they are in-

cluded in the first list. Members of the progsam committee then add their
own suggestions. After this step, there may be as many as 150-200 possibilities
in front of us, which the program committee immediately trims down to about
50 that are deemed appropriate. Usually if about three of about 15 members
of the committec belicve an issue belongs on the list, it will survive the first
cut. ’
The staff then takes the projects which have survived and writes about a
10-line description of each. That memo becomes the basis for further consid-
* eration and really constitutes the issues- that are deemed to be important to
the community and which have some possibility of being programmed by us.
Writing this description is a good discipline for us, because it forces us to

‘
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define cach issue with some degree of precision. If the issue can’t be described
adequately, it probably means we don't yet know what we're talking about.
We very carcfully trim the list down to the six or so projccts we will in-
clude in the rescarch program. The trimming is done in a scries of about three
or four meetings. Usually, after the committce has picked the six it will recom-
mend one more meeting to agree on the wording of each project. There is no
formula for trimming the list. In the second cut-down from 50 to 25, not
much time is available to discuss each project individually. The focus tends
to be on the more popular topics. The staff prepares a fresh memorandum

for each meeting, including a rewrite of the project descriptions as deemed
appropriate.

The most critical cut of all, of course, is.the last one, In 1976 a new pro-

cedure was added to help with that step. The staff scheduled a series of
briefing sessions in advance of the mecting with persons knowledzeable about

each topic under consideration. Members of the program committee were en- .

couraged to-attend with the staff. This cnabled us to improve our knowledge
about the status of each issuc in the community before final action,
Over the years the program committee has assembled criteria to help mem-
. bers decide on projects:
o Importance. Is the project of importance to the community?
o Urgency. Is action needed now or can the project be delayed?
® Nccessity. Will, or can, other organizations carry the responsibility?
.9 Cost-benefit. Is the estimated impact of the project worth the amount
of staff and volunteer time required? Is the project of manageable size?
e Effectivencss. What are the prospects for ultimate implementation of the
recommendations which might be made? ‘
e Expectation. Is this a project which the community expects the Citizens
League to take on?
" ® Awareness. Is the public generally aware of and interested in the subject?
 Interest. Is it likely that Citizens League volunteers can be recruited
for this project? ‘
e Mcmbership. Will the project attract members with a broad, gencral
interest in the subject, or is it more likely to attract only committee members
with expertise and involvement in the subject arca? ‘
® Dcfinition. Is the problem adequately defined so that a Citizens League
committee would have a clear understanding of its assignment?
- Emction, Is the problem capable of being resolved by reason based on
fact, or are the emotional overtones top large to permit reasoned analysis?
Acceptance of the committee’s recominendations by the board of directors
is not automatic; there are occasional substitutions of projects.

Using commitices from our own membcrship, we first educate
oursclves and intensively analyze the problem, before we start’
talking about solutions.

We strongly resist the temptation to focus on answers before we know what'
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the questions are. Too frequently, a problem may be stated in terms of the
solution, for example, “the problem with transportation in this region is that
we don't have a subway system.” The answer may be a subway 'system (al-
though we have reccommended another approach), but the problem is some-
thing else (in our case, we concluded that too many people were driving, not
riding, regardless of the vehicle).

The formation of cack committce and the sclection of the chairman are
very important. All members of the Citizens League are notified through the
bi-weekly CL NEWS of the opportunity to voluntecr for a new committee.
Usually, between 35 and 70 persons will volunteer. The only requirement for
committec membership is that a person be a dues-paying member, unless the
board of dircctors makes a specific exemption. :

We encourage League members with no previous involvement or interest in
the subject matter to volunteer. These generalist members bring fresh think-
ing and an ability to raisé questions from a differcnt perspective than persons
who have been intimately involved. But we also welcome members who are
knowledgeable about the project under study, because they can offer valuable
insight on the nature of the question, - ) ot

The sign-up form asks members to identify their interest in the subject
matter under study so that others may know what occupational or other
involvement someone may have. Members are informed that if their involve-
ment is closer than they feel would be appropriate for actual committee:
membership, other types of participation in the study are available, such as
receiving minutes or receiving both notices and minutes of meetings and being
welcome to audit committee meetings in person. The program committee

—monitors committee sign-up and arranges for additional recruitment of mem-
bers to accomplish whatever balance is deemed necessary, such as for geo-
graphic, female-male, occupational or other reasons. .

A typical committee will have at least 50 members at the outset, with some

- as large as 100, Size has never been a problem. An inevitable “shake-down”
occurs, with a typical committee having about 35-50 active members,

The chairman of cach committee is named by the president of the Citizens
League. Prior knowledge of the subject under study rarcly is a major con-
sideration in picking a chairman. Someone with no previous involvement may
be picked deliberately, to assure a fresh approach. A person with an ana-

. lytical mind and an ability to petform as an cffective moderator and to move
the committee toward a conclusion is more important. :

" Mechanical aspecls of committee meetings are taken very scriously. Prob-
ably most important are the minutes, which typically run six or seven pages,
single-spaced. Our professional staff- takes the minutes, They are dictated
from notes and transcribed directly onto photo-ready masters by our very

_capable clerical staff. Once a staffer catches on, dictation takes about two
hours, with another two hours required: for transcription. We repeat this
every week for every committee. The minutes are designed to convey a com-
plete sense of the meeting for someone who was not present. They are much
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more than a verbatim account. Underlined lead-in sentences summarize the
content of cach paragraph to enable the reader to skim the minutes if
necessary. . ’ ’ :

Weekly committee meetings, alternated between Minneapolis and St. Paul,
are usually held in public libraries or other locations which make meeting
rooms available without charge. The most popular meeting time is 6:30 p.m.
to 9:00 p.m. (when the Ithraries close). Some committees meet from 4:30 to
7:00 p.m., which avoids conflicts with night mcetings of other organizations
but produces conflicts with houschold duties or employment hours. Once in
a great while a committee will meet for breakfast or lunch, but, the time
available is limited. Morcover, with mcmbers coming from throughout the
metropolitan area, such an hour is very inconvenient.

We try to arrange meeting rooms with tables, rather than in rows of chairs.
Cardboard name plates on tables are used to identify persons since name
tags on persons are not large enough to be read across the room. Non-members
are invited to sit in a different part of the room so it is clear that, if they
enter the discussion at any point, they are resource persons, not regular
members. » . ‘ .

In the past we mailed first-class notices to every member weekly, but higher
postage rates in 1976 forced us to take two different approaches. With some
of our committees, notices are now mailed every other week; with others they
are still sent weekly, but only to absentees.

.

We believe the openness of the committee process is an important part of

our overall credibility. We distribute the minutes widely—even to persons
who do not request them, in order to keep them informed of our activity. In
‘some cases we also send notices of meetings, knowing that some public offi-
cials or others particularly close to an issue are anxious to follow what we
do. Tt is not unusual for our meetings to be monitored from start to finish
" by an intercsted party or agency. We also send minutes and notices to mem-
bers of the news media. Only rarely dacs a reporter show up at mectings.

The first phase of commitlce activity, oricntation, brings members to a -

common level of understanding about the facts and issues before they begin
dcbatc among themsclves. Regardless of the current level of knowledge among
committee members, we always go through an intensive series of ‘orientation
meetings. If committee members were to do nothing more than share pre-
viously accumulated knowledge about a subject, they would severely limit
_ their ability to be.exposed to new ideas or different ways of thinking about
a problem. Under such an approach the most vocal and persuasive committce
members would be able to capitalize on the situation to advance their own
interests. s ) )

The oricntation is accomplished chiefly by inviting resource persons to
appear personally before the committee to present information and to have
interchange with members. A typical committee will bring in an average of
three per weck over a period of three months or more; they constitute the
Citizens League “faculty.” We don’t pay compensation or expenscs, except

|
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that if a meal is involved we'll probably pick up the check, but that’s a rare
situation. Over the périod of a ycar, probably 250 to 300 resource. persons
meet with committees. The function of the resource person is to provide back-
ground information on the subject under study and give insight on issues.
Usually, resource people will give about 20 minutes of opening comments,
followed by 20 to 25 minutes of discussion. They have been briefed by the
staff in advance and given minutes of previous meeting. A detailed letter sent
in advance spells out what we are asking. Copics of the letter are made avail-
able to committee members so they can see if the resource person is re-
sponding as requested. ‘

Our committee members are busy; even though we faithfully reproduce the
resource persons’ comments in the minutes, we consistently find that members
learn mainly by listening and questioning, and less by outside reading. -

We solicit committee members’ ideas for namcs of resource persons or

~ subject matter that should be covered. Usually the decision on whe to invite

is made by the committee chairman working with the staff. Committee mem-
bers' soon learn that every effort is made to expose the committee to the
widest range of viewpoints possible. ' ’

During the orientation phase, the committee occasionally will spend part
of a meeting in internal discussion; after six wecks or so-of input, members
get anxious to share ideas with cach other.

Each weck during orientation an agenda packet will include a substantial
amount of written material, including staff memoranda and reprints of ar-

“ticles. Most of the facts and figures get placed into the committee record in

this manner. By the time a committec has completed its work, the written
material can fill a two-inch-thick notcbook for each member.

Next the committee develops agreement on findings (the facts about the
issues in controversy) and conclusions (the value judgments drawn from the
facts). We discipline oursclves very closely to make sure that the committee
does not jump ahead to recommendations as soon as the orientation stage is
completed. We insist that the committee first develop general agreement on
a draft of findings and then draw conclusions, Often study groups move -to
recommendations too soon, When a person advances a recommendation, one
of the best ways to test whether the problem has been analyzed is to ask:
“If this is the solution, what is the problem?™ .

When the committee begins its deliberations, the staff first prepares a sum-
mary of what has been learned so far. Such a summary may be quite lengthy,
running 12 to 15 pages, single-spaced. (We've never been able to keep the
drafts as brief as we would like.) The summary is an extremely valuable
tool. It assembles in one place and in somewhat organized fashion the relevant
material presented over the previous months. Many members may have for-
gotten some information. Others will have had a difficult time sorting things
out. . ' . - ’ e

We find that a committee tends to do a lot of nit-picking when a long
draft is first presented, This is frustrating, because the draft admittedly is

1e
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more than a verbatim account. Underlined lead-in sentences summarize the
content of each’ paragraph to enable. the reader to skxm the minutes if
necessary.

Weekly committee meetings, alternated between aneapohs and St. Paul,
are usually held in public libraries or other locations which make meeting
rooms available without charge. The most popular meeting time is 6:30 p.m.
to 9:00 p.m. (when the Ihraries close). Some committees meet from 4:30 to
7:00 p.m., which avoids conflicts with night mecetings of other organizations
but produces conflicts with houseliold duties or employment hours. Once in
a preat while a committee will meet for breakfast or lunch, but the time

available is limited. Morecover, with members coming from throuuhout the
metropolitan area, such an hour is very inconvenient.

We try to arrange mecting rooms with tnblcs rather than in rows of chairs.
Cardboard name plates on tables are used to-identify persons since name
tags on persons are not large enough to be read across the room. Non-members
are invited to sit in a different part of the room so it is clear that, if they
enter the discussion at any point, they are resource persons, not rcguhr
members.

In the past we mailed first-class notices to every member weekly, but higher
postage rates in 1976 forced us to take two different approaches. With some

"of our committees, notices are now mailed every other week; with others they
are still sent weekly, but only to absentecs.

We believe the openness of the committee process is an important part of
~our overall credibility. We distribute the minutes widely—even to persons
who do not request them, in order to keep them informed of our activity. In
some cases we also send notices of meetings, knowmg that some public offi-
cials or others particularly close to an issue are anxious to follow what we
do. Tt-is not unusual for our meetings to be monitored from start to finish
by an interested party or agency. We also send minutes and notices to mem-
bers of the news media. Only rarely does a reporter show up at meetings.

The first phase of commitice activity, oricntation, brings members to a -

common lcvel of understanding about the facts and issues before they begin
debate among themselves. Regardless of the current level of knowlcdgc among
committee members, we always go through an intensive series of oricntation
meetings. If committee members were to do nothing more than share pre-
viously accumulated knowledge about a subject, they would severcly limit
their ability to be exposed to new ideas or different ways of thmkmg about
a problem. Under such an approach the most vocal and persuasive committee
members would be able to capitalize on the situation to advance their own
interests.

The orientation is accomplished chiefly by inviting resource persons to
appear personally before the committee to present information and to have
interchange with members. A typical committee will bring in an average of
three per weck over a period of three months or more; they constitute the

Citizens League “faculty.” Wc don’t pay compensation or expenses, excépt
\ .
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that if a meal is involved we'll probably pick up the check, but that’s a rare
situation, Over the périod of a year, probably 250 to 300 resource persons -
meet with committées. The function of the resource person is to provnde back-
ground information on the sub)ect under study and give insight on issues.

* Usually, resource people will give about 20 minutes of opening comments,

followed by 20 to 25 minutes of discussion. They have been briefed by the
staff in advance and given minutes of previous meeting. A detailed letter sent
in advance spells out what we are asking. Copies of the letter are made avail-
able to ‘committee members so they can see if the resource person is re-
sponding as requested.

Our committee members are busy; even though we faithfully rcproduce the
resource persons’ comments in the minutes, we consistently find that members
learn mainly by listening and qucstionin;.', and less by outside reading,

We solicit committee members' ideas for names of resource persons or
sub]ect matter that should be covered. Usually the decision on who to invite

" is made by the committee chairman working with the staff. Committee mem-

bers soon learn that every effort is made to expose the committee to the
widest range of viewpoints possible-

During the orientation phase, the committee occasionally will spend part
of a mectmg in internal discussion; after six wecks or so of input, members
get anxious to share ideas with cach other.

Each week during orientation an agenda packet mll include a substantlal
amount of written material, including staff memoranda and reprints of ar-
ticles. Most of the facts and figures get placed into the committee record in
this manner. By the time a committee has completed its work, the written
material can fill a two-inch-thick notchook for each member.

Next the committee develops agreement on findings (the facts about the
issues in controversy) and conclusions (the value judgments drawn from the
Jacts). We discipline oursclves very closely to make sure that the committee
does not jump ahead to recommendations as soon as the orientation stage is
completed. We insist that the committee first develop general agreement on
a draft of findings and then draw conclusions, Often study groups move to
recommendations too soon. When a person advances a recommendation, one
of the best ways to test whether the problem has been analyzed is to ask:
“If this is the solution, what is the problem?”

When the committee begins its deliberations, the staff first prepares a sum-
mary of what has been learned so far. Such a summary may be quite lengthy,
running 12 to 15 pages, single-spaced. (We've never been able to keep the
drafts as brief as we would like.) The summary is an extremely valuable
tool. It assembles in one place and in somewhat organized fashion the relevant
material presented over the previous months, Many members may have for-

. Botten some information. Others will havc had a difficult time sorting things

out.
We find that a committee tends to do a lot of nit-picking when a long_
draft is first presented, This is frustrating, because the draft admittedly is

| ',’r
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proposals on the table advanced by other committee members. If the less
desirable proposals had not been put forth, it is possible that the individual
never would have suggested the base-sharing concept.

The lesson here, therefore, is that no one should be ashamed to make a
proposal. If nothing else, it may serve the mvnluable function of stimulating
the emergence of better ideas.

It is important to keep “tn touch with the community during proposal de-
velopment. As the committee is nearing the end of its work, members and
staff sometimes have a tendency to turn inward on thcmselves. But precisely
the opposite should occur. At this time the committee needs to be fully in-
formed about the status of the issue in the community, Informal conversa-
tions by phone and in face-to-face interview are very important. It is not
nccessary to ask somcone on the outside for a reaction to a specific proposal.
But skillful questioning can elicit feclings which will serve to anticipate how
a proposal may be reccived. These outside contacts must be made very
carcfully. We discourage sharing preliminary drafts of reports. That is an
open invitation for suggested changes which, if not made, may irritate the
outsider whose advice was sought, and \»hlch if made, may compromise the
report unnecessarily. Compromising can be madc in thc political process.

Close contact with the league board of dircctors is important, too. In 1974
the board of directors began a new program of liaison with its rescarch com-
mittees. A five-to-scven member panel from the board is appointed on an
ad hoc basis for each committee. The panel mects two or, three times, very
informally, with the chairman and members who wish to attend. One mecting
is usually held when the committee is working on findings, and a second
during the time conclusions are being discussed or just as alternative recom-
mendations are being explored.

The board panel docs not sccond-guess the committee, nor does it issue
its own rccommendations. It simply serves to raise questions early. “Has the

committee explored this issue?” “Do you have findings to back up this con-

clusion?” The ad hac panel process was started because the board was finding
it increasingly difficult to raise questions after the rescarch committee had
completed its work and submitted its report. In a sense the board panel serves
the same function as other contacts with the community. It gives the oppor-
tunity for some outside input at a time before all decisions have been made.

In addition to the panel, the chairman of a research committee may meet
with the entire board with a progress report. This is not always possible, how-
ever, because the board agenda usually’js full.

Dcla:l.r are critical to a rccommendation's acceptability. We stimulate the
committees to be as specific as possible in their recommendations. For ex-
ample, a recent report on the appointment process in govemmcnt outlined
the precise steps that would be taken. Without those precise steps it was not
really possible for the reader to get a complete idea of what the committee

was talking about. Details also help establish a report’s credibility. A recom-"
mendation with enough specxﬁcs means the committee knows what it is talking

I3
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about. Moreover, a specific recommendation is much more likely to be picked
up by others, and placed in ordinance or bill form for implementation.
Onc way of determining whether a recommendation is specific enough is

* to ask if it is clear who is responsible to carry it out. A recommendation ought

to involve action by a specific body. Simply urging that something be done,
without specifying who, doesn’t spotlight the proposal. Tn our report on the
Mississippi River, we qpcciﬁcally urged the metropolitan council to initiate
the process for designating the river, as it passes through the metropolitan
area, as a critical arca under the Critical Areas Act. That was far better than
expressing a desire that the river be designated a critical arca,

The organization of the rcport aflcets how the proposals will be reccived
in the community. League reports don't leok very glamorous. They are type-
written, single-spaced, on both sides of the paper, with some graphs and
charts, but no photos. Some critics believe we should adopt a more pro-
fessional approach to graphics, while others believe such “frills” would detract
from the overall quality and credibility of the reports. Even though the typical
Citizens League report is such that you must want to read it, we try to talk
in straight language so that the average person can understand. In the front
of the report is a summary for the busicest reader. We underline summary sen-
tences at the start of each major paragraph, which also helps the fast reader.

