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P R E F A C E  

The Advisory Commission on Intergovernmental  Re la t i ons  
was e s t ab l i shed  by P u b l i c  Law 380, passed by t h e  f i r s t  s e s s i o n  
of t h e  86th Congress and approved by t h e  P re s iden t  September 2 4 ,  
1959. Sec. 2 of  t h e  ac t  sets  f o r t h  t h e  fol lowing d e c l a r a t i o n  
of purpose and s p e c i f i c  r e s p o n s i b i l i t i e s  f o r  t h e  Commission: 

"Sec. 2 .  Because t h e  complexity of  modern 
l i f e  i n t e n s i f i e s  t h e  need i n  a f e d e r a l  form of 
government f o r  t h e  f u l l e s t  coopera t ion  and coor-  
d ina t ion  o f  a c t i v i t i e s  between t h e  l e v e l s  o f  
government, and because popula t ion  growth and 
s c i e n t i f i c  developments por tend  an  i nc reas ing ly  
complex s o c i e t y  i n  f u t u r e  yea r s ,  i t  i s  e s s e n t i a l  
t h a t  an app rop r i a t e  agency be e s t a b l i s h e d  t o  
give cont inu ing  a t t e n t i o n  t o  intergovernmental  
problems. 

It i s  intended t h a t  t h e  Commission, i n  
t he  performance o f  i t s  d u t i e s  , w i l l - -  

"(1) b r ing  toge the r  r e p r e s e n t a t i v e s  of 
t h e  Federa l ,  S t a t e ,  and l o c a l  governments f o r  
t h e  cons ide ra t i on  o f  common problems; 

" ( 2 )  provide  a forum f o r  d i s cus s ing  t h e  
admin i s t r a t i on  and coord ina t ion  of  Federa l  g r an t  
and o t h e r  programs r e q u i r i n g  intergovernmental  
cooperat ion ;  

"(3)  g ive  c r i t i c a l  a t t e n t i o n  t o  t h e  
condi t ions  and c o n t r o l s  involved i n  t h e  adminis-  
t r a t i o n  o f  Federa l  g r an t  programs; 

I t ( 4 )  make a v a i l a b l e  t e c h n i c a l  a s s i s t a n c e  
t o  t he  execut ive  and l e g i s l a t i v e  branches of  t h e  
Federa l  Government i n  t h e  review o f  proposed l e g i s -  
l a t i o n  t o  determine i t s  o v e r a l l  e f f e c t  on t h e  
Federa l  system; 

"(5) encourage d i s cus s ion  and s tudy  a t  an  
e a r l y  s t a g e  o f  emerging p u b l i c  problems t h a t  a r e  
l i k e l y  t o  r e q u i r e  intergovernmental  coopera t ion ;  
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" ( 6 )  recomnend, w i t h i n  t h e  framework o f  
t h e  Cons t i t u t i on ,  t h e  most d e s i r a b l e  a l l o c a t i o n  
o f  governmental func t ions ,  r e s p o n s i b i l i t i e s ,  
and revenues among t h e  s e v e r a l  l e v e l s  of  govern- 
ment; and 

"(7) recommend methods of  coord ina t ing  
and s imp l i fy ing  t a x  laws and a d m i n i s t r a t i v e  
p r a c t i c e s  t o  ach ieve  a more o r d e r l y  and less 
cornpeti t i v e  f i s c a  1 r e  l a  t ionsh ip  between t h e  
l e v e l s  of  government and t o  reduce t h e  burden 
o f  compliance f o r  t axpayers .  I '  

Pursuant  t o  i t s  s t a t u t o r y  r e s p o n s i b i l i t i e s ,  t h e  Com.nission 
from t i m e  t o  t ime s i n g l e s  o u t  f o r  s tudy  and recommendation p a r -  
t i c u l a r  problems, t h e  ame l io ra t i on  of  which i n  t h e  Commission's 
view would enhance coopera t ion  among t h e  d i f f e r e n t  l e v e l s  of  
government and thereby improve t h e  e f f e c t i v e n e s s  of  t h e  Federa l  
system of  government as e s t a b l i s h e d  by t h e  Cons t i t u t i on .  One 
s u b j e c t  so i d e n t i f i e d  by t h e  Commission r e l a t e s  t o  t h e  problem 
o f  which s p e c i f i c  urban func t ions  a r e  most app rop r i a t e ly  p e r -  
formed on an areawide b a s i s ,  and which on a l o c a l  o r  i n t e rmed ia t e  
a r e a  b a s i s .  The problem a r i s e s  from t h e  f a c t  t h a t  some urban 
s e r v i c e s  r e q u i r e  areawide performance t o  be e f f e c t i v e ,  wh i l e  
m s t  l o c a l  governments i n  urban a r e a s  have less than areawide 
j u r i s d i c t i o n .  

I n  t h e  fol lowing r e p o r t  t h e  Commission a t tempts  t o  
develop and demonstrate one approach t o  t h e  problem. The r e p o r t  
de sc r ibes  15 major urban func t ions ,  and i n d i c a t e s  c u r r e n t  
p r a c t i c e  a s  t o  j u r i s d i c t i o n  o f  performmce,  t h e  r o l e s  of  t h e  
S t a t e  and Federa l  governments, and t h e  views o f  s p e c i a l i s t s  a s  
t o  s t anda rds  of  s e r v i c e  and t h e  most e f f e c t i v e  j u r i s d i c t i o n s  
f o r  ca r ry ing  on t h e  func t ions .  It develops a number of economic 
and p o l i t i c a l  c r i t e r i a  which may be u s e f u l  i n  eva lua t ing  t h e  
15 func t ions  from t h e  s t andpo in t  of app rop r i a t e  a r ea  of  j u r i s -  
d i c t i o n  f o r  each o f  t h e  func t ions .  On t h e  b a s i s  of t h e  a n a l y s i s ,  
t h e  Commission p r e s e n t s  i t s  f i nd ings  a s  t o  t h e  app rop r i a t e  
j u r i s d i c t i o n a l  s c a l e  f o r  p rovid ing  t h e  15 func t ions ,  and a 
number of gene ra l  obse rva t ions  on s t e p s  toward more e f f e c t i v e  
performance of  urban s e r v i c e s .  

This  r e p o r t  was adopted a t  a meeting o f  t h e  Commission 
he ld  on September 27 ,  1963. 

Frank Bane 
Chairman 
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SUMMARY OF FINDINGS 

A .  I n t r o d u c t i o n  

Purpose of  Study 

Americans a r e  l i v i n g  i n  an  age  of  a c c e l e r a t i n g  change. 
We have become an  urban n a t i o n ,  and growth i s  one of  t h e  f a c t s  
of  urban l i f e - - f o s t e r e d  by a n  inc reas ing  b i r t h  r a t e  and d e c l i n i n g  
dea th  r a t e  and t h e  movement of  people from farms t o  c i t i e s .  
Another f a c t  o f  urban l i f e  i s  t echno log ica l  change t h a t  raises 
s t anda rds  of  l i v i n g  bu t  o f t e n  creates new cha l lenges  i n  provid ing  
such urban s e r v i c e s  as h o s p i t a l  f a c i l i t i e s ,  a i r  p o l l u t i o n  c o n t r o l ,  
water  supply and t r a n s p o r t a t i o n .  S t i l l  another  dynamic f a c t o r  
a r i s e s  from t h e  a s p i r a t i o n s  of  minor i ty  groups coupled wi th  
inc reas ing  r a c i a l  and economic d i s p a r i t i e s  between t h e  c e n t r a l  
c i t y  and t h e  suburb. 

I n  t h e  f a c e  of t h e s e  changes, e x i s t i n g  methods of  performing 
p u b l i c  s e r v i c e s  must be con t inua l ly  appra ised  and modified t o  
meet new circumstances.  We know t h a t  w e  a r e  going t o  have t o  
b u i l d  new sewers, water  l i n e s ,  highways, and t r a n s i t ,  and w e  
must provide  adequate  schools ,  a hea l thy  environment and every- 
t h i n g  else necessary  t o  meet t h e  needs of urban popula t ions .  
This  i s  a concern of  a l l  l e v e l s  of  government and can no longer  
be dismissed a s  a " loca l  problem." 

Few would c la im t h a t  we have borne t h e  burden of  r e c e n t  
urban expansion and change a s  w e l l  a s  w e  might. 
i n  t h e  f u t u r e ?  With t h e s e  cha l lenges  i n  mind, t h i s  s tudy  was 
undertaken t o  i d e n t i f y  those  urban func t ions  which a r e  most 
a p p r o p r i a t e l y  performed on an areawide b a s i s  and those  which a r e  
b e t t e r  performed by i n d i v i d u a l  l o c a l  governments. 

Can w e  do b e t t e r  

Many communities have m e t  t h e  problem o f  s e r v i c e  expansion 
beyond o r i g i n a l  p o l i t i c a l  boundaries by c r e a t i n g  s p e c i a l  d i s t r i c t s  
(some 18,000 were counted by t h e  1962 Census o f  Governments). 
These d i s t r i c t s  o f t e n  a re  a t  b e s t  only a pa tch  on t h e  o l d  frame- 
work. A few communities have conducted s t u d i e s  and considered 
b a l l o t  p roposa ls  f o r  a complete o r  p a r t i a l  readjustment  of func- 
t i o n s  and p o l i t i c a l  boundaries ,  bu t  on ly  a handfu l  of  t h e s e  
proposa ls  have succes s fu l ly  run t h e  gamut of  p u b l i c  apathy and 
entrenched oppos i t ion .  
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The focus  of t h i s  s tudy  i s  on the  optimum handling of 
t y p i c a l  urban s e r v i c e s  r a t h e r  than on l o c a l  government organi-  
z a t i o n  o r  t he  need f o r  r e o r g a n i z a t i o n .  The s t a k e  of t h e  l o c a l  
governments i n  t he  s u b j e c t  i s  c l e a r .  I f  t h e  c i t i e s ,  c o u n t i e s ,  
and o t h e r  genera l  u n i t s  of l o c a l  government should f a i l  t o  
meet t he  cha l lenges  posed by popula t ion  growth, s c i e n t i f i c  
breakthroughs,  and c i t i z e n  expec ta t ions ,  o t h e r  expedients- - in  
t h e  form of t h e  s p e c i a l  d i s t r i c t ,  defens ive  inco rpora t ions  and 
increased  S t a t e  and Federa l  c o n t r o l s - - w i l l  be used t o  f o r e s t a l l  
a breakdown i n  t h e  p rov i s ion  of urban s e r v i c e s .  

Optimum s c a l e s  of ope ra t ion  i n  t he  performance of urban 
s e r v i c e s  are no t  t he  concern of l o c a l  governments a lone .  As 
S t a t e  governments and Federa l  agencies  become more involved i n  
provid ing  f i n a n c i a l  and t e c h n i c a l  a s s i s t a n c e  t o  urban a r e a s ,  
they too w i l l  become i n c r e a s i n g l y  i n t e r e s t e d  i n  t h e  i s s u e .  The 
S t a t e s  and t h e  Federa l  Government are concerned wi th  achieving 
maximum r e s u l t s  from re sources  they i n v e s t  i n  a s s i s t a n c e  programs. 
Consequently,  they w i l l  be d e s i r o u s  of a s su r ing  t h a t  t h e i r  
programs do not  encourage the  growth, sustenance and performance 
of urban s e r v i c e s  a t  j u r i s d i c t i o n a l  levels o r  on scales which 
are i n e f f e c t i v e  and uneconomical. 

The r e p o r t  i s  designed t o  encourage a f r e s h  look a t  the  
handl ing of urban s e r v i c e s  s e p a r a t e  from t h e  e x i s t i n g  l o c a l  
p a t t e r n s  of government. It o u t l i n e s  a method by which c i t i z e n s  
and p u b l i c  o f f i c i a l s  i n  l a r g e  urban areas might analyze urban 
func t ions  and draw conclus ions  as t o  whether they should be 
performed on a l o c a l ,  areawide, or  i n t e rmed ia t e  area b a s i s .  
The emphasis i n  t h i s  r e p o r t  on t h e  admin i s t r a t i on  of urban 
services and on methodology f o r  s e l f - e v a l u a t i o n  r a t h e r  than  
governmental s t r u c t u r e  i s  designed t o  s t i m u l a t e  new and d i f f e r e n t  
avenues f o r  cons ide ra t ion  by pub l i c  o f f i c i a l s ,  c h a r t e r  groups,  
c iv ic  a s s o c i a t i o n s  and o t h e r s  concerned wi th  f ragmenta t ion  and 
i n e f f i c i e n c y  of municipal s e r v i c e s .  It a l s o  provides  a f a c t  
book or  compi la t ion  of in format ion  on urban s e r v i c e s ,  d e s c r i b i n g  
c u r r e n t  p r a c t i c e  i n  adminis te r ing  these  urban s e r v i c e s  , t he  
e f f e c t  of S t a t e  and Fede ra l  programs on l o c a l  performance, a 
summary of t h e  t e c h n i c a l  l i t e r a t u r e  on d e s i r a b l e  s t anda rds  of 
s e r v i c e ,  and the  views of p r o f e s s i o n a l  s p e c i a l i s t s  as t o  optimum 
scale and l e v e l  of performance. The r e p o r t  a l s o  makes a number 
of f i n d i n g s  wi th  r e s p e c t  t o  improvement i n  handl ing  urban s e r v i c e s .  
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Organiza t ion  and Method o f  Study 

The func t ions  s tudied-- ranked according t o  ou r  f i nd ings  
on a s c a l e  of  "most l o c a l"  through "most areawide" i n  cha rac t e r- -  
were f i r e  p r o t e c t i o n ,  p u b l i c  educat ion,  r e f u s e  c o l l e c t i o n  and 
d i s p o s a l ,  l i b r a r i e s ,  p o l i c e ,  h e a l t h ,  urban renewal,  housing, 
parks  and r e c r e a t i o n ,  we l f a re ,  h o s p i t a l s  and medical c a r e  
f a c i l i t i e s ,  t r a n s p o r t a t i o n ,  planning,  water supply and sewage 
d i s p o s a l ,  and a i r  p o l l u t i o n  c o n t r o l .  These func t ions  r ep re sen t  
85 pe rcen t  of  t o t a l  l o c a l  government expendi tures .  

The h e a r t  o f  t h e  s tudy  i s  t h e  use  of a number of  economic, 
a d m i n i s t r a t i v e ,  and p o l i t i c a l  c r i t e r i a  i n  eva lua t ing  t h e  optimum 
performance of t h e s e  15 governmental func t ions .  
a r e  e s s e n t i a l l y  economic i n  na ture :  

Two c r i t e r i a  

(1) The governmental j u r i s d i c t i o n  r e spons ib l e  f o r  
provid ing  any service should be l a r g e  enough t o  enable  t h e  
b e n e f i t s  from t h a t  s e r v i c e  t o  be consumed p r i m a r i l y  w i t h i n  t h e  
j u r i s d i c t i o n .  Ne i the r  t h e  b e n e f i t s  from t h e  service nor  t h e  
s o c i a l  c o s t s  of  f a i l i n g  t o  provide  i t  should " s p i l l  over"  i n t o  
o t h e r  j u r i s d i c t i o n s .  For example, t h e  c e n t r a l  c i t y  should no t  
be expected t o  pay a l l  o f  t h e  very h igh  c a p i t a l  c o s t s  of  con- 
s t r u c t i n g  a subway system which p r i m a r i l y  b e n e f i t s  t h e  suburban 
commuter . 

(2) The u n i t  of  government should be l a r g e  enough t o  
permi t  r e a l i z a t i o n  of  t h e  economies of s c a l e .  For example, i t  
c o s t s  $58 p e r  m i l l i o n  ga l lons  t o  provide  primary sewage t r e a t -  
ment i n  a m i l l i o n  ga l lon  capac i ty  f a c i l i t y ,  bu t  less than  h a l f  
t h i s  amount i n  a t e n  m i l l i o n  ga l lon  capac i ty  f a c i l i t y .  

Economic e f f i c i e n c y  i s  only one of t h e  c r i t e r i a  germane 
t o  t h e  a l l o c a t i o n  o f  a p a r t i c u l a r  func t ion .  P o l i t i c a l ,  adminis- 
t r a t i v e  and s o c i a l  cons ide ra t ions  must a l s o  bear  heav i ly  i n  such 
a de te rmina t ion .  The remaining f i v e  c r i t e r i a  f o r  judging t h e  
proper  s c a l e  of  performance are intended t o  r e f l e c t  t h e s e  con- 
s i d e r a t i o n s .  

(3) The u n i t  o f  government ca r ry ing  on a func t ion  should 
have a geographic a r ea  o f  j u r i s d i c t i o n  adequate  f o r  e f f e c t i v e  
performance, as i l l u s t r a t e d  by t h e  d e s i r a b i l i t y  of  a sewage 
d i s p o s a l  system's  conforming t o  a n a t u r a l  d ra inage  bas in .  
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( 4 )  The u n i t  o f  government should have t h e  l e g a l  and 
admin i s t r a t ive  a b i l i t y  t o  perform services  assigned t o  it. I f  
it  i s  going t o  provide modern hea l th  p ro tec t ion ,  f o r  example, 
i t  needs t o  have both adequate regula tory  au thor i ty  and t h e  a b i l i t y  
t o  a t t r a c t  and hold a t r a i n e d  s t a f f  capable of administer ing a 
pub l i c  hea l t h  program. 

( 5 )  Every u n i t  of government should be responsib le  f o r  
a s u f f i c i e n t  number of functions so  t h a t  i t s  governing processes 
involve a reso lu t ion  of c o n f l i c t i n g  i n t e r e s t s ,  wi th  s i g n i f i c a n t  
r e s p o n s i b i l i t y  f o r  balancing governmental needs and resources.  
Thus, i n  the  j u r i s d i c t i o n a l  a l l o c a t i o n  of individual  funct ions ,  
t h e r e  i s  an ever p resen t  danger of c rea t ing  so many separa te  
e n t i t i e s  a s  t o  r e s u l t  i n  undemocratic, inequi table ,  and 
inadequate assignment of p r i o r i t i e s .  Elected o f f i c i a l s  should 
be responsib le  and he ld  accountable f o r  balancing governmental 
needs and resources.  

(6) The performance of  functions by a u n i t  of government 
should remain con t ro l l ab le  by and access ib le  t o  i t s  res iden t s .  
This i s  an e s s e n t i a l  condit ion of responsible government and one 
t h a t  i s  too o f t e n  v io la ted  by c rea t ion  of  s p e c i a l  d i s t r i c t s  
whose decision-making power and purse  s t r i n g s  a r e  not suscep t ib le  
t o  d i r e c t  con t ro l  by t h e  vo te r s .  

(7) Functions should be assigned t o  t h a t  l e v e l  of govern- 
ment which maximizes t h e  condit ions and oppor tun i t i e s  f o r  a c t i v e  
c i t i z e n  p a r t i c i p a t i o n  and s t i l l  permits  adequate performance. 
This is  another  guarantee f o r  keeping government s e n s i t i v e  t o  t h e  
c i t i z e n s ,  as w e l l  a s  a way o f  assur ing  a t t r a c t i o n  of t h e  community's 
bes t  t a l e n t  i n t o  pos i t ions  o f  leadership.  

Taken together ,  t h e  economic, adminis t ra t ive ,  and p o l i t i c a l  
Necessari ly,  

I f  a l l  were i n  agreement ind ica t ing  

c r i t e r i a  may y i e l d  c o n f l i c t i n g  and competing r e s u l t s .  
they represent  i n t e r e s t s  of  competing groups, a s  we l l  a s  i n t e r e s t s  
of  t h e  community a s  a whole. 
one voice  wi th in  an a rea ,  t h e r e  would be no stumbling block t o  
change. However, i t  i s  seldom poss ib le  o r  des i rab le  t o  weight 
each c r i t e r i o n  equally i n  every ins tance .  Ins tead  they must be 
balanced, one wi th  the  o the r ,  t o  decide i n  each case  which a r e  
important f o r  the  p a r t i c u l a r  function o r  s i t u a t i o n .  (The c r i t e r i a  
a r e  described i n  d e t a i l  i n  Pa r t  11, Chapter 2 . )  

Each urban function was evaluated i n  the  l i g h t  of  these  
c r i t e r i a  t o  answer the  quest ion:  How i s  a given urban function 
most adequately and e f f e c t i v e l y  provided? P a r t  I p resen t s  a 
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summary of f i nd ings  a s  t o  app ropr i a t e  j u r i s d i c t i o n a l  a l l o c a t i o n  
of  t h e  15 func t ions  ranking them gene ra l ly  accord ing  t o  t h e  degree 
t o  which they a r e  b e s t  performed on a l o c a l  b a s i s .  I n  making 
t h e s e  a l l o c a t i o n s ,  it i s  recognized t h a t  g r e a t  v a r i a t i o n  i n  
popula t ion  s i z e  and d e n s i t y ,  laws and customs among t h e  S t a t e s  
and t h e i r  met ropol i tan  a r e a s  w i l l  make i t  necessary  f o r  those  
d i r e c t l y  r e spons ib l e  t o  dec ide  t h e  b e s t  manner of  p lanning  and 
admin i s t e r ing  t h e s e  urban func t ions .  The f i n d i n g s  a s  t o  j u r i s -  
d i c t i o n a l  a l l o c a t i o n  of  func t ions  a r e  l a r g e l y  i l l u s t r a t i v e ,  based 
on t h e  Commission's i n t e r p r e t a t i o n  of  t h e  c r i t e r i a  and i t s  judgment 
i n  apply ing  them t o  t h e  15 func t ions .  

The remainder of  P a r t  I makes some gene ra l  obse rva t ions ,  
de r ived  from t h e  f u n c t i o n a l  a n a l y s i s ,  on s t e p s  toward more 
e f f e c t i v e  performance of  urban func t ions .  Since t h e  Commission 
does no t  here  suggest  any p a r t i c u l a r  forms of  r eo rgan iza t ion  
needed t o  accomplish a r e a l l o c a t i o n  of  urban func t ions  i n  metro- 
p o l i t a n  areas, nor  reach  conclusions a s  t o  p o l i t i c a l  s t r a t e g y  
necessary t o  e f f e c t  s t r u c t u r a l  change, t h e  r eade r  i s  r e f e r r e d  
t o  e a r l i e r  s t u d i e s  of  t h e  Comnission: 
t o  GovernEeALal Reorganizat ion i n  M e t r o p c l x a n  Areas f o r  a 
d i scuss ion  o f  t h e  a l t e r n a t i v e s  a v a i l a b l e ,  and Fac to r s  A f f e c t i n g  
Voter React ions t o  Governxenta 1 Reorpanizat ion i n  Metropol i tan  
Areas f o r  comment on p o l i t i c a l  f a c t o r s  a f f e c t i n g  e f f o r t s  t o  p r e-  
p a r e  and secu re  adoption of r eo rgan iza t ion  p roposa l s .  

A l t e r n a t i v e  Approaches 

P a r t  I1 of t h e  r e p o r t  con ta ins  a more d e t a i l e d  a n a l y s i s  
o f  t h e  15 urban func t ions  s tud ied .  Chapter 2 develops and 
examines t h e  seven economic and p o l i t i c a l  c r i t e r i a  used a s  
gu ide l ines  i n  eva lua t ion .  
(a)  t h e  n a t u r e  of each func t ion  a s  gene ra l ly  p r a c t i c e d  throughout 
t h e  country,  (b) t h e  r o l e s  of t h e  S t a t e  and t h e  Nat iona l  govern- 
ments i n  t h e  performance of t h e  func t ion ,  (c) s t anda rds  of 
s e r v i c e  suggested by t h e  s p e c i a l i s t s  and t h e i r  p r e f e r r e d  s c a l e  
o f  performance, (d) t h e  a p p l i c a t i o n  of  t h e  economic, adminis t ra-  
t i v e ,  and p o l i t i c a l  c r i t e r i a  t o  t h e  r e s p e c t i v e  func t ions ,  and 
(e) examples of exper ience  wi th  l a r g e r - a r e a  performance. 

Chapters 3 and 4 desc r ibe  b r i e f l y  

An a n a l y s i s  o f  governmental func t ions  from t h e  viewpoint 
of  t h e  optimum a rea  of  admin i s t r a t i on  n e c e s s a r i l y  contends wi th  
s e v e r a l  complicat ions.  F i r s t ,  each o f  t h e  15 func t ions  s t u d i e d  
i s  no t  homogeneous and i n d i v i s i b l e .  Rather ,  each such func t ion ,  
be i t  educat ion,  l i b r a r i e s ,  o r  a i r  p o l l u t i o n ,  c o n s i s t s  of a 
number of subfunct ions  o r  s p e c i a l i z a t i o n s ,  which must be examined 
i n d i v i d u a l l y .  For example, p o l i c e  a d m i n i s t r a t i o n  inc ludes  such 
a s p e c t s  a s  f o o t  and c a r  p a t r o l ,  t r a f f i c  r e g u l a t i o n  and crime 
prevent ion ,  a l l  of which may be performed on d i f f e r i n g  geographic 
j u r i s d i c t i o n a l  bases .  
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The second complicat ion i s  t h a t  each func t ion  must be viewed 
from a t  l e a s t  four  d i f f e r e n t  t i m e  phases of  admin i s t r a t i on :  p lan-  
ning,  decision-making, a c t u a l  admin i s t r a t i on  o r  execut ion,  and 
f i n a l l y ,  eva lua t ion .  For example, t h e r e  could be areawide p l an-  
n ing  and agreement on minimum a i r  p o l l u t i o n  s tandards  f o r  t h e  
e n t i r e  a r e a ,  bu t  each munic ipa l i ty  might r e t a i n  r e s p o n s i b i l i t y  
f o r  f inanc ing  and admin i s t e r ing  an  enforcement program wi th  
d i s c r e t i o n  t o  enforce  a h ighe r  s tandard  a t  i t s  own op t ion .  
c e r t a i n  subfunct ions and c e r t a i n  phases of t h e  urban func t ions  
s t u d i e d  could be administered adequately on a l o c a l  b a s i s  almost 
a l l  would b e n e f i t  s u b s t a n t i a l l y  from some form of  areawide coordina-  
t i o n ,  p a r t i c u l a r l y  i n  t h e  planning phase. 

Although 

A t h i r d  complicat ion stems from t h e  a l r e a d y  heavy involvement 
o f  S t a t e  and Federa l  governments. 
performed pu re ly  by a l o c a l  government. To vary ing  degrees S t a t e  
o r  Federa l  governments o r  both a r e  involved.  Indeed, S t a t e  and 
Federa l  governments may be i n f l u e n t i a l  i n  determining which j u r i s -  
d i c t i o n- - l o c a l ,  areawide, o r  i n t e rmed ia t e- - sha l l  perform a func- 
t i o n .  For t h i s  reason,  t h e  d e s c r i p t i o n  and a n a l y s i s  of  t h e  func- 
t i o n s  g ives  important a t t e n t i o n  t o  t h e  r o l e s  of  S t a t e  and Nat iona l  
governments. 

Hardly any urban s e r v i c e  is 

F i n a l l y ,  dec i s ion  as t o  t h e  most s u i t a b l e  j u r i s d i c t i o n  
f o r  performance of  any p a r t i c u l a r  func t ion  w i l l  be a f f e c t e d  by 
t h e  j u r i s d i c t i o n a l  a l l o c a t i o n  of  o t h e r  func t ions .  
pe r sonne l ,  and c l i e n t e l e  of two o r  more func t ions  may be so 
c l o s e l y  r e l a t e d  t h a t  t h e r e  a re  r e a l  advantages i n  having t h e  
func t ions  performed by t h e  same j u r i s d i c t i o n ,  even though o t h e r  
cons ide ra t ions  might suggest  performance by o t h e r  j u r i s d i c t i o n s  
o r  d i s t r i c t s .  

The technology, 

B. Findings a s  t o  A l loca t ion  of  Funct ions 

The r e s u l t s  of applying t h e  economic, a d m i n i s t r a t i v e ,  and 
p o l i t i c a l  c r i t e r i a  t o  t h e  15 urban func t ions  a r e  summarized below 
from t h e  d e t a i l e d  a n a l y s i s  i n  P a r t  11, Chapters 3 and 4 .  The 
o r d e r  i n  which t h e  func t ions  a re  l i s t e d  roughly fo l lows  t h e  
degree t o  which a p p l i c a t i o n  of t he  c r i t e r i a  i n d i c a t e s  t h a t  they 
should be handled on a l o c a l  b a s i s .  Thus, t h e  "most l oca l"  
func t ion  i s  d iscussed  f i r s t  and t h e  " l e a s t  l oca l"  l a s t .  It 
i s  recognized,  however, t h a t  t h e  same o rde r  would n o t  n e c e s s a r i l y  
apply  t o  any p a r t i c u l a r  met ropol i tan  a rea ,  due t o  t h e  hos t  o f  
vary ing  f a c t o r s  which a f f e c t  a p p l i c a t i o n  of t h e  economic and 
p o l i t i c a l  c r i t e r i a .  
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The Commission emphasizes t h a t  t h e  f i n d i n g s  made i n  t h i s  

a n a l y s i s  are not  t o  be cons t rued  as c a l l i n g  f o r  any p a r t i c u l a r  

k ind  of r e o r g a n i z a t i o n  of l o c a l  governments i n  me t ropo l i t an  

areas. This  s u b j e c t  has  been d e a l t  w i th  i n  o t h e r  r e p o r t s  of 

t he  Commission. L/ 

F i r e  P r o t e c t i o n  

T r a d i t i o n a l l y ,  each mun ic ipa l i t y  has  a f i r e  department.  
Cos ts  and b e n e f i t s  a r i s i n g  from f i r e  s e r v i c e  provided by i n d i -  
v i d u a l  l o c a l i t i e s  do no t  " s p i l l  over" ve ry  much t o  o t h e r  
l o c a l i t i e s .  From a " b e n e f i t  area" s t a n d p o i n t ,  t he re f  o r e ,  t h i s  
func t ion  i s  w e l l  s u i t e d  t o  admin i s t r a t i on  a t  t h e  l o c a l  level.  
Furthermore, f i r e  companies need t o  be c l o s e  t o  t h e  scene of 
p o t e n t i a l  f i r e s ,  making i t  necessary  t o  have f i r e  u n i t s  decen- 
t r a l i z e d .  This  reduces t h e  p o s s i b i l i t y  of "economies of sca le ."  
Even s o ,  t h e  p lanning  of t o t a l  f i r e  f i g h t i n g  r e s o u r c e s  and t h e  
conduct of personnel  r ec ru i tmen t  and t r a i n i n g  b e n e f i t  from 
coopera t ion  on an areawide b a s i s .  Also, some sav ings  can be 
r e a l i z e d  where t h e r e  i s  coo rd ina t ion  of f i r e  s t a t i o n s  a t  
community boundaries .  A community's l a ck  of l e g a l  a b i l i t y  t o  
render  o u t s i d e  a i d  t o  another  may prevent  such coope ra t i on ,  
however. An i n c r e a s i n g l y  important  a s p e c t  of t h e  f i r e  pro-  
t e c t i o n  f u n c t i o n - - f i r e  p reven t ion- - i s  n o t  t i e d  t o  a s m a l l  area 
as i s  f i r e  f i g h t i n g ,  and t h e r e f o r e  can b e n e f i t  from areawide 
a d m i n i s t r a t i o n .  

Local ized f i r e  s e r v i c e  has  t h e  advantage of p rovid ing  
oppor tun i ty  f o r  c i t i z e n  p a r t i c i p a t i o n  through vo lun tee r  depa r t -  
ments.  However, vo lun tee r  departments are l e s s  a b l e  t o  provide 
adequate  services as popu la t i on  d e n s i t y  i n c r e a s e s .  (For 
d e t a i l e d  a n a l y s i s ,  i nc lud ing  r e f e r e n c e s  t o  exper ience  w i th  
areawide coo rd ina t ion  i n  Buffa lo ,  C i n c i n n a t i ,  D e t r o i t ,  Po r t l and  
(Ore . ) ,  Rochester (N .  Y . ) ,  and Sea t t le  (Wash.) areas, see  
P a r t  TI, Chapter 3 ,  Sect ion  D . )  

- I/ Advisory Commission on Intergovernmental  R e l a t i o n s ,  A l t e r n a t i v e  
&proaches t o  Governmental Reorganiza t ion  i n  Met ropol i tan  
Areas, (Washington: Government P r i n t i n g  O f f i c e ,  1962).  
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Pub l i c  Education 

The d i r e c t  e f f e c t s  of educat ion on an  i n d i v i d u a l  become 
i n d i r e c t  b e n e f i t s  o r  c o s t s  t o  a community according t o  whether,  
a s  a r e s u l t  of t h a t  educat ion,  he  con t r ibu te s  t o  t h e  gene ra l  
economy through h i s  product ive  s k i l l s ,  demand f o r  goods and 
s e r v i c e s ,  and c r e a t i o n  o f  p rope r ty  va lues ,  o r  whether he  burdens 
community hea l th ,  w e l f a r e  and p o l i c e  s e r v i c e s  because of h i s  
i n a b i l i t y  t o  provide  f o r  h imsel f .  These k inds  of s p i l l o v e r s  
extend f a r  beyond t h e  conf ines  o f  a s i n g l e  school  d i s t r i c t .  
The type and q u a l i t y  of  educat ion provided by each d i s t r i c t  
determine t h e  q u a l i t y  o f  t h e  l abo r  f o r c e  a v a i l a b l e  t o  employers 
throughout a l abo r  market a r ea  and a f f e c t  t h e  a t t r a c t i o n  t h a t  
a r e a  holds  f o r  i ndus t ry .  Because a met ropol i tan  a r e a  is  
e s s e n t i a l l y  a s i n g l e  l abo r  market, each school  d i s t r i c t  w i t h i n  
t h a t  area has a s t r o n g  economic and s o c i a l  motivat ion t o  supply 
t h e  kind of educa t iona l  t r a i n i n g  employers r equ i r e .  

Qua l i t y  o f  educa t ion  i s  o f t e n  d i r e c t l y  commensurate w i t h  
s p e c i a l i z a t i o n  o f  teaching  and curriculum. 
personnel  and curriculum, i n  t u r n ,  a r e  d i r e c t l y  r e l a t e d  t o  t h e  
s i z e  of  t h e  school  system. A d i s t r i c t  s e rv ing  a small popula-  
t i o n  may n o t  have a s u f f i c i e n t  number o f  p u p i l s  e n r o l l e d  i n  any 
one voca t iona l  t r a i n i n g  o r  c o l l e g e  p repa ra to ry  program t o  
j u s t i f y  t h e  c o s t  o f  provid ing  s p e c i a l i z e d  t eache r s  o r  s e p a r a t e  
c l a s s e s  f o r  them. When t h e  u n i t  c o s t s  o f  s p e c i a l i z e d  educat ion 
a r e  p r o h i b i t i v e ,  t h e  small d i s t r i c t  can o f f e r  on ly  a gene ra l ,  
common-denominator curr iculum t h a t  prepares  none o f  i t s  graduates  
adequate ly  f o r  e i t h e r  employment o r  co l l ege ;  t h e  p h y s i c a l l y  and 
mental ly  handicapped are v i r t u a l l y  abandoned. 
t i o n  is a func t ion  a l s o  of  t h e  level o f  t eache r  s a l a r i e s ,  
i nc lud ing  p rospec t s  f o r  advancement, and t h e  q u a l i t y  o f  school  
p l a n t  and equipment. These, too ,  tend t o  be a f f e c t e d  by t h e  
s i z e  o f  t h e  school  d i s t r i c t .  

S p e c i a l i z a t i o n  of 

Qua l i t y  of  educa- 

Common acceptance of  a minimum d e s i r a b l e  s i z e  of  school  
d i s t r i c t  is  based on cons ide ra t ion  of  economic o p e r a t i o n  a s  w e l l  
a s  educa t iona l  adequacy and l o c a l  i n t e r e s t  and c o n t r o l .  I nc reas ing  
t h e  s i z e  o f  t he  school  d i s t r i c t  above t h e  minimum p o i n t  produces 
lower u n i t  c o s t  of i n s t r u c t i o n ,  admin i s t r a t i on  and superv is ion ,  
and bus iness  opera t ions .  
s c a l e  s e t  i n  i s  unce r t a in ,  b u t  t h e r e  seems t o  be genera l  agreement 
t h a t  c i t y  school  systems can be too l a r g e  f o r  economic and adminis- 
t r a t i v e  e f f i c i e n c y .  

The p o i n t  a t  which diseconomies of  
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I n  s h o r t ,  t he  metropoli tan charac ter  of t h e  b e n e f i t  a rea ,  
s tandards of educational  qua l i ty ,  and economies of  s c a l e  i n d i c a t e  
t h a t  a school system responsib le  f o r  elementary and secondary 
education should be l a rge  enough i n  populat ion and encompass a 
s u f f i c i e n t l y  broad tax base t o  (1) permit o f f e r i n g  spec ia l i zed  
high school t r a i n i n g  t o  meet both the  requirements of d iverse  
area  employers and the  admission q u a l i f i c a t i o n s  of high standard 
col leges ;  (2) a t t r a c t  q u a l i f i e d  teachers through a competitive 
s a l a r y  sca le ;  and (3) meet the  minimum curriculum standards 
e s t ab l i shed  by the  teaching profess ion  and the  S t a t e .  
add i t ion  the  system i s  t o  provide a community co l l ege  program, 
i t s  t a x  base and populat ion w i l l  need t o  be correspondingly 
l a rge r .  How much l a r g e r  w i l l  depend on whether t h e  d i s t r i c t  
wants to  maintain the  co l l ege  on i ts  own, con t rac t  t o  send i t s  
s tudents  t o  community col leges  i n  neighboring d i s t r i c t s ,  o r  
opera te  such a f a c i l i t y  j o i n t l y  with o t h e r  d i s t r i c t s .  

I f  i n  

S p e c i a l i s t s  have suggested t h a t  a school  system needs t o  
have a t  l e a s t  1,500 t o  2,000 pup i l s  t o  warrant t h e  d i v e r s i f i c a-  
t i o n  of s t a f f  and curriculum necessary f o r  an acceptable 
elementary-secondary educational  program. The 1962 Census of  
Governments f indings  r a i s e  se r ious  ques t ions  a s  t o  the  extent  
t o  which school d i s t r i c t s  i n  metropoli tan a reas  m e e t  even t h i s  
minimum standard.  

About 65 percent  of the  school d i s t r i c t s  i n  Census-defined 
metropoli tan areas  i n  the  United S t a t e s ,  serv ing less than 10 
percent  of t h e  school  populat ion,  had enrollments of  l e s s  than 
1,800 pupi ls .  Many of these  were nonunified d i s t r i c t s ,  however, 
t h a t  i s ,  they provided e i t h e r  elementary o r  secondary education, 
but not  both. Unified d i s t r i c t s  a r e  considered p re fe rab le  
because they provide coordinat ion of educational  programs through 
a l l  grades, s impl i f i ca t ion  of  educational  con t ro l ,  and f a c i l i t a -  
t i o n  of  publ ic  voice i n  t h e  t o t a l  educational  program. Consoli- 
dat ing  school d i s t r i c t s  t o  handle both elementary and secondary 
education would provide the  advantages of a un i f i ed  system a s  
we l l  a s  the  e l iminat ion  of many undersized d i s t r i c t s .  

Even a f t e r  such ac t ion ,  census f igures  show, some school 
d i s t r i c t s  i n  metropoli tan areas  would be too small  t o  provide 
an adequate educational  program. The 23 S t a t e s  which have 
succeeded i n  e s t ab l i sh ing  school d i s t r i c t s  of  adequate minimum 
s i z e  have used p o s i t i v e  measures f o r  d i s t r i c t  consol ida t ion ,  
such a s  s t a t u t o r y  enactments o r  compulsory j o i n t  S t a t e  and 
county a c t i o n  under s t rong  S t a t e  au thor i ty .  Their  success pro- 
vides a useful  guide t o  needed S t a t e  and l o c a l  ac t ion .  
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From t h e  s tandpoin t  o f  c i t i z e n  a c c e s s i b i l i t y  and c o n t r o l  
and c i t i z e n  p a r t i c i p a t i o n ,  s i z e  of a school  system i s  much less 
s i g n i f i c a n t  than  t h e  depth of c i t i z e n s '  i n t e r e s t  and p a r t i c i p a -  
t i o n  i n  t h e  educa t iona l  program o f f e r e d  t h e i r  ch i ld ren .  How- 
ever ,  concerns expressed i n  l a r g e  c i t y  school  systems i n d i c a t e  
t h a t  e f f e c t s  of bureaucracy a s s o c i a t e d  w i t h  l a r g e  s i z e  tend t o  
l e s sen  s e n s i t i v i t y  t o  t h e  p u b l i c .  Sheer s i z e  tends t o  diminish 
c i t i z e n  i n t e r e s t  and p a r t i c i p a t i o n ,  d e s p i t e  t h e  f a c t  t h a t  
p a r e n t s '  i n t e r e s t  i n  t h e i r  c h i l d r e n ' s  educa t ion  i s  l a r g e l y  
school- or ien ted  r a t h e r  than d i s t r i c t - o r i e n t e d ,  and l a r g e  
d i s t r i c t s  can have small  schools  as w e l l  as l a r g e  schools .  
(For d e t a i l e d  a n a l y s i s ,  i nc lud ing  r e fe rence  t o  experience wi th  
areawide coord ina t ion  i n  Albuquerque, Baltimore, Cha r lo t t e ,  
Honolulu, J acksonv i l l e ,  Memphis, M i a m i ,  Ogden, Richmond, 
Shrevepor t ,  and Washington, D. C .  areas, see P a r t  11, Chapter 3,  
Sec t ion  A , )  

Refuse Co l l ec t ion  and Disposal  

There i s  l i t t l e  s p i l l o v e r  of  c o s t s  and b e n e f i t s  among 
communities i n  a met ropol i tan  a r e a  from t h e  admin i s t r a t i on  of  
r e f u s e  c o l l e c t i o n  by i n d i v i d u a l  m u n i c i p a l i t i e s ,  so from t h i s  
s t andpo in t  c o l l e c t i o n  can be handled most adequate ly  on a l o c a l  
b a s i s .  There i s  some s p i l l o v e r  of  c o s t  from r e f u s e  d i sposa l ,  
most commonly where c i t i e s  d i spose  of t h e i r  r e f u s e  o u t s i d e  t h e i r  
boundaries  and f e e l  minimal compulsion t o  provide  proper  opera-  
t i o n  o f  t h e  d i sposa l  s i t e .  Economies o f  scale accrue  i n  opera-  
t i o n  of  dumps and i n  r e f u s e  pickup, bu t  t h e  l a t t e r  economies 
a r e  l imi t ed  by t h e  inc reased  c o s t  of  hau l ing  r e f u s e  longer  
d i s t a n c e s .  Even t h e s e  l i m i t a t i o n s  can be modified, however, by 
us ing  t r a n s f e r  s t a t i o n s  f o r  combining pickup loads i n  l a r g e r  
c a r r i e r s  f o r  t r a n s p o r t  t o  d i s t a n t  dump si tes.  

Where many communities a r e  forced  t o  u s e  cornuni ty  
i n c i n e r a t o r s ,  t h e  economies of  having a few l a r g e  i n c i n e r a t o r s  
i n s t e a d  o f  many small ones,  and t h e  d e s i r e  of r e s i d e n t i a l  
suburbs t o  exclude community i n c i n e r a t o r s  make it d e s i r a b l e  
t o  e n l a r g e  t h e  admin i s t r a t i ve  area f o r  t h e  r e f u s e  d i s p o s a l  
func t ion .  

The a v a i l a b i l i t y  of a l t e r n a t i v e  d i s p o s a l  methods tends 
t o  reduce t h e  problem of geographic adequacy, s i n c e  a community 
which exhausts  i t s  l a n d f i l l  s i t e  space, f o r  example, can t u r n  
t o  i n c i n e r a t i o n .  On t h e  o t h e r  hand, every l o c a l i t y ' s  d i s l i k e  
f o r  having any kind o f  community d i s p o s a l  f a c i l i t y  w i t h i n  i t s  
boundaries  is  a f a c t o r  i n  f avo r  of a l a r g e r  a r ea  f o r  p lanning ,  
l o c a t i n g ,  acqu i r ing ,  and managing a d i s p o s a l  f a c i l i t y .  (For 
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d e t a i l e d  a n a l y s i s ,  i nc lud ing  r e fe rence  t o  experience wi th  a r ea -  
wide coord ina t ion  i n  Binghamton, Har t fo rd ,  Los Angeles, Pa terson ,  
Ph i l ade lph ia ,  P i t t s b u r g h ,  and Rochester (N. Y . )  a r e a s ,  s e e  P a r t  
11, Chapter 3 ,  Sec t ion  J.) 

Qb r a  r i e s 

The c h a r a c t e r i s t i c s  of  l i b r a r y  b e n e f i t s  a r e  very  s imilar  
t o  those  of  educa t ion  i n  t h a t  d i r e c t  b e n e f i c i a r i e s  a re  r e a d i l y  
l oca t ed  among use r s- - in  t h i s  case ,  borrowers of  books and people 
a t t e n d i n g  l i b r a r y  programs. To t h e  e x t e n t  t h a t  l i b r a r y  use  con- 
t r i b u t e s  t o  s k i l l ,  knowledge, and earn ing  power it confers  
i n d i r e c t  b e n e f i t s  upon i n d i v i d u a l s  and t h e  community, bu t  t h e  
r e l a t i o n s h i p  i s  not  as s t r o n g  a s  i n  t h e  case  of educat ion.  
Y e t  t h e  s o c i a l  purpose o f  provid ing  f r e e  p u b l i c  l i b r a r i e s  i n  
o r d e r  t o  equa l i ze  o p p o r t u n i t i e s  f o r  knowledge through a t r a n s f e r  
o f  economic resources  w i t h i n  t h e  community i s  p r e c i s e l y  t h e  same 
as f o r  educa t ion .  

To t h e  e x t e n t  t h a t  a l i b r a r y ' s  s e r v i c e  i s  " f ree"  t o  t h e  
use r s ,  even i t s  d i r e c t  b e n e f i t s  s p i l l  over  community boundaries 
t o  nonres idents  who c a r e  t o  e n t e r  i t s  doors .  The amount of 
s 7 i l l o v e r  v a r i e s  wi th  t h e  n s t u r e  of t h e  s e r v i c e :  u s e r s  of 
j u v e n i l e  c o l l e c t i o n s  a r e  geographica l ly  concent ra ted ;  research  
c o l l e c t i o n s  and s p e c i a l  e x h i b i t s  a t t r a c t  people from longer  
d i s t a n c e s ;  and v a s t  r e sea rch  c o l l e c t i o n s ,  such a s  t h e  Library  
of Congress, and s p e c i a l i z e d  c o l l e c t i o n s  a t t r a c t  u s e r s  from 
f a r  and wide. 

A s  i s  t r u e  f o r  educa t ion ,  t h e  q u a l i t y  of l i b r a r i e s  i s  
o f t e n  d i r e c t l y  r e l a t e d  t o  t h e  degree o f  s p e c i a l i z a t i o n  they  
can o f f e r ,  A b i l i t y  t o  provide  s p e c i a l i z e d  r e sea rch  f a c i l i t i e s  
i s  d i r e c t l y  r e l a t e d  t o  economies of scale, and r e q u i r e s  a 
l a r g e  s e r v i c e  a r e a  i n  terms of popula t ion .  

Var i a t ion  i n  b e n e f i t  a r ea  a s s o c i a t e d  wi th  type  of  s e r v i c e  
and inhe ren t  economies o f  s c a l e ,  p a r t i c u l a r l y  i n  r e sea rch  
f a c i l i t i e s ,  suggest  t he  d e s i r a b i l i t y  of areawide l i b r a r y  "systems," 
c o n s i s t i n g  of i n d i v i d u a l  l i b r a r i e s  formally o r  in formal ly  banded 
toge the r .  L ibrary  systems p e r m i t  independently ope ra t ing  smal l  
comnunity l i b r a r i e s  o r  neighborhood branch l i b r a r i e s  t o  meet 
t h e  needs of nearby r e s i d e n t s  f o r  books of j u v e n i l e ,  school  and 
genera l  i n t e r e s t ,  wh i l e  l a r g e r  genera l ized  o r  s p e c i a l i z e d  
research  l i b r a r i e s  s e r v e  a p rog res s ive ly  l a r g e r  geographic area 
a s s o c i a t e d  wi th  a g r e a t e r  concent ra t ion  of popula t ion .  Such 
l i b r a r y  systems a r e  b e t t e r  a b l e  t o  a t t r a c t  and r e t a i n  h ighly  
s p e c i a l i z e d  personnel .  
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The community l i b r a r y  o f t e n  has i t s  o r i g i n  i n  t h e  work 
of  a group o f  p u b l i c  s p i r i t e d  c i t i z e n s .  Continuing c i t i z e n  
p a r t i c i p a t i o n  and c o n t r o l  of p o l i c y  a r e  r e f l e c t e d  i n  Boards 
of  T rus t ees .  Often t h e  l i b r a r y  i s  the  c e n t e r  of  much of  t h e  
community's a c t i v i t i e s .  Reten t ion  of  t h e  community l i b r a r y  
w i t h i n  the  s t r u c t u r e  of t h e  l i b r a r y  system permi ts  cont inued 
func t ioning  of t he  l o c a l  l i b r a r y  a s  a focus of  c i t i z e n  p a r t i -  
c i p a t i o n  and i n t e r e s t .  (For d e t a i l e d  a n a l y s i s ,  i nc lud ing  
r e fe rence  t o  experience wi th  areawide coord ina t ion  i n  Buffalo,  
C inc inna t i ,  D e t r o i t ,  Po r t l and  (Ore.), Rochester (N. Y .), and 
S e a t t l e  a r e a s ,  see P a r t  11, Chapter 3 ,  Sec t ion  B.) 

Po l i c e  

St rong  l o c a l  r e s p o n s i b i l i t y  and c o n t r o l  w i th  r e spec t  t o  
l a w  enforcement i s  t r a d i t i o n a l  i n  t h e  United S t a t e s .  The 
d e s i r a b i l i t y  o f  easy c i t i z e n  access  to t h e  p o l i c e  and r e f l e c t i o n  
o f  community va lues  i n  enforcement a r e  s t r o n g  p o i n t s  i n  favor  
of  keeping p o l i c e  p a t r o l  a c t i v i t y  l o c a l ,  a l though s p e c i a l i z a-  
t i o n  of p o l i c e  work i s  i n c r e a s i n g l y  removing many a s p e c t s  o f  
p o l i c i n g  from t h e  t r a d i t i o n a l  p a t r o l  a c t i v i t y .  
park ing  r egu la t ion  a re  a l s o  b e s t  adminis te red  l o c a l l y  w5en 
they  concern b a s i c a l l y  l o c a l l y  generated t r a f f i c .  

T r a f f i c  and 

On t h e  o t h e r  hand, t h e  s p i l l o v e r  of  c o s t s  and b e n e f i t s  
from most a s p e c t s  of  p o l i c e  s e r v i c e  p o i n t s  t o  areawide performance. 
Also,  many p o l i c e  s e r v i c e s  a r e  amenable t o  s u b s t a n t i a l  economies 
of  scale, thereby favor ing  l a rge r- a rea  handl ing.  Spec ia l i zed  
s e r v i c e s  of  a l l  k inds ,  i nc lud ing  l a b o r a t o r i e s ,  comiiunication 
systems, record systems, homicide, vice, d e t e c t i v e ,  and o t h e r  
s p e c i a l i z e d  squads, impose p r o h i b i t i v e  u n i t  c o s t s  un le s s  they 
s e r v e  a popula t ion  l a r g e  enough t o  u t i l i z e  t h e i r  capac i ty  
f u l l y .  Large s c a l e  admin i s t r a t i on  of  t h e s e  a c t i v i t i e s  i s  
a l s o  more e f f e c t i v e  s i n c e  i t  i s  b e t t e r  equipped and s t a f f e d ,  
and f a c i l i t a t e s  o v e r a l l  p lanning  and deployment of  resources .  
J a i l s  and pena l  i n s t i t u t i o n s  can usua l ly  be ope ra t ed  more 
e f f i c i e n t l y  on a l a r g e r  scale .  T r a f f i c  c o n t r o l  on i n t e r c i t y  
ekpressways, as d i s t i ngu i shed  from l o c a l  and neighborhood s t ree ts ,  
can be handled more e f f i c i e n t l y  on an  areawide b a s i s .  
d e t a i l e d  a n a l y s i s ,  inc luding  r e fe rence  t o  exper ience  w i t h  a r e a -  
wide coord ina t ion  i n  Buffalo,  Los Angeles, Miami, Ph i l ade lph ia ,  
Rochester (N. Y.) ,  Syracuse,  and Washington, D .  C. a r e a s ,  see 
P a r t  11, Chapter 3 ,  Sect ion  E.)  

(For 
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Disperskon among communities o f  b e n e f i t s  and c o s t s  from 
environmental h e a l t h  s e r v i c e s  (e.g.  , supe rv i s ion  of water supply, 
sewage d i s p o s a l  systems, and food es tab l i shments ,  and r e g u l a t i o n  
of milk and food s a n i t a t i o n  and housing s t anda rds )  and communicable 
d i s e a s e  c o n t r o l  suggest  t h e  county o r  l a r g e r  area a s  t h e  a p p r o p r i a t e  
j u r i s d i c t i o n  f o r  t h e s e  h e a l t h  a c t i v i t i e s .  
s p i l l o v e r s  o f  h e a l t h  educa t ion  and maternal  and c h i l d  c a r e  s e r v i c e s  
a r e  l e s s  obvious and ex tens ive  and a re  t h e r e f o r e  more amenable t o  
l o c a l  admin i s t r a t i on ,  a l though economies of  s c a l e  r e q u i r e  a minimum 
s e r v i c e  a r e a  t o  provide  a given q u a l i t y  of  s e r v i c e .  

The intercommunity 

Economy of  scale cons ide ra t ions  support  admin i s t r a t i on  
of: p u b l i c  h e a l t h  l a b o r a t o r i e s  on a county o r  areawide b a s i s ,  o r  
i n  less densely populated a r e a s ,  by t h e  S t a t e .  S i m i l a r l y ,  v i t a l  
s t a t i s t i c s  b e n e f i t  from la rge- area  admin i s t r a t i on ,  a l though f o r  
t h i s  s e r v i c e ,  economy of  s c a l e  w i l l  be determined l a r g e l y  by t h e  
ex t en t  t o  which automatic  da t a  process ing  i s  u t i l i z e d .  The 
sho r t age  o f  s p e c i a l i z e d  p u b l i c  h e a l t h  personnel  a l s o  i s  a f a c t o r  
i n  f avo r  of  l a r g e r  s c a l e  admin i s t r a t i on ,  s i n c e  l a r g e r  u n i t s  a r e  
more l i k e l y  t o  have f i n a n c i a l  resources  and a d m i n i s t r a t i v e  
cha l lenges  capable  of  a t t r a c t i n g  and hold ing  such personnel  and 
a t  t h e  same time make b e t t e r  u s e  of t h e i r  s k i l l s ,  

S t rong  sent iment  exists f o r  r e t a i n i n g  l o c a l  r e s p o n s i b i l i t y  
f o r  h e a l t h  a c t i v i t i e s  which involve  a pa t i en t -doc to r /nu r se  r e l a t i o n -  
s h i p ,  p a r t i c u l a r l y  a c t i v i t i e s  connected wi th  materna l  and c h i l d  
h e a l t h  s e r v i c e s .  (For d e t a i l e d  a n a l y s i s ,  i nc lud ing  r e fe rence  
t o  experience wi th  areawide coord ina t ion  i n  Decatur,  Las Vegas, 
Omaha, Rochester (N. Y . ) ,  S a l t  Lake C i ty ,  and South Bend a r e a s ,  
see P a r t  11, Chapter 3 ,  Sec t ion  G . )  

Urban Renewa 1 

I n  t h e  broades t  sense ,  urban renewal i s  a continuo6s process  
whereby a l o c a l  government s t r i v e s  t o  c a r r y  out  whatever p u b l i c  
measures and techniques a r e  needed t o  r e s t o r e  and maintain economic 
and s o c i a l  h e a l t h .  
meaning of neighborhood conserva t ion ,  r e h a b i l i t a t i o n ,  and redevelop- 
ment, urban renewal comprises c h i e f l y  t h e  func t ions  o f  planning 
and zoning, code enforcement,  r e l o c a t i o n  of  d i sp l aced  persons 
and bus inesses ,  and t h e  a c q u i s i t i o n ,  c l ea rance ,  and d i sposa l  of  
land.  As c a r r i e d  on i n  most c i t i e s ,  i t  i s  a j o i n t  n a t i o n a l -  
l o c a l  a c t i v i t y ,  shaped l a r g e l y  by t h e  Nat iona l  Government's 
p o l i c i e s  and programs. 

I n  t h e  r e s t r i c t e d  and more commonly accepted 
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Wnile t h e  i n d i r e c t  b e n e f i t s  and c o s t s  of  urban renewal 
pervade t h e  e n t i r e  met ropol i tan  a r e a ,  t h e  immediate, dominant 
b e n e f i t s  accrue  mainly t o  r e s i d e n t s  of  t h e  l o c a l i t y  through 
s t a b i l i z e d  o r  enhanced proper ty  va lues ,  and r educ t ion  i n  t h e  
c o s t s  o f  crime, delinquency, substandard housing, and s o c i a l  
dependency. I n  ca r ry ing  ou t  renewal a c e n t r a l  c i t y  s u f f e r s  
s p i l l o v e r  o f  c o s t s  o f  suburban r e s i d e n t i a l  exc lus ion  T o l i c i e s ,  
which tend t o  aggrava te  i t s  housing and renewal problem by' 
making i t  d i f f i c u l t  t o  r e l o c a t e  persons d i sp l aced  by renewal 
p r o j e c t s .  E l imina t ion  of t h e s e  s p i l l o v e r s  would r e q u i r e  a r ea-  
wide housing measures. 

Benef i t s  of  neighborhood renewal a r e  l a r g e l y  confined 
t o  t h e  l o c a l i t y .  Redevelopment p r o j e c t s  a f f e c t i n g  the  loca t ion  
and development o f  major commercial and i n d u s t r i a l  e n t e r p r i s e s  
c l e a r l y  c r e a t e  s p i l l o v e r s  of b e n e f i t s  and c o s t s  beyond p o l i t i c a l  
boundaries .  

Large j u r i s d i c t i o n s  f o r  urban renewal have t h e  advantage 
o f  lower u n i t  c o s t  of admin i s t r a t i on  from exper ience  gained by 
r e p e t i t i o n  i n  p lanning ,  housing, and b u i l d i n g  code p repa ra t ion  
and enforcement, a c q u i s i t i o n ,  assembly, and d i s p o s i t i o n  of land, 
and r e l o c a t i o n  of  f a m i l i e s ,  bus inesses ,  and i n d u s t r i e s .  However, 
t h e  s i z e  o f  j u r i s d i c t i o n  f o r  urban renewal decision-making and 
execut ion  seems t o  have l i t t l e  bear ing  on l i k e l y  success  i n  
o b t a i n i n g  c i t i z e n  support  and p a r t i c i p a t i o n  a s  r equ i r ed  under 
Fede ra l ly  a ided  renewal programs. 
i nc lud ing  r e fe rence  t o  experience wi th  areawide coord ina t ion  
i n  Birmingham, Cairo,  Dal las ,  Des Moines, D e t r o i t ,  Kansas Ci ty  
(Mo.), L o u i s v i l l e ,  Macon, Miami, P i t t s b u r g h  and San J o s e  a r e a s ,  
see P a r t  11, Chapter 3 ,  Sec t ion  N . )  

(For d e t a i l e d  a n a l y s i s ,  

The housing func t ion  comprises t h e  a c t i v i t i e s  conducted 

Primary r e l i a n c e  i s  on p r i v a t e  i ndus t ry  t o  
t o  a s s u r e  p rov i s ions  of  s a f e  and s a n i t a r y  housing f o r  r e s i d e n t s  
of t h e  urban a rea .  
meet r e s i d e n t s '  needs f o r  s tandard  housing. To t h e  e x t e n t  t h a t  
t h e  i n d u s t r y  does no t  meet t h e  needs of t h e  lower income groups, 
t h e  housing func t ion  becomes a we l f a re  func t ion ,  and t h e r e f o r e  
has been p a r t i c i p a t e d  i n  by some S t a t e s  and t h e  Nat iona l  Govern- 
ment f o r  t h e  p a s t  30 y e a r s .  However, a c t i o n s  of  l o c a l  govern- 
ments a l s o  a f f e c t  t h e  p r i v a t e  housing i n d u s t r y ' s  e f f o r t s  t o  
m e e t  i t s  primary r e s p o n s i b i l i t y ,  p r i n c i p a l l y  through such 
a c t i v i t i e s  a s  planning,  subd iv i s ion  r egu la t ion ,  zoning, and 
b u i l d i n g  and housing code r egu la t ions .  
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The p r i v a t e  housing market i s  areawide: housing consumers, 
w i t h i n  t h e  l i m i t s  of r e s t r i c t i o n s  imposed by income and d iscr imina tory  
p r a c t i c e s ,  look f o r  housing wherever i t  i s  provided i n  t h e  a r e a ,  
so long as  i t  i s  w i t h i n  reasonable  access  of  t h e i r  employment, 
and necessary shopping, r e c r e a t i o n a l ,  r e l i g i o u s ,  and c u l t u r a l  
f a c i l i t i e s .  S imi l a r ly ,  t h e  housing i n d u s t r y ,  s u b j e c t  t o  govern- 
mental r egu la t ions  and p r i v a t e  o r  governmental p o l i c i e s  of  
d i sc r imina t ion  a g a i n s t  m i n o r i t i e s ,  b u i l d s  and maintains  housing 
t o  s a t i s f y  consumers from t h e  e n t i r e  a r e a .  

Local zoning r e s t r i c t i o n s  on l o t  s i z e  o r  land use  res t r ic t  
t h e  housing consumer's freedom of choice.  Areawide genera l ized  
zoning can he lp  a s s u r e  an  adequate  supply of  a l l  v a r i e t i e s  of  
s tandard  homes and l o t  s i z e s .  Bui lders  who o p e r a t e  areawide 
f e e l  t h e  e f f e c t s  of h ighe r  c o s t s  caused by wide v a r i a t i o n s  i n  
l o c a l  bu i ld ing  codes. Higher c o s t s  tend t o  reduce t h e  supply 
of  a v a i l a b l e  housing. 
codes c r e a t e  s p i l l o v e r s  of s o c i a l  c o s t s  i n  terms of h e a l t h  
s tandards  and d i f f i c u l t y  i n  maintaining p rope r ty  va lues .  These 
communities a r e  commonly found i n  o u t l y i n g  unincorporated a r e a s  
where, uncont ro l led  by zoning, bu i ld ing ,  and s a n i t a t i o n  r equ i r e-  
ments, people b u i l d  housing which may be substandard a t  t h e  o u t -  
se t ,  o r  e a s i l y  becomes so .  Areawide de termina t ion  and adminis-  
t r a t i o n  of  minimum bu i ld ing  and housing codes can he lp  combat 
t h e s e  e f f e c t s  of  v a r i a t i o n s  i n  bu i ld ing  codes and substandard 
codes, and s t i l l  leave  l a t i t u d e  f o r  i n d i v i d u a l  l o c a l i t i e s  t o  
e s t a b l i s h  h igher  s t anda rds .  

Communities w i t h  inadequate  bu i ld ing  

Suburbs' r e s i d e n t i a l  c o n t r o l s ,  i nc lud ing  unusual ly s t r i c t  
zoning and housing s tandards ,  c r e a t e  s o c i a l  c o s t s  i n  c e n t r a l  
c i t i e s ,  and f i n a n c i a l  c o s t s  of p u b l i c  housing, by conf in ing  
lower income and nonwhite f ami l i e s  t o  t h e  c e n t r a l  c i t i e s .  Cen t r a l  
c i t i e s '  a c t i o n s  t o  provide  f o r  t he  excluded low income and minor i ty  
groups c r e a t e  b e n e f i t s  i n  t h e  suburbs by reducing p re s su re  t o  
admit t h e s e  groups. (For d e t a i l e d  a n a l y s i s ,  i nc lud ing  r e fe rence  
t o  experience wi th  areawide coord ina t ion  i n  C inc inna t i ,  Cleveland, 
Dayton, Fresno, P i t t s b u r g h ,  S t .  Louis,  Wilmington ( D e l . )  and 
Youngstown a r e a s ,  s e e  P a r t  11, Chapter 3 ,  Sec t ion  M . )  

Parks and Recreat ion 

P l a y l o t s ,  playgrounds, p l a y f i e l d s  , and neighborhood parks  
b a s i c a l l y  b e n e f i t  t h e  r e s i d e n t s  of immediately surrounding a r e a s ,  
whi le  t h e  l a r g e  " recrea t ion"  parks ,  r e s e r v a t i o n s ,  and parkways 
c r e a t e  b e n e f i t s  extending t o  a wide geographic a r e a .  A wide 
geographical  a r ea  has t h e  advantage of economy o f  s c a l e  i n  
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providing f inancing f o r  l a rge  parks.  Benefi ts  of  r ec rea t ion  
programs a r e  l a r g e l y  confined t o  p a r t i c i p a t i n g  individuals ,  who 
o r d i n a r i l y  a r e  l o c a l  r e s iden t s .  Such programs the re fo re  a r e  
proper ly  the  r e s p o n s i b i l i t y  of  l o c a l  u n i t s .  
f a c i l i t i e s ,  such a s  swimrning pools,  golf  courses and t enn i s  
cour t s ,  a r e  l i k e  u t i l i t y  se rv ices ,  with b e n e f i t s  l a rge ly  confinable 
t o  t h e  users  wno can be charged fo r  t h e  se rv ice  on a f ee  bas i s .  
The l a rge  c a p i t a l  ou t l ay  needed f o r  these  f a c i l i t i e s  , however, 
r equ i res  a la rge  enough s c a l e  of opera t ion  t o  keep down u n i t  cos t s .  

Specia l  r e c r e a t i o n a l  

Most munic ipa l i t i e s  have inadequate a r e a  f o r  acquir ing  
and maintaining n a t u r a l  and large-area types of park f a c i l i t i e s ,  
because these  r equ i re  l a rge  packages of land, and land i n  i t s  
n a t u r a l  s t a t e .  S imi lar ly ,  munic ipal i t ies  sometimes a r e  not 
ab le  t o  con t ro l  t h e  use  of open space e f f e c t i v e l y ,  because much 
of i t  l ies  o u t s i d e  t h e i r  boundaries. 

There i s  meri t  i n  keeping ownership and adminis t ra t ion  of 
neighborhood parks and playgrounds i n  the  hands of  loca 1 communities 
from t h e  s tandpoint  of  l o c a l  con t ro l  and a c c e s s i b i l i t y ,  although 
proper organiza t ional  arrangements might provide adequate 
responsiveness t o  pub l i c  demands i n  l a rge r  area  adminis t ra t ive  
u n i t s .  (For d e t a i l e d  ana lys i s ,  including reference  t o  experience 
with areawide coordinat ion i n  Buffalo, D e t r o i t ,  Minneapolis, 
Rochester (N. Y.) ,  San Francisco, and Syracuse a r e a s ,  see P a r t  
11, Chapter 3 ,  Section C . )  

Publ ic  Welfare 

The pub l i c  welfare  function cons i s t s  o f  government's 
furnishing such benef i t s  and/or s o c i a l  se rv ices  a s  a r e  needed 
t o  maintain the  minimum l e v e l  o f  economic and s o c i a l  p ro tec t ion  
f o r  p a r t i c u l a r  individuals  t h a t  soc ie ty  i s  w i l l i n g  and a b l e  t o  
guarantee. More than any function,  t h e  welfare  function 
epitomizes t h e  interdependence of l o c a l  governments i n  l a rge  
urban a reas .  The s o c i a l  cos t  imposed upon a community by the  
presence of  a s u b s t a n t i a l  number of  needy persons provided 
j u s t i f i c a t i o n  f o r  the  e a r l i e s t  pub l i c  welfare  programs. 
a r e s u l t ,  a l l  but a small proport ion of pub l i c  welfare  expendi- 
t u r e s  a r e  financed out  of  S t a t e  and Federal revenues. Further-  
more, t h a t  small proport ion of the  t o t a l  spent  by l o c a l  govern- 
ment i s  accounted f o r  mainly by large  c i t i e s .  