The exact format may vary somewhat, depending upon the commlttec, but
usually a league report will include the follomng

o Introduction—in which we outline the current setting in thc commumly
on the issue in question.

® Summary of Major Idcas—no more than two pages; for the busy reader.
= o Findings—a major scction; the facts about the issues in controversy.

® Conclusions—a major section; our value judgments drawn. from the
findings,

® Rccommendations—a major section; the specific proposals for change
which grow out of the conclusions.

® Discussion of Reccommendations—in which we claborate on how recom-
mendations would be carricd out and cxplain why certain rccnmmcndauons
were rejected and others adopted.

® Backyround—selected information to assist the lesser informed reader
in understanding the subject matter; alsa charts and graphs.

e Charge,-Mcmbership, and Work of the Committce—shurt sections in
which we outline the assignment, list the members, and describe the work
schedule of the committee, including a listing of the resource persons,

The title of the report is @ major pchicle for communication. We think
very carcfully about the ntlc, and try to captlure the, central message of the

_report in no more than six or seven words, The title is the last addition to

the report, written just as we make the report public. Our report on neigh-
borhood preservation was titled “Building Confidence in Older Neighbor-
hoods"”; on controlling land use on the suburban fringe, “Growth Withaut

Sprawl”; on transportation, “Building Incentives for inivers to Ride”
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Minority reports are not uncommon. Sometimes a2 committee member will
lose a significant vote in committee and submit a minority report to the board
of directors. The member is allowed to make a statement to the board which
then decides what to do. The board will always make a notation of the mi-
nority report and, if it is not too lengthy, probably will arrange for it to be
reproduced as an addendum to the majority report. In one recent case a mo-
tion at the board level to adopt the minority report lost by one vote, the
closest a minority has come to winning. If the board were to override the
majority, it is likcly that the complete report would be referred back to
committee for further work. ‘

The board of dircctors assumes full respousibility for league reports. Once
a Citizens League report has been submitted to and approved by the board,
the research committee goes out of cxistence. The board has full control. The
usual pattern is for the committee chairman to ‘make an oral statement on
the report, which will have been mailed in advance. Then the board questions
the chairman, considers any minority statements, and dcbates among itself.
About 50 percent of the time the board is unable to complete action in one
mecting. In such cases, another meeting is scheduled. . :

Ultimate approval by the board is almost inevitable. At least for the last
10 years no report has been rejected. In 1970, however, the board required
that a report be rewritten because the findings and conclusions did not sup-
port the recommendations. Subsequently, that report became the foundation
.for a major reform of municipal and school aid accomplished by the 1971
legislature, :

Most of the time the board will make slight changes. Even if uncomfortable,
the board is reluctant to change a recommendation if it follows from a conclu-
sion which is based on f{act.. '

~ When approved the report becomes the board’s report. It is henceforth an
official Citizens League position. ' .

The understanding that develops—of the problem, and of its
golution—must be concurred in by a broad range of organiza-
tions and individuals, public and private, whose support is
essential if action is to resull, :

* The cffectiveness of a proposal is inherent in the proposal itself. If it is
timely, relevant, realistic, constructive and understandable, and if it emerges
from an independent and credible study in which all points of view were
heard, then it will be a powerful proposal in a community committed to
solving problems. It will, that is, when it is reccived, known and understood
by the community., Unknown, or misunderstood, it will have no impact., A
critical stage in our process, therefore, is the one in which the perception of
the problem that develops in the study committee, and the solution, is com-
municated to that broader community of persons deeply involved in the
public life of the region. ‘

Again: this communication is in part built into the study process, and into )
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the report. The discussions in committee are an educational experience, for
members and for resource persons. The minutes are circulated widely. And
the report is written, formated and titled in an effort to communicate the
central message of the proposal. Still, an effective presentation is essential. -

The first step is simply to get attention. Up to 100 copies of the report
will be sent to key individuals ahead of the release date. Its recommendations
will be summarized in the CL NEWS. And from 1,000 to 3,000 copies of the
full report will be mailed within a couple of wecks. Relatively few persons
will read the entire report, early. But they will scan its. reccommendations.
And they will know it is around. '

Its reception by the media is critical. We work mainly with the-tity desk
and with the reporters. Copices go to them as soon as possible after the report
is approved. The release date is set ahcad, to give them time to-read the
report. We have an informal session with reporters. The study committee
chairman explains the report and answers questions. For television, we tend
to avoid the “talking head" press conference. Given time, and perhaps a sug-
gestion, they will illustrate the report’s proposals with film—which is better
for their medium and for community understanding,. :

- The live, oral presentation is perhaps the most important. Time is short.
Everybody’s mail is overloaded. P’ersons in public life learn more by listening,
and questioning, where they can get a feel of the competence and soundness
of an idea, and of its proponents. So we move quickly to those other groups
that are involved in the problem we have been studying. The study committee
chairman will be busy on a round of presentations before public and private
organizations, further devcloping attention and understanding. '

~ Our reports make specific' recommendations as to what should be done,
and by whom. As a public body begins to respond, league volunteers and
staff will help with additional information. Sometimes—as in 1970 when a
report rccommended the development of a new public hospital by Henncpin
County jointly with the development of a private huspital complex across
the street—members of the league study committee will be asked to become
members of the public review body, which carries the idea the next step of
refinement, (In the hospital case, the study committee of the metropolitan
health board did recommend a “co-located and contiguous” development; and
a multi-story, shared-service facility, linking the two hospitals like Siamese
twins, opened in the summer of 1976.) -

We sponsor public breakfasts weekly in Minneapolis and every other week
in St. Paul. These hour-long sessions are held at cafeterias, which saves money
for the people who attend and saves us administrative work in setting up the
meetings. A resource person is invited to speak at each meeting, for about
20 minutes, and then answer questions for.about 20 minutes. The topics will
cover the range of public affairs in the Twin Cities area. But occasionally we'll
‘invite someone in to discuss an issue spotlighted in a recent Citizens League
report, which helps in the community education about our proposals.

Longer-term, the follow-up on CL proposals becomes the responsibility of
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the board of directors. While the study committee chairman carries the load
in the carly round of presentations, the committee ‘itself has dissolved.
Through its community information committee, the board can keep in touch
with developments, and can update its statements in support of a report and
proposal.

Since about 1974 the leggue has been increasingly involved in studies of
community systems that are heavily non-governmental: health care, housing,
transportation (most doctors and hospitals, dwelling units, and vehicles and
drivers being private). There is no single, central agency for system change.
And action by a public body may not be most appropriate. In such situations,
local foundations have occasionally given the league a short-term grant to
support the next stage of follow-up work. The Minncapolis Foundation, for
example, supported a one-ycar effort to develop model agreements for “‘neigh-
borhood maintenance associations,” to experiment with group purchase of

maintenance services, and to conduct a “Parade of Neighborhoods,” all |

toward implementation of the report “Building Confidence in Older -Neigh-
borhoods.” ' . .
Effectiveness is cumulative. A regional citizen organization is, in effect, a
_kind of consultant to the community. As for any adviser, time and experience
are required to develop confidence in one’s credibility and judgment. It makes
sense, therefore, to begin with smaller and simpler issues, and move on grad-
ually to the larger and more complex.

The Citizens League cannot implement its own recommendations. It can-
not act, directly. It contributes ideas. But it has neither the official status nor.
the financial resources which are also essential ingredients-for implementation,
Action depends on the response and, therefore, on the attitudes of the people
in state and local government, and in the civic, business, labor and other
organizations to which government looks for concurrence.

In some ways it is a complication to have these major clements organized
separately in a community. Yet it is also a strength, a check-and-balance
that, by forcing a process of open debate and testing, helps ensure the sound-
ness of decisions, We have little doubt, in the Citizens League, that we do a
better job because we have no power other than what comes through the
soundness of the job we do in analyzing issues and developing proposals.

In the interest of making the most effective use of volunteers’
time; the “support structure” of the Citizens Leaguc has been
kept as lean, and as flexible, as possible.

Citizens volunteer their time mainly for work on issues. The staff is there
to lift off of them the detailed operational work. Still, the running of the
organization requires strong policy supervision, :

The board is a working board. Each year cight members are clected for

three-year overlapping terms by the CL membership in a mail ballot. An-
nually, in June, the 24 elected members select an additional 14 directors, " -

including a president, for one year. There is a different president every year.
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No director may serve .two consecutive elected terms. This mandatory turn-
over ‘has been extremely important in keeping the league current with the
changes in the community, as new issues, new private organizations and new
public institutions emerge. ‘ ' '

Responsibility for the organization is centered in the operations committee.
Since the reorganization in 1974, which also created the program and com-
munity information committces, operations has been responsible for all in-
ternal and interorganizational affairs. It prepares a budget for board approval,
oversees the financing effort and scts staff salarics.

Most important, it now handlcs on a continuing basis the job of strategic
plenuing formerly handled by a series of ad hoc program planning task forces.
Tt watches all aspects of the organization—membership, finance, issues, staff,
structure, community relationships—Ilooking mainly for areas that seem to
be getting out of balance. It must plan the league’s response to new demands,
such as the requests recently for service to other cities around the country.
It advises the nominating committees and, in a general way, the program and
community information committecs. Its membership (like that of the other
two major standing commitlecs) comes partly from the board and partly
from outside of it, in order to spread the involvement more broadly among
the active members.

Operational dutics are ‘also spread throughout the staff. The exccutive
director is principal staff to the operations committee and to the board. The
associate dircctor supervises the office force, in addition to stafiing the pro-
gram committec. Another member divides time between committee work and-
membership/finance dutics. Another handles the weekly community leader-
ship breakfasts and the CL NEWS, in addition to staffing a study committee,
Two work only with study committees. Onc writes Public Life.

The office staff includes a sccrétary to the exccutive dircctor who, is ofiice
manager, a hookkeeper/membership assistant, two persons handling’ records,
notices, minutes and mailings for the study committees, a person maintaining
files and records, and one person handling printing and production and gen-
eral mailing. S : : '

The CL office has continued in downtown Minneapolis. Small mecetings can
be held in a conference room there. Almost all League meetings, however, are
held in facilitics available in the community.

The membership- maintains itself at about 3,000. Individual dues, which
began at §5 in 1952, are now §$15, and §25 for a family. The renewal rate
is about 90 percent. This means that, on the average, one new member a day
will maintain the present level. Regularly, over the years, the league has
reappraised the question of the size of its membership. To date, the decision
has been that to move for a substantially Jarger membership would not add
enough, cither in revenue or incredibility and impact, to offset the costs. We
are giving more attention, instead, to the composition of the membership, to

be sure that it 5 as reprenntitive oo pesibie o0 0L
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~ who tend to ‘_bg well ahove average in income and in education, and dispropor-
txorzatc!y (even for the Twin Cities arca) in white-collar, professional occu-
pations. We are making increased efforts to draw in members of the minority

community. But these also resemble our general membership. The balance -

. that is needed for credibility must be secured partly in our study process, by

making sure we hear from the broadest range of opinion; and partly in our-

process of moving proposals to the community, by making sure we touch base
with all major groups.

The League's support from the business community is remarkably broad-
based. Qur bidget for 1976 is about $240,000, About two-thirds comes from
contributions by business firms, heavily, the locally-based firms. We have
almost 600 such supporting members. They; too, rencw at about a 90 percent

rate. There is a maximum level on any single membership, And the funding’

is to the organization: We do not fund individual studies. This kind of com-
mitment, to an organization that is not a service organization to business but
is working simply on long-term and fundamental (and therefore low-
visibility) improvements in public-sector systems; and frequently -forcing
attention to controversial and unpopular questions, is a real tribute to the
kind of business community that exists in the Twin Cities area.

In many respects this role is more logicdl for philanthropic institutions.

And we do expect that an increasing share of League revenues will come from

_ this sector—as foundations grow, add to their professional staff, expand their
interests from education and health toward general public affairs, and return
gradually to the concept of sustaining support for certain important com-
munity functions.

The League also performs, quietly, a number of miscellaneous services. We
publish bicnnially the fullest directory of public organizations and public
. officials in the metropolitan area. We run, willy-nilly, a kind of “placement
service” for persons who come to us for advice about work in the public

sector, and for appointing authoritics, collecting the names of qualified people

for public positions. League people—volunteers and staffi—are resource per-
sons at others’ meetings, give seminars, design programs for conferences, and
generally respond to questions, increasingly from elsewhere, about develop-
.ments in the Twin Cities arca.

)

The Citizens League eannot be understood apart from the
“political ecology®® in which it lives.

What we have said up to this point should have made it amply clear that
it is the whole community—not any single organization within it—that must
be involved in any successful cffort to understand its problems and what
should be done about them. Neither the existence nor the effectiveness of
the Citizens Lecague, as a particular organization playing a particular role

in the community’s system of governance, can be understood, therefore,

“ without some understanding of the major institutions in the Twin Cities area.
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- We are not sure ourselves that we understand all the interrclationships. But
we offer the following, with reasonable confidence,

The basic characteristics of the region offer at lcast the opportunity for a
successful performance. Tt is new, founded little more than 100 years ago. It
is prosperous, with a balanced economy and almost the lowest proportion of
poverty-level families in the nation. The metropolitan area contains one of

the nation’s largest universities. It contains also the state capital, There is

a strong desire for excellence, and a strong tradition of voluntarism. It is
large enough to support expensive, high-quality institutions, yet small enough
and isolated enough to develop a strong sense of regional unity. The Min-

“neapolis/St. Paul division cuts across, and in important ways softens, the

central city/suburban division. The freeways make it possible to gather
people casily for meetings. The entire region is a toll-free dialing area.

Much turns on the character of the business community. The Twin Cities
area is a headquarters town. Important financial and intellectual resources
are, thercfore, available, So are decisions. There is also a receptivity to
change: Having itself rccently been through a fundamental transition from
a resources-based to a new scientific-technical and manufacturing economy,
the business community has been open to change in other community inéti-

. tutions as well, ‘ :

The media of communication play a key role. Tt is through them that this
entire discussion about community problems, and their solution, is carried on,
Most of the newspapers and television and radio stations are also locally
owned. In the press, particularly, there is a tradition of commitment to the
coverage of government as well as of politics. There has been some tradition,
too, of their independence within the community, and of a willingness to take
strong and occasionally unpopular positions on major community issues.

" Government has been a scparate, and strong, factor, not simply a glove
into which some intercst puts its hand, It is dominated at all levels on the
policy side: exccutives are relatively weak. Tt has been, in recent years, in-
creasingly a young person’s activity: People come into office, fairly carly in
their career, for relatively short periods of time. The system has been, per-
haps as a result, remarkably problem-oricnted. Politics has been competitive,
and open. There has been a willingness on the part of the legislature to take
responsibility for the problems of the metropolitan area. Since 1967 there has
been the metropolitan council, a legislatively-created institution charged spe-
cifically to bring to the legislature a report on problems and recommendations
for action. .

All these institutions have evolved gradually. And the area is continually
changing. Not all the changes are improvements. Some threaten the contin-
uation of what is, as we have said, a fragile system.for community decision
making. What maintains it, fundamentally, probably is the relative openness
of the institutions, and the dispersal of influence, along ‘with a deep-scated
recognition of the importance of debate and dissent in the making of sound
community decisions,
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Different but essentially comparable institutions for studying
metropolitan issucs arc now emerging in most of the country’s
major urban regions..

The political ecology varics greatly from region to region, Yet the logic
of the situation compels cach area toward some set of institutions, and some
process, similar to those in the Twin Cities area. No area wants to move
simply from crisis to crisis. This being so, every area is driven toward the
development of some arrangement for identifying, early, its problems and its
opportunitics, and for .acling on them. Finally, there is a growing awareness
—beginning, as it did in the Twin Citics areca, in the private sector—that it
is the metropolitan rather than the municipal city that forms the logical
basis for dealing with major urban problems. .

The emergence of such institutions—visible at the Spring Hill meeling—is
largely unsecn in the country at large. This reflects the organization of the
media: There are local media covering local affairs, and national media

covering national affairs, but essentially there are no national media covering

local affairs. .

The evolution proceeds as representatives of particular urban regions ex-
change information—as they did at our meeting—directly with each other,
In the late 1950s and early 1960s the Twin Cities area was itself an importer
of urban know-how, with its civic leaders and public officials traveling to look

_at urban renewal programs or metropolitan governments elsewhere. More
recently, this area has become a heavy net exporter.

It is a process that descrves much more attention, and assistance, than it
has had—especially from national organizations and foundations concerned
about the political and social health of the urban regions, and, of course, from
the national government, )

|
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It is an observable fact, however, that in most
cases few are interested in changing the game: the
familier present evil is more often than not preferred
to some uncertain future zood. Most of the time most
people will settle for a new deck or perhaps simply a
new shuffle of the cards. The conditions for political
reform, then, require some critical mass of the unsdtis-
fied. Iacking this, there is no logic strong enough to
bring about the transformation, that is what the gap
between Utopia and Cleveland is all about.

- Lowdon Wingo



INTRODUCTICN

Structure In Metropolitan Areas

The structure of'government in metropdlitan'areas can
be defined as the relationship of all units of government
and +itioin all units of government. And here the term
"unit of government" is to be broadly interpeted. Struc-
ture is normally thought 6f in hmararchical terms, and this
will be the view herein. Toeéummarize the structure of a
given area is to shéw the relationships as they currently-
exist,

A very simplified exaiple of toe existing structure of -

a metropolitan arca mizht read something like tnis:

1. Metropolitan Transit District-providing transit
gervice to the entire metropolitan area. _

2. Council of Governments (COG)-providing regional
planning (with implementation essentially voluntary) and
mandated to do A-95 reviews for all federal monies being
fuhneled into metropolitan area.

3. Two counties-providing traditional county services.

4, Three county service districts-providing perhaps
"street lighting, storm drainage and sewage collection to all
or parts of the two counties.

5. BEleven cities-several of wnich provide a full range
of municipal services and several of which provide little
or nothing in the way of municipal services.

6. Twenty special districts-providing services ranging
from fire protection to vector control.

This hypothetical metropolitan area thus has approximately

48 units of government. They are shown hierarchically, but

-3-



{

it is r2ally a hiérarchy of levels of government with the
highest level equating roughly toO that unit wito the widest
or potentially widest focus of operatioan. The level of
government hierarchy 1is frequently notv direc%ly related to
the actual or potential power and influence of the units.
Units of government in the hypothetical model are, os was
noted, 1ooseiy defined. Normally, & COG for instance would
not be defined as a unit of government. In dealing with
governmental structure in metropolitan areas, howeﬁer, it
is important to bave a generic term which involves all of the
actors and thus here the CoG is included as a "uni?b of gov-
ernment.” Likewise, county gervice districts are often not
congsidered as separate units since the Board of Superv190rs
is in effect usually their controlling body, but agaln here

they will be considered separate unitse.

Reorganization of Structure In Metropolitan Areaé

Reorganization of governmental structure within metro-
politan areas can be defined as formal or informal changes
in the relationshlp between the units. Formal changes woﬁld
take the form of signed agreements, legislative acts and
similar instruments. . Informal changes might include major

attitudinal shifts or evolutionary processes such as the

decline in importance of townships. |

Reorganization is what is happening now in terms of
gtructural change and what changes are actively being planned

or scheduled for the future. Within this document, specific

_1}_
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past reorganization will be treated simply as presently .

existing structure.
lMethodology

: The focus in this study will be on specific areas more
than on general information and conclusions of fact. There
ére two major reasons for this. First, there i3 not enough
information available nor is the detail great enough in a
study of this limited scope to warrent zeneral conclusioné.
Second, it is my feeling that Lhe more concrete examples will
be more instructive particularly considering that a major
portion of this project is to orally communicate this material
to the class. |

Trnis study «ill first concentrate on the existing
structure within example areas. The study will then address
reorganization in general (in terms of major forms). Fin-
ally,.it will detail one metropolitan area's attempts at
restructuring itself as a multiple exaﬁple of mény of the

major forms of structure.

GOVERNMENTAL STRUCTURE

Variety of Structural Differences

There is a wide variety of structural differences with-
in metropolitan areas, but a cnoice needs to be made as to
wrich to look at. Factors affecting this choice are listed

below.
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1. Availability of information

2. An interest in exposing the reader to the innovative
more than the mundane. _ ‘

3, Desire for simplicity in terms of numbers and types.

4, Desire not to Zet bogged down in a discussion of
differences wnich are not really that important (townships
as they affect most states, for instance, Or the difference

between counties and parC}shes).

GOVERNMENTAL'STRUCTURE IN THE METROPOLITAN AREA

This section will deal with eiamples of different
sorts of metropolitan governance structures. First, Portlan@,
Oregon will be viewed as an area wiﬁhogt major recent changes,'
but with increasing activity in the area of structural re-
form. Second, 8 look at amiami, Florida exemplifiés an area
with more recent major structural reform. A third view re-
veals Nashville, Tennesse as characteristic of the more reé-
cent effects of city-county consolidation; Finélly; a look
at Toronto, Ontario brings us closer to'actual metr&politan

government than any U.S. area has thus far come. .

.Portland

Portland is the major metropolitan center in the stafé
of Oregzon. The area ié a regional transportatiop and distri-
bution point and is a major west coast port. The area's
economy is highly diversified.

The Portland metropolitan area contains 931,200 people
exclusive of the portioh of the SMSA in the State of Washing-

ton.l The city of Portland has approximately 378,000 inhab-
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The 3Jovernmental structure of the Portland metropolitan
area is in mény respects traditional. The area covers three
counties'und consi:ins 32 cities, 145 urban servicé (water,
sewer, fire, etc.) type districts and approximately 125
other spebial distriéts(school; diking, drainage, etc.).
A multitﬁde of cities, counties and special districts is what
I loosely refer to as traditional. The numbers and relation-
s1.ips vary, of course, but the pattern is a familiar one
throuzhout America 25 is conspicuously noted by Bollens and

Sc'n:nandt.-6

Th=1e¢ are, hLhowever, some less traditional aspects
of zovernmental structure which will be covered in greater
d2tail later in this report but which should be listed here
23 1 part of the area's 3jovernmental structure. These include:
she Columbia Regi:h Association of Governments, the Metropol-
itin Service District, the Portland Metropolitan Area Local
tovernment Boundary Commission, the Port of Portland, the
Compr=htensive Health rFlanning Agency, the Tri-County Metro-
r.clitan Transportation District, the State Department of
Invironmental ‘wunlity, and the State Land Conservation and
Development Coxmissicn.

Multnomah County in wt.ich the city of Portland is
situated, is a hzme rale county Zoverned by » five'person
Cormission. The Chairperson of the Couwission is also the
administrative chief of the county. The other four commis;innv

ers are full time 1-:3islators with no administratlve fupctipns.

dabirzton Z-unty to tre west of rortland is 1180 a home rule
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county 5wv§rned by Five porg=sime o missioners wiose func-
tisns 4are strictly l-2sizlative. The Chairmanstip here i3
determined by the five cormissicners and does not cdrry any
rreat amnunt of aliiti nal respon3ibility or power except
for the prestige fuctor. The commissioners have no formal
administrative responsibilities and they pa33s very little

of their real or perceived powsr on to their Chief Adminis-

_trative Officer. Clackamas County to the south of Fortland

is a non-bome rule county soverned by ﬁhree full timercomme
issioners. -They uave rno adwinistrative responsibilities
and no CAO. Chairmanship rotates frequently and carries
little weight.

The City of Fortland has a cohuissicn form of govern-
hent with each commissicaer nesding certain administrative
bureaus. The mayor is elected to that position by the voters.
Thé mayor is not a-strong mayor in the sense of havingz
veto powers etc., but he does nLave the power of deciding
which COmmissinn?r; includinz himself 3et‘coﬁtrol of which
bureaus. The city has its own charter,

Most of the cities are cLartered cities, even hany of the

‘gmaller, less fhnn full service ones. Council sizes
vary, usuallyvbetWeen five and nine. City services range
from everything to practically nothking and conbracting with
other governmentil entities is popular awong the smaller
units.

Special districts of all sizes and shapes pervide the

area often existinz inside as well as outside of incorpor-

_8_



£

ated places. All special districts have elected five member
commiasions and staffs commensurate with their size znd
functional responolbllitles. . | :

~ Even if it .ere not a next to ‘impossible task, I will
not attempt to n~te which kinds of services are offered by
which units of government. Let me, instead try to convey
in abbreviated prose a sense of munic1pa1 gervice provision
in the area. The City of Portland offers the full range of
traditional municipal services. Perhaps a dozen of the
suburban cities in general are -full service municipalities.
The counties all offer the traditional county services sﬁch
ag sheriff, éourts, agssessment and taxation, gtc. and addition-
ally are involved strongly in provision of certain municipal |
sopvices particularly sunitary sewers and street lighting.
Municipal services offered by counties are smost often handled
through the meéhanism of the cdunty gervice district, the
board of which is phe Board of Commissioners. Special dis-
tricts in the area are particularly heavily involved in
domestic water 3upply, fire protection, parks and recreation
and sanitary éeweré. nass transit is nandied by a Specially
created transit district as are all port facilities. Air
snd water polluti:n are preempted by the staté as is boundary

determination and certain aspects of planning.

Miami

The Miami metropolitan area lies in Southeastern Florida

and is a single county (Dade) metropollitan area. The 1970
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The cities retain their own fire and police departments
(ﬁhough there is county wide dispatch for police and mutual
ald for fire protection). The cities can control the sale
of alchoholic beverages within their limits and can adopt
codes and ordinances which exceed the county dictated min-
imum standards of performance in any area of service.

Wrile the urban county structure as a concept has been
ground for sometime, only the Niami area to date has actually
adopted it. Bollens and Schmandt identify five major stum-
bling blocks to implementation of this form: 1)state enab-
ling legislation or cénstitutional ammendments are often
required to authorize attempts at this form; 2)resistance
from county officials fearful of.the unknown effects on their
current status; 3)determination of election boundary lines
within the urban county often zets hopelessly intertwined
with area or party control issues; 4)inability to decide
which functions and powers should be given to the urban
county and which retained at the local level; 5)inadequacies
in the fimancial powers of many county governments.

Once implemented, this structure may still have a
tough time proving itself. In Miami thrze major problems
have continued i» plague Miami Metro. Firsc, there has
continued to be Jdistrust and lack of total acceﬁtance of the
plan by the municipalities and individusls -who lost power
s a result of the restructuring. Second, the county has
experienced financiul difficulties because of inadequate

financing mechanisms. Third, Yiami Metro has had problems
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producing the kind of dynamic leadershiy, necessary to fully
implement such a4 significant structural chanze. Thig last
problem is partially related to the internal municipal
reticenee and Partially reluted te the internal structure
which the county adopted in itg charter (essentially 4 man- -
ager-council form), Despite these restraintg, however, the
Miami version of the comprehensive urben county plan seenms

to be firmly established with its benefits ‘outweizhing itg -

disadvantages.

Nashville

Nashville is located in the north central part of Tenn-
essee astride the Cumberland River. This metropolitan ares
contains 448,4445 (1970). Nashville is a major commercial
and financial center. A8 the gtate capitol it is, of course,
important governmentally. TLe city is fumous as the heart-
land of America's country-western music and isg also a widely
known religious educational and publishing center.

But more importantly for this report, Nashville is a
successful consolidated city-county. Currently existing
governments include the city-county (referred to as Nashville
or Nashville Metro), six very small municipalities (compro-
wising perhaps 5% of the total metropolitan population) |
| and several utility districts (mostly providing watep) which
are rapidly being acquired by che city-county's division of

sanitary service'.6

The governing body of Nashville consists of a mayor
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(full time position) and fory-one council members, thirty-
‘f'ive from single member districts and six elected at large.

The mayor appoints nost department heads and with council

confirmation, almost all members of commissi~ns including
the school board. The city-gounty is divided intd two ser-
vice areas. The general service area, which includes the
six small outlying nunicipalities, receives the following
services from Nashville: scﬁools, public health, police,
courts, public welfare, public housing, urban renewal,
streets and roads, traffic, transit, library, refuse disﬁos-
al and building and housing codes. Within the ﬁrban services
area (wLich pays additi.nally) additional services include:
fire protection, intensified police service, sewage dispos-
al, water supply, street lightiggand cleaning, and liquor
supervision. The urban service area boundary is expandable
on request of the residents.

City-county donsolidation appears to be working effectively
for Nashville. Several writers7 have noted that while city-
county consolidated government has not yet been a cure all
for long standing problems, it has shown some impressive
results. Among the positive accomplishments attributed dir-
actly to adoption of this structure are: vast improvements in
the school system, lessening of racial ﬁensions (througzh
speeded up intezration and removal of many social and econ-
omic inequalities), ability to acquire park land in advance
of deyelopment, significant increase in pace of badly needed

sewer construction, greater governmental responsiveness and
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responsibility, improved bonding abilities, elimination of

overlapping services.

Toronto

There are no examples of truely metropolitan government
structure in the United States. Both the true single-tier
system and the more prevalent two-tier form of metropolitan
government structures are found in Canada,_ﬁowever, and it
is there nne must turn for examples.'

(Even though the scope of this report is in geheral the
U.S., I must include a good example of the two-tiered model

because it is in the véngard of the reformist movement in

American governmental structure today. Additionally, the single-

tiered atructure which many feel follows logically from the
two-tier form, is the ideal, the pie-in-the-sky, which many
reformers keep at least in the back of their'minds if not on
the tip of their tongzues).

Toronto is Canada's second largest cit& and serves as
the capitol of Ontario Province. The city of Toronto contains
712,7868 '(1971) people and is a part of ‘the greater Toronto
metropolitan area which has a population of 2,628,0459 (19?1).
Toronto is a major commercial and financial center.

The Municipality of Metropolitan Toronto consists of

the City of Toronto and five borouzhs. Metro Toronto is

governed by a thirty-two member council with a chairman

gselected by the council either from the outside or from

within their ranks. All members except the chairman are
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elected officials of the local units. An eleven membef
‘executive committee handles much of the council's iﬁportant
work such as "preparing the annual budget, awarding con-
tracts, nominating all heads and chief deputies of depart-
ments and proposing policies. A two-thirds vote of the
Metropolitan Council is necessary to overrule the executive
committee on contract awards and personnel nominations."lo'

Metropolitan Toronto is endowed with a broad range of
powers including water supply, sewage disposal, arterial
roads, transit, health and welfare, administration of justice,
parks, public housing and redevelopment, planning, law enforce-
ment, air pollution control, civil defense, solid waste
disposal and licensinz. Some of these functions such as water
and sewage are shared---Toronto provides regional sewage
treatment and the Borouzhs handle local collection systems;
\Toronto handles regional production and distribution of
water whnile the Bouroughs retail it to the individual users.

A metropolitan school board also equalizeé educational
opportunity with local boards setting local policies and
having the option of.additional local taxes for additional
service.

The Borouzhs have limited (mostly shared) pdwers 1nv
terms of water supply (local distribution), sewaze disposal
(local collection), finance (local levy for limited local
services), streets (local construction and maintenence),
planning (local and advisory to Metro) and fire protection.

There is little doubt as to the effectiveness of this
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form of zovernment. Its widespread and rapidly growing wﬁ"

use throughout Canada as well as the Toronto experience
attest to this fact. ﬂowever, as the Toronto example de-
monstrates, this form of governmental structure cannot be
left alone after it is instituted. MNajor changes in 1957
and 1967 produéed the government we seé today in Toronto.
And changes will likely be needed in the future. The City
of Toronto's position within the Municipality of Métropol-
itan Toronto has always been a special one. It is still the
largest member of the Metro but this position is declining.
The city is faced with some major capitol outlays vital to
its retaining its livability. And the Metromnolitan Council
has thus fer not shown any zreat inclination towards spendingzg
a dispropertienate share of its capitol wealth on the city.

Thus as Metro Toronto enters its twenty-third year, the

City.of Toronto is loo4ing towards additional policy shifts
if not major chanzes, particularly transformation to a éinglee

tier system, in thke area's zovernmental structure.

Reorgsnizaticn

It is virtually iupogsible to talk about zovernmental
structure wiéhouﬁ taiking about govérnment reorganization.
Reorganization describes the process by which structure is
attained. Reorzanization accounts fof the nethods of re-
structuring. The various approaches to reorganization are
the constructs for change.

There are, of course, innumerable constructs for change
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in structure, but a number of s2ner:l reorganizational
pproaches can be identified. A list of approaches to
governmental reorganization mi:ht read sometuing like this:

l. Creation of study commissions.

2. Elimination of units of government.

3. Voluntary associations.

4. Functional consolidations.

5. Intergovernmental agreements and contracts.

6. Freemetion by state or federal governments.

7. City-county consolidation.

8. Metropolitan governments.
9. Decentralization-the community group, citizen action

-

approach.
10. Two-tier approach.

This sectisn will consist of a brief examination of
each of the above reorganizati.nal approaches. The examin-
ation will be azainst the-background of a specific govern-
mental setting and the results of each approach will there-
fore be verified for the most part by actual example.

The settinz of this exercise wilff?ortland, Ore zon.
Beyond the obvious reason for this choice wi.ich is my per-
- sonal familiarity with the area, it is important to note
that nearly every aspect of governmental reorzanization has
at least been keenly viewed if not actually attempted and
accomplished in terms of viable structural change in this

metropelitan area. This examination by example commences

below.

Creation of Study Commissions-This commonly precedes many

kinds of restructuring attempts. Some commiisions are created
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to look for problems, some to search for solutions to prob-
lems and some for both purposes. Other commissions are
charged with drawing up specific structural changes such as
& proposed city-county charter. In general, study commigsg-
ions are non-permanent and.usually,an attempt is made to
represgent a community cross-section on any such panel.

In the Portland case, a study commission was formed
which perhaps héd much more far reaching affects than mH4ny
do.

On the recommendation of a State Leiislative Interinm
Committee on Local Jovernment, the 1963 Legislature created
the Portland Metropolitan Study Commission. The purpose of
this body wss "to determine the boundaries within which it
18 desirable that opme or more metropolitan services be pfo-
vided and to brepare a comprehensive plan for the fhrnishing
of such metropolitan services as it deemsvdesirable in the
metropolitan area and to Sugzest solutions to the problems,"
The Commission remained in operation from 1963 through
June 30, 1971. Many of the past attempts to "reform or
modernize local government" were proposed by this group.

A partial listing of the Study Coamission's accomplishments
excerpted from itg 1971 Report to the Legislature covers

much local govefnment reform activity in the Portland area.

Accomplishments

l. Legislation enabling the creation of g metropol-
itan service district and actual Creation of the
district,

2. Establishment of Boundary Commission in the stute's
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three standard metropolitan statistical areas.

3. Organization of the Columbia Region'Association
of Governments in the Portland area.

4, Initiati n by contract of the regional air quality
control program which evolved into the Columbia-

Willamette Air Pollution Authority (later preempted
by the state).

5. Fire district consolidations in Eust #ultnomah
County.

. Consolidati:n of the health department of kultnomah
County with that of the City of Portlwnd.

7. Increased cooperative purchasing by local govern-
ments.,

-« Initiation of a proposal for creation of an Interim
Committee on Locsl Government wiich drafted legis-
lation to revise and make more uniform special '
district laws.