As 

The county h a s  been accepted a s  t h e  l o c a l  adminis t ra t ive  
u n i t  f o r  car ry ing out  the  ca tegor ica l  a s s i s t a n c e  programs of 
t h e  Federal  and S t a t e  governments, which c o n s t i t u t e  about 90 
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pe rcen t  of  t o t a l  p u b l i c  w e l f a r e  expenditures  i n  t h e  na t ion .  
General a s s i s t a n c e ,"  t h e  o t h e r  t en  pe rcen t ,  i s  administered 

t o  a g r e a t  e x t e n t  by m u n i c i p a l i t i e s  and townships, a l though 
t h e  county a d m i n i s t r a t i v e  framework has  been adopted by some 
S t a t e s  f o r  u se  by l o c a l  " general  a s s i s t a n c e"  programs. 

' I  

Adminis t ra t ion  of  both "general a s s i s t a n c e"  and c a t e g o r i c a l  
a s s i s t a n c e  programs by t h e  county has a d m i n i s t r a t i v e  advantages 
of t r e a t i n g  t h e  problems of  a s i n g l e  family on a u n i f i e d  b a s i s ,  
more e f f i c i e n t  u se  o f  s c a r c e  p r o f e s s i o n a l  personnel ,  and inc reased  
o p p o r t u n i t i e s  f o r  mechanizing t h e  process ing  and keeping of 
records .  (For d e t a i l e d  a n a l y s i s ,  inc luding  r e fe rence  t o  
experience wi th  areawide coord ina t ion  i n  Birmingham, Charleston 
(S. C . ) ,  Denver, Des Moines, Fargo, Great F a l l s ,  Harr i sburg ,  
L i t t l e  Rock, New Orleans,  Oklahoma Ci ty ,  Omaha, Po r t l and  (Ore.), 
Topeka, S a l t  Lake C i ty ,  Wheeling, and Winston-Salem a r e a s ,  
see P a r t  11, Chapter 3,  Sec t ion  F.)  

Hosp i t a l s  and Medical Care F a c i l i t i e s  

Coordinated planning on a met ropol i tan  a r e a  b a s i s  of t h e  
l o c a t i o n ,  s i z e ,  and n a t u r e  of  h o s p i t a l s  and o t h e r  medical c a r e  
f a c i l i t i e s  has  many advantages: a c l o s e r  coincidence o f  s e r v i c e  
a r ea  and b e n e f i t  area; g r e a t e r  r e a l i z a t i o n  o f  t h e  f u l l  b e n e f i t s  
o f  t e c h n i c a l  p rog res s  i n  medical and h o s p i t a l  f a c i l i t i e s  through 
increased  s c a l e  of ope ra t ion ;  b e t t e r  d i s t r i b u t i o n  and use  of 
s p e c i a l i z e d  s i n g l e  purpose f a c i l i t i e s ;  more e f f e c t i v e  u s e  of 
scarce t e c h n i c a l  personnel ;  and l i k e l i h o o d  of g r e a t e r  suppor t  of 
c i v i c  l eade r sh ip .  

Nongovernmental h o s p i t a l s ,  accounting f o r  about  two- thirds  
o f  t h e  coun t ry ' s  h o s p i t a l s  and about one- th i rd  of i t s  h o s p i t a l  
beds, d e r i v e  t h e i r  l eade r sh ip  and f inanc ing  wi thout  regard t o  
l o c a l  government boundary l i n e s ,  and serve p a t i e n t s  without  
r e spec t  t o  j u r i s d i c t i o n  o f  res idence .  I n  met ropol i tan  a r e a s ,  
t h i s  means t h a t  nongovernmental i n s t i t u t i o n s  a r e  e s s e n t i a l l y  
areawide i n s t i t u t i o n s ,  from t h e  s tandpoin t  of  t h e i r  suppor t ,  
d i r e c t i o n ,  and p a t i e n t s .  The ways i n  which l o c a l  governments 
d ischarge  t h e i r  r e s p o n s i b i l i t i e s  f o r  h o s p i t a l  care a r e  c l o s e l y  
in t e r tw ined  wi th  t h e  p o l i c i e s  and programs of  nongovernmental 
h o s p i t a l s .  
should be planned i n  r e l a t i o n  t o  nongovernmental h o s p i t a l  
s e r v i c e s ,  and t h a t  no th ing  less than  t h e  met ropol i tan  a rea  i s  
adequate  f o r  such p lanning  and coord ina t ion  i f  economical and 
effect ive h o s p i t a l  s e r v i c e  i s  t o  be achieved.  
areawide planning,  i n d i v i d u a l  hospi ta  Is f inanced and maintained 
on a l o c a l  government b a s i s  can r e t a i n  independence i n  determining 
i n t e r n a l  p o l i c y  and c o n t r o l l i n g  ope ra t ions .  

It fol lows t h a t  governmental h o s p i t a l  services 

Within such 
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The Federa l  H o s p i t a l  Survey and Cons t ruc t ion  A c t  ( H i l l -  
Burton) a l r eady  r e q u i r e s  a S t a t e  p l a n  a s  a cond i t i on  of cons t ruc t ion  
g r a n t s  f o r  h o s p i t a l  and r e l a t e d  f a c i l i t i e s  t o  S t a t e s  f o r  a l l o c a t i o n  
among voluntary  and governmental i n s t i t u t i o n s  i n  t h e i r  j u r i s d i c t i o n s .  
Some S t a t e  agencies  develop t h e i r  Hi l l- Bur ton  p l a n s  on a met ropol i tan  
a rea  b a s i s .  The g r e a t  ma jo r i t y  do n o t .  

The Hil l-Burton program has  promoted comprehensive l o c a l  
p lanning  on an areawide b a s i s  through t e c h n i c a l  a s s i s t a n c e  
a c t i v i t i e s  and by awarding s e r v i c e  demonstration g r a n t s  t o  
c r e a t e  and support  areawide h e a l t h  f a c i l i t y  p lanning  agencies .  
S t imula ted  by t h e s e  demonstrat ion g r a n t s ,  more than  20 such agencies  
have been e s t a b l i s h e d  i n  some o f  t h e  major met ropol i tan  a r e a s .  
Expanded e f f o r t s  by t h e  P u b l i c  Heal th  Se rv i ce ,  S t a t e  h o s p i t a l  
agencies  and l o c a l  h e a l t h  f a c i l i t y  p lanning  agencies  can contr i-  
bute  t o  a c c e l e r a t e d  development of coordinated h o s p i t a l  and 
medical f a c i l i t y  programs on a met ropol i tan  a r e a  b a s i s  t o  
reduce t h e  chances of  d u p l i c a t i o n  o f  s e r v i c e s  and f a c i l i t i e s  
and waste  of s c a r c e  p r o f e s s i o n a l  and f i n a n c i a l  resources .  (For 
d e t a i l e d  a n a l y s i s ,  i nc lud ing  r e fe rence  t o  exper ience  wi th  a r e a -  
wide coord ina t ion  i n  Columbus (Ohio), D e t r o i t  , Kansas C i ty  (Mo. 
and New York C i ty  areas, s e e  P a r t  11, Chapter 3,  S e c t i o n  H . )  

T ranspor t a t ion  

The func t ion  of met ropol i tan  t r a n s p o r t a t i o n  i s  t o  move 
persons  and goods i n t o ,  o u t  o f ,  around, and through c i t i e s  and 
t h e i r  suburbs.  There a r e  a number of  modes o f  t r a n s p o r t a t i o n ,  
i . e . ,  au to ,  t ruck ,  bus,  ra i lway t r a n s i t ,  r a i l r o a d ,  p l ane .  The 
intercommunity s p i l l o v e r s  of  t h e i r  b e n e f i t s  are widely recognized 
and have long provided t h e  r a t i o n a l e  f o r  S t a t e  and Federa l  p a r t i c i -  
p a t i o n  i n  l o c a l  highway cons t ruc t ion .  The need f o r  a s i m i l a r  
broad a rea  approach t o  bus and r a i l  t r a n s i t  i s  a l s o  being recognized, 
a s  i n  t h e  San Francisco Bay and Pennsylvania-New Jersey-Delaware a r e a s .  

The b e n e f i t  a r ea  c r i t e r i o n  f o r  met ropol i tan  a r e a  p rov i s ion  
o f  t r a n s p o r t a t i o n  services is s t r o n g l y  supported by p o t e n t i a l  
economies o f  scale. C a p i t a l  investment i n  highways, ra i lway 
l i n e s ,  r o l l i n g  s tock  and land r e q u i r e s  l a r g e  o u t l a y s  i n  most 
me t ropo l i t an  areas. 

While p lanning  and cons t ruc t ion  of  a t r a n s p o r t a t i o n  system 
i s  b a s i c a l l y  areawide i n  na tu re ,  c e r t a i n  a s p e c t s  of t h e  t o t a l  
t r a n s p o r t a t i o n  s e r v i c e  b e n e f i t  only t h e  l o c a l  r e s i d e n t .  The 
p r i n c i p a l  s e r v i c e s  of t h i s  n a t u r e  a r e  cons t ruc t ion  and maintenance 
o f  l o c a l  s t r e e t s ,  curbs,  g u t t e r s ,  and s idewalks .  These f a c i l i t i e s  
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are proper municipal r e s p o n s i b i l i t i e s .  The p rov i s ion  of parking 
f a c i l i t i e s  i s  a d i f f i c u l t  f u n c t i o n  t o  ass ign:  some are te rmina ls  
f o r  areawide highways, wh i l e  o t h e r s  p r imar i ly  serve r e s i d e n t s  of 
t h e  community i n  which they are loca ted .  

L o c a l i t i e s  may achieve economies of scale from having 
cons t ruc t ion  and maintenance of t h e i r  l o c a l  s treets  , sidewalks , 
and parking f a c i l i t i e s  performed under c o n t r a c t  by a l a r g e r  
j u r i s d i c t i o n .  (For d e t a i l e d  a n a l y s i s ,  inc luding  r e fe rence  t o  
exper ience  wi th  areawide coord ina t ion  i n  Boston, Chicago, M i a m i ,  
Minneapolis,  New York, Ph i l ade lph ia ,  P i t t sbu rgh ,  Salem (Ore.) ,  
and Sea t t le  areas, see Chapter 3 ,  Sec t ion  0.) 

P lanning  

The t a sk  of guiding and he lp ing  coord ina te  urban develop- 
ment dec i s ions  i n  met ropol i tan  areas has grown beyond the  a b i l i t y  
of municipal planning agencies  as f a c t o r s  a f f e c t i n g  development 
have extended beyond t h e  municipal boundaries ,  and s p e c i a l  
d i s t r i c t s  have been c r e a t e d  t o  provide urban s e r v i c e s  among a 
number of m u n i c i p a l i t i e s .  A t  the  same t i m e ,  t he  need e x i s t s  f o r  
t h e  l o c a l  municipal planning a c t i v i t i e s  of land use ,  s t r e e t s  
and highways, mapping and zoning, c a p i t a l  programming and 
budget ing,  and p l a t t i n g  and subdiv is ion  c o n t r o l .  

There are major i n t e r j u r i s d i c t i o n a l  b e n e f i t s  from sound 
metropolitanwide planning and c o s t s  r e s u l t i n g  from the  lack  of 
i t .  Thus, i n s u f f i c i e n t  land f o r  i ndus t ry  and commerce d iscourages  
development of t hese  e n t e r p r i s e s  whi le  overzoning f o r  commercial 
o r  i n d u s t r i a l  land use causes an unheal thy r i v a l r y  among munici- 
p a l i t i e s .  By provid ing  f o r  o r d e r l y  urban development, t he  metro- 
p o l i t a n  planning agencies  can inc rease  t h e  e f f i c i e n c y  by which 
most o the r  pub l i c  s e r v i c e s  such as r e c r e a t i o n ,  water supply ,  
sewage d i sposa l  and t r a n s p o r t a t i o n  can be provided. 

Geographic f a c t o r s  no t  contained w i t h i n  t h e  boundaries 
of i nd iv idua l  m u n i c i p a l i t i e s  determine t h e  d i r e c t i o n  and i n t e n s i t y  
of planning and phys i ca l  development i n  met ropol i tan  areas. 
watershed and drainage bas ins  a f f e c t i n g  water supply and sewage 
d i s p o s a l ,  mass t r a n s i t  l i n e s ,  highways and air p o l l u f i o n  are not  
r e s p e c t e r s  of l e g a l  boundaries and t h e i r  e f f e c t s  can be d e a l t  
w i th  e f f e c t i v e l y  only by concer ted  areawide planning and ac t ion .  

Thus 

To be e f f e c t i v e ,  met ropol i tan  planning must be comprehensive 
S O  t h a t  i t  can provide a forum f o r  t he  r e s o l u t i o n  
i n t e r e s t s  and needs i n  providing s p e c i f i c  urban s e r v i c e s .  
s treet  and highway dec i s ions  have an impact on pub l i c  and p r i v a t e  
t r a n s i t  planning.  

f c o n f l i c t i n g  
Thus 

Subdivis ion c o n t r o l  i s  c l o s e l y  r e l a t e d  t o  
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decis ions  on u t i l i t y  l i n e s .  
i s  dependent upon decis ions  respect ing  sewage d isposal ,  water  
supply and highways. 
an e f f e c t i v e  forum f o r  in teg ra t ing  p lans  f o r  these  funct ions .  

Adequate provis ion  of  housing 

The metropolitan planning agency provides 

Localized planning i s  a l s o  needed f o r  coordinat ion of 
urban functions of a l o c a l i t y  i n  order  t o  produce an e f f e c t i v e  
o v e r a l l  l o c a l  program and f o r  the  guidance of  l o c a l  develop- 
ment wi th in  accepted areawide guidel ines  prepared by the  metro- 
p o l i t a n  planning body. 

Counties a r e  becoming increas ingly  important providers  
of se rv ices  i n  metropoli tan a reas ,  p a r t i c u l a r l y  se rv ices  
which extend beyond t h e  c a p a b i l i t i e s  of c i t ies  and smaller  
u n i t s ,  such a s  water supply and sewage d isposal ,  n a t u r a l  
park and rec rea t ion  a reas ,  and community col leges .  
i s  the re fo re  a growing necess i ty  i n  county government. Under 
t h e  Federal law e s t a b l i s h i n g  the  701 program of f i n a n c i a l  
g ran t s  to a s s i s t  urban planning, however, count ies  of 50,000 
o r  more populat ion t h a t  do no t  c o n s t i t u t e  an e n t i r e  standard 
metropoli tan area  a r e  not  e n t i t l e d  t o  such planning ass i s t ance .  
(For d e t a i l e d  ana lys i s ,  including reference  t o  experience with 
areawide coordinat ion i n  Alanta,  Chicago, Denver, Port land (Ore.) 
and Washington, D.  C. a r e a s ,  s e e  P a r t  11, Chapter 3 ,  Section L . )  

Planning 

Water Supply and Sewage Disposal 

Suburban development has complicated enormously t h e  t a sk  
of  supplying t h e  urban dweller  with water and removing and 
t r e a t i n g  h i s  sewage wastes.  Providing these  se rv ices  can 
involve complex conservation problems, c r e a t i n g  c o s t s  and 
b e n e f i t s  accruing t o  t h e  populat ion of the  e n t i r e  watershed 
and drainage bas in .  The layout of water  and sewage systems 
can a f f e c t  t h e  d i r e c t i o n  and i n t e n s i t y  of economic development 
of an e n t i r e  metropoli tan a rea .  

Water and sewage s e r v i c e  can be provided a t  a lower u n i t  
cos t  on an areawide than a loca l i ty- by- loca l i ty  b a s i s  due t o  
(1) lower u n i t  cos t  of f ixed charges, (2) avoidance of  duplica-  
t i o n  of f a c i l i t i e s ,  such as sewer and wster  l i n e s  and pumps, 
and (3) taking advantage of g rav i ty  flow by following the  con- 
tours  of  n a t u r a l  basins and thus avoiding c o s t l y  pumping. 
Indeed, the  advantages of economies of  s c a l e  f requent ly  de te r-  
mine whether a community w i l l  be served a t  a l l  by pub l i c  water  
o r  sewage f a c i l i t i e s .  
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Small communities o f t e n  f i n d  t h e i r  a r e a  inadequate  
because they cannot f i n d  s u f f i c i e n t  water resources  and s a f e l y  
d i spose  of t h e i r  sewage w i t h i n  t h e i r  boundaries .  
where major water  supply and d i s t r i b u t i o n  and major sewer 
c o l l e c t i o n  and t rea tment  f a c i l i t i e s  a r e  handled on an  areawide 
b a s i s ,  t h e r e  remain advantages i n  r e t a i n i n g  l o c a l  r e s p o n s i b i l i t y  
f o r  l o c a l  water  d i s t r i b u t i o n  and sewage c o l l e c t i o n  f a c i l i t i e s .  
(For d e t a i l e d  a n a l y s i s ,  inc luding  r e fe rence  t o  experience w i t h  
areawide coord ina t ion  i n  Chicago, Denver, Los Angeles,  Minneapolis,  
Ph i l ade lph ia ,  S t .  Louis,  Salem (Ore.) , S e a t t l e  and Washington, 
D .  C .  a r e a s ,  see P a r t  11, Chapter 3 ,  Sec t ion  K . )  

However, 

A i r  P o l l u t i o n  Con t ro l  

A i r  p o l l u t i o n  i s  t h e  presence  i n  t h e  outdoor  atmosphere 
o f  contaminants,  such as d u s t s ,  fumes, gas ,  m i s t ,  odor ,  smoke 
o r  vapor ,  i n  q u a n t i t i e s ,  o f  c h a r a c t e r i s t i c s ,  and o f  du ra t ion  
such a s  t o  be i n j u r i o u s  t o  human, p l a n t ,  o r  animal l i f e  o r  
t o  p rope r ty ,  o r  which unreasonably i n t e r f e r e  w i th  comfortable  
enjoyment of  l i f e  and proper ty .  App l i ca t ion  of  t h e  cr i ter ia  
of b e n e f i t  a r e a ,  economy of  scale,  and geographica l  adequacy 
p o i n t s  t o  t h e  d e s i r a b i l i t y  o f  provid ing  a i r  p o l l u t i o n  c o n t r o l  
on an  " air  basin' '  b a s i s ,  which i s  l i k e l y  t o  be much l a r g e r  
than  t h e  j u r i s d i c t i o n  of a n  ind iv idua l  l o c a l  government. I f  
t h e  a i r  bas in  i s  encompassed w i t h i n  t h e  met ropol i tan  area,  
t h e  S t a t e  probably i s  t h e  most app ropr i a t e  u n i t .  I t  can 
conduct a i r  p o l l u t i o n  c o n t r o l  e i t h e r  through d i r e c t  adminis t ra-  
t i o n  o r  establ ishment  of  minimum s tandards  of  performance f o r  
l o c a l i t i e s  i n  t h e  "air basin ' '  t o  fol low,  perhaps w i t h  S t a t e  
f i n a n c i a l  a s s i s t a n c e  and r egu la t ion .  
development s u b s t a n t i a l l y  over laps  S t a t e  l i n e s ,  e s p e c i a l l y  i n  
major p o r t i o n s  o f  t h e  Nor theas t ,  i n t e r s t a t e  a c t i o n  may be t h e  
only e f f e c t i v e  way t o  c o n t r o l  a i r  p o l l u t i o n .  
a n a l y s i s ,  i nc lud ing  r e fe rence  t o  experience wi th  areawide 
coord ina t ion  i n  Bethlehem, Boston, N e w  York and San Francisco 
a r e a s ,  see P a r t  11, Chapter 3 ,  Sect ion  I.) 

I n  a r e a s  where urban 

(For d e t a i l e d  

C .  General Observat ions 

A review of  t h e  p r e r e q u i s i t e s  of  e f f e c t i v e  adminis t ra-  
t i o n  of  urban func t ions  confirms t h a t  t h e  e x i s t i n g  fragmented 
l o c a l  government s t r u c t u r e  labors  under handicaps.  P o l i t i c a l  
r e a l i t i e s ,  however, p rec lude  s h a t t e r i n g  t h e  e x i s t i n g  system 
i n  o r d e r  t h a t  i t  might be remolded i n  conformity w i t h  an updated 
model. That l i n e  of  a c t i o n  i s  no t  f e a s i b l e  and may no t  even be 
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d e s i r a b l e .  Many s t e p s  can be taken w i t h i n  t h e  p re sen t  gene ra l  
framework i t s e l f  by r e v i s i n g  a r b i t r a r y  and outmoded r e s t r i c t i o n s  
and making bold use  of  such t o o l s  o f  intergovernmental  r e l a t i o n s  
a s  met ropol i tan  p lanning ,  i n t e r l o c a l  con t r ac t ing ,  adequate 
s tandards  t o  c o n t r o l  new inco rpora t ions ,  reasonable annexat ion 
laws, and r e spons ib l e  areawide agencies  o r  c o n t r a c t u a l  a r range-  
ments t o  provide  c e r t a i n  s e r v i c e s  t h a t  by n a t u r e  cannot be 
handled on a s t r i c t l y  l o c a l  b a s i s .  A number of  genera l  observa-  
t i o n s  have emerged from t h i s  s tudy  concerning t h e  na tu re  and 
d i r e c t i o n  of such s t e p s .  

Examination of  Local  Performance and S t a t e  Laws 

The f i r s t  o f  t h e s e  observa t ions  i s  t h e  importance of  s e l f -  
examination and review of  p r e s e n t  p r a c t i c e s  by l o c a l  o f f i c i a l s  
and c i t i z e n s  themselves; review i n  t h e  l i g h t  of  new technologica l  
developments and c u r r e n t  and f u t u r e  needs t o  determine i f  t h e r e  
a r e  c e r t a i n  urban func t ions  which might be b e t t e r  handled on 
t h e  b a s i s  of d i f f e r e n t  a r e a s  o f  j u r i s d i c t i o n  than  those  which 
have grown up i n  t h e  p a s t .  

A wi l l i ngness  t o  look a t  new ways of meeting not  on ly  
today ' s ,  bu t  t omor row ' s  problems has been recognized and 
endorsed by t h e  major o rgan iza t ions  o f  l o c a l  government o f f i c i a l s .  
Thus, t h e  de l ega te s  t o  t h e  Second Urban County Congress of t h e  
Nat iona l  Assoc ia t ion  of Counties on February 9, 1963, adopted 
t h e  fol lowing s ta tement :  
and o t h e r  o f f i c i a l s  and adopt a multi-governmental,  multi-county 
approach t o  ou r  areawide problems." 
Municipal P&icy--1963 adopted by t h e  39th annual  Congress of  
t h e  American Municipal Assoc ia t ion  s t a t e d :  "As t h e  n a t i o n a l  
o rgan iza t ion  r ep re sen t ing  more than 13,500 municipal governments, 
t h e  American Municipal Assoc ia t ion  encourages t h e s e  experiments 
(cooperat ive met ropol i tan  planning,  consol ida ted  c i ty- county  
government, f ede ra t ions  o f  e x i s t i n g  l o c a l  governments, etc.)  i n  
t h e  b e l i e f  t h a t  t h e  s o l u t i o n  of  met ropol i tan  problems r equ i r e s  
new concepts i n  l o c a l  government o rgan iza t ion ,  func t ions ,  and 
f inances  . " 

"We must work coopera t ive ly  wi th  municipal  

I n  t h e  same ve in  t h e  Nat iona l  

The concern of  t h e  S t a t e  and Federa l  governments i n  
e f f e c t i v e  and e f f i c i e n t  admin i s t r a t i on  of urban s e r v i c e s  i s  such 
t h a t  they must i n c r e a s i n g l y  provide  t h e  a t t e n t i o n  and a s s i s t a n c e  
necessary  t o  he lp  l o c a l  governments m e e t  t h e s e  areawide problems. 
The S t a t e  and Federa l  governments must be s a t i s f i e d  t h a t  t h e i r  
own l a w s  and a d m i n i s t r a t i v e  a c t i o n s  a r e  p o s i t i v e  r a t h e r  than  
nega t ive  fo rces  f o r  achiev ing  b e t t e r  r e l a t i o n s h i p s  between c o s t s  
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and b e n e f i t s ,  ach iev ing  economies of  s c a l e ,  a s s u r i n g  adequate 
geographic areas of j u r i s d i c t i o n ,  provid ing  necessary  l e g a l  
and a d m i n i s t r a t i v e  a u t h o r i t y  t o  l o c a l  governments, p re se rv ing  
and extending genera l  mult iple- purpose u n i t s  of  government, 
and promoting maximum c i t i z e n  p a r t i c i p a t i o n .  

I n  making s t u d i e s  of urban s e r v i c e s  and cons ider ing  
measures f o r  more a p p r o p r i a t e  j u r i s d i c t i o n a l  a l l o c a t i o n  of 
r e s p o n s i b i l i t y ,  l o c a l  governments i n  met ropol i tan  areas 
f r equen t ly  encounter t h e  r e t a r d i n g  e f f e c t s  of  S t a t e  laws 
and p r a c t i c e s .  These laws and p r a c t i c e s  restrict o p p o r t u n i t i e s  
and hamper e f f o r t s  of  l o c a l i t i e s  t o  a d j u s t  governmental s t r u c t u r e s  
and boundaries .  Sometimes they  p r e s c r i b e  i n  d e t a i l  how urban 
func t ions  s h a l l  be performed. 

The Commission has p rev ious ly  s t a t e d  i t s  conv ic t ion  t h a t  
Sta tes  have a fundamental r e s p o n s i b i l i t y  f o r  enabl ing  and a s s i s t i n g  
t h e i r  met ropol i tan  areas t o  dea l  wi th  t h e  d i f f i c u l t  problems they  
f ace .  To t h i s  end, t h e  Commission has i n  t h e  p a s t  (1) recommended 
some l e g i s l a t i v e  measures t o  broaden t h e  a b i l i t y  of l o c a l i t i e s  
t o  improve t h e i r  o rgan iza t ion ,  procedures  , and f inances ;  (2) 
suggested t h a t  t h e  S t a t e s  provide  t h e i r  l o c a l i t i e s  wi th  t e c h n i c a l  
and f i n a n c i a l  a s s i s t a n c e ;  and (3)  urged t h e  S t a t e s  t o  t a k e  d i r e c t  
a c t i o n  t o  he lp  s o l v e  met ropol i tan  problems where t h e  S t a t e ' s  
genera l  i n t e r e s t  i s  c l e a r l y  paramount and l o c a l i t i e s  cannot,  o r  
w i l l  n o t ,  act  i n  concer t  t o  s o l v e  t h e  problems (as  i n  water  
p o l l u t i o n ) ,  o r  where S t a t e  p o l i c i e s  c r e a t e  t h e  problems (as 
i n  ove r ly  permiss ive  inco rpora t ion  p o l i c i e s ) .  

S t a t e s  t h e r e f o r e  need t o  cooperate  w i th  t h e i r  l o c a l  
governments i n  t ak ing  a f r e s h  look a t  performance o f  urban 
func t ions  i n  t h e i r  met ropol i tan  a r e a s .  Such s t u d i e s  would 
have t h e  o b j e c t i v e s  of (1) i d e n t i f y i n g  urban func t ions ,  o r  
p a r t s  o f  func t ions  which a r e  most e f f e c t i v e l y  performed on a 
S t a t e ,  met ropol i tan  a r e a ,  county, o r  municipal b a s i s ,  o r  some 
combination; and (2) r e v i s i n g  laws and p r a c t i c e s  a f f e c t i n g  t h e  
l e v e l  o f  performance, t o  achieve  the  most e f f e c t i v e  p e r f o r m n c e .  
With regard t o  t h e  l a t t e r ,  some elements of  a gene ra l  S t a t e  l e g a l  
and p o l i c y  review could inc lude  (1) promoting conformity of  S t a t e  
and Sta te- a ided  p r o j e c t s  w i t h  l o c a l l y  prepared comprehensive 
development p l ans  and programs f o r  t h e  met ropol i tan  a r e a ;  
(2) encouraging coord ina t ion  among S t a t e  agencies  admin i s t e r ing  
i n t e r r e l a t e d  d i r e c t ,  o r  S t a t e - a s s i s t e d ,  p r o j e c t s  w i t h i n  metro- 
p o l i t a n  a r e a s ;  (3) avoid ing  t h e  c r e a t i o n  o f  S t a t e  impediments 
t o  r e s t r u c t u r i n g  l o c a l  governments i n t o  more adequate  u n i t s  f o r  
meeting areawi.de urban s e r v i c e  needs, and d iscouraging  t h e  
c r e a t i o n  of s ingle-purpose a u t h o r i t i e s  which add t o  fragmenta- 
t i o n  of  l o c a l  government s t r u c t u r e  i n  urban a r e a s ;  and 
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( 4 )  promoting appropr i a t e  coopera t ive  o r  j o i n t  implementing a c t i o n  
by l o c a l  u n i t s  of  government w i t h i n  met ropol i tan  a r e a s  through 
t h e  use  of  f i n a n c i a l  and o t h e r  i n c e n t i v e s  o r  requirements .  

Apart from p e r f e c t i n g  t h e i r  planning enabl ing  l e g i s l a t i o n ,  
t h e  S t a t e s  can do much to  improve coord ina t ion  of decision-making 
and admin i s t r a t i on  among urban governments of  met ropol i tan  a r e a s ,  
p a r t i c u l a r l y  i n  matters a f f e c t i n g  p h y s i c a l  development. 
measures as f i n a n c i a l  a i d  t o  met ropol i tan  planning agencies  and 
t e c h n i c a l  p lanning  a s s i s t a n c e  a r e  r e f e r r e d  t o  i n  P a r t  11, Chapter 3 .  
Another s t e p  S t a t e s  might cons ider  would be t h e  attachment of  
performance requirements as a cond i t i on  of f i n a n c i a l  g r a n t s  t o  
l o c a l  u n i t s  of  government. 

Such 

T r a d i t i o n a l l y  t h e  S t a t e s  have a t t ached  minimum performance 
requirements a s  a cond i t i on  of l o c a l  g r a n t s ,  no tab ly  i n  t h e  f i e l d s  
of p u b l i c  educat ion,  highways, h o s p i t a l s ,  and we l f a re .  
range of p o s s i b i l i t i e s  f o r  s e t t i n g  such requirements on func t ions  
a f f e c t i n g  p h y s i c a l  development v a r i e s  among t h e  S ta tes- - wi th  
g r e a t e s t  range occu r r ing  i n  t h e  more urbanized States- - and from 
funct ion  t o  func t ion .  Appendix A shows by S t a t e  and func t ion  
t h e  ex t en t  t o  which S t a t e s  were provid ing  s e l e c t e d  func t iona l  
a i d s  t o  l o c a l  u n i t s  o f  government i n  1957. A s  of t h a t  time, 
t h r e e  S t a t e s  provided a i d  f o r  parks  and r e c r e a t i o n ,  29 f o r  
h o s p i t a l s ,  t h r e e  f o r  water and sewage, t h r e e  f o r  housing, and 
v i r t u a l l y  a l l  f o r  highways. 

The 

Since  1957 t h e  S t a t e s  have expanded t h e  number and s i z e  
of t h e i r  f i n a n c i a l  g r a n t  programs t o  l o c a l i t i e s  , a s  r e f l e c t e d  
i n  t h e  summaries of  the r o l e  of S t a t e  governments i n  P a r t  11. 
Add i t iona l  S t a t e  a c t i v i t y  has  occurred i n  t h e  f i e l d s  of  parks  
and r e c r e a t i o n ,  water  supply and sewage d i s p o s a l ,  p lanning ,  
and urban renewal. 

Among more r ecen t  g r a n t  programs s p e c i f i c a l l y  a f f e c t i n g  
p h y s i c a l  development, t h e  New Je r sey  Green Acres program 
r e q u i r e s  t h a t  i n  o rde r  t o  r ece ive  S t a t e  g r a n t s  f o r  open land 
a c q u i s i t i o n ,  loca l i t ies  must submit evidence t h a t  t h e r e  i s  a 
comprehensive development plan i n  t h e  area and t h a t  they have 
r egu la t ions  governing admin i s t r a t i on ,  u se ,  and development 
of t h e  lands. 
f o r  a Federa l  701 p lanning  g ran t  only i f  t h e  l o c a l i t y ' s  
program inc ludes  a complete master p l a n  o r  i f  the l o c a l i t y  
has  t r a i n e d  p lanners  on i t s  s t a f f .  

b a s i s .  

Some S t a t e s  approve a l o c a l i t y ' s  a p p l i c a t i o n  

Other S t a t e s  provide  
f i n a n c i a l  i n c e n t i v e s  'to Yii-k>27 ~ ~ % + i % % i  set UP WL a ~ e ~ i d e  
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Adapting t h e  technique of performance requirements a s  a 
condi t ion  f o r  f i n a n c i a l  g r a n t s ,  t h e  S t a t e s  might, f o r  example, 
r e q u i r e  t h a t  a p p l i c a t i o n s  from governmental u n i t s  w i t h i n  metro- 
p o l i t a n  areas f o r  g r a n t s  f o r  func t ions  a f f e c t i n g  a rea  develop- 
ment be r e f e r r e d  f o r  review and comment by t h e  areawide p lanning  
agency. They might,  on t h e  o t h e r  hand, make c e r t a i n  func t iona l  
g r a n t s  cont ingent  on ex i s t ence  of areawide f u n c t i o n a l  p l ans ,  o r  
they  might r e q u i r e  cons is tency  of a proposed p r o j e c t  wi th  a 
S ta tewide  p l a n  prepared  by an  agency of S t a t e  government. 
of minimum p e r f o r m n c e  requirements t o  s t i m u l a t e  more e f f e c t i v e  
planning and coord ina t ion  i n  met ropol i tan  a r e a s  i n  any case 
would have ample precedent .  

Use 

W a b  li shment of Metropol i tan  Planning Agencies 

Another genera l  observa t ion  emerging from t h i s  s tudy  i s  
t h a t  f o r  many urban services it i s  more important  t h a t  t h e i r  
performance be coordinated wi th  t h e  p lanning  and performance of 
o t h e r  func t ions  i n  t h e  met ropol i tan  a r e a  than  t h a t  they be 
administered by an  areawide j u r i s d i c t i o n .  This  i s  e s p e c i a l l y  
t r u e  f o r  func t ions  a f f e c t i n g  phys i ca l  development. 

Areawide p lanning  can be an important  i n f luence  i n  
For t h e  p r i n c i p a l  ach iev ing  such cons is tency  among func t ions .  

r o l e  of  areawide p lanning  i s  t o  develop recommendations f o r  
areawide goa ls  f o r  p h y s i c a l  development, and t o  propose p lans  
f o r  coord ina t ing  p u b l i c  and p r i v a t e  a c t i o n s  toward a t ta inment  
of t h e  goa l s .  
s h o r t  of s t r u c t u r a l  r eo rgan iza t ion ,  toward he lp ing  achieve 
some o f  t h e  b e n e f i t s  o f  areawide performance of  func t ions  
a f f e c t i n g  phys i ca l  development, t h e  d e s i r a b i l i t y  o f  which might 
be i n d i c a t e d  by a community's own a n a l y s i s  of i t s  urban s e r v i c e s .  

Thus met ropol i tan  planning can go a long way, 

The e f f e c t i v e n e s s  of  areawide planning depends t o  a 
c r u c i a l  degree on t h e  e x t e n t  i t s  output  i s  of  r ea l  u se  t o  
governmental policymakers i n  t h e  a r e a .  It i s  t h e r e f o r e  v i t a l ,  
as  t h e  Commission has emphasized p rev ious ly ,  t h a t  planning 
be i n t e g r a t e d  i n t o  t h e  dec is ion-mking  p roces s .  
t h i s  d i r e c t i o n  i s  t o  provide,  a s  t h e  Commission has prev ious ly  
urged, t h a t  l o c a l  o f f i c i a l s - - mayors ,  councilmen, and county 
commissioners--constitute t h e  planning body, wi th  a u t h o r i t y  t o  
appoin t  a d d i t i o n a l  members from t h e  gene ra l  p u b l i c  i f  they  so  
d e s i r e .  

One s t e p  i n  
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Despi te  t h e  widespread a v a i l a b i l i t y  of S t a t e  enabl ing  
l e g i s l a t i o n ,  a ma jo r i t y  of t h e  212 met ropol i tan  a r e a s  of t h e  
country s t i l l  do n o t  have an e f f e c t i v e  areawide planning 
p roces s  i n  ope ra t ion .  I t  may be a n t i c i p a t e d ,  however, t h a t  
an  inc reas ing  number o f  communities i n  met ropol i tan  areas 
w i l l  t ake  advantage of  S t a t e  enabl ing l e g i s l a t i o n  and Federa l  
two- thirds  matching g ran t  a s s i s t a n c e  t o  e s t a b l i s h  met ropol i tan  
planning agencies .  

e e l o p i n g  and AchievL-2 Areawide Goals 

The b a s i c  purpose of  t h i s  s tudy  i s  t o  develop t e c h n i c a l  
and p o l i t i c a l  gu ide l ines  f o r  answering t h e  ques t ion :  What i s  
t h e  optimum s i z e  a r e a  f o r  provid ing  a given urban s e r v i c e ?  
Y e t ,  u n t i l  b a s i c  ques t ions  concerning t h e  long- term develop- 
ment and goa ls  f o r  a met ropol i tan  area a r e  d e a l t  with--such 
as  p a t t e r n s  of  growth, o v e r a l l  s i z e ,  and t h e  i n d u s t r i a l  and 
r e s i d e n t i a l  c h a r a c t e r  of  t he  community and a r e a - - i t  i s  d i f f i c u l t  
t o  determine t h e  most e f f e c t i v e  means of provid ing  any given 
func t ion .  However, today few c i t i e s  o r  coun t i e s  and even fewer 
met ropol i tan  a r e a s  have succeeded i n  working out  any compre- 
hens ive  p l a n  f o r  f u t u r e  genera l  development. 

Every met ropol i tan  area- -with i t s  own unique economic 
and s o c i a l  i n t e r e s t s- - needs  a sense  of  purpose and some o b j e c t i v e s  
o r  "goals" t o  guide i t  i n  i t s  f u t u r e  growth and development. 
For lack  of such comprehensive community th inking ,  l eade r sh ip  
i n  most urban a r e a s  "muddles along. ' '  Federa l ,  S t a t e ,  l o c a l  and 
p r i v a t e  expendi tures  f o r  urban s e r v i c e s  a r e ,  t o  some e x t e n t ,  
wasted i n  t r y i n g  t o  s o l v e  one problem a t  a t ime. I n  so  doing, 
they f r equen t ly  make so lv ing  t h e  next  problem more d i f f i c u l t .  
The p r e s e n t  p i c t u r e  of  uncoordinated development and urban sprawl 
i n  ou r  met ropol i tan  a r e a s  comes a t  a t i m e  when t h e  na t ion  has ,  
perhaps uniquely i n  h i s t o r y ,  t h e  opportuni ty- -by proper  u se  o f  
i t s  human and n a t u r a l  r e sou rces ,  of p r i v a t e  and p u b l i c  c a p i t a l  
and o r g a n i z a t i o n a l  t oo l s- - to  achieve almost any kind o f  urban 
community t h a t  i s  d e s i r e d .  

Agreement on areawide goa ls  is  t h e  b a s i c  requirement f o r  
coordinated areawide a c t i o n ,  r ega rd l e s s  of how many l o c a l  govern- 
ments o r  adminis te r ing  agencies  may e x i s t .  S t i l l  g r e a t e r  coordina-  
t i o n  would be achieved i n  t he  met ropol i tan  a r e a  i f  l o c a l i t i e s  
then would adapt  t h e i r  p o l i c i e s  and programs so  as  t o  work toward 
a c t u a l  achievement of  t h e  areawide goa ls .  
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Achievement of  a n  e f f e c t i v e  system o f  areawide goal  formula- 
t i o n  and coordinated governmental a c t i o n  i s  l i k e l y  t o  be a long 
p roces s .  Met ropol i tan  communities need t o  exert more e f f o r t  i n  
moving toward t h a t  o b j e c t i v e ,  and need t o  a t  l e a s t  begin explor ing  
t h e  problems involved.  Moreover, t h e  S t a t e  and Federal  govern- 
ments, w i th  t h e i r  v i t a l  i n t e r e s t s  i n  s ecu r ing  a g r e a t e r  degree 
of  program coord ina t ion ,  should be prepared and w i l l i n g  t o  lend 
t h e i r  a s s i s t a n c e  i n  t h i s  explora tory  process .  

Local governments might we l l ,  t h e r e f o r e ,  begin t o  explore  
j o i n t l y  wi th  S t a t e  r e p r e s e n t a t i v e s  and key Fede ra l  agencies ,  t h e  
development o f  agreed-upon goals  f o r  each met ropol i tan  a r e a  and 
a program of governmental and intergovernmental  a c t i o n  needed 
t o  achieve  these  d e s i r e d  o b j e c t i v e s .  
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DETERMINING THE OPTIMUM J U R I S D I C T I O N  
FOR HANDLING URBAN SERVICES 





Chapter 1 

INTRODUCTION 

P a r t  IT demonstrates a method by which c i t i z e n s  and p u b l i c  
o f f i c i a l s  i n  l a r g e  urban cen te r s  might ana lyze  urban func t ions  
and reach conclusions a s  t o  whether they  should be provided on 
a l o c a l ,  areawide, o r  i n t e rmed ia t e  a r e a  b a s i s .  It conta ins  t h e  
d e t a i l e d  a n a l y s i s  of 15 urban func t ions  from which t h e  f ind ings  
summarized i n  P a r t  I a r e  drawn. 

Chapter 2 develops seven economic and p o l i t i c a l  c r i t e r i a  
t o  s e r v e  a s  gu ide l ines  i n  deciding t h e  most d e s i r a b l e  j u r i s d i c -  
t i o n  f o r  handl ing each of  t h e  15 urban s e r v i c e s .  
func t ion  i s  eva lua ted  i n  t h e  l i g h t  of t h e s e  c r i t e r i a  t o  answer 
the  ques t ion :  I s  t h e  func t ion  most adequate ly  and e f f e c t i v e l y  
provided on  a l o c a l ,  areawide, o r  i n t e rmed ia t e  a r ea  b a s i s ?  For 
example, w i l l  performance of t h e  t r a n s p o r t a t i o n  func t ion  on a 
l o c a l ,  county, o r  areawide b a s i s  be most l i k e l y  t o  in t roduce  
economies of  s c a l e ,  o r  permi t  equat ing of  c o s t s  and b e n e f i t s ,  
o r  provide  g r e a t e r  c i t i z e n  a c c e s s i b i l i t y ?  

Each urban 

Chapter 3 desc r ibes ,  f o r  each of  t h e  15 func t ions ,  
(a) t h e  na tu re  and scope of t h e  func t ion  a s  gene ra l ly  viewed 
and c a r r i e d  on i n  met ropol i tan  a reas  throughout t h e  country,  
(b) cu r r en t  p r a c t i c e  w i t h  r e spec t  t o  j u r i s d i c t i o n  o f  performance, 
(c)  t h e  r o l e s  of t h e  S t a t e  and National  governments, (d)  t e c h n i c a l  
s tandards  of  s e r v i c e ,  and (e) t h e  d e s i r a b l e  j u r i s d i c t i o n  suggested 
by s p e c i a l i s t s .  Se l ec t ed  c r i t e r i a  a r e  then  app l i ed .  These concern 
mainly b e n e f i t  a r e a ,  economy of  s c a l e ,  and geographic adequacy-- 
c r i t e r i a  t o  which i n d i v i d u a l  func t ions  may respond d i f f e r e n t l y .  
Concluding t h e  t rea tment  o f  each func t ion  i s  a d e s c r i p t i o n  of 
r ecen t  experience wi th  l a r g e r  a r ea  performance of  t h e  func t ion .  

Chapter 4 a p p l i e s  t h e  remaining c r i t e r i a  t o  a l l  t h e  
func t ions  taken toge the r ,  i n s t e a d  of funct ion-by- funct ion,  
because only  i n  t h a t  way can these  c r i t e r i a  be a p p l i e d  s i g n i f i -  
cant ly ,  o r  because a l l  t h e  funct ions respond i n  t h e  same way 
t o  t h e  i n d i v i d u a l  c r i t e r i a .  For  example, i t  i s  be l i eved  t h a t  
a more i n c l u s i v e  u n i t  o f  government w i l l  c o n s i s t e n t l y  possess  
g r e a t e r  a b i l i t y  t o  a t t r a c t  s k i l l e d  a d m i n i s t r a t i v e  personnel ,  a s  
well as  p o l i t i c a l  and c i v i c  leadersh ip  f o r  every func t ion .  
These c r i t e r i a  app l i ed  t o  t he  func t ions  a s  a group concern l e g a l  
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and adminis t ra t ive  a b i l i t y ,  comprehensiveness of  government, 
a c c e s s i b i l i t y  and c o n t r o l l a b i l i t y ,  and c i t i z e n  p a r t i c i p a t i o n .  

I n  applying the  Commission's f indings t o  any given 
community, i t  must be kept i n  mind t h a t  these  f indings a r e  
la rgely  i 1 l u s t r a  t ive  . Individua 1 v a r i a t i o n s  i n  populat ion 
s i z e  and dens i ty ,  laws, t r a d i t i o n s  and geography make i t  
necessary f o r  those concerned with the  p a r t i c u l a r  urban area  
t o  decide the  bes t  manner o f  planning and administering these  
urban funct ions .  

Def in i t ions  

For purposes of t h i s  study, " local"  urban functions a r e  
those performed by u n i t s  of government whose j u r i s d i c t i o n  extends 
t o  only a por t ion  of  a metropolitan a r e a .  
are munic ipal i t ies ,  townships, school d i s t r i c t s ,  small s p e c i a l  
d i s t r i c t s ,  and counties encompassing l e s s  than a s u b s t a n t i a l  
amount of t h e  e n t i r e  metropolitan area .  
t ions  a r e  those performed throughout a metropoli tan area  by 
a s i n g l e  u n i t  or by a number of l o c a l  u n i t s  ac t ing  j o i n t l y  o r  
cooperat ively.  
by a s i n g l e  u n i t  o r  by a number of l o c a l  u n i t s  a c t i n g  j o i n t l y  o r  
cooperat ively,  having j u r i s d i c t i o n  over a s u b s t a n t i a l  p a r t  of  
t h e  metropolitan area .  Such u n i t s  usual ly  w i l l  be l a rge  s p e c i a l  
d i s t r i c t s  o r  counties  occupying l e s s  than an e n t i r e  metropolitan 
a rea .  

Generally, such u n i t s  

"Areawide" urban func- 

"Intermediate" urban funct ions  a r e  those performed 

S p e c i a l i s t s '  Suggestions 

I n  the  funct ional  desc r ip t ion  and ana lys i s  i n  Chapter 3 ,  
t h e  suggestions of s p e c i a l i s t s  with regard t o  des i rab le  s c a l e  of 
j u r i s d i c t i o n  a r e  given s p e c i a l  a t t e n t i o n .  
o f f i c e r s ,  water engineers,  planners,  educators ,  p o l i c e  adminis- 
t r a t o r s ,  f o r  example--daily dea l  with t echn ica l  problems of pro-  
viding service ,  and a r e  in in t ima te  contac t  wi th  the  publ ic  a f fec ted .  
In ,  evaluat ing  the  viewpoints of the p ro fess iona l s ,  it was recognized 
t h a t  these  groups tend t o  recommend ' 'desirable" standards t h a t  
may exceed minimum requirements, and t h e i r  concern f o r  meeting 
standards of  se rv ice  may cause them t o  give too much weight t o  
adminis t ra t ive  e f f i c i ency  and adequacy while neglec t ing  o the r  
cons idera t ions .  

S p e c i a l i s t s  - -hea l t h  
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S t a t e  Respons ib i l i t y  f o r  Loca l  Governments 
-I_ 

A fundamental f a c t  i n  S t a t e - l o c a l  r e l a t i o n s  i n  t h e  United 
S t a t e s  i s  t h a t  l o c a l  u n i t s  of government depend upon t h e i r  
S t a t e  l e g i s l a t u r e s  f o r  t h e i r  o rgan iza t ion ,  powers, and boundaries ,  
except  a s  o therwise  provided by S t a t e  c o n s t i t u t i o n s  and j u d i c i a l  
i n t e r p r e t a t i o n .  Local dependence upon S t a t e  l e g i s l a t u r e s  i s  
e s p e c i a l l y  important  i n  dea l ing  wi th  met ropol i tan  problems, s i n c e  
such c o n s t i t u t i o n a l  p r o t e c t i o n  a s  l o c a l i t i e s  have a g a i n s t  l e g i s l a -  
t i v e  c o n t r o l  u sua l ly  a p p l i e s  only t o  " local"  ma t t e r s .  
problems, on t h e  o t h e r  hand, a r e  by d e f i n i t i o n  more than pu re ly  
" local" ;  they concern more than a s i n g l e  l o c a l i t y .  L/ 

Metropol i tan  

The fundamenta 1 supe r io r  - subordinate  r e l a t i o n s h i p  of  S t a t e  
and l o c a l  governments is s i g n i f i c a n t  i n  regard  t o  a l l  t h e  func- 
t i o n s  of government analyzed here ,  a l though t h e r e  may be some 
c o n s t i t u t i o n a l  v a r i a t i o n s  among t h e  d i f f e r e n t  func t ions  and among 
t h e  S t a t e s .  Since i t  i s  un ive r sa l ly  app l i cab le ,  s p e c i f i c  r e f e rence  
t o  t h i s  r e l a t i o n s h i p  is  no t  made i n  t h e  a n a l y s i s  of "The Role of  
S t a t e  Government" f o r  each func t ion  i n  Chapter 3 ,  except where 
s p e c i a l  circumstances i n d i c a t e  such r e fe rences  t o  be d e s i r a b l e .  
Comments on t h e  r o l e  o f  S t a t e  governments a r e  t h e r e f o r e  gene ra l ly  
l imi t ed  t o  d e s c r i p t i o n  o f  t h e  ex t en t  S t a t e  governments provide  
t echn ica l  and f i n a n c i a l  a s s i s t a n c e ,  e s t a b l i s h  s t anda rds ,  p rovide  
d i r e c t i o n  o r  supe rv i s ion ,  o r  impose o t h e r  requirements which 
might encourage o r  d i scourage  performance of a p a r t i c u l a r  urban 
func t ion  a t  e i t h e r  t h e  l o c a l  o r  r eg iona l  l e v e l .  

Propor t ion  of Urban Expenditures Al loca ted  t o  15 Functions 

Di rec t  expenditures  f o r  t h e  15 func t ions  s t u d i e d  represented  
over  85 pe rcen t  of t h e  t o t a l  d i r e c t  gene ra l  expenditures  by l o c a l  
governments i n  1961. Table 1 i n d i c a t e s  t h e  genera l  d i s t r i b u t i o n  
of expenditures  by func t ion ,  according t o  t h e  U. S .  Census Bureau 
c l a s s i f i c a t i o n .  Soxe o f  t he  func t iona l  c a t e g o r i e s  i n  t h e  Census 
Bureau c l a s s i f i c a t i o n  d i f f e r  from those  used i n  t h i s  s tudy.  Thus, 

- 1/ Advisory Commission on Intergovernmental  Re la t ions ,  S t a t e  
C o n s t i t u t i o n a l  and S t a t u t o r y  R e s t r i c t i o n s  Upon t h e  S t r u c t u r a l ,  - Funct iona l ,  and PersonnelPowers  of  LocalGovernment (Washington: 
Government P r i n t i n g  Of f i ce ,  1962), and John W .  Winters,  S t a t e  
Cons t i t u t iona l  Limi ta t ions  on Solu t ions  of  Metropol i tan Area 
----- Problems (Ann Arbor: The Univers i ty  of  Michigan, 1961), 
Chapter 11. 

- _I_--------- 
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i n  t h e  t a b l e ,  a i r  p o l l u t i o n  c o n t r o l  i s  included under h e a l t h ;  
p lanning  i s  inc luded  under gene ra l  c o n t r o l ;  and housing inspec-  
t i o n  and bu i ld ing  i n s p e c t i o n  (both d i s cus sed  under t h e  housing 
func t ion  i n  t h i s  s t udy )  a r e  covered i n  t h e  ca tegory  "other  and 
una 1 l o  ca b 1 e I' 

Expendi tures  f o r  wa te r  supply,  which a r e  excluded from 
Table  1 because t h e  Census Bureau does no t  d e f i n e  them a s  
gene ra l  expendi tures ,  amounted t o  $2,106 m i l l i o n  i n  1961. 2 /  - 
S t a t i s t i c s  on Inter_governmental Re la t i ons  and Current  Performance 
Level 
---II--- l_l_-II_------- --- 

To p rov ide  an o v e r a l l  view, and a l s o  t o  avoid  r e p e t i t i v e  
c i t a t i o n  i n  t h e  r e p o r t ,  f i n a n c i a l  s t a t i s t i c s  on in te rgovernmenta l  
expendi tures  by func t ion ,  and on u n i t s  o f  l o c a l  government 
c u r r e n t l y  performing urban func t ions  a r e  p re sen t ed  i n  Tables  2 
and 3, r e s p e c t i v e l y .  

Table 2 supplements Table  1, showing in te rgovernmenta l  
expendi tures  i n  a d d i t i o n  t o  d i r e c t  expendi tures .  The f u n c t i o n a l  
breakdown i s  no t  a s  d e t a i l e d  a s  i n  Table  1, bu t  t h e  func t ions  
shown a r e  t he  major ones involv ing  s i g n i f i c a n t  amounts of  i n t e r -  
governmental expendi tures .  
t u r e s  do n o t ,  o f  course ,  r e v e a l  t h e  e x t e n t  d i r e c t i o n  and c o n t r o l  
from a h ighe r  l e v e l  accompany expendi tures .  
f unc t ion  provides  t h e  d e t a i l  on t h e s e  and o t h e r  intergovernmental  
a s p e c t s  of t h e  func t ion .  

F igures  on intergovernmental  expendi-  

Analys i s  o f  each 

Table  3 i n d i c a t e s  t h e  e x t e n t  r e s p o n s i b i l i t y  f o r  l o c a l l y -  
adminis te red  func t ions  was shared among d i f f e r e n t  types o f  l o c a l  
governments i n  1957. Comparable f i g u r e s  f o r  wa te r  supply systems 
no t  shown i n  t h e  t a b l e  a r e  ( i n  m i l l i o n s  o f  d o l l a r s ) :  coun t i e s- -  
26; munic ipa l i t i es- - 1 ,305;  townships--58; and s p e c i a l  d i s t r i c t s - -  
196. 3 /  An obvious l i m i t a t i o n  of t h i s  t a b l e ,  and a l s o  of t h e  
func t ion-by- func t ion  d e s c r i p t i o n  of  c u r r e n t  p r a c t i c e  i n  Chapter 3 ,  

- 2 /  U .  S .  Bureau o f  t h e  Census, Governmeri ts  Financ_es i n  1961 
(Washington: Government P r i n t i n g  O f f i c e ,  1962), Table  9, 
p .25. 

- 3 /  U. S .  Bureau of  t h e  Census, "Compendium of  Government Finances", 
U. S. Census o f  Governments: 1957, Vol. 111, No, 5 (Washington: 
Government P r i n t i n g  Of f i ce ,  1959), Table  12, p .  23. 
-_uII_---I_------I- 

- 36 - 



i s  lack  of  information on t h e  degree l o c a l  u n i t s  provide  s e r v i c e s  
j o i n t l y  o r  coopera t ive ly  under formal o r  informal  agreements. 
Such performance has many of  t h e  a t t r i b u t e s  of  an areawide 
approach, s o  t h a t  l a c k  of da ta  on the  frequency of j o i n t  coopera- 
t i o n  r e s u l t s  i n  an understatement of  areawide p rov i s ion  of services 
under c u r r e n t  p r a c t i c e .  
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Table 1 . DIRECT GENERAL EXPENDITURE. BY FUNCTION. BY LEVEL OF GOVERNMENT: 1961 

Amount (mi l l ions  o f  d o l l a r s )  

: A l l  : Federa l  ' S t a t e  and l o c a l  governments 
: govern-: Govern- : 
: ments : ment : Tota l  : S t a t e  : Local 

Function 

Yational  defense and i n t e r -  
n a t i o n a l  r e l a t i o n s  .............. 

111 o t h e r  func t ions  ............... 
P o s t a l  s e r v i c e  .................. 
Education ....................... 

I n s t i t u t i o n s  o f  h igher  educa- 
t i o n  ........................ 

Local schools  ................. 
Other ......................... 

Highways ........................ 
P u b l i c  Welfare .................. 

C a t  egor i c a  1 pub li c a s  s i s  tan  ce . 
Other p u b l i c  a s s i s t a n c e  ....... 
Other pub l i c  we l f a r e  .......... 

Health and h o s p i t a l s  ............ 
Pub l i c  h o s p i t a l s  .............. 
Other h o s p i t a l s  ............... 
Health ........................ 

P o l i c e  p r o t e c t i o n  ............... 
Local f i r e  p r o t e c t i o n  ........... 
Sewerage ........................ 
S a n i t a t i o n  o t h e r  than sewerage .. 
Local parks and r e c r e a t i o n  ...... 
Natura l  resources  ............... 
Housing and urban renewal ....... 
A i r  t r a n s p o r t a t i o n  .............. 
Water t r a n s p o r t  & t e rmina ls  ..... 
Correc t ion  ...................... 
L i b r a r i e s  ....................... 
S o c i a l  insurance admin i s t r a t i on  . 
Financia 1 admin i s t r a t i on  ........ 
General c o n t r o l  ................. 
General pub l i c  bu i ld ings  (S ta te-  

loca l )  ........................ 
I n t e r e s t  on genera l  debt  ........ 
Other and unal locable  ........... 

139. 161 

49. 387 

89. 774 
4. 025 

21. 214 

3. 570 
16. 608 
1. 036 
9. 995 
4. 779 
3. 088 

5 15 
1. 178 
5. 682 
4. 310 

239 
1. 132 
2. 210 
1. 087 
1. 103 

672 
857 

11. 409 
1. 320 
1. 800 
1. 273 
810 
3 68 
63 6 

1. 417 

5 90 
9. 309 
7 . 607 

1 . 608 

82. 960 

49. 387 

33 . 573 
4. 025 

64 0 

... 

... 
64 0 
15 1 
59 
13 

46 
1. 595 

957 
96 

542 
193 

... 

... 

... 

... 

... 
10. 082 

377 
1. 378 

980 
47 

285 
591 
197 

... 

... 
7. 485 
5. 485 

56. 201 

... 
56. 201 

20. 574 

3. 570 

396 
9. 844 
4. 720 
3. 075 

5 15 
1. 132 
4 . 087 
3. 353 

143 
5 90 

2. 017 
1. 087 
1. 103 

672 
857 

1. 327 
943 
422 
2 93 
7 63 
3 68 
351 

1 . 017 
1. 220 

590 
1. 824 

... 

16. 608 

2. 122 

L9. 004 

... 
19. 004 

3. 792 

3. 170 
22 6 
396 

6. 230 
2. 311 
1. 767 

2 58 
287 

2. 059 
1. 750 

49 
2 60 
261 

... 

... 

... 

... 

... 
906 

7 
36 
78 

479 
19 

351 
472 
2 53 

12 0 
584 

1. 046 

37 . 197 

... 
37. 197 

16. 782 
... 

400 
16. 382 

3. 614 
2. 409 
1. 308 

257 
845 

2 . 028 
1. 603 

94 
330 

1. 756 
1. 087 
1. 103 

672 
857 
421 
936 
386 
215 
284 
349 

545 
967 

... 

... 

470 
1. 240 
1. 076 

source: U . S . Bureau of Census. Governmental Finances i n  1961 (Washington: 
Government P r i n t i n g  Off ice .  1962). Table 6. p . 23 . 
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Table 2 - SUMMARY OF GENERAL EXPENDITURE (DIRECT AND INTERGOVERNMENTAL), 
BY FUNCTION, BY LEVEL OF GOVERNMENT: 1961 

Amount (millions of dollars) 

Item 

~ ~~~~~~ 

All : Federal : : Local 
* ments 

govern- Govern- : States : govern- 
* ments . ment 

All functions............. 
Direct........... . .  
Intergovernmental.. 

National defense and inter- 
national rela t ions21. .......... 

Postal service21 ................. 
Education ........................ 

Direct....................... 
Intergovernmental ............ 

Highways ......................... 
Direct....................... 

Public Welfare................... 
Direct....................... 

Health and hospitals ............. 
Direct....................... 
Intergovernmental 

Natural resources................ 
Direct..... .................. 
Intergovernmental ............ 

Housing and urban renewal ........ 
Direct....................... 
Intergovernmental 

Air transportation ............... 
Direct..................... .. 

Social insurance administration.. 
Direct ....................... 

Interest on general debt21 ....... 
Other and combined ............... 

Direct... .................... 

Intergovernmental ............ 

Intergovernmental ............ 

Intergovernmental ............ 

Intergovernmental ............ 

Intergovernmental ............ 

- 11139,161 
139,161 
- 11 
49,387 
4,025 

- 11 21,214 
21,214 
11 

9,995 
11 

4,779 
11 

- 11 5,682 
5,682 
11 

- 11 11,409 

11 
- i/ 1,320 

1,320 
11 

- i/ 1,800 
1,800 
- 11 

- 11 636 
636 

- 11 
9,309 

- 11 19,604 
19,604 

- 11 9,995 

- 11 q779 

11,409 

- 11 

89,971 
82,960 

- 21 7,011 
49,387 
4,025 
1,669 
64 0 

1,030 

151 
2,586 
2,238 

59 

1,750 
1,595 
154 

10,214 

132 
655 
377 
2 78 

1,442 
1,378 

64 
655 
285 
370 

7,485 
7,714 
7,494 
2 19 

2,738 

2,178 

10,032 

29,118 
19,004 
10,114 

--- 
---  
9,755 
3,792 
5,963 
7,496 
6,230 
1,266 
3,913 
2 , 311 
1,602 
2,243 
2,059 
184 
924 
906 
18 
37 
7 

30 
55 
36 
20 
351 
351 --- 
584 

3,760 
2,729 
1,031 

37,393 
37,197 

196 

--- --- 
16,782 
16,782 
41 
3764 5 
3,614 

31 
2,442 
2,409 

33 
2,092 

64 
42 1 
42 1 

93 6 
93 6 

386 

2,028 

- 41 

- 41 
386 --- 
- 41 
- 41 --- 
1,240 
9,448 

67 
9,381 

Note: Because of rounding, detail may not add to totals. Local government amaunts 

Source: U. S. Bureau of the Census, Governmental Finances in 1961 (Washington: 

are estimates subject to sampling variation. 

Government Printing Office, 1962), Table 5, p. 22. 

- 1/ Duplicative transactions between levels of government are excluded in arriving at 

- 21 Entirely to States except for $745 million paid direct to local governments, 
aggregates. 

including $276 million for education, $278 million for housing and urban renewal, 
$44 million for airports, $44 million for waste treatment facilities, and about 
$28 million, Federal lump-sum contribution to the District of Columbia. 

- 31 Entirely direct expenditure. 
&/ Minor amounts included under "Other and combined", below. 
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Table 3 - DIRECT GENERAL EXPENDITURE BY FUNCTION, BY TYPE 
OF LOCAL GOVERNMENT: 1957 ( I N  MILLIONS OF DOLLARS) 

I t e m  To ta l  Coun- Munici- Town- School S p e c i a l  
t ies p a l i t i e s  sh ips  d i s t r i c t s  d i s t r i c t s  

Education ................ 
Local s choo l s . .  ........ 
Othe r . . . . . . . . . . . . . . .  ... 

Highways ................. 
Publ ic  we l f a r e  ........... 

Categor i ca l  p u b l i c  
a s s i s t a n c e . . . . . . . .  ... 

Other p u b l i c  a s s i s t a n c e  
Other .................. 

Ho s p  i t a  Is ................ 
Heal th  ................... 
P o l i c e  ................... 
Local f i r e  p r o t e c t i o n  .... 
Natura l  r e sou rces .  ....... 
Sewers  and sewage 

d i s p o s a l  ............... 
Other s a n i t a t i o n  ......... 
Local parks and r ec rea-  

t i o n .  .................. 
Housing and community 

Nonhighway t r a n s p o r t a t i o n  

Water t r a n s p o r t a t i o n  6 
t e rmina l  f a c i l i t i e s . .  

Other .................. 
Correc t ion  ............... 
Local l i b r a r i e s  .......... 
General c o n t r o l  .......... 
General p u b l i c  bui ld ings  

(S t a t e - l o c a l )  .......... 
I n t e r e s t  on genera l  debt .  
Other and unal locable  .... 

redevelopment .......... 
A i r  t r a n s p o r t a t i o n  ..... 

26,604 
11 , 668 
11,635 

33 
2 , 941 
1,659 

1,043 
14 6 
470 

1,246 
3 03 

1 , 290 
810 
244 

906 
537 

608 

503 
44 7 
22 6 

133 
89 

13 6 
199 

1,195 

351 
755 
806 

5,359 
557 
530 

27 
1,205 
1,104 

736 
73 

2 96 
582 
12 6 
193 
26 

124 

103 
10 

67 

---  
32 
31  

2 

13 6 
31 

5 94 

174 
90 

2 03 

--- 

9,417 
1,423 
1,417 

6 
1,313 

48 9 

278 
65 

145 
529 
159 

1,041 
709 --- 

642 
5 04 

459 

247 
240 
105 

47 
88 

145 
5 12 

15 7 
309 
54 0 

--- 

1,132 
34 1 
34 1 

325 
66 

29 
8 

29 
7 
9 

55 
43 

--- 

--- 
46 
21  

22 

1 
3 
2 

--- 
1 

l o  
89 

20 
20 
55 

--- 

Source: U.S. Bureau o f  Census, "Compendium of Government Finances", U.S. Census o f  
Governments: 1957, Vol. 111, No. 5 (Washington: Government P r i n t i n g  
Off ice ,  1959), Table 8, p .  20. 
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Chapter 2 

ECONOMIC AND POLITICAL CRITERIA FOR ALLOCATION OF URBAN FUNCTIONS 

A number of  economic and p o l i t i c a l  c r i t e r i a  might be 
appl ied  t o  urban func t ions  i n  o rde r  t o  a r r i v e  a t  a judgment on 
whether t h e  func t ions  should be  performed on a l o c a l ,  i n t e r -  
mediate,  o r  areawide b a s i s .  No s i n g l e  s e t  of c r i t e r i a  would 
of course r ece ive  un ive r sa l  endorsement. The fol lowing set i s  
suggested a s  l i k e l y  t o  r ece ive  widespread acceptance as tending,  
i f  followed, t o  f o s t e r  l o c a l  government i n  met ropol i tan  a r e a s  
capable of r e so lv ing  c o n f l i c t s ,  p rovid ing  a s e t t i n g  f o r  pe r sona l  
development i n  a democratic atmosphere, and provid ing  p u b l i c  
goods and s e r v i c e s  requi red  by t h e  c i t i z e n r y .  The f i r s t  two are 
economic c r i t e r i a ;  t h e  l a s t  f i v e  a r e  p o l i t i c a l .  

1. 

2. 

3 .  

4 .  

5 .  

6 .  

7. 

The governmenta 1 j u r i s d i c t i o n  r e spons ib l e  f o r  provid ing  
any s e r v i c e  should be l a r g e  enough t o  enable t h e  
b e n e f i t s  from t h a t  s e r v i c e  t o  be consumed p r imar i ly  
w i th in  t h e  j u r i s d i c t i o n .  

The u n i t  of  government should be l a r g e  enough t o  
permit  r e a l i z a t i o n  of t h e  economies of s c a l e .  

The u n i t  o f  government ca r ry ing  on a func t ion  should 
have a geographic a r e a  of  j u r i s d i c t i o n  adequate  f o r  
e f f e c t i v e  performance. 

The u n i t  of government performing a func t ion  should 
have t h e  l e g a l  and admin i s t r a t i ve  a b i l i t y  t o  perform 
t h e  s e r v i c e s  ass igned  t o  i t .  

Every u n i t  of government should be r e spons ib l e  f o r  
a s u f f i c i e n t  number of func t ions  so t h a t  i t  provides 
a forum f o r  r e s o l u t i o n  of c o n f l i c t i n g  i n t e r e s t s ,  
w i th  s i g n i f i c a n t  r e s p o n s i b i l i t y  f o r  balancing govern- 
mental needs and resources .  

The performance of func t ions  by a u n i t  of government 
should remain c o n t r o l l a b l e  by and a c c e s s i b l e  t o  i t s  
r e s i d e n t s .  

Functions should be ass igned  t o  t h a t  l e v e l  of  govern- 
ment which maximizes t h e  condi t ions  and o p p o r t u n i t i e s  
f o r  a c t i v e  c i t i z e n  p a r t i c i p a t i o n  and s t i l l  permi ts  
adequate performance. 
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Economic Critezik 

1. xh,e, governFenta1 j u r i s d i c t i o n  r_esponsible f o r  provid inq  

any s e r v i c e  should be l a r g e  enough t o  en_a_ble t h e  b e n e f i t s  from 

t h a t  s e r v i c e  t o  be consumed prim.ar i ly  w i t h i n f h e  i u r i s d i c t i o n .  
I-- 

The b e n e f i t s  from t h e  s e r v i c e  and t h e  s o c i a l  c o s t  of f a i l i n g  t o  

provide  i t  should have a minimum of " sp i l l ove r "  i n t o  o t h e r  

j u r i s d i c t i o n * .  

The d i f f i c u l t i e s  i n  achiev ing  a u n i t  of government which 
s a t i s f i e s  t h i s  c r i t e r i o n  a r e  immediately apparent .  F i r s t ,  s p i l l -  
overs  of s o c i a l  b e n e f i t s  and s o c i a l  c o s t s  cannot always be 
i d e n t i f i e d .  Second, even when they can be i d e n t i f i e d ,  it i s  
f r equen t ly  not  f e a s i b l e  t o  en l a rge  t h e  j u r i s d i c t i o n  t o  e l imina te  
s p i l l o v e r s .  Third,  many func t ions  involve  subfunct ions  f o r  
which t h e  amount of  inter-community s p i l l o v e r  v a r i e s ,  

D e f i n i t i o n  o f  t h e  a r ea  w i t h i n  which b e n e f i t s  a r e  consumed 
involves f i r s t  a de te rmina t ion  of t h e  ex t en t  t o  which consumption 
o f  s e r v i c e  b e n e f i t s  is narrowly confined t o  i n d i v i d u a l s  o r  broadly 
d i f f u s e d  throughout t h e  community. 
func t ions  may be d i s t i ngu i shed  on t h i s  b a s i s .  Each group combines 
p a r t i a l  a p p r o p r i a b i l i t y  of  b e n e f i t s  t o  i n d i v i d u a l s  w i th  p a r t i a l  
un i formi ty  of  c o l l e c t i v e  consumption, b u t  they  vary  i n  t he  degree 
t h e  l a t t e r  c h a r a c t e r i s t i c  predominates.  

Three gene ra l  groupings of  

(1) S o c i a l  s e r v i c e  I/ func t ions  a r e  those  whose b e n e f i t s  
a r e  least  s u s c e p t i b l e  t o  app ropr i a t ion  by any one i n d i v i d u a l ,  
and are most l i k e l y  t o  be enjoyed only i f  they  a r e  provided on 
a community-wide b a s i s .  These include:  

Parks and conserva t ion  
S a n i t a r y  and h e a l t h  i n spec t ion  s e r v i c e s  
Highways and streets  
Planning and zoning 

- 1/ The term " soc ia l  s e rv i ce"  i s  no t  used h e r e  w i th  i t s  usua l  
we l f a re  connotat ion.  Reference is t o  consumption of  p u b l i c  
s e r v i c e s  by s o c i e t y  as a whole, r a t h e r  than  by an  i n d i v i d u a l .  

- 42 - 



Building and housing in spec t ion  
Po l i ce  p r o t e c t i o n  
F i r e  f i g h t i n g  and prevent ion  
J u d i c i a l  func t ions ,  inc luding  p roba t ion  and c u s t o d i a l  

s e r v i c e s  
C i v i l  defense 
Nuisance c o n t r o l  
Welfare - 2 /  

(2) U t i l i t y  s e r v i c e s  a re  those  whose d i r e c t  b e n e f i t s  can 
be enjoyed exc lus ive ly  by t h e  ind iv idua l  consumer, who pays f o r  
t h e  number of u n i t s  of  s e r v i c e  he uses .  The i n d i r e c t  b e n e f i t s  
a r e  small  compared t o  t h e  d i r e c t  b e n e f i t s .  These s e r v i c e s  are  
f r equen t ly  monopolis t ic  o r  involve s u b s t a n t i a l  economies of  
s c a l e .  Government provides  them e i t h e r  because t h e  p r i v a t e  
market does not  f i n d  i t  p r o f i t a b l e  t o  do so, e s p e c i a l l y  when 
r a t e s  a re  regula ted ,  o r  when t h e  community decides t h a t  p u b l i c  
admin i s t r a t i on  i s  t h e  b e s t  way t o  r e g u l a t e  monopoly i n  t h e  
p u b l i c  i n t e r e s t  and a s s u r e  minimum s tandard  of  service.  These 
services include:  

Refuse c o l l e c t i o n  and d i sposa l  
Gas and e l e c t r i c i t y  
Parking f a c i l i t i e s  
Golf courses ,  swimming pools ,  e tc .  
Curb, g u t t e r  and sidewalk improvements and maintenance 
Transpor ta t ion  te rmina ls :  a i r p o r t s ,  t r u c k  depots ,  etc.  
Legal s e r v i c e s ,  such a s  record ing  of  deeds, e t c .  

(3) A t h i r d  group of s e rv i ces  f a l l s  between t h e s e  two, 
i n  t h a t  t h e i r  d i r e c t  b e n e f i t s  can be l a r g e l y  enjoyed by ind iv idua l  
consumers, and p r i c e d  accord ingly ,  but  they  a l s o  have a s u b s t a n t i a l  
s p i l l o v e r  of i n d i r e c t  b e n e f i t s  t o  t h e  e n t i r e  community. 

Water supply 
Sewage d i s p o s a l  
Pub l i c  h e a l t h  s e r v i c e s  
Hosp i t a l  and medical c a r e  f a c i l i t i e s  
Transpor ta t ion  
Recreat ion programs 
Education 
L i b r a r i e s  

- 2 /  Although ind iv idua l s  re e ive  l a  - ge d i r e c t  sha e of we l f a re  
b e n e f i t s  , t h e  economic j u s t i f i c a t i o n  f o r  provid ing  t h e  s e r v i c e  
l i e s  i n  t h e  broader  s o c i a l  b e n e f i t s  c r ea t ed .  For f u r t h e r  
d i scuss ion  s e e  page 50. 
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It i s  apparen t  from t h e  grouping o f  s e r v i c e s  t h a t  i t  i s  
d i f f i c u l t  t o  d e f i n e  an  a r e a  of  b e n e f i t  consumption f o r  c e r t a i n  
s e r v i c e s .  For t h e  l a r g e  group of  s o c i a l  s e r v i c e s  (group l), 
many o f  t h e  b e n e f i c i a r i e s  ( e spec i a l l y  t h e  i n d i r e c t  b e n e f i c i a r i e s )  
cannot even be  i d e n t i f i e d .  When b e n e f i c i a r i e s  cannot be i d e n t i f i e d ,  
and thereby  loca t ed ,  t h e  e n t i r e  a r ea  t o  which b e n e f i t s  extend 
cannot be c i rcumscr ibed .  Thus, only f o r  app rop r i ab l e  b e n e f i t s  
( t h a t  i s ,  b e n e f i t s  enjoyed exc lus ive ly  by i n d i v i d u a l s )  from 
u t i l i t y  s e r v i c e s  and c e r t a i n  d i r e c t  b e n e f i t s  from s o c i a l  s e r v i c e s  
can  t h e  boundaries  o f  a b e n e f i t  a r e a  be  i d e n t i f i e d  w i t h  p r e c i s i o n .  

S p i l l o v e r s  of  b e n e f i t s  and c o s t s  can never  be e l imina t ed  
e n t i r e l y .  No sooner  does a j u r i s d i c t i o n  c a t c h  up t o  them than 
they extend f u r t h e r .  Law enforcement i n  one community, f o r  example, 
a f f e c t s  t h e  crime r a t e  among i t s  ne ighbors ,  bu t  a s  t h e  j u r i s d i c -  
t i o n  of  a p o l i c e  f o r c e  i s  extended t h e  c r imina l  l i kewi se  can 
extend h i s  a c t i v i t i e s  t o  t h e  whole S t a t e ,  neighboring S t a t e s ,  
and u l t i m a t e l y  t h e  e n t i r e  Nation and beyond. 
suggested a s i n g l e  p o l i c e  f o r c e  t o  p a t r o l  t h e  e n t i r e  a r ea  t o  
which i ts  b e n e f i t s  might extend;  r a t h e r  a series of  ove r ly ing  
law enforcement j u r i s d i c t i o n s  has  been e s t a b l i s h e d  from municipal  
t o  county t o  S t a t e  p o l i c e ,  through t h e  FBI t o  I n t e r p o l .  More- 
over ,  t h e  a u t h o r i t y  o f  each has  been de f ined  i n  terms of  s p i l l -  
overs  from t h e  next  lower l e v e l .  Thus t h e  FBI is  concerned wi th  
i n t e r s t a t e  cr ime,  which i s  beyond t h e  j u r i s d i c t i o n  of t h e  i n d i v i d u a l  
S t a t e s  and l o c a l i t i e s .  

No one has s e r i o u s l y  

I n  p r a c t i c e ,  t h e r e  has  been no a t t empt  t o  e l i m i n a t e  s p i l l -  
overs  by extending t h e  j u r i s d i c t i o n  of  t h e  s e v e r a l  l a y e r s  o f  law 
enforcement agenc ies  because i t  would i n t roduce  diseconomies of  
s c a l e .  The u n i t  c o s t  o f  a f o o t  p a t r o l  p rovided  by I n t e r p o l  f o r  
Dayton, Ohio, would l i k e l y  be f a r  g r e a t e r  t han  f o r  t h e  same 
q u a l i t y  of  p a t r o l  provided by t h e  Dayton p o l i c e  fo rce .  Conversely,  
t h e  c o s t  of  main ta in ing  f a c i l i t i e s  f o r  pursu ing  a c r imina l  i n  
France would be p r o h i b i t i v e  f o r  Dayton. Extension of j u r i s d i c t i o n  
t o  reduce s p i l l o v e r s  i s  t h e r e f o r e  l im i t ed  i n  t h e  f i r s t  i n s t a n c e  
by p o t e n t i a l  diseconomies o f  s c a l e .  

F ind ing  t h e  scale a t  which a n  urban func t ion  can be pe r-  
formed wi thout  s p i l l o v e r  o f  b e n e f i t s  i s  complicated by t h e  
f a c t  t h a t  func t ions  u s u a l l y  c o n s i s t  of s e v e r a l  subfunc t ions ,  
each o f  which may have d i f f e r e n t  s p i l l o v e r  e f f e c t s .  Thus, w i t h i n  
t h e  t o t a l  s e r v i c e  of  a pa rks  and r e c r e a t i o n  department,  p l a y l o t s  
have a much narrower b e n e f i t  a r ea  than l a r g e  r e c r e a t i o n  pa rks .  
I n  t h e  promotion of  p u b l i c  h e a l t h ,  t h e  b e n e f i t s  of  dwell ing inspec-  
t i o n  might be more l o c a l i z e d  than  those  o f  immunization. 
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T,,e u n i t  of  government should have l a r g e  enouph a r e a  2 .  

t o p e r m i t  r e a l i z a t i o n  of  t h e  economies o f  s c a l e .  - --___------ 
Economy o f  s c a l e  i s  t h e  tendency f o r  u n i t  c o s t s  of  ou tpu t  

t o  d e c l i n e  w i t h  i nc reased  ou tpu t .  I t  i s  accepted  a s  a p r i n c i p l e  
of  economic o r g a n i z a t i o n  and u n d e r l i e s ,  i n  t h e  p r i v a t e  s e c t o r  o f  
t h e  econony, development of  l a r g e  scale i n d u s t r y  and comtnerce. 
It r e s u l t s  from a p p l i c a t i o n  of  assembly l i n e  methods, t h e  lower 
p ropor t i on  of  f i x e d  c o s t s  a l l o c a t e d  t o  a s i n g l e  u n i t  o f  o u t p u t ,  
greater e f f i c i e n c y  o f  c e n t r a l i z e d  overhead func t ions ,  such a s  
purchasing and personnel ,  and g r e a t e r  f l e x i b i l i t y  i n  coping w i t h  
t h e  problem of  d i s c o n t i n u i t i e s  i n  c a p i t a l  c a p a c i t y .  

A s  i n  determining t h e  b e n e f i t  a r e a  f o r  a func t ion ,  d e t e r -  
mining t h e  j u r i s d i c t i o n a l  a r ea  of lowest u n i t  c o s t  i s  complicated 
by t h e  f a c t  t h a t  a func t ion  u s u a l l y  c o n s i s t s  of  s e v e r a l  sub- 
func t ions .  D i r e c t i o n  o f  t r a f f i c  flow and enforcement of  t r a f f i c  
r e g u l a t i o n s ,  a c t i v i t i e s  of  t h e  p o l i c e  department,  might be  most 
e f f i c i e n t  a t  t h e  l o c a l  l e v e l ,  whi le  i n v e s t i g a t i o n  o f  a u t o  t h e f t  
might be most e f f i c i e n t  a t  t h e  county o r  S t a t e  l e v e l .  
admin i s t r a t i on ,  f i r e  f i g h t i n g  might be most e f f i c i e n t  a t  t h e  
l o c a l  l e v e l ,  wh i l e  f i r e  prevent ion  might be  conducted a t  t h e  
lowest c o s t  a t  t h e  areawide l e v e l .  

I n  f i r e  

References t o  economies o f  scale t o  be r e a l i z e d  from 
performing urban s e r v i c e s  on a l a r g e  s c a l e  a r e  common i n  p u b l i c  
admin i s t r a t i on  l i t e r a t u r e .  However, w i t h  few except ions ,  t h e s e  
r e f e r ences  a r e  no t  s u b s t a n t i a t e d  w i th  s p e c i f i c  o b j e c t i v e  s t u d i e s  
of what has happened when t h e  a d m i n i s t r a t i o n  o f  v a r i o u s  urban 
s e r v i c e s  has  been moved from a sma l l e r  t o  a l a r g e r  u n i t  o f  
government . 

Figures  are  sometimes c i t e d  t o  show t h a t  diseconomies 
r a t h e r  than economies of  s c a l e  p r e v a i l  i n  t h e  p r o v i s i o n  of  
urban s e r v i c e s .  
of Ci ty  Government Finances i n  1961 shows t h e  fo l lowing  p e r  
cap i t a  cu r r en t  expendi tures  f o r  c i t i e s  of  va ry ing  s i z e  groups: 
~ , o O O , O O O  popula t ion  o r  more--$160.65; 500,000 t o  999,999-- 
$120.03; 300,000 t o  499,999--$86.71; 200,000 t o  299,999--$89.31; 
1OO,OOO t o  199,999--$89.59; 50,000 t o  999,999--$83.89; 25,000 
to 49,999--$66.75; and less than  25,000--$46.80. 2/ 

For example, i t  may be noted t h a t  t h e  Compendium_ 
I_----- 

Closer  

--------- 
- 3/ u .  s .  Bureau of  t h e  Census, Compendium of  Ci ty  Government Finances 

--- i n  1961 (Washington: Government P r i n t i n g  O f f i c e ,  1962),  p .  9.  
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a n a l y s i s ,  however, would r a i s e  doubt a s  t o  whether t hese  f i g u r e s  
r e f l e c t  diseconomies of  scale. The p e r  c a p i t a  expendi ture  f i g u r e s  
do not  n e c e s s a r i l y  r ep re sen t  equal  amounts o f  s e r v i c e ,  and where 
expenditures  are  l a r g e r  it may be t h a t  u n i t s  of  s e r v i c e  provided 
a r e  p ropor t iona te ly  even h igher .  The r e l a t i o n s h i p  is a t  b e s t  
h ighly  s u p e r f i c i a l ,  f o r  t h e  v a r i a t i o n  between groups of  c i t i e s  
i s  no t  s i g n i f i c a n t l y  g r e a t e r  than t h a t  w i t h i n  t h e s e  groups. 
S tud ie s  have been d i r e c t e d  t o  f i nd ing  explana t ions  of  v a r i a t i o n s  
i n  c i t y  expenditures  (not c o s t s ) ,  and evidence p o i n t s  t o  a 
r e l a t i o n  between increased  expenditures  on one hand and d e n s i t y  
of populat ion,  t h e  r a t i o  o f  t h e  c i t y ' s  popula t ion  t o  t h a t  o f  t h e  
s tandard  met ropol i tan  s t a t i s t i c a l  area i n  which i t  i s  loca t ed ,  
and t h e  magnitude of median family income, on t h e  o t h e r .  k /  

Rela t ion  between Economic Criteria 
-------11__-1--- 

To t h e  e x t e n t  t h a t  a b e n e f i t  a r ea  can be def ined ,  i t s  s i z e  
(usua l ly  i n  terms of popula t ion)  is  d i r e c t l y  r e l a t e d  t o  economies 
of  s c a l e  f o r  many s e r v i c e s .  That i s ,  t h e  l a r g e r  t h e  s i z e  o f  t h e  
b e n e f i t  a r e a  f o r  t hese  s e r v i c e s ,  t h e  lower t h e  u n i t  c o s t  o f  o u t -  
p u t .  Conversely, reducing t h e  s i z e  o f  t h e  service a rea  may 
inc rease  t h e  u n i t  c o s t  o f  ou tput .  
example. . A  small community f i n d s  i t  uneconomical t o  b u i l d  a 
r e f u s e  i n c i n e r a t i o n  p l a n t  because t h e  l a r g e  investment r equ i r ed  
involves a u n i t  cos t  o f  ou tput  h igher  than  t h e  c i t i z e n r y  i s  
w i l l i n g  t o  pay. The reduced u n i t  c o s t  from enlarged product ion  
would make i t  worthwhile en l a rg ing  t h e  b e n e f i t  area,  t h a t  i s ,  
t ak ing  i n  more customers,  a t  l e a s t  up to  t h e  p o i n t  of maximum 
use of  t h e  p l a n t  capac i ty .  Thus, f o r  s e r v i c e s  which enjoy 
reduced u n i t  c o s t  from increased  output ,  s p i l l o v e r s  can be 
e l imina ted  by en la rg ing  t h e  s e r v i c e  j u r i s d i c t i o n  t o  take  
advantage of t hose  economies. 

Refuse d i sposa l  provides  a n  

There say  remain e l u s i v e  i n d i r e c t  b e n e f i t s  and c o s t s  f o r  
even t h e s e  s e r v i c e s ,  which may o r  may not  cont inue t o  s p i l l  over 
t h e  l a r g e r  j u r i s d i c t i o n .  For p r a c t i c a l  purposes t h e s e  may be 
considered a " residue" which accrue t o  a h igher  l e v e l  of  govern- 
ment. 

- I_.- 

4 /  Harvey E .  Brazer ,  City Expenditures i n  t h e  United S t a t e s  (New - 
York: Nat ional  Bureau of  Economic Research, I n c . ,  1959), p .  67 .  
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Problems of  Appl ica t ion  

Separa te  j u r i s d i c t i o n a l  a l l o c a t i o n  o f  innumerable sub- 
funct ions  on t h e  b a s i s  of  t h e  economic c r i t e r i a  could r e s u l t  
i n  a more confused welter of  l o c a l  agencies  and s e r v i c e  a r e a s  
than  a l r eady  e x i s t s .  Thus a p p l i c a t i o n  o f  t h e  economic cr i ter ia  
must t ake  account  of  t h e  d e s i r a b i l i t y  of  s t r u c t u r a l  s i m p l i c i t y  
among l o c a l  governments. For any given s e r v i c e  o r  subfunct ion,  
r e s p o n s i b i l i t y  should be a l l o c a t e d  t o  t h a t  j u r i s d i c t i o n  which 
is c l o s e s t  i n  a r e a  t o  t h e  s e r v i c e  a r e a  d e l i n e a t e d  on pure  
e f f i c i e n c y  grounds. Thus, some func t ions ,  such a s  t r a f f i c  
c o n t r o l  and park ing ,  might be c a r r i e d  o u t  e n t i r e l y  by one l e v e l  
of  l o c a l  government, wh i l e  f o r  o t h e r s ,  such as h e a l t h  and high-  
wags, r e s p o n s i b i l i t y  would be shared by two o r  more j u r i s d i c -  
rc..... ma1  l e v e l s .  

Because of  t h e  g r e a t  d i v e r s i t y  o f  economic c h a r a c t e r i s t i c s  
among t h e  j u r i s d i c t i o n s  w i t h i n  a met ropol i tan  a r e a ,  e f f i c i e n t  
a l l o c a t i o n  of r e s p o n s i b i l i t i e s  does n o t  n e c e s s a r i l y  co inc ide  wi th  
d i s t r i b u t i o n  o f  economic resources  needed t o  s u s t a i n  t h e  app ropr i a t e  
package of  p u b l i c  s e r v i c e s .  Legal r e s t r a i n t s  imposed upon l o c a l  
governments f u r t h e r  i n h i b i t  t h e i r  a b i l i t y  to  provide  and f inance  
s e r v i c e .  
t o  suppor t  a school  system a t  an  e f f i c i e n t  scale of ope ra t ions ,  
but  i n s u f f i c i e n t  p rope r ty  t a x  base t o  f i nance  i t . a t  a d e s i r a b l e  
l e v e l  of  q u a l i t y ,  i s  a l l  too  fami l ia r .  This  cond i t i on  presupposes 
r a i s i n g  l o c a l  f inances  e n t i r e l y  ou t  of  p rope r ty  t axes ,  t o  which 
resource  most school  d i s t r i c t s  a r e  l imi t ed  by S t a t e  law. I f  t h i s  
r e s t r a i n t  were removed many such communities undoubtedly could 
f inance  educat ion by o t h e r  revenue means. Moreover, a b i l i t y  t o  
f inance  a s e r v i c e  depends upon t h e  l e v e l  o f  q u a l i t y  of s e r v i c e  
sought .  Co,nmunities which appear t o  be unable t o  f inance  educa- 
t i o n ,  s ay ,  have i n s u f f i c i e n t  resources  r e l a t ive  t o  a given s tandard  
o f  school  s e r v i c e s ;  they could lower t h e  s t anda rds  o r  c u r t a i l  
expenditure  on some o t h e r  s e r v i c e  i n  favor  of educat ion.  These 
v a r i a t i o n s  i n  t h e  a b i l i t y  t o  f inance  a given q u a l i t y  of  educat ion 
of course  provide  t h e  j u s t i f i c a t i o n  f o r  S ta te  a i d  t o  l o c a l  school  
d i s t r i c t s  and t h e  S t a t e  s tandards  of  q u a l i t y  upon which t h e  a i d  
i s  based. Both s tandards  and f i n a n c i a l  a i d  a r e  e s t a b l i s h e d  i n  
recogni t ion  of  t h e  l a r g e  s p i l l o v e r s  of  educat ion b e n e f i t s .  I n  
any case, app, l icat ion of t h e  economic cr i ter ia  f o r  a l l o c a t i o n  
O f  f unc t iona l  r e s p o n s i b i l i t i e s  must be modified t o  t a k e  account 
of  t h e  l a r g e  intercommunity v a r i a t i o n s  i n  tax bases  and q u a l i t a t i v e  
and q u a n t i t a t i v e  demands f o r  pub l i c  s e r v i c e s .  

The p l i g h t  of  t h e  dormitory c i t y  w i th  s u f f i c i e n t  popula t ion  
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Even if t h e  j u r i s d i c t i o n a l  a l l o c a t i o n  o f  functions i s  
undertaken on t h e  b a s i s  of t h e  economic c r i t e r i a ,  the less 
than  average l e v e l  o f  service i n  low tax base-low standard 
communities and t h e  above average level i n  h igh  tax base- 
h igh  s tandard communities may in t roduce  a "second order"  of  
s p i l l o v e r s .  
i n  t h e  low s t anda rd  community can create problems, such a s  
crime and del inquency,  which a f f e c t  t h e  h igh  standard community. 
A t  t h i s  po in t  several a l t e r n a t i v e s  may be  taken,  depending t o  
a g r e a t  ex ten t  upon t h e  value p l aced  on freedom of consumer cho ice .  

For example, poor q u a l i t y  and quant i ty  of s e r v i c e  

Freedom of consumer choice  , o r  consumer sovereignty , p l a y s  
an  important r o l e  i n  e f f i c i e n t  a l l o c a t i o n  o f  economic resources .  
F u l l  expression of  choice determines t h a t  t hose  goods and services 
w i l l  be produced, e i t h e r  publ ic ly  o r  p r i v a t e l y ,  which a r e  p o s i t i v e l y  
valued and t o  which necessary p roduc t ive  resources  w i l l  be r e a d i l y  
a l l o t t e d .  Conversely, productive r e sou rces  w i l l  be f u l l y  u t i l i z e d  
if they  a r e  a p p l i e d  t o  goods and services f o r  which there  i s  an  
e f f e c t i v e  demand. 

I n  r e a c t i n g  t o  a ''second order ' '  of s p i l l o v e r s ,  i f  a metro- 
p l i t a n  area p l a c e s  secondary importance on freedom of consumer 
choice ,  i t :  may choose t o  enforce a uniform minimum standard f o r  
d l 1  pub l i c  s e r v i c e s  administered l o c a l l y  through intercommunity 
t r a n s f e r s  of funds by a higher l e v e l  o f  government, o r  i t  may 
consol ida te  all s e r v i c e s  under an  areawide government, thereby 
a l s o  assuring a uniform minimum s e r v i c e  s t anda rd .  On t h e  o t h e r  
hand, if freedom of  consumer choice  o f  p u b l i c  services  i s  h igh ly  
balued,  t h e  a r e a  w i l l  S t r i v e  t o  p re se rve  t h e  va r i a t i on  i n  l o c a l  
tommunity s e rv i ce  o f f e r ings ,  s i n c e  i t  p rov ides  tha t  freedom both 
t o  t h e  present consumer-voters and t o  p r o s p e c t i v e  consumers who 
h y  be "shopping" among communities f o r  a p l a c e  t o  l oca t e ,  
bondi t ions of  f u l l  mobil i ty  of  popula t ion  and resources within 
$ metropolitan a r e a ,  one might expect  t h i s  shopping t o  r e s u l t  

emigration from t h e  low base-low s t anda rd  communities and an 
t l t i m a t e  evening o u t  of  revenue r e sou rces  and serv ice  s tandards 
fhroughout t he  a r e a .  I n  f a c t ,  however, r e s t r i c t i v e  zoning com- 
hined w i t h  r a c i a l  discr iminat ion,  which p r o h i b i t s  f u l l  mobili ty 
9f persons  and r e sou rces ,  r e su l t s  i n  both reinforcement of 
f iubl ic  d i f f e r e n t i a t i o n  and r e s t r i c t i o n  o f  consumer choice.  

Under 

Freedom o f  consumer choice i s  r e s t r i c t e d  i n  metropolitan 
S\reas on quite d i f f e r e n t  grounds as w e l l .  
n eg i s t e r ed  through t h e  voting p roces s ,  bu t  commuters who may spend 
al l  t h e i r  daylight hours  i n  a c i t y  o t h e r  t han  t h e  one i n  which 
the. r e s ide  do no t  have a means of  exp re s s ing  t h e i r  service 

That choice i s  genera l ly  
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pre fe rences  t h e r e  except  i n d i r e c t l y  and o f t e n  i n e f f e c t i v e l y  
through business-employer p r e s s u r e .  
s e r v i c e s  suppl ied  by t h e  r e s i d e n t  v o t e r s ,  whose choices  may be 
sha rp ly  d ivergent  from t h e  commuter’s, given t h e  economic and 
s o c i a l  d i f f e r e n t i a t i o n  o f  met ropol i tan  communities. 

They must accep t  t h e  

Residents  of  c e n t r a l  c i t i e s  f r equen t ly  claim t h a t  they 
s u b s i d i z e  t h e  commuter and imply t h a t ,  as a consequence, he i s  
not  j u s t i f i e d  i n  claiming consumer-voter r i g h t s .  The ex i s t ence  
and amount of  t h i s  subs idy  a re  f r equen t ly  ove r ra t ed ,  however. 
Even where t h e  commuter pays no t axes  d i r e c t l y  t o  t h e  c e n t r a l  
c i t y ,  h i s  p l a c e  of  employment and h i s  bus iness  pa t ronage  c o n t r i -  
bu te  t o  t h e  economic p r o s p e r i t y  and revenue base  of t h e  c i t y .  
I f  h i s  b e n e f i t s  exceed h i s  con t r ibu t ions ,  t h i s  i s  bu t  another  
f a c e t  of t h e  gene ra i  s p i l l o v e r  problem, a l t e r n a t e l y  so lub le  by 
a n  appropr i a t e  t r a n s f e r  of  func t ions  t o  a wider  j u r i s d i c t i o n a l  
base accord ing  t o  t h e  c r i t e r i a  under d i scuss ion  i n  p re fe rence  
t o  c e n t r a l  c i t y  attempts t o  c a l c u l a t e  s u b s i d i e s  and exac t  
f i n a n c i a l  compensation from the  commuter. 

So lu t ion  t o  t h e  problems of consumer sovere ignty ,  restr ic-  
t i o n  of  popula t ion  movement and express ion  of  commuter p re fe rences  
is u l t i m a t e l y  a p o l i t i c a l  matter, bu t  t h e  p o l i t i c a l  choice  w i l l  
a f f e c t  t h e  a p p l i c a t i o n  o f  economic c r i t e r i a  f o r  a l l o c a t i o n  o f  
func t ions  i n  any given met ropol i tan  a r e a .  A d e c i s i o n  i n  favor  
o f  maintaining l o c a l  c o n t r o l  and s e r v i c e  v a r i a t i o n s  i n  o r d e r  t o  
o f f e r  a l t e r n a t i v e  s e r v i c e  choices  f o r  r e s i d e n t  consumers, e i t h e r  
d e s p i t e  b a r r i e r s  t o  migra t ion  o r  w i t h  removal of such b a r r i e r s  
enforced by a h igher  government, might l i m i t  t h e  scope of s e r v i c e s  
undertaken by a l a r g e r  j u r i s d i c t i o n .  On t h e  o t h e r  hand, a dec i s ion  
t o  broaden t h e  vo t ing  base,  and thereby provide  t h e  means f o r  non- 
r e s i d e n t s  t o  r e g i s t e r  t h e i r  p u b l i c  s e r v i c e  p re fe rence  i n  communities 
t o  which they commute, might r e s u l t  i n  widening t h e  j u r i s d i c t i o n  
of  c e r t a i n  s e r v i c e s  beyond t h e  minimum requ i r ed  by s t r i c t  economic 
e f f i c i e n c y .  F i n a l l y ,  adopt ion  of minimum s tandards  of  l o c a l  s e r v i c e  
might r e q u i r e  enlargement of t h e  j u r i s d i c t i o n  i n  o r d e r  t o  en l a rge  
t h e  revenue base,  t h e  formation of  i n t e r l o c a l  c o n t r a c t u a l  e n t e r -  
p r i s e s ,  o r  intercommunity t r a n s f e r s  of  funds through shared taxes 
o r  g ran t s- in- a id .  

The concept of  minimum s tandards  of s e r v i c e ,  as noted 
ear l ier ,  provides  t h e  r a t i o n a l e  f o r  many of  t h e  c u r r e n t  Federa l  
and S t a t e  a i d s  to l o c a l  governments. Conceivably, i f  f u n c t i o n a l  
j u r i s d i c t i o n s  were drawn on t h e  b a s i s  of economic e f f i c i e n c y  
c r i t e r i a ,  which pe rmi t t ed  f inanc ing  of many s e r v i c e s  from a 
g r e a t l y  broadened revenue base,  many of  t h e s e  a i d  programs could 
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be  reduced o r  conso l ida t ed .  Whether f inanced  by a s ing le  local  
community o r  a broad r e g i o n a l  j u r i s d i c t i o n ,  t h e  p r o v i s i o n  o f  
social  s e r v i c e s  i n e v i t a b l y  i nvo lves  t r a n s f e r  o f  economic r e s o u r c e s  
from some segments of  t h e  p o p u l a t i o n  t o  o t h e r s .  Educat ion p ro-  
v i d e s  a s t r i k i n g  example. The d i r e c t  b e n e f i c i a r i e s  a r e  t h e  
c h i l d r e n  a t t e n d i n g  school ,  b u t  i n d i r e c t  b e n e f i t s  a r e  d i f f u s e d  
throughout t h e  popu la t i on  w i t h  va ry ing  degrees  of  i n t e n s i t y .  
Furthermore, the c h i l d r e n  of  low-income f a m i l i e s ,  who i n  t h e  
absence  o f  p u b l i c  educa t ion  would l i k e l y  receive none, d e r i v e  
a p r o p o r t i o n a t e l y  greater b e n e f i t  t han  t h e  c h i l d r e n  of high-  
income f a m i l i e s ,  who might a l t e r n a t i v e l y  a t t e n d  p r i v a t e  s choo l .  
These e f f e c t i v e  t r a n s f e r s  o f t e n  c r e a t e  c o n f l i c t s  i n  t h e  p r o c e s s  
of  budgetary decisionmaking, bo th  w i t h i n  a s i n g l e  community 
and among communities of  a l a r g e r  j u r i s d i c t i o n .  The l a t t e r  i s  
w e l l  i l l u s t r a t e d  by t h e  complaint  of c e n t r a l  c i t i e s  t h a t  they  
e f f e c t i v e l y  s u b s i d i z e  t h e  suburbs by p rov id ing  t h e  high l e v e l  
of h e a l t h  and w e l f a r e  s e r v i c e s  r e q u i r e d  f o r  unde rp r iv i l eged  
groups,  who a r e  excluded from t h e  suburbs by r e s t r i c t i v e  zoning 
and o t h e r  forms o f  d i s c r i m i n a t i o n .  These c o n f l i c t s  are d i f f i c u l t  
t o  r e s o l v e  on economic grounds because t h e  i n d i r e c t  b e n e f i t s  
a c c r u i n g  t o  t h e  j u r i s d i c t i o n  as  a whole from such t r a n s f e r s  a r e  
o f t e n  long- run and d i f f i c u l t  t o  e v a l u a t e .  T r a n s f e r s  f o r  t h e  
purpose  of  p rov id ing  s o c i a l  s e r v i c e s  o f  t h e  w e l f a r e  type are 
economical ly  j u s t i f i a b l e  a s  a means o f  conserving human r e s o u r c e s  
and thereby  c o n t r i b u t i n g  t o  economic e f f i c i e n c y ,  b u t  j u s t i f i c a -  
t i o n  i s  more commonly p r e d i c a t e d  upon p o l i t i c a l  c o n s i d e r a t i o n s  
of e q u i t y .  
d i c t i o n a l  a l l o c a t i o n  o f  s e r v i c e s  involv ing  t r a n s f e r s  w i l l  thus  
be  f u r t h e r  modif ied by p o l i t i c a l  e v a l u a t i o n  o f  t h e  t r a n s f e r  e f f e c t .  

The a p p l i c a t i o n  o f  t h e  e f f i c i e n c y  c r i t e r ia  t o  j u r i s -  

P o l i t i c a l  Cri teria 

The u n i t  o f  government c a r r y i n g  o n +  func t ion  should_ 3 .  ---- 
have a geographic  a r e a  o f  j u r i s d i c t i o n  adequate  f o r  e f f e c t i v e  

p e r Eo rma n c e  . 
Some f u n c t i o n s  by t h e i r  ve ry  n a t u r e  d i c t a t e  t h e  a r e a  t h a t  

i s  adequate  f o r  e f f e c t i v e  performance. 
j u r i s d i c t i o n s  o f t e n  b i s e c t  watersheds  and dra inage  bas in s  t h a t  
w a t e r  supply and  sewage d i s p o s a l  systems depend upon. 
t r ans i t  l i n e s  and highways need t o  c r o s s  j u r i s d i c t i o n a l  bounda r i e s  
a t  w i l l  so t h a t  b r idges  w i l l  n o t  be h a l t e d  i n  mid-stream and 
six-lane super  highways w i l l  n o t  feed  i n t o  count ry  l a n e s .  A i r  
p o l l u t i o n  i s  no r e s p e c t e r  of  l e g a l  boundaries  and i t s  e f f e c t s  

Boundaries o f  municipal  

Mass 
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can only  be mi t iga t ed  by l a r g e  area a c t i o n .  I n  o r d e r  t o  coord ina te  
and perform t h i s  type  of  s e r v i c e ,  adminis te r ing  governments, s i n g l y  
o r  j o i n t l y ,  should have p o l i t i c a l  c o n t r o l  o f  t h e  t o t a l  causa l  
area and t o t a l  a r ea  a f f e c t e d .  Economic f a c t o r s  p e r t i n e n t  t o  a rea l  
adequacy and c e n t r a l - c i t y  suburban s u b s i d i z a t i o n  have been d iscussed .  

Accumulations of l a r g e  popula t ions  i n  urban a r e a s  r e q u i r e  

S ince  land and o t h e r  n a t u r a l  a t t r i b u t e s  
l a r g e r  and l a r g e r  blocks of  land f o r  purposes such as  r e c r e a t i o n ,  
parks  and "open space" . 
a r e  f i xed ,  any p u b l i c  use  by nonres idents  of  t h e  governmental 
u n i t  i n  which they a r e  l oca t ed  must be arranged through i n t e r -  
governmental cooperat ion.  For example, i t  may be necessary  f o r  
s e v e r a l  j u r i s d i c t i o n s  i n  a n  a r e a  t o  work toge the r  t o  s e t  a s i d e  
s u f f i c i e n t  land f o r  purposes such as open space o r  r ights-of-way.  

A d i f f i c u l t y  o f t e n  c i t e d  i n  connect ion w i t h  urban renewal 
p r o j e c t s ,  highway development, and o t h e r  major municipal  c a p i t a l  
undertakings i s  i n s u f f i c i e n t  a r ea  f o r  proper  r e l o c a t i o n  of  those  
d ispossessed  by t h e  development. 
a r e a ,  due t o  municipal boundaries,  i s  a v a i l a b l e  as  a r e l o c a t i o n  
a r e a ,  t h e  charge made a g a i n s t  urban renewal and redevelopment-- 
t h a t  slums a r e  moved from one l o c a t i o n  t o  another--may i n  some 
in s t ances  be t r u e .  I f  r e l o c a t i o n  agencies  have a u t h o r i t y  over  
s u f f i c i e n t  a r e a  t o  s h i f t  groups about  t o  g r e a t e s t  advantage, 
many o f  t h e  d i s r u p t i o n s  and i n j u s t i c e s  a s s o c i a t e d  w i t h  t h e  
process  of  uproot ing f a m i l i e s  and d i s l o c a t i n g  p a t t e r n s  of  l i v i n g  
might w e l l  be d i s s i p a t e d .  However, t h e  p o l i t i c a l ,  economic, 
and s o c i a l  b a r r i e r s  t o  g ran t ing  and exercise o f  such a u t h o r i t y  
a r e  enormous. 

When only p a r t  o f  a metropol i tan 

Some funct ions  are in t ima te  by na tu re ,  such as  t h e  
r e l a t i o n s h i p  between c l i e n t  and we l f a re  case worker, o r  p u p i l  
and t eache r .  For e f f e c t i v e  immediate performance only  a small 
area may be necessary,  bu t  adequate  p lanning  and f inanc ing  may 
determine t h a t  a much l a r g e r  a r e a  i s  necessary .  
while i t  is  always p l e a s a n t ,  o f t e n  d e s i r a b l e ,  and sometimes 
poss ib l e  t o  p re se rve  neighborhood and smal l  community areas f o r  
the boundaries of  governmental func t ions ,  i t  may be necessary  
t o  follow n a t u r a l  boundaries o r  t o  expand geographic coverage 
t o  i n s u r e  areal  adequacy t o  perform p a r t i c u l a r  func t ions .  

I n  o t h e r  words, 
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4 .  The u n i t  of government performinq t h e  func t ion  should 

have t h e  l e g a l  and a d m i n i s t r a t i v e  a b i l i t y  t o  perform s e r v i c e s  --- 
ass ipned  t o  i t .  

Government needs s u f f i c i e n t  l e g a l  a u t h o r i t y  t o  undertake 
a s e r v i c e  o r  an  a spec t  of a s e r v i c e .  For example, d i s t r i c t s  
c r e a t e d  f o r  enumerated purposes cannot l e g a l l y  undertake 
a d d i t i o n a l  func t ions .  Functions such a s  law enforcement have 
changed i n  impact a l t e r i n g  a small j u r i s d i c t i o n ' s  a b i l i t y  t o  
cope w i t h  them. The automobile enables  c r imina l s  t o  f l e e  f a r  
and wide i n  s h o r t  o rde r  making i t  d i f f i c u l t  t o  cap tu re  them 
because of lack  of  l e g a l  a u t h o r i t y  by one j u r i s d i c t i o n  i n  many 
of t h e  o t h e r  j u r i s d i c t i o n s  i n  a met ropol i tan  a r e a .  

Also important i s  t h e  s t r u c t u r e  o f  government i n  t h e  
p a r t s  of  t he  a r ea  o r  i n  t h e  a r e a  a s  a whole. It i s  p o s s i b l e  
t h a t  t h e  c e n t r a l ,  o r  l a r g e s t  c i t y ,  i n  a met ropol i tan  a rea  has 
a s t r u c t u r e  of government, i . e . ,  mayor, w i th  o r  wi thout  a manager, 
and a counc i l ,  adequate  t o  undertaking any number of new func- 
t i o n s  o r  expansion of e x i s t i n g  func t ions .  I n  some in s t ances  a 
county government is  i n  a p o s i t i o n  t o  f u r n i s h  s e r v i c e s  t h a t  may 
be ass igned  t o  i t  wi th  l i t t l e  o r  no r e s t r u c t u r i n g  of i t s  govern- 
ment. On t h e  o t h e r  hand, many j u r i s d i c t i o n s  i n  met ropol i tan  
a r e a s  have governmental s t r u c t u r e s  which r e f l e c t  t h e i r  r u r a l  
o r i g i n s  and a r e  not  l e g a l l y  permi t ted  o r  o rgan iza t iona l ly  capable 
of undertaking o r  adminis te r ing  a new s e r v i c e .  This  l a t t e r  
problem has l ed  t o  t h e  growth i n  met ropol i tan  a r e a s  of  a 
m u l t i p l i c i t y  of  s p e c i a l  d i s t r i c t s ,  o r  f a i l u r e  t o  provide  a needed 
s e r v i c e  a l t o g e t h e r .  

Related t o  l e g a l  and o rgan iza t iona l  s t r u c t u r e  i s  t h e  
n e c e s s i t y  f o r  a t o t a l  admin i s t r a t i ve  es tab l i shment  t h a t  i s  
capable and adequate  t o  undertake new r e s p o n s i b i l i t y .  
small munic ipa l i t i e s  f i n d  i t  impossible  t o  a f f o r d  o r  even r e c r u i t  
msnpower necessary t o  c a r r y  ou t  new and h ighly  technica ' l  f unc t ions .  
Consequently, recru i tment  and r e t e n t i o n  of  t e c h n i c a l  personnel  
may sometimes be p o s s i b l e  only on a l a r g e r  a r ea  b a s i s .  

Frequent ly,  
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Another cons ide ra t ion  before  a s s ign ing  o r  undertaking new 
s e r v i c e s  i s  ex i s t ence  of a b l e  l eade r sh ip .  
have s t a t e d  t h a t  small c i t i e s  f r equen t ly  do no t  have on t ap  
the  necessary  imaginat ion,  skills, and t i m e  t o  n e g o t i a t e  f o r  
c i v i c  programs and the  necessary money. On t h e  o t h e r  hand, 
l a r g e r  c i t i es  a r e  o f t e n  handicapped i n  c i v i c  l eade r sh ip  
because of  s e p a r a t i o n  of c i t i e s  and suburbs.  
l ack  of c e n t r a l  c i t y  leadersh ip  has been termed " soc ia l  absenteeism". 
Not only  does t h e  p o t e n t i a l  l eadersh ip  no t  assume i t s  respons i-  
b i l i t i e s  toward t h e  c i t y  but  those  l i v i n g  i n  t h e  suburbs whi le  
s t i l l  working i n  t h e  c i t y  o f t e n  i d e n t i f y  wi th  i n t e r e s t s  opposed 
t o  i t .  I n  one met ropol i tan  a rea  where a succes s fu l  consol ida-  
t i o n  between two m u n i c i p a l i t i e s ,  Newport News and Warwick, 
V i rg in i a ,  was e f f e c t e d ,  t h e  d r i v i n g  f o r c e  was t h e  r e a l i z a t i o n  
by t h e  businessmen of t h e  a r e a  t h a t  they had no vo ice  i n  t h e  
munic ipa l i ty  t h a t  c o n t r o l l e d  t h e  major governmental fo rces  
a f f e c t i n g  t h e i r  bus inesses .  51 

Some writers !j/ 

The problem of 

The government needs t o  have an  adequate  f i n a n c i a l  base 
t o  perform ass igned  s e r v i c e s .  I n  many in s t ances  a munic ipa l i ty  
does no t  have f i n a n c i a l  resources  because of  t h e  o r i g i n a l  b a s i s  
of i t s  inco rpora t ion .  The inco rpora to r s  des i rous  o f  maintaining 
the  r e s i d e n t i a l  c h a r a c t e r  of  an  a r e a  may purposely draw boundaries 
t o  exclude a n  i n d u s t r i a l  a r ea  and p o t e n t i a l  t a x  source ;  o r  an  
area may make c e r t a i n  tax promises i n  o r d e r  t o  a t t r a c t  a bus iness .  
Older m u n i c i p a l i t i e s  may have a decreas ing  f i n a n c i a l  base because 
of f l e e i n g  indus t ry  and r e s i d e n t s  due t o  d e t e r i o r a t i o n .  The 
problems r a i s e d  by t a x  and debt  l i m i t a t i o n s  which have been 
placed on l o c a l  governments by S t a t e  governments have been p re-  
v ious ly  d iscussed  by t h i s  Commission. 

These concepts  a r e  d iscussed  a t  some length  i n  Edward C.  
Banfield and Morton Grodzins, Government and Housing i n  
Metropol i tan A r e 2  (New York: M c G r a w - H i l l  Book Co., I n c . ,  
1958), pp.  127-132; and Morris Janowitz ,  The Community 
P re s s  i n  an Urban S e t t i n g  (New York: 
Glencoe, 1962),  p .  214. 

The Free P r e s s  of 
-I_---- 

Advisory C o m i s s i o n ' o n  Intergovernmental  Re la t ions ,  Fac to r s  
A f f e c t i n g  Voter Rea c t ions  t o  G o  v ernmen t a  1 Reo r g a n i  z a t i o n  -g; 
Metropoli tan Areas_ (Washington: May 1962).  

_I- 
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Resources such a s  s u f f i c i e n t  l e g a l  author i ty ,  adequate 
s t r u c t u r e  and adminis t ra t ive  personnel,  c iv ic  leadership,  and 
a proper f inanc ia l  base, then, become important determinants 
f o r  the  assignment of any se rv ice  t o  u n i t s  o r  l eve l s  of  loca l  
government i n  l a rge  urban a reas .  

5 .  Every u n i t  of  government should be responsible f o r  

a s u f f i c i e n t  number of functions so t h a t  it  provides a forum 

f o r  r eso lu t ion  of c o n f l i c t i n g  i n t e r e s t s ,  with s i g n i f i c a n t  

r e s p o n s i b i l i t y  f o r  balancing governmental needs and resources. 

This' c r i t e r i o n  tends t o  exclude c rea t ion  of d i s t r i c t s  
t o  perform j u s t  s i n g l e  functions and "governments" t h a t  a r e  
devised a s  contrac t ing agents f o r  a p a r t i c u l a r  a rea .  It implies 
t h a t  s p e c i a l  governments should be brought wi th in  and made 
p a r t  of  regular  county o r  municipal governments. L/ 

Broad scope f o r  every government is important because 
services depend upon one another. 
bear upon developing mass t r a n s i t  pa t t e rns ,  whether publ ic  o r  
p r iva te .  
a re la t ionsh ip  t o  placement of u t i l i t y  l i n e s ,  sewage disposal ,  
water securement, and school b u i l d i n s .  Schools a r e  entwined 
with aspects of p o l i c e  p ro tec t ion ,  f i r e  prevention,  welfare 
agencies,  and pub l ic  hea l th  programs. 

S t r e e t  and highway pa t t e rns  

The street p a t t e r n  a s  p a r t  of subdivision con t ro l  has 

I f  one au thor i ty  controls  sewage and water, and another 
s t r e e t s ,  and a t h i r d  t r a n s i t ,  they may opera te  a t  cross-purposes 
and thus defeat  even t h e  bes t  general development p lan .  School 
boards t h a t  bu i ld  schools on secondary streets without regard 
t o  o v e r a l l  planning of t r a f f i c  pa t t e rns  are defeat ing t h e i r  
own goals a s  w e l l  a s  those o f  t h e  t r a f f i c  engineer. 

When a government controls  s u f f i c i e n t  services, it can not  

Munic ipal i t ies  with adequate planning, 
only balance present  needs and ass ign p r i o r i t i e s ,  but it can 
also plan  f o r  the  fu ture .  

- 7/  I n  i ts repor t ,  Governmental S t ruc tu re ,  Orpanization, and Planning 
i n  Metropolitan Areas, (Washington: Ju ly  1961), the  Advisory 
Commission on Intergovernmental Relat ions has discussed t h i s  
i s s u e  and has proposed appropr ia te  l e g i s l a t i v e  remedies. See 
p a r t i c u l a r l y  pp. 26-31 and Appendix E .  

- 54 - 



and a b i l i t y  t o  insure  implementation of t h e i r  p lans ,  can coordinate 
development of new land with access roads, s t r e e t  p a t t e r n s ,  pub l i c  
u t i l i t i e s ,  sewer and water l i n e s ,  and o t h e r  community f a c i l i t i e s  
t o  provide adequate se rv ices  f o r  expanding populat ion i n  coming 
years,  a s  w e l l  a s  adapt  t o  unforeseen changes. 

Di f fe ren t  se rv ices  and l e v e l s  of se rv ice  are considered 
e s s e n t i a l  by var ious  s o c i a l  groupings t h a t  have developed. I f  
government is a b l e  to  weigh i n t e r e s t s  of t h e  less fo r tuna te  i n  
one a rea  with t h e  successful  of  another ,  t h e  white c o l l a r  with 
t h e  blue c o l l a r ,  t h e  over-pragmatic p o l i t i c i a n  wi th  t h e  head-in- 
the-clouds planner,  and o the r s  concerned, its decis ions  may more 
nearly represent  a s e n s i b l e  and acceptable  compromise. 

Core c i t i e s  house many of  t h e  poorly educated, less secure 
economically, s o c i a l  o u t c a s t s ,  minori ty groups with problems 
of  a s s imi la t ion ,  those less fami l i a r  with long-range goals  of 

Their  m o s t  immediate needs a r e  a s s i s t a n c e  
from hea l th  and welfare  departments with only t h e  b a r e s t  i n t e r e s t  
i n  newer concepts of  education. Another enclave i n  t h e  metro- 
p o l i t a n  a rea  may be a b l e  t o  a f f o r d  the  bes t  p r i v a t e  medical c a r e  
ava i l ab le  and by t h e  same token want government t o  furnish  publ ic  
schools of a c a l i b e r  t h a t  can only be matched by high t u i t i o n -  
charging p r i v a t e  i n s t i t u t i o n s .  
concerned with up-to-date f i r e  equipment complete with t a l l e s t  
ladders and high pressure  hoses than a r e  ranch house owners on 
quar ter- acre  l o t s .  The magnet t h a t  t h e  c i t y  o f f e r s  t o  some is 
museums, a r t  g a l l e r i e s ,  symphony o rches t ras ,  and t h e a t e r s ,  while 
these same c u l t u r a l  a c t i v i t i e s  may serve to d r ive  o the r s  t o  the  
environs of " rural"  suburbia.  

good government". I 1  

Downtown businessmen a r e  more 

Since no s i n g l e  need o r  d e s i r e  should dominate an e n t i r e  
metropolitan a rea ,  nor even a p a r t  of an a rea ,  government should 
have under i ts a e g i s  r e s p o n s i b i l i t y  f o r  enough o f  t h e  se rv ices  
t o  consider them a s  a t o t a l  package t o  balance ane wi th  another ,  
t o  ass ign  p r i o r i t i e s ,  always taking i n t o  cons idera t ion  values 
Of sub-areas and groups. 
must r e l a t e  t o  v i a b l e  governments capable a f  serving t h e i r  
res idents ,  while always being c a r e f u l  t h a t  d i s t o r t e d  p o l i t i c a l  
j u r i s d i c t i o n s  a r e  not c rea ted  o r  l e f t  a s  a res idue  which w i l l  
be unable t o  serve  r e s i d e n t s  o r  t o  grow and change wi th  changing 
forces.  

Thus, any a l l o c a t i o n  of functions 
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6. The performance of  functions by a u n i t  of government 

should remain con t ro l l ab le  by and access ib le  t o  i ts  res iden ' s .  

An e a r l i e r  .Commission repor t  s t a t e d  &/ a c c e s s i b i l i t y  and 
c o n t r o l l a b i l i t y  of  l o c a l  government a r e  determined t o  a s i g n i f i c a n t  
degree by fac to r s  having l i t t l e  re la t ionsh ip  t o  s i z e  of govern- 
ment. These fac to r s ,  which concern s t r u c t u r a l  and procedural  
f ea tu res  of government, inc lude  number and nature  of e l e c t i v e  
o f f i c i a l s ,  manner of t h e i r  e l e c t i o n  (by d i s t r i c t  o r  a t - l a r g e ) ,  
t h e i r  terms, d i s t r i b u t i o n  of powers among them and appoint ive  
personnel ,  provisions f o r  n o t i c e  and hearings on proposed 
po l i cy  changes, adminis t ra t ive  provisions f o r  rece iv ing and 
a c t i o n  on complaints, provis ions  f o r  i n i t i a t i v e  and referendum, 
and recourse t o  t h e  cour t s .  

Ci t izens  do not  always use these  t o o l s ,  c r e a t i n g  reason 
f o r  concern with c i t i z e n  apathy and f a i l u r e  t o  u t i l i z e  oppor tuni t ies  
t o  make t h e i r  des i re s  f e l t .  The Commission study,  Factors  Af fec t ing  
Voter Reaction t o  Governmental Reorganization i n  Metropolitan 
Areas, which reviewed v o t e r  r eac t ion  t o  governmental reorganiza- 
t i o n  proposals  i n  18 metropoli tan areas ,  found t h a t  i n  only two 
ins tances  was vot ing  p a r t i c i p a t i o n  a s  much as one- third of the  
a d u l t  populat ion.  Comparing vot ing  on t h e  18 proposals  wi th  
b a l l o t i n g  i n  P r e s i d e n t i a l  e l ec t ions :  
proposals  w a s  t y p i c a l l y  less than one-half the  v o t e  c a s t  f o r  
Pres ident  a t  the  na t iona l  e l e c t i o n  of  a nearby date .  I n  only 
two of t h e  18 a reas  was t h e  referendum vote  more than two-thirds 
of the  l o c a l  vote  f o r  Pres ident ,  and i n  th ree  ins tances  i t  was 
less than one- third.  A r e s u l t  of vo te r  apathy, o r  i n e r t i a ,  i s  
t o  allow ves ted  p o l i t i c a l  and o the r  i n t e r e s t s  t o  de fea t  plans 
and proposals  f o r  any reorganizat ion of s t r u c t u r e  o r  r ea l loca t ion  
of functions.  I n  t h i s  way, the  s t a t u s  quo is  continued which 
may defea t  t h e  very ra i son  d ' e t r e  f o r  maintaining smallness and 
closeness.  

turnout  on reorganiza t ion  

The o the r  s i d e  of  the  coin of vo te r  apathy could be t h a t  
t h e r e  is no reason f o r  g rea t  outpouring of v o t e r s  a t  every 
e lec t ion ,  o r  c i t i z e n s  cont inual ly  streaming t o  c i t y  h a l l .  The 
" s i l e n t  a s sen t  o r  denia l"  is  always a potent  fo rce  t h a t  w i l l  

- 81 Advisory Commission on Intergovernmental Rela t ions ,  Al t e rna t ive  
Approaches t o  Governmental Reorganization i n  Metropolitan 
Areas (Washington: June 1962).  
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make i t s e l f  f e l t  when current  condit ions v i o l a t e  to lerance  o r  
a stunning new proposal is  set  fo r th .  
may be s a t i s f i e d  t o  permit government operat ions t o  remain i n  
the  hands of the  p o l i t i c a l  a c t i v i s t s .  

A t  o t h e r  t i m e s ,  c i t i z e n s  

When c i t i z e n  contro1,or  i t s  lack,  r e s u l t s  i n  government 
t h a t  does not respond t o  needs then c i t i z e n  se l f- determinat ion  
w i l l  tend t o  be destroyed. Unsolved l o c a l  problems w i l l  f i nd  
themselves becoming solved by agencies o f  the  S t a t e  government 
s tepping i n  t o  f i l l  the  vacuum, o r  by c i t i z e n  appeal  t o  t h e  
FederaX Government. 
agency, such a s  a s a n i t a r y  d i s t r i c t ,  which i s  governed by a 
board whose members have been appointed by t h e  Governor and 
a r e  not  responsive o r  access ib le  to  l o c a l  c i t i z e n s .  S t a t e  
supervision of a water program because o f  i n a b i l i t y  t o  agree  
on a water program a t  a local- regional  l eve l ,  removes the  
program one s t ep  f u r t h e r  from c i t i z e n s .  Local government t h a t  
cannot secure i t s e l f  f i rmly on i t s  own f i n a n c i a l  base, causing 
i t  t o  seek a i d  from t h e  Federal Government, loses  some con t ro l  
of programs so financed. 

A r e s u l t i n g  so lu t ion  may be an independent 

There is one f i n a l  f a c e t  t o  c o n t r o l l a b i l i t y  by c i t i z e n s .  
It was argued by James Madison i n  the  famous Federa l i s t  Paper 
Number 10, "Extend the  sphere (of government area)  and you take  
i n  a g rea te r  v a r i e t y  o f  p a r t i e s  and i n t e r e s t s ;  you make i t  l e s s  
probable t h a t  a majori ty of  the  whole w i l l  have a common motive 
t o  invade the  r i g h t s  of  o the r  c i t i z e n s ."  z/ The Commission 
repor t  c i t e d  e a r l i e r  concluded t h a t  i n  terms of e f f e c t i v e  con t ro l  
' ' . . . the u n i t  of  government should be l a rge  enough t o  make it 
unl ike ly  t h a t  any s i n g l e  i n t e r e s t  can dominate i t  ." lo/ 

Local con t ro l  and a c c e s s i b i l i t y ,  then, may be more 
p rac t i cab le  f o r  the  c i t i z e n  of a s i n g l e  areawide government 
with e f f e c t i v e  overview of a l l  functions a s  wel l  as a degree 
o f  remoteness from ves ted  i n t e r e s t s ,  than f o r  the  c i t i z e n  of 
a small community which is  over l a id  by many u n i t s  of  government, 
subject  t o  pressures ,  over which he has no con t ro l .  

- 9 1  T&e F e d e r a l i s t  

g/ 
(New York: The Modern Library) ,  p .  61. 

Al te rna t ive  Approaches t o  Governmental Reorganization i n  
Metropolitan Areas, s. G., p. 14. 
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7.  Functions should be assigned t o  t h a t  level of govern- 

m e n t  which maximizes t h e  condit ions and oppor tuni t ies  f o r  a c t i v e  

c i t i z e n  p a r t i c i p a t i o n  and s t i l l  permits adequate performance. 

This p r inc ip le ,  while poss ib ly  inconsis tent  i n  varying 
degrees with the  o the r  c r i t e r i a  s e t  f o r t h  earlier i s  neverthe- 
less a necessary and des i rab le  balancing inf luence  i n  assigning 
r e s p o n s i b i l i t i e s  f o r  urban functions.  While t r a d i t i o n a l  con- 
cepts  of  small and in t imate  l o c a l  governments a r e  impossible t o  
quantify,  they are very real and c o n s t i t u t e  one of the  e s s e n t i a l s  
i n  our s c a l e  of  values as t o  what w e  want our governments t o  be 
and how we want.them t o  function.  Obviously, increas ing popu- 
l a t i o n  and complexity o f  governmental services c r e a t e  inexorable 
p ressure  f o r  modificat ion (but not  el imination) of these  values. 
The problem i s  one of balancing t r a d i t i o n a l  values with present-  
day and f u t u r e  realities. This balancing process i s  inherent  
i n  t h e  analyses and conclusions contained i n  t h i s  r epor t .  

Widespread popular sentiment seems t o  favor smaller 
u n i t s  of government as being "closer t o  the  people ." Lennox 
Moak i n  discussing t h i s  has sa id ,  "This phenomenon of our 
emotional attachment t o  a wholly a r t i f i c i a l  area on a map, 
usual ly  l a i d  out  before our t i m e ,  is d i f f i c u l t  t o  explain i n  
pure ly  l o g i c a l  concepts. Y e t  it is a real force . . .  . I l l /  - It 
is more than purely an i r r a t i o n a l  force,  as people do seem 
t o  concern themselves more and p a r t i c i p a t e  more a c t i v e l y  i n  
l o c a l  a f f a i r s  of the  smaller connnunities. O f f i c i a l s  are f r i ends  
and neighbors and more responsive t o  l o c a l  sentiment. Ci t izens  
can a l s o  express more accura te ly  the  l e v e l  of s e r v i c e  they f e e l  
bes t  represents  t h e i r  needs and is wi th in  the  t a x  levy they 
want t o  impose. 

P a r t i c i p a t i o n  may a l s o  be more l i k e l y  t o  be st imulated 
by small governments than l a rge  ones, if f o r  no o t h e r  reason 
than t h a t  smallness makes f o r  g rea te r  numbers. As one observer 
noted: 

- 11/ Lennox L. Moak, "Some P r a c t i c a l  Obstacles i n  Modifying .Govern- 
mental S t ruc tu re  t o  Meet Metropolitan Problems ," A Symposium 
on Metropolitan Regionalism: 
Universi ty of  Pennsylvania Law Review, Vol. 105, No. 4 

(February 1957), p. 612. 

Developing Governmental Concepts, 
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There is a c r i t i c a l  p o l i t i c a l  funct ion  f o r  
l o c a l  government t o  f u l f i l l .  That funct ion  i s  not  
the  t r a i n i n g  of  p laye r s  before they move t o  t h e  
b i g  leagues. It i s ,  r a t h e r ,  t h e  sponsorship of 
sandlot  p o l i t i c s  i n  o rde r  t h a t  community i n t e r e s t  
i n  t h e  game be maximized, and t h a t  t h e  fans be 
enabled t o  exe rc i se  r e a l  d iscr iminat ion  when they 
have a chance from t i m e  t o  time t o  watch and t o  
support t h e  p ro fess iona l s .  121 
Banfield and Grodzins i n  t h e i r  s tudy f o r  ACTION have 

made one of  t h e  most persuas ive  cases f o r  maintaining 
communities small enough t o  permit c i t i z e n  p a r t i c i p a t i o n .  
They would permit " residence i n  a town which has a name 
and an i d e n t i t y  a p a r t  from t h e  c e n t r a l  c i t y ,  i f  t h e  
c i t i z e n s  a r e  w i l l i n g  t o  pay t h e  added cos t  t h i s  e n t a i l s . "  131 
I n  another  p lace ,  "Provided minimum standards a r e  everywhere 
m e t ,  t h e r e  i s  much t o  be s a i d  f o r  encouraging d i f f e r e n t i a l s  i n  
se rv ice  l e v e l s .  
s e rv ices  supplied by l o c a l  government than absolute ly  necessary. - 141 Fina l ly ,  i n  any ana lys i s  of what i s  d e s i r a b l e  f o r  govern- 
ment, cons idera t ion  of " intangibles- - for  example, t h e  suburbani te ' s  
s a t i s f a c t i o n  i n  remaining a p a r t  from t h e  c e n t r a l  ci ty-- should 
be accorded some value." Q/ 

Many people do not  wish t o  buy more of t h e  

Their  precepts  have not  gone unchallenged. Webb F i se r  
i n  h i s  comments on t h e  Banfield and Grodzins theory s t a t e s ,  
"A community can maintain a type  of con t ro l  which makes i t  
impossible f o r  any poor people t o  l i v e  i n  t h e  community, but 
if it does so i t  must bear  i t s  share of t h e  burden by a l l o c a t i n g  

Gi lbe r t  Y. Ste ine r ,  "The Local Government Concept;" I l l i n o i s  
Local Government, F ina l  Report and Background Papers, Assembly 
on I l l i n o i s  Local Government, Vol. 58, No. 67 (University 
of  I l l i n o i s  Bu l l e t in ,  May 1961), p .  19. 

Edward C.  Banfield and Morton Grodzins, Government and 
Housing i n  Metropoli tan Areas (New York: M c G r a w - H i l l  Book 
Company, Inc.,  1958), p .  33. 

- I b i d . ,  p .  37.  

-, Ib id  p .  ' 155. 
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these  functions t o  a government with power t o  t a x  the  r i c h  and 
poor community a l i k e  f o r  the  support of  the  necessary services ."  
- 161 F i s e r  a l s o  cautions t h a t  when one is looking a t  a l l  the  
considerat ions f o r  a l l o c a t i n g  urban functions,  one should not  
ge t  l o s t  i n  the  in tangibles  and forget  about t h e  technica l .  2 1  

Other writers have a l s o  modified t h e i r  view of the  value 
and resul ts  of the  homogenous town. While it is the  r e s u l t  of 
democratic choice, it does not  r e s u l t  i n  democracy. The philosophy 
of the  town o r  c i t y  r e f l e c t s  i n  i t s  i n s t i t u t i o n s ,  and "one- 
classness ' '  w i l l  pervade such th ings  a s  t h e  educational  system, 
a s  Norton Long s t a t e d ,  "to indoc t r ina te  youth i n  the  s p i r i t  of 
p o l i t y  .... t o  sepa ra te  the  men of  gold from t h e  men of  s i l v e r  
and the  men of b rass .  E/ 

Intimateness of government must a l s o  be considered i n  
l i g h t  of increases  i n  c i t i z e n  demand f o r  se rv ices  with accompanying 
increases  i n  cos t  of performance, changes i n  methods of administer-  
ing  functions,  agglomerations of  populat ion i n  metropoli tan a reas ,  
and o the r  recent  developments. Some argue t h a t  with proper s o c i a l  
and p o l i t i c a l  engineering i t  may be j u s t  a s  poss ib le  t o  make a 
metropolis democratic a s  i t  i s  t o  make a c i t y  o r  a Nation democratic. 
J e f fe r son  Fordham s t a t e s :  

A major problem of our complex contemporary 
soc ie ty  is how t o  preserve  the  values associa ted  with 
the  small community u n i t  a t  t h e  same t i m e  t h a t  we 
organize e f f e c t i v e l y  i n  the  l a r g e r  community o r i en ta-  
t i o n .  We l i k e  t o  keep government c l o s e  t o  t h e  people-- 
t o  g ive  t h e  common man a sense of p a r t i c i p a t i o n .  How 
do w e  do t h i s  when even l o c a l  communities have become 
so  l a rge  t h a t  b ig  government seems inescapable? 2 1  

Webb S .  F i s e r ,  Mastery of the  Metropolis (Englewood C l i f f s ,  
N .  J.: Prentice-Hall ,  Inc . ,  1962), p .  123-124. See a l s o ,  
Robert C.  Wood, Suburbia: I t s  People and Their P o l i t i c s  
(Boston: Houghton Miff l i n  Company, 1959), e spec ia l ly  pp . 
287-288. 