9. Preparation of model charter drafts for: (a) a
metropolitan municipality (b) a city-county made
up of Fortland and Multnomah County (c) a consol-
idated city in Bast Wahington County. :

Elimination of Units of Government-There has been and con-

tinues to be a zeneral trend in tinis country towards elin-
inaticn of units of government and cut down on governmental
overlap. School district consolidation is an example of
elimination of government with which most of us are fam-
iliar.. In metropolitan areas, there are often many uwore
sovernments, much more overlapping and greater resistance
to reduction. This has in a number of states ;ed to for-
malizing proceedures for the eliminati:n of units of govern-
ment, | |

The effort made in this direction in the Portland area
was effected in 1969 with the formation of the Portland
Netropolitan Area Local Government Boundary Commission.

Created by legislation drafted by the previously mentioned



s

Portland ttetropolitan Study Commission, the Boundary Commis-
sion is charged with controlling the srowth of cities and spe-
cial districts and with working towards a reduction in the to-
tal number of units of government under its jurisdiction.

The agency has been successful in halting the proliferation

of units of government and in actually reducing the number of
units through annexations, mergers and consolidations. The
attached table gives an indication of the Commission'svwork

in this area.

Voluntary Associations-Voluntary associations most commonly

take the form of councils of government which are necessi-
tated by many grant review proceedures for federal aid to
local governments. One could define councils of governments
(COGS) in any number of ways, but Bollens and Schmandt's

definition adequately sums them up.

tomarily general local units only) designed to

provide an areawide mechanism for key officials

to study, discuss and determine how best to deal

with common problems.
COGs normally have some pOWerX in terms of their review
function over the channeling of federal monies into the
local areas. This is gomewhat dissipated, however, by the
fact that they are composed of members who are competing for
the funds. While COGs often are empowered to do various
kinds of planning, they are geldom blessed with enforce-

ment powers for such plans. This lack of authority is not an

absolute rule, however, and Portland's COG is an exception.
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In 1958 the Portland Metropolitan Planning Commission
was formed. Its purpose was to provide planning data useful
to all the jurisdictions within the area. This was strictly
a voluntary effort funded primarily by the major city and
county in the metropolitan ared. The Metropolitan Planning
Commission produced a number of useful documents and ultimately
was the nucleus around which the Columbia Region Assoéiation
of Governments WAa3 organized. CRAG came into existance in 1966
as a voluntary association dedicated to formulating a region-
al land use plan and aéting as a regional A-95 review agency.
It became a manda ted membership organization in 1973 as &
- result of state le jislative action ahd is currently taking
2 strong rolein the rezion's planning by virtue of author-

ity granted at that session.

Functional Consolidations-This method of restructuring

sovernment is not‘an uncommon.one. It accomplishes some
reform (thereby appeasing those who demand reform) but it
does not create major shifts in structure (weich is feared
by many who wish to maintain thelr own power positions as
is or who simply see all change as suspect).

In the Portland area functional consolidations have
~had sood success in the past. As mentioned earlier, the
the health departments of the City of Portland and Multno-
mah County were merzed in the early 60s. Under Boundary
nommission tutelage theve have been a number of sguccessful
rire district consolidations and water district con3oli-

daticns and water district consolidations and meriers.
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The major drawback of tris proceedure as a rationale
izer of governmental structure i3 that it is strictly
voluntary. In the Fortland area as in meny other areas,
this resource soon becomes exhausted. No amount of truth
and wisdom will prevail in reducing.units of government
whiqh do not wish to be changed. Thu% governmental struc-
ture change using this route can come to a halt long before

optimum conditions are met.

Intergovernmental Agreements and Contracts-This reorganization-

al tool is even milder in form than the previous one. Be;
cause no permanent structural changes are fostered by this
method, those persons and groups usually most opposed to |
changes in governmental structure are less likely to appear.
Tkis does not mean that significant changes cannot accom-
pany this form, only that they are not generally perceived
as such. Intergovernmental agreements might exiét on almost
any subject and can range from philisolphic :1 statements of
agreement with little impact--two cities on opposite sides
of the river may agree to consult with each other before
promulgation of rezulations regarding the river;—to binding
contracts where one unit agrees to purchase specified ser-
vices for specified prices over specified time periods.-

In the Fortland area for instance, the.City 6f Portland
and the Unified Sewage Agency in WashingtmCounty have an
agreement to trade off services when drainages cut across
their common boundary. This is a general intergovernmental

agreement. In specific cases where this happens and service
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- by one unit is actually to be provided by the other, an

" actual contracﬁ.covering that particular area is drawn up
and signed by both units. A more common contractual arrange-
ment in the Portland area is for a Rural Fire Protection
District to provide service either to a city or another
district by formal contract. Water, and to a limited extent,
sewage treatment is also handled in this way in the Portland

Netropolitan area. The Lakewood plan was instglled sparingly»
in the past, und no extensive uses have been instituted

since formation of the Portland Boundary Commission.

Preemption by State or Federal Jovernments—-An area's gov-

ernmentél structure can be cﬁanged by inaction as well as
action; If local units fail to respond to service needs
or cher Zeneral problems, pressure can build to the point
where a higher level of government which is legally able
will step in. This, of course, has been a major rhilosoph-
ical debate since the birth of sur country and before. A
most recent example has been a continuing battle over whether
the feaeral government should get directly involved in the
land use planning business. Many of the battles in this
who-shall-do-ﬁhat-war will certainly be fouzht in the courts,
but on many issues--particularly those between states and
cities wiich are created by grace of cthe states--the major
1ssues are not judicial but political. Who has the money,
initiative, determination, responsibility, etc. to do what?
One result of efforts by the previously mentioned

Portland Metropolitan Study Commission w=s creation of a
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multijurisdictional body to deal with air poilution prob-
lems in the metropolitan area. This agency was knowﬂ as the
Columbia-Willamette Air Pollution Authority. A fairly
successful beginning and continuing operation ultimately
foundered in a sea of bickering between the constitutional
units on policy and financing. The result was that the
State Department of Envirommental ®uality stepped in and
took over the function of air pollution control for the

entire metropolitan area.

City-County Consolidation-ThLis has been a pervasive if ﬁoﬁ

highly successful method of governmental restructuring in
the United States. Generally speaking, there are only eleven
consolidated city-counties in the U.S. today. This excludes:
certain Virginia consolidations which are quirks of unique
gtate law and not really designed as city-county consoli-
dations; several consolidations'not in metropolitan (SMSA)
areas; and four city-counties that were the result of a city-
county separaticn as distinct from city-county consolidation.
These are Baltimore, San Francisco, St. Louis and Denver.
The eleven can generally be divided into two catagories--
0old and more recent. The older consolidations (New Orleans,
Boston, Philadelphia, New York and Honolulu) occurred before
or just after the turn of the century. The more recent ones
have occurred since 1949 when Baton-Rouge-Eést Baton-Rouge
Parish consolidation went into effect.

Tt is not unusual to discover that both successful and

unsuccessful attempts at city-county consolidation have been
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preceeded by previous formal and/or informal efforts. This

.was the case with the Portland Metropolitan area. Consoli-

dation of Portland and Multnomah County wass considered as a

oy v

viable aiternative several times between the turn of the {
century and May of 1974 when the voters formally rejected
it.

Some specirié problems with this type of structure were
mentioned earlier. In general the major problem both in
attaining and maintaining this structural form is lack of
unanimity. ¢ith few exceptions, there have been left in
existence after consolidations separate cities and districts
which often continue to operate if not in contravention, at
least without prﬁper cooperative spirit towards the new

city-county.

Metropolitan Wide Governments-This approach to governmental

structuring can actually be the first step tbwardé either

the two-tier or single-tier metropolit:n government. In an
area with only one county it could be.the major stride to-
wards a metropolitan county plan such as Miami. Or it may
simply be the logical evolution from the systems of over-
lapping single purpose &istricts so prevalénﬁ already in many

netropolitan areas. Metropolitan governments are single or

.y

limited purpose units capable of serving an entire metropol-
itan area.

Creation of such unics can solve certain problems of
inefficiency and diseconomy and can provide for lonz range

planning on a functional basis not poss3ible with a multi-
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tude of smaller districts. The danger in creating such
metropolitan side limited purpose districts is that in ﬁhe
long run, the same problems once prevalent at the local
level (proliferatlon of governmental units without central
purpose) are simply transferred to the metropolitan”level
This danger is quickly being approached in the Portland
metropolitan area. The Columbia Association of Governments
is a statutory, mandated membership, regional planning
~ agency covering the entire three county metropolitan area.
A separate state statute also governs the Tri-County Metro-
politan Transpd@ation District. The regional aspects of
solid waste disposal, sewage treatment and disposal, control
of surface water and running of the zoo are allocated
exclusively to the Metropolitan Service District which has
existed for several years but has yet to perform in any of the
ennumerated areas. Health planning is handled by a Compre-
hensive Health Planning Agency which covers uhe entire
metropolitan area as well as two adjacent codnfies. Boundary
determinations as mentioned earlier are taken care of by a
separate state. appointed commission. Another separate special
state statute covers the very powerful Port of Fortland, a
gpecial district controlling all airports and docks w1th1n

the three county metropolitan area.

Decentralization-The Community Sroup, Citizen Action Approach-

This approach to governmental reorganization is now becoming
very, popular in many areas. While it can involve formal

structural changes, incorporation of community boundaries
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into charters or ordinances, in many cases this metliod has
‘remained inférmal. Many community or neighborhood groups
remain strictly advisory. Their power in terms of acécomp-
lishing their goals is as varying as the circumstances in
wiich they operate. Their impact on existing governmental
urits is, however, more ﬁniversal. That ié, whether they
are eff:ctive or not, they are a force which must be dealt
with and that requirement alone has Changed the internul,
if not the external structure of many governments in the
metiopolitan areas.

Major efforts at formalized decentralization have occurred
in Tcrtland, Tigard, Clackamas County, Xultnomah County and
¥asbington County. Other cities in the area are beginning to -
follow suit.

In Portland, neizhborhood groups are formally recognized
by ordinance. A city bureau exists to provide staff help
to the neighborhoods andi to relay their input to theAcouncil
on ratters of importance to lte neipghborhoods. The Cit& of
Tigard has set 1up Weighborhood Plannirg Organizations
primarily to form neigzhborhood plans which become specifics
of the Comprehensive General Plan. Washington County has
orzanized Community Planning Organizations for the entire
county for planning and other policy input. 1In Clackamas
County various area study zroups have been eétablished to
provide planning input for refinement of the County's Com-
prehensive Plan. Multnomah County currently has the county

divided into quadrants in order to ratlionalize its human
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services delivery system. That county will soon be organi-

~ing citizen input groups for i3 planning process. Nost

units of government in the area xre making extensive use of.
citizens advisory committees, particulurly in the planning
and budgeting areus.,

Other areas where citizen groups are bein3z employed
include police service and park and recreation programs.’
Committee structure with a mixture of technical (staff)
and lay citizens is prevalent.in the local CO3 (CRAG) and

in the cities and counties.

12

"wo-Tier Approach-The final category on my list of re-

orzanizational approachkes i3 the two-tier government struc-
ture. A more detailed example of this form of governmental

structure was presented earlier. The statement below reflects

"the current interest in this method of government.

The rationale belind thke concept of two-tier
government is that, while there i3 an urggmwt need to
modernize and ixprove the American system of local
government, proposals to cons3olidate local units into
larger and larger Jjurisdictions and efforts to central-
ize functions at higher levels of government are not
the most optimal solutions in all cases. 3uch consoli-
dation efforts often fail to respond to the desire of
citizens for a local community. Centralization, alone,
can result in inefficiencies and diseconomies. While
some responsibilities, such as air pollution and mass
transportation, can be handled effectively only on an
areawide basis, others must be kept close to the people.
The need, then, ii to balance centralization with
decentralization,1? '

The above quote comes from the National Academy of
Fublic Administration (NAPA). The Academy has funded two

locally conducted projects with an emphasis on study and imple-
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mentation. Two more awards were recently made by NAPA and
projects will soon be starting in Denvér, Colorado and

Portland, Oregon (see Appendix 1).

CONCIUSICH

At the beginning of this study I noted that the term
"unit of government" should be loosely construed through-
out the work. Lest the reader has missed my intention, I
would add here that "structure" also hés been liberally
construed.

I have indicated herein that there is a wide variety
of governmental form in our metropolitan areas. The examples
amply demonstrate this, I believe, though certainly they
cannot be all-encompassing. o

~ A major secticn of this paper is concerned with reor-
ganization because that issue is inseparable from #overn-
mental structure. The case study of Portland vis-a-vis
governmsntal reorganization was intended to better exemplify
the concepts of structure being noted in the same way the
other cities were used to demonstrate the several major
structural forms.

This article is not comprehensive, nor is it completely
unrepresentative of the subject. It exemplifies the area

of gzovernmental structure and chat is its purpose.
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N

10

11

12

13

This is a 1974 updated figure supplied by the Oregon Bureau
for Census and Research. It is arrived at both as a result
of actual updated local censuses and interpolation.

Ibid.

John C. Bollens and Henry J. Schmandt, The Metropolis (New.
York, 1975). L

Encyclopaedia Brittanica, 15th Ed., Vol. 6, Chicago, et.al.
Felen Heminsgway Benton, Chicago, (1974), p. 854.

Ibid., Vol. 7, p. 202.

"Nashville Story," National Civic Review (May, 1969) 197-200,
210.

Most notably Bollens & Schmandt and the author "NashvillF
Story" noted above.

th .

Encyclopaedia Britanica, 15 Ed., Vol. 10, Chicago et.al.
Helen Hemingway Benton z19?4), p. 53.

Ibid.

John C. Bollens and Henry J. 3chmandt, The hketropolis (New
York, 1975) p. 286. : ‘

Ibid., p. 304.

This 1list is intended to be representative, not exhaustive.
Other writers have included more categories and/or have divi-
ded the approaches differently. The list represents my per-
sonal view as a practitioner in the field as opposed to a
comprehensive recapitulation of the voluminous writing on the

-subject.

Frospectus for "Requests for Proposals to Participate in Nat-
ional Study of Two-Tiered Government," National Academy of
Public Administration, Washington, D.C. May 15, 1975.
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As of Jﬁly 1, 1969; July 1971, July 1, 19735 and December 31, 1974

UNITS OF GOQVERNMENT UMDER JURISDICTION OF THE

PORTLAND METROPOLITAN AREA BOUNDARY COMMISSION f

Columbia Co;'

"Clackamas Co.

Washingfon Co.

Multnomah Co. To-
Dec. Dec. Dec. Dec.
Tvpe. of Unit '69 '71 '73 '74 169 '71 '73 '74  '69 '71 '73 '74  '69 '71 '73 '74 '69 '71 -
Cities 7 7 71 7 12 14A 14 14 6 6 6 6 12 12 12 12 37 39
Fire Districts 6 6 6 6 19 19 19 20 11 108 9 9 10 10 8 8 46 45
Lighting Dists. 0 0 0 O 21 20 .19 6 62 4 1 0 33 10 0 0 116 34
Park Districts 1 1 1 1 1 1 1 1 0o 0 0 O 2 2 2 2 4 4
Sanitary Dists. 0 0 0 0 4 4 3 03 0 0 b o - 17 o€ o 0 21 4
Water Districts 00 0 0 0 22 22 22 21 - 20 20 20 17 11 11 7 7 53 53
w)ector Control Dist 1 1 1 1 -~ 1 1 1 _1 o6 o0 o o o0 o0 o0 o0 _2 _2
q _
Qfotal Independent
&l Units 15 15 15 15 80 81 79 66 99 40 36 32 85 45 29 29 279 181
. County Servﬁce
Districts 0 1 1 1 A 6 7 _7 21 22 8 8 4 6 2 3 _26 35
TOTAL ALL UNITS 15 16 16 16 81 87 86 73 120 62 44 40 89 51 31 32 305 216

w

There are approximately 150 additional local units in the four-county area which are not under the
diction of the Boundary Commission.

AThe cities of Johnson City § Rivergrove were incorporated under proceedings prior to boundary commij

law.

One hundred eighteen of these units are school districts.

BParkrose RFPD consolidated with Multnomah REPD #10 under proceedings initiated by the Portland Met1

tan Study Commission.

Ceptral administrative services of the count
units by the Boundary Commission.

t d C 1 Boundary Commission gave informal approval.
~Sanitary districts dissolved as a result of formation of Unified Sewerage Agency of Washington Coun
The proceedings for this county service district were initiated prior to boundary commission law

. Because County Service Districts have the Bd. of County Commissioners as governing body and utilize

Y, they are not considered as independent government
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Rochester Panel _
Studies Structure_

Three-Phase Projcct.
Will Redesign System

A 30-member study group in Monroe
County, New York, has released Re:

port of the Greater Rochester Intergov.
eramenial Ponel, reviewing the first two

- phases of a three-phase local govern-
mental reorganization project. The study

. is Snanced by the National Academy of
- - Public Administration (1225 Connecticut
"2 Avenue, N. W., Washington, D. C. 20036)
" under contract with the United States

Department of Housing and Urban De-
' velopment (see the Review, July 1973,
®.. page 376), and is a companion study to
one completed in the Tampa Bay.metro-
politan area. . )

The two metropolitan areas were se-
lected to explore: the concept of 2 two-
Ger governmental setup as a workable
alternative to the existing system. The
academy established 2 national panel’ to
oversce the project and fostered the cre-
.~ ation of the Greater Rochester Intergov-
' ernmental Panel (GRIP).

The project utilizes a functional rather
than a structural approach to total gov-
" ernmental reorganization. Funetions were

et
E RS

awye T,
W'y

sponsibilities were reordered, and specifec

government alenz the new lines resulted

<7 in e practical medal for a two-tier, neigh-’
.. borhcod-oriented metropolitan  govern-
ment. . .