F i se r ,  z. &., p .  123. 

Norton Long, "Aris to t le  and the  Study of Local Governments," 
Socia l  Research, Vol. 24, No. 3 (Autumn 1957), p .  295. 

Je f fe r son  Fordham, A Larger Concept of Community (Baton 
Rouge, Louisiana: S t a t e  Universi ty Press, 1956), p .  4 .  
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Chapter 3 

DESCRIPTION OF FUNCTIONS AND APPLICATION OF SELECTED CRITERIA 

A .  PUBLIC EDUCATION 

The func t ion  of  t h e  p u b l i c  schools  i s  t o  provide  u n i v e r s a l  
educa t ion  from k inde rga r t en  through t h e  t w e l f t h  grade,  and i n  
some communities through j u n i o r  c o l l e g e  l e v e l .  U n t i l  r e l a t i v e l y  
r e c e n t l y ,  t h e  p u b l i c  schools  l im i t ed  themselves b a s i c a l l y  t o  
development of  t h e  s k i l l s  o f  t h e  mind--the teaching  of read ing ,  
w r i t i n g ,  and a r i t h m e t i c .  Today t h e i r  goa l s  have been broadened, 
and they a r e  asked t o  he lp  c h i l d r e n  t o  acqu i r e  any s k i l l  o r  
c h a r a c t e r i s t i c  which a ma jo r i t y  of  t h e  community deems worthwhile .  
Thus , i n  a d d i t i o n  t o  i n t e l l e c t u a l  achievement, t h e  schools  f r equen t ly  
a r e  expected t o  f o s t e r  I 'morality,  happiness ,  and any u s e f u l  a b i l i t y .  'I 

Current  P r a c t i c e  ---- 
The o rgan iza t ion  f o r  ope ra t i on  o f  p u b l i c  schools  v a r i e s  among 

t h e  S t a t e s  because of  d i f f e r e n c e s  i n  S t a t e  l e g a l  p rov i s ions .  The 
1962 Census of  Governments found t h a t  i n  23 S t a t e s  l o c a l  r e spons i -  
b i l i t y  f o r  p u b l i c  schools  was ves t ed  s o l e l y  i n  schoDl d i s t r i c t s  which 
were independent u n i t s  o f  government bu t ,  i n  a d d i t i o n ,  each of  t h e s e  
S t a t e s  had a t  l e a s t  one i n s t i t u t i o n  of  h ighe r  educa t ion  opera ted  by 
a c i t y  o r  county government. I n  1 7  S t a t e s ,  a "mixed" s i t u a t i o n  
p reva i l ed ,  w i t h  p u b l i c  schools  opera ted  i n  some a r e a s  by independent 
school  d i s t r i c t s  and elsewhere by some o t h e r  type  of  l o c a l  govern- 
ment. I n  t h e  Dis t r ic t  o f  Columbia and fou r  S t a t e s ,  a l l  p u b l i c  
schools  were adminis te red  by systems t h a t  were agenc ies  of county, 
c i t y ,  o r  town governments, o r  of t h e  S t a t e .  - 2 /  

- 1/ The Committee f o r  t h e  White House Conference on Education, 
A Report t o  t h e  P r e s i d e n t  (Washington: Government P r i n t i n g  
Of f i ce ,  1956), p .  9. 

U. S .  Bureau o f  t h e  Census, Pub l i c  School Systems i n  t h e  
United -I_------ States,1961-62, --- Pre l iminary  Report Number 3 
(Washington: 1962), p .  1. 

----I------ 

- 2 1  
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The 212 s t anda rd  met ropol i tan  s ta t i s t i ca l  areas (SMSAs) 
contained 6,605 p u b l i c  school  systems i n  1962. Of these ,  601 
were adminis te red  by S t a t e ,  county, municipal ,  o r  township 
governments, and 6,004 by independent school  d i s t r i c t s .  The 
d i s t r i b u t i o n  of  t h e  number o f  school  systems and p u p i l  enrol lment  
by s i z e  of s t u d e n t  body e n r o l l e d  i n  t h e  212 SMSAs w a s  as fol lows:  

Table  4- - Dis t r i bu t ion  of School Systems and Pup i l s  i n  SMSAs 
by S i z e  o f  Student  Body: 1961-1962 

. 
:Number of  o p e r a t i n g  : Number o f  
: school  systems 1;/ : p u p i l s  e n r o l l e d  

:Amount : Percent  : Amount : Percent  
S i z e  o f  s t u d e n t  body October 1961 

: of t o t a l  : : of  t o t a l  

25,000 o r  more p u p i l s  
12,000 t o  24,999 p u p i l s  

6,000 t o  11,999 p u p i l s  
3,000 t o  5,999 p u p i l s  
1,800 t o  2,999 p u p i l s  
1,200 t o  1,799 p u p i l s  
600 t o  1,199 p u p i l s  
300 t o  599 p u p i l s  
150 t o  299 p u p i l s  
50 t o  149 p u p i l s  
15 t o  49 p u p i l s  
1 t o  14 p u p i l s  

T o t a l  

12 9 
206 
344 
677 
660 
54 1 
797 
613 
48 1 
585 
540 
120 

5,693 

2.3 
3.6 
6.0 
11.9 
11.6 
9.5 
14.0 
10.8 
8.5 
10.3 
9.5 
2.1 

9,845,157 
3,371,728 
2,909,083 
2,845,083 
1,531,191 
799,726 
693,811 
274,133 
105,402 
54,021 
15,035 
1,246 

100.0 22,445,616 

43.9 
15.0 
13.0 
12.7 
6.8 
3.6 
3.1 
1.2 
0.5 
0.2 
0.1 

100.0 
- 2/ 

Source: U .  S .  Bureau o f  t h e  Census, "Governmental Organiza t ion ,"  Census 
o f  Governments: 1962, Vol. I (Washington, 1963), Table 10, p .  37 

Note: Due t o  rounding d e t a i l  w i l l  n o t  n e c e s s a r i l y  add t o  t o t a l s .  

- 1/ Excludes 912 nonaperat ing school  systems,  

- 21 Less than  0.05 pe rcen t .  

The 1962 Census o f  Governments provides  o t h e r  da ta  on 
school  systems which bea r  on t h e  problems o f  l o c a l  government 
s t r u c t u r e  i n  me t ropo l i t an  areas. O f  t h e  6,005 independent school  
d i s t r i c t s  i n  t h e  SMSAs, 1,476 were coterminous w i th  o t h e r  l o c a l  
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government a r e a s ,  and 4,528 were noncoterminous. Of t h e  600 
dependent school  systems, 378 w e r e  coterminous wi th  o t h e r  
l o c a l  government a r e a s  and 223 were noncoterminous. 

Seventy- four of  t h e  coterminous d i s t r i c t s  were countywide. 
The Census r e p o r t  does no t  i n d i c a t e ,  however, how many of  t h e s e  
were i n  SMSAs c o n s i s t i n g  of  a s i n g l e  county, and thus  how many 
could be presumed t o  cover an  e n t i r e  met ropol i tan  a r e a .  A l l  
school  sys t ems  are countywide i n  t h r e e  S ta t e s- - F lo r ida ,  Nevada, 
and West V i rg in i a .  Maryland and Vi rg in i a  have s u b s t a n t i a l l y  
s imi la r  systems s i n c e  t h e i r  "citywide" systems s e r v e  c i t i e s  which 
are geographica l ly  s e p a r a t e  from the  county. 

Nonoperat ing school  d i s t r i c t s  c o n s t i t u t e d  912 of  t h e  
6,605 t o t a l  d i s t r i c t s  i n  t h e  SMSAs. These are d i s t r i c t s  which 
c a r r y  ou t  t h e i r  l e g a l  r e s p o n s i b i l i t i e s  by "providing t r anspor t a-  
t i o n  and paying t u i t i o n  o r  reimbursement t o  o t h e r  school  systems 
f o r  any p u b l i c  school  p u p i l s  who r e s i d e  i n  t h e i r  r e s p e c t i v e  areas.'' 3-1 

The Movement f o r  School Dis t r ic t  Consol idat ion 

An important t r e n d  i n  t h e  l o c a l  admin i s t r a t i on  of  t h e  
p u b l i c  schools  has  been t h e  marked r educ t ion  i n  t h e  number o f  
school  d i s t r i c t s .  A s  r e c e n t l y  as 1932 t h e r e  w e r e  127,000 l o c a l  
school  d i s t r i c t s  i n  t h e  United S t a t e s .  The number dropped t o  
110,000 i n  1942, t o  53,000 i n  1957 and 37,025 i n  1962. The number 
of school  systems i n  t h e  310 count ies  (or  p a r t s  o f  count ies )  con- 
s t i t u t i n g  t h e  212 SMSAs of  t h e  1960 Census dropped from about 
15,400 i n  1942, t o  about 7,900 i n  1957, 7,163 i n  1960, and 6,605 
i n  1962. 

I n  e a r l y  A m e r i c a  p u b l i c  schools  w e r e ,  o f  course ,  a t t uned  
t o  a r u r a l  s o c i e t y ,  based l a r g e l y  on a farm economy, i n  which 
ch i ld ren  went t o  school  f o r  on ly  a few yea r s  and only  i n  t h e  
months when they could be  spared from farm work, and t h e  curr iculum 
was l imi t ed .  A s  t h e  number of  years  of school ing  increased  and 
the  curr iculum was  broadened, t h e  o r i g i n a l  small d i s t r i c t s  became 
incapable of  conducting an  e f f e c t i v e  educa t iona l  program, and 
found it  inc reas ing ly  d i f f i c u l t  t o  f inance  one. 
the  farm t o  the  c i t y  l e f t  some d i s t r i c t s  w i t h  few ch i ld ren .  
Emergence of  mass t r a n s p o r t a t i o n  and u s e  of  school  buses made 
it unnecessary f o r  school  c h i l d r e n  t o  be w i t h i n  walking d i s t a n c e  
of  t h e i r  schools ,  and thus  f u r t h e r  undermined t h e  continuance 
of numerous small school  d i s t r i c t s .  

Migrat ion from 

31 Pub l i c  School Systems i n  t h e  United S t a t e s ,  1961-62, op. a., p .  2. 
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The States  showed g r e a t  v a r i a t i o n s  i n  t h e  methods by 
which t h e  number of  d i s t r i c t s  were reduced, bu t  t h e  g r e a t e s t  
reduct ions  came where t h e  S t a t e  governments took c o n s t i t u t i o n a l ,  
l e g i s l a t i v e ,  or  a d m i n i s t r a t i v e  a c t i o n .  
o u t  e x i s t i n g  d i s t r i c t s  by S t a t e  a c t i o n  and s u b s t i t u t e d  new 
d i s t r i c t s  based e n t i r e l y  o r  mainly on county boundaries .  
were Maryland (1868), Louisiana (1912), West Vi rg in i a  (1933), 
F lo r ida  (1947) , Nevada (1956) , Alabama (1903) , Tennessee (1907) , 
Kentucky (1908), Utah (1915), V i rg in i a  (1923) and Georgia (1945). 
I n  Georgia, school  r eo rgan iza t ion  w a s  e f f e c t e d  by c o n s t i t u t i o n a l  
amendment, i n  t h e  o t h e r  n ine  S t a t e s  by l e g i s l a t i v e  a c t i o n .  

Ten S t a t e s  simply wiped 

They 

Four S t a t e s  de lega ted  a u t h o r i t y  t o  reorganize  d i s t r i c t s  
t o  a S t a t e  agency and a county agency j o i n t l y  and wi thout  
r e q u i r i n g  them t o  r e f e r  t h e  i s s u e  t o  a vo te  of  t h e  people--North 
Carol ina (1923), New Mexico ( l941) ,  South Carol ina (1951), and 
M i s s i s s i p p i  (1953). I n  each case  t h e  county w a s  compelled t o  
act  w i t h i n  a s p e c i f i e d  t i m e ,  and t h e  S t a t e  agencies  were given 
dominant a u t h o r i t y .  

Delaware c rea t ed  l a r g e  s p e c i a l  d i s t r i c t s  i n  1921, a t  t h e  
same t i m e  t ak ing  over  major f i n a n c i a l  r e s p o n s i b i l i t y  f o r  schools .  
Between 1882 and 1909 a l l  t h e  New England S t a t e s  passed l e g i s l a -  
t i o n  abo l i sh ing  e x i s t i n g  d i s t r i c t s  and s u b s t i t u t i n g  new ones 
based c h i e f l y  on townships and c i t i e s .  Because t h e  l a t t e r  i n  
t u r n  have proved t o  be too small, s e v e r a l  o f  t h e s e  S t a t e s  have 
taken f u r t h e r  s t e p s  t o  reduce t h e  number of  d i s t r i c t s .  

By l e g i s l a t i v e  ac t  approved by a s t a t ewide  referendum, 
Arkansas c r ea t ed  i n  each county a new school  d i s t r i c t  made up 
of  e x i s t i n g  d i s t r i c t s  of  less than  350 popula t ion .  

I n  a l l ,  23 S t a t e s  have rep laced  t h e i r  e x i s t i n g  school  
d i s t r i c t s  by a new admin i s t r a t i ve  s t r u c t u r e  s o l e l y  by S t a t e  
c o n s t i t u t i o n  o r  l a w ,  o r  through compulsory j o i n t  S t a t e  and 
county a c t i o n  under s t r o n g  S t a t e  a u t h o r i t y ,  wi thout  r e f e r r i n g  
t h e  change t o  popular  vo te  i n  t h e  abol i shed  d i s t r i c t s .  Nineteen 
of t h e s e  S t a t e s  rank among 20 i n  t h e  Nation w i t h  t h e  smallest 
t o t a l  number of d i s t r i c t s .  The o t h e r s  rank w i t h i n  t h e  f i r s t  27. &/ 

- 4 1  Committee f o r  Economic Development, "Appendix A,"  Paying f o r  
B e t t e r  Pub l i c  Schools (New York: 1959), pp. 59-79. 
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Role of S t a t e  Government 

S t a t e  c o n s t i t u t i o n s  usua l ly  r e q u i r e  l e g i s l a t u r e s  t o  e s t a b l i s h  
and maintain a genera l ,  uniform and e f f i c i e n t  system of f r e e  p u b l i c  
schools .  The l e g i s l a t u r e s  a r e  requi red  t o  a s s u r e  a degree of 
uniformity o f  schooling oppor tuni ty  throughout t h e i r  j u r i s d i c t i o n .  
A s  a consequence, a l though day-to-day o p e r a t i o n  of schools  from 
t h e  e a r l i e s t  days has been i n  t h e  hands of  t h e  l o c a l  communities, 
S t a t e  governments have r e t a i n e d  t h e i r  b a s i c  r e s p o n s i b i l i t y  f o r  
pub l i c  educat ion.  I n  r ecen t  decades, S t a t e  superv is ion  and con- 
t r o l  have been expanded and t igh tened .  School d i s t r i c t  consol ida-  
t i o n  descr ibed  above i s  one pa th  t h i s  expansion has taken. Another 
i s  t h a t  of f i n a n c i a l  g ran t s- in- a id .  A s  i nd i ca t ed  i n  Table 5,  i n  
1902 these  a i d s  amounted t o  $45,000,000, o r  18.9 pe rcen t  of t o t a l  
expenditures  of t h e  school  d i s t r i c t s .  
o r  36 pe rcen t  of  t o t a l  expenditures  of l o c a l  school systems. The 
a i d s  u sua l ly  a r e  d i s t r i b u t e d  pursuant  t o  l e g i s l a t i v e  formula, and 
a r e  administered by t h e  S t a t e  department of educat ion.  

I n  1961 they were $5,963,000,000, 

Other major S t a t e  a c t i v i t i e s  a f f e c t i n g  l o c a l  school  d i s -  
t r i c t s  inc lude  conduct of  research  and compilat ion of s t a t i s t i c a l  
data  on t h e  schools  of  t h e  S t a t e ;  c e r t i f i c a t i o n  o f  t eache r s ;  making 
and supe rv i s ing  curr iculum; and conduct of  programs f o r  school  
hea l th ,  voca t iona l  educat ion,  t h e  deaf ,  b l i n d  and o t h e r  handicapped 
groups, a d u l t  educat ion,  r u r a l  schools  and v i s u a l  educat ion.  S /  
They a l s o  a r e  administered by t h e  S t a t e  department of educat ion.  

Role of Nat iona l  Government 

The Nat iona l  Government p l ays  mainly an  advisory ,  r e sea rch ,  
and information r o l e  i n  r e l a t i o n  t o  elementary and secondary educa- 
t i o n .  I t s  f i n a n c i a l  a i d s  t o  p u b l i c  schools  a r e  s p e c i f i c  r a t h e r  
than genera l  purpose g r a n t s .  

The O f f i c e  o f  Education, Department of  Heal th,  Education, 
and Welfare,  works through and assists  S ta te  departments of educa- 
t ion  i n  c o l l e c t i n g  and d isseminat ing  s t a t i s t i c s ,  i n  r e sea rch  and 
experimental programs, as a c learance  p o i n t  on educa t iona l  informa- 
t ion ,  i n  g iv ing  broad guidance, and i n  t h e  admin i s t r a t i on  of  
gran ts- in- a id .  I t s  r e sea rch ,  advisory,  and experimental  programs 

21 Council o f  S t a t e  Governments, The For ty-e ipht  S t a t e  School 
Systems, (Chicago: 1949).  
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Table 5- -State  Aids t o  Local  School Systems 
i n  t h e  United S ta t e s- - Se lec t ed  Years: 1902-1961 

(In mi l l i ons )  

: Local government : S t a t e  payments : S t a t e  payments as 

: f o r  educat ion :school systems :school expendi tures  
Year : d i r e c t  expenditures  : t o  l o c a l  : pe rcen t  of local 

1961 $16 , 782 $5 , 963 35.5 

1957 11,668 4,087 35.0 

1950 5,819 2 , 054 35.3 

1940 2,263 700 30.9 

1932 2,033 398 19.6 

1922 1,541 2 02 13 .0  

1913 522 82 15.7 

1902 238 45 18.9 

Source: For yea r s  1902-1957--U. S .  Bureau of the  Census, 
U. S .  Census of  Governments: 1957, V o l .  IVY No. 3, 
H i s t o r i c a l  Sumary  of Governmental Finances i n  t h e  
United S t a t e s  (Washington: Government P r i n t i n g  
Off ice ,  1959), Tables  5 and 6. For year  1961--U. S.  
Bureau of t h e  Census, Governmental Finances i n  1961 
(Washington: Government P r i n t i n g  Of f i ce ,  1962), 
Table 5. 
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cover t h e  o rgan iza t ion  and management of school  systems and 
methods of teaching  i n  such f i e l d s  of  elementary and secondary 
educat ion a s  f i nance  and business  admin i s t r a t i on ,  admin i s t r a t i on  
o f  l o c a l  school  systems, and s p e c i a l  educa t ion ,  The g ran t s- in-  
a i d  i t  adminis te rs  i nc lude  t h e  program of voca t iona l  educat ion 
under t h e  Smith-Hughes, George-Barden and supplementary a c t s ,  
s p e c i a l  f i n a n c i a l  a s s i s t a n c e  t o  areas a f f e c t e d  by a c t i v i t i e s  
of t h e  Nat iona l  Government, g ran t s  t o  t h e  S t a t e s  f o r  guidance, 
counsel ing and t e s t i n g  programs, and g r a n t s  t o  S t a t e s  and loans 
t o  nonpro f i t  p r i v a t e  schools  f o r  purchasing equipment and improving 
S t a t e  supe rv i s ion  t o  s t r eng then  elementary and secondary school  
i n s t r u c t i o n  i n  s c i ence ,  mathematics, and modern fo re ign  languages. k/ 

The A g r i c u l t u r a l  Marketing Se rv i ce  of  t h e  Department of  
Agr i cu l tu re  admin i s t e r s  t h e  Nat iona l  Government's g ran t s  t o  t h e  
S t a t e s  f o r  school  lunch programs. The funds go t o  p u b l i c  and 
p r i v a t e  schools ,  o f  h igh  school  grade o r  under,  ope ra t ing  non- 
p r o f i t  school  lunch programs. 
funds. I /  

The S t a t e s  must match t h e  Nat iona l  

S p e c i a l i s t s  Suggest-ions on Area 

The problem of  t h e  "proper" s i z e  of  t h e  p u b l i c  school  
s y s t e m  has been descr ibed  by one observer  as t h a t  of ''how t o  
secure  a school  d i s t r i c t  l a r g e  enough t o  be educa t iona l ly  adequate  
and economically e f f i c i e n t ,  y e t  small enough t o  r e t a i n  popular  
i n t e r e s t  and c o n t r o l  and t o  e f f e c t u a t e  lay  p a r t i c i p a t i o n  and l a y  
leadersh ip ."  &/ Another wri ter  has  s a i d  a school  d i s t r i c t  should 
be l a r g e  enough t o  maintain a comprehensive school  program, from 
kindergar ten  t o  12th o r  14 th  grade, w i th  c l a s s e s  l a r g e  enough t o  
avoid increased  p e r  c a p i t a  c o s t s  and an  o v e r a l l  s i z e  s u f f i c i e n t  
t o  j u s t i f y  adequate  admin i s t r a t i ve  and superv isory  s e r v i c e s  
without d i sp ropor t iona te  c o s t s  f o r  overhead; and y e t  smal l  
enough t o  r e t a i n  a f e e l i n g  of  oneness among t h e  people of t h e  
d i s t r i c t .  21 

- 6/ U .  S .  Government Organizat ion Manual (Washington: Government 
P r i n t i n g  Off ice ,  1962), pp. 338-40. 

I b i d ,  pp. 257-58. 

M. L .  Cushman, "The I d e a l  School Dis t r ic t ,"  P h i  Delta Kappan, 
Vol. XXxII, No. 7 (March 19511, pp. 313-16. 

John R. Shannon, "Criteria f o r  Determining Local  Uni t s  of  
School Administrat ion,"  
Vol. 119, NO.  4 (October 1949), pp. 28-29. 

American School Board Journa l ,  



To meet educa t iona l  o b j e c t i v e s ,  i t  seems gene ra l ly  agreed 
t h a t  a school  d i s t r i c t  should have a u n i f i e d  system, t h a t  i s ,  
one which ope ra t e s  grades one through twelve, and a l s o  k inder-  
ga r t en ,  where i t  i s  o f f e red .  The d i s t r i c t  may a l s o  ope ra t e  a 
j u n i o r  o r  community co l l ege .  E/ 

The reasons f o r  having a u n i f i e d  system have been descr ibed  
as fol lows:  

A u n i f i e d  system, as d i f f e r e n t i a t e d  from one 
i n  which s e p a r a t e  governments o p e r a t e  d i f f e r e n t  
levels of schools  (usua l ly  elementary schools  o r  
high schools ,  but  sometimes only t h e  f i r s t  few 
grades)  has  g r e a t  advantages.  I t  makes p o s s i b l e  
an  educa t iona l  program t h a t  is  coordinated through 
a l l  grades and can adapt  c o n s i s t e n t l y  t o  changing 
condi t ions  and needs.  It s i m p l i f i e s  educa t iona l  
c o n t r o l ,  s i n c e  a s i n g l e  board of educat ion is 
r e spons ib l e  f o r  t h e  t o t a l  educa t iona l  program. I t  
permi ts  a l l  people i n  t h e  community t o  have a voice  
i n  t h e  e n t i r e  educa t iona l  program, which i s  not  t h e  
case  where a grade-school d i s t r i c t  sends i t s  s tuden t  
on t o  a h igh  school  opera ted  by a d i f f e r e n t  d i s t r i c t .  
It f o s t e r s  t h e  use  of school  funds a t  t h e  l e v e l s  
where they are most needed. 
dup l i ca t ion  i n  school  business  management, which is  
c h a r a c t e r i s t i c  of dua l  systems. It p e r m i t s  t h e  
u t i l i z a t i o n  o f  s p e c i a l  s e r v i c e  personnel  throughout 
t h e  system. &/ 

It avoids  unnecessary 

The Nat iona l  Commission on School Distr ic t  Reorganizat ion 
of t h e  Nat iona l  Education Assoc ia t ion  suggested s tandards  f o r  
t h e  minimum s i z e  of  school  d i s t r i c t s  i n  1948, and t h e s e  s tandards  

- 10/ Committee f o r  Economic Development, E. &., p .  60. The 
~ ~~ 

1962 Census of Governments reports  t h a t  126 of  t h e  5,693 
ope ra t ing  school  systems i n  s tandard  met ropol i tan  s t a t i s t i c a l  
areas had co l l ege  grade enrol lment .  a. G., p .  104, Table 14. 

- 11/ Committee f o r  Economic Development, z. c&., p .  60. 
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have been c i t e d  f r equen t ly  by wri ters  on t h e  s u b j e c t .  121 The 
Commission s a i d  t h e  d i s t r i c t  should have a t  least  1,200 p u p i l s  
between t h e  ages of  s i x  and 18, w i th  a t  l e a s t  40 classroom 
t e a c h e r s ,  Based on t h e  average r a t i o  o f  p u b l i c  school  e n r o l l -  
ment t o  t o t a l  popula t ion ,  a 1,200 p u p i l  enro l lment  would mean 
a t o t a l  d i s t r i c t  popu la t i on  of  approximately 6,000. g/ 

Seve ra l  r ecen t  comments on t h e  minimum e f f e c t i v e  s i z e  f o r  
a school  d i s t r i c t  have tended t o  regard  1,200 p u p i l s  as too  few. 
The Committee f o r  Economic Development reasoned as fol lows:  

... A grade school  needs a t  least  one t eache r  f o r  
each l e v e l .  For k indergar ten  t o  6 th  grade t h i s  
impl ies  over  200 p u p i l s ,  i f  t h e  p r e s e n t  n a t i o n a l  
average elementary school  class s i z e  o f  30 p u p i l s  
p e r  classroom t eache r  i s  used a s  a s t anda rd .  
Important  educa t iona l  advantages and o p e r a t i n g  
economies appear  t o  acc rue  u n t i l  a school  is  
t h r e e  times t h i s  s i z e .  

A s e n i o r  h igh  school  w i t h  a gradua t ing  c l a s s  
o f  less than  100 is too small t o  o f f e r  a s u f f i c i e n t l y  
d i v e r s i f i e d  curr iculum t o  meet t h e  needs o f  i t s  
s t u d e n t s .  It i s  almost  impossible ,  f o r  example, t o  
o f f e r  advanced s c i e n c e  and math courses  and t h e  f o u r t h  
yea r  i n  fo re ign  languages,  under t e a c h e r s  q u a l i f i e d  
i n  t h e s e  s u b j e c t s ,  a long  wi th  v o c a t i o n a l  courses  
a p p r o p r i a t e  f o r  o t h e r  s t u d e n t s ,  wi thout  a t  l eas t  t h i s  
enrol lment ;  and i t  i s  expensive u n l e s s  t h e  enrol lment  
i s  l a r g e r .  I n  a 10-12 grade s e n i o r  high school  t h i s  
would imply a t o t a l  enrol lment  o f  more than  300 (pe r-  
m i t t i n g  a t  least  15 classroom t e a c h e r s ,  on t h e  b a s i s  
of average pup i l - t eache r  r a t i o s )  , i n  a four- year  
s e n i o r  high school  cons iderab ly  more than 600. Again 

Nat iona l  Commission on School D i s t r i c t  Reorganizat ion,  Your 
School Dis t r ic t  (Washington: Department of  Rural  Education, 
Nat iona l  Education Assoc ia t ion ,  1948). Ci ted ,  f o r  example, 
by t h e  Committee f o r  t h e  White House Conference on Education, 
9. &., p .  14; and M .  L .  Cushman, OJ. a. 
Based on popula t ion- pupi l  r a t i o  i n  U .  S .  Bureau of t h e  Census, 
S t a t i s t i c a l  Abs t r ac t  of  t h e  U .  S . :  1962, 83rd e d i t i o n  
(Washington: Government P r i n t i n g  Of f i ce ,  1962),  Table  151. 

131 

- 69 - 



important advantages accrue from a l a r g e r  enrollment: 
But simple a r i thmet ic  shows t h a t  a 13-grade uni f ied  
school system channeling in to  a graduating c l a s s  
of 100 would requ i re  1,300 s tudents  i f  the re  were 
no a t t r i t i o n  of s tudents  and no populat ion growth. 
When these  f a c t o r s  a r e  allowed f o r ,  the  f i g u r e  
approaches 2,000, even i n  periods when populat ion 
is  growing normally so t h a t  the  present  d i s t o r t e d  
age d i s t r i b u t i o n  does no t  exist . .  . . 

The f igure  of 1,200 t h a t  i s  frequently 
c i t e d  a s  the  minimum enrollment f o r  a school 
d i s t r i c t  t o  provide an e f f e c t i v e  school program 
appears t o  be d e f i n i t e l y  on the  low s i d e . .  . . 14/ - 
The des i rab le  minimum of 100 pup i l s  i n  the  high school 

graduating c l a s s  was c i t e d  by James Bryant Conant i n  h i s  study 
of  the  Nation 's  high schools f o r  the  Carnegie Foundation. g/ 
Based on the  average r a t i o s ,  a graduating c l a s s  of t h i s  s i z e  
probably would requi re  an average school enrollment of about 
2,000 and an average school d i s t r i c t  populat ion of about 10,000. 

A recent  textbook on educational  adminis t ra t ion  a l s o  
ind ica tes  doubts about the  adequacy of t h e  1,200 pup i l  minimum: 

Studies of t h e  se rv ices  needed f o r  a s a t i s -  
fac tory  program of education through the  high school 
grades show t h a t  these  cannot be provided most 
economically and e f f e c t i v e l y  by a d i s t r i c t  having 
fewer than about 10,800 s tudents .  Where d i s t r i c t s  
of t h i s  s i z e  a r e  not  p rac t i cab le ,  a d i s t r i c t  with a t  
least 5,000 s tudents  can be reasonably e f f e c t i v e  i f  
c e r t a i n  s t a f f  members assume r e s p o n s i b i l i t y  f o r  
more than one type of  se rv ice .  The minimum should 
be about 1,200 t o  1,500 s tudents  with 40 t o  50 

- 14/ Committee f o r  Economic Development, 2. &., p.  61. 

- 15/ %ow Good i s  Your High School?" 
V o l .  46: 51-53, January 9, 1959. 

U .  S .  News and World Report, 
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t e ache r s ,  a p r i n c i p a l ,  a super in tendent ,  and 
perhaps one o r  two p a r t i c u l a r l y  competent 
a s s i s t a n t s .  Such a d i s t r i c t ,  however, probably 
would no t  be a s  economical as one w i t h  a 
l a r g e r  enrol lment .  s/ 
Though t h e r e  is some d i f f e r e n c e  of  op in ion  wi th  r e spec t  

t o  t h e  minimum e f f e c t i v e  s i z e  o f  a school  d i s t r i c t ,  i t  seems 
f a i r l y  c l e a r  t h a t  a t  least a f l o o r  has been e s t a b l i s h e d .  The 
d i f f e r ences  seem t o  revolve  around whether t h e  f l o o r  i s  too 
low. With r e spec t  t o  t h e  maximum e f f e c t i v e  s i ze ,  on t h e  o t h e r  
hand, t h e r e  seems t o  be  l i t t l e  consensus, mainly because l i t t l e  
a t t e n t i o n  has been given t o  t h e  ques t ion .  Thus, Morphet, Johns 
and Rel ler  s t a t e :  

... Research has reasonably w e l l  e s t a b l i s h e d  t h e  
minimum s i z e  f o r  an e f f e c t i v e  school  d i s t r i c t ,  
but  t h e r e  has  been comparatively l i t t l e  a t t e n -  
t i o n  t o  t h e  maximum s i z e .  ... There is cons ider-  
a b l e  evidence t h a t  a d i s t r i c t  having 5,000 t o  
10,000 p u p i l s  can provide  b e t t e r  educa t iona l  
oppor tun i t i e s  a t  a more economical c o s t  than  a 
d i s t r i c t  w i th  1,200 t o  1,500 people.  But what 
about l a r g e r  d i s t r i c t s  , e s p e c i a l l y  t hose  having 
more than  40,000 t o  50,000 c h i l d r e n ?  z/ 

The r e l a t i v e l y  g r e a t e r  a t t e n t i o n  given t o  minimum s i z e  no doubt 
r e s u l t s  from t h e  l a r g e  number of  uneconomic small school  d i s -  
t r ic ts ,  and t h e  long cont inuing  e f f o r t s  t o  reduce t h e  number. 

The Nat iona l  Committee on School District Reorganizat ion 
sa id  gains  i n  e f f i c i e n c y  and economy supposedly can be expected 
u n t i l  about 10,000 p u p i l s  are included i n  one d i s t r i c t .  u/ 

- 16/ Edgar L .  Morphet, R. L. Johns, and Theodore L. Re l le r ,  
Educat ional  Administrat ion:  Concepts, P r a c t i c e s ,  and I s s u e s  
(Englewood C l i f f s ,  N .  J . :  Prent ice- Hal l ,  1959), p .  221. 

- 17/ I b i d . ,  p .  221. 

_18/ National  Committee on School District Reorganizat ion,  
G., p .  8 7 .  

z. 
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However, it ventured no es t imate  of t h e  p o i n t ,  i f  any, a t  which 
a f u r t h e r  inc rease  i n  s i z e  becomes disadvantageous i n  terms of  
diminishing c i t i z e n  i n t e r e s t  i n  school po l i cy  and management. 

The Committee f o r  Economic Development r epor t  concluded 
t h a t  important educational  and f i n a n c i a l  advantages accrue i n  
school d i s t r i c t s  opera t ing  on a l a rge  scale, wi th  a number of 
high schools and many elementary schools .  

These advantages include t h e  a b i l i t y  t o  
employ highly q u a l i f i e d  school adminis t ra tors  and 
spec ia l i zed  personnel;  t o  p lan  const ruct ion ,  and 
t o  acquire  appropr ia te  school s i tes ;  t o  loca te  
schools advantageously, and t o  a d j u s t  school a t t end-  
ance a rea  boundaries, and school use  by grades, i n  
accordance with changing populat ion d i s t r i b u t i o n s  
and age p a t t e r n s ;  important economies i n  school 
design, i n  maintenance of bui ld ings ,  grounds, and 
equipment, i n  purchasing, i n  t h e  layout of school 
bus routes ,  i n  insurance, and i n  many o the r  aspects  
of  adminis t ra t ion  and f i n a n c i a l  management. There 
a r e  f u r t h e r  advantages i n  a broadened t a x  base, and 
i n  a school cons t ruct ion  program l a r g e  and continuous 
enough t o  permit r e a l  choice and f l e x i b i l i t y  i n  
decis ions  concerning the  extent  to which construc-  
t i o n  s h a l l  be financed on a pay-as-you-go bas i s ,  
by advance accumulation of funds, and t h e  type of 
debt  instrument u t i l i z e d .  x/ 
The CED suggested t h a t  t h e  educational  advantages of l a r g e r  

s i z e  may be l a rge ly  a t t a i n e d  when t h e  enrollment reaches a s  l i t t l e  
a s  25,000, although i t  pointed out  t h a t  f i n a n c i a l  advantages might 
continue t o  accrue t o  l a r g e r  systems. But it noted t h a t :  

Really huge s i z e  may b r ing  some administra-  
t i v e  disadvantages, including t h e  loss of contac t  
of top school  management with t h e  school  p r i n c i p a l  
and teacher ,  and i t s  g r e a t e r  i n a c c e s s i b i l i t y  t o  
parents  of pup i l s ,  a s  wel l  a s  t h e  d i f f i c u l t y  of  
ad jus t ing  t o  t h e  varying needs of ch i ld ren  with 
d i f f e r e n t  backgrounds i n  various sec t ions  of the  
d i s t r i c t . . . .Ou t s ide  the  l a rges t  c i t i e s  ... t he  

- 19/ Committee f o r  Economic Development, s. c&., p .  62. 
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l i m i t i n g  f a c t o r  on t h e  d e s i r a b l e  s i z e  of  a 
school  system usua l ly  i s  not  t h e  enrollment 
t h a t  can be e f f i c i e n t l y  administered,  but t h e  
s i z e  of  t h e  a r e a  t h a t  can r e t a i n  t h e  advantages 
of l o c a l  c o n t r o l .  g/ 

The i s s u e  of  maximuul optimum s i ze ,  a s  might be expected, 
a r i s e s  mainly i n  t h e  case  of  l a rge  c i t y  school  d i s t r i c t s .  
American Associa t ion  o f  School Adminis t ra tors  s a i d  " the b e s t  
s i z e  f o r  a d i s t r i c t  w i t h i n  a l a r g e  c i t y  is no t  y e t  resolved."  z/ 
The Committee f o r  t h e  White House Conference on Education s a i d :  

The 

... many b i g  c i t y  school  s y s t e  m s . . .  a r e  too l a r g e  
f o r  e i t h e r  educat ional  o r  f i n a n c i a l  e f f i c i e n c y .  
I n  recent  yea r s ,  t h e  need t o  conso l ida t e  r u r a l  
school  d i s t r i c t s  has received cons iderable  
a t t e n t i o n ,  but  t h e  p a r a l l e l  problem of how t o  
d e c e n t r a l i z e  l a r g e  urban school  d i s t r i c t s  i n  
o rde r  t o  make them more responsive t o  t h e  needs 
of  t h e  p u p i l s  and t h e  w i l l  of  t h e  people has  
had much less n o t i c e ,  i n  s p i t e  of  t h e  f a c t  t h a t  
more c h i l d r e n  now l i v e  i n  b i g  c i t i e s  than i n  
r u r a l  a r e a s .  z/ 
The White House Conference r e p o r t  gave t h e  fol lowing 

disadvantages of  school  d i s t r i c t s  which a r e  too l a rge :  

... Ci t i zens  of a l a r g e  c i t y  gene ra l ly  have less 
p r i d e  i n  t h e i r  schools  than those  o f  a smaller 
school  d i s t r i c t ,  and a r e  seldom w i l l i n g  t o  work 
a s  hard f o r  b e t t e r  schools .  As a r e s u l t ,  i t  i s  
e a s i e r  f o r  b i g  c i t y  schools  t o  l o s e  a l l  con tac t  
wi th  t h e  people,  and t o  be administered almost 
exc lus ive ly  by a small group of  p r o f e s s i o n a l s .  

- 201 

?1/ 

Corn i t t ee  f o r  Economic Development, =. G., p .  64. 

American Associa t ion  of  School Adminis t ra tors ,  School Dis t r ic t  
Organization (Washington: 1958), p . 390. 
The Committee f o r  t h e  White House Conference on Education, 
s. G., p .  14. 

z 22/ 
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Children o r  parents  who have complaints 
aga ins t  b ig  c i t y  school systems general ly f ind  
it harder t o  be heard.  I n  many small school 
d i s t r i c t s  t h e r e  i s  one school board member 
f o r  each 1,000 people. I n  many l a rge  c i t i e s ,  
the re  i s  only one board member f o r  each 100,000 
res idents . . . .Ci t izens  of la rge  school d i s t r i c t s  
sometimes lose  s i g h t  of t h e  f a c t  they a r e  a l l  
i n  the  same d i s t r i c t ,  and work aga ins t  each 
o the r  r a t h e r  than cooperate f o r  o v e r a l l  school 
improvement . g/ 

Morphet, Johns and Re l l e r  concur i n  t h e  d i f f i c u l t y  of 
r e t a in ing  pub l i c  i n t e r e s t  and con t ro l  i n  the  l a rge  c i t y  d i s t r i c t s ,  
and a l s o  note  t h e  e f f e c t  on adminis t ra t ion  and teaching: 

... What can be done t o  prevent  t h e  s t a f f  from 
becoming enmeshed i n  a web of impersonal r e l a t i o n-  
ships ,  red tape  requirements, and prescr ibed pro- 
cedures t h a t  tend t o  discourage i n i t i a t i v e  and 
r e s p o n s i b i l i t y  and p lace  a premium on conformity? E/ 
The uncer ta in ty  as t o  what t o  do wi th  t h e  problems of t h e  

l a rge  c i t y  school d i s t r i c t  i s  summarized by Morphet, Johns and 
R e l l e r ' s  c los ing statement on the  sub jec t :  

Various proposals  have been made f o r  
solving these  problems, but l i t t l e  has been 
done. Some have suggested t h a t  t h e  most 
populous d i s t r i c t s  should be broken i n t o  
small d i s t r i c t s ;  t h a t  i n  each of  the  l a rge  
c i t i e s  t h e r e  should be severa l  sepa ra te  
d i s t r i c t s .  However, the  f a c t  remains t h a t ,  
i n  a sense,  each c i t y  i s  a community. More- 
over, breaking such an area  i n t o  severa l  
smaller d i s t r i c t s  would o f t e n  mean t h a t  some 
of the  d i s t r i c t s  would be q u i t e  wealthy and 
o the r s  would be r e l a t i v e l y  poor. 
of  equal iza t ion  of educational  opportunity 
would undoubtedly become more complicated. 

The problem 

- 23/ The Committee f o r  t h e  White House Conference on Education, 
z. &., p .  16.  

- 24/ Morphet, Johns and Reller, x. c&., p .  221. 
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Others  have proposed t h a t  t h e  c i t y  d i s -  
t r i c t s  should be r e t a ined  a s  a b a s i c  t ax ing  
and bonding u n i t ,  bu t  s u b d i s t r i c t s  should be 
organized f o r  ope ra t ion  and admin i s t r a t i on  of  
schools .  The c e n t r a l  d i s t r i c t  would cont inue 
t o  have a p o l i c y  board and an admin i s t r a to r  
o r  coord ina tor  w i th  a s t a f f  t h a t  would inc lude  
competent consu l t an t s .  Each s u b d i s t r i c t  should 
a l s o  have a board e l ec t ed  by t h e  r e s i d e n t s  o f  
t h e  area, a super in tendent  who might be nominated 
by t h e  admin i s t r a to r  of  t h e  c e n t r a l  d i s t r i c t  and 
appointed by t h e  s u b d i s t r i c t  board, and o f  course 
a s t a f f  f o r  i t s  schools .  A s  an  a d d i t i o n a l  means 
o f  provid ing  more oppor tuni ty  f o r  c i t i z e n s  t o  
help make dec i s ions  about t h e i r  schools ,  e s p e c i a l l y  
those  involv ing  f i n a n c i a l  suppor t ,  t h e  s u b d i s t r i c t  
might have some t ax ing  leeway. The l a r g e  d i s t r i c t  
would thus  become a kind of  i n t e tmed ia t e  u n i t  t h a t  
would provide  b a s i c  support  and coord ina t ion  and 
t h e  s u b d i s t r i c t s  would become b a s i c  u n i t s  f o r  t h e  
ope ra t ion  o f  t h e  educa t iona l  program i n  t h e i r  
r e spec t ive  a r e a s .  

What should be done t o  s o l v e  t h e  unique 
problem confront ing  some of  t h e  l a r g e s t  and 
most populous school  d i s t r i c t s ?  What s t e p s  
can be taken t o  encourage d e s i r a b l e  i n i t i a t i v e  
and r e s p o n s i b i l i t y  on t h e  p a r t  o f  i nd iv idua l  
s t a f f  members? How can t h e  people  be kept  i n  
c l o s e  touch w i t h  t h e i r  schools?  a/ 
F i n a l l y ,  it may be noted t h a t  a t  l e a s t  one l a r g e  c i t y ,  

Chicago, has at tempted t o  meet t h e  problems of  s i z e  i n  i t s  
school s y s t e m  by admin i s t r a t i ve  d e c e n t r a l i z a t i o n .  
the  c i t y  w a s  d iv ided  i n t o  16  d i s t r i c t s ,  each se rv ing  about 
250,000 peopJ-e, w i t h  20,000 p u p i l s  and 1,000 t eache r s .  It 
has been claimed t h a t  ' ' the recent  d i s t r i c t  r eo rgan iza t ion  of  
the Chicago p u b l i c  schools  p u t s  mammoth-scale educat ion on a 
loca l  leve l - - so  l o c a l  i n  f a c t ,  t h a t  s t u d e n t s  and t eache r s  a l i k e  
a r e  not  without  t h e  democratic and pe r sona l  b e n e f i t s  of t h e  
smaller school  system." z/ 

I n  1955, 

a/ Morphet, Johns and Reller, z. G . 3  p .  221. 

z 26/ John W. B e l l  and Arthur  S. Green, 'Why Not Vert ical  Adminis- 
t r a t i o n ? "  American School Board Jou rna l ,  Vol. 135 
(December 1957) , pp. 25-26. 
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Appl ica t ion  of Se l ec t ed  Economic and P o l i t i c a l  C r i t e r i a  

Benef i t  Area 

The d i r e c t  b e n e f i c i a r i e s  of  educat ion a r e  r e a d i l y  l oca t ed  
among t h e  s tuden t s  and graduates  o f  a p u b l i c  school  system. 
Aside from t h e  personal  s a t i s f a c t i o n  der ived ,  t h e  q u a l i t y  and 
ex ten t  of an  i n d i v i d u a l ' s  educat ion w i l l  determine t o  a cons ider-  
a b l e  degree t h e  l e v e l  of  h i s  earn ing  capac i ty  and h i s  command 
of m a t e r i a l  goods and l e i s u r e  enjoyments. A s  a r e s u l t ,  d i r e c t  
b e n e f i t s  of educat ion t o  an  ind iv idua l  become i n d i r e c t  b e n e f i t s  
o r  c o s t s  t o  a community according t o  whether he con t r ibu te s  t o  
t h e  genera l  economy through h i s  product ive  s k i l l s ,  demand f o r  
goods and s e r v i c e s  and c r e a t i o n  o f  p rope r ty  va lues ,  o r  whether 
he burdens community h e a l t h ,  we l f a re  and p o l i c e  s e r v i c e s  because 
o f  h i s  i n a b i l i t y  t o  provide  f o r  h imsel f .  

These kinds of  s p i l l o v e r s  extend f a r  beyond t h e  conf ines  
of a s i n g l e  school  d i s t r i c t ,  f o r  t h e  type  and q u a l i t y  o f  educa- 
t i o n  provided by each one w i l l  determine t h e  q u a l i t y  of  t h e  
labor  fo rce  a v a i l a b l e  t o  employers throughout t h e  met ropol i tan  
a rea .  I f  t h e r e  i s  an  inadequate  supply o f  needed s k i l l s  w i t h i n  
t h e  met ropol i tan  a r e a ,  o r  w i t h i n  any s i n g l e  munic ipa l i ty ,  l abo r  
w i l l  be imported o r  i ndus t ry  w i l l  move o u t ,  imposing economic 
hardship and s o c i a l  c o s t  on the  r e s i d e n t s .  On t h e  o t h e r  hand, 
a l a r g e  pool  o f  we l l - t r a ined  personnel  w i l l  a t t r a c t  commerce 
and indus t ry ,  and may supply employers i n  neighboring o r  d i s t a n t  
communities through expor ts  o f  labor .  Because a met ropol i tan  
area i s  e s s e n t i a l l y  a s i n g l e  labor  market,  each school  d i s t r i c t  
w i t h i n  t h a t  a r e a  has a s t r o n g  economic and s o c i a l  i n t e r e s t  i n  
supplying t h e  kind of  educa t iona l  t r a i n i n g  requi red  by employers. 

I n  o r d e r  t o  meet requirements o f  met ropol i tan  a rea  employers 
and provide  ind iv idua l  oppor tuni ty  f o r  economic and s o c i a l  advance- 
ment, a school  system must be a b l e  t o  o f f e r  va r ious  kinds o f  
s p e c i a l i z e d  t r a i n i n g  a t  t h e  high school  and even post- high school  
l e v e l .  
i n  Chapter 2 ,  t h e  q u a l i t y  of  educa t iona l  s e r v i c e  i s  c r u c i a l  t o  
t h e  degree of  b e n e f i t  it confers  upon ind iv idua l s  and s o c i e t y  
as a whole. 

Furthermore, as implied i n  t h e  d i scuss ion  o f  s p i l l o v e r s  

Q u a l i t y  of  educat ion is  o f t e n  d i r e c t l y  commensurate 
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wi th  s p e c i a l i z a t i o n  of teaching  and a s s o c i a t e d  personnel .  
S p e c i a l i z a t i o n  of  both personnel  and curr iculum are,  i n  
t u rn ,  d i r e c t l y  r e l a t e d  t o  t h e  economies o f  s c a l e  a t t a i n a b l e  
by the  school  system. A s y s t e m  o r  d i s t r i c t  s e rv ing  a smal l  
popula t ion  w i l l  n o t  have a s u f f i c i e n t  number of  p u p i l s  
en ro l l ed  i n  any one voca t iona l  t r a i n i n g  o r  co l l ege  p repa ra to ry  
program t o  j u s t i f y  t h e  cos t  o f  provid ing  s p e c i a l i z e d  t eache r s  
o r  s epa ra t e  c l a s s e s  f o r  them. When t h e  u n i t  c o s t s  of 
s p e c i a l i z e d  educat ion a re  p r o h i b i t i v e  t h e  small d i s t r i c t  
can o f f e r  only a gene ra l  common-denominator t r a i n i n g  t h a t  
proper ly  prepares  none of  i t s  graduates  f o r  employment o r  
co l l ege ;  t h e  p h y s i c a l l y  and mental ly  handicapped a re  
v i r t u a l l y  abandoned. 

Qual i ty  of  educat ion is  h ighly  c o r r e l a t e d  a s  w e l l  
wi th  t eache r  s a l a r i e s  and expenditures  upon bu i ld ings  and 
equipment. 
va lues ,  and a d e s i r e  on t h e  p a r t  o f  t h e  r e s i d e n t s  t o  devote 
a l a r g e  p o r t i o n  of  tax revenues t o  educa t ion ,  may be a b l e  t o  
a t t r a c t  h ighly  q u a l i f i e d  t eache r s  and provide  a modern school  
p l a n t .  Many small d i s t r i c t s ,  however, are no t  so f o r t u n a t e .  
Yet t h e  economic r a t i o n a l e  f o r  t h e  p r o v i s i o n  of f r e e  p u b l i c  
education i n  t h e  United S t a t e s  involves t h e  p r i n c i p l e  of  equal  
( i n  q u a l i t y )  educat ion f o r  a l l  c h i l d r e n  r ega rd l e s s  of t h e i r  
a b i l i t y  t o  pay f o r  i t .  
recognizes t h e  ex t ens ive  s o c i a l  b e n e f i t s  o f  educat ion,  t h e  
funct ion can be f inanced r e a d i l y  by use r  charges,  as is  done 
i n  p r i v a t e  schools .  

Some smal l  d i s t r i c t s  wi th  high p e r  c a p i t a  proper ty  

I n  t h e  absence of t h i s  p r i n c i p l e ,  which 

A s  t he  p r i n c i p l e  o f  e q u a l i t y  i s  pursued, economic 
resources a r e  t r a n s f e r r e d ,  through t axes ,  from t h e  w e a l t h i e r  
r e s iden t s  of  a school  d i s t r i c t  t o  t h e  c h i l d r e n  of  those  a t  
t h e  oppos i te  end of t h e  income s c a l e .  
r a t i o n a l e ,  i t  i s  hard t o  j u s t i f y  depr iv ing  a c h i l d  of adequate 
educat ional  oppor tuni ty  because t h e  school  d i s t r i c t  i n  which he 
l i v e s  i s  of i n s u f f i c i e n t  s i z e  wi th  i n s u f f i c i e n t  t a x  base t o  
Provide t h e  q u a l i t y  o f  educat ion o f f e r e d  by a t  l e a s t  t h e  average 
school d i s t r i c t  i n  t h e  area. 

On t h e  b a s i s  of t h i s  

Economy of  Sca l e  

Common acceptance of  a minimum d e s i r a b l e  s i z e  of  school  
d i s t r i c t  i s  based on cons idera t ion  of economic Operat ion aS 
well as  educa t iona l  adequacy and l o c a l  i n t e r e s t  and c o n t r o l .  
Increasing t h e  s i z e  o f  school  d i s t r i c t  above the  minimum p o i n t  
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produces lower u n i t  c o s t .  On t h e  i n s t r u c t i o n a l  s i d e ,  there 
i s  reduced c o s t  of  employing s p e c i a l  s e r v i c e  personnel ,  such 
as consu l t an t s  and t eache r s  of except iona l  ch i ld ren .  Adminis- 
t r a t i v e  and superv isory  personnel  can be c a r r i e d  a t  a lower 
u n i t  c o s t .  On t h e  bus iness  and f i n a n c i a l  s i d e ,  t h e  economies 
of  employing s k i l l e d  personnel  a r e  a l s o  r e a l i z e d .  I n  a d d i t i o n ,  
t h e r e  are important  economies i n  p lanning  and design o f  school  
bu i ld ing  cons t ruc t ion ,  choice  and a c q u i s i t i o n  of  s i t e s ,  use  of  
bu i ld ings ,  maintenance o f  bu i ld ings ,  grounds, and equipment, 
purchase of  equipment and supp l i e s ,  l ayout  of  school  bus r o u t e s ,  
use of  automatic  da t a  process ing ,  and a p p l i c a t i o n  of  o rgan iza t ion  
and management techniques.  

The p o i n t  a t  which diseconomies of  scale se t  i n  is, 
unce r t a in  and probably v a r i e s  among d i s t r i c t s .  Estimates c i t e d  
ear l ie r  range from 10,000 t o  25,000 p u p i l s .  There seems t o  be 
genera l  agreement t h a t  l a r g e  c i t y  school  systems are too  l a r g e ,  
f o r  economic e f f i c i e n c y  as w e l l  as o t h e r  reasons .  

C o n t r o l l a b i l i t y  and A c c e s s i b i l i t y  

Four r e l a t e d  f a c t o r s  d i s t i n g u i s h  l o c a l  educat ion from o t h e r  
l o c a l  func t ions  w i t h  r e spec t  t o  a c c e s s i b i l i t y  t o  and c o n t r o l l a b i l i t y  
by t h e  p u b l i c :  (1) Of a l l  l o c a l  func t ions ,  educat ion most con- 
cerns  t h e  genera l  pub l i c .  Few matters, i f  any, are  as important  
t o  p a r e n t s  as development of  t h e i r  c h i l d r e n ,  and few func t ions  
of  l o c a l  government have a s  d i r e c t  and important an e f f e c t  on 
c h i l d  development a s  educat ion.  (2) No o t h e r  l o c a l  func t ion  
has as well-organized,  i n t e r e s t e d ,  and m i l i t a n t  a fol lowing a s  
p u b l i c  educa t ion  has i n  t h e  form of  pa ren t- t eache r  and o t h e r  
c i t i z e n  groups. (3) No o t h e r  func t ion  is as ex tens ive ly  pe r-  
formed by a n  independent u n i t  o f  government, governed by i ts  own 
board (usua l ly  d i r e c t l y  e l e c t e d  by t h e  peop le ) ,  and posses s ing  
i t s  own f inanc ing  power. Mainly because of t h e  f i r s t  t h r e e  
f a c t o r s ,  which produce a s t r o n g  upward push on l o c a l  government 
expendi tures ,  probably no o t h e r  l o c a l  func t ion  r ece ives  a s  much 
a t t e n t i o n  from taxpayer  a s s o c i a t i o n s  and o t h e r s  p r i m a r i l y  con- 
cerned wi th  reducing expendi tures .  

( 4 )  

The deep concern of  p a r e n t s  €or  t he i r  ch i ld ren ,  and t h e  
va lue  t o  educa t iona l  development of  p a r e n t s  being kept  c l o s e l y  
informed about t h e i r  c h i l d r e n ' s  p rog res s ,  produces t h e  c l o s e  
school- parent  t ies i n  t h e  form of  pa ren t- t eache r  conferences,  
r e p o r t  ca rds ,  pa ren t- t eache r  meetings, e t c .  The s t r u c t u r a l  
independence of school  boards and t h e  f a c t  t h a t  they a r e  
preponderant ly e l e c t e d  r a t h e r  than  appointed provide  a unique 
focusing of p u b l i c  i n t e r e s t  on t h e  educa t iona l  func t ion  by both 
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t he  "spenders" and t h e  "economizers. Independent power t o  t a x  
and borrow f o r  school  purposes sharpens t h e  focus,  p a r t i c u l a r l y  
when t h e  p u b l i c  r e t a i n s  t h e  r i g h t ,  a s  it usua l ly  does,  t o  pass  
on school  board r eques t s  f o r  expanded t ax ing  and borrowing a u t h o r i t y .  
This  r i g h t  t o  g ran t  o r  withhold a d d i t i o n a l  f i n a n c i a l  power a l s o  
gives t h e  p u b l i c  oppor tuni ty  t o  d i r e c t  f i s c a l  support  o r  economy 
t o  a p a r t i c u l a r  func t ion ,  which i s  unique among a l l  t h e  l o c a l  
func t ions  examined i n  t h i s  s tudy.  

Provided a s  it inhe ren t ly  i s  w i t h  unusual o p p o r t u n i t i e s  
f o r  a high degree o f  p u b l i c  a c c e s s i b i l i t y  and c o n t r o l l a b i l i t y ,  
t h e  ques t ion  s t i l l  arises as t o  whether t h e  s i z e  of t h e  school  
d i s t r i c t  of i t s e l f  a f f e c t s  t h e  degree o f  a c c e s s i b i l i t y  and 
f - o n t r o l l a b i l i t y .  
. i e c t i n g  a c c e s s i b i l i t y  and c o n t r o l l a b i l i t y ,  t h a t  i s ,  t h e  
independence of  t h e  school  o rgan iza t ion ,  t h e  e l e c t i o n  of  school  
board members, and f i s c a l  s epa ra t ion ,  have l i t t l e  r e l a t i o n  t o  
s i z e  of  school  d i s t r i c t .  
i n  t h e  work of t h e  school  system, p a r t i c u l a r l y  as it a f f e c t s  
t h e i r  own ch i ld ren ,  seems t o  be a f f e c t e d  by f a c t o r s  both i n s i d e  
and o u t s i d e  t h e  school  system. Fac tors  i n s i d e  the  system are 
the a d m i n i s t r a t i o n ' s  awareness of t h e  need f o r  keeping pa ren t s  
informed and t h e  lengths  t o  which they go t o  encourage t h e  
pa ren t s '  i n t e r e s t ,  as through t h e  system o f  r e p o r t i n g ,  p u b l i c  
hearings,  school  t ou r s ,  involvement of  t h e  p u b l i c  i n  bu i ld ing  
planning, t eache r s  conferences,  and s p e c i a l  meetings. Fac tors  
ou t s ide  t h e  system a r e  mainly t h e  economic and c u l t u r a l  backgrounds 
of  t h e  p a r e n t s  which a f f e c t  t h e i r  s tandards  of  va lue .  
parents  p l ac ing  a h igh  va lue  upon educa t ion  t a k e  a g r e a t  i n t e r e s t  
in  schools  and pe r fo rce  are l i k e l y  t o  exert themselves t o  con t ro l  
and maintain access  t o  t h e  school  system. Typica l ly ,  such p a r e n t s  
a r e  the  higher-income, wh i t e  c o l l a r ,  p r o f e s s i o n a l  groups. 

The formal and s t r u c t u r a l  c h a r a c t e r i s t i c s  

The degree of  i n t e r e s t  shown by pa ren t s  

Thus, 

It does no t  appear t h a t  s i z e  of t h e  school  d i s t r i c t  has 
any d i r e c t  r e l a t i o n  t o  t h e  f a c t o r s  a f f e c t i n g  t h e  p a r e n t s '  i n t e r e s t :  
economic and c u l t u r a l  background. The larg-er,  o l d e r  c e n t r a l  core  
c i t i e s  a r e  mainly t h e  c i t i e s  of  t h e  lower-income, u n s k i l l e d  labor ,  
minority groups of t h e  populat ion,  and t o  t h i s  e x t e n t  i t  may be 
contknded t h a t  s i z e  produces,  by and l a r g e ,  a p a r e n t  body which is  
not i n t e r e s t e d  i n  t h e  we l f a re  of p u b l i c  educat ion.  However, i t  

not s i z e  a s  such which c r e a t e s  t h e  condi t ions  under which t h e s e  
Population groups g r a v i t a t e  t o  and remain i n  t h e  b i g  c i t i es .  
It i s  r a t h e r  t h e  a t t r a c t i o n  of o t h e r  f a c t o r s ,  such as a v a i l a b l e  
housing, t h e  presence  of congenial  economic and r a c i a l  groups, 
and t r a d i t i o n .  The school  system of  Montgomery County, Maryland, 

t h a t  s i z e  a lone  does not  produce t h e  economic and 
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c u l t u r a l  condi t ions  which lead  t o  p a r e n t  d i s i n t e r e s t  and apathy.  
It had a 1960 popula t ion  of  340,928 and p u b l i c  school  e n r o l l -  
ment o f  80,680, y e t  is considered by many a s  one of  t h e  o u t -  
s tanding  systems of t h e  country.  A h igh  propor t ion  of i t s  
people have co l l ege  o r  h igher  educat ion (26.5%), and a re  
engaged i n  a p ro fe s s ion  (27.3%), and t h e  d i s t r i c t  has a high 
annual p e r  c a p i t a  income ($3,023 i n  1961). 

S i z e  may have some e f f e c t  on t h e  o v e r a l l  v igo r  o f  t h e  
PTA and i t s  e f f e c t i v e n e s s  i n  r ep re sen t ing  t h e  e n t i r e  d i s t r i c t  
before  t h e  school  board. I n  t h e  s ta tement  quoted e a r l i e r ,  f o r  
example, it w a s  noted t h a t  " c i t i z e n s  of  l a r g e  school  d i s t r i c t s  
sometimes l o s e  s i g h t  of  t h e  f a c t  t h a t  they  a re  a l l  i n  t h e  same 
d i s t r i c t ,  and work a g a i n s t  each o t h e r  r a t h e r  than  cooperate  
f o r  o v e r a l l  school  improvement.'' This  i s  a danger which grows 
wi th  t h e  s i z e  of t h e  school  d i s t r i c t ,  s i n c e  PTAs are  b a s i c a l l y  
school- or ien ted  r a t h e r  t han  school  system-oriented.  

The s i z e  of  t h e  school  d i s t r i c t  probably does have an  
e f f e c t  on f a c t o r s  i n s i d e  t h e  school  system a f f e c t i n g  t h e  
awareness, a c c e s s i b i l i t y ,  and c o n t r o l  of  c i t i z e n s  over  t h e  
school  system. The Committee f o r  Economic Development sugges ts  
t h a t  when t h e  system i s  of " r e a l l y  huge s i z e"  t h e r e  w i l l  be 
greater i n a c c e s s i b i l i t y  t o  pa ren t s  of  p u p i l s  , and g r e a t e r  
d i f f i c u l t y  i n  a d j u s t i n g  t o  t h e  vary ing  needs of  c h i l d r e n  wi th  
d i f f e r e n t  backgrounds i n  va r ious  s e c t i o n s  of  t h e  d i s t r i c t .  
Increased  remoteness of t h e  school  admin i s t r a t i on  from t h e  
people can lead  t o  over- inf luence  of a small group of pro-  
f e s s i o n a l s  on school  p o l i c y .  

Acknowledging t h e  deadening e f f e c t  of  la rgeness  on 
pa ren t  i n t e r e s t  and t h e  tendency it has t o  p l a c e  more a c t u a l  
c o n t r o l  i n  t h e  hands of p r o f e s s i o n a l  educa tors ,  i t  i s  no t  c e r t a i n  
t h a t  t h e s e  e f f e c t s  n e c e s s a r i l y  must fol low from t h e  very l a r g e  
d i s t r i c t s .  For example, a l a r g e  d i s t r i c t  may be composed of moder- 
a te  s i z e  o r  small schools .  Moreover, as suggested i n  t h e  d i s -  
cuss ion  above, l a rge  c i t i e s  a r e  f a m i l i a r  wi th  t h e  problem and 
are us ing  t h e i r  ingenui ty  i n  experimenting wi th  o r g a n i z a t i o n a l  
devices  which may tend t o  o f f s e t  t h e  d u l l i n g  e f f e c t s  of over-  
c e n t r a l i z a t i o n .  I t  may be p o s s i b l e  t h a t  d e c e n t r a l i z a t i o n  w i t h i n  
a l a r g e  system can provide the  answer. 

C i t i zen  P a r t i c i p a t i o n  

Features  of p u b l i c  educat ion which d i s t i n g u i s h  i t  from 
o t h e r  l o c a l  func t ions ,  r e f e r r e d  t o  under a c c e s s i b i l i t y  and 
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c o n t r o l l a b i l i t y ,  a f f e c t  c i t i z e n  i n t e r e s t  a s  w e l l  a s  c i t i z e n  
a c c e s s i b i l i t y  and c o n t r o l l a b i l i t y .  P a r e n t s '  concern f o r  
t h e i r  c h i l d r e n ' s  development and t h e  s t r u c t u r a l  and f i n a n c i a l  
independence of t h e  school  func t ion  provide  a g r e a t  s t imulus  
t o  c i t i z e n  p a r t i c i p a t i o n  i n  school  a f f a i r s .  Conversely, t h e  
t h r u s t  t h a t  t h e s e  two f a c t o r s  g ive  t o  p u b l i c  expenditures  
he ightens  t h e  p a r t i c i p a t i o n  of taxpayer  a s s o c i a t i o n s  and o t h e r s  
concerned wi th  governmental economy i n  school  p o l i c y  and manage- 
ment. 

Evidence i n d i c a t e s  t h a t  t h e  l a r g e s t  school  d i s t r i c t s ,  
which a re  mainly i n  t h e  b i g  c i t i e s ,  s u f f e r  a dimunition of  
c i t i z e n  i n t e r e s t .  Some of  t h i s  e f f e c t  may stem from t h e  f a c t  
t h a t  t h e  l a r g e  c i t y  tends t o  con ta in  a h igher  p ropor t ion  of  
groups who p l a c e  l e s s  va lue  on educat ion than t h e  popula t ion  
a s  a whole. To some e x t e n t  t h e  lower d i s t r i c t w i d e  i n t e r e s t  i s  
o f f s e t  by t h e  f a c t  t h a t  c i t i z e n  i n t e r e s t  i n  p u b l i c  educa t ion  is  
b a s i c a l l y  school- or ien ted  r a t h e r  than school  d i s t r i c t - o r i e n t e d .  
Nevertheless ,  i t  seems gene ra l ly  agreed t h a t  a t  some p o i n t  
c i t i z e n  p a r t i c i p a t i o n  diminishes wi th  inc reas ing  s i z e  of a 
school  d i s t r i c t .  Therefore,  d e s p i t e  t h e  inhe ren t  p u l l  o f  t h e  
educat ion func t ion  on c i t i z e n  i n t e r e s t ,  t h i s  c r i t e r i o n  favors  
t h e  smal le r  school  d i s t r i c t .  

ExTerience wi th  Larger-Area Performance - -  
The v o t e r s  of  Dade County (Miami), F l a .  , approved consol ida-  

t i o n  of t en  school  d i s t r i c t s  i n t o  a s i n g l e  countywide system i n  
1945. More r e c e n t l y ,  a s i n g l e  countywide d i s t r i c t  was formed 
i n  Mecklenburg County (Cha r lo t t e ) ,  N .  C .  

Many met ropol i tan  a r e a s  a r e  func t ioning  e n t i r e l y  wi th  
school  d i s t r i c t s  having a t  l e a s t  2,000 p u p i l s  en ro l l ed  i n  
k indergar ten  through 12th grade-- regarded by many a s  a minimum 
s i z e  needed t o  warran t  and support  an  adequate  elementary- 
secondary educa t iona l  program. Most of  t h e s e  a r e  found i n  t h e  
23 S t a t e s  t h a t  have taken p o s i t i v e  a c t i o n  t o  e f f e c t  school  
consol ida t ion .  Examples a r e  t h e  met ropol i tan  a r e a s  of Baltimore, 
Jacksonvi l le ,  Ogden, Shreveport ,  Albuquerque, Memphis, Richmond, 
Honolulu, and Washington, D. C.  

I n  some met ropol i tan  a r e a s  i n  which a l l  school  d i s t r i c t s  
have more than  2,000 en ro l l ed  p u p i l s ,  a com-unity c o l l e g e  is  a l s o  
provided by one o r  more of t h e , d i s t r i c t s  f o r  t h e i r  own s t u d e n t s .  
Examples a r e  d i s t r i c t s  i n  t h e  SMSA'S of  Washington, D.  C . ;  
Baltimore, Md. ; F t .  Lauderdale-Hollywood, Dade, Pensacola ,  Tampa- 
St. Petersburg ,  and West Palm Beach, F l a . ;  Honolulu; Pueblo, Col . ;  
Ashevi l le  and Char lo t t e ,  N .  C . ;  and Charleston,  S .  C .  
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B. LIBRARIES 

The r o l e  o f  t h e  p u b l i c  l i b r a r y  as de f ined  by Gerald W .  , 
Johnson i s  " the func t ion  o f  an  open door.  The p u b l i c  l i b r a r y  
i s  a way o f  escape from t h e  narrow a r e a  o f  ou r  i n d i v i d u a l  
l i v e s  i n t o  t h e  f i e l d ,  f i n i t e ,  no doubt,  b u t  unbounded, o f  t h e  
wisdom and exper ience  o f  a l l  mankind." 1/ The o f f i c i a l  pub- 
l i c a t i o n  o f  t h e  American L ib ra ry  Assoc i a t i on  when d e f i n i n g  
s t anda rds  s t a t e d :  

The modern p u b l i c  l i b r a r y  c o l l e c t s  t h e  
p r i n t e d  and aud io- v i sua l  materials needed t o  
conduct t h e  i n d i v i d u a l  and group l i f e  o f  i t s  
cons t i tuency .  Fu r the r ,  it o rgan izes  and makes 
a v a i l a b l e  t h e s e  resources  so  t h a t  they  a r e  
convenient  and easy t o  use.  S t i l l  f u r t h e r ,  i t  
i n t e r p r e t s  and guides  t h e  use  o f  m a t e r i a l s  t o  
enable  as many people  as p o s s i b l e  t o  apply  i n  
t h e i r  d a i l y  l i v e s  t h e  record of what i s  known. 

P rov i s ion  o f  l i b r a r y  materials means a s u f f i c i e n t  supply 
t o  make t h e  l i b r a r y  a dependable sou rce  f o r  most people  most 
o f  t h e  t i m e .  I n  a d d i t i o n  t o  books, t h e  p u b l i c  l i b r a r y  s e l e c t s  
and provides  pamphlets,  documents and o t h e r  nonbook sources  i n  
p r i n t e d  form, as w e l l  as f i lms ,  t apes ,  d i s c s  and o t h e r  nonpr in t  
record ing  o f  knowledge and opin ion .  A l l  a c t i v i t i e s  of  t h e  
l i b r a r y  are designed t o  f a c i l i t a t e  u se  of  resources ,  t o  remove 
b a r r i e r s ,  t o  i n v i t e  use ,  t o  guide read ing  toward t h e  goa ls  o f  
each i n d i v i d u a l .  

Current  P r a c t i c e  

Of t h e  8,190 p u b l i c  l i b r a r i e s  o p e r a t i n g  i n  1960, 4,567, 
o r  56.9 p e r c e n t ,  se rved  popula t ions  of  less than  5,000 people ,  
and 3,279, o r  40.1 p e r c e n t ,  se rved  popu la t i ons  between 5,000 

- 1/ "Role o f  t h e  Pub l i c  L ib ra ry ,"  P u b l i c  L ib ra ry  Serv ice :  
t o  Evalua t ion  wi th  Minimum Standards (Chicago: American 

A Guide 

L ib ra ry  Assoc ia t ion ,  1956), p .  I X ;  see a l s o ,  H_ow About Your 
- Pub l i c  L ib ra ry?  (Chicago: American L ib ra ry  Assoc i a t i on ,  n .d . ) .  
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and 100,000. A t  t h e  top end of  t h e  s c a l e ,  255 l i b r a r y  systems 
(3 p e r c e n t )  se rved  more than  100,000 people  each, o r  a t o t a l  
popu la t ion  of 80.4 m i l l i o n  (44.8 pe rcen t  of t h e  t o t a l  U. S. 
populat ion) .  2/ 

A 1962 survey of c i t i e s  over  10,000 popula t ion  found 
t h a t  of  1,190 c i t i e s  responding, 756 ope ra t ed  a l i b r a r y ;  161 
were served  by county l i b r a r i e s ;  86 by j o i n t  c i ty- county  
l i b r a r i e s ;  69 by p r i v a t e  l i b r a r y  a s s o c i a t i o n s  making t h e i r  
s e r v i c e s  a v a i l a b l e  t o  the p u b l i c ;  57 by school  l i b r a r i e s ;  14 
by s p e c i a l  l i b r a r y  d i s t r i c t s ;  28 by r e g i o n a l  l i b r a r i e s  ( s e rv ing  
two o r  more coun t i e s ) ;  and 19 by va r ious  o t h e r  agencies  such as 
t h e  S t a t e ,  a p r i v a t e  o rgan iza t ion  under c o n t r a c t  w i th  t h e  c i t y  
government, and county-school l i b r a r i e s .  2/ 

According t o  t h e  1962 Census of  Governments, t h e r e  were 
349 s ing le- func t ion  s p e c i a l  l i b r a r y  d i s t r i c t s .  Of t hese ,  214 
were i n  Indiana .  k/  

Role of  Nat iona l  and S t a t e  Governments 

Congress passed t h e  Library  Se rv i ces  Act i n  1956 t o  
s t i m u l a t e  development of  p u b l i c  l i b r a r y  s e r v i c e  i n  r u r a l  a r e a s  
f o r  a f i ve- yea r  pe r iod .  By t h e  end of  t h e  pe r iod ,  expendi ture  
of some $28 m i l l i o n  o f  Federa l  funds, matched by S t a t e  and 
loca l  funds, produced l i b r a r y  service f o r  t h e  f i r s t  t ime t o  
four m i l l i o n  c i t i z e n s ,  and g r e a t l y  improved service f o r  32 
mi l l ion  o t h e r s .  More than  200 bookmobiles were being used i n  
r u r a l  a r e a s ,  and t h e  number of  f i e l d  c o n s u l t a n t s  i n  S t a t e  
l i b r a r y  ex tens ion  agencies  had doubled. I n  1960 Congress 
extended t h e  Library  Serv ices  A c t  u n t i l  J u l y  1966. z/ 

Frank L .  Schick and Doris  C. Holladay, " S t a t i s t i c s  o f  Pub l i c  
Library Systems Serv ing  Populet ions of 100,000 o r  More: 
Fiscal  Year 1960," L ib ra ry  S t a t i s t i c s  (Washington: L ib ra ry  
Serv ices  Branch, O f f i c e  of  Education, U. S. Department of 
Health,  Education, and Welfare,  November 1961). 

I n t e r n a t i o n a l  C i ty  Managers I Associa t ion ,  Municipal Year Book - 1963 (Chicago, 1963), p .  466. 

u .  S. Bureau of  t h e  Census, "Governmental Organizat ion,"  Census of  
Governments: 1962, V o l .  I (Washington, 1963), Table 12, P.  66- 

Eleanor A .  Ferguson, "Library Se rv i ces  and Legis  l a t i o n ,  
of t h e  States  1962-63, V o l .  X I V  (Chicago: 
Governments, 1962) , p . 331. 

The Book 
Council  o f  S t a t e  
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Federa l  l e g i s l a t i o n  has a l s o  served  t o  s t rengthen  
S t a t e  l i b r a r y  agencies  gene ra l ly ,  a s  w e l l  as g iv ing  them 
resources t o  e x e r t  some p res su re  toward developing l i b r a r y  
systems i n  nonrura l  as w e l l  a s  r u r a l  a r e a s .  61 I n  1961, 
26  S t a t e s  made appropr i a t ions  f o r  g ran t s - in -a id  t o  l o c a l  
p u b l i c  l i b r a r i e s ,  amounting t o  a s  much as $6,480,000 i n  
New York S t a t e .  I /  A number of  S t a t e s  provide incen t ives  
f o r  p rov i s ion  of l o c a l  l i b r a r y  s e r v i c e  by 'kystems" o r  on 
a l a r g e r  a r e a  b a s i s .  
a i d  law, f o r  example, a r e  (1) an annual  g ran t  of $5,000 f o r  
a system se rv ing  less than one county, and $10,000 p e r  county 
f o r  a system serv ing  one o r  more than one county; (2) $6.00 
p e r  square m i l e  of  a r ea  served i n  systems se rv ing  one county 
o r  l e s s ,  i nc reas ing  $3.00 p e r  square  m i l e  f o r  each a d d i t i o n a l  
e n t i r e  county served,  w i th  a maximum of $18 p e r  square  m i l e ,  
and (3)  a g ran t  of  $10,000 t o  e s t a b l i s h  a system i f  i t  se rves  
one county o r  p a r t  t he reo f ,  o r  $20,000 f o r  each e n t i r e  county 
served.  Systems, t o  be f u l l y  approved, must serve a t  l e a s t  
200,000 people o r  4,000 square  m i l e s .  

Among elements o f  t h e  New Ysrk S t a t e  

g /  
Special is ts '  Suggestions on Area 

A s tandards  committee of  t h e  American Library  Associa t ion  
s t a t e d  t h a t  i t s  most important recommendation was f o r  a "coopera- 
t i v e  approach on t h e  p a r t  of l i b r a r i e s . "  
t o  band toge the r  formally o r  informally i n t o  groups c a l l e d  

systems." I n  such systems, a l ready w e l l  e s t ab l i shed  and 
success fu l  i n  l a r g e  c i t i e s  and populous count ies ,  l a r g e  and 
small  l i b r a r i e s  i n  an a r e a  work toge the r  t o  make a wide range 
o f  l i b r a r y  ma te r i a l s  and s e r v i c e s  a v a i l a b l e  t o  a l l  r e s i d e n t s .  
Development of  systems o f  l i b r a r i e s  does no t  weaken o r  e l imina te  
t h e  small community l i b r a r y .  In s t ead ,  i t  o f f e r s  t h a t  l i b r a r y  
and i t s  use r s  g r e a t l y  expanded resources  and se rv ices .  

L i b r a r i e s  were urged 

11 

- 61 

- 7/ 
- 81 

Library  Serv ices  t o  t h e  Nation (Washington: Library  Serv ices  
Branch, Of f i ce  of  Education, U .  S .  Department of  Heal th,  
Education, and Welfare,  1962) brochure; John G. Lorenz, 
"Library Serv ices  A c t  - f i r s t  t h r e e  years ,"  ALA B u l l e t i n  
(January 1960). 

Eleanor A .  Ferguson, =. &., p. 333. 

Eleanor A .  Ferguson, "Library Se rv ices  and Leg i s l a t ion ,"  
The Book of t h e  States  1960-61, Vol. X I 1 1  (Chicago: 
Council of  State  Governments, 1960), p. 309. 

The 
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Library  systems come i n t o  ex i s t ence  and a re  f inanced i n  
a v a r i e t y  of ways. I n  l a r g e r  c i t i e s  and i n  count ies  w i th  a 
s i n g l e  l i b r a r y  se rv ing  a n  e n t i r e  a r e a ,  t h e  c e n t r a l  agency, i t s  
branches, and o t h e r  means of  ex tens ion  n a t u r a l l y  form a l e g a l l y  
un i f i ed  s t r u c t u r e  of  s e r v i c e .  Almost t h e  same degree of un i ty  
i s  achieved where unserved d i s t r i c t s ,  o r  d i s t r i c t s  wi th  small 
l i b r a r i e s ,  dec ide  t o  a f f i l i a t e  w i th  a nearby c e n t e r .  Local 
l i b r a r y  boards of  t r u s t e e s  may be c r e a t e d  o r  r e t a i n e d  i n  such 
p laces  , with  c e r t a i n  def ined  powers remaining i n  t h e  l o c a l i t y ,  
o r  t he  l o c a l  boards may c o n t r a c t  wi th  t h e  c e n t e r  f o r  t h e  s e r v i c e .  
Jo in t  a c t i o n  wi thout  any l e g a l  change o r  c o n t r a c t  i s  another  
p o s s i b i l i t y ,  i f  c a r e f u l  agreements a r e  en tered  i n t o  by the  
seve ra l  l e g a l l y  s e p a r a t e  l i b r a r i e s  i n  a reg ion ,  t o  achieve  
the  s e r v i c e  c h a r a c t e r i s t i c s  of a s i n g l e  system. 

A s i n g l e  system i s  a l s o  b e t t e r  a b l e  t o  work coopera t ive ly  
and t ake  f u l l e r  advantage of  coopera t ive  f i n a n c i a l  and o t h e r  
arrangements w i t h  S ta te  and Federa l  governments. 2/ 

Although systems have never been p r e c i s e l y  def ined  i n  
terms o f  popula t ion  served ,  and any s i z e  community can meet 
s tandards of s e r v i c e  i f  it so chooses, t h e r e  appears  t o  be 
some p r o f e s s i o n a l  agreement t h a t  t h e  minimum popula t ion  base 
f o r  a comprehensive l i b r a r y  system might be about 100,000. I n  
more spa r se ly  s e t t l e d  a r e a s ,  popula t ions  of about 50,000 might 
conceivably provide a workable s tandard ,  whi le  i n  met ropol i tan  
a reas ,  systems se rv ing  200,000 o r  over  might be more p r a c t i c a l .  g/ 

Other s t u d i e s  i n d i c a t e  t h a t  a smal l  l i b r a r y  c o s t s  more 
per cap i t a  than a l a r g e  l i b r a r y ,  and a l i b r a r y  ope ra t ing  o u t s i d e  
a system c o s t s  more than  a l i b r a r y  which b e n e f i t s  from the  
economies of j o i n t  purchasing,  process ing ,  sha r ing  of resources  
and s p e c i a l i z a t i o n  of r e s p o n s i b i l i t y .  
capi ta  cos t s  f o r  l i b r a r y  systems meeting ALA s tandards  are: 

Some es t imated  1959 p e r  

- 91. Public  Library Serv ice :  
Standards,  z. &. , p .  7 .  

Rose Vains te in ,  "Public Library Standards- -Their  Development 
and Use," Mountain P l a i n s  Library Q u a r t e r l y  ( F a l l  1960).  
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A countywide l i b r a r y  system s e r v i n g  50,000 .......$ 3.96 

A c i t y  l i b r a r y  system i n  a compact a r e a  
s e rv ing  100,000 ............................... 3.44 

A c i ty- coun ty  l i b r a r y  system sp read  
over  a wide a r e a  s e rv ing  100,000 .............. 3.49 

A metropol i tan  a r e a  l i b r a r y  system se rv ing  
200,000. .  ..................................... 3.05 

The committee making t h e s e  e s t ima te s  d i d  n o t  f e e l  i t  could 
recommend budgets f o r  l i b r a r y  systems s e r v i n g  fewer than 50,000 
persons wi thout  v i o l a t i n g  t h e  b a s i c  premise of  i t s  recommendation 
t h a t  small l i b r a r i e s  work toge the r  t o  ach ieve  s tandards  by means 
of  systems, a f f i l i a t i o n s ,  o r  o t h e r  coopera t ing  and coord ina ted  
groupings of  l i b r a r i e s .  G/ 

A 1950 s tudy ,  The Pub l i c  L ib ra ry  i n  t h e  United S t a t e s ,  
made two obse rva t ions :  (1) adequacy o f  p u b l i c  l i b r a r y  s e r v i c e  
must be measured, n o t  by p e r  c a p i t a  suppor t ,  bu t  r a t h e r  i n  terms 
of  t h e  numbers and kind of  s t a f f ,  and t h e  types  and q u a n t i t i e s  
o f  new m a t e r i a l s  and resources  needed t o  provide  modern l i b r a r y  
s e r v i c e ;  (2) $100,000 was t h e  d iv id ing  l i n e  between an adequate  
and inadequate  annual  budget f o r  a s i n g l e  l i b r a r y  system regard-  
l e s s  o f  i t s  s i z e .  I n  1963 d o l l a r s  t h i s  f i g u r e  probably would 
be w e l l  over  $125,000. 

Standards of  Se rv i ce  

Large c o l l e c t i o n s  a r e  needed t o  meet t h e  wide range of 
i n t e r e s t s  i n  modern communities. For example, a l i b r a r y  system 
s e r v i n g  up t o  100,000 people  should have: z/ 

1. 100,000 volumes of  c u r r e n t l y  u s e f u l  p r i n t e d  m a t e r i a l s .  

2 .  4,000-5,000 t i t l e s  added annua l ly ,  inc lud ing  400-500 
c h i l d r e n ' s  t i t l e s ,  and 250 f o r  young a d u l t s .  

- 11/ "Costs of  P u b l i c  Library  Se rv i ce  i n  1959," A Supplement t o  
P u b l i c  Library  Se rv i ce :  A Guide t o  Evaluat ion wi th  Minimum 
Standards (Chicago: American L ib ra ry  Assoc ia t ion ,  1960).  

- 1 2 /  P u b l i c  Library  Serv ice :  
S tandards ,  2. c&. 
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3 .  1 volume of  d u p l i c a t e  copies  added annua l ly  p e r  
5 persons  se rved .  

4 .  300-400 p e r i o d i c a l  t i t l e s  c u r r e n t l y  rece ived  wi th  
approximately 50 pe rcen t  r e t a i n e d  i n  back f i l e .  

5 .  250 f i lms ,  w i th  25 added annua l ly .  

6. 1,500 long-playing records ,  w i t h  300 added annua l ly .  

7 .  I n  a d d i t i o n :  pamphlets,  maps, f i l m s t r i p s ,  and s l i d e s .  

The number o f  s t a f f  members should  be s u f f i c i e n t  t o  
perform t h e  d u t i e s  involved i n  assembling,  o rgan iz ing ,  and 
i n t e r p r e t i n g  m a t e r i a l s ,  and t o  provide  c o n s i s t e n t l y  e f f i c i e n t  
s e r v i c e  a t  a l l  hours  when t h e  c e n t r a l  agency and community 
o u t l e t s  a r e  open t o  t h e  p u b l i c .  Many v a r i a b l e s  a f f e c t  t h e  
s i z e  of  adequate  s t a f f ,  f o r  example: popu la t i on  s e rved ,  volume 
of work, geographic spread  of  t h e  d i s t r i c t  se rved ,  number of  
departments,  number of s p e c i a l i s t s  r e q u i r e d  t o  meet s p e c i a l  
community needs,  p h y s i c a l  arrangement of bu i ld ings ,  number of  
branches,  and hours  of  s e r v i c e .  

Only rough measures can be sugges ted  f o r  judging  numbers 
of employees. The ALA recommends t h a t  one s t a f f  member ( f u l l -  
t i m e  o r  equ iva l en t )  should be minimum p r o v i s i o n  f o r  each 2,500 
people i n  t h e  s e r v i c e  a r e a .  A l l  l i b r a r i e s  s e r v i n g  popu la t i ons  
of 5,000 o r  more should have f u l l - t i m e  p r o f e s s i o n a l  pe r sonne l .  
Community l i b r a r i e s  should be  under t h e  charge of a p r o f e s s i o n a l  
l i b r a r i a n  o r  r e g u l a r  guidance of  p r o f e s s i o n a l  s t a f f  e lsewhere 
i n  t he  system who are r e a d i l y  and f r equen t ly  a c c e s s i b l e .  

I n  each l i b r a r y  system t h e r e  should  be a t  least  one 
P ro fe s s iona l  s t a f f  member f o r  each of t h e  fo l lowing  a s p e c t s  
of l i b r a r y  s e r v i c e :  
Of m a t e r i a l s ;  in format ion  and advisory s e r v i c e  f o r  a d u l t s ,  
Young a d u l t s ,  and c h i l d r e n ;  ex tens ion  s e r v i c e s .  A l i b r a r y  
system may need more than  one s p e c i a l i s t  i n  s e v e r a l  o f  t h e s e  
f i e l d s ,  inc lud ing  s u b j e c t  s p e c i a l i s t s  as needed. I n  a system 
serving 100,000 people ,  f o r  example, a t  least 15 p r o f e s s i o n a l  
l i b r a r i a n s  would be  needed, d i s t r i b u t e d  over t h e s e  several 
‘ategories.  

admin i s t r a t i on ;  o r g a n i z a t i o n  and c o n t r o l  
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Appl ica t ion  of  Se lec ted  Economic and P o l i t i c a l  Cri ter ia  

Benef i t  Area 

C h a r a c t e r i s t i c s  of l i b r a r y  b e n e f i t s  a r e  very  s i m i l a r  t o  
those  of  educat ion i n  t h a t  d i r e c t  b e n e f i c i a r i e s  a r e  r e a d i l y  
loca ted  among borrowers of books and people a t t e n d i n g  l i b r a r y  
programs, I n d i r e c t  economic b e n e f i t s  o f  l i b r a r y  service a r e  
not  so r e a d i l y  c a l c u l a b l e ,  however. To t h e  ex t en t  l i b r a r y  
use con t r ibu te s  t o  s k i l l ,  knowledge and earn ing  power i t  
confers  i n d i r e c t  b e n e f i t s  upon ind iv idua l s  and t h e  community, 
but  t h e  r e l a t i o n s h i p  i s  more remote than i n  t h e  case  of  educa- 
t i o n .  Some l i b r a r y  s e r v i c e s ,  p a r t i c u l a r l y  c i r c u l a t i o n  of  
books, a r e  amenable t o  f inanc ing  by u s e r  charges because t h e i r  
b e n e f i t s  can be enjoyed exc lus ive ly  by t h e  ind iv idua l ,  a t  
l e a s t  t emporar i ly .  Other s e r v i c e s  a re  no t  so r e a d i l y  prora ted :  
r e f e rence  s e r v i c e s  of many types ;  use of  m a t e r i a l s  on t h e  
premises;  supplementary m a t e r i a l s  f o r  p u b l i c  and p r i v a t e  schools  
and co l l eges ;  and a l l  types of a u x i l i a r y  s e r v i c e s  such a s  book 
reviews, forums, use o f  meeting rooms, e t c .  These a r e  a v a i l a b l e  
i n  f i x e d  amounts i r r e s p e c t i v e  of how many people use  them, so 
t h a t  t h e i r  u n i t  c o s t  is not  r e a d i l y  c a l c u l a b l e .  Y e t  t h e  s o c i a l  
purpose of  provid ing  f r e e  p u b l i c  l i b r a r i e s  i n  o r d e r  t o  equa l i ze  
o p p o r t u n i t i e s  f o r  knowledge through a t r a n s f e r  of economic 
resources  w i t h i n  t h e  community i s  p r e c i s e l y  t h e  same a s  f o r  
educa t ion.  

To t h e  e x t e n t  t h a t  a l i b r a r y ' s  s e r v i c e  i s  " free"  t o  
t h e  use r s ,  even i t s  d i r e c t  b e n e f i t s  s p i l l  over  community 
boundaries t o  any nonres idents  who c a r e  t o  e n t e r  i t s  doors .  
(Some l i b r a r i e s  r es t r i c t  s e r v i c e  t o  r e s i d e n t s  of t h e  u n i t  of 
government under which t h e  l i b r a r y  o p e r a t e s . )  I n  t h i s  way 
e x t e r n a l  c o s t s  may be imposed upon a community o f f e r i n g  h igh  
q u a l i t y  l i b r a r y  s e r v i c e  by t h e  r e s i d e n t s  of a neighboring 
community whose l i b r a r y  is inadequate .  It i s  t o  be noted 
t h a t  t h e  l i b r a r i e s  of many suburban communities l i m i t  t h e i r  
book c o l l e c t i o n s  because of proximity t o  t h e  c e n t r a l  c i t y ' s  
ex t ens ive  c o l l e c t i o n s .  The b e n e f i t s  of t h e  l a r g e  c i t y  l i b r a r y  
s p i l l  over  i n t o  t h e  suburbs,  wh i l e  use  of  t h e s e  f a c i l i t i e s  by 
suburban r e s i d e n t s  may impose a d d i t i o n a l  c o s t s  upon t h e  c e n t r a l  
system. I f  t h e  e x t e r n a l  demand is  f o r  books of gene ra l  i n t e r e s t ,  
c o s t s  w i l l  be imposed because of t h e  n e c e s s i t y  f o r  a g r e a t e r  
number of d u p l i c a t e  books, increased  use  of  s t a f f  t ime, and 
a d d i t i o n a l  bu i ld ing  space .  I f  t h e  e x t e r n a l  demand is  f o r  
s p e c i a l i z e d  r e sea rch  f a c i l i t i e s ,  increased  c o s t  w i l l  r e s u l t  
from g r e a t e r  use  of  s t a f f ,  need f o r  space,  and wear and tear  
on i r r e p l a c e a b l e  mater ia  1s. 
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The amount of  s p i l l o v e r ,  t h e r e f o r e ,  v a r i e s  w i th  t h e  n a t u r e  
o f  t h e  s e r v i c e :  u s e r s  of  j u v e n i l e  c o l l e c t i o n s  w i l l  be geographica l ly  
concent ra ted ;  research  c o l l e c t i o n s  and s p e c i a l  e x h i b i t s  may 
a t t r a c t  people from longer  d i s t ances ;  and v a s t  research  c o l l e c t i o n s ,  
such a s  t he  Library  of  Congress, and s p e c i a l i z e d  c o l l e c t i o n s  w i l l  
a t t r a c t  users from f a r  and wide. 

Economy of S c a l e  

A s  is  t r u e  f o r  educa t ion ,  t h e  q u a l i t y  o f  l i b r a r i e s  i s  
o f t e n  d i r e c t l y  r e l a t e d  t o  t h e  degree of s p e c i a l i z a t i o n  they can 
o f f e r .  Probably t h e  l a r g e s t  and geographica l ly  most ex t ens ive  
s o c i a l  b e n e f i t  a r i s i n g  from pub l i c  l i b r a r i e s  i s  t h e  r e sea rch  
they gene ra t e  and f a c i l i t a t e .  A b i l i t y  t o  provide  s p e c i a l i z e d  
research  f a c i l i t i e s  is  d i r e c t l y  r e l a t e d  t o  economies of  s c a l e ,  
and r equ i r e s  a l a r g e  s e r v i c e  a r ea  i n  terms of popula t ion .  
For t h i s  reason,  some p u b l i c  research  l i b r a r i e s  a re  opera ted  
a t  t h e  S t a t e  l e v e l ,  o r  by very l a rge  systems such a s  t h a t  i n  
New York C i ty .  

The v a r i a t i o n  i n  b e n e f i t  a r ea  a s s o c i a t e d  wi th  type of 
s e r v i c e  and t h e  inhe ren t  economies of s c a l e ,  p a r t i c u l a r l y  i n  
research  f a c i l i t i e s ,  suggest  t h e  d e s i r a b i l i t y  of e s t a b l i s h i n g  
areawide l i b r a r y  systems, c o n s i s t i n g  of i n d i v i d u a l  l i b r a r i e s  
formally o r  in formal ly  banded toge the r .  I n  such systems, 
small  community l i b r a r i e s  opera t ing  independent ly o r  neighborhood 
branch l i b r a r i e s  can meet t he  needs o f  nearby r e s i d e n t s  f o r  
books of j u v e n i l e ,  school  and gene ra l  i n t e r e s t ,  whi le  l a r g e r  
general ized o r  s p e c i a l i z e d  research  l i b r a r i e s  can s e r v e  a 
progress ive ly  l a r g e r  geographic a r e a  a s s o c i a t e d  w i t h  a g r e a t e r  
concentration of popula t ion .  

Adminis t ra t ive  A b i l i t y  

I n  o rde r  f o r  l i b r a r y  s e r v i c e  t o  be u s e f u l ,  t r a i n e d  
Personnel a r e  e s s e n t i a l .  While every l i b r a r y  needs a p r o f e s s i o n a l  
l i b r a r i a n  o r  access t o  p r o f e s s i o n a l  s t a f f  guidance, a small 
number of more s p e c i a l i z e d  personnel  can s e r v e  an  e n t i r e  
Po l i t an  a r e a  a s  e a s i l y  as a community l i b r a r y .  

adequate number of  s p e c i a l i z e d  personnel  wi thout  wast ing resources  

rnetro- 
I f  l i b r a r i e s  

a r e  organized on an  areawide 11 system'' b a s i s ,  they can have an 

I t  i s  t r u e  t h a t  a l i b r a r y  can be e s t a b l i s h e d  under t h e  
most minimal circumstances of a room, a desk and t a b l e  wi th  a 
few c h a i r s ,  Some cas t- o f f  volumes, and vo lun tee r  h e l p .  
the des i red  goa l  i s  l i b r a r y  s e r v i c e  t h a t  a t  l e a s t  moderately 

However, 
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approaches t h e  s t anda rds  set by t h e  p r o f e s s i o n  f o r  every person  
i n  t h e  met ropol i tan  a r e a ,  n o t  j u s t  f o r  t h e  few w e a l t h i e r  
communities. S ince  l i b r a r y  s e r v i c e  does no t  have top p r i o r i t y  
c la ims on t h e  l i m i t e d  f i n a n c i a l  resources  a v a i l a b l e  t o  many 
communities, adequate  s e r v i c e  can only be  r e a l i z e d  by tapping  
d i r e c t l y  o r  through coopera t ive  arrangements t h e  t a x  base of  
t h e  l a r g e r  a rea .  

C i t i z e n  P a r t i c i p a t i o n  

The community l i b r a r y  o f t e n  has  i t s  o r i g i n s  i n  t h e  hard 
work of a group of  p u b l i c  s p i r i t e d  c i t i z e n s ,  which is  then  
commonly r e f l e c t e d  i n  e s t a b l i s h i n g  a board of  t r u s t e e s  i n  
charge of t h e  l i b r a r y  func t ion .  L ib ra ry  boards set  p o l i c i e s ,  
i n i t i a t e  new s e r v i c e s ,  and review t h e  work o f  t h e  s t a f f .  
many i n s t a n c e s ,  too ,  t h e  l i b r a r y  is  t h e  center of  much of  t h e  
comnunity's o r  neighborhood's a c t i v i t i e s .  
c i t i z e n  p a r t i c i p a t i o n  and i n t e r e s t  i s  ano the r  s i g n i f i c a n t  
f a c t o r  t o  be considered i n  any p lan  t o  e n l a r g e  t h e  j u r i s d i c t i o n a l  
a r e a  of  a l i b r a r y  system. 

I n  

This  t r a d i t i o n a l  

Experience w i th  Larger-Area Performance 

Various types  o f  l i b r a r y  "system" arrangements a r e  found 
i n  me t ropo l i t an  areas.  For example, under a coopera t ive ,  c o n t r a c t u a l  
r e l a t i o n s h i p  t h e  Rochester ,  N .  Y . ,  p u b l i c  l i b r a r y  provides  c e n t r a l i z e d  
book p roces s ing  s e r v i c e s  f o r  Monroe County and t h e  ad jo in ing  coun t i e s  
of  L iv ings ton  and Wayne. 
t h e  r i g h t  t o  u se  t h e  f a c i l i t i e s  of any l i b r a r y  i n  t h e  a r e a .  The 
Po r t l and ,  Ore. , l i b r a r y  system se rves  a l l  of  Multnomah County, 
Hamilton County, Ohio, i s  served  by t h e  j o i n t  l i b r a r y  o f  t h e  county 
and t h e  Ci ty  of  C inc inna t i .  The Wayne County, Mich., p u b l i c  l i b r a r y  
c o n t r a c t s  w i th  t h e  D e t r o i t  l i b r a r y  f o r  s p e c i f i c  s e r v i c e s .  Se rv i ce s  
of t h e  S e a t t l e  l i b r a r y  a r e  a v a i l a b l e  t o  King County r e s i d e n t s .  
The Buffalo and E r i e  County Pub l i c  L ib ra ry  provides  va r ious  programs 
and overhead a d m i n i s t r a t i v e  and book p roces s ing  s e r v i c e s  t o  t h e  
county l i b r a r y  and i t s  branches and t o  t h e  26 c o n t r a c t i n g  l i b r a r i e s  
i n  t h e  m u n i c i p a l i t i e s  of  Er ie  County. 

Residents  o f  t h e  three- county a r e a  have 
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c. PARKS AND RECREATION 

Recrea t ion  has  been def ined  a s  "any form o f  experience 
o r  a c t i v i t y  i n  which an  i nd iv idua l  engages from choice  because 
o f  t h e  pe r sona l  enjoyment and s a t i s f a c t i o n  it b r ings  d i r e c t l y  
t o  him.'' L/ The m u n i c i p a l i t y ' s  r e s p o n s i b i l i t y  f o r  r e c r e a t i o n ,  
i t  has been s a i d ,  i s  " to provide ,  main ta in ,  and o p e r a t e  a 
system of  major a r e a s  and f a c i l i t i e s ,  such a s  pa rks ,  water  
and w i n t e r  s p o r t s  f a c i l i t i e s ,  neighborhood playgrounds, 
r e c r e a t i o n  b u i l d i n g s ,  a t h l e t i c  f i e l d s ,  indoor  r e c r e a t i o n  c e n t e r s ,  
p l a y f i e l d s ,  go1.f courses ,  and r e s e r v a t i o n s .  I t  should a l s o  
provide  leadersh ip  f o r  a balanced program of a t h l e t i c s ,  music, 
drama, s o c i a l  r e c r e a t i o n ,  c r a f t s ,  and o t h e r  a c t i v i t i e s  p r i m a r i l y  
cen te red  a t  t h e  p u b l i c  f a c i l i t i e s .  These two b a s i c  func t ions  
have been widely recognized by p u b l i c  r e c r e a t i o n  agenc ies  and 
have been accepted by many l o c a l  we l f a r e  f e d e r a t i o n s  o r  counc i l s  
of  s o c i a l  agenc ies  . I t  2/ The a c q u i s i t i o n  and p r e s e r v a t i o n  of 
"open space" i s  g e t t i n g  i nc reas ing  a t t e n t i o n  i n  met ropol i tan  
a r e a s ,  as an  a s p e c t  of  t h e  parks  and r e c r e a t i o n  func t ion ,  and 
a l s o  a s  a t o o l  f o r  c o n t r o l  of urban sprawl  and prevent ion  o f  
f lood  damage. 

Municipal r e c r e a t i o n  systems c o n s i s t  of many d i f f e r e n t  
types of  p r o p e r t i e s  developed f o r  a v a r i e t y  of uses .  Seve ra l  
types a r e  commonly found, a l though few m u n i c i p a l i t i e s  may have 
a l l  of  them. The p l a y l o t  o r  block playground i s  found i n  l a rge-  
s c a l e  housing p r o j e c t s  and i n  underpr iv i leged  a r e a s  where back- 
yards a r e  lack ing .  I t  i s  f o r  p reschoolers  and i s  u s u a l l y  i n  
the  c e n t e r  ( i n t e r i o r )  o f  a c i t y  block.  The neighborhood p l ay-  
ground i s  t h e  outdoor  r e c r e a t i o n  c e n t e r  f o r  t h e  people  o f  t h e  
neighborhood, fundamentally t h e  c h i l d r e n  of s i x  t o  15 years  of  
age.  Usua l ly ,  it covers  an area o f  fou r  t o  e i g h t  a c r e s ,  and 
o f t e n  is c l o s e  t o ,  i f  n o t  i n  conjunc t ion  w i t h ,  an elementary s choo l .  

- 1/ Municipal Recrea t ion  Adminis t ra t ion  (Chicago: I n t e r n a t i o n a l  
Ci ty  Managers' Assoc ia t ion ,  1960), pp.  2- 3 .  

2 /  I b i d . ,  p .  25. - -  
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The p l a y f i e l d  provides  d i v e r s i f i e d  r e c r e a t i o n  a c t i v i t i e s  
f o r  young people  and a d u l t s .  General ly  it s e r v i c e s  four  neigh-  
borhoods, each w i t h  a playground. The neighborhood park  is  
p r i m a r i l y  a landscape park,  c h i e f l y  a r e s t f u l  b r ea th ing  spo t  f o r  
mothers wi th  smal l  c h i l d r e n ,  and o l d e r  people ,  and t h e r e f o r e  
considered e s p e c i a l l y  necessary  f o r  congested areas.  

The l a r g e  " recrea t ion"  park  is  f o r  a l l  ages .  It o f f e r s  
t h e  oppor tun i ty  t o  g e t  away from t h e  n o i s e  and rush o f  c i t y  
t r a f f i c  and i n t o  con tac t  w i th  n a t u r e .  The tendency, however, 
i s  f o r  most of  such parks  t o  be devoted t o  a c t i v e  r e c r e a t i o n  
uses ,  such a s  a t h l e t i c s ,  games, p i cn i ck ing ,  water  s p o r t s ,  and 
day camping. The r e s e r v a t i o n  i s  a l a r g e  t r a c t  of  l and ,  some- 
times of  sever21  thousand a c r e s .  I t  i s  kept  p r i m a r i l y  i n  i t s  
n a t u r a l  s t a t e ,  but  a l s o  is  usable  f o r  h ik ing ,  camping, p i cn i ck ing ,  
n a t u r e  s tudy ,  and w i n t e r  s p o r t s .  I t  i s  f o r  use by a l l  age  groups. 

S p e c i a l  r e c r e a t i o n  a r e a s  i nc lude  go l f  courses ,  camps, 
ba th ing  beaches,  swimming pools ,  a t h l e t i c  f i e l d s ,  and s tadiums.  

The parkway i s  an e longa ted  pa rk  w i t h  a road running 
through i t ,  widening a t  s p o t s  t o  permi t  t h e  conduct of  r e c r e a t i o n a l  
a c t i v i t i e s .  Other t y p e s  of  r e c r e a t i o n a l  a r e a s  i nc lude  museums, 
zoo log ica l  gardens , b o t a n i c a l  gardens , n u r s e r i e s ,  b i r d  s a n c t u a r i e s  , 
community gardens,  s c e n i c  ou t looks ,  and n a t u r e  t ra i l s .  

Current  P r a c t i c e  

A s  noted i n  Table  3 i n  Chapter 1, showing t o t a l  d i r e c t  
expendi tures  by func t ion  of  u n i t s  of government below t h e  
S t a t e  l e v e l  i n  1957, 75 pe rcen t  of  d i r e c t  expendi tures  f o r  

l o c a l  parks  and r e c r e a t i o n "  were made by m u n i c i p a l i t i e s ,  11 
pe rcen t  by coun t i e s ,  and 10 pe rcen t  by s p e c i a l  d i s t r i c t s .  Also  
of t h e  106 s i n g l e  county SMAs analyzed f o r  1957, 70 had no 
county government p a r t i c i p a t i o n  i n  t h e  parks  and r e c r e a t i o n  
func t ion ,  i n  36 coun t i e s  t h e  county and municipal  governments 
shared t h e  func t ion ,  but  i n  no coun t i e s  was i t  exc lus ive ly  a 
county func t ion .  

I 1  

The Recreat ion and Park Yearbook 1961 r epo r t ed  t h a t  of 
2,769 l o c a l  p u b l i c  park  and r e c r e a t i o n  agenc ies  responding t o  
i t s  survey ,  2,479 were c i t i e s ,  towns, boroughs, v i l l a g e s  and 
park  and school  d i s t r i c t s ,  and 290 were county agenc ies .  Of 
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t h e  county agencies ,  16  were f o r e s t  p re se rve  d i s t r i c t s  o r  
miscel laneous p u b l i c  a u t h o r i t i e s .  ?/ The 1962 Census of 
Governments r epo r t ed  488 parks and r e c r e a t i o n  s p e c i a l  
d i s t r i c t s  i n  24 S t a t e s .  4/ 
R o l e  of S t a t e  Government 

There has been a s teady i n c r e a s e  i n  S t a t e  au tho r i za-  
t i o n  of l o c a l  parks and r e c r e a t i o n  s e r v i c e .  
developments i s  adoption of l e g i s l a t i o n  by Connect icut ,  
Massachusetts and Rhode I s l and ,  enabl ing l o c a l i t i e s  t o  c r e a t e  
conservat ion cornmissions w i t h  t h e  func t ions  of planning and 
coordinat ing l o c a l  ac t iv i t i e s  r e l a t i n g  t o  conserva t ion  of 
open space-- involving s o i l ,  l and  use,  water, r e c r e a t i o n ,  
f o r e s t r y ,  f i s h ,  w i l d l i f e ,  and c o a s t a l  resources .  These 
commissions g ive  impetus t o  l o c a l i t i e s '  r ecogn i t i on  of open 
space ac t iv i t i e s  as a n  important p a r t  of t h e  l o c a l  parks and 
r e c r e a t i o n  func t ion ,  and not  j u s t  a tag-end a c t i v i t y .  - 5/ 

One of t h e  la tes t  

A r e l a t e d  development i n  r e c e n t  y e a r s  has been t h e  
provis ion  by some S t a t e  governments of  f i n a n c i a l  a s s i s t a n c e  
t o  l o c a l  u n i t s ,  p a r t i c u l a r l y  f o r  a c q u i s i t i o n  of r e c r e a t i o n  
lands.  I n  November 1960, f o r  example, New York S t a t e  v o t e r s  
au thor ized  $40 m i l l i o n  of bonds f o r  g r a n t s  t o  coun t i e s  and 
mun ic ipa l i t i e s  on a 75 percent  S t a t e  and 25 percent  l o c a l  
matching b a s i s .  I n  November 1961 New J e r s e y  v o t e r s  au thor ized  
$60 m i l l i o n  of  bonds, p a r t l y  t o  be  used f o r  a s s i s t a n c e  t o  
mun ic ipa l i t i e s ,  count ies ,  and o t h e r  l o c a l  u n i t s  i n  acqui r ing  
r ec rea t ion  lands  on a 50 pe rcen t  matching b a s i s .  I n  1960 
Massachusetts adopted a program au tho r i z ing  c i t i e s  and towns 
t o  purchase land  f o r  conservat ion purposes on a 50 percent  

- 3/  Recreat ion and Park Yearbook 1961 (New York: The National  
Recreat ion Assoc ia t ion ,  1961), pp. 28-31. 

U. S .  Bureau of t h e  Census, "Governmental Organizat ion,"  
Census of Governments: 1962, Vol. 1, (Washington, 1963), 
Table 1 2 ,  p. 67. 

- 4 /  

21 Council of S t a t e  Governments, S t a t e  Respons ib i l i t y  i n  Urban 
Regional Development (Chicago, 1962), pp. 169-170. 
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matching b a s i s .  Wisconsin i n  1961 voted $50 m i l l i o n  f o r  
a c q u i s i t i o n  of S t a t e  and l o c a l  open spaces f o r  va r ious  
uses  i nc lud ing  l o c a l  pa rks .  g/ 

The S t a t e  g ran t  programs r e q u i r e  l o c a l i t i e s  t o  meet 
c e r t a i n  performance s t a n d a r d s .  Under t h e  New Je r sey  Green 
Acres program, f o r  example, t h e  l o c a l  u n i t  must s t a t e  t h e  
f a c t s  t h a t  g ive  r i se  t o  t he  need f o r  open land,  submit 
evidence t h a t  t h e r e  i s  a comprehensive development p l an  i n  
e f f e c t  i n  t h e  area, and have' r egu la t ions  governing t h e  
admin i s t r a t i on ,  use ,  and development of  t h e  lands .  z/ 

The S t a t e s  a l s o  provide l o c a l i t i e s  w i th  a v a r i e t y  of 
t e c h n i c a l  a s s i s t a n c e  s e r v i c e s  i n  parks  and r e c r e a t i o n ,  such 
a s  gene ra l  consu l t an t  s e r v i c e ,  a r e a  p lanning  s e r v i c e ,  gene ra l  
r e c r e a t i o n  surveys,  surveys of  a r e a s  and f a c i l i t i e s ,  and con- 
s u l t a n t  s e r v i c e s  on pool  and beach des ign .  S t a t e  agencies  
involved inc lude  a g r i c u l t u r a l  ex tens ion  s e r v i c e ,  conserva t ion ,  
educat ion,  n a t u r a l  r e sou rces ,  r e c r e a t i o n ,  and park departments .  8/ 

Role of Na t iona 1 Government 

T i t l e  VII of t h e  Housing Act o f  1961 au tho r i zes  g r a n t s  
t o  S t a t e s  and l o c a l i t i e s  t o  ass is t  them i n  a c t i n g  promptly t o  
p re se rve  open-space land which is  e s s e n t i a l  t o  proper  long- 
range development of urban a r e a s .  The program i s  administered 
by t h e  Urban Renewal Adminis t ra t ion ,  a c o n s t i t u e n t  of t h e  Housing 
and Home Finance Agency. Under t h e  l a w ,  g r a n t s  may be made t o  
S t a t e  and l o c a l  bodies n o t  t o  exceed 20 percent  of t h e  t o t a l  
c o s t  o f  acqu i r ing  land,  o r  permanent i n t e r e s t s  i n  land .  S i g n i f -  
i c a n t l y ,  however, t h e  g ran t  may be as much as 30 pe rcen t  i f  i t  
is  made t o  a p u b l i c  body which (1) e x e r c i s e s  r e s p o n s i b i l i t i e s  
c o n s i s t e n t  w i th  t h e  purposes of  t h e  a c t  f o r  an urban area a s  a 

The Book of  t h e  S t a t e s  1962-63 (Chicago: Council of S t a t e  
Governments, 1962), pp.  486-487; Municipal Year Book 1962 
(Chicago: I n t e r n a t i o n a l  C i ty  Managers' Assoc ia t ion ,  1962),  
p .  468. 

Council of S t a t e  Governments, S t a t e  Respons ib i l i t y  i n  Urban 
Regional Development (Chicago, 1962), p .  156. 

For t a b u l a t i o n  of such s e r v i c e s  by S ta te ,  see Recrea t ion  and 
Park Yearbook 1961, x. e., pp. 18-21. 
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whole; (2) o r  exercises o r  p a r t i c i p a t e s  i n  t h e  e x e r c i s e  of such 
r e s p o n s i b i l i t i e s  f o r  a l l  o r  a s u b s t a n t i a l  p o r t i o n  of an urban 
a rea  pursuant  t o  an  i n t e r s t a t e  o r  o t h e r  intergovernmental  compact 
o r  agreement. The 1961 l a w  au thor ized  appropr i a t ions  of up t o  
$50,000,000. 

The Adminis t ra tor  can make g r a n t s  only i f  he f i n d s  t h e  
proposed use of t h e  land f o r  open space  f i t s  i n  w i t h  t h e  execut ion 
of a comprehensive p l a n  f o r  t h e  urban a r e a ,  and a comprehensive 
planning procedure i s  being c a r r i e d  on.  The Administrator  i s  
au thor ized  t o  provide  t e c h n i c a l  a s s i s t a n c e  t o  S t a t e  and l o c a l  
governments i n  ca r ry ing  out  t h e  purpose of  t h e  a c t .  

The Nat iona l  Government has o t h e r  c o n t r o l  and s e r v i c e  
r e l a t i o n s h i p s  t o  l o c a l  r e c r e a t i o n  departments.  The Pub l i c  
Housing Administrat ion of t h e  HHFA r e q u i r e s  p rov i s ion  of outdoor 
r e c r e a t i o n  space on housing developments un le s s  adequate  and 
convenient o f f - s i t e  f a c i l i t i e s  a re  s a f e l y  a v a i l a b l e .  The 
Nat iona l  Park Se rv i ce  of t h e  Department of  t h e  I n t e r i o r  provides,  on 
r e q u e s t ,  advisory  and c o n s u l t a t i v e  a s s i s t a n c e  i n  p lanning  f o r  
park  and r e c r e a t i o n  programs and a r e a s .  It adv i se s  t h e  General 
Serv ices  Adminis t ra t ion  a s  t o  t h e  a d v i s a b i l i t y  of t r a n s f e r r i n g  
su rp lus  proper ty  t o  l o c a l  agencies  f o r  pa rk ,  r e c r e a t i o n ,  and 
h i s t o r i c  monument purposes,  and makes recommendations t o  t h e  
Bureau of Land Management on l o c a l  government a p p l i c a t i o n s  t o  
purchase o r  l e a s e  p u b l i c  domain lands f o r  park  and r e c r e a t i o n  
o r  h i s t o r i c  monument purposes.  The Federa l  Extension Serv ice  
of t h e  Department of  Agr i cu l tu re  emphasizes community r e c r e a t i o n  
planning and outdoor r e c r e a t i o n  resource  development, bu t  t h i s  
i s  mostly i n  nonurban a r e a s .  

By Execut ive Order i n  1962 a Bureau of Outdoor Recreat ion 
was e s t a b l i s h e d  i n  t h e  Department of t h e  I n t e r i o r  t o  formulate  
a nationwide outdoor  r e c r e a t i o n  p l an ,  encourage r eg iona l  and i n t e r -  
governmental coopera t ion ,  sponsor and engage i n  research  and promote 
pub l i c  use of outdoor  r e c r e a t i o n  f a c i l i t i e s .  L e g i s l a t i o n  i s  pending 
i n  Congress t o  g ive  s t a t u t o r y  a u t h o r i t y  t o  t h e  bureau. 

Standards of Se rv i ce  

Recreat ion Areas and- Fac i l i t i e s  

The Nat iona l  Recreat ion Assoc ia t ion  has e s t a b l i s h e d  
s tandards  f o r  municipal r e c r e a t i o n  a r e a s  and f a c i l i t i e s  t h a t  
have been used f o r  some t i m e .  I n  r ecen t  years  t h e  adequacy 
o f  t h e  s tandards  has been quest ioned by some because of t h e  
expanding concepts of p u b l i c  r e c r e a t i o n .  
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More s tudy  is  needed on t h e  b a s i c  o b j e c t i v e s  
of r e c r e a t i o n  and p a r t i c u l a r l y  p u b l i c  r e c r e a t i o n .  
Study i s  needed t o  determine whether the  r ec rea-  
t i o n  programs and f a c i l i t i e s  t h a t  c i t i e s  a r e  
provid ing  and advocat ing do i n  f a c t  f i t  t h e  
needs and wants of people i n  c i t i e s .  Research 
is  a l s o  needed t o  develop r e l a t i v e  s tandards  
t h a t  w i l l  t ake  account of v a r i a b l e  r e c r e a t i o n  
needs, i n t e r e s t  and d e s i r e s  of people  i n  
d i f f e r e n t  p a r t s  of t h e  country,  d i f f e r e n t  c i t i e s ,  
and p a r t i c u l a r l y  d i f f e r e n t  areas of any one c i t y .  z/ 
To meet t h e  need f o r  up- to-date  s tandards ,  t h e  Nat iona l  

Recrea t ion  Assoc ia t ion  i n  1959 appointed a Spec ia l  Recrea t ion  
Standards Committee of park  and r e c r e a t i o n  execut ives ,  w i th  an  
advisory  committee of r e p r e s e n t a t i v e s  o f  18 n a t i o n a l  agencies  
concerned w i t h  planning and o t h e r  problems of l o c a l  government. 
The committee has no t  made i t s  r e p o r t ,  so  t h e  s tandards  given 
below a r e  based on e x i s t i n g  Nat iona l  Recrea t ion  Assoc ia t ion  
s t anda rds .  They a r e  taken from Municipal Recreat ion Adminis- 
t r a t i o n .  x/ 

P l a y l o t s  o r  block playgrounds should conta in  2,500 t o  
5,000 square  f e e t  and s e r v e  300 t o  700 persons .  

The neighborhood playground should cover four  t o  e i g h t  
a c r e s  and p r e f e r a b l y  be c l o s e  t o ,  i f  no t  i n  conjunct ion wi th ,  an 
elementary school .  Where i t  i s  combined wi th  t h e  school ,  a minimum 
10 a c r e  s i t e  is needed. The recommended s tandard  i s  one a c r e  
of neighborhood playground p e r  800 persons .  
of t h e  munic ipa l i ty ,  t h i s  means a playground w i t h i n  one-half 
m i l e  of every r e s i d e n t ,  and w i t h i n  one- quar te r  m i l e  i n  high-  
dens i ty  neighborhoods. 

Related t o  t h e  a r e a  

The p l a y f i e l d  covers  15 t o  20 acres, al though l a r g e r  
areas may be used, and p re fe rab ly  a d j o i n s  a high school .  
w i t h i n  one-half t o  one m i l e  of every home. 
i s  one a c r e  of p l a y f i e l d  f o r  each 800 popula t ion .  

I t  i s  
A reasonable s t anda rd  

- 9/ Local Planning Administrat ion,  3rd e d i t i o n  (Chicago: I n t e r -  
n a t i o n a l  Ci ty  Managers' Assoc ia t ion ,  1959),  p .  259. 

- 10/ Municipal Recrea t ion  Administrat ion,  OJ-. G. 
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The neighborhood park  should be w i t h i n  easy walking 
d i s t ance ,  and n o t  more than  one-half mi le .  The American 
Pub l i c  Heal th Assoc ia t ion  suggests  t h a t  t h e r e  be two a c r e s  
o f  neighborhood parks  p e r  1,000 persons i n  mu l t ip l e  dwell ing 
neighborhoods, and 7/10 of a c r e  p e r  1,000 persons i n  o t h e r  
neighborhoods. 

A d e s i r a b l e  s i z e  of  t h e  l a rge  " recrea t ion"  park  i s  100 
ac re s  o r  more, bu t  i t  is  r a r e  t h a t  s u i t a b l e  p r o p e r t i e s  of  t h i s  
s i z e  a r e  a v a i l a b l e  w i t h i n  t h e  c i t y  l i m i t s .  Maximum t r a v e l  
d i s t ance  is  30 t o  60 minutes .  It should be a c c e s s i b l e  by 
pub l i c  t r a n s p o r t a t i o n .  

Because of  i t s  s i z e  and n a t u r a l  s t a t e ,  t h e  r e s e r v a t i o n  
is usua l ly  a t  t h e  boundaries o r  o u t s i d e  t h e  c i t y  l i m i t s ,  and 
serves  an e n t i r e  urban a r e a .  

A n ine- hole  gol f  course i s  expected t o  s e r v e  about 
27,000 people,  and an  18-hole course i s  f o r  54,000 people .  

A wel l-balanced municipal r e c r e a t i o n  system does not 
depend on acreage  a lone .  
the r e c r e a t i o n a l  use  made of it a r e  important .  D i f f e r ing  l o c a l  
condi t ions determine t h e  b e s t  combinations of number, type ,  and 
loca t ion  of t h e  s e v e r a l  types of  r e c r e a t i o n a l  areas.  The s i z e  
and loca t ion  of landscape parks ,  f o r  example, a r e  inf luenced by 
the a v a i l a b i l i t y  of p r o p e r t i e s  of uneven topography o r  unusual 
scenic  va lue ,  which have l i t t l e  economic va lue  but p o t e n t i a l  
r e c r e a t i o n a l  va lue .  Playgrounds and p l a y f i e l d s  , on t h e  o t h e r  
hand, a r e  needed i n  a l l  r e s i d e n t i a l  neighborhoods and t h e i r  
space requirements can be determined wi th  some accuracy.  The 
Suggested s tandard  is  t h a t  a t  l e a s t  one-half  of a c i t y ' s  t o t a l  
park and r e c r e a t i o n  acreage  be developed f o r  a c t i v e  uses  i n  
P l a  ygrounds and p layf  i e  Ids . 

The d i s t r i b u t i o n  of  t h e  acreage and 

Cer ta in  genera l  s tandards  apply t o  a l l  r e c r e a t i o n  a reas  
and f a c i l i t i e s :  
and a b i l i t i e s ,  and t h e r e f o r e  r e q u i r e  d i f f e r e n t  types of f a c i l i t i e s .  
Active r e c r e a t i o n  a r e a s  should be sepa ra t ed  according t o  t h e  age 
group t h a t  w i l l  use them. (2)  The r e c r e a t i o n  s i t e  should be 
access ib le  t o  t he  people who use i t .  The r ad ius  of  t h e  service 
area usua l ly  w i l l  be determined by t h e  age  of t h e  u s e r s .  (3)  
Recreation f a c i l i t i e s  should be combined w i t h  school  f a c i l i t i e s  
to Serve a s  educa t iona l  and r e c r e a t i o n a l  c e n t e r s  f o r  neighborhoods 
Or groups of neighborhoods. s/ 

(1) D i f f e r e n t  age groups have d i f f e r e n t  i n t e r e s t s  

Q/ Local Planning Administrat ion,  &- 9 PP 259-260. 
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I n  genera l ,  t he  main f a c t o r s  t h a t  a f f e c t  a p p l i c a t i o n  
of s tandards  i n  any p a r t i c u l a r  cornxiunity a re  t h e  e x i s t i n g  
r e c r e a t i o n  f a c i l i t i e s  and resources ,  bo th  man-made and n a t u r a l ,  
topography, climate, e x i s t i n g  land-use p a t t e r n s ,  types and 
d e n s i t i e s  o f  housing, popula t ion  c h a r a c t e r i s t i c s ,  f i n a n c i a l  
resources ,  and changing r e c r e a t i o n  concepts .  g/ 

Recrea t iona l  s p e c i a l i s t s  gene ra l ly  be l i eve  t h a t  a 
wel l-balanced c i t y  r e c r e a t i o n  program needs a t  l e a s t ' t e n  a c r e s  
of permanent, p u b l i c l y  owned open space f o r  each 1,000 i n h a b i t a n t s .  
These a r e  t h e  areas i n s i d e  o r  immediately ad jo in ing  t h e  c i t y .  
They f u r t h e r  sugges t  t h a t  t e n ,  20 o r  more a c r e s  p e r  each 1,000 
persons of s c e n i c  and n a t u r a l  parks be a v a i l a b l e  o u t s i d e  t h e  
c i t y ,  bu t  under t h e  c o n t r o l  of county, S t a t e ,  o r  o t h e r  non- 
municipal a u t h o r i t y .  z/ 

Planner  John T .  Howard, cons ider ing  r e c r e a t i o n a l  needs 
i n  t h e  broader  contex t  of t h e  met ropol i tan  a r e a ,  s ta tes :  

A genera t ion  ago, t h e  t o t a l  of a l l  k inds  of  
r e c r e a t i o n  space f o r  a met ropol i tan  a rea  was pro-  
posed a t  a r a t e  of 10 a c r e s  p e r  1,000 persons.  
O f  t h i s ,  t h r e e  t o  four  a c r e s  were of t he  small- 
scale o r  urban k ind ,  leaving s i x  t o  seven a c r e s  
f o r  t h e  big- space p r o j e c t s .  Curren t ly  a s tandard  
of 20 t o t a l  a c r e s  p e r  1,000 persons i s  being 
urged, of  which perhaps 15 would be i n  t h e  l a t t e r  
ca tegory .  This  doubling of t h e  recommended r a t e  
has occurred during a pe r iod  when l e i s u r e  t i m e  
has been g r e a t l y  increased  and when t h e  use of  
t h e s e  f a c i l i t i e s  has increased  correspondingly.  

The age of  automation almost c e r t a i n l y  
w i l l  p l a c e  a f a r  g r e a t e r  number of l e i s u r e  hours 
a t  t h e  d i sposa l  of our  urban popula t ion  .... 

There seems t o  be every l i ke l ihood ,  then,  
t h a t  i f  t he  c u r r e n t  s tandard  of a c r e s  p e r  1,000 
persons is  v a l i d  f o r  t h e  p re sen t  s i t u a t i o n ,  t h e  
f u t u r e  w i l l  j u s t i f y  a s t i l l  h ighe r  s tandard .  It 

- 1 2 /  Local Planning Administrat ion,  E. LiL., pp. ~ 7 1 - 2 7 5 .  

- 13/ Municipal Recreat ion Administrat ion,  x. G., pp. 66-67. 
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would s u r e l y  be prudent ly  conserva t ive  t o  
f o r e c a s t  t h a t  ou r  met ropol i tan  a r e a s  w i l l  
need a t  l e a s t  20 ac re s  of n a t u r a l  park  and 
r e s e r v a t i o n  land f o r  each 1,000 i n h a b i t a n t s .  I&/ 

Conrad L .  Wirth,  Di rec tor  of t h e  Nat iona l  Park Se rv i ce ,  
i n  1957 s t a t e d  h i s  b e l i e f  t h a t  p r e s e n t  r e c r e a t i o n  s tandards  a r e  
too low, and noted t h a t  a r e p o r t  of t h e  Ca l i fo rn i a  Committee on 
Planning reconmended 15 a c r e s  p e r  1,000 popula t ion  f o r  i n - c i t y  
parks and r e c r e a t i o n  f a c i l i t i e s  i n  a d d i t i o n  t o  parkways and 
wa te r f ron t  developments. g/ 

Organized Recre5tLon A c t i v i t i e s  

Standards f o r  the  organized r e c r e a t i o n  program c a r r i e d  
on by t h e  governmental u n i t  do not  appear  t o  be a s  wel l- def ined  
a s  t h e  s tandards  f o r  park area and f a c i l i t i e s .  The y a r d s t i c k  
suggested by t h e  Nat iona l  Recrea t ion  Assoc ia t ion  some years  ago 
is r e l a t e d  t o  t h e  municipal park  and r e c r e a t i o n  budget.  The 
Assoc ia t ion  es t imated  t h a t  a c i t y  needs t o  spend a t  l e a s t  $6  
p e r  c a p i t a  p e r  year  t o  ope ra t e  and maintain a system of recrea- 
t i o n  areas and f a c i l i t i e s  and t o  provide  a well-balanced program 
of r e c r e a t i o n  a c t i v i t i e s  and s e r v i c e s  t h a t  meets gene ra l ly  
accepted s t anda rds .  "It i s  not  f e a s i b l e  t o  recomnend t h e  
s p e c i f i c  percentage of  t h e  t o t a l  amount (of t h e  r e c r e a t i o n  
budget) t h a t  should be spent  f o r  organized r e c r e a t i o n  a s  com- 
pared wi th  t r a d i t i o n a l  park  s e r v i c e s ,  bu t  i n  many c i t i e s  
approximately one- hal f ,  o r  $3 p e r  c a p i t a ,  might be a l l o c a t e d  
t o  each type of s e r v i c e .  j&/ 

S p e c i a l i s t s '  Suggest ions on A r e a  

I 1  

George D .  Bu t l e r ,  research  d i r e c t o r  of  t h e  Nat iona l  
Recreation Assoc ia t ion ,  considered t h e  need f o r  r e a l l o c a t i n g  
r e c r e a t i o n a l  a c t i v i t i e s  among t h e  l e v e l s  of government i n  
metropol i tan a r e a s  and concluded t h e  need e x i s t s :  (1) if a 
p a r t i c u l a r  s e r v i c e  r equ i r e s  t he  use  of  a s c a r c e  resource  which 

2 1  John T .  Howard, "Future Metropol i tan  Growth and Planning,"  
The Annals, Vol. 313 (September 1957), pp. 32-37. 

Cited i n  Local Planning Adminis t ra t ion ,  op. c&., p .  271. 

Municipal Recreat ion Administrat ion,  z. &., p .  320. 

g/ 
2 1  
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i s  no t  now being provided i n  a n  optimum manner, perhaps due t o  
11 l ack  of intergovernmental  cooperat ion i n  t h e  a c q u i s i t i o n  and 
planning of r e c r e a t i o n  sites"; (2) i f  t h e  p re sen t  arrangement 
r e s u l t s  i n  t a x  i n e q u i t i e s ,  f o r  example, s u b s i d i z a t i o n  of unincor-  
pora ted  a r e a s  by incorpora ted  a r e a s ,  o r  p rov i s ion  of r eg iona l  
f a c i l i t i e s  by a c e n t r a l  c i t y .  

When r e a l l o c a t i o n  of  r e s p o n s i b i l i t y  is  ind ica t ed ,  says  
Bu t l e r ,  i t  may be based on these  gu ide l ines :  (1) Respons ib i l i t y  
f o r  t h e  s e r v i c e  should be ves t ed  i n  a u n i t  which can e s t a b l i s h  
an  e q u i t a b l e  r e l a t i o n s h i p  between cost a l l o c a t i o n  and r e c e i p t  
of b e n e f i t .  (2) F i s c a l  capac i ty  of t h e  u n i t  must be taken 
i n t o  account .  (3)  The r e a l l o c a t i o n  should produce a "degree 
of economy." ( 4 )  The va r ious  governmental u n i t s  must be 
w i l l i n g  t o  accept  and c a r r y  o u t  t he  r e s p o n s i b i l i t y  f o r  t h e  
func t ion .  H e  says  t h a t  t h e  a b i l i t y  of  t h e  u n i t  t o  perform 
the  func t ion  is  of primary importance, and t h a t  t h e  procedures 
f o r  a c q u i s i t i o n ,  design,  cons t ruc t ion  and ope ra t ion  of  r ec rea-  
t i o n  a r e a s  a r e  "so c l o s e l y  i n t e r r e l a t e d  t h a t  f o r  any type of 
a r e a ,  they can normally be administered most e f f e c t i v e l y  at 
t h e  same l e v e l  of government .I1 u/ 

But l e r  rejects t h e  extremes of maintaining t h e  s t a t u s  
quo and c e n t r a l i z i n g  a l l  park  and r e c r e a t i o n  s e r v i c e s  i n  a 
s i n g l e  met ropol i tan  a u t h o r i t y  a s  answers t o  t h e  problem of 
proper  a l l o c a t i o n  of r e s p o n s i b i l i t i e s ,  t h e  f i r s t  on t h e  ground 
t h a t  i t  makes no change, and t h e  second on t h e  ground t h a t  i t  
i s  no t  f e a s i b l e  and moreover some a c t i v i t i e s  need t o  be c l o s e  
t o  t h e  people .  H e  says  informal  and formal cooperat ion among 
p u b l i c  and p r i v a t e  r e c r e a t i o n  agencies  would add t o  t h e  e f f e c t i v e  
admin i s t r a t i on  of r e c r e a t i o n  s e r v i c e s ,  but  would only be a 
complement t o  more needed changes i n  r e s p o n s i b i l i t y .  H e  con- 
cludes t h a t  r e s p o n s i b i l i t y  f o r  r e c r e a t i o n  may have t o  be 
divided among two l e v e l s  of government i n  most areas.  

He proposes t h a t  a l l  a r e a s ,  f a c i l i t i e s ,  and s e r v i c e s  
t h a t  b e n e f i t  on ly  l o c a l  r e s i d e n t s  be handled by m u n i c i p a l i t i e s .  
An example i s  t h e  a c q u i s i t i o n ,  planning,  development, ope ra t ion ,  
and maintenance of parks and o t h e r  r e c r e a t i o n  a r e a s  s e rv ing  
r e s i d e n t i a l  neighborhoods and communities w i t h i n  a l o c a l  u n i t  
o f  government. Larger p r o p e r t i e s  s e rv ing  t h e  e n t i r e  c i t y  would 

_. 17 /  George D .  Bu t l e r ,  "Recreation Adminis t ra t ion  i n  Metropol i tan 
Areas," Recrea t ion ,  Vol. LV, No. 7 (September 1962), pp. 349-351 
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a l s o  be under l o c a l  c o n t r o l ,  un l e s s  they  served  a l a r g e  
p ropor t i on  of  non re s iden t s .  Other func t ions  h e  would 
a l l o c a t e  t o  m u n i c i p a l i t i e s  inc lude  d i v e r s i f i e d  a c t i v i t i e s  
c a r r i e d  on a t  local  indoor  and outdoor  c e n t e r s ;  o rganiza-  
t i o n  o f  c lubs ,  teams, leagues,  and groups engaging i n  
music, drama, a r t s  and c r a f t s ,  s p o r t s ,  hobbies  and o t h e r  
a c t i v i t i e s  on a neighborhood o r  c i tywide  b a s i s ;  and fu rn i sh-  
ing  of  l e ade r sh ip  s e r v i c e ,  advice ,  and equipment t o  l o c a l  
groups and i n d i v i d u a l s .  H e  says  t h e  e x t e n t  t o  which some 
of  t h e s e  s e r v i c e s  might be a l l o c a t e d  t o  t h e  mun ic ipa l i t y  
might depend on i t s  s i z e ,  s i n c e  l i m i t a t i o n s  of f i nances  
and popu la t i on  might i n d i c a t e  need f o r  a d m i n i s t r a t i o n  by 
a l a r g e r  u n i t .  