To facilitate the slation of the two-

tder concept into a worlkabls reorganiza-.

tion schame, .the academy progosed three

. essenatial criteria agairst whick any gov-
 einmental . structura might bs evaluated:

(1) cquity in firancing and dalivering

sl earyices; (2) ecenamy and

. T MsRAR AN T 4

' government.

tested against designated values and re. -

recommendations for restructuring local . --was evaluated -in terms of four essential

.activities—planaing, funding, dalivery and

. pme———— L

efficiency by vesting governmental func-
tions in a unit of appropriate size to pro-

“vide for economies of scale and special-
. ization of skills and technology; and (3)

citizen access and control reflected by city
input in the public decision-making pro-
~css to reduce the sense of alienation from
The Rochester area group designed a
three-phase study. Phase I was an anal-
ysis of the existing system. Phase II re-
designed the structures employing the
two-tier concept to meet the functional
requirements determined by Phase I
Phase III will investigate the practical<
questions of governmental reorganization

. and will attempt to engender additional -

public input into and understanding of -
the proposals, - .
GRIP identified 19 functions performed
by various local units in the county and
placed the in five categories: physical
services, human services, public safety,
taxation, finance and’ intergovernmental

. relations, and education, All the functions -
J were amalyzed to determine the providers.

and beneficiaries, and the method of §-
nancing. The next step involved evalua-
tion in terms of the criteria outlined
above. Finally, eath function was assigned
to the appropriate level of government,
The following step was the develop-
ment of 2 matrix to clarify the interrela- i
tionships between the functions and the
tier of government that would be respon.
sible for their execution. Each fenetion -

regulation—arcd catezorized according to
whether it should be performed by the
upper or lIower tier or shared .
Following is 2 summary of the modsl
desiznad by GRIP. The upper tier’s po-

litical jurisdicticn would be coterminous °

with the county. The areawide govern-
ment departmsnts wouald be srouped into
functional catezoriss. The model ealls for

a 29-member legislzture dected frem alg.

41
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gle-membzr districts fer four-year terms.
A chief aduminiztrative officer would be
appointed by the legistetire for a coincid-
ing term,

The lower-tier codel advocates the
“maintenance of existing polisical jurisdic-
tions within the county, These units

would execute the functions asigned to .

the lower tier in Phase L. In Roctester,

-, formal community council districts, based.

on cohesive units of 20,000 to 40,000 pop-
ulation and represented by reighborhood
councils, wou!d be created to exercise di-
rect responsibility for local- services not
Tequiring city-wide coordination, planning
“or management. Within existing towns,
villages would be created where popula-

. tion concentrations form natural, cohesive

. units, .

- Looking forward to Phase II1 the re-
port identifies areas that have yet to
receive final consideration. One is the
development of the mechanism for shar-
ing certain functional responsidilitics to
achieve decentralized delivery’ of area-

" wide services, Additionally, ccnsideration

will be given to the structural design of
.the lower tier units, and the taxation and
-« financial analysis will be continued.

. ) - Epwaro B. Laverry
State University of New York :
" at Albany

Tampa Panel -Urges
Coordinating Council

. ".The Suncoast Study Panel, 2 25-mem-
ber ditizen group appointed by local
“elected officials in the Tampa Bay region
of Florida, has issued its final report-—
- Multi-Cowssty Needs in Hillsborough,
Pasco, and Pineilng Counties. The stedy
.was undectaken as part of the sa:ne proj-
ect outlined for the Rechester zraa shove,

The report finds a lack of, z2:d exam-

ines the necd for, ccordinatine between.
multi-county auilinitias, inlra-county 2u-
thorities and loual gowernmcnte, Single-
purpose anikeriiing created ‘o “3lva re.
. glonal pichluins fiave L..a a

L wtTeeiad,

IN
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particulaily 10 citizen contro]l ever -
gienal ducision making.
The panel cecomimends the ereation

3 cocrdimating body called the Tam:

Bay council compused of members slecic:
for two-year terms frem single-memb:
districts of $0,000 gepulation. The count
would be supported by a combiration
state and local funds assessed on a -
capita basis. .
The council, a special district, wo
be assigned responsibility for water
sources, sewage treatment, s<olid w.
dispcsal and transportation, and diree
to adopt regional policies and set n::
mum service standards. Additional fu-
tions could be assumed by a two-thir |

vote of the governing .bedy, The couit: !
would not provide “services except unde ..

extraordinary local government request.
Any service provided by the cour:
would be on a wholesale basis to lc-
governments.

The council is to prepare a -compr

hensive regional davelopment guide, Ea- .

general purpose governnient must subs
its comprehensive plan to the council
determine whether it is in conflict w1

. the zuide, The council also is to negotiz

and resolve conflicts. In view of the f-
the council wéuld be a major plann

agency, the pane! recomrmends the tra.
fer to it of the staff of the Tampa =
regional planning council. The prop:
has encovntered opposition from many

cal officials. ’

Davio T. Rovwi-
State University of New York

at Albany ’ '

-zzzen Chesabeor of Coinmisize
icpezes Letrepslim Connal
The Graater Boston Chacdor of C:.
mieree has intreduced in the siate Hew
of Representatives a bill estiblishing

ha

!

- metrezoliten cowneil 1 291 arca eonsies

of 10D «ities and tewins I zastem W3
clivestts, The 1Sur. i eor mell wmn)
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T Regional Productivity

. A'Report by the Metropolitan Affairs Nonprofit Corporations*

'_'E\’ 1973 the National Science Foundation provided a grant to several pri-
vate urban affairs groups for a background study in the foundation’s Ex-
perimental R&D Incentives Program. These groups are jointly known as
the Metropolitan Affairs Nonprofit Corporaticns (MANCs). The MANCs
. - include Central Atlanta Progress, the Cleveland Feoundation, the Matropoli-
: " tan Fund, Inc. (Detroit), the Citizens League (Minncapolis/St. Paul), the
Regional PL.n Association (New York), the Greater Philadelphia Movement,
thc Allegheny Conference on Community Developinent (Pittsburgh), the
Bay Area Council (San Francisco), the Economic Development Council of
Puget Sound and the Washington Center for Metropolitan Studies. )
Under thé terms of the grant, the MANCs were asked to explore means
. for improving productivity and technology utilization in the nonfederal
! public sector. They have intensively considered this question, conducting
the work in two phases. ,
‘In the first phase, conferences were held in four regions—San Francisco,
Minneapolis, Pittsburgh and New York—selected to represent a cross section
of the country’s large urban areas (in size, growth rate and economic base).
The subjects .included four key technological concerns—transit, enviion-
»mental monitoring, service delivery and physical development. The partici-
_ pants_included leaders from industry, government, civic organizations,
foung]alnone universities and consulting firms. Through these conierences
\ the MANCs in effect conducted in-depth group interviews with a wide
\ . spectrum of technical specialists and urkan generalists.
In the second phase the conclusions were tested and refined through addi-
\ tional review conferences in Detroit, Atlanta and Washington.
\ As a consequence of this study and review process, this report constitutes
' ‘a comprehcns.ve appraisal by more than 300 highly-experienced pr.xctxtxomrs '
of technology and public affairs in seven represcntative urban regions across
the country. It is the judymert of this well-versed and widely-representative
. group which ;rm.'ides the report’s credibility. .
In the following pages, the report findings, basic conclusion and recom-
mendations are summarized. The full report on which this summary is b?.sed
consists of three volumes as follows: . .

- Volume 1—Books I- lI—Summary and Documentation: a detailed annotaticn of
. the summary text and description of the study methodoiogy;

Volume 2-—~Books III-VI—-PLa:s I Conjerences: specific dcsc_ﬁptions of tle

* A summary of a report by the Metrepelitan Affaiss Nonprofit Cc-poraucns, prepared
under Grant No, DI-39305 from ths National Science Foundation, Aum.t 1, 1578,
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regional conferences in Minneapolis (regional social services), San Fm‘ncisco_(re-
gional transit), New York (cnvironmental monitoring) and Pittsburgh (regional
growth):

Veiume 3—Rooks VII-IN—Phase 11 Conferences: specific descriptions of the
regiunal conferences in Detroit and Atianta (rezional citizen involvement) and the
final review conference in Washington.

Copies of these volumes can be obtained through the Public Sector Office in
the Experimental R&D Incentives Program at the Naticnal Science Founda-
tion (1800 G Street, N. W., Washington, D. C. 20550). The detailed con-
ference records are available at the Washington Center for Metropolitan
. Studies (1717 Massachusetts Avenue, N. V., Washington, D. C. 20036).

Findings .

A. Cruciol issues of productivily are now’ erising in the pcr]ormance'.af-
the regioncl “life support” sysicms.

Traditionally, productivity in lacal gzovernment has been approached with
what might be termed “the view from the street.” The problem typically has .
been scen as ene of finding technological improvements for traffic coatrol, .
firefizhting, street repair, the day-to-day problems encountered by citizens
and public admiristrators. Some significant efficiencies have been achievcd_
with these enzineering innovations, The compactor trash truck and radio-
dispatched police car are examples.

But rezional productivity must now be considered in a broader contest,
what might be called “the view from the air.” From this perspective, what

* appears is not the historical municipality, the traditional city. Instead, in
our increasingly urban socicty, the “view {rom the air” reveals a vast and
complex “new city,” the metropolitan region. L

In this broader view, productivity is defined as the region's overall effective-
ness in combining human and natural resources and capital to achieve dcsire.d
levels of service and environmental quality with minimum social and cconomic
cost. The key regional systems in this process include transportation, com-
munications, energy, water supply, waste treatment, major open space, and
specialized facilities in conumerce, housing, cducation, .cullurq, hezlth, se-
curity and justice—in ezch case with a private/public intermixture, o

This highly interdependent, larger community can be comparcd to a living
organism. It nceds eneryzy: it necds a system of circulation; it needs a means |

of processing wastes; it needs eontinuous maintenance and renewal; it necds .

a coherent means of growth and culwural fulfilinient. .

" Tkese “life support” systems larzely determine the condition of the urban -
area. Their operation and interaction greatly influence the amount of travel,
“the location of homes and jobs, the rate of resource use, the standzrds of
health and education, the amount of waste. And the regional-systems nature
of these urban life processes has been steadily increased by the f_orces of
modern, technology. The impact can be seen in the vast networks for zuto-

.
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mobile movement, rail transit, power and water supply, waste management,

* communications.

The fundamental issues regarding the productivity of today’s great rezions
thus lie in these basic regional systems, public and private. The overall cutput
in terms of regional services is determined by their performance. The defi-
ciencies in this performance have been felt in many painful ways in recent
years. The effects include reglect of existing assets, shortsishted use of
resources, rising service costs, declining service quality, bitter corflicts over

- growth policy.

Thus, although the productivity of the “new city” systems has not been

" clearly defined and discussed as a public concern, it underlics many of the

most pressing issues of our urban society, including the broad, concern about
the overall quality of life, : = '

B. Basic improvement in this berformance requires & kroad regional
concept of private/public coordination. ot ’

The operation of the basic regional systems is a challenge of stangering pro-
portions requiring intricate networks of public and' private institutions act-
ing directly and indirectly, internally and externally. There is thus a vizal
need for broad ccordination in the design and performance of these systems:

- There should be the clement of Planning to idemify the key problems
within and between the basic systems (transportation, enerzy, waste manaze-
ment, ctc.,) and weigh the long-range costs and benefits of various optinas for
their development; .

® There should be the ability to echicve conscnt 1o define options and
gain public consensus on an agenda for effective use of existing aad futvre
assets; : )

.® There should be adequate means to implement the azenda, with in-
centives to obtain results and assurance that these means are sensitily re-
lated; and .

® There should be the ability to asscss the results in achiaving the
selected options, '

In short, this large, modern-day complex of public and private interests
should have the akility to think and act as a community, cohereatly raising
and resolving the issues of key importance to its well being.

C. The nation has not faced up to the institutional lag in providing jor
this coordination,

‘As the “new city” has spread inexorably across traditiona! local baundaries,
governments which once covered whole comniunities have found that they are
now only parts of the much larger conurbation. ) .

The typical region is bound together by complex support systems invelving
huge investments, large-scale organization and sophisticated techrology. Yet '

.its public institutions still largely reflect the 18th and 19:h ceatury patterns



o

4 mlssm et e aleme s

" diminished. .

’ NATIONAL CIVIC REVIEW [November

308,

‘of municipalities and counties; and many jurisdictional and fiscal ground
rules which served well in a less urban era now act as obstacles Yo effective -

rezional decision making,

This governance gap results from several factors:

® The “new city” has emerged quickly, primarily -in the burst of popula-
tion and cconomic development aiter World War I1. The growth has outpaced
the community’s ahility to adapt.

* Well-informed private leadesship for issue raising and consensus bujld-
ing at the regional scale has been Jarzely absent.

® The areat potential leverage of the federal government has not been,
fully utilized in strengthening public capabilities; 490 metropolitan planning
and review bodies have been created across the country to meet federal aid
standards, but the federal criteria for resion-wide decision making have not
been broadly enough construed. The new “regional” azencies are politically.
based on the existing framework of smaller governmental units within -the

".reqion and find it difficult to act from a region-wide perspective. Areawide
special districts have oiten been proficient in their specific tasks—execution

of single-purpose programs—but the essential role of allocating resources
and coordinating actions between these regional programs has been largely
missing. ;

* Under the federal and state constitutions, only the states possess the
Fower to create regional coordinating machinery; and the states are only
bezinning to recognize their key responsibility in this regard.

Thus beth privately and publicly, internally and at the federal and state
levels, the concept of broad regional coordination has been largely lacking.
Tte institutional dimensions and demands of the areawide community as a
whole have not been adequately recognized. ' i

D. The natiorwide price of continued drift in this situation is tens of
billions of dollars cach year.

The “costs of doing nothing” about the basic causes of low regional pro-
ductivity can be inferred irom a quick lock at four examples.

1. “Go It Alonc” Pressures. \When one scction of a region feels a need
for a new or expanded program its natural first inclination is to act on its
own. The bencfits of simplicity, independence, local recognition and perhaps
insulation are often felt to justify the substantial cost penalty resulting
from 2 small procurement; and this fecling is nurtured by the intense com-.
petition amoeng supplicrs,

As soon as one scction proceeds, furthermore, the pressures build up on

other sections (azain with supplier help) to “keep up with the neizhbors”—;
and the cpportunities for more economical joint programs are progressively

Case after case can be noted around the country of inefficiently small or
recundant facilities and norncompatible equipment in the various sections of
2 region. Examples in specific systems include sewage disposal, solid- waste

-lmemme
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collecting and treatment, police communications, data-processingz, hospitals,
libraries.

The extra annual costs of these localized solutions, compared with region-
ally coordinated facilities and cquipment, can amount ta several hundred

- million dollars in the typical major region.

2. “Spread City" Pressures. A joint study by the Regional Plan Associa-
tion and Resources for the Future, and a related study by the Real Estate
Research Corporation, suggest that per-capita eneray consumption in low-
density suburbs is roughly double that in high-density citites; and this same
comparison probably applies for otlier major impacts—direct cost, dead time,
air pollution. These studics, in other. words, confirm the tizht interlock Le-
tween regional land use, transportation, energy consumption, ard enviran-
mental quality. :

The extra cost of “spread city” results in larze part from the ineficiencies
of low-density transportation. People are virtually dependent on the auto-
mobile, with high vehicle/fuel/highway costs and gzreat proueness o co:n-

.. gestion; goods suffer:a major trucking-time peaalty in mast canstruction,

heating and supply activities; and utilities require extended cailection/distri-
.. bution networks or small treatment facilities. - '

* A few regions have made heroic eiforts to address this problem throuzh
!+ the provision of new rail transit systems. The San Francisco Bay and
- Washington, D. C., areas, for example, have launched comrrehensive and

costly programs for: regional rail service. R
* Treating one system by itsclf, however, cannot provide the leveraga neces-
"+ sary to deal with the basic difiiculty. The orizinal econonic planning of these

rail systems assumed high-density residential/commercial developmear aroun

" transit stations; hut after the funding was approved and consrruciion started,

the local communities (for understandable reasons) oiten resisted the zcaing

« needed for these densities.

The rosult in cach case will be reduced ridership and increaseé deiicits,
- diminished transit services (and a ‘curtailed system), addizional sprawl -

‘ development, further-reduced ridership. The eventual costs to the rezion’s

* citizens can therefore be an unexpected major tax burden, inadequate service,
and a continued rise in highway congestion and- related energy coasumpticn,
ard air pollution, ’

~ The regional rail transit systems proposed for Atlanta and Baltimore csvld
well travel this same track.

: The problems with such systems reilect the growing mismatches between
_§h0 location of major public-access facilities (schools, libraries, stores,
offices, theaters, hospitals and other community “magnets”) and the resi-
dential areas of current demand for these facilities. : :

In most cases, regions have tried to meot the problem by fitting facilities

“systems” to the new low-density ‘residential patterns. This has often re-

- sulted in neglect and abandonment of existing plant, and the costly construc-
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_tion of scattered new capacity at locations mostly hard to reach by low-

income users and custodia] op specialized Jabor,

- : Lsually'n’qnored in this paradox has beep tae alternative of fchabﬂitating
existing facilities ang housing (thys stabilizing present neizhborkoods) and

(a]
converting underutilized facilities 10 special services which, with an adequate
transit System, could he easily accessilile to the entire region, .

The resulting savings in deht service and operating costs, for the facilities
themselves and tke other regional systems that serve them, could total several
hundred million dollars 2 year in a major urban region, The long-term reduc-
tion in overal social and environmental costs could be even more significant,

3. “Peak Demand” Pressures, Rezional water/sewer,. e!cctric/gaé, tran-

sit and telephone Systems are commonly sized 1q meet the traditional peak.

period rcquirqmean. This results jn average operations at about half of
Capacity wih heavy expenses for idle plant and operators,
e costs of these vast systems could be reduced by looking at possible

changes in the “maior utility user Systems—industries offices, stores anq®

5.

housing—zaimed basically a¢ load balancing, Peak-hour premium j)n'cing,

coupled with user programs for pcak-sprcadin;z, could again save hundreds
“ ol millions of doilars a year in debt scrvice ang operating costs ( and, there-

fore, user charges) for the typical major region,
4, “Property Tay» Pressures. . The earnest competition between the

region’s local jurisdictions for real estate ratables results in growing
economic and social imbalance,

For example, loca) governments Renerally receive less in property taxes
from middle- and low-income housing than they must pay for the community
services required by these units, But a tax incrcae—combincd with induce.
ments from other sections of the region—causes the zbandonment or con-

" version of stores, offices, plants, luxury housing, etc., that yield tayes greater

than thejr community servicc.dcmands: and ‘this inerease repels the new

higher tax yield development which that section of the rezion might otherwise

attract.