I n  many me t ropo l i t an  a r e a s ,  B u t l e r  s ays ,  t h e  county 
would be t h e  l o g i c a l  agency t o  p rov ide  t h e  nonloca l  r e c r e a -  
t i o n  a c t i v i t i e s .  These a r e  s e r v i c e s  f o r  t h e  e n t i r e  a r e a ,  
such a s  l a r g e  r e c r e a t i o n  pa rks ,  r e s e r v a t i o n s ,  and p r o p e r t i e s ,  
such a s  go l f  courses ,  camps, zoo log ica l  pa rks ,  n a t u r e  p r e -  
s e r v e s ,  c u l t u r a l  c e n t e r s  and parkways. The county would 
also have r e s p o n s i b i l i t y  f o r  areawide r e c r e a t i o n  a c t i v i t i e s ,  
such a s  a t h l e t i c  l eagues ,  music, drama, n a t u r e ,  and dance 
groups and conduct of  tournaments and s p e c i a l  even t s  i n  which 
groups from a l l  l o c a l i t i e s  p a r t i c i p a t e .  Bu t l e r  s ays  t h i s  
arrangement should r a i s e  l i t t l e  oppos i t i on  "s ince t h e  t a x  
burden e n t a i l e d  i n  f u r n i s h i n g  t h e s e  s e r v i c e s  would b e  spread  
equ i t ab ly  over  t h e  e n t i r e  popula t ion  bene f i t ed ."  

Bu t l e r  s e e s  t h e  danger o f  u n f a i r l y  burdening t h e  
c e n t r a l  c i t y  i f  i t  a l r e a d y  provides  such s e r v i c e s  from i t s  
own funds and is then  asked t o  s h a r e  i n  t h e  f i nanc ing  of  county-  
wide s e r v i c e s .  S o l u t i o n s  t o  t h i s  problem would be f o r  t h e  
county t o  c o n t r a c t  w i t h  t h e  c i t y  t o  p rov ide  t h e  s e r v i c e s  
countywide, f o r  t h e  c i t y  t o  t r a n s f e r  t h e  func t ions  t o  t h e  
county, o r  for  joint  c i ty- county  a d m i n i s t r a t i o n .  

The use  of  t h e  county f o r  p rovid ing  areawide s e r v i c e s  
would no t  be f e a s i b l e  i n  met ropol i tan  a r e a s  comprising more 
than one county o r  extending ac ros s  S t a t e  l i n e s ,  B u t l e r  s ays .  
In such a r e a s  w i t h i n  one S t a t e ,  he sugges t s  a s p e c i a l  pa rk  
d i s t r i c t  coterminous w i t h  t he  boundary o f  t h e  area. 
p a l i t i e s  would cont inue  t o  o p e r a t e  playgrounds and o t h e r  l o c a l  

Munici- 
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f a c i l i t i e s  and conduct neighborhood and ci tywide a c t i v i t i e s ,  
and p r o p e r t i e s  and s e r v i c e s  b e n e f i t i n g  t h e  e n t i r e  a r ea  would 
be t r a n s f e r r e d  t o  t he  s p e c i a l  d i s t r i c t .  x/ 

Planner  John T .  Howard s t a t e s  h i s  conclusions on t h e  
ques t ion  of  what r e c r e a t i o n a l  s e r v i c e s  a r e  b e s t  s u i t e d  t o  
areawide handl ing:  

There a r e  t h r e e  main kinds of r e c r e a t i o n a l  
f a c i l i t i e s  t h a t  f a l l  i n t o  t h i s  la rge- area  c a t e -  
gory: t h e  l a r g e  pa rk ,  t he  n a t u r a l  r e se rva t ion ,  and 
c e r t a i n  s p e c i a l  purpose a reas  l i k e  golf  courses  and 
beaches. These t h r e e  f a c i l i t i e s  r e q u i r e  major 
acreages t o  perform t h e i r  func t ions .  They have 
another  c h a r a c t e r i s t i c :  a l l  r e q u i r e  n a t u r a l  land-- 
they cannot be p r a c t i c a l l y  developed o u t  o f  s i t e s  
t h a t  have been urbanized . .  . . - 19/ 

The Outdoor Recreat ion Resources Review Commission 
(ORRRC), c r ea t ed  by Act of Congress i n  1958, reached 
similar conclusions on met ropol i tan  park  s e r v i c e s  : 

Large- scale  outdoor r e c r e a t i o n  a reas  
and f a c i l i t i e s  must be provided on a metro- 
p o l i t a n  o r  r eg iona l  b a s i s .  

I n  a d d i t i o n  t o  t he  need f o r  r e c r e a t i o n  
w i t h i n  t h e  urban environment-- local pa rks ,  
parkways, developed r iverbanks ,  s t ream v a l l e y s ,  
and marshes-- there i s  need t o  use o v e r a l l ,  
r eg iona l  resources i n  met ropol i tan  a r e a s .  
The r eg iona l  o r  met ropol i tan  day-use a r e a . . .  
i s  q u i t e  d i f f e r e n t  from the  l o c a l  s i t e .  
Local a r e a s  cannot be expected t o  m e e t  a l l  
t h e  demands of  t h e  masses of people who l i v e  
i n  t h e  urban core  of met ropol i tan  areas.  
Urban dwellers  and suburbani tes  are inc reas-  
ing ly  seeking r e c r e a t i o n  oppor tun i t i e s  beyond 
community boundaries .  

- 18/ George D .  Bu t l e r ,  "Recreation Administrat ion i n  Metropol i tan  
Areas,  P a r t  2 :  
V o l .  LV, N o .  8 (October 1962), pp.  411-413. 

Author iza t ion  and Function,"  Recrea t ion ,  

- 19/ John T .  Howard, 2. s., p.  32.  
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The met ropol i tan  o r  r eg iona l  outdoor 
r e c r e a t i o n  area is  l a r g e r  and can have a 
wider v a r i e t y  o f  n a t u r a l  f e a t u r e s  and man- 
made f a c i l i t i e s  than l o c a l  a r e a s .  g/ 
F i n a l l y ,  a s p e c i a l  s tudy f o r  t h e  Council of S t a t e  Govern- 

ments prepared under t h e  d i r e c t i o n  of  a p r o f e s s i o n a l  p lanner  
gave s p e c i a l  a t t e n t i o n  t o  t h e  problem of coord ina t ing  open 
space a c t i v i t i e s  i n  met ropol i tan  a r e a s :  
become more aware t h a t  t he  open space problem transcends 
corpora te  boundaries,  t h e r e  is  a growing concern f o r  pro-  
v id ing  e f f e c t i v e  governmental machinery a t  t he  met ropol i tan  
and r eg iona l  l eve l . "  G/ 

" . . . a s  communities 

Applicat ion of Se l ec t ed  Economic and P o l i t i c a l  Cri ter ia  

Benef i t  Area 

Unlike l i b r a r i e s  o r  educat ion,  t h e  i n d i r e c t  s o c i a l  b e n e f i t s  
o f  parks f a r  exceed t h e  d i r e c t  b e n e f i t s  t o  i nd iv idua l  u s e r s .  
I n  add i t i on  t o  t h e i r  con t r ibu t ion  t o  t h e  phys i ca l  and mental 
hea l th  o f  t h e  c i t i z e n r y ,  parks p l ay  a s i g n i f i c a n t  r o l e  i n  
planning and zoning by provid ing  b u f f e r s  between land uses .  
Urban parks ,  w e l l  p laced ,  he lp  t o  reduce popula t ion  dens i ty  
and o f f e r  p l eas ing  v i s t a s  t o  passers-by and occupants of 
neighboring bu i ld ings ,  who may never a c t u a l l y  e n t e r  t h e  grounds. 
Parks of a l l  kinds perform an important conserva t ion  func t ion  
in  maintaining the  balance of n a t u r e .  
the d i r e c t  b e n e f i t s  of parks cannot be enjoyed exc lus ive ly  
by any one ind iv idua l .  
they a r e  used o r  n o t ,  and one pe r son ' s  enjoyment of  them 
do,es not  d e t r a c t  from t h a t  of another .  The venerable  

Furthermore, many of 

The f a c i l i t i e s  a r e  t h e r e ,  whether 

2 1  A Report t o  t h e  P re s iden t  and t o  t h e  Congress by t h e  Outdoor 
Recreat ion Resources Review Commission, Outdoor Recreat ion 
for America (Washington: Government P r i n t i n g  Of f i ce ,  1962), 
P. 153. 

31 Council of S t a t e  Governments, S ta te  Respons ib i l i t y  i n  Urban 
Regional Development (Chicago, 1962) , p . 169. 
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t r a d i t i o n  of t h e  " f ree  park  bench'' i s  prec ious  t o  a l l  urban 
dwel le rs ;  g ra s s  and pathways a r e  even more widely shared .  I n  
s h o r t ,  parks of a l l  kinds provide what w e  have defined a s  a 
s o c i a l  s e r v i c e  and a r e ,  t h e r e f o r e ,  f inanced by the  community 
as a whole. 

The s p i l l o v e r  of  b e n e f i t s  from pa rks ,  both d i r e c t  
and i n d i r e c t ,  depends upon the  purpose f o r  which they a r e  
c r e a t e d .  The p l a y l o t s  of one neighborhood o r  community a r e  
not  l i k e l y  t o  b e n e f i t  c h i l d r e n  from ano the r  because t h e  
d i s t a n c e  involved i n  ga in ing  access  provides  a s t r o n g  
d e t e r r e n t .  
v ide  them, e s p e c i a l l y  i n  densely populated c i t i e s ,  may be 
high,  both t o  t h e  community and the surrounding a r e a ,  i n  
terms of lowered h e a l t h  s t anda rds ,  high automobile acc ident  
r a t e s  and delinquency. A t  t h e  o t h e r  extreme, t h e  b e n e f i t s  
of a l a r g e  n a t u r a l  park wi th  h ik ing  t r a i l s  and camping 
f a c i l i t i e s  may extend t o  a wide geographic area by a t t r a c t i n g  
whole f ami l i e s  f o r  an ou t ing  of one t o  s e v e r a l  days. 

On t h e  o t h e r  hand, t h e  c o s t s  of  f a i l u r e  t o  pro-  

It i s  t h i s  v a r i e t y  of b e n e f i t  a r e a s  which has provided 
the  framework f o r  the  opinions of t he  r e c r e a t i o n  s p e c i a l i s t s .  
They have, i n  f a c t ,  def ined t h e  boundaries f o r  each type of 
park  s e r v i c e  i n  terms of b e n e f i t  a r e a .  S t a t i n g  these  s tandards  
i n  j u r i s d i c t i o n a l  terms , p l a y l o t ,  playground, p l a y f i e l d  and 
neighborhood park  should a l l  be provided a t  t h e  municipal 
l e v e l ,  whi le  t h e  l a r g e  " recrea t ion"  park ,  r e se rva t ion ,  and 
parkway a r e  provided a t  t he  county o r  met ropol i tan  l e v e l .  
The r e s e r v a t i o n  might be provided by t h e  S t a t e  o r  t he  Federa l  
Government. This  j u r i s d i c t i o n a l  a l l o c a t i o n  is  a l s o  supported 
by cons ide ra t ions  of  economies of s c a l e .  Generally speaking,  
a c q u i s i t i o n  c o s t s  c o n s t i t u t e  t he  l i o n ' s  s h a r e  o f  park  
expendi tures ,  and a c q u i s i t i o n  c o s t s ,  except  i n  t he  h e a r t  o f  
very l a r g e  c i t i e s ,  vary i n  p ropor t ion  t o  t he  s i z e  of t h e  pro-  
posed pa rk .  Provis ion  of  l a r g e r  parks by t h e  l a r g e r  j u r i s -  
d i c t i o n  enables  them t o  be f inanced by a broader  revenue base .  

Recrea t ion  programs d i f f e r  from parks  i n  t h e  n a t u r e  of  
t h e i r  b e n e f i t s .  Thei r  d i r e c t  b e n e f i t s  a re  more exc lus ive ly  
confined t o  t h e  p a r t i c i p a t i n g  ind iv idua l s ,  whi le  t h e i r  i n d i r e c t  
s o c i a l  b e n e f i t s  a r e  expressed c h i e f l y  i n  terms of  genera l  
h e a l t h  and wel fare .  A s  w i th  parks ,  f a i l u r e  t o  provide 
organized r e c r e a t i o n  s e r v i c e s ,  e s p e c i a l l y  t o  ch i ld ren ,  may 
impose c o s t s  upon t h e  community i n  h e a l t h ,  s a f e t y ,  and 
delinquency. Although r e c r e a t i o n  programs lend themselves 
t o  f inanc ing  by use r  charges,  they a r e  not  u sua l ly  financed 
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t h i s  way because one of t h e  important purposes f o r  e s t a b l i s h i n g  
them i s  t o  equa l i ze  r e c r e a t i o n a l  oppor tun i t i e s  among income 
groups. Moreover, many of t hese  s e r v i c e s ,  such as a r t  and 
drama c l a s s e s  and even s p o r t s ,  have an educa t iona l  q u a l i t y .  

Because t h e  b e n e f i t s  of organized r e c r e a t i o n  programs 
a r e  l a r g e l y  l imi t ed  t o  p a r t i c i p a t i n g  ind iv idua l s  , t h e  s p i l l o v e r  
of t h e s e  b e n e f i t s  among communities i s  no t  g r e a t .  They a r e ,  
t h e r e f o r e ,  p roper ly  provided by t h e  l o c a l  munic ipa l i ty .  Economy 
of s c a l e  is  not  an  important cons ide ra t ion  he re  because t h e  
expense of  t h e s e  programs usua l ly  v a r i e s  i n  c l o s e  r e l a t i o n  t o  
the  number of people served .  For a c t i v i t i e s  such a s  s p e c i a l  
dramatic product ions ,  which a t t r a c t  audiences from beyond 
the l o c a l  community, a smal l  admission charge can r e a d i l y  
defray whatever a d d i t i o n a l  f i n a n c i a l  c o s t  can be a t t r i b u t e d  
t o  s e r v i c i n g  nonres iden t s .  

A t h i r d  type  o f  parks and r e c r e a t i o n  s e r v i c e  f a l l s  i n t o  
the  group we have cha rac t e r i zed  as u t i l i t y  s e r v i c e s .  
f i t s  o f  swimming poo l s ,  go l f  courses ,  t e n n i s  c o u r t s ,  marinas 
and s o  on a r e  l a r g e l y  confined t o  t h e  use r s ,  a l though t h e r e  is  
some s p i l l o v e r  of  s o c i a l  b e n e f i t  i n  terms of  genera l  h e a l t h  
and we l f a re .  I f  they a r e  e n t i r e l y  f inanced by use r  charges,  
the  s p i l l o v e r  of  b e n e f i t s  among communities becomes i r r e l e v a n t .  
On t h e  o t h e r  hand, t h e  l a r g e  expenditure  necessary t o  b u i l d  
these  f a c i l i t i e s  r equ i r e s  a s c a l e  of ope ra t ion  s u f f i c i e n t l y  
la rge  t o  keep u n i t  c o s t s  and p e r  c a p i t a  charges a t  a reasonably 
low l e v e l .  Golf courses  and marinas can be most s a t i s f a c t o r i l y  
provided a t  t h e  county o r  met ropol i tan  l e v e l ,  whi le  swimming 
p o o l s  and t e n n i s  c o u r t s  might be provided a t  t h e  municipal  
l e v e l  i n  l a r g e r  c i t i e s ,  and by two o r  more cooperat ing munici- 
p a l i t i e s  where popula t ion  is  small. 

The bene- 

Economy of  Sca l e  

The admin i s t r a t i on  o f  parks r e q u i r e s  a c q u i s i t i o n ,  con- 
s t r u c t i o n ,  ope ra t ion  and maintenance of bu i ld ings ,  and t h e  
a c q u i s i t i o n  and development of  park  lands .  These a c t i v i t i e s  
lend themselves t o  c e n t r a l i z e d  planning and c o n t r o l  and thus 
reduce u n i t  c o s t  o f  overhead. 
u se  of s p e c i a l i z e d  personnel ,  moreover, c o n t r i b u t e  t o  lowered 
un i t  c o s t  w i th  increased  scale of ope ra t ion .  

Q u a n t i t y  purchasing and t h e  

The ex ten t  of reduced cos t  of ope ra t ion  from expanding 
t h e  s c a l e  of a l o c a l  parks and r e c r e a t i o n  department depends 
t o  Some degree on how well t h e  department i s  i n t e g r a t e d  i n  t he  
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municipal government w i th  o t h e r  departments r e q u i r i n g  similar 
equipment and ope ra t ing  through similar processes ,  such as 
p u b l i c  works departments.  I f  t h e  municipal parks department 
a l r eady  sha re s  c e n t r a l i z e d  equipment , c e n t r a l i z e d  labor  , and 
s k i l l e d  t r a d e s  pools ,  and an  engineering and design s e c t i o n  
wi th  a p u b l i c  works department,  f o r  example, economy of  s c a l e  
from p u t t i n g  t h e  department on a l a r g e r  area b a s i s  i s  less 
than i f  t h e  department c u r r e n t l y  i s  ope ra t ing  wi thout  such 
i n t e g r a t i o n  wi th  o t h e r  c i t y  departments.  Moreover, p u l l i n g  
t h e  parks  ope ra t ion  o u t  of an  i n t e g r a t e d  c i t y  o rgan iza t ion  
may w e l l  cause an  inc rease  i n  t h e  p ropor t iona te  c o s t  o f  
ope ra t ing  t h e  remaining c i t y  func t ions .  Taxpayers of  a f f e c t e d  
j u r i s d i c t i o n s  thus  would need t o  cons ider  t h e  t o t a l  e f f e c t  
o f  t r a n s f e r r i n g  a parks department t o  a l a r g e r  j u r i s d i c t i o n .  

Geographic Adequacy 

P l a y l o t s ,  neighborhood playgrounds, p l a y f i e l d s  , and 
neighborhood parks  a r e  c r ea t ed  e s s e n t i a l l y  t o  s e r v i c e  t h e i r  
immediate neighborhoods. Developing l o c a l i t i e s  have no 
d i f f i c u l t y  i n  f i nd ing  space f o r  t hese  f a c i l i t i e s ,  sometimes 
provid ing  i t  through subdiv is ion  r e g u l a t i o n .  Buil t- up 
l o c a l i t i e s  may have no vacant  space a v a i l a b l e ,  i n  which case  
they  probably have t o  a c q u i r e  i t  by purchase o r  condemnation. 
Thus urban u n i t s  must f i n d  space w i t h i n  t h e i r  boundaries i f  
they are t o  enjoy t h e  s p e c i a l i z e d  b e n e f i t s  of t hese  park  
and r e c r e a t i o n  f a c i l i t i e s .  

Large packages of  land and n a t u r a l  pa rk  f a c i l i t i e s ,  such 
as lakes ,  ocean shore ,  and b i r d  s a n c t u a r i e s ,  must be used where 
they a r e .  Often t h i s  i s  away from t h e  j u r i s d i c t i o n  of  l a r g e  
popula t ion  concent ra t ion .  Creat ion of t h e s e  f a c i l i t i e s  w i t h i n  
t h e  boundaries of  a munic ipa l i ty  through assembly o r  c learance  
of land i s  l i k e l y  t o  be un feas ib l e  because of  t h e  r e l a t i v e l y  
high cos t  compared wi th  acqu i r ing  and maintaining a s imilar  
p l o t  of ground awav from t h e  congested area.  

Acquiring ma prese rv ing  open space f o r  c o n t r o l  of 
land use development o f t e n  r equ i r e s  ex tens ion  beyond t h e  
boundaries of s i n g l e  communities. T o . t h e  e x t e n t  t h a t  a 
mun ic ipa l i t y ' s  exercise of  t h e  parks and r e c r e a t i o n  func t ion  
inc ludes  t h e  development c o n t r o l  a spec t  of open space po l i cy ,  
t h e r e f o r e ,  i t  f i n d s  i t s e l f  f r u s t r a t e d  by t h e  l i m i t a t i o n s  o f  
i t s  boundaries ,  except as i t  may possess and choose t o  exercise 
e x t r a t e r r i t o r i a l  powers, e i t h e r  of land a c q u i s i t i o n  and 
r e s e r v a t i o n  o r  of subdiv is ion  r egu la t ion .  
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C i t i z e n  P a r t i c i p a t i o n  

A unique a spec t  of t h e  parks and r e c r e a t i o n  func t ion  
a f f e c t e d  by t h e  governmental u n i t ' s  r appor t  w i th  t h e  p u b l i c  
i s  t h e  en l i s tment  of vo lun tee r  he lp  i n  ca r ry ing  on r e c r e a t i o n  
programs. 
a s  w e l l  as t h e i r  s p e c i a l i z e d  s k i l l s ,  are regarded as d i s t i n c t  
a s s e t s  i n  t h e  e f f e c t i v e  func t ioning  of t h e  r e c r e a t i o n  program. 
The a b i l i t y  of a r e c r e a t i o n  department t o  e n l i s t  vo lun tee r  
help depends on many f a c t o r s ,  inc luding  the  l eade r sh ip  a b i l i t y  
of t h e  department head and t h e  cha l lenge  of  t h e  program. The 
ex ten t  t o  which t h e  s i z e  of  t h e  performing government a f f e c t s  
t h e  a b i l i t y  t o  e n l i s t  vo lunteer  he lp  i s  problemat ica l .  The 
f ee l ing  of neighborhood l o y a l t y ,  which sometimes i s  focused 
around a small l o c a l  park  and r e c r e a t i o n  f a c i l i t y ,  can be very  
important i n  s t imu la t ing  volunteer  i n t e r e s t .  To t h e  ex t en t  
t h a t  s i z e  of governmental j u r i s d i c t i o n  adverse ly  a f f e c t s  t h i s  
f e e l i n g  of community, i t  would adverse ly  a f f e c t  t h e  capac i ty  
f o r  a t t r a c t i n g  vo lun tee r  support .  

The f r e s h  p o i n t  of view and enthusiasm of vo lun tee r s ,  

Exp e r i enc e w i t h La r ge r -Area Per f  o rma nc e 

Seve ra l  agencies  acqu i r e ,  develop , and o p e r a t e  systems 
o f  r eg iona l  parks  s e rv ing  r e s i d e n t s  o f  one o r  more met ropol i tan  
a r e a s .  
community s e r v i c e  normally provided by municipal r e c r e a t i o n  
agencies ,  but  r a t h e r  supplement municipal r e c r e a t i o n  a r e a s ,  
f a c i l i t i e s ,  and programs. Examples a r e  t h e  Huron-Clinton 
Metropol i tan Author i ty  i n  Elichigan, t h e  Eas t  Bay Regional 
Park District i n  C a l i f o r n i a ,  the  Metropol i tan D i s t r i c t  Commission 
i n  Massachuset ts ,  t h e  Hennepin County Park Reserve Dis t r ic t  i n  
Minnesota, and t h e  pa rk  systemsof Er ie ,  Onandaga, and Monroe 
Counties, New York. 

These do n o t  provide  t h e  types of  neighborhood and 
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D. FIRE PROTECTION 

The o b j e c t i v e s  o f  t h e  urban f i r e  p r o t e c t i o n  func t ion  are: 
(1) t o  prevent  f i r e s  from s t a r t i n g ;  (2) t o  prevent  lo s s  of  l i f e  
and proper ty  i n  case  a f i r e  does s t a r t ;  (3) t o  conf ine  a f i r e  
t o  t h e  p l a c e  of o r i g i n ;  and ( 4 )  t o  ex t ingu i sh  t h e  f i r e .  From 
t h e  e a r l y  days of  t h e  Republic l o c a l  government has  been involved 
i n  f i r e  prevent ion  and f i r e  f i g h t i n g .  l-/ 

Some s p e c i a l i s t s  s t a t e  t h e  o b j e c t i v e s  of an urban f i r e  
p r o t e c t i o n  program somewhat d i f f e r e n t l y :  
sav ing  of  l i f e  and e l imina t ion  of  i n j u r y ;  (2)  economic p r o t e c t i o n- -  
sav ing  of means of l i ve l ihood  of  c i t i z e n s  and of t h e  t a x  base  
of t h e  community; (3) p rope r ty  pro tec t ion- - saving  of i nd iv idua l  
proper ty  from l o s s  by f i r e .  These o b j e c t i v e s  a r e  achieved 
p r imar i ly  by: (1) f i r e  ex t inguish ing ,  (2) f i r e  p r o t e c t i o n  
a c t i v i t i e s  , (3) adoption of  regula tory  p rov i s ions  t o  r e s t r i c t  
e x t e n t  of  p o s s i b l e  l o s s .  2/ 

(1) pe r sona l  s a f e t y - -  

Current P r a c t i c e  

F i r e  f i g h t i n g  and f i r e  prevent ion  a r e  t r a d i t i o n a l  func t ions  
of  m u n i c i p a l i t i e s .  Other u n i t s  of government have undertaken t h e  
func t ion  t o  a l imi t ed  ex ten t .  The 1962 Municipal Yearb& repor ted  
t h a t  of  221 urban count ies  o u t  of a p o s s i b l e  t o t a l  o f  263, 
provided county f i r e  service t o  unincorporated urban a r e a s ,  and 
12 urban count ies  provided f i r e  s e r v i c e  throughout t h e  e n t i r e  
county. 2/ 
f i r e  p r o t e c t i o n  d i s t r i c t s  i n  29 S t a t e s .  4/ 

54 

The 1962 Census of Governments repor ted  3,229 s p e c i a l  

- 1/ Municipal F i r e  Administrat ion,  S i x t h  Ed i t i on ,  1956 .(Chicago : 
I n t e r n a t i o n a l  Ci ty  Managers' Associat. ion, 1959). 

- 2 1  Municipal F i r e  Defense I n s t i t u t e  materials a v a i l a b l e  as a s e r v i c e  
of  t h e  American Municipal Assoc ia t ion ,  Washington, D. C .  

- 3 /  Victor  Jones,  "Urban and Metropol i tan  Counties , I '  The Municipal 
--- Yearbook 1962 (Chicago: I n t e r n a t i o n a l  C i ty  Managers' Associa- 
t i o n ,  1962). 

- 4 /  U.S. Bureau of t h e  Census, "Governmental Organizat ion,"  Census 
of  Governments: 1962, Vol. I (Washington: Government P r i n t i n g  
Of f i ce ,  1963), Table 1 2 ,  p .  66. 
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Role of S ta tc -and  National  Governments 

About t h ree- fou r ths  of t h e  S t a t e s  have e s t a b l i s h e d  t h e  
o f f i c e  of S t a t e  f i r e  marshal as a c e n t r a l  S t a t e  agency t o  
coord ina te  and t o  encourage l o c a l  f i r e- p reven t ion  a c t i v i t i e s .  
State  f i r e  marshals also conduct f i r e  i n v e s t i g a t i o n s  and 
prosecut ions  i n  ca se  of susp ic ious  f i r e s .  

Most States  have a program f o r  f i re inen 's  t r a i n i n g .  
s e v e r a l  S t a t e s  t h e  examination of  firemen f o r  promotion i s  
handled by S t a t e  c i v i l  service agencies ,  whi le  o t h e r  S t a t e s  have 
e s t ab l i shed  va r ious  types of  s t a t ewide  re t i rement  and pension 
schedules .  I n  a number of States ,  f i r e  hose and o t h e r  equipment 
may be purchased through a S ta te  purchasing agency. 

I n  

The l o c a l  f i r e  department i s  a l s o  an  i n t e g r a l  p a r t  o f  
any S t a t e  p l a n  f o r  combating n a t u r a l  o r  nuc lear  d i s a s t e r s  and 
t h e i r  e f f e c t s .  I n  a number of  i n s t ances ,  S t a t e  governments have 
negot ia ted  f o r  funds and equipment from t h e  Federa l  Government 
under t h e  Federa l  C i v i l  Defense Act of  1950 and subsequent 
amendments, t o  provide  f o r  necessary a d d i t i o n a l  resources  of  
l o c a l  f i r e  departments i n  ca se  of atomic a t t a c k .  

Standards of Se rv i ce  

Objec t ive  s tandards  f o r  measuring e f f i c i e n c y  of  f i r e  
p ro t ec t ion  programs a r e  incomplete.  
Associat ion has r e c e n t l y  undertaken new s t u d i e s  i n  t h i s  area.  
The following d i scuss ion  of  s tandards  has been adapted from 
Municipal F i r e  Administrat ion.  A/ 

The Nat iona l  F i r e  P r o t e c t i o n  

F i r e  F ight  i n q  

For many years  t h e  Nat iona l  Board of F i r e  Underwriters 
has used a grading schedule t o  measure t h e  a b i l i t y  of  a community's 
f i r e  defenses t o  cope wi th  a con f l ag ra t ion .  
i s  administered by t r a i n e d  engineers  who eva lua t e  t h e  fol lowing 
,items: water  supply, s t r u c t u r a l  cond i t i ons ,  f i r e  a larm system, 
f i r e  prevent ion,  bu i ld ing  laws, p o l i c e ,  f i r e  department,  and 
c l imat ic  Conditions.  
i s  clone i n  terms of  weighted def ic iency  p o i n t s ;  t h e  fewer t h e  
de f i c i enc i e s ,  t h e  h ighe r  t h e  c l a s s i f i c a t i o n  of  a c i t y  f o r  i n su r-  
ance purposes.  I /  

The grading schedule 

Rat ing of  c i t i e s  w i t h  r e spec t  t o  t h e s e  i t e m s  

z/ Municipal F i r e  Administrat ion S i x t h  Ed i t i on ,  1956 (Chicago: L 

The I n t e r n a t i o n a l  Ci ty  Managers ' Associa t ion ,  1959).  
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Some p o r t i o n s  of  t h e  grading schedule can be adapt& co 
t h e  problems of  cons t ruc t ing  gu ide l ines  f o r  f i r e  departmenr 
admin i s t r a t i on ,  such as t h e  fol lowing:  (1) minimum pumping 
engine capac i ty ,  based on an  e s t ima te  of  t h e  ra te  a t  which i t  
w i l l  be necessary t o  pump water t o  d e a l  e f f e c t i v e l y  wi th  t h e  
kinds of  f i r e s  t h a t  may be expected; (2) minimum number of 
companies, based on popula t ion ;  (3) minimum number of firemen 
needed t o  man proper ly  t h e  a v a i l a b l e  equipment; and ( 4 )  
d i s t r i b u t i o n  of  companies, based on a c c e s s i b i l i t y  of va r ious  
p a r t s  of t h e  c i t y .  

The b a s i c  u n i t  of t h e  f i r e  department is  t h e  " f i r e  
company." Under systems i n  common use,  a f i r e  company may range 
i n  s i z e  from two t o  s i x  men i n  a pa id  department,  and a s  many 
a s  15 i n  a vo lun tee r  department.  A company i s  normally ass igned  
one major p i e c e  of  appara tus ,  and is commanded by a cap ta in  
a s s i s t e d  by one o r  more j u n i o r  cap ta ins  o r  l i e u t e n a n t s .  

The number of companies should be determined by t h e  condi-  
t i o n s  of  t h e  c i t y ,  p a r t i c u l a r l y  t h e  following: (1) t h e  number 
of hose s t reams l i k e l y  t o  be requi red  t o  handle such f i r e s  as 
may be expected, (2) t h e  manpower and capac i ty  of  f i r e  department 
pumping appara tus  and t h e  ladder  s e r v i c e ,  (3 )  a c c e s s i b i l i t y  o f  
var ious  p a r t s  of  t h e  c i t y  t o  f i r e  companies, and ( 4 )  s i z e  of  t h e  
c i t y .  

Two e f f e c t i v e  hose streams is  t h e  minimum requirement f o r  
f i g h t i n g  f i r e s  i n  areas o f  s c a t t e r e d  r e s idences ,  and a dozen o r  
more streams may be r equ i r ed  f o r  l a rge  f i r e s  i n  unsprinkled 
i n d u s t r i a l ,  mercant i le ,  and i n s t i t u t i o n a l  p r o p e r t i e s .  F i r e  
companies should be manned so as t o  be a b l e  t o  ope ra t e  two l i n e s  
of 1- 1/2  inch  hose, o r  a s i n g l e  l i n e  of 2-1/2 inch  hose manually 
opera ted ,  o r  a heavy, f i x e d  stream supp l i ed  by two o r  more 
l i n e s  of  l a r g e  hose. 

I n i t i a l  response t o  a bu i ld ing  f i r e  should not  be less 
than  two pumper companies p l u s  necessary ladder  f a c i l i t i e s .  
This  provides  f o r  an  a t t a c k  upon a f i r e  from two d i r e c t i o n s  
and a l s o  meets t h e  p o s s i b i l i t y  t h a t  one company may be delayed 
by t r a f f i c  o r  an  acc iden t .  I n  high-hazard d i s t r i c t s ,  a minimum 
of  t h r e e  pumper companies and one o r  more ladder  companies should 
be t h e  i n i t i a l  response. 

The Nat iona l  Board of  F i r e  Underwri ters  has  devised a 
formula, based on popula t ion ,  t o  determine t h e  number of  f i r e  
companies requi red  by a c i t y  under average condi t ions :  P i s  
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t h e  popula t ion  of  t h e  c i t y  i n  thousands. For c i t i e s  under 50,000 
t h e  number of engine and/or  hose companies i s  0.85 p l u s  0.12 P .  
For c i t i e s  50,000 t o  200,000 t h e  number of  engine and/or  hose 
companies i s  3 . 4  p l u s  0.07 P .  One ladder  company i s  r equ i r ed  
i n  c i t i es  having f i v e  bu i ld ings  thr'ee s t o r i e s  o r  h ighe r .  I n  
c i t i e s  20,000 t o  200,000 t h e  number of  ladder  companies i s  1 
p lus  0.03 P .  

C i t i e s  w i th  bad s t r u c t u r a l  cond i t i ons ,  severe l i f e  hazards,  
and p e c u l i a r i t i e s  o f  topography and gene ra l  layout  may r e q u i r e  
a l a r g e r  number of  f i r e  companies. C i t i e s  almost s o l e l y  r e s i d e n t i a l  
i n  c h a r a c t e r ,  such as suburbs i n  met ropol i tan  d i s t r i c t s  o r  where 
t h e  c i t y  has  no l a r g e  high-value c e n t e r s ,  may need less p r o t e c t i o n  
than t h e  average.  Ci t ies  over 200,000 popula t ion  are not  s u b j e c t  
t t rea tment  by t h e  gene ra l  formula f o r  number of  companies. I n  
l a rge r  c i t i e s  t h e r e  should be s u f f i c i e n t  companies t o  handle two 
simultaneous l a r g e  f i r e s  without  leav ing  o t h e r  s e c t i o n s  of t h e  
c i t y  unpro tec ted .  

There must be s u f f i c i e n t  manpower t o  pu t  f i r e  appara tus  
To p l a c e  a s i n g l e  l i n e  of 2-1/2 inch hose i n t o  e f f e c t i v e  use .  

i n  s e r v i c e ,  t h r e e  men a r e  needed. One a d d i t i o n a l  man is needed 
t o  o p e r a t e  a pump so t h a t  engine companies r e q u i r e  a minimum of  
four  men p l u s  an  o f f i c e r  t o  o p e r a t e  e f f e c t i v e l y .  

Ladder companies are governed by s imi la r  manpower considera-  
t i o n s .  One man can c a r r y  and p l a c e  s h o r t  l adders  but  long ladders  
r equ i r e  t h r e e  t o  s i x  men. I n  a d d i t i o n  t o  r a i s i n g  t h e s e  ladders ,  
laddermen a r e  r e spons ib l e  f o r  v e n t i l a t i o n  t o  remove smoke, f o r  
rescue work, and f o r  f o r c i b l e  e n t r y  inc luding  opening of  f l o o r s ,  
roofs ,  w a l l s  and c e i l i n g s  which may concea l  f i r e .  The Nat iona l  
Board gu ide l ines  f o r  manning f i r e  departments us ing  motor appara tus  
under average condi t ions  a r e :  

Companies Required S t r eng th  

High-value Companies ( f i r s t  a l a r m  
response t o  high-value d i s t r i c t s ) :  

Engine Company 7 

Aeria  1 Ladder Company 7 

Engine-Ladder Company 10 

Engine Company 5 
Hose Company 4 

Hose Company 6 

Serv ice  Ladder Company 8 

Other Companies ( i n  o t h e r  d i s t r i c t s ) :  
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Companies Required S t r eng th  

Aerial Ladder Company 
Serv ice  Ladder Company 
Engine-Ladder Company 
Engine Company wi th  e x t r a  

ladder  equipment 

6 
6 
8 

7 

I n  a c t u a l  ope ra t ion ,  c u r r e n t  manning p r a c t i c e  works o u t  
t o  about 1 .5 firemen p e r  1,000 popula t ion  where t h e  work week 
is 64 o r  more hours and 2 .0  men p e r  1,000 popula t ion  where t h e  
hours worked are i n  t h e  48 t o  56-hour range.  

F i r e  companies should be d i s t r i b u t e d  so t h a t  they can 
g e t  t o  most f i r e s  i n  two o r  t h r e e  minutes.  It takes  a company 
about one-half  minute t o  g e t  ou t  of  t h e  s t a t i o n  a f t e r  an  alarm 
i s  rece ived  and t h e  remaining time i s  a v a i l a b l e  t o  make t h e  run 
t o  t h e  f i r e .  The Nat iona l  Board o f  F i r e  Underwri ters '  s tandards  
f o r  d i s t a n c e  d i s t r i b u t i o n  of  f i r e  companies was r ev i sed  i n  
January 1963. The r ev i sed  d i s t ances  of  engine and ladder  com- 
panies  cont inue  t o  be r e l a t e d  t o  type of d i s t r i c t  (high-value 
o r  r e s i d e n t i a l )  t o  be p r o t e c t e d ,  and i n  a d d i t i o n  a r e  now dependent 
on t h e  amount of water r equ i r ed  t o  f i g h t  f i r e .  

F i r e  Prevent ion 

While t h e  e n t i r e  personnel  of  t h e  f i r e  department should 
be t r a i n e d  i n  t h e  b a s i c  techniques of  f i r e  prevent ion ,  according 
t o  t h e  Nat iona l  Board of  F i r e  Underwri ters ,  t h e r e  should be a 
f i r e  prevent ion  bureau o r  d i v i s i o n  t o  coo rd ina t e  t h e  f i r e  preven-  
t i o n  program and t o  provide  s p e c i a l i s t s  i n  t h i s  f i e l d .  The c i t y  
should be zoned f o r  t h e  use  of bu i ld ings  and land,  and t h e r e  
should be c a r e f u l  i n spec t ion  of bu i ld ings  and r i g i d  i n v e s t i g a t i o n  
of  f i r e s  by firemen. Author i ty  f o r  f i r e  prevent ion  i s  based 
upon p o l i c e  power inherent  i n  t h e  S t a t e  t o  r e g u l a t e  persons 
and p r o p e r t i e s  f o r  t h e  s a f e t y  of  t h e  p u b l i c ,  and t h i s  power i s  
de lega ted  by t h e  S t a t e  t o  m u n i c i p a l i t i e s .  

Perhaps 75 percent  o r  more f i r e  loss i s  p reven tab le  by 
means o f  a p u b l i c  r e l a t i ons- educa t ion  program combined wi th  
c a r e f u l l y  d r a f t e d ,  adopted, and enforced f i r e  prevent ion  regula-  
t i o n s  and ord inances .  Building and e l e c t r i c a l  codes a r e  t h e  
most important types o f  f i r e- p reven t ion  l e g i s l a t i o n .  Other 
f i r e- p reven t ion  l e g i s l a t i o n  is  aimed a t :  
i n  p u b l i c  p l a c e s ,  \ the a r s o n i s t ,  and t h e  i n c e n d i a r i s t .  

r e s t r i c t i n g  smoking 

L 
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Ef fec t iveness  of  f i r e- p reven t ion  l e g i s l a t i o n  depends on 
i t s  enforcement. The p r i n c i p a l  methods and agencies  used f o r  
t h i s  purpose inc lude  permi ts  and l i c e n s e s ,  r o u t i n e  and t e c h n i c a l  
i n spec t ions ,  educa t ion  and p u b l i c  r e l a t i o n s ,  and i n v e s t i g a t i o n s .  

While p o l i c e  departments have taken advantage of t h e  r a d i o  
and have p u t  men on p a t r o l  duty,  many f i r e  departments cont inue  
t o  use  only about two pe rcen t  of t h e i r  manpower on f i r e  preven- 
t i o n  work and hold 98 pe rcen t  i n  t h e  s t a t i onhouse  wa i t i ng  f o r  
f i r e  alarms t h a t  could have been prevented through f i r e  inspec-  
t i o n  p a t r o l s .  It has  been demonstrated t h a t  many f i r e  depa r t -  
ments could reduce t h e  number of ca l l s  50 pe rcen t  o r  more by 
u t i l i z i n g  f i r e  company personnel  f o r  an aggres s ive  year-round 
f i r e  prevent ion  program. A t  least one-half  of  t h e  f i r e  f i g h t e r s  
should be doing c o n s t r u c t i v e  f i r e  prevent ion  work each day, 
according t o  f i r e  p r o f e s s i o n a l s .  

Specia l is ts  Suggest ions 

T r a d i t i o n a l l y ,  every munic ipa l i ty  has  a f i r e  department.  
I n  some met ropol i tan  areas, however, one f i r e  department o r  
some form o f  mutual agreement has  proven p r e f e r a b l e  t o  numerous 
departments, one i n  each munic ipa l i ty  of  t h e  met ropol i tan  a rea .  
Many of  t he  smaller p l aces  i n  an  urban area may l a ck  water 
supply systems and f i r e  p r o t e c t i o n  f a c i l i t i e s ,  and even where 
these s e r v i c e s  a re  a v a i l a b l e  t h e  f i r e  defense  problem has 
c e r t a i n  c h a r a c t e r i s t i c s  p e c u l i a r  t o  small communities. 
example, t h e r e  may be a small aggrega te  amount of  combustible 
property t o  be p ro t ec t ed ,  thus  making it undes i r ab le  o r  
unnecessary t o  e s t a b l i s h  a department s u f f i c i e n t  t o  t ake  c a r e  
of  l a rger  f i r e s .  A low dens i ty  of  popula t ion  may p r o h i b i t  t h e  
establishment of  a n  adequate  water supply because of t h e  c o s t .  g/ 

For 

The small munic ipa l i ty  i n  an  urban o r  suburban area is 
often an uneconomical u n i t  of f i r e  defense  admin i s t r a t i on .  The 
cost p e r  c a p i t a  of  provid ing  adequate f i r e  defense i n  such a 
community may be two t o  t h r e e  t i m e s  a s  g r e a t  as t h a t  community's 
share of t h e  c o s t  of  a met ropol i tan  f i r e  department.  
a study c o q a r i n g  c o s t s  of f i r e  p r o t e c t i o n  i n  a met ropol i tan  
area i n  New Jersey wi th  13 s e p a r a t e  f i r e  departments and similar 
costs i n  Cleveland, S t .  Louis,  o r  Baltimore, us ing  t h e  under- 
w r i t e r s '  s tandards  f o r  t h e  number o f  companies and men, showed 
that a saving of  31 pe rcen t  could be made a s  a d i r e c t  r e s u l t  of 
Un i f i ca t ion  of f i r e  departments i n  t h e  area. 11 

For example, 



A l a r g e r  f i r e  department  is  a l s o  a b l e  t o  support  va r ious  
s t a f f  s e r v i c e s .  T h e r e  can be a b e t t e r  maintenance bureau, a 
better  t r a i n i n g  d i v i s i o n  and t r a i n i n g  f a c i l i t i e s ,  a f i r e  p re-  
vention bureau, and a n  a r son  squad. Greater management and 
cont ro l  i s  p o s s i b l e  t h a n  i n  small departments where t h e  ch i e f  
must handle a l l  d e p a r t m e n t a l  bus iness  as w e l l  as conduct 
t r a i n i n g  and f i r e  f i g h t i n g  ope ra t ions .  Large departments 
o f f e r  more o p p o r t u n i t y  f o r  advancement and promotion, and 
grea te r  i n c e n t i v e  t o  s t u d y  and work f o r  promotion than do 
s m a l l  departments .  L a r g e r  departments o f f e r  economy i n  
communication f a c i l i t i e s ,  o f t e n  wi th  less confusion.  

A 2 1 i c a t i o n  of S e l e c t e d  Economic and P o l i t i c a l  Criteria 

Benef i t  Area 

The f u n c t i o n  o f  f i r e  f i g h t i n g  and prevent ion  was designated 
in t h e  d i scuss ion  o f  t h e  economic c r i t e r i a  as a s o c i a l  s e r v i c e ,  
i .e.,  s p i l l o v e r  o f  b e n e f i t s  among persons is so l a r g e  t h a t  
s e rv i ce  can be e n j o y e d  only by t h e  community a s  a whole. The 
reason f o r  t h i s  i s  o b v i o u s ,  i n  terms o f  spread  of f i r e s  and 
danger t o  every p r o p e r t y  from i n s u f f i c i e n t  p recau t ion  a g a i n s t  
f ire on one p r o p e r t y .  

Frequent ly,  less developed communities on t h e  f r i n g e s  
of t h e  me t ropo l i t an  a rea  a r e  not  convinced of  t he  va lue  of  ful'lr 
t i m e  f i r e  p r o t e c t i o n  a n d  f a i l  t o  provide  adequately f o r  i t .  
Should a f i r e  s t a r t  i n  one of  t h e s e  smaller communities where 
i t  abu t s  t h e  l a r g e r  wel l- equipped  community, t h e  l a t t e r  must 
decide, i f  i t  i s  l e g a l l y  permi t ted ,  whether i t  should p r o t e c t  
i t s  own p rope r ty  by f u r n i s h i n g  s e r v i c e  t o  t h e  second community. 
The  more numerous t h i s  type  o f  smaller community, and t h e  
g i ea t e r  t h e  v a r i a t i o n  i n  f i r e  p r o t e c t i o n  s t anda rds ,  t h e  more 
f requent ly  t h e s e  d e c i s i o n s  must be  made. Many communities a r e  
no longer  a b l e  o r  w i l l i n g  t o  make expenditures  from which they  
derive l i t t l e  b e n e f i t ,  and have ceased t o  extend f i r e  p ro t ec-  
t i on  o r  " outs ide  a i d"  on a pu re ly  neighborly o r  good-will  b a s i s .  

Neve r the l e s s ,  s p i l l o v e r  among communities of b e n e f i t s  
ffom adequate  f i r e  s e r v i c e  i s  no t  geographica l ly  ex tens ive ,  so 
that from t h i s  s t a n d p o i n t ,  t h e  f i r e  func t ion  is w e l l  s u i t e d  t o  
adminis t ra t ion  a t  t h e  l o c a l  municipal l e v e l .  Furthermore, t e c h n i c a l  
s t r a t e g i c  r e q u i r e m e n t s  f o r  t h e  number and placement of  f i r e  s t a t i o n s  
minimizes t h e  s i g n i f i c a n c e  of  economies of s c a l e  compared, f o r  
example, w i th  t h e  economies  a v a i l a b l e  from c e n t r a l i z e d  p rov i s ion  
o f  major water  s u p p l y  and pumping f a c i l i t i e s .  
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Legal and Adminis t ra t ive  A b i l i t y  

When t h e  problem of adequate f i r e  p r o t e c t i o n  f o r  a l l  p a r t s  
of  t h e  met ropol i tan  area,  p a r t i c u l a r l y  new f r i n g e  a r e a s  not y e t  
ready t o  assume l o c a l  government r e s p o n s i b i l i t i e s ,  i s  so lved  by 
depending upon " outs ide  a id"  from o l d e r  communities a number o f .  
l e g a l  ques t ions  a r i s e :  (1) Does t h e  "donor" community have e x t r a -  
t e r r i t o r i a l  r i g h t s  a p p l i c a b l e  t o  f i r e  f i g h t i n g ?  (2) What i s  i t s  
l i a b i l i t y  f o r  damage done by appara tus ,  o r  i n j u r i e s  sus t a ined  
by firemen when used beyond municipal boundaries? ( 3 )  A r e  insurance  
and pension p rov i s ions  o f  firemen a p p l i c a b l e  f o r  duty performed 
o u t s i d e  co rpo ra t e  l i m i t s ?  ( 4 )  W i l l  t h e  community's f i r e  insurance  
r a t i n g  be a f f e c t e d  o r  w i l l  c o l l e c t i o n  f o r  c i t y  f i r e  damage be 
a f f e c t e d  when equipment i s  ,used f o r  o u t s i d e  a id" ?  Ramificat ions 
of t h e  answers t o  t hese  ques t ions  make r e l i a n c e  on "outside a i d"  
agreements an  undes i r ab le  method of a s su r ing  uniform f i r e  p ro t ec-  
t i o n  f o r  a met ropol i tan  a r e a .  

I t  

Certain economies can be r e a l i z e d  by coordinated p rov i s ion  
f o r  f i r e  p r o t e c t i o n  w i t h i n  a met ropol i tan  a r e a .  Dividing t h e  
e n t i r e  met ropol i tan  a r e a  i n t o  f i r e  d i s t r i c t s ,  r e g a r d l e s s  of  
l e g a l  boundaries ,  w i l l  p revent  dup l i ca t ion  t h a t  sometimes e x i s t s  
when ad jo in ing  communities have f i r e  s t a t i o n s  ac ros s  t h e  s t r e e t  
from one another .  There a re  economies i n  c e n t r a l i z e d  purchasing 
and s e r v i c i n g  of equipment, p a r t i c u l a r l y  t h e  types of  equipment 
so v i t a l  t o  f i r e  departments.  I n  a number of cases, purchasing 
has been c e n t r a l i z e d  a t  t he  S t a t e  l e v e l .  

While t he  very n a t u r e  of f i r e  f i g h t i n g  r equ i r e s  f i r e  
companies and equipment t o  be decen t r a l i zed ,  planning of  t o t a l  
f i r e  f i g h t i n g  admin i s t r a t i on  b e n e f i t s  from coord ina t ion  on an  
i n t e r j u r i s d i c t i o n a l  b a s i s .  
personnel ,  a s  w e l l  as secu r ing  s p e c i a l l y  t r a i n e d  personnel  i s  
f a c i l i t a t e d  by a b i l i t y  t o  use  resources of  a l a r g e  area.  
e f f i c i e n t  assignment of personnel  t o  decen t r a l i zed  f i r e  s t a t i o n s  
i s  also p o s s i b l e .  
p r o t e c t i o n - - f i r e  prevent ion  inc luding  uniform code enforcement-- 
b e n e f i t s  from areawide coord ina t ion .  
an ,a reawide  f i r e  department a re  more r e a d i l y  a v a i l a b l e  f o r  t h i s  
purpose than from t h e  more l imi t ed  means of  a l o c a l  community 
f i r e  department.  

Recru i t ing  and t r a i n i n g  o f  a l l  

More 

Administrat ion of  t h e  o t h e r  a spec t  o f  f i r e  

Funds and personnel  from 
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C i t i z e n  P a r t i c i p a t i o n  

I n  t h e  many p l aces  where t h e r e  i s  a t r a d i t i o n  of  vo lun tee r  
f i r e  departments,  people a re  loa th  t o  accept  a p a i d  department,  
l e t  a lone  an  areawide administered department,  To some ex ten t  
t h i s  community attachment i s  due t o  t h e  s o c i a l  func t ion  t h e  
vo lun tee r  department f i l l s  i n  conducting o r  p a r t i c i p a t i n g  i n  
such a f f a i r s  as d r i l l s  and parades.  While t h e  kind of f i r e  
f i g h t i n g  and p reven t ion  a c t i v i t i e s  vo lun tee r  departments a re  
capable of  undertaking may be adequate  f o r  less developed 
a r e a s ,  however, they become less adequate  as urbanism inc reases .  
F i r e  s e r v i c e  requirements i n  met ropol i tan  areas thus  inc reas ing ly  
modify t h e  p o s s i b i l i t y  of  a c t i v e  c i t i z e n  p a r t i c i p a t i o n  i n  t h e  
f i r e  p r o t e c t i o n  func t ion .  

Experience wi th  Larger-Area Performance 

I n  Er ie  County, New York, a l l  25 towns, t h e  v i l l a g e s  and 
t h e  t h r e e  c i t i e s  p a r t i c i p a t e  i n  t h e  countywide mutual a i d  f i r e  
p r o t e c t i o n  system. They a r e  a l l  l i nked  by a r ad io  network. 
F i r e  prevent ion  i n  Nassau County, New York, i s  administered by 
t h e  county f i r e  marshal, who i s  charged wi th  t h e  duty o f  enforc ing  
t h e  Nassau County f i r e  prevent ion  ord inance  through h i s  immediate 
s t a f f  and members of  l o c a l  vo lunteer  f i r e  departments des igna ted  
as a s s i s t a n t  f i r e  i n s p e c t o r s .  A c o n t r a c t u a l  agreement e x i s t s  
between t h e  c i t y  of Rochester ,  N .  Y . ,  and Monroe County, which 
enables  t h e  l o c a l  vo lun tee r  f i r e  departments i n  t h e  mutual a i d  
system t o  use  t h e  t r a i n i n g  f a c i l i t i e s ,  personnel ,  and t r a i n i n g  
program o f  t h e  f i r e  academy of t h e  Rochester bureau of  f i r e .  
I n  t h e  New York coun t i e s  of  Broome, E r i e ,  N s s au ,  and Onandaga, 
county t r a i n i n g  programs a r e  conducted f o r  f i r e  personnel  of  
towns and v i l l a g e s .  

S ince  1955 Boston has  provided t r a i n i n g  f o r  firemen from 
20 c i t i e s  and towns i n  t h e  a r e a .  Dade County, F l a . ,  i s  au tho r i zed  
t o  provide  f i r e  s t a t i o n s ,  records ,  t r a i n i n g ,  and communications 
t o  t h e  e n t i r e  county. It may provide  d i r e c t  f i r e  s e r v i c e  i f  a 
munic ipa l i ty  f a i l s  t o  meet minimum s tandards  o f  s e r v i c e  s e t  by 
t h e  county. Los Angeles County performs a number of  f i r e  pro-  
t e c t i o n  s e r v i c e s  under c o n t r a c t  wi th  i t s  c i t i e s ,  inc luding  c e n t r a l  
communications and d i spa t ch ing  s e r v i c e s  and p o s t - f i r e  i n v e s t i g a t i o n s .  

- 116 - 



E .  POLICE 

A p o l i c e  department has broad r e s p o n s i b i l i t i e s  and a c t i v i -  
t i e s  which involve  (1) prevent ion  of  c r i m i n a l i t y ,  (2) r ep re s s ion  
of crime, (3) apprehension of  o f f ende r s ,  (4) recovery of  proper ty ,  
(5) r e g u l a t i o n  o f  noncriminal  conduct.  L/ 
n a l i t y  i s  a newer a spec t  of t h e  p o l i c e  func t ion  which de lves  
i n t o  f a c t o r s  of community l i f e  t h a t  c r e a t e  c r imina l  tendencies  
and lead  t h e  c r imina l  t o  indulge i n  a n t i s o c i a l  behavior .  

Prevent ion  of  c r i m i -  

A l ead ing  commentator on p o l i c e  admin i s t r a t i on  has placed 
major p o l i c e  a c t i v i t i e s  i n t o  t h e  fol lowing ca t egor i e s :  2/ 

Ma j o r  Group i n q  Related A c t i v i t i e s  Within Each Group 

1. P a t r o l  fo rce  A l l  p r o t e c t i v e  p a t r o l s  
Recording and checking pa t ro l - box  

P a t r o l  wagon s e r v i c e  
Booking p r i s o n e r s  a t  d i s t r i c t  

Custody of p r i s o n e r s  a t  d i s t r i c t  

Operation of  p a t r o l  and d i s t r i c t  

ca 11s 

s t a t i o n s  

l o  c kup s 

s t a t  ion  records  

2.  T r a f f i c  r egu la t ion  A l l  t r a f f i c  r e g u l a t i o n  p o s t s  and 

T r a f f i c  engineering and planning 
Accident prevent ion  squads and 

Accident records  and r e p o r t s  
Jun io r  t r a f f i c  p a t r o l s  

p a t r o l s  

records  

L/ For ampl i f i ca t ion  see Municipal P o l i c e  Adminis t ra t ioq ,  5 t h  Ed. 
(Chicago: I n t e r n a t i o n a l  Ci ty  Managers' Assoc ia t ion ,  1961). 

Bruce Smith, Po l i ce  Systems i n  t h e  United S t a t e s ,  2nd Rev. 
(New York: 

g/ 
Harper & Brothers ,  1960),  p .  219. 
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3 .  Criminal i n v e s t i g a t i o n  A l l  organized crime de tec t ion  a c t i v i -  
t ies conducted by agencies  o t h e r  
than t h e  p a t r o l  fo rce  

Criminal correspondence 
C r i m e  labora tory  
Photography o f  crimes and c r imina l s  

4 .  Crime prevent ion  

5. Morals r egu la t ion  

6 .  Communication and 
records  c o n t r o l  

n-+-ctive work wi th  women and 

Supervision o f  del inquent  boys' 

Juven i l e  a i d  programs 

juven i l e s  

a c t i v  i t  i es 

Headquarter squads f o r  c o n t r o l l i n g  
p r o s t i t u t i o n ,  n a r c o t i c s ,  i n t o x i -  
can t s ,  and gambling 

F i l e s  of  crimes and i n v e s t i g a t i o n  

Arrest records 
I d e n t i f i c a t i o n  f i l e s  
Cen t ra l  complaint room 

r e p o r t s  

7 .  Proper ty  management Accounting and payro 1 Is 
Purchasing 
Maintenance of p o l i c e  bu i ld ings  

and equipment 

8. Personnel  management Examination and i n v e s t i g a t i o n  o f 
r e c r u i t s  

records 
Q u a l i f i c a t i o n  and e f f i c i e n c y  

Promotion s tandards  
Training 
Disc ip l ina ry  t r i a l s  
P o l i c e  surgeons 

Another wr i t e r  has defined a s e l f - s u f f i c i e n t  p o l i c e  depar t-  
ment a s  one t h a t  has t h e  a b i l i t y  t o  support  adequately t h e  fol lowing 
phases of  t h e  p o l i c e  funct ion:  3/ 

- 3 /  Gordon E .  Misner, "Recent Developments i n  t h e  Metropoli tan 
Law Enforcement , I' The Journa l  of Criminal Law, Criminolopy, 
and P o l i c e  Serv ice ,  V o l .  50, No. 5 (January-February 1960), 
p .  500. 
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A .  F i e l d  ope ra t i ons :  

1. b a s i c  and s p e c i a l i z e d  p a t r o l ,  t o  i nc lude  
t r a f f i c  enforcement;  

2 .  s p e c i a l i z e d  f i e l d  services, t o  i nc lude  t h e  
i n v e s t i g a t i o n  o f  major cr imes,  j u v e n i l e  
del inquency,  and v i c e  cond i t i ons ;  

B .  Aux i l i a ry  s e r v i c e s :  

1. 

2. 
3 .  

4 .  

communications, t o  i nc lude  agreements t o  
monitor r a d i o  and t e l e t y p e  t ransmiss ions  
on a r e g i o n a l  b a s i s ;  
i d e n t i f i c a t i o n  and r eco rds ;  
l abo ra to ry  s e r v i c e s ,  t o  i nc lude  a t  l e a s t  
c r i m i n a l i s t i c s  examinations o f  blood;  l a t e n t ,  
v i s i b l e  and p l a s t i c  f i n g e r p r i n t  and o t h e r  
impressions ; and b a s i c  chemical a n a l y s i s  of 
a l coho l ,  n a r c o t i c s  and po i sons ;  
d e t e n t i o n  f a c i l i t i e s  f o r  misdemeanants awai t ing  
c o u r t  d i s p o s i t i o n  and f o r  f e l o n s  awai t ing  
p re l imina ry  hea r ings ;  

C .  Admin i s t r a t i ve  func t ions :  

1. 

2 .  

3 .  

4 .  
5. 

personnel  s e r v i c e s  to i nc lude  a t  least  
advisory  p a r t i c i p a t i o n  i n  t h e  recru i tment  
and s e l e c t i o n  process  and p a r t i c i p a t i o n  i n  
t h e  d i s c i p l i n a r y  process  ; 
t r a i n i n g ,  t o  i nc lude  arrangements f o r  b a s i c  
r e c r u i t  and i n - s e r v i c e  programs f o r  a l l  
l e v e l s  o f  personnel ;  
p o l i c e  p lanning:  cont inuous c r i t i c a l  s e l f -  
a n a l y s i s  and eva lua t ion  o f  p o l i c e  procedures  
and methods; 
i n t e r n a l  and e x t e r n a l  p u b l i c  r e l a t i o n s ;  
a d m i n i s t r a t i v e  "housekeeping" d u t i e s  o f  
budget ing,  p a y r o l l ,  r e p o r t i n g ,  purchasing,  
and maintenance t o  t h e  e x t e n t  t h a t  t h e s e  
d u t i e s  a r e  no t  performed by a c e n t r a l  agency 
o f  t h e  j u r i s d i c t i o n .  
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Current  P r a c t i c e  

The United S t a t e s  has a t r a d i t i o n a l  p a t t e r n  o f  l oca l  
autonomy i n  law enforcement which is  followed by no o t h e r  
c i v i l i z e d  na t ion  i n  t h e  world.  Regardless of  s i z e ,  l o c a t i o n  
i n  r e l a t i o n  t o  o t h e r  u n i t s  of  genera l  l o c a l  government, o r  
f i n a n c i a l  resources  , p r a c t i c a l l y  every u n i t  of l o c a l  government 
is  thought capable of  adminis te r ing  b a s i c  l a w  enforcement w i th in  
t h e  confines of  i t s  own j u r i s d i c t i o n .  

I n  met ropol i tan  areas,  m u n i c i p a l i t i e s  a r e  t h e  p r i n c i p a l  
Counties u sua l ly  have t h e  o f f i c e  p rov ide r s  of  p o l i c e  s e r v i c e .  

o f  s h e r i f f ,  bu t  t h e  s h e r i f f ' s  d u t i e s  a r e  mainly of a c i v i l  
n a t u r e  i n  most cases  and are not  r e l a t e d  t o  t h e  bus iness  of  
prevent ing  crime o r  apprehending c r i m i n a l s .  &/ Never the less ,  
a 1962 survey by t h e  Municipal Year Book found t h a t  of  2 2 1  urban 
coun t i e s  of  100,000 popula t ion  r epor t ing ,  152 provided p o l i c e  
s e r v i c e s  t o  unincorporated urban areas,  and 73 provided p o l i c e  
s e r v i c e s  throughout t h e  county, inc luding  incorpora ted  terri- 
t o r y .  51 

One consequence of  t h e  extreme degree of l o c a l  autonomy 
i n  p o l i c i n g  has been coopera t ion  among p o l i c e  departments i n  
met ropol i tan  a r e a s  t o  improve s e r v i c e ,  i nc rease  e f f i c i e n c y ,  and 
reduce c o s t s .  This  has been p a r t i c u l a r l y  t r u e  i n  t h e  s p e c i a l  
t e c h n i c a l  f i e l d s ,  such a s  communications, i d e n t i f i c a t i o n ,  
c r imina l  s t a t i s t i c s ,  and l a b o r a t o r i e s .  

Role o f  Nat iona l  and S t a t e  Governments 

The Federa l  Bureau of I n v e s t i g a t i o n ,  t h e  i n v e s t i g a t i v e  
arm of  t h e  United S t a t e s  Department o f  J u s t i c e ,  i s  of  major 
importance i n  t h e  r e l a t i o n s h i p  of  municipal p o l i c e  t o  Federa l  
agencies  because of  such a c t i v i t i e s  a s  t h e  p u b l i c a t i o n  of 
crime s t a t i s t i c s ,  t h e  Nat iona l  Academy f o r  t r a i n i n g  i n  p'6lice 
methods, t h e  c o l l e c t i o n  of  f i n g e r p r i n t s ,  and c l e a r i n g  of o t h e r  
c r imina l  records  on a n a t i o n a l  b a s i s .  These f a c i l i t i e s  of  t h e  
FBI a r e  a n  important t o o l  t o  municipal p o l i c e  forces  and implement 
inadequate  f a c i l i t i e s .  

- 4 /  Lane W .  Lancas te r ,  Government i n  Rura l  America (Princeton,  
N .  J . :  D.  Van Nostrand, I n c . ,  1957), p .  165. 

- 51' Municipal Year Book 1962- (Chicago: I n t e r n a t i o n a l  C i t y  
Managers' Assoc ia t ion ,  1962), pp.  62-63. 
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A s  f a r  a s  i n v e s t i g a t i v e  a c t i v i t i e s  a l o n e  a re  concerned, 
municipal p o l i c e  have equal ly  important  r e l a t i o n s h i p s  w i t h  such 
Federa l  agencies  as t h e  Alcohol Tax Uni t  o f  t h e  I n t e r n a l  Revenue 
Se rv i ce ,  t h e  Bureau of  Narcot ics  of  t h e  Treasury,  t h e  S e c r e t  
Serv ice ,  and t h e  P o s t  O f f i c e  Department. Municipal p o l i c e  
departments have less f requent  c o n t a c t s  w i th  ano the r  group of 
Federa l  agencies  which inc lude  t h e  Coast Guard, t h e  Immigration 
and N a t u r a l i z a t i o n  Se rv i ce  of t h e  Department of  J u s t i c e ,  t h e  
I n t e l l i g e n c e  Uni t  of t h e  Customs P a t r o l ,  and va r ious  agencies  
of t h e  m i l i t a r y  es tab l i shments .  

A t  least  33 S t a t e s  have some s o r t  o f  bureau f o r  f i l i n g  
i d e n t i f i c a t i o n  d a t a  and c r imina l  h i s t o r i e s ,  conducting 
i n v e s t i g a t i o n s ,  ca r ry ing  on research ,  coord ina t ing  communica- 
t i o n s ,  and c o l l e c t i n g  and compiling s ta t is t ics .  Many S t a t e  
p o l i c e  agencies  i n t e g r a t e  l o c a l  o f f i c e r s  i n t o  t h e i r  r e c r u i t  
and i n - s e r v i c e  t r a i n i n g  schools ,  conduct r eg iona l  t r a i n i n g  
programs and assist i n  l o c a l  c i v i l  defense  p lanning  and 
planning f o r  o t h e r  n a t u r a l  and man-made d i s a s t e r s .  g/ 

Standards of Se rv i ce  

One method t h a t  has  been used t o  judge adequate  p o l i c e  
p ro t ec t ion  i s  t h e  use  of  a r a t i o  of  p o l i c e  p e r  numbers of l o c a l  
populat ion.  When comparisons a r e  made on t h i s  b a s i s ,  no t  only 
does s i z e  of  t h e  c i t y  bear  a d i r e c t  r e l a t i o n s h i p  to  t h a t  of 
po l i ce  fo rce ,  bu t  a l s o  t h e  l a r g e r  t h e  c i t y  t h e  l a r g e r  t h e  
r a t i o  of  p o l i c e  t o  popula t ion .  
l a t i o n ,  an average of  about 2.5 p o l i c e  department employees 
per thousand of popula t ion  is  maintained;  i n  c i t i e s  between 
50,000 and 250,000, t h e  r a t i o  drops t o  1.67/1,000. The f i g u r e s  
do not inc lude  independent park  p o l i c e  fo rces  maintained by 
Some of our  l a r g e s t  c i t i e s .  I n  p a r t i c u l a r  i n s t ances  t hese  may 
increase  municipal p o l i c e  s t r e n g t h  by 10 t o  15 pe rcen t .  I n  
the l a r g e s t  popula t ion  group (over 250,000 i n h a b i t a n t s )  , some 
c i t i e s  have a r a t i o  four  t i m e s  g r e a t e r  than  o t h e r s .  I /  

For c i t i e s  over  250,000 popu- 

51 Municipal p o l i c e  Administrat ion,  z. g.,  pp. 28-32; The 
Council o f  S t a t e  Governments, The Book of  t h e  States 1962-63 
(Chicago , 1962) , pp . 439-440. 

z/ Bruce Smith, z. G., p .  106. 
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On t h e  o t h e r  hand, t h e  writers o f  t he  I n t e r n a t i o n a l  C i t y  
Managers' Assoc ia t ion  t r a i n i n g  manual s t a t e  t h a t  wh i l e  t h e r e  
i s  some r e l a t i o n s h i p  between number of  p o l i c e  employed by a 
c i t y  and t h e  amount of crime i n  t h a t  c i t y ,  i t  is  no t  a simple,  
d i r e c t  r e l a t i o n s h i p .  There are many cr i ter ia  on which t o  base  
an estimate o f  requi red  numerical s t r e n g t h :  a r e a ,  popula t ion ,  
topography, and geographical  p e c u l i a r i t i e s  of  t h e  mun ic ipa l i t y .  
More s p e c i f i c a l l y ,  such th ings  as presence  of  a l a r g e  o r  small 
c i t y  on t h e  border;  l o c a t i o n  of  schools ,  churches,  h o s p i t a l s ,  
e tc . ;  n a t u r a l  phenomena such a s  l akes ,  ocean, r i v e r s ,  docks and 
warehouses; number and d i r e c t i o n  of s treets ,  a l l  need t o  be 
considered . S/  

Another f r equen t ly  used s t a t i s t i c a l  device  is  c o s t  o f  
p o l i c e  s e r v i c e  p e r  c a p i t a .  This i s  extremely f l e x i b l e  and may 
be employed t o  condemn a p o l i c e  department o r  t o  e x t o l  i t s  
e f f i c i e n c y .  I f  p e r  c a p i t a  expendi ture  f o r  p o l i c e  s e r v i c e  i s  
high,  t h e  conclusion may seem t o  be t h a t  c o s t  of p o l i c e  p ro t ec-  
t i o n  was excess ive ;  however, the  important f a c t o r  is what i s  
being rece ived  f o r  t h e  money spen t .  
least  r e g u l a t i o n  p o s s i b l e ,"  d i c t a t e d  by t h e  i n t e r e s t s  concerned, 
d i r e c t  p o l i c e  c o s t s  may a c t u a l l y  go down. z/ 

Under a po l i cy  of " the 

Unduly l a r g e  p o l i c e  c o s t s  f o r  amount and q u a l i t y  of p u b l i c  
s e r v i c e  rendered may r e s u l t  from t h e  f a c t  t h a t  c i t y  p o l i c e  fo rces  
waste a p a r t ,  and sometimes a cons iderable  p a r t ,  of t h e i r  a v a i l a b l e  
manpower on: (1) Performance of  unnecessary o r  so- ca l l ed  "public 
r e l a t i o n s"  assignments.  
and o f  i n v e s t i g a t i n g  and t r a f f i c  u n i t s ,  wi thout  regard t o  e s t a b l i s h e d  
need. (3) Lax superv is ion  of  day-to-day ope ra t ions ,  and f a i l u r e  
t o  c o n t r o l  malingering by men on d i s a b i l i t y  o r  l i g h t  duty r o l l s .  
( 4 )  An i n a b i l i t y  o r  unwi l l ingness ,  o r  both, t o  re t i re  aged p o l i c e  
o f f i c e r s  t o  t h e  pension r o l l s  by execut ive  o rde r ,  and without  
regard  t o  i n c l i n a t i o n s  of  t h e  incumbent. g/ 

(2) D i s t r i b u t i o n  o f  uniformed p a t r o l s  

- 8/ Munfcipal P o l i c e  Adminis t ra t ion ,  z. G., p .  4 9 .  

9./ V .  A .  Leonard, P o l i c e  Organizat ion and Management (Brooklyn: - 
The Foundation P res s ,  I n c . ,  1951), p .  3 4 9 .  

- 10/ Smith, x. G., p .  120.. 
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F i n a l l y ,  a n  a d d i t i o n a l  burden on p o l i c e  department c o s t s  
a re  those  t h a t  p o l i c e  "donate" t o  o t h e r  l i n e  departments f o r  
t o  t a  1 s e r v i c e  t o  t h e  community. 

S p e c i a l i s t s  - ' Suggest ions 

A t  t h e  conclusion of  a d e s c r i p t i o n  of a s e l f - s u f f i c i e n t  
p o l i c e  department,  c i t e d  above, Misner s t a t e d :  "It seems 
un l ike ly ,  except  under t h e  most f o r t u i t o u s  circumstances,  t h a t  
a j u r i s d i c t i o n  w i t h  less than  50,000 popula t ion  can support  
a p o l i c e  department which is  s e l f - s u f f i c i e n t  and sus t a in ing . ' '  =/ 
S p e c i a l i s t s  p o i n t  o u t ,  furthermore, t h a t  i f  every l o c a l  govern- 
ment, r ega rd l e s s  of  s i z e  o r  s t r e n g t h ,  maintains  i t s  own p o l i c e  
f a c i l i t i e s ,  t h e  l a t t e r  become so  numerous t h a t  t h e i r  i n t e r r e l a -  
t i onsh ips  a r e  unduly complex and burdensome. When t o  shee r  
complexity i s  added t h e  confusion and d e s t r u c t i v e  r i v a l r i e s  
a r i s i n g  out  of overlapping enforcement powers, t h e  discourage-  
ment t h a t  so  o f t e n  over takes  p o l i c e  admin i s t r a to r s  i s  r e a d i l y  
understood. A s  s t a t e d  by Misner, "The t o t a l  p o l i c e  resources  
of our  met ropol i tan  areas a re  d i s s i p a t e d  by t h e  very  na tu re  of 
t h e i r  o rgan iza t ion .  I '  g/ 

As noted p rev ious ly ,  in te rmunic ipa l  coopera t ion  has been 
urged as a p a r t i a l  s o l u t i o n  t o  t h e  problem of many p o l i c e  depa r t -  
ments i n  a s i n g l e  met ropol i tan  a r e a .  Bruce Smith, however, does 
not  f e e l  t h a t  i n d i v i d u a l  c e n t r a l i z e d  s e r v i c e s  a r e  a n  " of f se t  t o  
the  process  of  minute p a r t i c u l a r i z a t i o n .  H e  s tates:  

While they make i t  p o s s i b l e  f o r  t h e  clumsy 
and i l l - a r t i c u l a t e d  p o l i c e  organism t o  perform i t s  
t a sks ,  t h a t  is no t  t h e i r  p roper  func t ion  .... They 
perform a r o l e  wholly d i s t i n c t  from binding toge the r  
i n t o  an appearance of  un i ty  t h e  t e n s  of  thousands 
of  un re l a t ed  p o l i c e  agencies  .... A s  matters s t a n d  
t h e  c e n t r a l  s e r v i c e s  sometimes a c t u a l l y  o p e r a t e  t o  
r ev ive  and t o  s t i m u l a t e  i n t o  new a c t i v i t y  va r ious  
p o l i c e  i n s t r u m e n t a l i t i e s  which are so i l l - a d a p t e d  
t o  modern condi t ions  t h a t  they might b e t t e r  be 
allowed t o  d e c l i n e  and d i s i n t e g r a t e .  

g/ Misner, z. c&., p .  500 .  

G/ w., p .  497; see also, Smith, z. & a ,  P -  219; 
and Municipal P o l i c e  Administrat ion,  s. G., p .  514. 
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Other r e s u l t s  of fragmented p o l i c e  c o n t r o l  w i t h i n  a 
met ropol i tan  a rea  include:  
s t a f f  s e r v i c e s  are  d i sp ropor t iona te ly  h igh  i n  such departments;  
(2) duty r o s t e r s  i n  smaller departments may be s o  l i m i t e d  as 
t o  be i n f l e x i b l e  and incapable  of meeting emergency cond i t i ons ,  
o f t e n  making i t  necessary t o  r e l y  excess ive ly  upon ' ' reserve" 
and unt ra ined  personnel ;  (3) l imi t ed  a d m i n i s t r a t i v e  a r e a s  
a l s o  deny p o l i c e  o f f i c i a l s  i n  met ropol i tan  areas adequate  
planning t o o l s  they would have i f  t h e  area were t r e a t e d  as 
a s o c i a l l y  and economically i n t e g r a t e d  and interdependent  
u n i t .  g/ 

(1) expenses o f  admin i s t r a t i on  and 

Ref l ec t ing  t h e  ex i s t ence  of  s e v e r a l  a spec t s  o r  subfunc- 
t i o n s  of p o l i c e  admin i s t r a t i on ,  t he  special is ts  cons ider  t he  
ques t ion  o f  optimum s i z e  j u r i s d i c t i o n  from t h e  s tandpoin t  of 
t h e  i n d i v i d u a l  a spec t s :  p a t r o l ,  d e t e c t i v e ,  t r a f f i c ,  l abora-  
t o r i e s ,  communications, records ,  t r a i n i n g ,  and j a i l s .  

The foundat ion of  any p o l i c e  department i s  t h e  p a t r o l  
fo rce .  It i s  usua l ly  t h e  l a r g e s t  u n i t  of t h e  department w i t h  
t h e  t a s k  o f  a c t i n g  as a d e t e r r e n t  t o  p o t e n t i a l  crime, as w e l l  
a s  ga ther ing  and r e p o r t i n g  information.  
devised by t h e  admin i s t r a to r  and t h e  need f o r  s p e c i a l i z e d  
ope ra t ing  forces  a re  dependent upon t h e  e f f e c t i v e n e s s  of  t h e  
p a t r o l  fo rce .  The p a t r o l  func t ion  has been t r a d i t i o n a l l y  
ass igned  t o  l o c a l  government f o r  a number of reasons:  c i t i z e n  
support  i s  more e a s i l y  secured;  c i t i z e n s  can make known t h e  
l e v e l  of  s e r v i c e  des i r ed  w i t h i n  t h e i r  means; cornuni ty  goals  

The p l ans  and t a c t i c s  

- i n  law enforcement a r e  b e t t e r  r e f l e c t e d  and achieved. g/ 
Another b a s i c  a spec t  of t h e  p o l i c e  func t ion  is t h e  

d e t e c t i v e  f o r c e ,  used f o r  i n t e n s i v e  c r imina l  i n v e s t i g a t i o n .  
A s  w i t h  p a t r o l ,  t h e  d e t e c t i v e  f o r c e  i s  n o t  a s t a f f  s e r v i c e  
but  a p a r t  o f  t h e  f i e l d  ope ra t ions  of  any p o l i c e  agency, i . e . ,  
t h e  arm of t h e  s e r v i c e  i n  a l a r g e  p a r t  r e spons ib l e  f o r  accom- 
p l i s h i n g  an  important s h a r e  of t h e  o b j e c t i v e s  of  t h e  agency. 
Because of  t h e  p a t t e r n  o f  l o c a l  autonomy, many j u r i s d i c t i o n s  do 

- 131 Misner,  =. c&., p .  501; Smith, z. G., p .  315. 

- 141 Richard D.  Yerby, "The P o l i c e  Function,"  Metropol i tan  
Se rv i ces  (Los Angeles: Univers i ty  of  C a l i f o r n i a ,  Bureau 
of Governmental Research, June 1961), p .  86.  
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not  have resources  necessary t o  provide  competent s p e c i a l i s t s  
i n  t h e  a r e a  of  c r imina l  i n v e s t i g a t i o n ,  nor  i s  t h e  scope of  
a l l  i n v e s t i g a t i o n s  confined t o  a small area. Many of t h e  
con t rove r s i e s ,  j e a l o u s i e s ,  and competi t ions which now e x i s t  
between j u r i s d i c t i o n s  were generated o r i g i n a l l y  by c o n f l i c t s  
between i n v e s t i g a t o r s .  
p o l i c e  problems would appear  t o  r e s i d e  almost exc lus ive ly  i n  
t h e  realm of  reducing t h e  t o t a l  number of p o l i c e  j u r i s d i c t i o n s .  g/ 

Solu t ion  t o  t h i s  a spec t  o f  met ropol i tan  

A newer a spec t  of  t h e  p o l i c e  func t ion  i s  t r a f f i c  l a w  
enforcement. Few cit ies today can s u c c e s s f u l l y  d e a l  w i th  
t r a f f i c  l a w  enforcement wi thout  es tab l i shment  of a f u l l -  
fledged s p e c i a l i z e d . t r a f f i c  d i v i s i o n ,  inc luding  acc iden t  
i n v e s t i g a t i o n ,  record ing  and a n a l y s i s  of  d a t a ,  c e n t r a l i z e d  
t r a f f i c  enforcement p a t r o l s ,  motorized park ing  and movement 
superv is ion ,  and i n t e r s e c t i o n  c o n t r o l  func t ions .  There is  no 
formula t o  determine how l a r g e  a p o l i c e  department should be 
before it s p e c i a l i z e s  i n  t r a f f i c  a c t i v i t i e s ,  o r  what degree of 
s p e c i a l i z a t i o n  i s  appropr i a t e .  
over gene ra l ly  can improve e f f e c t i v e n e s s  by l i n e  s p e c i a l i z a t i o n ,  
but many c i t i e s  of  25,000 o r  smaller have f u l l - f l e d g e d  t r a f f i c  
d iv i s ions  working succes s fu l ly .  %/ 

Cit ies  of  50,000 popula t ion  and 

I n  r ecen t  years  t h e r e  has been some movement toward 
c e n t r a l i z a t i o n  o f  c e r t a i n  p o l i c e  func t ions ,  such as l a b o r a t o r i e s ,  
communications, records  f i l e s ,  and personnel  a c t i v i t i e s .  C e n t r a l i -  
zat ion of t h e s e  a s p e c t s  has r e s u l t e d  gene ra l ly  i n  economies due 
t o  l e s s  d u p l i c a t i o n  of  equipment, space and bu i ld ings ,  and 
personnel,  as w e l l  a s  a b i l i t y  t o  make b e t t e r  u se  of s c a r c e  
t echn ica l ly  t r a i n e d  persons necessary t o  each of  t h e  a s p e c t s .  

A small p o l i c e  labora tory  can r a r e l y  a f f o r d  a l l  t h e  
necessary equipment f o r  complete t e s t i n g ;  a l s o ,  o f t e n  t h e  small 
department p o l i c e  s c i e n t i s t  i s  more r e s t r i c t e d  i n  experience and 
t r a in ing  than  h i s  counterpar t  i n  t h e  l a r g e r  l abo ra to ry .  
these reasons,  t h e r e  has  been a marked tendency toward t h e  e s t a b l i s h -  
ment of  c e n t r a l  l a b o r a t o r i e s  n o t  only on a county o r  met ropol i tan  
b a s i s ,  bu t  by S t a t e s  and v a r i o u s  agencies  of t h e  Federa l  Government. 

For 

GI Misner, s. G. , p . 504. 

s/ Franklin M. K r e m l ,  "The Spec ia l i zed  T r a f f i c  Div is ion ,"  The 
Annals, Vol. 291 (January 1954), p .  66; Municipal P o l i c e  
Administrat ion,  OJ-. G., pp. 338-339 * 

b 
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The c e n t r a l  laboratory can serve  b e s t  as a cooperating agency 
t h a t  c a r r i e s  out  examinations which t h e  l o c a l  p o l i c e  s c i e n t i s t  
r e a l i z e s  a r e  des i rab le ,  but  which he cannot make. He,  i n  tu rn ,  
is  i n  an excel lent  p o s i t i o n  t o  serve  as l i a i s o n  man wi th  the  
c e n t r a l  laboratory on t h e  one hand and the  p o l i c e  inves t iga to r  
on the  o the r .  u/ 

Communications r equ i re  cen t ra l i zed  development more 
than any o the r  area  of  a u x i l i a r y  p o l i c e  a c t i v i t y .  
l i m i t a t i o n s ,  p a r t i c u l a r l y  due t o  the  l i m i t e d  number of radio  
frequencies,  a s  w e l l  a s  t h e  a v a i l a b i l i t y  and cos t  of spec ia l i zed  
equipment; demonstrate t h i s  need. Also, the  breakdown i n  rapid  
communication i n  a metropoli tan a rea  i s  i n t e n s i f i e d  by the  
a v a i l a b i l i t y  of modern veh ic les  and b e t t e r  highways f o r  

' cr iminals .  These advantages f o r  the  cr iminal  can be overcome 
by increas ing the  mobil i ty of the  p o l i c e  force .  Coordination 
of  forces i s  the  s i n g l e  most important aspect  of mobil i ty,  and 
it can only be achieved by a rapid  communications system ab le  
t o  bring dispersed forces  i n t o  immediate ac t ion .  a/ 

Physica l  

Centra l  records se rve  t h e  v i t a l  purpose of reducing the  
time l apse  i n  gaining and disseminating information. 
records bureau i s  a b l e  t o  i d e n t i f y  p a t t e r n s  of occurrence 
ind ica t ing  organized cr iminal  opera t ions  i n  such a reas  a s  
s t o l e n  property,  check forgery,  automotive t h e f t .  A c e n t r a l  
metropoli tan records f i l e ,  i f  organized properly,  can a l s o  make 
the  bes t  use of  a l l  s e rv ices  performed by the  na t iona l  f i l e s  
of the  Federal  Bureau of  Inves t iga t ion ,  and se rv ices  a v a i l a b l e  
a t  the  S t a t e  l eve l .  Centra l  records a r e  c lose ly  r e l a t e d  to  
c e n t r a l  l abora to r i e s  s i n c e  the  value o f  t h e  l a t t e r  depends upon 
the  amount of comparative evidence ava i l ab le .  
f o r  example, a r e  of g rea te r  importance a s  a method of i d e n t i f i c a -  
t i o n  when the  f i l e  of samples i s  a s  near ly  complete a s  poss ib le .  x/ 

A c e n t r a l  

F ingerpr in ts ,  

Most experts  genera l ly  agree t h a t  the  t r a i n i n g  aspect  
of  personnel a c t i v i t i e s  should be provided on a cen t ra l i zed  o r  
metropoli tan bas i s .  Central  t r a i n i n g  f a c i l i t i e s ,  f o r  both 

- 1 7 /  Paul H. Kirk, "Progress i n  Criminal Inves t iga t ion ,"  The 
Annals, Vol.  291 (January 19541, p .  59. 

- 18/ Yerby, x. a., pp. 79-80. 

- 19/ I b i d . ,  pp. 77-78.  



i n i t i a l  o r i e n t a t i o n  and t r a i n i n g ,  tend t o  e l i m i n a t e  bas tefu l  
d u p l i c a t i o n ,  provide more adequate  Programs, and i n t t o d u c e  a 
h ighe r  q u a l i t y  of  i n s t r u c t i o n .  A t r a i n i n g  Program Conducted 
by a smal l  agency faces  l imi t ed  contac t  11 wi th  o u t s i d e  th inking  
thus  promoting a tendency t o  become ingrown." Lack of  adequate  
l o c a l  t r a i n i n g  programs has  prompted o rgan iza t ion  of r eg iona l  
programs by t h e  S t a t e ,  p r i v a t e  agencies ,  and t h e  F e d e r a l  Govern- 
ment. =/ Recruitment should a l s o  be conducted on a regional 
b a s i s .  I n  t h i s  way a wider  choice  of candida tes  i s  available 
t o  t h e  e n t i r e  area. 
o f f i c e r  can undertake job  desc r ip t ions ,  c l a s s i f i c a t i o n ,  testing, 
and r e c r u i t i n g  f o r  t h e  e n t i r e  met ropol i tan  area. 
munic ipa l i ty  w i th in  t h e  area has a v a i l a b l e  a r o s t e r  of candi- 
d a t e s  from which t o  choose those  b e s t  s u i t e d  
resources .  

It may be  p o s s i b l e  t h a t  a r e g i o n a l  personnel 

Then each 

to i t s  needs and 

F i n a l l y ,  t h e  ope ra t ion  o f  
t i e s ,  t h e  j a i l  and t h e  d i s t r i c t  s t a t i o n ,  c u r r e n t l y  be ing  
reexamined by p o l i c e  s p e c i a l i s t s .  There i s  Some doubt  among 
them whether j a i l  ope ra t ion  is  proper ly  a P o l i c e  func t ion  at 
a l l .  
much a s  20 pe rcen t  of t h e  p o l i c e  budget and Seven petcent of 

wi th  s t u d i e s  of  i n s t i t u t i o n a l  problems n o t  remotely connected 
wi th  l a w  enforcement, wh i l e  it adds a complet@ly "unnecessary 
and u n j u s t i f i a b l e  element t o  t h e  ch i e f  a d m i n i s t r a t o r s  1 hear ly  
impossible  span of  a t t e n t i o n ."  21_/ Misner i n  h i s  analYsis o f  
t h e  problem s t a t e s ,  " experts  seem agreed t h a t  l o c a l  j a i l s  are 
a b lack  s p o t  on t h e  panorama o f  American peno log ica l  pract ices .  1 1  

The e x i s t e n c e  o f  so  many l o c a l  j a i l s  i n  Our met ropol i tah  
means t h a t  many of them are  small u n i t s ,  d e f i n i t e l y  a secondary 
cons ide ra t ion  t o  t h e  p o l i c e .  
t h a t  every l o c a l  p o l i c e  j u r i s d i c t i o n  i s  e n t i t l e d  t o  Perform 
b a s i c  j a i l  func t ions  has taken i t s  t o l l  i n  American Corrections. II - 221 

t r a d i t i o n a l  P O l I c e  facili- i s  

W i l l i a m  Parker  s tates  t h a t  j a i l  o p e r a t i o n  Consumeg as 

personnel  s t r e n g t h .  Fur ther  , it encumbers P o l i c e  t r a i n i  ng 

S t r i c t  adherence t o  t h e  t fphi~osophy 

20/ Leonard, z. &., p .  146; Smith, z- &., p .  283; Munici al  
P o l i c e  Administrat ion,  z. G - 9  P o  181. 

- 

- 21/ W i l l i a m  H .  Parker ,  "The P o l i c e  Challenge i n  Our G r e a t  Cities,~~ 
The Annals, Vol. 2 9 1  (January 19541, PP- 7-8. 

- 22 /  Misner,  z. c&., P .  503.  
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The d i s t r i c t  p o l i c e  s t a t i o n  is  expensive i n  terms of  
s i te ,  b u i l d i n g s ,  fu rn i sh ings  and equipment, ope ra t ing  personnel ,  
s e r v i c e s ,  and maintenance. Cent ra l ized  ope ra t ions  would not  
on ly  be more economical than  s e r v i c e s  provided through d i s t r i c t  
s t a t i o n s ,  bu t  they would a l s o  e l imina te  a d m i n i s t r a t i v e  and 
o rgan iza t ion  problems and thus  s imp l i fy  t h e  a d m i n i s t r a t i v e  
t a s k s ,  t i g h t e n  c o n t r o l ,  and a s s u r e  more e f f e c t i v e  ope ra t ions .  
On the o t h e r  hand, d i s t r i c t  s t a t i o n s  have t r a d i t i o n a l l y  m e t  
two needs t h a t  i n  very  l a r g e  areas may be  s u f f i c i e n t l y  p r e s s i n g  
t o  j u s t i f y  t h e i r  con t inua t ion  i n  s p i t e  of  t h e i r  disadvantages:  
(1) they  a r e  a conyenience t o  c i t i z e n s  who may wish t o  c a l l  a t  
a p o l i c e  s t a t i o n  f o r  some s e r v i c e ;  and, (2) they  save  p o l i c e  
t i m e  by reducing t h e  d i s t a n c e  between t h e  l o c a t i o n  of t h e i r  
d u t i e s  and t h e i r  s t a t i o n .  S tud ie s  have shown, however, t h a t  
t h e r e  are a l s o  disadvantages i n  d i s t r i c t  s t a t i o n s .  C i t i z e n s  
much more o f t e n  te lephone t o  p o l i c e  s t a t i o n s  r a t h e r  than  c a l l  
i n  person;  and t i m e  saved by p o l i c e  is  n o t  equal  i n  money va lue  
t o  t h e  c o s t  o f  bu i ld ing  and ope ra t ing  a d i s t r i c t  s t a t i o n .  231 

Appl i ca t ion  of Se l ec t ed  Economic and P o l i t i c a l  C r i t e r i a  

Benef i t  Area_  

P o l i c e  p r o t e c t i o n  i s  another  of  the s e r v i c e s  whose bene- 
f i t s  cannot be enjoyed exc lus ive ly  by a n  i n d i v i d u a l  bu t  accrue  
t o  t h e  community as a whole. I r o n i c a l l y ,  s p i l l o v e r  of b e n e f i t s  
o f  p o l i c e  s e r v i c e  from one community t o  another  i s  no t  a s  g r e a t  
as t h e  s p i l l o v e r  of  s o c i a l  c o s t s  from inadequate  p o l i c e  p r o t e c -  
t i o n .  Rigorous l a w  enforcement i n  one town, i n  f a c t ,  f o rces  
v i o l a t o r s  t o  e s t a b l i s h  themselves among more hosp i t ab l e  neigh- 
bor s .  Many met ropol i tan  a r e a s  conta in  a t  l e a s t  one "wide open 
town" wi th  some claim t o  fame. Although t h e  accepted  d o c t r i n e  
of  "hot p u r s u i t "  al lows p o l i c e  o f f i c i a l s  t o  fol low t h e  t r a i l  of 
a l a w  breaker  through t h e  maze of l o c a l  governments, t h e  less 
e f f i c i e n t  e f f o r t s  a t  crime prevent ion  i n  one community impose 
heavy c o s t s  upon o t h e r s .  Even less dramatic  p o l i c e  s e r v i c e s  
involve  ex tens ive  intercommunity s p i l l o v e r s .  Dogs do no t  observe 
boundary markers, and a l though fou r  o u t  of  f i v e  communities may 
have e f f e c t i v e  dog ord inances ,  canine v i s i t o r s  from t h e  f i f t h  
w i l l  roam them a l l .  

I 23/  For a d d i t i o n a l  d i scuss ion ,  s e e  Municipal P o l i c e  Adminis t ra t ion ,  
z. G., p .  52. 
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Economy of  S c a l e  

I n  a d d i t i o n  t o  l a r g e  s p i l l o v e r s  many p o l i c e  s e r v i c e s  a r e  
amenable t o  s u b s t a n t i a l  economies of  scale.  Spec ia l i zed  s e r v i c e s  
of a l l  k inds ,  inc luding  l a b o r a t o r i e s ,  communications, systems, 
record  systems, homicide, v i c e  and o t h e r  s p e c i a l i z e d  d e t e c t i v e  
squads, impose p r o h i b i t i v e  u n i t  c o s t s  un le s s  they s e r v e  a 
popula t ion  l a r g e  enough f u l l y  t o  u t i l i z e  t h e i r  capac i ty .  J a i l s  
and pena l  i n s t i t u t i o n s ,  a s  we l l ,  can usua l ly  be opera ted  more 
e f f i c i e n t l y  on a l a r g e r  s c a l e .  

T r a f f i c  c o n t r o l  appears  t o  f a l l  i n t o  two c a t e g o r i e s .  
Control of  i n t e r c i t y  expressways, i n  f a c t  mobile t r a f f i c  c o n t r o l  
u n i t s  gene ra l ly ,  can be administered more e f f i c i e n t l y  on an  
areawide b a s i s ,  wh i l e  t r a f f i c  d i r e c t i o n  and park ing  enforcement 
on c i t y  s t r e e t s  may be more e f f e c t i v e l y  adminis te red  by t h e  
l o c a l  u n i t ,  

On t h e  b a s i s  of t h e  economic c r i t e r i a ,  a l a r g e  measure of  
t he  admin i s t r a t i on  of p o l i c e  s e r v i c e  should be ass igned  t o  t h e  
county o r  met ropol i tan  level of  j u r i s d i c t i o n :  c r imina l  law 
enforcement and i t s  r e l a t e d  s p e c i a l  services, pena l  i n s t i t u t i o n s ,  
mobile i n v e s t i g a t i o n  and t r a f f i c  c o n t r o l .  The l o c a l  munic ipa l i ty  
can adminis te r  more e f f e c t i v e l y  foo t  p a t r o l  and l o c a l  t r a f f i c  
and parking r e g u l a t i o n s .  

Legal and Adminis t ra t ive  A b i l i t y  

From t h e  p o i n t  of  view of  a d m i n i s t r a t i v e  a b i l i t y  and 
e f f ec t iveness ,  areawide ope ra t ion  of many a s p e c t s  of  t h e  p o l i c e  
func t ion  is  p r e f e r a b l e .  
t h a t  l a b o r a t o r i e s ,  communications, records ,  and personnel  
a c t i v i t i e s  a r e  a l r eady  areawide i n  many p l aces  because o f  g r e a t e r  
ease of r e c r u i t i n g  and keeping s p e c i a l l y  t r a i n e d  people.  These 
Same a c t i v i t i e s  on an areawide b a s i s  are  more u s e f u l  t o  t h e  p o l i c e  
funct ion s i n c e  they tend t o  be more comprehensive and b e t t e r  
equipped and s t a f f e d .  Other a spec t s  of  t h e  p o l i c e  func t ion ,  
d i s t r i c t  j a i l s  and s t a t i o n s ,  not  now c e n t r a l i z e d ,  would b e n e f i t  
f rom areawide admin i s t r a t i on .  
in  penology managing t h e  j a i l s  would remove t h e  stigma a t t r i b u t e d  
t o  j a i l s  by s p e c i a l i s t s .  Cen t r a l i z ing  housekeeping func t ions  
Of d i s t r i c t  s t a t i o n s  would be more a d m i n i s t r a t i v e l y  e f f i c i e n t  as 
"ell a s  economical. F i n a l l y ,  t h e r e  i s  a gene ra l  group of b e n e f i t s  
to be derived from areawide admin i s t r a t i ve  c o n t r o l :  
plan on a t o t a l  o v e r a l l  b a s i s ;  f l e x i b i l i t y  i n  a s s ign ing  opera t ions  
from immediate p re s su re s  o f  ves ted  i n t e r e s t  groups. 

P o l i c e  s p e c i a l i s t s  have po in t ed  out  

Better t r a i n e d  personnel  s p e c i a l i z i n g  

a b i l i t y  t o  
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C i t i z e n  P a r t i c i p a t i o n  

It i s  t h e  patrolman on t h e  b e a t ,  t h e  policeman d i r e c t i n g  
t r a f f i c ,  t h e  school  c ros s ing  guard wi th  whom c i t i z e n s  i d e n t i f y  
p o l i c e  p r o t e c t i o n .  Inhe ren t  i n  t h e  d u t i e s  of t h e s e  jobs  i s  an  
i d e n t i f i c a t i o n  wi th  and i n t i m a t e  knowledge of  t h e  groups and 
p l aces  o f  t h e  bea t  l oca t ion .  
r e l a t i o n s h i p  both f o r  t h e  s e c u r i t y  of  t h e  c i t i z e n  and t h e  
e f f i c i e n c y  of  t h e  p o l i c e  department.  

There is  va lue  i n  maintaining t h i s  

A s  t h e  a s p e c t s  of p o l i c i n g  become inc reas ing ly  removed 

f o r  d e t e c t i v e  and t r a f f i c  
from t h e  day-to-day obse rva t ion  of  t h e  c i t i z e n ,  i .e . ,  t h e  more 
t e c h n i c a l l y  t r a i n e d  patrolmen used 
work, and t h e  four  completely t e c h n i c a l  a c t i v i t i e s ,  t h e  need 
f o r  a c c e s s i b i l i t y  and p a r t i c i p a t i o n  diminishes accord ingly .  
The two i n s t i t u t i o n s  of  p o l i c e ,  j a i l s  and d i s t r i c t  s t a t i o n s ,  
which have been t r a d i t i o n a l l y  t h e  s e c u r i t y  symbol t o  t h e  populace, 
according t o  t h e  s p e c i a l i s t s  have become less necessary adminis-  
t r a t i v e l y  on a decen t r a l i zed  b a s i s .  

Experience wi th  Larger-Area Performance 

I n  Los Angeles County t h e  s h e r i f f ’ s  o f f i c e  makes a v a i l a b l e  
a number of law enforcement s e r v i c e s  t o  c i t i e s  by c o n t r a c t  o r  
agreement. These inc lude  conduct of  crime d e t e c t i o n  and preven- 
t i o n  programs, fu rn i sh ing  o f  a u x i l i a r y  s e r v i c e s  such as  records  
and s t a t i s t i c s ,  two-way r ad io  system, i n t e r l o c k i n g  t e l e t y p e  w i t h  
o t h e r  C a l i f o r n i a  p o l i c e  agencies ,  photography and f i n g e r p r i n t i n g ,  
and recru i tment  and t r a i n i n g .  

The Ci ty  of Phi lade lphia  and 163 l o c a l i t i e s  i n  11 surrounding 
coun t i e s  i n  Pennsylvania and New J e r s e y  coopera te  i n  t h e  Delaware 
Valley Fug i t i ve  Search P lan .  It e s t a b l i s h e s  and sets up roadblocks 
and checkpoints  dur ing  t h e  search  f o r  f u g i t i v e s  who commit f e l o n i e s  
w i t h i n  a 35-mile r ad ius  of Ph i l ade lph ia .  

Among t h e  164 p o l i c e  deparkments i n  f i v e  coun t i e s  surrounding 
Ph i l ade lph ia  i n  1962, 128 had r ad io  systems, and of  t h e s e  107 had 
coopera t ive  r a d i o  agreements w i th  o t h e r  departments of  o t h e r  l o c a l  
governments. I n  e a r l y  1962, Dade County, F l a . ,  w a s  p rovid ing  p o l i c e  
communication services t o  i t s  own p u b l i c  s a f e t y  department and on 
a c o n t r a c t  b a s i s  t o  p o l i c e  departments of n ine  m u n i c i p a l i t i e s  i n  
t h e  County. L o c a l i t i e s  i n  t h e  Washington, D.  C . ,  r ~ t r o p o l i t a n  area 
have developed an  agreement t o  maintain and o p e r a t e  a r eg iona l  
p o l i c e  t e l e t y p e  system. 
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A mobile crime laboratory i n  t h e  Er ie  County, N .  Y . ,  s h e r i f f ' s  
department i s  a v a i l a b l e  on request  t o  o t h e r  polic 'e agencies of  
the  county. I n  Onandaga County, N .  Y . ,  l a w  enforcement agencies 
can con t rac t  wi th  the  Syracuse p o l i c e  department f o r  s i m i l a r  
se rv ices  f o r  cr iminal  inves t iga t ion  and crime detec t ion .  

I n  E r i e  County, t h e  communications d iv i s ion  of the  s h e r i f f ' s  
department provides areawide means of communication through four 
func t iona l  uni ts- - radio ,  t e l e type ,  auto  bureau, and switchboard. 
The E r i e  County law enforcement t r a i n i n g  academy of the  s h e r i f f ' s  
department i s  open t o  t r a i n e e s  from c i t y ,  town, and v i l l a g e  p o l i c e  
departments. Monroe County, N .  Y . ,  and t h e  Ci ty  of  Rochester 
j o i n t l y  p a r t i c i p a t e  i n  the  p o l i c e  and f i r e  radio  systems throughout 
the  county. 
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F . PUBLIC WELFARE 

The p u b l i c  w e l f a r e  func t ion  has  been def ined  as govern- 
ment ' s  f u r n i s h i n g  of  such b e n e f i t s  and/or  s o c i a l  s e r v i c e s  
a s  a r e  needed t o  main ta in  t h e  minimum l e v e l  o f  economic and 
s o c i a l  p r o t e c t i o n  f o r  p a r t i c u l a r  i nd iv idua l s  t h a t  s o c i e t y  i s  
w i l l i n g  and a b l e  t o  guarantee ,  w i t h i n  t h e  economic and ideo-  
l o g i c a l  l i m i t s  f i x e d  by i t s  product ive  capac i ty ,  knowledge, 
and s o c i a l  phi losophy.  A/ Welfare has  a l s o  been def ined  as 
p a r t  o f  a l a r g e r  f i e l d  of a c t i v i t y  involv ing  promotion of  
economic s e c u r i t y ,  and a l l e v i a t i o n  and p reven t ion  of  economic 
i n s e c u r i t y ,  o f  i n d i v i d u a l s  and f a m i l i e s .  Welfare inc ludes  an 
i n c r e a s i n g  v a r i e t y  of r e h a b i l i t a t i v e ,  p r o t e c t i v e ,  and preven- 
t i v e  s e r v i c e s  t o  c h i l d r e n  and a d u l t s .  2/ 

A l i m i t a t i o n  on d e s c r i p t i v e  d e f i n i t i o n  arises from 
d i f f e r e n c e s  t h a t  exist  from p l a c e  t o  p l a c e  i n  t h e  s p e c i f i c s  
o f  p u b l i c  w e l f a r e  ope ra t ion .  
o f  t h e  S o c i a l  Secu r i ty  A c t ,  o r i g i n a l l y  passed i n  1935 and 
subsequent ly expanded by repea ted  amendments, have brought a 
measure of  geographical  u n i t y  i n t o  t h e  f i e l d .  
t h e r e f o r e ,  are  f i v e  Fede ra l ly  a ided  c a t e g o r i e s  o f  a s s i s t a n c e  t o  
needy persons i n  p a r t i c u l a r  c ircumstances,  o f t e n  c a l l e d  "cate- 
g o r i c a l  a s s i s t ance" :  Old Age Ass i s t ance  ( O M ) ,  Aid t o  Fami l ies  
w i th  Dependent Children (AFDC), Aid t o  t h e  Blind (AB), Aid t o  
t h e  Permanently and T o t a l l y  Disabled (APTD), and Medical 
Ass i s t ance  t o  t h e  Aged (MAA). "General Assis tance ' '  i s  t h e  
t e r m  used t o  desc r ibe  t h e  f i n a n c i a l  a i d  t o  i n d i v i d u a l s  and 
f a m i l i e s  who are  not  e l i g i b l e  under t h e  f i v e  Fede ra l ly  a ided  
c a t e g o r i e s .  The a v a i l a b i l i t y  o f  t h i s  a s s i s t a n c e  i n  any a r e a  
depends upon S t a t e  and l o c a l  a c t i o n ,  and p a t t e r n s  f o r  such 
a s s i s t a n c e  vary  widely.  

Only t h e  g ran t- in- a id  p rov i s ions  

V i r t u a l l y  u n i v e r s a l ,  

- l/ El i zabe th  Wickenden, "Section One: Toward a More E f f e c t i v e  
Welfare Pol icy ,"  Publ ic  Welfare,  T i m e  f o r  a Change, P r o j e c t  
on Pub l i c  Serv ices  f o r  Fami l ies  and Chi ldren ,  Sponsored by 
t h e  New York School of S o c i a l  Work (New York: Columbia 
Un ive r s i t y ,  1961),  p .  1 7 .  

- 2/  Commission on Intergovernmental  Re la t ions ,  Federa l  Aid t o  
Welfare ,  A Study Committee Report (Washington, 1955), p .  5 .  
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Publ ic  w e l f a r e  programs have many important a s p e c t s  
i n  a d d i t i o n  t o  p rov i s ion  of  f i n a n c i a l  a s s i s t a n c e  t o  needy 
persons and f a m i l i e s .  
through p u b l i c  we l f a re  agencies  are:?/ 

Among o t h e r  programs adminis te red  

Operat ion o f  s p e c i a l i z e d  i n s t i t u t i o n s  t o  meet 
p a r t i c u l a r  needs, i nc lud ing  c h i l d r e n ' s  i n s t i t u t i o n s ,  homes 
f o r  t h e  aged, and t r a i n i n g  schools .  

Licensing and s tandard  s e t t i n g  f o r  vo luntary  o r  
commercial i n s t i t u t i o n s  i n  t h e  same f i e l d s  and f o r  c e r t a i n  
o t h e r  k inds  o f  vo luntary  s o c i a l  w e l f a r e  a c t i v i t y .  

Provis ion  o f  s o c i a l  s e r v i c e s  f o r  o l d e r  persons,  
not n e c e s s a r i l y  l imi t ed  t o  those  r ece iv ing  a s s i s t a n c e .  

Planning and organiz ing  t h e  emergency w e l f a r e  a s p e c t s  
of t h e  c i v i l  defense program. 

A s s i s t i n g  people i n  c e r t a i n  kinds of d i s a s t e r  s i t u a t i o n s .  

Making i n v e s t i g a t i o n s  necessary f o r  i n t e r s t a t e  and 
in te rcounty  adoptions and c e r t a i n  o t h e r  movements of  people.  

A s s i s t i n g  wi th  t h e  r e p a t r i a t i o n  of  persons s t randed  
overseas.  

Operating o r  f inanc ing  c e r t a i n  s p e c i a l i z e d  types of  
wel fare  s e r v i c e ,  such as homemaker s e r v i c e ,  day c a r e ,  medical 
home c a r e  programs f o r  t h e  needy, e t c .  

Pub l i c  we l f a re  as a func t ion  o r  s e r v i c e  of  l o c a l  govern- 
ment has undergone cons iderable  change i n  t h e  p a s t  30 y e a r s .  
Only a f r a c t i o n  of  t h e  s e r v i c e s  normally a s s o c i a t e d  wi th  t h e  
broad a s p e c t s  of " soc ia l  p u b l i c  wel fare"  o r  "public  a s s i s t a n c e ' '  
remain a s  t h e  s o l e  r e s p o n s i b i l i t y  of l o c a l  government. The 
Federal and S t a t e  governments have assumed major r e s p o n s i b i l i t y .  

Role of Federa l  Government 

The economic d i s l o c a t i o n  of  t h e  1930's was t h e  p r o p e l l i n g  
force  f o r  major Federa l  involvement i n  t h e  p u b l i c  we l f a re  f i e l d .  
P r io r  t o  t h e  S o c i a l  Secu r i ty  Act,  t h e r e  were v a r i a t i o n s  i n  p u b l i c  
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welfare  among S t a t e s  and l o c a l  j u r i s d i c t i o n s  both i n  f i s c a l  
capacity and adminis t ra t ive  organizat ion.  I n  p a r t ,  t hese  
v a r i a t i o n s  r e f l e c t e d  d i f f e r i n g  customs and s o c i a l  a t t i t u d e s  
of l o c a l  communities toward r e l i e f  and i t s  r e c i p i e n t s .  These 
d i s p a r a t e  S ta te  and l o c a l  systems were unable t o  cope wi th  
t h e  c o s t s  of r e l i e f  on t h e  massive s c a l e  required during the  
e a r l y  1930's. This t raumatic e f f e c t  of  t h e  Depression crea ted  
a p o l i t i c a l  cl imate which made poss ib le  both the  na t iona l  program 
f o r  Federal  a s s i s t a n c e  t o  t h e  S t a t e s  i n  providing money'income 
t o  c e r t a i n  ca tegor ies  of needy persons, and the  n a t i o n a l  systems 
of s o c i a l  insurance. 
Insurance programs were based on a presumptive need f o r  income 
maintenance i n  cases of income loss from ret irement o r  unemploy- 
ment a f t e r  attachment t o  t h e  labor force .  Under t h e  Old-Age 
and Survivors Insurance and Unemployment Insurance t i t l e s  of  
the  Soc ia l  Secur i ty  A c t ,  t h e  Federal  Government provided c e r t a i n  
s o c i a l  insurance b e n e f i t s ,  financed through payro l l  taxes and 
a v a i l a b l e  i n  cases where a loss of earnings could be assumed t o  
i n d i c a t e  a need f o r  pub l i c  income maintenance payments. 

Both the  Old-Age Insurance and Unemployment 

Entrance of  the  Federal  Government d i r e c t l y  i n t o  t h e  pub l i c  
a s s i s t a n c e  f i e l d  was accomplished through o t h e r  provis ions  of 
the  Soc ia l  Secur i ty  Act of 1935 which es tab l i shed  t h e  ca tegor ica l  
a s s i s t a n c e  programs-the f i v e  Federal ly aided ca tegor ies  previously 
l i s t e d .  The Socia l  Secur i ty  Act of 1935 cons t i tu ted  a major 
landmark i n  the  evolut ion of  American pub l i c  welfare  s t r u c t u r e  
and po l i cy .  
ment of Federal  pol icy  through incent ives  of fered  by the  grant-  
in- a id  device has been followed by more recent  programs wi th  
similar purposes. &/ 

The p a t t e r n  of using S t a t e  machinery a s  t h e  i n s t r u -  

Role of S t a t e  Government 

The Socia l  Secur i ty  Act placed S t a t e  government i n  t h e  
p i v o t a l  r o l e  f o r  adminis t ra t ion  of the  Federal ly supported 
programs. However, t o  qua l i fy  f o r  t h e i r  sha re  o f  grant- in- aid  
funds, S t a t e s  must meet c e r t a i n  Federal ly e s t ab l i shed  requi re-  
ments. Among these  are :  (1) the  S t a t e  plan must be i n  e f f e c t  
i n  a l l  p o l i t i c a l  subdivisions of the  S t a t e ,  and i f  administered 

- 4 /  Odin W .  Anderson, "Private and Publ ic  Action i n  Meeting Health 
Needs," Annals, Vol. 337 (September 1961), pp. 59-60; Wickend n, 
OJ. c&., pp. 40-41. 
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by t h e  subdiv is ions  it must be mandatory upon them; (2) t h e  
S t a t e  p l a n  must provide  f o r  es tab l i shment  or des igna t ion  of 
a s i n g l e  S t a t e  agency t o  adminis te r  t h e  p l a n ;  (3)  it must 
provide  f o r  f i n a n c i a l  p a r t i c i p a t i o n  by t h e  S ta te ;  ( 4 )  i t  
must provide  f o r  methods of  admin i s t r a t i on  necessary f o r  proper  
and e f f i c i e n t  o p e r a t i o n  of  t h e  p l a n ,  inc luding  es tab l i shment  
and maintenance o f  personnel  s tandards  on a merit b a s i s ;  
(5) t h e  S t a t e  p l a n  must r e q u i r e  r e s t r i c t i o n  of  in format ion  
about a p p l i c a n t s  f o r  and r e c i p i e n t s  o f  a s s i s t a n c e  t o  purposes 
d i r e c t l y  connected w i t h  t h e  admin i s t r a t i on  of  t h e  program (a 
p rov i s ion  enacted as a p a r t  o f  t h e  Revenue A c t  o f  1951 permi ts  
except ions  t o  t h i s  p r o h i b i t i o n  under a p p r o p r i a t e  S t a t e  l e g i s -  
l a t i o n ) ;  (6) i t  must provide  oppor tuni ty  f o r  anyone so d e s i r i n g  
t o  apply f o r  c a t e g o r i c a l  a s s i s t a n c e  and t o  have h i s  a p p l i c a t i o n  
ac t ed  upon w i t h  reasonable promptness; (7) i t  must provide  an  
oppor tuni ty  f o r  f a i r  hear ing  before  t h e  S ta te  agency f o r  any 
claimant  f o r  a s s i s t a n c e  whose claim i s  denied o r  is  not  a c t e d  
upon wi th  reasonable  promptness; and (8) t h e  S t a t e  p l a n  must 
provide f o r  t h e  s u b m i t t a l  o f  such r e p o r t s  as t h e  Welfare  
Administrat ion may r e q u i r e .  

The emphasis on S t a t e  program and l eade r sh ip ,  backed up 
by Federa l  f inanc ing ,  has  s t rengthened  t h e  r o l e  of  S t a t e  govern- 
ment i n  t h e  p u b l i c  we l f a re  f i e l d  bu t ,  i n  doing so ,  i t  i n e v i t a b l y  
removed o r  l i m i t e d  a u t h o r i t y  which had formerly been passed on 
t o  l o c a l  u n i t s  of government. I n  t hose  S t a t e s ,  where l o c a l  
communities keep w e l f a r e  func t ions  not  covered by Fede ra l  a i d  
requirements ,  wh i l e  county government has  become t h e  agent  of  
S ta te- superv ised  Federa l  programs, a dua l  system i s  c rea t ed  
wi th in  an  overlapping geographical  area. I n  a few S t a t e s ,  
j u r i s d i c t i o n a l  d u a l i t y  has  been r e f l e c t e d  i n  two S t a t e  we l f a re  
departments,  one t y p i c a l l y  l imi t ed  t o  t h e  Fede ra l ly  a ided  a s s i s t a n c e  
programs wi th  t h e i r  more s t r i n g e n t  requirements .  Over t h e  y e a r s ,  
t h e r e  has been a s teady  t r e n d  toward i n t e g r a t i o n  o f  p u b l i c  w e l f a r e  
organiza t ions  a t  both S t a t e  and county l e v e l .  This  t r e n d  i s  i n  
l i n e  w i t h  the a i m  of we l f a re  agencies  gene ra l ly  t o  coo rd ina t e  
var ious programs t h a t  may a f f e c t  s e v e r a l  c l i e n t  members o f  a 
s i n g l e  family. 

Current P r a c t i c e  

I n  about  one-half  of  t h e  S t a t e s  t h e  Federa l ly  a ided  
Publ ic  a s s i s t a n c e  programs ( c a t e g o r i c a l  a i d s )  a r e  d i r e c t l y  
administered by t h e  S t a t e  government, and i n  t h e  o t h e r  S t a t e s ,  
they are  administered by l o c a l  u n i t s  under S t a t e  supe rv i s ion .  
Under both types  of  admin i s t r a t i on  t h e  county i s  t h e  main u n i t  
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upon which t h e  we l f a re  o f f i c e s  a r e  based. 
a s s i s t a n c e  i s  administered by t h e  S ta te  agency have o f f i c e s  
been e s t a b l i s h e d  on a r eg iona l  o r  a r ea  p l a n  r a t h e r  t h a n  on 
a more numerous county, c i t y ,  o r  township b a s i s .  z/ 

Only where p u b l i c  

General a s s i s t a n c e  is  wholly f inanced by S t a t e  a n d  l o c a l  
governments throughout t h e  count ry .  The p a t t e r n  of adrn in is t ra -  
t i o n  and f inanc ing  between S t a t e  and l o c a l  governments, and 
among types of l o c a l  u n i t s ,  v a r i e s  widely.  

I n  15 S t a t e s ,  genera l  a s s i s t a n c e  is  admin i s t e r ed  by 
t h e  S t a t e  p u b l i c  a s s i s t a n c e  agency through i t s  l o c a l  o f f i c e s .  
I n  9 S t a t e s  i t  is supervised by t h e  S t a t e  p u b l i c  a s s i s t a n c e  
agency through l o c a l  o f f i c e s  which a re  branches of  coun ty  o r  
municipal government, u sua l ly  a l s o  se rv ing  Federa l ly  a i d e d  
programs. 

I n  26  S t a t e s  gene ra l  a s s i s t a n c e  i s  adminis te red  by l o c a l  
p o l i t i c a l  j u r i s d i c t i o n s .  I n  9 of t hese  S t a t e s  s p e c i f i c a l l y  
l imi t ed  r e s p o n s i b i l i t y  i s  exerc ised  by t h e  S t a t e  p u b l i c  a s s i s t a n c e  
agency which may f inance  s p e c i f i e d  c o s t s ,  r e c e i v e  s t a t i s t i c a l  
r e p o r t s  o r  s e t t l e  in te rcounty  d i spu te s .  I n  t h e  remaining 1 7  
S t a t e s ,  no r e s p o n s i b i l i t y  is  exerc ised  by a S t a t e  agency.  

The county i s  t h e  most common p o l i t i c a l - g e o g r a p h i c  u n i t  
f o r  admin i s t r a t i on  of genera l  a s s i s t a n c e  i n  39 S t a t e s ,  I n  10 
S t a t e s ,  townships, towns, m u n i c i p a l i t i e s ,  o r  combinat ions of  
t h e s e  l o c a l  u n i t s  a r e  t h e  most common. Alaska uses  a "defined 
area u n i t "  f o r  admin i s t r a t i on  of  genera l  a s s i s t a n c e .  Some 
c i t i e s  have s e p a r a t e  programs o r  make up s e p a r a t e  a d m i n i s t r a t i v e  
u n i t s ,  sometimes wi th  municipal funds and p o l i c i e s  which d i f f e r  
from nearby county programs. 51 

The e x t e n t  t o  which Federa l ,  S t a t e ,  and l o c a l  governments 
have shared  i n  f inanc ing  p u b l i c  a s s i s t a n c e  programs is r e f l e c t e d  
i n  Table 4 .  

- 51 Tax Foundation, I n c . ,  Pub l i c  Ass is tance ,  A Survey of Selec ted  
Aspects of S t a t e  Programs (New York: 1960),  p .  18. 

- 61 Department o f  Heal th,  Education, and Welfare,  C h a r a c t e r i s t i c s  
of General Ass i s t ance  i n  t h e  United S t a t e s ,  P u b l i c  Ass i s t ance  
Report No. 39 (Washington: Government P r i n t i n g  O f f i c e ,  1959), 
PP. 7 ,  9. 
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Table 4 - - S t a t e - l o c a l  genera l  a s s i s t a n c e  and a l l  p u b l i c  a s s i s t a n c e  payments, 
by source  of funds, 1951 - 1961 (mi l l i ons  of d o l l a r s )  

Genera 1 I a s s i s t a n c e 2 1  I A l l  p u b l i c  a s s i s t anc&/  
' T o t a l  . 
* payments 

- --- Year- I/ . a s s i s t a n c e  

I : Amount : Percent  : 
: of  t o t a l  : T o t a l  : Fede ra l  : S t a t e  : Local 

1951 
1952 
1953 
1954 
1955 
195 6 
1957 
1958 
1959 
1960 
1961 

2,691 
2 , 617 
2 , 736 
2 , 783 
2,998 
3 , 052 
3 , 245 
3,588 
4 , 000 
4,131 
4,404 

282 
224 
2 1 2  
220 
286 
270 
276 
338 
42 6 
42 6 
466 

10.5 
8.6 
7.7 
7.9 
9.5 
8.8 
8.5 
9.4 

10.6 
10.3 
10.6 

2,409 
2,393 
2 , 524 
2 , 563 
2 , 712 
2 , 782 
2 , 969 
3,250 
3 , 574 
3 , 705 
3,938 

1,122 
1,134 
1,277 
1,320 
1,350 
1,366 
1,505 
1,642 
1,848 
1,922 
2 , 049 

1,024 
997 
98 6 
961 

1,031 
1,077 
1 , 1 1 7  
1,210 
1,281 
1 , 344 
1,412 

2 63 
2 62 
261 
283 
332 
338 
347 
398 
445 
440 
477 

- 
11 Fiscal  year .  Alaska and Hawaii included throughout t h e  pe r iod .  

Supported e n t i r e l y  by S t a t e  and l o c a l  funds. 

z/ Includes payments d i r e c t l y  t o  s u p p l i e r s  o f  medical and remedial 
Care for,  as w e l l  a s  d i r e c t  a s s i s t a n c e  t o ,  r e c i p i e n t s  i n  f e d e r a l l y  
aided programs. 

Source: Department of  Heal th,  Education, and Welfare.  
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Standards of Se rv i ce  

Minimal o r  op t imal  s e r v i c e  s tandards  f o r  w e l f a r e  a c t i v i t i e s  
are  no t  d e f i n a b l e  i n  terms of  ga l lons  of  c l e a r  water  p e r  consumer, 
o r  hose and ladder  t rucks  so many minutes from a burning bui lding.  
I I  Basic l i v i n g  requirements" t r a n s l a t e d  i n t o  food, c l o t h i n g ,  s h e l t e r ,  
medical care, and i n c i d e n t a l s  t o  t h e  e x t e n t  c i t izen-determined 
f inanc ing  pe rmi t s ,  a re  extended by we l f a re  departments t o  needy 
r e c i p i e n t s .  

S o c i a l  we l f a re  s p e c i a l i s t s  b e l i e v e  t h a t ,  i n  a d d i t i o n  to  
persons  i n  need, p u b l i c  we l f a re  should focus s t r o n g l y  upon w e l -  
f a r e  s e r v i c e s  which a r e  aimed a t  "s t rengthening  family l i f e "  and 
maximizing " se l f- suppor t  .I' This  p o s i t i v e  emphasis upon he lp  t o  
t roub led  f ami l i e s  i n  a d d i t i o n  t o  determining t h e i r  e l i g i b i l i t y  
f o r  payments has been r e f l e c t e d  i n  t h e  Pub l i c  Welfare  Amendments 
of 1962. 

S p e c i a l i s t s '  Suggest ions 

Of t h e  government-financed we l f a re  a c t i v i t i e s ,  Federal ly  
supported c a t e g o r i c a l  p u b l i c  a s s i s t a n c e  programs have taken over 
a s u b s t a n t i a l  s h a r e  of  t h e  t o t a l  a s s i s t a n c e  load, and a s  f inancing 
has  s h i f t e d  from l o c a l  and/or  p r i v a t e  w e l f a r e  t o  Federa l  govern- 
ment supported programs, so has t h e i r  management and d i r e c t i o n .  
Even s o l e l y  S t a t e  and l o c a l l y  opera ted  gene ra l  a s s i s t a n c e  programs 
have been inf luenced  by s t anda rds  of a d m i n i s t r a t i o n  e s t ab l i shed  
by t h e  Federa l  programs. I n  terms of  a r ea  s i z e  f o r  t h e  w e l f a r e  
func t ion ,  t h e  p o l i t i c a l  u n i t  has  p e r f o r c e  become t h e  county o r  
some o t h e r  r e g i o n a l  subd iv i s ion  of  t h e  S t a t e  w i th  p o l i c y  d i c t a t e d  
by t h e  S t a t e  agencies  a s  de l imi t ed  by Federa l  program standards.  

This dominance of  t h e  Federa l  c a t e g o r i c a l  a i d  programs i n  
t h e  t o t a l  p u b l i c  a s s i s t a n c e  p i c t u r e ,  and i n  t u r n  t h e  common u s e  
of  t h e  county as t h e  a d m i n i s t r a t i v e  u n i t ,  becomes s i g n i f i c a n t  i n  
r e l a t i o n  t o  t h e  s p e c i a l i s t s '  sugges t ion  wi th  r e s p e c t  t o  t h e  
d e s i r a b l e  a d m i n i s t r a t i v e  u n i t .  
t h e  American Pub l i c  Welfare Assoc ia t ion  s t a t e d :  

I n  "A Statement of P r inc ip l e s ,"  

Pub l i c  we l f a re  func t ions  can be more e f f i -  
c i e n t l y  and more s a t i s f a c t o r i l y  adminis te red  by a 
s i n g l e  agency a t  each level o f  government. This  
arrangement con t r ibu te s  t o  a c o n s i s t e n t  philosophy 
of  p u b l i c  we l f a re  and an  adequately comprehensive 
program. The person  w i t h  a problem knows where t o  
t u r n .  The c i t i z e n ,  t oge the r  w i th  h i s  e l e c t e d  
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r e p r e s e n t a t i v e s ,  knows whom t o  hold r e spons ib le  
f o r  t h e  ca r ry ing  o u t  of  t h e  program. 
s e r v i c e s  , inc luding  those  r equ i r ing  s p e c i a l  
knowledge and s p e c i a l  s k i l l ,  should be cen- 
t r a l i z e d  w i t h i n  t h i s  s i n g l e  agency. I /  

A l l  

This recommendation sugges ts  t h a t  where t h e  c a t e g o r i c a l  
a i d  programs are  provided a t  t h e  county l e v e l ,  which i s  the  
customary p a t t e r n ,  genera l  a s s i s t a n c e  should a l s o  be provided 
by t h e  county, indeed, by t h e  same admin i s t r a t ive  agency. 

P r i v a t e  Welfare and Area of  J u r i s d i c t i o n  

Ten t o  25 pe rcen t  o f  we l fa re  se rv ices  a r e  s t i l l  p r i v a t e l y  
f inanced and con t ro l l ed .  The p r i v a t e  agencies  minister t o  t h e  
many persons whose needs cannot be m e t  by p u b l i c  w e l f a r e  alone,  
such a s  f ami l i e s  about t o  break up under t h e i r  many burdens; 
t roubled  adolescents  headed f o r  delinquency; t he  handicapped, 
t h e  aged o r  t h e  emotional ly d i s tu rbed .  "Theirs i s  a need f o r  
understanding, compassion and guidance o f t e n  over  long per iods  
of t i m e .  It i s  i n  meeting such needs t h a t  t h e  p r i v a t e  we l fa re  
agencies  wi th  t h e i r  s k i l l e d  counselors  and t eache r s ,  t h e i r  
r e h a b i l i t a t i o n  f a c i l i t i e s  and t h e i r  long experience i n  r e p a i r i n g  
t h e  human s p i r i t  sha re  major r e s p o n s i b i l i t y ."  &/ 

The complex problem of coordina t ing  l o c a l  community 
planning f o r  p u b l i c  we l fa re  programs wi th  p r i v a t e  agencies  has 
been undertaken i n  many communities by t h e  l o c a l  community s o c i a l  
we l fa re  counci l s .  These a r e  l o c a l  voluntary  a s s o c i a t i o n s  of 
people and o rgan iza t ions  whose o b j e c t i v e  i s  t o  guide t h e  comu- 
nii-.y i n  making sound po l i cy  and budget dec i s ions  wi th  r e spec t  t o  
h e a l t h ,  we l fa re ,  and r e c r e a t i o n  programs. S ince  they have no 
d i i , e c t  admin i s t r a t ive  a u t h o r i t y  over  any community agencies ,  

- 71 American Pub l i c  Welfare Associa t ion ,  E s s e n t i a l s  of  Publ ic  
Welfare,  A Statement of  P r i n c i p l e s  prepared by t h e  Committee 
on Welfare Po l i cy ,  approved by Board o f  D i rec to r s ,  November 
2 1, 1952 (Chicago: American Publ ic  Welfare Associa t ion ,  
1953), pp. 5-6. 

- 81 Commissioners o f  t h e  Publ ic  Welfare Serv ices  of  New York 
S t a t e  and New York C i ty ,  "The Indispensable  Role of  P r i v a t e  
Welfare,"  A Statement,  New York T i m e s ,  December 9, 1962. 
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they achieve  t h e i r  i n f luence  through knowledge of f a c t s ,  good 
workmanship, and sound procedures  involv ing  t h e  dec i s ion-  
making groups i n  t h e  community. 2/ 

Community w e l f a r e  counci l  s p e c i a l i s t s  have d iscussed  l o c a l  
p r i v a t e  s o c i a l  s e r v i c e  agencies  i n  terms of  s c a l e  of  ope ra t ion .  
One au thor  developed a l i s t  of ''musts" f o r  such agencies  i n  
met ropol i tan  communities which inc lude :  lo/ 

1. 
" e l i g i b i l i t y "  and d i sca rd  many of  ou r  
p re sen t  r e s t r i c t  ions  -- f i r s  t i s  el imina - 
t i o n  of  p o l i t i c a l  community of  res idence .  

W e  must g ive  a new i n t e r p r e t a t i o n  t o  

2 .  Agencies must be of optimum s i z e  f o r  
e f f e c t i v e  ope ra t ion .  Ways must be found 
t o  e l imina te  t h e  small ,  s e p a r a t e ,  inde-  
pendent,  u n r e l a t e d ,  and i n e f f i c i e n t  
agency .... When l i m i t s  a r e  set t o  s e rve  
only  t h e  r e s i d e n t s  of  a p o l i t i c a l  j u r i s -  
d i c t i o n  i n  a suburban area, an  agency is  
almost i n e v i t a b l y  s a c r i f i c i n g  t h e  advan- 
tages  of optimum s i z e .  
many one-man agencies  ope ra t ing  on a 
t o t a l  $10,000 a year  .... Our s o c i a l  s e r v i c e  
agencies  need t h e  f l e x i b i l i t y  which only 
s i z e  can a f ford . . . .The  c a l i b e r  of  personnel  
who can be a t t r a c t e d  t o  an  agency of  optimum 
s i z e  i s  almost c e r t a i n  t o  be h igher  than  
t h a t  of t hose  w i l l i n g  t o  engage i n  s o l o  
se rv i ce .  Agency s i z e  i s  s u r e l y  a s i g n i f i -  
cant  f a c t o r  i n  t h e  q u a l i t y  of s e r v i c e .  

W e  have f a r  too 

- 9/  Howard F .  Gustafson, "Community Welfare Councils," and 
Harry L. Lu r i e ,  "The Development o f  S o c i a l  Welfare Programs," 
both from S o c i a l  Work Year Book 1960 (New York: Nat ional  
Assoc ia t ion  of  S o c i a l  Workers, 1960). 

I l o /  I s a d o r e  Seeman, "The Organizat ion o f  S o c i a l  Se rv i ces  f o r  
a Metropol i tan  Area, I '  Planning S o c i a l  Serv ices  f o r  Urban Needs, 
Papers  presented  a t  t h e  84th Annual Forum of  t h e  Nat iona l  
Conference on S o c i a l  Work (New York: Columbia Univers i ty  P re s s ,  
1957), p .  24. 
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3 .  We must f i n d  ways f o r  s e r v i c e s  t o  c ros s  
boundary l i n e s  and b r idges .  Espec ia l ly  w e  
must f i n d  o r  invent  new devices  by which 
ou r  governmental agencies  can d e a l  w i t h  
each o t h e r ,  o r  a s  has been done i n  a few 
ins t ances ,  where t h e r e  a re  r eg iona l  a u t h o r i -  
t ies ,  a c t u a l l y  be one w i t h  each o t h e r .  

4 .  
balance as t o  avoid both t h e  dangers o f  
excess ive  s i z e  which can lead  t o  remoteness 
and t h e  dangers o f  restr ict ive e l i g i b i l i t y ,  
and a lower q u a l i t y  of  s e r v i c e .  Agencies 
s e rv ing  a l i m i t e d  p o l i t i c a l  community should 
band toge the r  o r  expand t o  serve t h e  l a r g e r  
need. Agencies s e rv ing  an e n t i r e  met ropol i tan  
a rea  must reach down t o  l o c a l  con tac t s  w i th  
t h e  people they a r e  s e rv ing .  The slums of  our  
c e n t r a l  c i t i e s  cannot be neglec ted  i n  o rde r  t o  
reach o u t  t o  t h e  new suburbs. 

Agencies must be organized wi th  such a 

P r i v a t e  we l f a re  agencies  which a r e  no t  r e s t r i c t e d  by j u r i s -  
d i c t i o n a l  boundaries ,  as a r e  p u b l i c  agencies ,  tend t o  u se  t h e  
met ropol i tan  area a s  t h e  t o t a l  e n t i t y ,  r a t h e r  than c i t y  o r  suburb, 
o r  even county. I n  many i n s t a n c e s ,  they have reorganized t o  
serve  t h e i r  l a r g e r  geographical  a r e a s  through f i e l d  s e r v i c e  o r  
branch o f f  ices.  

Applicat ion of  Se l ec t ed  Economic and P o l i t i c a l  C r i t e r i a  

- Benef i t  Area 

The we l f a re  func t ion ,  t o  a s i g n i f i c a n t  e x t e n t ,  epi tomizes 
The s o c i a l  c o s t  imposed upon a comnunity by t h e  Sp i l l ove r .  

Presence of a s u b s t a n t i a l  number of  needy persons provided j u s t i -  
f i c a t i o n  f o r  t h e  e a r l i e s t  p u b l i c  w e l f a r e  programs. 
of l a rge  i n t e r c o m u n i t y  s p i l l o v e r s  r e s u l t i n g  from indigence,  
which extends u l t ima te ly  t o  t h e  borders  of  t h e  Nation, motivated 
the Federal  Government t o  assume a major f i n a n c i a l  r e s p o n s i b i l i t y  
fo r  wel fare  s e r v i c e s  w i t h i n  t h e  S t a t e s  and communities dur ing  
the 1930 ' s .  The Federa l  s h a r e  i n  t h e  c o s t s  of  c e r t a i n  a s s i s t a n c e  
r e l a t ed  the  p ropor t ion  of Federa l  help t o  t h e  S t a t e s '  genera l  
f i n a n c i a l  a b i l i t y .  S imi l a r ly ,  S t a t e s  have tended t o  equa l i ze  
cos t  burdens o f  a s s i s t a n c e  w i t h i n  the  S t a t e  by f inanc ing  a large 
Par t  of t he  S t a t e  s h a r e  of a s s i s t a n c e  c o s t s  from S t a t e  funds.  
As a r e s u l t ,  a l l  but  a smal l  p ropor t ion  o f  p u b l i c  we l f a re  

Recognition 
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expenditures a r e  financed out  of  S t a t e  and Federal reve>-iul:s 
Furthermore, t h a t  small proport ion of t h e  t o t a l  spent by 1 0 c - l ~  
government i s  accounted f o r  mainly by l a rge  c i t i e s .  