The result has been called the “tyranny of the local property tax': those
sections of the region which need more ang more services get less and less
revenue, i .

-The long-term overall costs of such spiraling regression are difficult to
es_iimate; but Because this resource misallocation affects mast of the basic
r'é'gional systems, these costs are very substamial—possibly even higher than
n the previous three cases, And here, particularly, the freatest costs are in
he longiterm social éonsequences—growing- Inequities and tensjons and
wssibly eventyal- violeace, . :

These brief examples provide a clear lesson: Some of the bigzest problems

1 regional productivity lie not within but between the major regional

ystems, Sympto:ps in one system may actually reflect 2 basjc problem in---

- .
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gother system, Some of the greatest OPportunities. for improved productivity
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-* should, therefore, be sought rot in’ individual Systems but in the system

interactions for the regional complex as a whole, '
Suggesting the overall magnitude of such costs, it should be noted ‘tha
urban-related federal and state/local expenditures in 1974 totaled $93 billion

~and $1350 billion, respectively, having risen from $7 billion and $20 billion

(or 12309 and 6509, respectively) since 1953, Substantial portions of these
increases clearly represent the costs of basic problems within and between -

. the major regional Systems. The private sector. costs are probably of similar
‘. magnitude, : : ‘

Conclusion

The most pasic step in improving regional productizvity lies
in private/public x'ml:'lulion-bu."!ding )

In essence, the £ap between the reality and the rovernaace of the large
urban areas needs to be closed, This will mean strergthening or creating
policy institutions that can look gt problems from the peispective of the.
metropolitan region, and which must be the instruments of broad private and
public innovatjon and coordination,

These institutions can be achieved without replacing existing jovernmental
levels and agencies, In fact, they should actually complement these units. The
policy instruments should ft into the largely decentralized institutional set.
ting which charactcrizcs'most urban reaions, just as the, stratesic polic
machinery in a busincs§ enterprise frequently comprises only a small portion

. of the overall organization,

In other words the broader institutions are not needed to do avhat 'seal

fovernments are doing, They are needed as regional capabilities for the

areawide an intersystem coordination which existing governments require
but cannot provide adequately, .
The private capacity of the institutions must be for raising issues. Tt muse
provide the regiona] community initiative for identifying problems, analyzing
possible solutions and estzblishing an azenda for Rovernmental actica, T:e
public czpacity must be for resclving issues, It must provide the authority
for adeption and coordinated execution of Programs in response 20 policy .

Instructions from the regional community. .

Encouragingl » Such institutions are teginning to emerge in a few urkan
regions, In the next two subsections, certain essential roles and features of
these institutions are explained,

. Raising Issues—The Private Sector
T Improved regional broductivity requires broad citizen
o understanding gng involzement

If there is 1o be effective Rovernance at the regional scale, there must

- first be an informed anq coherent community of regiona] interests, In ef!’ect,.
this “public” myst be the creative, innovative, priosity-setting ferce.

. The need for this initiative refects 3 basic political reality: The formal
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machmery of government is essentially a neutral instrument. To operate
ef‘ecuvcly, it needs the guidance and support of interests organized to
represent the full community. Yet in regionalism to date it is this essential
energizing ingredient that has been most lacking and most neglected.

This lag in the private sector has resulted in two conditions:

First: Although much governmental machmery has been created for
regional pl:mmng and review as already noted, it is not generally answerable
to the region-wide commumly and is not well constituted for decision making.
Areawide operating agencics, furthermore, may perform their particular

tasks efficiently; but tkey lack coordination with an overall regional plan ’

and are insulated from the public in their actions. ..
Second: Although a great and potentially constructive pubhc concern has

been generated by urban problems, this concern has not yet become focused

on the regional systems nature of many of these problems. For example,

public pressure frequently has been applied to local governments to, resolve

“grov.lh" and environmental issues which can only be efrechvcly and equi-
tably addressed from a broader perspective. .

And the, resulting public frustration has sometimes expressed itself as

opposition to all change. Such a posture can produce deadlock on vital com-
munity questions such as housing supply and key facilities. And it foments
a decply pessimistic attitude in some quarters about the basic ability- of
government, industry and technology to meet community needs.

In sum, there is increasing governmental machinery above the local level
but no independent rezionally-minded “public” to guide it. There is strong
public concern about the community’s problems but incomplete public under-

standing of their dimensions and interactions.

These potentially dangerous conditions dramatize the need for a better-
informed and better-organized efiort by the private community in regional
education and self-determination.

To meet this need, the commumty must be able to perform various roles
and {functions.

a, Vital Private-Sector Roles
1) Building ¢ regional perspective )
Without being keenly conscious of it, urbanites have become “regionzl residents,”
Commuters may unknowingly pass throuzh several municipalitics on the way to

" work. TV weather forecasts cover the whole region, Eranch banks and department

stores have heen established across the metropolis. Sports and cultural events attract

. " areawide audiences.
The task now is to create 2 fecling of “regional community” to match this trans- |

metropolitan lifestyle. Basically, it is a sense of identity with the neighboring suburb
where one shops, the central city where one works, the fringe arca where one camps.
Intangible though such feelings may be, they are hizhly important, They represent
a pt.b‘ic mdcrstandmg that the metropolitan region is in fact a tight web of human
interests—a community—and must be viewed as an mterdependent whole, Such an
undcrst..ndmg can provide the foundation for an active “regional citizenship.”

This new regional dimension to public consciousness will not come easily. It
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will require significant changes in many urban perspectives and attitudes, throug
a sustained educational process. The public must be convinced that it has a disec
and personal stake in regional productivity, and therefore a persvazl need for o
regional identity and concern,

In some areas a substantial degree of regional consciousness already exists, Bue
generally lacking in the private scctor are the independent mechanisms that e
pool and nurture this consciousness and constructively focus its expressicn.

2) Establishing a regional egenda

“The next community role must be to adept a strategy and an 2zenda for action
Tke aim should be sclf-determination, acticn by the co-nm.mty to guida the forees
of basic change, instcad of allomng these forces to xr“p..ct on tke region in
haphazard and wasteful fashion. . Yo

This will typically involve several steps:

o Examining the cordition of the region as a whiole—condusting besic resecreh
with respect to rcgionwide cheracteristics and long-term soziul/ccoramic,/en
" vironmentel gocls and trends. -

Such research can alert the community to future issves and zssist in-identify
ing regional objectives (in higher employnient, lower .accident rates, bette.
. environment, more cificient resource use, etc.) and standards by which Lh
progress toward these goals can be measured.

The basic questions here would be: What kind of a new community do e
(as regional citizens) want, and what kind do we scem to be getting? -

In short, reexamination’ from a bruad, communitywide perspective will heg!

to indicate the key problems in and between the rc;;:m'\l life sup; mere”
systems, the problems which have such great impict -on overall rezicn:i ner-
formance. These regional connections must he well uadersteud in the com
munity-at-large in order to provide the csscrlial peblic for imnreved govemanc

" o Analyzing the basic regional problems end deterizining the Lossihlc solutions.

Regionwide systems can then Le comprehensively .’L\.L‘\u. Takineg transLotil.
tion as a point of entry, for instarce, such an inquiry should censider the full
range of subsystem op:imn for n*un'x.:: travel nee dﬂ—r;i! tran imzruved
bus service, car-pocling, cte —emphasizing the interdependence among these
subsystems "and between trans sportation and the other hasic rezicaal systems.
It should consider possible constraints: financizt feasibilit v, fuel sunplies, l-'lu'
"use unpact etc. It should estimate the !un,,~r.m;,c regionwide costs 'nd benchits
- of various alternatives socially, cconomically z2nd (.r.\xron':‘.:n:-.!.}

Related areas and issues can be addressed in <m~xl.x' fas 1(.1. Among ciher
things these regionwide inquiries can reveal major eppiriu nitics fnr '.. Her vee
of existing urban resources, e.g., regional rail systems, power 88 :m.ns, kospitels,
water-treatment plants, a vital consideratica i a per: od of sising costs znd
!hrcatcr.cd scarcitices.

T otha sl

) Pmsmg these regioncl problems end possible solutions for commurity con-
sideration. .

This will involve extensive education and t}*o'cuwh public dclmc regarcing

+ . the merits of proposed solutions and t}'c regional priosities to be assizned to

these programs,

. There must be such public involvement. The proposed sem cdws can ke trans-
lated into effective regionwide policy oaly if they rave broad public understand-
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_ i;:g‘.j.nd support. One of the crucial issues to be debated in most regions will
-bersu’cngthem'ng the formal governmental means for implementing regional

policy. .

® Reaching a consensus on q regional agenda for formel governmentel action.

The rezional public will not be a monolith with a single viewpoint. Inevitably,
it will be a multilayered mesaic of individual and greup interests, many of
which are presently in conflict. A regional consensus will thus depend on the
ahility to recencile many diiferent values and greup interests——to achieve a
recognition of arcawide benefits,

The' above steps should result in agreed-upon goals which represent the
community’s concept of itsclf and its future. And this conceptual framework ’
should guide the location of facilities with a regional impact. Without such .
guidance bisic system mismatches and tremendous waste can occur: and
searing conflicts with community and environmental values can be created.

3) Providing a continuing regional constituency, .

A rezional 2genda cannot be established in a single sweeping decision. Rather it
must be created and renewed over time, in a continuous process. In this process
the rezional community must constartly interact with a regional policy body (as.
descrited below) which can review and act on commurity proposals and provide
the broad governmeatal coordination neeced to implement this azenda.

The regional community should serve as the permanent constituency for this
body, a source of ideas and support or constructive criticism that is areawide and
intersystem in perspective. In ils constituency role the regional community should
perform at least four escential functions:

& “Spreading the risk”—reducing the specter of failure for gevernmental de-
cicionmakers by demonstrating a clear rezionwide demand and strong endorse-
ment for regional pregrams: )

® Providing continuity—maintaining a consistent advocacy for regional programs
over extended periods, regardless of the electoral cycles in the rezion's various
govemmental components;

forral governmental action, by debating and 2nswering the hasic questions of
who uses, who Leneiits, who gets hurt, and who pays; and

¢ Reducing conflicts—resolving many community valve disnutes in advance of -

¢ Tmproving cperations—conceiving, considering and endorsing new management
approaches without the need to defend established Bureaucracies or procedures.

In sum, the urban rezion in a demoeratic scciety needs more than just
governmental instruments. Most Lasically, it neads a creative policy scurce,
the independent, regional public which can provide an arcawide perspective,
2 broad community azeada. and continuing support for rezional governmental
bodies. These are essential ingredients in any real improvement of regional.

productivity. ..

But in general the private community is presently not able to perform in °
these roles.- There is 2 wide diverzence between public concern and public
understanding; there are inadequate means for identifying and analyzing the
basic areawide issues and possible options; and there is generally no regional

.
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constituency to guide the governmental machinery set up to act on these
issues.

And because these private-sector creative and supdortive roles cre so
fundamental in regional decision-making, they should have first pr:'or:'!y.
b. Specific Private-Sector Functions '
1) Lecdership training

To begin the process of building a coherent regional public there must be a core
group of citizens willing to devote its time, thought and energy. .\umbc'.'s will
not be of prime importance in this voluntcor leadership group. Instead, the key

- asset will be a special kind of knowledge acquired through joint study and practical -
" experience. . .

Specifically, the citizen cadre should become deeply informed ahout resicnal
problems and possible solutions. Ard it should be well-acquainted with the rezica’s
political ecology, its formal and informal decision-making {ramewsrk. With thess
tools, the cadre can move throughout the community structure, .

The cadre should be open to all—houscwives, minoritics, butinesemen, labor.
Like the region as a whole, it should be a comnunily of diverse backgrouads. Its
unifying characteristics should be an independence (its “special interest” wouid
be the region as a whol2), a regionwide perspective, an intersysteia approach, a
long-range. outlook, and a willingness to work. .

Thus constituted, this cadre can serve as the catalyst for an active and informed:
regional citizenship. :

2) Independent rescarch avd proposals

Planning in the government agencies is hizhly importants But as discussed, the
critical impetus for new pelicies and programs is most likely to Come from the
outside.

A broad capability is thus needed in the private sector for trend analysis, protlem

- identification and option evaluation. With this support, regionzl citizens can address

the critical areawide issues and make policy proposals to the civic leadership, loca
governments and state lezislatures. : ’
This will iavelve two distinct types of efiort:

¢ Basic regional research—broad analysis, by professional siaff or consuitants,
of theé regionwide sacial/ecenomic/environmental conditions from wkhich
community issues emerge, and depiction of how these conditions are changing
over time; and

¢ Problem-oriented inquiry—intensive studics, hy broadly-qualified citizen com-
© mittees, of the most important of these regional dssues,

3) Community education

«" .Continuing education is necessary to achieve a regions identity and to develop
understanding of resional jssues and support for 2 regional apenda. Nothine is

- “known” until it is widely circulated to these actually or pstertially affected Ly it.

An issue becomes pelitically effective caly when it is made visible out of a broad
process of discussion. .

‘fi citizen cadre will Ee important i this educational process, in effect “whele-
saling” mx‘orm:'..hon and ideas to other organizations and to regiona! decisian
makers and opinion shapers,

.
.



[ T T DRTUR SUR

W St e s ah e -

516, v NATIONAL CIVIC REVIEW [November

=~ Regionwide communications media will be important as well, especially in the
“retailing” of information to the full spectrum of the regional commiunity. Unlike
the villages of an earlier era, the “new city” is too large to address simply on a
face-to-face basis.

In this retailing function the print and broadcast media will be essential in two
ways: throuzgh in-depth reporting of regional issues, and by providing a forum for
discussion, . _

And with modern communications technology, it is possible to create an elec-
tronic “town meeting” on a metropolitan scale. Experiments with such televised
2nd computerized forums for regionwide debates on regional issues have been

conducted at several points around the country (see the Review, janua_ry 197s,.

pages 6 and 9).

4) Feedback and cnalysis

After consideration of issucs, the regional community must have.a means of ex-
pressing its opirion, with assurance that this opinion will be registered in the
making of basic policies. In some instances, this will mean voting, such as on a
sail-transit bond issue, But the complex decision-making process in” the typical
multilayered regional community should also involve less formal means of obe
taining and evaluating metropolitan views,

For instance, the public response to a television debate on energy options for.

the region wou!d Le 2n important guide to public agencies and power companies,
And community-group reactions to a regional hezlth-facility proposal cculd be
instrumental in its adepticn or rejection, :

One means for registering such views is the public marking and mailing of
ballots after a television program on the issue. Balloting of viewers before they
have kad ample time to discuss and reflect on their feclings, however, can produce
a superficial and perhaps deceptive rcading of community attitudes. In the region-
wide consideration of issucs, therefore, provision should be made for jull public
understanding and thoughtful reflection at the “voting end.” There should also be
professicnal means st the “recciving end” for objectively analyzing these views
and informing decision makers of their implications.

5) Independent furd-raising

-All of the above private-sector capabilities depend on independence for success,
The citizen cadse will be heeded hecavse it is disinterested or multi-interested and
provides a fresh perspective. Cummunity rescarch and proposals will be creditle
enly 0 the extent that they are not deminated by special interests in the private
sector or agency programs ia the public sccter.

In order to build and sustaia these ron-governmental abilities, there must

therefore be continuous and broad-Lased financial support. Potential financial’

. sources can include rezional citizens, business and labor organizztions and, most
important, philanthropies. Federal and state contracts can be a further useful
source—but orly-if drawn carefully to maintain the contractor's chjectivity,

¢. Tie Basic Ingredient—i Regioncl Citizens Orzarizction

Tkese private-sector capabiiities will and should take many different forms and
combinations, They will involve community-criented pkilanthrepics, in-depth and
regionwide media resources, and independent regional research. They will require
an increasing regicnal concem among existing groups throushout the area—business,

el e
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labor, special-issue organizations, eic.; and they will include citizen advisory
groups for regional agencies.

The institational desian will vary from region to region depending on community
structure and the history of civic endeavors. But the basic features of independence,
areawide and intersystem concern, and long-range emphasis .will be present in
nearly every case.

In most metropolitan areas, therefore, this design should include 2n independent
organization specifically intended to involve ard speak for a regional constituency:,

Suck a group con be genericelly celled o regional citizens orgenizetion (RCO). .

As the name implies the RCO can be made up of regionally-minded citizens and
€an serve as a formal mechanism for strengthening the regionwide community. To
this end, it can provide or secure a wide range of the above capabilitics. Fer
instance, it can train and equip the cadre of remional citizens, the voluntesr group
serving as the nucleus of a metropelitan citizenship,

And with the active participation of these citizens, it can play a criticzl rele in
the agenda-setting process—in issue identification, problem analysis, preposal
development, community education and the review znd interpretaticn of tke
community response, )

Finally, it can speak for the community in the continuing process of interactin

Despite the importance of these functions, the RCO would nat need 20 be a
massive organization with a large budpet. It could pesfornn its tasks with the
citizen leaders and three additional ingredients:

—A professional staff able to conduct independent resedrch, assise citizen com-
mittees in the analysis of complex intersystem problems, and dearly communi-
‘cate study results;

= strong commitment by civic, commercial and proiessional cryzanizaticas to
make key officials available for citizen-committee servics: and

~The broad and continuing financial suppart described carlier 3s a basic need
in the private sector (since membership will probably never be large encugh
to support the RCO sclely throuzh dues). - ’

The RQO essential characteristics:

® A generclist approuch. Though it may foeus on a single issue at times, the RCO
should be basically concerncd with the whole range of issues invelvad i
regional systems—and particularly with the relationshing Lutween these fssves -
“(eg., l))clwccn transportatian, land use, erergy needs and envircamenta
quality).

® A regional perspective. The RCO must tepresent the areawide point of view

e

that is such a basic ingredient in the govemance of today’s urban resicns,

* A concern with “process” The RCO should emphasize these problems in
the governmental “gosund rules,” e.g., tax policies, eammunicasion: channais,
missicn-oriented programs—which may te serving as serious disinceatives to
effective regionwide action. .

® A long-term view. While it may address short-range actions (e.g., 2 decision on
power plant siting), the RCO will be concerned mainly with leng-range

tions (e.g., the region's overall efiiciency in energy uss).
;@ Independence. The RCO credibility in repien-wide issue analysis 2nd policy
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endorsement requires that it not ba controlled By 2ny governmental or private
organization. '

The RCO operating styles:

& In-depth aralysis, The eficctiveress of the RCO will depend on a careful
identification of regional problems and alternative solutions—using both in-
dependent basic research and concentrated citizen-committee inquiry.

® Brocd contacts. The RCO's catalytic role will depend on close relationships
with government officials, community leaders, other public-interest groups,
and finally the media, ’

® Information marketing. The RCO should make its studies available as concise
reports with realistic policy proposals submitted, through the ahove outlets,-
to the regional commuaity as a whole.

It is not necessary to “start from scratch” in providing these community capa-’

bilities. They are already being developed at various points a2round the country,
demonstrating both the importance and the feasibility of such mechanisms.

As examples: ) .
e Citizen training s performed in Leadership Atlanta, a program providing
«intensive exposure to a wide range of regional issues as seen by decision
makers in the public and private sectors—based in large part on an earlier
experiment in Philadzlphia, .
® Regional issue analysis and policy recommendations are provided by the
Citizens League for the Minneapclis/St. Paul area. Initially formed to deal
with city hall problems, the League has expanded its scope to the full region
and now has more than 3,500 irdividuval and 500 organization members, Its
reports helped the commurity to understand the need for 2 regional policy
body—the Metropolitan Courcil.
® Public education and opinion analysis were provided in CHOICES for ‘76 by
the Regional Plan Association in New York. RPA identified five critical
regionwide issues—housing, transportation, cities/suburbs, poverty, caviron.
ment—and presented the pros and cons of possible solutions to the public by
television, rewspapers, a paperback book and small discussion groups through-
out the area. Widespread bailoting and polling determined the public responzes
ard dezree of participation. :
® Other independent citizen-based efiorts with a reaional perspective ir}clude
Regional Citizens in Detroit; Geoals for Dallas; the Regional I-‘qrum in St,
Louis; Dimensions for Charl_oltc-Mccklcnberg: the Chicago Cour_xcx} on Popu.
lation and the Environment; and the Community Planning Council in ]gzcksgn-
ville, Twenty communities are now being cclected from ameng 200 nationwide
applicants for participation in a Citizen Involvement Network supposted by
the JDR 3rd Fuad, the Kettering and Lilly Foundaticns, the American Revolu-
tion Bicentennial Administration and the Department of Housing and Urbax}
Development. ' .
: . Resolving Issues—The Public Sector
Improved regional productivity elso requires a broad coordinating body .
which can.reconcile region-wide programs .
To play its issue-raising, priority-setting role the regional community must
be able to-establish an agenda, But community self-governance requires a
further feature: the ability to insure that this agenda is sensibly implemented.
Many potential parts of such agendas are presently being acted on; but
under -the current governmental arrangements, these actions are normally
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fragmentary and often contradfctory. They are not fitted tegether in a

. coherent overall program,

As noted above, most governmental machinery at the resional scala is

. either locally oriented in its perspective or functionally insulated in its

. .

.

performance. Despite increased planning efiorts, therefore, most regions
still suffer from “balkanized” decision making and “mission oriented”
programs, :

What the typical region presently lacks is the cquivalent of a general
contractor., In the complex task of improvine regional procuctivity, there
should be a governmental institution wkich can consider the fell ranze of
regional services and speak for a fully regional constituency in coordinaiing

them.

What is needed in this situation is a regional policy body, broadly repre-
sentative and politically responsive to the region as a whole, able to adent
an overall agenda ind coordinate the performance of. the major renional
systems. The policy 'body, in other worcs, should insure.that tha resional
issues raised through community study and consensus are cfi’ectivcly resolved
through formal governmental programs, )

This vital role suggests the essential features'of such an institution: its
geographical jurisdiction should coincide with the full region; its responsibili-
ties should emphasize the relitionships between regioawide systems: and its
members should be regionally responsive. .

The policy body is envisioned as an instrument not to “administer” re-
gional systems but to coordinate them; and thus areawide operating ascsncies
will continue to be necessary. By improving the provision of basic resional
services for hard-pressed local governments, furthermore, this body can
actually assist the performance of the essential subregional functions.

Creation and strengthening of such a hedy, thereiore, can well mean the
reinforcement of existing special districts and units of city and county
government rather than their elimination or erosion,

The underlying principle of an “umbrells” institution is not new. The
need for politically-responsive conrdination of complex community functions
has been recognized for centuries throughout the world, What is being
suggested here is the natural extension of this vital principle to the emerain
“rew city,” Establishment of this regional policy body, furthermore, can &
approached incrementally by aradually increasing or combining the capacities
of present institutions, :

Most urban areas may decide, for instance, to strengthen existing regional
planning commissions or councils of governments, Insuch action the Levw
questions would involve the scope of the agencies, the power of review and
initiation which they should kave, and the meaxns by which council or koard
members should be sclected. Careful consideration has been given o thess
questions by the Advisory Commissicn on Intergovernmental Relations, .

The final form of the policy body, and the time required to achieve it, wili

vary from region to region depending on the area’s traditions, its size and

[ e ]
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densxty, and its perception of the neced. But if the “new city” and its inter-
woven systems are to perform producuvcly, these bodies must ultimately be
able to provide effective and responsive regional coordination.

A-few examples of such institutions or intentions are already in evidence
around the country:

® In the Atlanta area, a regional planning and development body has
emerged through an cvolutxonary process. An area planning.agency was

created in 1947 and later broadened in purview. Meanwhile, separate boards

were being created for regional trzmsporta.xon and bcalth studies. AN of = |

these functions were brought together in 1971 to form a new body with
decision making powers, the Atlanta regional commission. A larze portxon
of the board members represent larger-than-local districts within the region.

¢ In \Imnenpohs/St Paul, the metropolitan council was esmbhshed in’

1967 as an “umbrella” body. Its responsibilities include preparation of a
rezional development guide, oversight of special-purpose districts, and review

Tof fcd;ral aid proposals and local plans. In its rclation to l‘C"lO'h.l special-

pufpose programs, the council provides coordination and broad policy
guidance but avoids being drawn into day-to-day operations. Council mem-
bers are appointed by. the governor from legislative districts within the region;,
and a bill now before the state legislature provides for regionally-elected
membership.

» BEills to achieve somewhat similar bodies through expansion and
strengthening of the councils of governments have been introduced in the
California legislature for the San Francisco Bay Area and in the Michigan
legislature for the Detroit region. A bill for this same purpose in Denver was

-adopted by the legislature and signed by the governor two years ago but

was narrowly defeated in a refercndum.‘

Recommendations
A. Recognize regional institution-building as a basic objective of private

" philanthropy and the federel and staté governments, in the netional interest.

~~The urban regions now contain the bulk of the nation’s population and
economic wealth, They provide most of the jobs, generate most of the tax
revenues, and serve as centers for specialized education, health care, com-
mercial and cultural activities. And the federal government is assuming larger

. and larger responsibilities in financing the developmcnt and operation of the
.- basic regional systems.

In sum the nation as a whole has a tremendous stake in improving regional
productivity and in the necessary institution-building. As has bcen shown,
the actual success of this-process depends on the regions themsclves and on
the states. But the process can be strongly assisted by two key measures of
nationwide scope: .

; For tlxe brocdexing of regioncl cilizen acthty, provzde sustained
: “philanthropic s.:pport .
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As this report emphasizes, the issue-raising efiort needed to improve
regional productivity will depend on active regional cmzen..hxp As yeurs of
frustrated cfiorts confirm, however, this regional community awareaess can-
not be achieved by fcderal mandate. It must be initizted, supported an
maintained in the private sector, by indigenous regional institutions.

But to be cffective and maintain their essential independence and credx-
bility, these instruments will need continuing private firancial suprort. The
privately endowed fourdations hold the key to this increased capabitity. Ex-.
perience indicates that foundation funds are crucial to the independent studies
and the continuing education and monitoring furctions described above.

Fourdations must thus play a vital role in the private-secior approach to

“ productivity and the quality of life in urban regions. Careful consideration

should be given to the urgent need for increased assistance for regional
rescarch and education, and to tax law and remulation chanzes for this
purpose.

In this regard, sevcnl major regions have demonstrated the cifectiveness
of the “community foundation” and of associations of trusts and fou da:xo..:,
pooling philanthropic resources to coordinate and set pnomus for the

* private support of regional projects. Such pooling can greatly increase th

total unpact of local foundation activity; and it is strongly recommiended
for 2ll major regions. This step, along with additional naticnal foundation
support, can give much-nceded encouragement to regional citizens crzaniza-
tions. And while foundation support will be valuable for specific proicets of
limited duration, it also will be essential on a continuing basis to keep the
regional community informed of current and emerging problems and pos:.xb!e

remedies. .

Other financial sources—business and labor organizations, individuals 2ad
(for special studies) government agencies—will be important in supplement-
ing foundation support, as mentioncd earlier. But the philanthropic source

- is clearly the most critical.

For the strengthening of regional coordinating bodics, provide
/cdcral incentives for stale action

The achievement of the polxcy bodies necessary to rcsplve regional issues
depends on state authority, It is the states that possess the constitutional

. authority over local government organization and finance.

The federal government is constitutionaily unzhle to create the required
public-sector institutions. And the city and county governments are pr..mc..l“'

- disinclined to do so. But the ne cded public-sector action can occur i the

federal government will move toward the authority that is in the state legis-
latures, with inducements for the nccessary rcqxoml bodies to be credted or

) tre'x"thencd by state law,

In this strategy the federal government should become cssenti:.lly per-
fermance oriented. It should make clear the results that are expected and
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use t‘be »verage of jis financial ajds to induce the states, using the power
Ry POssess, to legislate the improved means of regional coordination which

wilt ackieve this performance,

The federa] eyl skould thus simply urge that there be 3 State-established,
regiohally-representative policy body with sufficient Scope and stature tq
resolve regionwide 8eographical ang functional corflicts,

The most eifective incentive for this purpose wil] be a bonus arrangement,
with federa) reve’nue-sharing and Categorical-grant Payments made signifi-
cantly hizher for those regions which have such bodies than for those which

do not. Ang when achieved, the policy body shoulg be the channe] for all

federal funding in the region,

state ]e,z.?slature, leaving it (o the legislatyre (with advice from the regional’

community) to decige on the precise form of the body.

This will be simpler for the federal fovernment than detailed structural
Prescriptions, It wij] allow for variations to reflect the differences among
States in law anq jn palitical tradition, And it will permiy tke change to occur

&, at locations where the local governments 2nd private institutions most affected
* “'can'be beet involved ang represented,

While this federal role is indirect, it ¢an be a critical factor, By applying

strong leverage at the state level, where the authority for Jocal sovernment
exists, this role can greatly accelerate the vital process of achieving regional
“home rule,”

As thesa regional institutiong are established or strengthened—the citizens
organizations ywjth the help of Philanthrapic support, and the fovernmental

[}
policy bodies through federa] incentives ang state law—the pey effort 1o

improve regionwide productivity wij) ather momentum, These institutiong
can begin to look ap problems from the Perspective of the region as a whole,
establish ang implement ap agenda and, when Necessary, return to their state
legislature with Proposals for specific further changes,

This study does not address in deyai] the question of how each particular
Service system can best be internally restructured, precisely how, for example,
health or transportation or education or housing can be made more produc-
ive in themselves, v :

In the overal} approach to regional productivity, the initial attention should

be given to questions of interaction between the systems,

The internal Systern questions muys; eventually be addressed, Angd they

will be—by the states and by the regional institutions that are createq, In,

this process, many cf 1he same basie strategies will Prove useiul. And the
abeve regional arrangements will provide a clear framework within which the

individual Systems can be internally improved in ways that complement the..

related Systems rather than créating. new conilicts, .
Thus the firse 2nd most fundamental task is to achieve the, basic Instity.

- tHons—private Znd public—that can begin to look at problems from the

Perspective of the urhan region as a whole, This will begin the long, difficult

Y
. %
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job of improving performance among the major regional systems—and thys
regional productivity as a whole, .

B. Dramatize the importance of these actions and cnlist the key par-
ticipants througk o major nationg! conference on regionel productizity iy
the Spring of 1977—¢o develop o 10-year ceendy of specific measures wrich
can be implemented iy time for the A merican Constitutionel Bicenternicl,

The regional improvements recommended aboye require inter!ockx’ng
actions by a wide range of interests—-pubh'c and private, national angd lecal,

Success in these myriad actions requires a broad sense of urzency (under-
standing the costs of doing rothing) and of participation (secinz how all
these actions fi together, and sharing in the shaping of this prozram),
Normally, a national cfiort of this magnitude would take several decades
and might wel] founder along the way, . .

At this historjc moment, however, the improvement of repicnal praductivity
can be related directly to the Bicentennial, The challenge’is ‘similar 10 tha
faced 200 years ago, but now in an urhan sctting.

In this spirit the nation should lay out a 10-year agenda of specific actions
which can accomplish the above rcconimendau’ons, aad others to the same
end, by the time of the American Constitutional Bicentennial jn 1937.

The devclopment of this agenda js 3 critical step. It requizes vers carefy
thought and dx’scuss’z‘on—x’nvolvx’ng all of the major parties to the internded
10-year commitment. It can best be accomplishied throuwh 2 Ti2jor convoca-
tion. This crucia) dccade-!auncln’n;z ¢tvent could perhaps be a White House
Conference, Or it could be jointly sponsored by the Adnrinistration ang
Congress and closely-invoived state, reaional, civic, industry, labor and media
associations, .

Washinaton would be a most appropriate site. Workshops and snenkers
in a three- o five-day program could include the newly-clected President
and Vice Prcsx'dcnt, key members of Congress, Rovernors, state leaisiatars
and spokesmen for the social, cconomie and environmental organizations
most closcly concerned with reaiona) affairs, :

Possible points for conference debate coull include: .

° Recognizing improved regional productivity as 4 major chjeciive of
national and local foundations: : ]

° Encouraging broad formation of community foundaticns for this same
purpose; .

Te Amending the Tay Reform Act of 1969 and Tnternal Revenue Service
Regulations to encourage foundation support for regiona] citizens orzaniza.

* .tions:

® Creating a National Endowmcn,t fer Civic Alizirs (on the pattarn now
in use for the Arts and Humanities) for this same purpose;

U] Paralleling Privately-initizted Citizen invelvement with cxpanded citizen-
participation Programs in regional governmental agencies;
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o Modernizing the tax structure in typical regions;

* Improving the coordination among federal programs .with™ regional
impacts;

* Amending federal and state revenue-sharing and grant legislation to
encourage the creation or strengthening of regional policy bodies; and

° Ameénding the federal and state constitutions to simplify the interstate
compact procedure for this same purpose.

Those points that are approved can be incorporated in the formal 10-year
2genda, specifying in each case how they should be implemented. And this
agenda can be the overall action program to “put the regional houseé i in order”
- for the American Constitutional Bicentennial, : :

. Epilogue
Cle..rly, the broad turn in national policy envxsloned in this report is a
A major undertaking,

It is time, however, to begin, time to move, fundan‘cntally from the old
minicipal to the new metronolmn definition-of the “city,” time to emphasize
the crucial role of private phxlanthropxcs in achieving broad regional citizens

organizations, time to look to the states; with federal incentives, to provide -

responsive policy bodies which can coordinate the basic regional systems.

This is the most essential and efiective strategy if the nation is to improve, .

in the broadest sense, the productivity of its major urban regions. It is also a
strategy that will find support among citizens concerned about ‘the future
of our system of government which has traditionally involved a dispersed
system of power. With this strategy, the “new city” citizens can make in-
formed, enforceable choices on the futures of their communities and the
means by which these futures are attained.

The metropolitan regions are great centers of economic and intellectual
resources. At present, they are disorganized, so these resources cannot be
easily mobilized for the solution of regional problems.

The nation cannot afford this great institutional lag. With the emerging
era of scarcity and higher costs, there must be the means to mzke rore pro-
ductive use of the world's limited resources—materials, energy, capital, labor,

\With interlocking private and public measures addressed specifically to the
urban region, a vital pertion of these means can be provided.

This broad concept of regional productivity can serve the nation and its

. people well as our federal system moves into its third century,
The society should now renew, in teday’s urban setsing, the basic dis-

" cussion about its overall system of "overnance—pnvate and pubhc national,
state and local.-And it should recognize the reality of the modern metro-
politan regions. As Thomas Jefferson said:

I am not an advocate for xreq"‘nt changes in laws and consti itutions, but laws
. and institutions must be hand in hand \vxth the progress of the human mind. As
" thit becomes more developed, more enlightened, as rew discoveries are made,

. néw truths discovered and manners and opinions change, with the change in cir-
cumst.nces institutions must advance also to keep pace with the times,

.
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" Thomes D. Wilson, Editor

Major Changes

Sought in L. A.

County Study Commission
Wants Structural Reform

MAJOR organizational changes in the
Los Angeles County charter have

been recommended by the Public Commis-
sion on County Government, appointed
last year by the county bar association.
The 12-member group was established
through a grant of $178,000 from the John
Randolph Haynes
* Foundation. In an 84-page report the com-
mission proposed that the executive and
legislative powers, now combined in the
five-member elected board of supervisors,
* be divided between an independently-
elected county executive and an enlarged
legislative body.
wThe county exccutive would be selected
in a nonpartisan clection for_a four-yecar
term, with powers similar to those held
by most big-city_mavors: responsibility
for the budget, persnnnel and collective
bargaining, as well as the administration
of all departments; veto power; and the
authority to appoint a deputy executive
and all department heads with the excep-
tion of independently-elected officials,
members of various commissions and sim-
ilar bodies.

A nine-member_lerislature wonld be,
‘elected from newlv-drawn distrj
equal population. Besides the usual func-
“tions, the Icgislature would be given the
authority .to hear appeals on zoning, li-
censing and tax-assessment matters, and
the power to confirm appointinents of the
chief exccutive. It would also share in
collective bargaining procedures.

The commission proposed that the office
of the existing chicf administrative officer,

appointed by the board of supervisors, be
- .

and Dora Haynes .

abolished and the duties assumed by the
executive,

The commission found that the present
county structure, consisting of 57 operat-
ing departments, commissions and special
districts, placed too much responsibility
in the hands of the five supervisors. Add-
ing to the supervisors' burden were the
steady increases in the operating budgets
and staffs.

The result, the commission found, was
a system which represented a “disorga-
nized approach to financial management,
cost reduction and productivity improve-
ment,” with a “limited capacity for self-
analysis and correction.” Also, no woman
or member of a racial minority had ever
been elected to the board of supervisors,
and there was a minimal amount of citizen
involvement.in decision making.

Los Angeles County, with a population
of more than 7 million and a geographic
arca of some 4,000 square miles, contains
more than 75 cities. It has been operating
under its present system of government
since 1912, when the charter was adopted.
At that time, the county was primarily
rural, with a total population of less than
a million. Through the years, the county
government has been assuming more func-
tions and today has responsibilitics over
land use, air and water quality, hospital
administration, health and welfare pro-
grams, a criminal justice system, police
and fire services, and road construction.
Its annual budget runs around $3 billion

and it employs more than 78,000 persons. .

One of the most well known of Los An-
geles County’s functions is the Lakewood
Plan through which cities contract for
services with the county.

Major criticism by the commission cen.
tered on the fact that there is no chicf
exccutive and that the five supervisors
find it difficult to act on policy issues as
a cohesive unit. All share responsibility

a-/20
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for such important issues as rapid transit,
law enforcement and public health, but no
machinery exists for assigning issues. The
present practice is for the supervisors, on
their own initiative, to concentrate on is-
sues of concern to them or their districts.
The result, according to the report, is that
“increasingly . . . each supervisor's office

‘resembles a separate governmental central

command . , . focused on some combi-
nation of district-oriented, programmatic,
and systematic concerns which reflects the
supervisor’s personal priorities and inter-
ests.”

The study was one of several which
have been undertaken in recent years.
Others were made by the county grand
jury, County Economy and Efficiency
Commission, League of Women Voters,
and various special county charter study.
groups. In 1970, by a margin of 54 to 46
percent, county voters defeated a proposal
to establish the office of an appointed
county executive. In 1962 a proposal to
expand membership.on the board of su-
pervisors was defeated by voters. )

The commission needs the support of
at least three members of the board of
supervisors in order to place its proposals
on the ballot. However, the commission
could get its recommendations before the
voters through petitions.

RosALINE LEVENSON
California State University, Chico
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Scheneetndy Co. Studies
Local Government Services

A cooperalive governmental study commit-
tee has been organized by the nine general-
purpose locul governments in Schenectady
County, New York, to examine the gov-
crnmental system and service delivery. Four
non-gavernmenlal organizations also are in-
volved in the project—Centra) Labor Council
of the AFL-CIO, Schenectady County
League of Women Voters, Schenectady
County Chamber of Commerce and the
Senior Citizens of Schenectady County.

Technical assistance in organization and
coordination is being provided by the buseau
of management services of the New York
State Department of State. A 13-member
steering commiltee, composed of representa-
tives from each participating local govern-
ment and organization, is providing general
direction. Volunteer community task forces
will conduct the work which will last for more
than a year.

J.F.Z.

Pinellas Connty Unit
Ends ‘Double Taxation’

As counly governments provide more
urban services, the question of equitable tax-
ation between cities and counties becomes
more critical. Since city residents pay munici-
pul and counly property taxes, they claim
there is “double taxation” when residents of
unincorporated areas receive county services
which substantially duplicate city services.

In the August 1976 issue of Florida Envi-
yonmental and Urban Issues, Alvin Hurgess
and Roger Carlton write about “Inequily in
County ‘Taxation: [low Pincllas Solved I.”
Pineltas County cueremly has a population of
244,000 and an area of 280 squﬁrc miles, mak-
ing it the most densely populated county in
the state, )

The Florida statutes provide the legal an-
thatization to establish a nunicipal services
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taxing unit (MSTU) for any part or all the
unincorpurated area of a county. No referen-
dum |s required for the levy by a county of ad
volorem taxes for county purposes and for
providing muncipal services within any
municipal services taxing unit.

The state constitution, as _uviscd in 1968,
provides a mandate to correct taxing inequity.
Article VII, Section 1 (h) states, “Property
situnted within municipalities shall not be
subject to taxution for services rendered by
the county exclusively for the benefit of the
property or residents in the unincorporated

‘areas.” The MSTU in Pincllas County sur-

vived a court test in which the term “ex-
clustvely” was Interpreted to mean “direct and
substantial.” Thus, in establishing an MSTU,
the county Is not required to show that city
residents receive absolutely no benefits, even
indirect, from county services provided by the
MSTU.

The Pintllas County resolution establishing

the ‘unit gives it the authorily to provide
municipal services in the unincorporated
areas of the county. Secvices include fire pro-
tection, law enforcement, beach erosion con-
tro!, vecreation service and fucilities, waler,
streets, sidewalks, street lighting, garbage
and trash collection, and other services nor-
mally provided by a municipality. It provides
that the MSTU will be composed of the entire
unincorporated area of the county and that
the county commissioners will be the govern-
ing body.
" To pay for the services the MSTU is au-
thorized to levy a property tax without a ref-
erendum. Additionally, it can borrow
money, and issue bonds and other obligations
of indebtedness. Additional revenue comes
from charges for services and through special
assessments. '

Burgess and Carlton stale that it is one
thing to determine that some lax inequity
exists and 1o create a municipal services tax-
ing unit to correct the problem. It is quite
another matier to determine to what degree
incquadity exists und to decide vn a fair allo-
cation of tuxes. This is especially true in these
cases where a county department provides
services, sume of which benefit unly a segment
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of the population or propesty wilhin the.

county. ‘The difficult decisions for Pincllas
officials were aided in part by judgments of
the county administrator and his staff based
on detailed surveys.

Twa funds, the general fund and the road
fund, were involved in the MSTU. These
funds included cight expense categories. The
general fund included the budget for the
sheriff, building inspection, lot clearing, de-
partment  of - enyironmental management,
planning and zoning. The road fund included
subdivision street maintenance, road resurfac-
ing and traffic control. In addition, three
offscts of costs to the MSTU were involved.

‘I'he offsets are designed to cover the cost of
services that the county provides directly to
the cities, and they have the effect of lessening
the tax for the MSTU in the unincorporated
areas. For example, a portion of the property
appraiser's budget was taken as an offset to
the MSTU because the appraiser serves the
municipalities in addition to his county func-
tion. The feeling was that the municipalities
should bear a share of the expenditure for this
service. The amount of the offset was deter-

. mined by the ratio of municipal taxes to all

taxes collected in the county,

; The suthors conclude that the tax inequily
problem is not one which can be solved
merely by the determination to eliminate it. It
may be difficult to determine which county
services in fact duplicate municipal services
and to what extent the duplication occurs.
They assert that the municipal services taxing
unit is a logical solution.

New County Series
Issued by Census Bureaun

The first of the most recent series of County
Business  Pattemms  reporis—for  New
Mexico—has been published by the United
States Bureau of the Census (apply Superin-
tendent of Documents, United States Gov-
ernment Printing Office, Washington, D, C.
20402, CBI-74-P33, $1.45).

The series, which will include a summary
volume for the United States, reflects business
activitics in 1974 and Is the only source of data

[April

for cconomic enterprises for all counties in the
years between econdmic censuses. The reports
also reflect the results of an extensive program
ta enlarge the scope of the dala.

A major innovation is the collection and
tabulation of data on an establishment, rather
than on a reporling unit basis as in the past.
This means that each physical location of a
multi-establishment firm is counted sepa-
rately. Not only will this provide a more accu-
rate picture of the cconomic activity of each
county, but it also wilt make county business

patterns largely compatible  with  data

gathered in the bureau's five-year economic

censuses, .
Twa other important changes have been

made. The latest reports use 1972 Standard

*Industrial Classification (SIC) codes, as op-

posed to previous tabulations which were
based on 1967 codes. And the new reports
show total first quarter payroll and total an-
nual payroll data in order to present more
meaningful information concerning those in-
dustries for which first quarter data are not
indicative of their annual operations.

Data in the new reports cover most of the
economic divisions of the 1972 SIC code, in-
cluding agricultural secvices, mining,.con-
struction, manufacturing, transportation,
public utilities, wholesale trade, retail trade,
finance, insurance, real estate and selected
services. Separate tables by major industry
group provide 1974 data and size details on
firms employing more than 1,000 persons.

J.F.2,

Volume Onc., Number One

A new bimonthly publication, The County
Administrator, is beingissued by the National
Association of County Administrators in
cooperation with the National Association of
Counties (1735 New York Avenue, N. W,,
Washington, D. C. 20006). The first issue
contains an article on “Long-Range Goal
Planning” by George A. Grier, county ad-
ministrator of Carroll County, Maryland. In-
formation is alse provided on publications
and meetings of interest to administrators.
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Denvar, Colorsds, acl Pertlany, Oreges, heve wos & oatiom=
wide corpetition to baccta tha test centers {or a sew strategy of lecal
reorgsuization koowa a8 tvo-tier government. The National Acadeny of
Public Administration selected tha two cities from amoug 15 metropolitan
arass vhich submitted proposals.

Tha tvo-tier coucept involves iateasive axamination of urbsa
sarvices to deternina vhich functions are best adainistered on & central-
fred basts and vhich sre best perforaed by local jurisdicticns, Other
astropolizen regfoss sround the country sre expected to nake use of the ’
aodel by adspting it to thair eva sttustions. The Acadexy progras {s
funded unler a costrsct by tha T.S, Department of Housing aad Urban De-
velopment.

Denver sad Portlaad veve :hosen by & panal of d1atinguished
public alxfnistrstion scholste sod practitiomers. In addition to the

two vicaing cocaunities, cther 2ins1tate considared for the project

fneluded Memphis, Shelty I e; Trenten, Mercer Couaty, Xew

=2V,
Jersey; acd Seattle, Kizg Coumty, Yashington. The Academy pasel based
{te declolca cn eite visits to each cocmmity. Criteria for selectios
tacluled the extent of eurprs of locel olected officisle and laterest
‘ of the tocmunity leadershiy, research cepacity, serious lotersst

fa two-tiersd governrest TesTganizsticn, sad the yrq:!iul prospects for

Fu;uJ.-J L ::'." Voot am Sogaeny Jor Public Adminuiraiion

adopting & moderuization plaa.

Dr. York ¥Willbern, Chefruas of the Acalewy Facel, noted that
the selecticn decfofcn vas difficult, eince each of the finslfsts vas
Judged to be an outetasding site for the research and Zescustratios
affort. Vaila Mesphis, Treotoa, asd Sesttla demcustrated stromg euvpport
and {ntersst in reorganizatiom, Deaver and Portlasd rarked highest fa
fulfillmest of the selection criteris.

The purpose of tha tveetfered goverumest project {s to help
goveroeents {a matropolitas aress deal more effactively wvith their cosmon
sad intarrelated problems, Desver and Portlasd vill receive up te
$100,000 {a direct support for local study costs snd vill be provided
tachaical aseistance from the Matfooal Academy, & cce-profit ressarch aod
advisery body ia Washingtos, D. C. local pasels of citirens asd offfcials
will spalyse local governmeat services, finasces, acé organizations to
davelop sctionable recormendations vhich cas laad to iscreased citiren
favelvement and bring the costs and basefits of pudlie urvl:ul 1inte
batter balssce. It 1s hoped the study vill produce mev and fanovative
ways te delfiver sand f{{cacce pudblic services im urban sreass,

Accordiag to Roy Crevley, Presidest of tte Acedexy Youndatiom,®
10cal committoas vill be forned 1o each area and vork prograzs developed
during Octodber snd Foverder, 1975, Tha study process ia Decver and
Portland wvill get unlervay in urly' Dececter and {9 exvected to be corpleted
0o latar thas May, 1977, Cravley stated that the Iccal asalyeis must
focus ca both cestralizstion and decentralizatico acd should ba carried
ot vith full fpvolverent of co—usity orgaciraticns and citizese.

The tvo-tiered goverroeant spproach vas Zeveloped earlier vith

ETD assistance {a tvo metropolitan atess, Roctester, Motroe County,

New York, anod Tampa, St. Petersburg, Florids. Efforts ate unlervey ia

those aites to ixplement the locally develeped recorganization propossls.
By tha time of project completion ia 1977, four metropolitam areas will
bave meds practical studies of the tvo-tisr spproach sad previded models

that can ba fellowed {n other urdam cesters across tha natiom.




DENVER METROPOLITAN STUDY

UPDATE

[t el loty

IT ISN'T EASY. Nearly 1.5 million people living, working, playing,
together. We are changing. Our families are changing. And the Metro-
politan Region is changing. Almost everything in the‘Mefropolitan
.Region (benver, Adams, Arapahoec, and Jefferson counties) has doubled
'sinée 1950. Experts say our population will doﬁble again in the next
-30 years. That means by the year 2000 we will need more streets, hduses,
trees, schools, churches, offices, parks, and dollars . e o O elsé
lower our standérd of living. What can we do to create a responsive,

" economical govermmental structure that wiil meet all these nceds and
problems of today and tomorrow?

Should we have some regional government services? We already have
a regional transportation district and‘an urban drainage and flood
control program. Should we havé smaller governments? Public schools,
.parks, ball diamonds, golf courses, art muscums, police and fire
protection are things we need . . . but which many of us like to keep
local. |

More than 230 governmental jurisdictions serve this Metro Region!
Think about your home. It is in a water district, fire district, school
district, recrcation distriet, county, cify « « » and you list the rest.
What do yoﬁr services cost? Who pays for them? What do the citizens
‘really want from local. and regional go&ernment? What can be done legally
to restructure or change goverrnmuent in the Denver region? These are



Jjust some of the toﬁgh questions: the cowmnity panel for the Denver
Metropolitan Study will try to answer. As a growing metropolitan
family, we've got‘to work harﬁcr at wdrking together. We need
ﬁpdating. That is what the Denver Metropolitan Study is all about.

WHO NEEDS IT? Metropolitan cooperation, that is. If is kind of‘
scary to some people; they think it means greater centralization and
big government. But many of our governmmental structures are not big
.enough.to solve regional éroblems, yet some are too big to allow
meaningful participatiop. Multi-tier government is one way to orga-
nize our public services. It sounds complex, but the concept is
' simple and direct: some govérnmental services need to be centralized
6n a region-wide basis; others work better at the neighborhood level.
- Still others can be split between large andbsmall units. Just as
'ufamily.membefé éhare in daily'déciéiaﬁhéking,ﬁthis kind of ngérﬁment
is é sharing of responsiblility. Would multi~tier government work
for Denveré Would the peqpie want it? What other alternativeé exist?
These are things the Denver Mefropolitan Study Panel is examining.

ANOTHER STUDY? No. The Denver Metro Study'is not just another
study. It's a program not only to study but to aét. Denver was
éhosen by the National Academy of Public Administration for this
-18-month program because our commmity looked as if if were recady to
- tackle these tough problems. And Denver has the reseafch capabilities
to do the study. Denver and Portland, Oregon were the two cities
selected in competition with other metropolitan areas throughout the
nation.

The Denver Metro Study Panel will look at past efforts, present

regional services, local govemwental functions, state constitutional
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provisions and present legislation. Citizens who live in the four
counties will be asked what they think. In fact, you might.hc_asked
to give your.opinions about the quality of current services, about
your community, about govermment costs and taxation.

A panel of Wl community representatives is guiding the program.
Professional research and staff assistance is being provided by local
colleges and universities, local government units, and citizen groups.
Chairman of the Panel is Dr. larold H. Haak, Chancellor:of the
University of Colorado at Denver. ‘Study Director is Dr. F.,Williéh Heiss.
) Cbmmunity representativés were selected on the ‘basis of community
-Jnowledge and participation. They include elected state, municipal and
county officials, businesspeople, housewives, professional peop;e,
‘leaders of civic and commnity organizations.

WHO'S PAYING THE BILL? A $100,000 érant came from the National
Academy of Public Administration under contract.with the Department
‘of Housing and Urban Development. “This money will be métched by local
contributions from the State, the Denver Chamber of Commerce, partic-
ipating counties and municipalities, and others.

HOW WILL ALL OF THIS HELP ME? We're talking about where you live.
" Your town. Your neighborhood. Your job. Your school. Your leisure |
activities. What problems need to be tackled now and in the future
to ﬁake metro living better and less costly?

No one knows what the outcome of the program will be, but the
Study Panel will ‘listen--to you and to your néighbors and to community
leaders.

The Panel will examine the successes aﬁd failures of Denver's
past--the Regional. Service Authority proposals, the Governor'!s Local
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Affairs Study Commission, the Shopﬁaker Borodgh Plun., They will look‘
at examples of metro cooperation in other parts of the country. Before
1977, the Pancl will make some recommendations to update the way we work
and play toge%her in the four-county metropolitan area. We won't find
all the answers- to all of our problems, but with your participation we
will find some of them. The Panel will study and listen and present a
plan for community cooperation, preserving neighborhoods, and éffective
andfefficient govefnmental services. It will be a program you have
helped design. If we are going to‘live together in this urban community,
let's dream and plan ?ogether.-

METRO UPDATE. It won't be easy, but together we can make it

happen.
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