Sp i l lover  of  b e n e f i t s  from "public a s s i s t ance ' '  wel fare  
services  a t  the  l o c a l  l e v e l  occurs c h i e f l y  i n  those count ies  
and l a rge  c i t ies  which r a i s e  t h e i r  b e n e f i t  payments above the  
minimum required by S t a t e  o r  Federal  programs. 
a t t r a c t  migrants from o the r  a r e a s  whose economic p o s i t i o n  i s  
precarious and who seek t h e  "backst9p" s e c u r i t y  of a generous 
welfare program. 
many S t a t e  programs s p i l l  over t o  o the r  S t a t e s .  Probably t h e  
most e f f e c t i v e  way these  e x t e r n a l i t i e s  can be minimized o r  
el iminated i s  through improvement of o t h e r  publ ic  se rv ices ,  
such a s  hea l th ,  education and housing, which a t t a c k  t h e  welfare 
problem a t  i t s  source.  

These communities 

I n  t h e  same way above-average b e n e f i t s  of  

Administrative A b i l i t y  

The county has been accepted i n  general  a s  t h e  l o c a l  
adminis t ra t ive  u n i t  f o r  car ry ing out  Federal ly aided ca tegor ica l  
a s s i s t ance  programs, although l e g a l  r e s p o n s i b i l i t y  f o r  these  
programs i s  lodged i n  a s i n g l e  S t a t e  agency. This administra-  
t i v e  framework has a l s o  been adopted by many S t a t e s  f o r  the  
general  a s s i s t a n c e  program. 
county welfare  department f o r  both ca tegor ica l  and pub l i c  
a s s i s t ance  a r e  severa l .  It provides a s i n g l e  po in t  of  contact  
f o r  persons who a r e  i n  need. 
t h e  b e n e f i t s  of s i z e ,  s i n c e  p ro fess iona l  personnel  can be used 
more economically and e f f i c i e n t l y .  S imi lar ly ,  oppor tun i t i e s  
a r e  increased f o r  making l a rge  segments of recordkeeping and 
record processing an automatic da ta  opera t ion ,  thereby f ree ing 
personnel t i m e .  

The advantages of providing one 

Such a combination a l s o  reaps 

- C o n t r o l l a b i l i t y  and A c c e s s i b i l i t y  

Control over Federal ly aided a s s i s t a n c e  ca tegor ies  i s  
exercised by the  S t a t e s  wi th in  Federal l i m i t s  e s t ab l i shed  i n  
t h e  Socia l  Secur i ty  Act and regula t ions  pursuant t o  t h a t  Act. 
For general  a s s i s t ance ,  i n  those S t a t e s  where the  S t a t e  govern- 
ment has not  exercised con t ro l ,  t h e r e  i s  g rea t  re luc tance  on 
the  p a r t  of some communities t o  surrender con t ro l  over s e t t i n g  
standards f o r  general  a s s i s t a n c e  financed from l o c a l  funds. 
There i s  f e a r  t h a t  should con t ro l  move t o  a l a r g e r  and l e s s  
access ib le  l e v e l  of government, adminis t ra t ion  of  welfare  
money would involve a s s i s t a n c e  on a l a r g e r  scale than the  
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l o c a l  comiiunity would be w i l l i n g  t o  f inance .  Whether t h i s  
r e luc t ance  would cont inue  i f  t h e  S t a t e  assumed a n  increased  
sha re  of  t h e  c o s t  a t  t h e  same t i m e  i t  set  s tandards  i s  unce r t a in .  

An agency wi th  a s i n g l e  o f f i c e  s e rv ing  a l a r g e  area may 
be r e l a t i v e l y  i n a c c e s s i b l e  t o  needy persons who a r e  geographica l ly  
d i s t a n t  from t h a t  o f f i c e .  On t h e  o t h e r  hand, an  agency may be 
so small t h a t  personnel  cannot be used e f f i c i e n t l y  i n  meeting 
the  needs o f  c l i e n t s  and determining e l i g i b i l i t y  f o r  a s s i s t a n c e .  

Experience w i t h  Larper-Area Performance 

I n  16 S t a t e s  con ta in ing  s tandard  met ropol i tan  s t a t i s t i c a l  
’ w s  both c a t e g o r i c a l  a s s i s t a n c e  and gene ra l  a s s i s t a n c e  a r e  

m i n i s t e r e d  by t h e  county we l f a re  u n i t  (Alabama, Arkansas,  
?rPorado, Iowa, Kansas, Louisiana,  Montana, Nebraska, North 
Caro l ina ,  North Dakota, Oklahoma, Oregon, Pennsylvania,  South 
Carol ina,  Utah, and West Vi rg in i a ) .  I n  a number of  o t h e r  
S t a t e s ,  t h e  county is  usua l ly  t h e  u n i t  f o r  admin i s t r a t i on  of  
both types of  a s s i s t a n c e .  
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G.  PUBLIC HEALTH 

The c l a s s i c  d e f i n i t i o n  o f  p u b l i c  h e a l t h  has been s t a t e d  
a s :  "Public h e a l t h  i s  t h e  a r t  and sc i ence  of  prevent ing  d i s e a s e ,  
prolonging l i f e ,  and promoting phys i ca l  and mental e f f i c i e n c y ,  
through organized co.munity e f f o r t . "  L/ The u l t i m a t e  b e n e f i t s  
o f  a h e a l t h  program can be measured i n  t h r e e  ways: 
t i o n  o f  d i sease ;  (2) p ro longat ion  of  l i f e ;  (3) improvement i n  
h e a l t h  and a t ta inment  of opt imal  h e a l t h .  2/ 

(1) preven- 

The s ix  b a s i c  s e r v i c e s  of  a l o c a l  h e a l t h  department a r e :  
(1) environmental s a n i t a t i o n ;  (2) c o n t r o l  of communicable d i s e a s e ;  
(3) v i t a l  s t a t i s t i c s ;  ( 4 )  maternal  and c h i l d  h e a l t h  s e r v i c e s ;  
(5) p u b l i c  h e a l t h  l abo ra to ry  s e r v i c e ;  (6) h e a l t h  educat ion f o r  
t h e  genera l  pu3 l i c .  3/ 

1. Environmental s a n i t a t i o p  i s  one of t h e  o l d e s t  and 
most f i rmly  e s t a b l i s h e d  a s p e c t s  o f  h e a l t h  admin i s t r a t i on .  It 
inc ludes  superv is ion  of  water  supply and sewage d i s p o s a l  sys-  
t e m s ;  supe rv i s ion  of  food handl ing es tab l i shments ;  r e g u l a t i o n  
of p rov i s ions  dea l ing  wi th  milk and food s a n i t a t i o n ;  ove r s igh t  
o f  r e c r e a t i o n a l  and overn ight  camps and housing s t anda rds ;  smoke 
abatement;  c o n t r o l  of noisome t r a d e s ;  i n d u s t r i a l  s a n i t a t i o n  
prevent ion  of  p o l l u t i o n  o f  streams, ponds and t i d a l  f l a t s ;  and 
rodent  and f l y  c o n t r o l .  I n c l u s i o n  of  r e f u s e  c o l l e c t i o n  and d i s -  
p o s a l  no longer  i s  considered a d e s i r a b l e  p a r t  o f  t h i s  h e a l t h  
a c t i v i t y  . 

- 11 C.  E .  A .  Winslow, "The U n t i l l e d  F i e l d s  o f  Pub l i c  Heal th,"  
Science,  quoted i n  James E .  Pa t e ,  Local  Government and Adminis- 
-I_ t r a t i o n  (New York: American Book Company, 1954), p .  407. 

2 1  Vlado A .  Get t ing ,  " Indispensable  Fuiictioss from View2oint o f  
I 1  

- 
S t a t e  Heal th Commissioner, Supplement t o  American JournaJ 
of Pub l i c  Heal th ,  Vol. 3 7 ,  No. 1 (January 1947),  p .  46. 

- 3/  Get t ing ,  2. &t., pp. 49-52; Beatrice Dinerman, "The Pub l i c  
Heal th  Function, I' Metropol i tan  S e r v i c e s  (Los Angeles : 
s i t y  of C a l i f o r n i a ,  Bureau of Governmental Research, June 1961) 
pp.  32-46. 
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2 .  Control  of communicable d i s e a s e s  inc ludes  i s o l a t i o n  
and qua ran t ine  r e g u l a t i o n s ;  c o n s u l t a t i o n  and l abo ra to ry  services 
f o r  d i agnos i s  of  ques t ionable  ca ses ;  d i a g n o s t i c  c e n t e r s  f o r  such 
d i s e a s e s  a s  t u b e r c u l o s i s  , and venerea 1 d i s e a s e s  w i th  follow-up 
o f  cases  and t h e i r  c o n t a c t s ;  h o s p i t a l i z a t i o n  and medical t r e a t -  
ment f o r  t h e  more common communicable and i n f e c t i o u s  d i s e a s e s ;  
epidemiological  s t u d i e s  of  major i n f e c t i o u s  d i s e a s e s ;  immuniza- 
t i o n  programs; t rea tment ,  c o n t r o l ,  and p reven t ion  programs f o r  
cancer  and o t h e r  chronic  d i s e a s e s .  

3 .  Records and v i t a l  s t a t i s t i c s  inc ludes  c o l l e c t i o n  and 
r e p o r t i n g  of b i r t h s ,  dea ths ,  and s p e c i f i e d  d i s e a s e s  w i th  some 
s t a t i s t i c a l  a n a l y s i s .  

4 .  Maternal  and c h i l d  c a r e  c o n s t i t u t e s  one of t h e  most 
comprehensive s e r v i c e s  of p u b l i c  h e a l t h .  
t h i s  a c t i v i t y ,  seeking t o  promote t h e  h e a l t h  of  t h e  c h i l d  from 
t h e  t i m e  o f  concept ion through h i s  adolescent  pe r iod ,  a r e  both 
s e r v i c e  and educa t iona l  i n  n a t u r e .  

The o b j e c t i v e s  .of 

5. Pub l i c  h e a l t h  l a b o r a t o r i e s  a r e  a u x i l i a r y  a i d s  for 
o t h e r  p u b l i c  h e a l t h  a c t i v i t i e s  and perform some o f  t h e  fol lowing 
b a s i c  s e r v i c e s :  (1) d i a g n o s t i c  f a c i l i t i e s  f o r  phys i c i ans ,  
h o s p i t a l s ,  and p u b l i c  h e a l t h  o f f i c i a l s ;  (2)  c o n s u l t a t i v e  s e r v i c e  
f o r  p r i v a t e  phys i c i ans ,  h o s p i t a l s ,  and p u b l i c  h e a l t h  workers;  
( 3 )  chemical and b a c t e r i o l o g i c a l  examination of  food, milk, and 
water ;  ( 4 )  p r e p a r a t i o n  and d i s t r i b u t i o n  of  b i o l o g i c a l s  and o t h e r  
ma te r i a l s  f o r  d i agnos i s ,  p revent ion ,  and therapy t o  l o c a l  h e a l t h  
departments,  and through them t o  h o s p i t a l s  and p r i v a t e  phys i c i ans .  

6 .  A h e a l t h  educa t ion  program seeks t o  promote b e t t e r  
understanding of  t h e  p r i n c i p l e s  o f  p reven t ive  medicine and t h e  
i n d i v i d u a l ' s  r e s p o n s i b i l i t y  i n  t h e  a r e a  of  pe r sona l  hygiene 
through such a c t i v i t i e s  as: 
compaigns i n  answer t o  c i t i z e n s '  i n q u i r i e s ;  (2) p r e p a r a t i o n  
and d i s t r i b u t i o n  of  h e a l t h  educa t iona l  m a t e r i a l s ;  (3) i n i t i a t i o n  
of speakers  bureaus, conferences,  e x h i b i t s ,  v i s u a l  a i d s ,  e t c . ;  
( 4 )  es tab l i shment  of  coopera t ive  r e l a t i o n s h i p s  among a l l  r e l a t e d  
o f f i c i a l  and n o n o f f i c i a l  agencies  ; ( 5 )  p u b l i c i z i n g  ac t iv i t i e s  of 
t he  l o c a l  h e a l t h  department through use  of  a l l  a v a i l a b l e  communica- 
t i o n  media; (6) p a r t i c i p a t i o n  i n  i n - s e r v i c e  t r a i n i n g  of p u b l i c  
hea l th  personnel ;  (7) c o n s t r u c t i v e  a p p r a i s a l  o f  community programs 
f o r  t h e  advancement o f  p u b l i c  h e a l t h  educat ion.  

(1) p a r t i c i p a t i o n  i n  informat iona l  
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U n t i l  t h e  t u r n  of  t h e  p r e s e n t  century ,  p u b l i c  h e a l t h  
s e r v i c e  s t i l l  r e t a i n e d  some o f  i ts  e a r l i e s t  philosophy o f  being 
a v a i l a b l e  p r i n c i p a l l y  f o r  those  no t  q u i t e  a b l e  t o  care f o r  
themselves.  It had been l a r g e l y  inf luenced  by t h e  severe 
epidemics gene ra l ly  a t t r i b u t e d  t o  unsan i t a ry  l i v i n g  condi t ions  
i n  t h e  community. Heal th  measures r e l a t e d  p r i m a r i l y  t o  promo- 
t i o n  of municipal c l e a n l i n e s s  as a means of  p r o t e c t i n g  c i t i z e n s  
from i n f e c t i o n ,  making environmental s a n i t a t i o n  t h e  b a s i c  weapon 
a g a i n s t  communicable d i s e a s e .  This ,  t oge the r  w i th  development 
o f  immunization techniques i n  t h e  l a t e  19th century ,  l ed  t o  a 
gene ra l  decrease  i n  m o r t a l i t y  from i n f e c t i o u s  d i sease .  

Changing d i sease  p a t t e r n s ,  s o c i a l  changes, and cont inuing  
advances i n  medical knowledge then  s h i f t e d  a t t e n t i o n  t o  emphasis 
on h e a l t h  f o r  t h e  ind iv idua l ,  and problems connected wi th  chronic  
d i s e a s e s .  Control  f o r  d i a b e t e s ,  a r t h r i t i s ,  and rheumatism were 
added t o  e x i s t i n g  r e s p o n s i b i l i t i e s  of p u b l i c  h e a l t h  departments.  
One observer  l is ts  t h e  fol lowing as common new a c t i v i t i e s  under-  
taken by many l o c a l  h e a l t h  agencies  i n  r ecen t  years :  $/ 

1. Planning,  p a r t i c u l a r l y  f o r  measuring t h e  
need f o r  community h e a l t h  programs, eva lua t ing  
causa l  f a c t o r s ,  and organiz ing  a v a i l a b l e  resources  
t o  meet a h e a l t h  problem. 

2 .  Medical ca re- - aux i l i a ry  he lp  t o  t h e  p r a c t i c i n g  
phys ic ian ,  such as l abo ra to ry  and home nurs ing  s e r v i c e ,  
and i n  a few a r e a s ,  admin i s t r a t i on  o f  h e a l t h  care p l ans  
f o r  t h e  ind igen t .  

3 .  Environmental h e a l t h a c t i v i t i e s ,  such as 
c o n t r o l l i n g  sources of i on i z ing  r a d i a t i o n  and a i r  
p o l l u t i o n ,  beyond t h e  t r a d i t i o n a l  scope of " san i t a -  
t i o n .  

4 .  Mental h e a l t h .  

5.  Accident prevent ion  i n  t h e  home, on t h e  high-  
way and i n  r e c r e a t i o n a l  s e t t i n g s .  

6 .  Research. 

- 41 Berwyn F .  MaiLison, ' 'Organization f o r  New R e s p o n s i b i l i t i e s  
i n  Pub l i c  Heal th,"  
52, N o .  5 (May ; 9 6 2 ) ,  p .  793. 

Amcrican Jou rna l  of Pub l i c  Heal th ,  Vol. 
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Current  P r a c t i c e  

I n  1962 t h e r e  were something over  1,500 governmental 
h e a l t h  o rgan iza t ions  se rv ing  l o c a l  areas. 
914 s ingle- county  departments,  324 c i t y  departments , 233 l o c a l  
h e a l t h  d i s t r i c t s ,  and 120 S t a t e  h e a l t h  d i s t r i c t s .  The four  
types of  u n i t  fol low a gene ra l  geographic p a t t e r n  of  l o c a t i o n .  
I n  gene ra l  t h e  Northeast  has more independent c i t y  h e a l t h  depar t-  
ments; s ingle- county and l o c a l  h e a l t h  d i s t r i c t s  a r e  more o f t e n  
found i n  t h e  sou theas t  and south  c e n t r a l  S t a t e s ;  and S t a t e  
h e a l t h  d i s t r i c t s  provid ing  o r  supplementing l o c a l  s e r v i c e s  a r e  
found predominantly i n  t h e  no r th  c e n t r a l  and no r theas t e rn  
S t a t e s .  T o t a l  popula t ion  coverage f o r  organized p u b l i c  h e a l t h  
services is  h ighes t  i n  t h e  South and lowest i n  t h e  Rocky Mountain 
S t a t e s ,  t h e  Southwest and t h e  Great P l a i n s  S t a t e s .  - 5 1  

They w e r e  made up of 

Role of  t h e  S t a t e  Government 

While t h e  l o c a l  h e a l t h  department i s  t h e  focus of 
h e a l t h  s e r v i c e s  and i s  i n  most d i r e c t  con tac t  w i t h  t h e  c i t i z e n ,  
t he  S t a t e  government i s  t h e  backstop f o r  a c t i v i t i e s  t h e  l o c a l  
h e a l t h  departments do no t  o r  cannot undertake,  a s  w e l l  a s  t h e  
channel between t h e  programs of a i d  financed by t h e  Federa l  
Government and t h e  l o c a l  r e c i p i e n t .  

S t a t e  p u b l i c  h e a l t h  departments o f t e n  began as agencies  
fo r  c o l l e c t i o n  of  s t a t i s t i c s  of b i r t h s ,  dea ths ,  and d i s e a s e .  
They a l s o  i n i t i a l l y  provided p u b l i c  information about e a r l y  
i d e n t i f i c a t i o n  and development of  t rea tment  f o r  t u b e r c u l o s i s ,  
the  then- leading  cause o f  dea th  i n  t h e  United S t a t e s .  With a 
decrease i n  importance o f  TB, a t t e n t i o n  turned  t o  o t h e r  major 
i l l n e s s e s ,  such as h e a r t  d i sease ,  cancer ,  and mental i l l n e s s .  
To some ex ten t ,  S t a t e s  a r e  a ided  by Federa l  g ran t s  which a re  
used t o  a s s i s t  l o c a l  government programs. 

Other a c t i v i t i e s  of t h e  StG! 2 Health Department which 
Serve t o  supplement t hose  of l o c a l  h e a l t h  departments a r e :  

1. Enact ing o f  e s s e n t i a l  laws and r e g u l a t i o n s  
dea l ing  w i t h  c e r t a i n  h e a l t h  problems o f  gene ra l  
i n t e r e s t  i n  t h e  S t a t e ,  such as s t ream p o l l u t i o n ,  

51 Municipal Year Book 1963, (Zhicago: I n t e r n a t i o n a l  C i ty  
Managers’ Assoc ia t ion ,  19631, p . 344. 
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d i s p o s i t i o n  of sewage and o t h e r  wastes, s a n i t a -  
t i o n  on highways, movements o f  persons wi th  
communicable d i seases ,  and milk in spec t ion .  

2.  P r e s c r i p t i o n  and enforcement of  
minimum s tandards  w i t h  r e spec t  t o  c e r t a i n  
p u b l i c  h e a l t h  personnel ,  f a c i l i t i e s  and 
equipment, and o rgan iza t ion  and admin i s t r a t i on .  

3 .  Maintenance of  a s t a t e  c e n t r a l  
h e a l t h  labora tory ,  w i th  such branches a s  may 
be e s s e n t i a l ,  f o r  genera l  s t a te  research  and 
r egu la to ry  purposes , and performance of  d i r e c t  
l abora tory  s e r v i c e s  f o r  l o c a l  u n i t s  unab le  t o  
support  t h e i r  own f a c i l i t i e s .  

4 .  Provis ion  o f  d i r e c t  h e a l t h  s e r v i c e s  
and i n s t i t u t i o n a l  c a r e  where c o s t s  p r o h i b i t  
l o c a l  communities from doing s o ,  and conduct 
of  r e h a b i l i t a t i o n  programs, d i r e c t l y  i n  some 
in s t ances  and i n  cooperat ion w i t h  l o c a l  
communities i n  o t h e r s .  21 

The S t a t e  a l s o  undertakes r e s p o n s i b i l i t y  f o r  h e a l t h  
o r i e n t e d  a c t i v i t i e s ,  such a s  acc iden t  prevent ion  and abatement 
o f  a i r  p o l l u t i o n ;  occupat iona l  h e a l t h ;  r a d i o l o g i c a l  h e a l t h  wi th  
a s s i s t a n c e  of Atomic Energy Commission and Pub l i c  Heal th Se rv i ce ;  
and school  h e a l t h  programs. There i s  a n  inc reas ing  i n t e r e s t  by 
t h e  S t a t e s  i n  t h e  problems of t h e  ch ron ica l ly  ill and aged. L/ 
I n  a d d i t i o n ,  t h e  S t a t e  has r e s p o n s i b i l i t y  f o r  p u b l i c  programs of  
voca t iona l  r e h a b i l i t a t i o n  s e r v i c e s  f o r  t h e  p h y s i c a l l y  and mentally 
d i sab led  t o  r e s t o r e  them t o  employment. Each S t a t e  has a program 
i n  ope ra t ion ,  provid ing  a range o f  s e r v i c e s  t o  d i sab led  ind iv idua l s  
of  working age, as needed, inc luding  d i agnos i s ,  p h y s i c a l  r e s t o r a -  
t i o n ,  p r o s t h e t i c  app l i ances ,  counsel ing and guidance, t r a i n i n g  
and adjustment ,  and job  placement and follow-up. 

- 61 Addi t iona l  m a t e r i a l  i n  W i l l i a m  Anderson, Clara  Penniman, and 
Edward W .  Weidner, Government i n  t h e  F i f t y  S t a t e s  (New York: 
Hol t .  Rinehart  and Winston, 1962), pp,  450-455; and Jewel 
C a s s - P h i l l i p s  , M x i c i p a l  Government and Adminis t ra t ion  i n _  
America (New York: The Macmillan Company, 1960),  pp.  527-529. 

- 7 1  " Sta te  Heal th Programs," The Book of  t h e  S t a t e s ,  1962-1963 
Council o f  StatFGovernments ,  1962), pp. 358 f f .  (Chicago: 
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Role o f  t h e  Federa l  Government 

The Pub l i c  Heal th Se rv i ce  o f  t h e  Department of  Heal th,  
Education, and Welfare  i s  t h e  Fede ra l  agency s p e c i f i c a l l y  
charged wi th  r e s p o n s i b i l i t y  f o r  p r o t e c t i n g  and improving t h e  
h e a l t h  of t h e  people.  Major func t ions  of t h e  Se rv i ce  a r e :  
(1) t o  conduct and support  r e sea rch  and t r a i n i n g  i n  medical 
and r e l a t e d  sc i ences ,  and i n  p u b l i c  h e a l t h  methods and adminis-  
t r a t i o n ;  (2) t o  provide  medical and h o s p i t a l  s e r v i c e s  t o  persons 
au tho r i zed  t o  r e c e i v e  care from t h e  Se rv i ce ,  t o  a i d  i n  t h e  develop- 
ment of  t h e  n a t i o n ' s  h o s p i t a l s  and r e l a t e d  f a c i l i t i e s ,  t o  prevent  
t h e  in t roduc t ion  o f  communicable d i s e a s e s  i n t o  t h e  United S t a t e s  
and i t s  possess ions ;  and (3) t o  ass is t  S t a t e s  and o t h e r  govern- 
ments i n  t h e  a p p l i c a t i o n  of  new knowledge f o r  t h e  prevent ion  
and c o n t r o l  of d i sease ,  t h e  maintenance o f  a h e a l t h f u l  environ-  
ment and t h e  development o f  community h e a l t h  s e r v i c e s .  

Direct medical c a r e  i s  provided f o r  e l i g i b l e  b e n e f i c i a r i e s  
through a system of  Pub l i c  Heal th Se rv i ce  Hosp i t a l s ,  o u t p a t i e n t  
c l i n i c s ,  and o f f i c e s  l oca t ed  throughout t h e  country where seamen 
employed on v e s s e l s  of U .  S .  r e g i s t r y ,  Coast Guard and o t h e r  
uniformed s e r v i c e s  personnel ,  and t h e i r  dependents r e c e i v e  
h o s p i t a l i z a t i o n  and medical c a r e ,  and p reven t ive  h e a l t h  s e r v i c e s .  
There i s  a l s o  a program of t h e r a p e u t i c  and p reven t ive  h e a l t h  
s e rv i ces  f o r  Ind ians  and Alaska n a t i v e s ,  and t h e  Dis t r ic t  of  
Columbia through t h e  admin i s t r a t i ve  superv is ion  of  Freedman's 
Hospi ta l .  

The Bureau of S t a t e  Serv ices  i s  concerned wi th  Federa l -  
S t a t e  and i n t e r s t a t e  programs. I t s  a c t i v i t i e s  inc lude :  r e sea rch ;  
t r a i n i n g ,  consu l t a t i on ,  and t e c h n i c a l  a s s i s t a n c e  t o  S t a t e s  and 
l o c a l i t i e s ;  f i e l d  surveys,  i n v e s t i g a t i o n s ,  and demonstrat ions;  
emergency d i s a s t e r  and epidemic a i d  t o  S t a t e s ;  enforcement of 
co r r ec t ive  measures under c e r t a i n  s t a t u t e s ;  p u b l i c  educat ion and 
information programs; and admin i s t r a t i on  of  g ran t- in- a id  programs 
t o  t h e  S t a t e s .  g /  

Continuing Federa l  g ran t s  f o r  p u b l i c  h e a l t h  a c t i v i t i e s  
were inaugurated under t h e  S o c i a l  Secu r i ty  A c t  o f  1935. I n  1938, 
the Chamberlain-Kahn Act f o r  vene rea l  d i sease  c o n t r o l  was r ev i sed  
and amended. The Pub l i c  Heal th Se rv i ce  Act o f  1944 which 

81 United S t a t e s  Government Organizat ion Manual, 1962-63 (Washington: 
Government P r i n t i n g  Of f i ce ,  19621, pp. 334-338. 
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consol ida ted  and expanded previous  p u b l i c  h e a l t h  l e g i s l a t i o n  has 
become t h e  b a s i c  p u b l i c  h e a l t h  s t a t u t e .  Grants a r e  made 
t o  a s s i s t  S t a t e s  and t h e i r  p o l i t i c a l  subdiv is ions  maintain 
adequate  programs f o r  genera l  h e a l t h  i n  f i v e  s p e c i f i c  ca t egor i e s :  
cancer  c o n t r o l ,  h e a r t  d i s e a s e  con t ro l ,  mental h e a l t h ,  t u b e r c u l o s i s  
c o n t r o l ,  and vene rea l  d i s e a s e  c o n t r o l .  Funds a r e  a l l o t t e d  t o  
t h e  S t a t e s  on a matching b a s i s  f o r  each category,  except vene rea l  
d i sease ,  on t h e  b a s i s  of  formulas which gene ra l ly  t a k e  i n t o  
account popula t ion ,  e x t e n t  of  t h e  p a r t i c u l a r  h e a l t h  problem, and 
t h e  S t a t e  p e r  c a p i t a  income. Funds f o r  venerea l  d i s e a s e  c o n t r o l  
a r e  gran ted  on a p r o j e c t  b a s i s  a t  t h e  d i s c r e t i o n  o f  t h e  
Surgeon General and do no t  r e q u i r e  matching. 
t o  t h e s e  c a t e g o r i c a l  g ran t s  a r e  g ran t s  f o r  Crippled Chi ldren ' s  
Serv ices  and f o r  Maternal  and Child Heal th  Se rv i ces .  Allotment 
of  funds t akes  i n t o  account t h e  inc idence  of t h e  r e s p e c t i v e  
problem and t h e  f i n a n c i a l  need of t h e  S t a t e .  
are  unmatched, and p a r t  must be matched d o l l a r  f o r  d o l l a r .  ?/ 

Closely r e l a t e d  

P a r t  of  t h e  g r a n t s  

The area i n  which t h e  Federal  Government t akes  a lead ing  
r o l e  i s  medical research .  
t o t a l  funds spen t  on medical research  i n  1961 t h e  p u b l i c  s h a r e  
was $526 m i l l i o n  (Federal--$496 m i l l i o n ;  S t a t e  and loca1--$30 
m i l l i o n ) ,  wi th  i ndus t ry  paying $250 mi l l i on ;  and p r i v a t e  founda- 
t i o n s ,  $114 mi l l i on .  Federa l  expenditures  f o r  medical and 
h e a l t h  r e l a t e d  research  a r e  d i s t r i b u t e d  among s e v e r a l  agencies .  E/ 

Of t h e  approximately $890 m i l l i o n  

- 91 Advisory Commission on Intergovernmental  Re la t ions ,  Modifi-  
c a t i o n  of  Federa l  Grants-in-Aid f o r  Pub l i c  Heal th Serv ices  
(January 1961), pp.  2 - 3 .  

- l o /  B o i s f e u i l l e t  Jones,  "Organizing Medical Research Programs 
t o  Meet t h e  Heal th Needs of  Americans," Annals,  Vol. 337 
(September 19611, pp. 21-22.  
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Table 5--Federal Fxpenditures  f o r  Medical 
Research f o r  1961 (Thousands of Do l l a r s )  

Apency 

Atomic Energy Commission 
Dep a r t men t o f D e  fens  e 
Department of Heal th ,  Educat ion,  and Welfare  

(National  I n s t i t u t e s  o f  Heal th)  
Veterans Adminis t ra t ion  
Other 

S t a t e  Department (ICA) 
Department of I n t e r i o r  
Nat iona l  Sc ience  Foundation 
Fede ra l  Avia t ion  Agency 
TVA 

(es t ima t ed ) 

$ 495,701 
19,800 

424,972 
( 385,300 ) 

16,665 
3,417 

711  
21 

1,700 
98 1 

4 

Standards of Se rv i ce  and S p e c i a l i s t s '  Suggest ions 

I n  1945, a committee l e d  by D r .  Haven Emerson undertook 
a s tudy  which produced a r e p o r t ,  Local Heal th  Uni t s  f o r  t h e  Nation, 
s e t t i n g  s tandards  of  minimum s i z e  and s t a f f  f o r  l o c a l  h e a l t h  
departments.  g/ The r e p o r t  s t a t e d  t h a t  on ly  under circumstances 
of space and s p a r s i t y  of  popula t ion  should less than  50,000 popula-  
t i o n  be  served by a s i n g l e  l o c a l  h e a l t h  department.  This l o c a l  
h e a l t h  o rgan iza t ion  f o r  50,000 2eople  w a s  t o  i nc lude  16  persons :  
a f u l l - t i m e  p r o f e s s i o n a l l y  t r a i n e d  and experienced phys ic ian  f o r  
hea l th  o f f i c e r ;  a p r o f e s s i o n a l l y  t r a i n e d  s a n i t a r y  o r  p u b l i c  
engineer ,  and a nonprofess iona l  a s s i s t a n t ;  10 p u b l i c  h e a l t h  
nurses o f  whom one should be of superv isory  grade; and t h r e e  
persons i n  secretarial  o r  c l e r i c a l  p o s i t i o n s .  C l i n i c a l  medical 
s e r v i c e s  would be needed on a pa r t - t ime  b a s i s .  I n s t e a d  of  t h e  
18,000 l o c a l  h e a l t h  j u r i s d i c t i o n s  e x i s t i n g  i n  1946, t h e  committee 
recommended 1,197. Also recommended was t a x  suppor t  o f  a t  l e a s t  
$ l . ' O O  p e r  c a p i t a  f o r  l o c a l  h e a l t h  s e r v i c e s ,  and p r e f e r a b l y  $2.00. 
A t  l e a s t  50 pe rcen t  of  t h e  t a x  support  should be from l o c a l  sources ,  
g ran ts  of  S t a t e  funds t o  supplement l o c a l  tax monies i f  necessary,  

s/ Haven Emerson, "Local Heal th Uni t s  f o r  t h e  Nation," Supplement 
t o  American Jou rna l  of Pub l i c  Heal th ,  Vol. 37, No. 1 
(January 1947), pp. 5-6. 
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and Federa l  a i d  of  no t  more than  25 pe rcen t  of t o t a l  c o s t  t o  
be devoted t o  a d d i t i o n a l  o r  except iona l  s e r v i c e s  r a t h e r  than  
b a s i c  h e a l t h  a c t i v i t i e s .  

The s tandards  from t h e  1947 r e p o r t  can be s t a t e d  i n  
another  way. 
o b l i g a t i o n s  t o  t h e  people,  t h e  r e p o r t  s t a t e d ,  should meet 
c e r t a i n  community condi t ions  i n  terms of government, weal th ,  
and l e g a l  a u t h o r i t y :  
e n t i t y .  (2) It should possess  l e g a l  a u t h o r i t y  to  levy t axes  
and d i sbu r se  funds f o r  organized,  f u l l - t i m e  h e a l t h  service. 
(3)  It must be a b l e  t o  i n v e s t  personnel  appointed wi th  necessary 
l e g a l  s t a t u s .  
moderately taxed,  w i l l  p rovide  s u f f i c i e n t  funds t o  pay f o r  
reasonably adequate  f u l l - t i m e  h e a l t h  service. 

A h e a l t h  u n i t  t o  be succes s fu l  i n  f u l f i l l i n g  i t s  

(1) The a rea  should be a p o l i t i c a l  

( 4 )  It  should possess  weal th ,  which, when 

I n  many r e spec t s  t he  county is  t h e  u n i t  o f  government 
which countrywide b e s t  meets t h e s e  minimum requirements  of 
f isca 1 a b i l i t y  , popula t ion ,  lega 1 a u t h o r i t y ,  and ''loca lnes s  'I. 
Perhaps t h i s  accounts f o r  t h e  f a c t  t h a t  t h e  county is  t h e  
most common u n i t  now provid ing  l o c a l  h e a l t h  s e r v i c e .  Some 
very  p r a c t i c a l  f a c t o r s  have con t r ibu ted  t o  t h e  county ' s  
p o p u l a r i t y  a s  l o c a l  h e a l t h  u n i t .  One of  t h e s e  i s  t h e  chronic 
sho r t age  of t r a i n e d  p u b l i c  h e a l t h  personnel .  g/ 
a l o c a l  j u r i s d i c t i o n  lo ses  i t s  p u b l i c  h e a l t h  o f f i c e r ,  t h e  
d i f f i c u l t i e s  of  f i nd ing  a replacement may f o r c e  t h e  l o c a l i t y  t o  
a sk  t h e  county h e a l t h  o f f i c e r  t o  a c t  "pro tern." 
ment can f a i r l y  e a s i l y  become permanent. 

Thus, when 

This  a r range-  

Another f a c t o r  a i d i n g  t h e  "upward" movement o f  p u b l i c  
h e a l t h  s e r v i c e s  was noted i n  a s tudy of  s ix  t y p i c a l  c i t i e s .  
While almost no p o l i t i c a l  subd iv i s ion  and i t s  l o c a l  p o l i t i c i a n s  
are w i l l i n g  t o  g ive  up t h e i r  p re sen t  r i g h t s  and powers, they 
a re  more l i k e l y  t o  combine, coord ina te ,  and reorganize  f o r  
h e a l t h  than  f o r  anything else. This  i s  an i n t e r n a t i o n a l  a s  
w e l l  as l o c a l  p o l i t i c a l  experience.  The h e a l t h  o rgan iza t ion  of 
t h e  League of  Nations o u t l a s t e d  t h e  League i t s e l f .  E/ 

- 12/ Kurt W .  Deuschle, "Organizing Prevent ive  Heal th  Programs t o  
Meet Heal th Needs," Annals, Vol. 337 (September 1961), pp. 42-43 

I 13/ "Lessons from S i x  C i t i e s ,"  Chapter 15, Urban Sprawl and Heal th,  
Report of t h e  1958 Nat iona l  Heal th Forum (New York: 
Heal th Council ,  January 1959) ,  p .  103. 

Nat iona l  
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Rapid changes i n  medicine, s o c i a l  cond i t i ons  and p u b l i c  
demands s i n c e  t h e  1947 Emerson r e p o r t  have added new f a c t o r s  
fo rc ing  a r e a p p r a i s a l  o f  t h e  s tandards  e s t a b l i s h e d  i n  t h a t  r e p o r t .  
One observer,  t h e  execut ive  d i r e c t o r  of t h e  American Pub l i c  
Heal th Assoc ia t ion ,  p o i n t s  o u t  an  important a spec t  of  t h e  change 
t h a t  has occurred: 

... i f  t h e r e  be any ques t ion  t h a t  today ' s  h e a l t h  
agency i s  d i f f e r e n t  from t h a t  envisaged by 
Haven Emerson, l e t  m e  remind you t h a t  7,312 
(17 pe rcen t )  of  t h e  44,000 f u l l - t i m e  personnel  
l i s t e d  by t h e  Department of Heal th,  Eudcat ion,  
and Welfare as employed i n  organized l o c a l  
h e a l t h  s e r v i c e s  during 1960 were o t h e r  t han  
phys ic ians ,  nurses ,  engineers ,  p r o f e s s i o n a l  
s a n i t a r i a n s  , h e a l t h  educators  , l abora tory  
personnel ,  s t a t i s t i c i a n s ,  c l e r k s  and mainte- 
nance personnel .  These newer c a t e g o r i e s  
included s o c i a l  workers (medical and p s y c h i a t r i c ) ,  
phys i ca l  t h e r a p i s t s ,  p sycho log i s t s ,  d e n t a l  
h y g i e n i s t s ,  a d m i n i s t r a t i v e  management personnel ,  
n u t r i t i o n i s t s ,  v e t e r i n a r i a n s ,  and so on. g/ 
The same commentator i n  mentioning "only a few of t h e  

o rgan iza t iona l  problem areas cry ing  f o r  a t t e n t i o n  and u rgen t ly  
needing sys temat ic  s tudy  t o  develop approaches f o r  s a t i s f a c t o r y  
so lu t ion"  inc ludes  r eg iona l  planning and a c t i o n :  

. . .Health problems a r i s i n g  from environmental,  
phys io log ica l ,  o r  c u l t u r a l  s i t u a t i o n s  a re  no t  
de l inea t ed  by s t a t e  o r  l o c a l  l i n e s ;  and 
r e g i o n a l  aggregates  of s i m i l a r  problems should 
be viewed and perhaps t r e a t e d  on an a rea  b a s i s .  
A r e  i n t e r s t a t e  compacts p a r t  of  t h e  answer? 
And, i f  so ,  f o r  what par t- - p lanning ,  s tudy,  o r  
j o i n t  a c t i o n ?  x/ 
I n  September 1962 t h e  American Pub l i c  Heal th Assoc ia t ion  

and t h e  Nat iona l  Heal th Council e s t a b l i s h e d  t h e  Nat iona l  Commission 
on Community Heal th Se rv i ces ,  which p l a n s  a four-year  s tudy  of  

- 151 I b i d . ,  p .  794. 
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community hea l th  se rv ices  i n  depth and breadth "to es t imate  how 
f a r  w e  have come, how f a r  we can see ahead, and i n  which d i rec-  
t i o n  we should be going." 161 Ind ica t ions  a r e  t h a t  t h e  Commis- 
s ion  i s  l i k e l y  t o  emphasize v a r i e t y  r a t h e r  than un i ty ,  and 
f l e x i b i l i t y  r a t h e r  than r i g i d i t y  i n  p a t t e r n s  and methods f o r  
hea l th  organiza t ion  and se rv ice .  

Applicat ion of Selected Economic and P o l i t i c a l  Cr i terA 

Benefit  Area 

The var ious  aspects  of pub l i c  hea l th  se rv ice  a l l  f a l l  
i n t o  t h e  category designated a s  s o c i a l  se rv ice .  Their  bene- 
f i t s  a r e  enjoyed l a rge ly  by t h e  community a s  a whole, although 
f o r  some of them, such a s  maternal and c h i l d  hea l th ,  d i r e c t  
b e n e f i t s  t o  individuals  a r e  a l s o  large .  Where benef i t s  t o  
individuals  a r e  amenable t o  f inancing by user  charges, they 
a r e  usual ly  arranged on a s l i d i n g  s c a l e  according t o  individual  
a b i l i t y  t o  pay. Like education and l i b r a r i e s ,  an important 
s o c i a l  ob jec t ive  of pub l i c  h e a l t h  s e r v i c e  i s  equal iza t ion  of  
benef i t s  among income groups. 

Spi l lover  among communities of environmental h e a l t h  
se rv ices  and communicable d i sease  con t ro l  a r e  obvious. Indeed, 
t h e  wide area  over which they extend has provided j u s t i f i c a t i o n  
f o r  t h e  a c t i v e  r o l e  played by S t a t e  and Federal governments i n  
pub l i c  hea l th .  
c h i l d  c a r e  se rv ices  a r e  considerably less obvious, and probably 
l e s s  extensive,  because d i r e c t  indiv idual  b e n e f i t s  of  these  
programs c o n s t i t u t e  a l a r g e r  proport ion of t o t a l  b e n e f i t s .  
They a r e ,  the re fo re ,  amenable t o  l o c a l  municipal adminis t ra t ion ,  
although economies of  s c a l e  r equ i re  a minimum s e r v i c e  area  i n  
terms of populat ion s i z e  i n  order  t o  provide a given qua l i ty  of 
se rv ice .  

The intercommunity s ,p i l lovers  of maternal and 

Economy of Scale 

The appropr ia te  j u r i s d i c t i o n  f o r  publ ic  h e a l t h  l abora to r i e s  
i s  almost e n t i r e l y  predica ted  upon economies of  s c a l e .  As i n  
the  case o f  p o l i c e  l abora to r i e s ,  they involve in tens ive  s p e c i a l i z a t i o  

- 161 Berwyn F. Mattison and T .  Leroy Richman, Community Heal th  
Services Public  Af fa i r s  Pamphlet No. 180-S (New York: 
Public  Af fa i r s  Committee, I n c . ,  May 1962) 
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i n  many f i e l d s  of a c t i v i t y .  
l a r g e  popula t ion  t o  u t i l i z e  capac i ty  wh i l e  minimizing u n i t  
c o s t s .  Frequent ly t h e s e  l a b o r a t o r i e s  a re  provided by t h e  S t a t e ,  
a l though i n  densely populated a r e a s  a county o r  met ropol i tan  
u n i t  can cap tu re  t h e s e  economies. 

They must s e r v i c e  a s u f f i c i e n t l y  

The same c r i t e r i o n  a p p l i e s  t o  v i t a l  s t a t i s t i c s  records ,  
a l though f o r  t h e s e  s e r v i c e s  economies of  scale w i l l  be  determined 
l a r g e l y  by t h e  ex t en t  t o  which automatic  da t a  process ing  i s  
u t i l i z e d .  For smal l  communities t h e r e  may be no c o s t  advantage 
i n  u t i l i z i n g  e l e c t r o n i c  equipment, wh i l e  f o r  l a r g e r  and more 
densely populated ones f i n a n c i a l  c o s t  may be c u t  s u b s t a n t i a l l y .  
V i t a l  s t a t i s t i c s  a re  c u r r e n t l y  q u i t e  decen t r a l i zed  w i t h  h o s p i t a l s ,  
phys ic ians ,  c o u r t s ,  a s  w e l l  as governmental bodies  a l l  sending 
da ta  t o  a S t a t e  agency. While t h e  S t a t e  v i t a l  s t a t i s t i c s  c e n t e r  
i s  t h e  p l a c e  f o r  assembling v i t a l  s t a t i s t i c  m a t e r i a l  f o r  both 
t h e  Federa l  Government and S t a t e  government, when da t a  a r e  
c e n t r a l i z e d  on a metropol i tanwide b a s i s ,  s t a t i s t i c a l  use and 
inferences  o f  va lue  t o  t h e  p a r t i c u l a r  a r e a  can be made, 

Geographic Adequacy 

Some a c t i v i t i e s  o r  a spec t s  o f  t h e  h e a l t h  func t ion  by 
t h e i r  very  n a t u r e  r e q u i r e  an  adequate  geographic a r e a  f o r  
e f f e c t i v e  planning and ope ra t ion .  These inc lude :  c o n t r o l  of 
a i r  p o l l u t i o n ;  supervis ior ,  of water  supply and sewage systems; 
i n s e c t  and animal c o n t r o l ;  milk and food s a n i t a t i o n ;  and c o n t r o l  
o f  communicable d i seases  . 

Legal  and Adminis t ra t ive  A b i l i t y  

Current  f i g u r e s  show a tremendous sho r t age  o f  t r a i n e d  
phys ic ians ,  nu r se s ,  and o t h e r  personnel  t r a i n e d  f o r  p u b l i c  
hea l th  a c t i v i t i e s .  
and a r e  o f t e n  pe r sona l ly  mobile, only those  communities which 
a r e  organized on a l a r g e  a rea  b a s i s  w i th  command o f  f i n a n c i a l  
and o t h e r  resources  can o f f e r  s u f f i c i e n t  cha l lenge ,  adminis-  
t r a t i v e  a t t r a c t i v e n e s s ,  and f i n a n c i a l  r e t u r n  t o  a t t r a c t  t h i s  
Personnel.  On t h e  o t h e r  hand, areawide o rgan iza t ion  spreads  
the e x i s t i n g  personnel  more e f f e c t i v e l y  f o r  more popu la t ion  
than w i l l  s m a l l  a r ea  departments,  and thus uses  a v a i l a b l e  
manpower more e f f i c i e n t l y .  

S ince  these  persons a re  i n  g r e a t  demand 

An areawide department w e l l  s t a f f e d  and adequately 
financed, is  i n  a b e t t e r  p o s i t i o n  t o  adminis te r  c e r t a i n  
other a s p e c t s  o f  t h e  h e a l t h  func t ion  than  are s m a l l  communities. 
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One o f  t h e s e  is  h e a l t h  educat ion.  
t i o n ,  inc luding  personnel  and equipment, can be developed and 
used throughout a n  e n t i r e  a r ea  a t  about t h e  same c o s t  a s  f o r  
p a r t i a l  coverage. 
t o  c r e a t e  t h e  type  of department and s t a f f  t h a t  i s  a b l e  t o  
n e g o t i a t e  w i th  t h e  S t a t e  and Federa l  governments f o r  a s s i s t a n c e ,  
and then make b e t t e r  use  of  a s s i s t a n c e  rece ived .  

An adequate  program f o r  educa- 

Areawide admin i s t r a t i on  i s  a l s o  more l i k e l y  

C o n t r o l l a b i l i t y  and A c c e s s i b i l i t y  

There a r e  a spec t s  o f  t h e  h e a l t h  func t ion ,  p a r t i c u l a r l y  
a c t i v i t i e s  connected w i t h  maternal  and c h i l d  h e a l t h  s e r v i c e s ,  
t h a t  are  based on an  i n t i m a t e  pa t i en t -doc to r /nu r se  r e l a t i o n s h i p .  
C l i e n t s  a r e  normally f e a r f u l  t h a t  su r r ende r ing  a d m i n i s t r a t i v e  
c o n t r o l  o f  c l i n i c s ,  v i s i t i n g  nurses ,  o r  o t h e r  f a c i l i t i e s  t o  a 
l a r g e r  a r ea  w i l l  mean a g r e a t e r  impersonalness i n  t h i s  r e l a t i o n -  
s h i p .  From t h i s  s t andpo in t ,  t he re fo re ,  h e a l t h  a c t i v i t i e s  
which involve a pa t i en t -nu r se /doc to r  r e l a t i o n s h i p  probably a r e  
b e s t  administered by l o c a l  u n i t s  of  government. 

Experience wi th  Larger-Area Performance 

A s  i nd i ca t ed  under “Current P r a c t i c e , ”  s ingle- county 
departments c o n s t i t u t e  t h e  ma jo r i t y  of  l o c a l  government h e a l t h  
u n i t s  i n  t h e  United S t a t e s ,  p rovid ing  a l l  t h e  p u b l i c  h e a l t h  
s e r v i c e s  t o  t h e  r e s i d e n t s  of  t h e  county. There appears  t o  be 
a s t eady  t r end  toward t r a n s f e r  of t h e  h e a l t h  func t ion  from 
c i t i e s  t o  coun t i e s ,  o r  conso l ida t ion  of  c i t y  and county h e a l t h  
departments.  I n  1961, f o r  example, h e a l t h  departments o f  S a l t  
Lake C i ty  and County, Utah, Omaha and Douglas County, Neb., and 
Rochester and Monroe County, N .  Y . ,  were consol ida ted .  I n  1962, 
Las Vegas’ p u b l i c  h e a l t h  s e r v i c e s  were assumed by Clark County 
and countywide h e a l t h  u n i t s  were formed i n  Decatur,  I l l i n o i s  and 
South Bend, Indiana .  
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H .  HOSPITALS AND MEDICAL CARE FACILITIES 

A wide v a r i e t y  of  h o s p i t a l  and medical c a r e  f a c i l i t i e s  
p rov ide  c a r e  and t rea tment  f o r  persons w i t h  i l l n e s s e s ,  i n j u r i e s ,  
o r  o t h e r  cond i t i ons  r e q u i r i n g  medical a t t e n t i o n .  These f a c i l i t i e s  
i nc lude  gene ra l  h o s p i t a l s ,  which are p r i m a r i l y  f o r  t h e  sho r t - t e rm 
c a r e  of  a c u t e  i l l n e s s e s  and i n j u r i e s ,  and f o r  o b s t e t r i c s ;  mental 
h o s p i t a l s ;  t u b e r c u l o s i s  h o s p i t a l s ;  chronic  d i s e a s e  h o s p i t a l s ;  
nu r s ing  homes; d i a g n o s t i c  and t rea tment  c e n t e r s ;  p u b l i c  h e a l t h  
c e n t e r s ;  and r e h a b i l i t a t i o n  f a c i l i t i e s .  L/ 

Hosp i t a l s  and medical care f a c i l i t i e s  are  owned and 
c o n t r o l l e d  by a v a r i e t y  o f  governmental and nongovernmental 
e n t i t i e s .  Table  6 is  a d i s t r i b u t i o n  o f  h o s p i t a l s ,  beds,  and 
admissions i n  t h e  United S t a t e s  i n  1961 by type o f  h o s p i t a l  owner- 
sh ip  and c o n t r o l .  I n  1956, l o c a l  government accounted f o r  18.1 
pe rcen t  o f  a l l  h o s p i t a l s ,  12.6 pe rcen t  o f  a l l  h o s p i t a l  beds,  and 
15.8 p e r c e n t  o f  a l l  h o s p i t a l  admissions.  2/ Of t h e  1,263 l o c a l  
government i n s t i t u t i o n s ,  t h e  d i s t r i b u t i o n  among types  of f a c i l i t y  
was es t imated  as fol lows:  sho r t - t e rm gene ra l  acute- -1,013;  
tubercu los i s- - 130;  long- term chronic ,  convalescent- -62;  psychi -  
a t r i c - - 3 1 ;  and c h i l d r e n ' s - - 1 .  21 

Local  governments b u i l d  and o p e r a t e  h o s p i t a l s  and r e l a t e d  
medical f a c i l i t i e s  mainly t o  provide  i n s t i t u t i o n a l  medical  c a r e  
f o r  t h e  medical ly  i nd igen t  ( p a r t  o f  t h e  w e l f a r e  func t ion )  and 
to  p rov ide  "emergency ca re"  f o r  everybody, r e g a r d l e s s  of economic 
s t a t u s .  Largely because o f  t h e i r  s u b s t a n t i a l  i nd igen t  p a t i e n t  
load, moreover, l o c a l  government h o s p i t a l s  a r e  important  i n s t i t u -  
t i o n s  f o r  educa t ion  and c l i n i c a l  t r a i n i n g  of  medical s t u d e n t s ,  
i n t e r n s ,  and r e s i d e n t s .  k /  

- 11, '%Health F a c i l i t y  Cons t ruc t ion ,  'I I n d i c a t o r s  (September 1962) , p .v. 

g/ James A .  Hamilton, P a t t e r n s  of H o s p i t a l  Ownership and Control  
(Minneapolis: Un ive r s i t y  o f  Minnesota P r e s s ,  1961), p .  23. 

- 31 I b i d . ,  pp .  73, 76, 79, 83. 

51 m., p p .  74, 7 7 ,  80, 84. 
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Table  6- -Hospi tal  F a c i l i t i e s  and Use, by Type 
of Hospi ta l  and Control :  1961 

Number of- -  
Typeof h o s p i t a l  : 

and control  :Percent  : Beds :Percent  : Admissions: Percent  
:of total:(Thousands):of total:(Thou$ands):of t o t a l  'Hospi ta l s  

Non-Federal : 
Psychiatric 

Voluntary 72 1.0 11.0 0.7 40.8 
Proprietary 98 1 .4  6.9 0.4 41.4 
State  & Local 

Government 313 4.5 696.7 41.7 294.2 

Tuberculosis 
Voluntary 24 0.3 3.7 0.2 5.2 

0.2 
State & Local 

Government 19 5 2.8 44.7 2.7 59.4 

-- 0.2 -- Proprietary 3 

Long-Term Gener a1 
and Other Spec ia l  

Voluntary 18 7 2.7 21.3 1.3 53.4 
Proprietary 24 0.3 1.6 -- 4.8 

Government 110 1.6 47.6 2.9 97.2 
S ta te  & Local 

Short-Term General 
and Other Spec ia l  

Voluntary 3,305 47.7 458. :L 27.4 16,974.4 
Proprietary 8 48 12.2 38.3 2.3 1,566.0 
S t a t e  & Local 

Government 1,307 18.9 162.2 9.7 4,834.7 

Federal: 437 6.3 177.6 10 6 1,502.8 

Total  6,923 100.0 1,699.8 100.0 25,474.4 
United S ta t e s - -  

Source: American Hospi ta l  Assoc ia t ion ,  Hosp i t a l s :  P a r t  11, Guide I s s u e ,  
Vol. 36, p. 416, August 1, 1962. 

0.2 
0.2 

1.2 

0.2 

0.7 -_ 
0.L 

66.7 
6 -2, 

19 .o 

5 .a 

1oo.c 

Note: Due t o  rounding, d e t a i l  w i l l  no t  n e c e s s a r i l y  add t o  t o t a l s .  
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A s  seen i n  d i scuss ion  of  t h e  we l f a re  func t ion ,  respon- 
s i b i l i t y  f o r  provid ing  w e l f a r e  s e r v i c e s  v a r i e s  g r e a t l y  among 
t h e  S t a t e s .  The v a r i a t i o n  accounts  f o r  much of  t h e  v a r i a t i o n  
i n  l o c a l  governments' p rov i s ion  of h o s p i t a l  c a r e .  
expla in ,  f o r  example, why count ies  own and o p e r a t e  h o s p i t a l s  
i n  some S t a t e s ,  and c i t i e s  i n  o t h e r s .  Local governments' 
h o s p i t a l  r e s p o n s i b i l i t i e s  d i f f e r  a l s o  because some undertake 
t o  provide  s e r v i c e  d i r e c t l y  i n  t h e i r  own f a c i l i t i e s ,  whereas 
o t h e r s  pay f o r  care of  t h e  ind igen t  i n  p r i v a t e  h o s p i t a l s .  
Unfortunately t h e r e  is  a lack  of  exac t  d a t a  on v a r i a t i o n s  i n  
t h e s e  p o l i c i e s  throughout t he  country.  5/ 

It he lps  

Current  P r a c t i c e  

A 1956 summary showed t h e  fol lowing d i s t r i b u t i o n  of 
h o s p i t a l s  and beds among types of  l o c a l  government: 

Beds Hosp i t a l s  - 
County 722 114,760 
City-county 85 13,944 
C i ty  3 65 65 , 940 
S p e c i a l  d i s t r i c t  91 7,724 

2 02 , 3 68 1,263 

That county and c i ty- county  h o s p i t a l s  t oge the r  r ep re sen t  
a s u b s t a n t i a l l y  l a r g e r  p o r t i o n  of  t h e  t o t a l  number of l o c a l  
government: h o s p i t a l  beds than  c i t y  h o s p i t a l s  i n d i c a t e s  a tendency 
to e s t a b l i s h  l o c a l  government h o s p i t a l s  on a l a rge r- than- c i ty  
bas i s .  
several  m u n i c i p a l i t i e s .  &/ 

Some s p e c i a l  h o s p i t a l  d i s t r i c t s  a l s o  cover t h e  a r ea  o f  

R o l e  o f  Nat iona l  and S t a t e  Governments 

P r i o r  t o  1946, h o s p i t a l s  and o t h e r  medical f a c i l i t i e s  
developed independently w i t h  l i t t l e  at tempt  a t  coordinated 
Planning by p o l i t i c a l  j u r i s d i c t i o n s .  During t h e  pe r iod  of  

- 51 U.S. Department of Heal th,  Education, and Welfare,  Medical 
Resources Ava i l ab l e  t o  Meet t h e  Needs of  Pub l i c  Ass i s t ance  
Recip ien ts ,  A r e p o r t  submitted t o  t h e  Committee on Ways and 
Means (Washington: Government P r i n t i n g  Off ice ,  1961), p .  63. 

c/ Hamilton, x. c&., pp.  72-83. 
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h o s p i t a l  expansion from 1910 t o  1930, r i s i n g  income l e v e l s  made 
l o c a l  funds a v a i l a b l e  from ph i l an th rop ic  and p u b l i c  sources t o  
meet broadened demands f o r  h o s p i t a l  care .  This  expansion era 
proceeded wi th  l i t t l e  conscious p lanning  f o r  f a c i l i t i e s  i n  
r e l a t i o n  t o  o v e r a l l  need. I n  many in s t ances ,  d i s t r i b u t i o n  was 
uneven, w i th  overbui ld ing  i n  some communities and lack  of  
f a c i l i t i e s  i n  o t h e r s .  During t h e  depress ion  years  new h o s p i t a l  
cons t ruc t ion  p r a c t i c a l l y  s topped.  By t h e  mid-1930's t h e  amount 
spent  f o r  such cons t ruc t ion  by p r i v a t e  sources dropped t o  about  
one- ten th  of t h a t  spent  dur ing  t h e  peak pe r iod  of  t h e  1920's 
w i t h  p u b l i c  expenditures  f a l l i n g  t o  about one- th i rd .  
war yea r s  h o s p i t a l  cons t ruc t ion ,  exc lus ive  of Federa l  m i l i t a r y  
i n s t a l l a t i o n s ,  w a s  a t  a minimum. 

During t h e  

A f t e r  t h e  c l o s e  of  World War 11, growing demands f o r  
. h o s p i t a l  c a r e  focused n a t i o n a l  concern on t h e  need f o r  i nc reas ing  

t h e  supply of h o s p i t a l  f a c i l i t i e s .  I n  August 1946, fol lowing 
a n  i n t e n s i v e  s tudy by t h e  American Hosp i t a l  Assoc ia t ion ,  t h e  
Commission on Hosp i t a l  Care, and t h e  U . S .  Pub l i c  Heal th  Se rv i ce ,  
Congress passed t h e  Hosp i t a l  Survey and Construct ion Act ,  
e s t a b l i s h i n g  what is  gene ra l ly  known as t h e  Hi l l -Bur ton  program. 
It  had two major purposes: 
an inventory  of e x i s t i n g  f a c i l i t i e s ,  i n  surveying t h e i r  needs 
f o r  a d d i t i o n a l  f a c i l i t i e s ,  and i n  developing c o p r e h e n s i v e  p l ans  
f o r  cons t ruc t ion  of a d d i t i o n a l  f a c i l i t i e s ;  and (2) t o  provide  
t h e  necessary incen t ive ,  through f i n a n c i a l  a s s i s t a n c e  t o  t he  
S t a t e s ,  f o r  t h e  cons t ruc t ion  of  long-needed p u b l i c  and o t h e r  
nonpro f i t  h o s p i t a l s ,  p u b l i c  h e a l t h  c e n t e r s ,  and r e l a t e d  h o s p i t a l  
f a c i l i t i e s .  I n  1949, amendments t o  t h e  A c t  au thor ized  t h e  
Pub l i c  Heal th Se rv i ce  t o  conduct and make g r a n t s  f o r  research ,  
experiments,  and demonstrations r e l a t i n g  t o  e f f e c t i v e  u t i l i z a t i o n  
of h o s p i t a l  s e r v i c e s ,  f a c i l i t i e s ,  and resources .  

(1) t o  a s s i s t  t h e  S t a t e s  i n  t ak ing  

I n  1954 t h e  Act was amended t o  provide  a d d i t i o n a l  funds 
f o r  cons t ruc t ing  nursing homes, d i agnos t i c  and t rea tment  c e n t e r s ,  
r e h a b i l i t a t i o n  f a c i l i t i e s ,  and chronic  d i s e a s e  h o s p i t a l s .  I n  
t h e  same year  funds were appropr ia ted  t o  t h e  Pub l i c  Heal th Se rv i ce  
f o r  t h e  f i r s t  t i m e  t o  conduct and make g r a n t s  f o r  h o s p i t a l  research .  
The Community Heal th  Se rv i ces  and F a c i l i t i e s  Act r a i s e d  t h e  annual  
research  appropr i a t ion  a u t h o r i z a t i o n  and au thor ized  experimental  
and demonstration cons t ruc t ion  and equipment p r o j e c t s .  

To p a r t i c i p a t e ,  each S t a t e  is r equ i r ed  t o  des igna te  a 
s i n g l e  S t a t e  adminis te r ing  agency and t o  develop a n  annual 
S ta te  p l a n  f o r  cons t ruc t ion ,  inc luding  a n  inventory  of a l l  
c i v i l i a n  i n p a t i e n t  and o u t p a t i e n t  f a c i l i t i e s  a v a i l a b l e ,  and 
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a long-range program f o r  meeting a d d i t i o n a l  f a c i l i t y  needs.  From 
t h e  f i n a n c i a l  p o i n t  o f  view, Fede ra l  funds under t h e  Hi l l -Bur ton  
program have accounted f o r  35 pe rcen t  o f  t h e  c o s t  of f e d e r a l l y  
a ided  c o n s t r u c t i o n  and 12 pe rcen t  o f  t o t a l  h o s p i t a l  c o n s t r u c t i o n  
(o ther  than  d i r e c t  Fede ra l  c o n s t r u c t i o n ) .  l/ 
S p e c i a l i s t s  Suggest ions 

H o s p i t a l  s p e c i a l i s t s  appa ren t ly  have made no d i r e c t  
sugges t ions  w i th  r e s p e c t  t o  t h e  most a p p r o p r i a t e  j u r i s d i c t i o n  
f o r  t h e  ownership and o p e r a t i o n  o f  governmental h o s p i t a l s .  
might appear  p o s s i b l e  t o  i n f e r  s t anda rds  from t h e i r  sugges t ions  
a s  t o  optimum s i z e  h o s p i t a l  f a c i l i t y ,  s i n c e  t h e  s i z e  o f  an  
i n s t i t u t i o n  would presume a c e r t a i n  popu la t i on  t o  war ran t  i t s  
ex i s t ence .  Suggest ions on optimum s i z e  o f  i n s t i t u t i o n ,  however, 
do no t  seem widely c i t e d  by t h e  s p e c i a l i s t s  i n  t h e  f i e l d .  

It 

I n  i t s  r e g u l a t i o n s  on g r a n t s  f o r  Hi l l- Bur ton  h o s p i t a l  
c o n s t r u c t i o n  funds,  t h e  U.S. Pub l i c  Heal th  Se rv i ce  sets f o r t h  
no s p e c i f i c  g u i d e l i n e s  f o r  optimum s i z e  o f  d i f f e r e n t  f a c i l i t i e s .  
It p r e s c r i b e s  minimum s t anda rds  o f  c o n s t r u c t i o n  and equipment 
which a re  ' 'considered necessary t o  i n s u r e  p rope r ly  planned and 
we l l - cons t ruc t ed  h o s p i t a l s  and p u b l i c  h e a l t h  c e n t e r s  which can 
be maintained and e f f i c i e n t l y  opera ted  t o  f u r n i s h  adequate  
s e r v i c e s . "  8/ The r e g u l a t i o n s  e s t a b l i s h  no minimum o r  optimum 
s i z e  f o r  gene ra l  h o s p i t a l s ,  a l though they  make p a r t i c u l a r  n o t e  
t h a t  " the small h o s p i t a l  of  50 beds o r  under p r e s e n t s  a s p e c i a l  
problem", mainly because t h e  s i z e  o f  t h e  v a r i o u s  departments 
w i l l  be g e n e r a l l y  smaller. Cons t ruc t ion  and equipment r e q u i r e -  
ments f o r  g e n e r a l  h o s p i t a l s  are  gene ra l l y  d iv ided  between those  
f o r  f a c i l i t i e s  up t o  and inc lud ing  100 beds and those  f o r  f a c i -  
lities over  100 beds.  

- 7 /  "Health F a c i l i t y  Cons t ruc t ion ,  Indicators-  (September 1962), 
pp.  v i - v i i ;  U.S. P u b l i c  Heal th  Se rv i ce ,  Areawide P l ann ing  
f o r  H o s p i t a l s  and Rela ted  Heal th  F a c i l i t i e s ,  Report of  t h e  
J o i n t  Committee o f  t h e  American H o s p i t a l  Assoc i a t i on  and Pub l i c  
Heal th  Se rv i ce ,  P u b l i c a t i o n  No. 855 (Washington: Government 
P r i n t i n g  Of f i ce ,  J u l y  1961), pp. 11-12. 

U.S. Department of  Hea l th ,  Education, and Welfare ,  Pub l i c  
Heal th  Se rv i ce  Regula t ions ,  P a r t  53, P e r t a i n i n g  t o  H o s p i t a l  
and Medical F a c i l i t i e s  Survey and Cons t ruc t ion  L e g i s l a t i o n  
(Washington: Government P r i n t i n g  Of f i ce ,  1962), p .  15. 

- 8/  
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The regula t ions  s t a t e  t h a t  no app l i ca t ion  f o r  construc-  
t i o n  of a psych ia t r i c  h o s p i t a l  with a capacity of  more than 500 
beds o r  of a mental h o s p i t a l  wi th  a capacity of more than 3,000 
beds s h a l l  be approved, and no app l i ca t ion  f o r  cons t ruct ion  of 
a tuberculos is  h o s p i t a l  with a capacity of less than 100 beds 
s h a l l  be approved, wi th  c e r t a i n  exceptions. Nursing homes t o  
be e l i g i b l e  must  have a t  l e a s t ' l 0  beds. 

One h o s p i t a l  au thor i ty  notes t h a t  w e  a r e  e s s e n t i a l l y  a 
na t ion  of small hosp i t a l s ,  s ince  almost 80 percent  of the  
h o s p i t a l s  have less than 200 beds and more than one- th i rd  have 
under 50 beds. 
the  f a c t  t h a t  small hosp i t a l s  usual ly  cannot opera te  a s  e f f i c i e n t l y  
a s  t h e i r  l a rge r  counterpar ts  and i s  the  r e s u l t  o f  both l o c a l  p r i d e  
and the  n a t u r a l  d e s i r e  on t h e  p a r t  of t h e  pub l i c  t o  have adequate 
h o s p i t a l  ca re  c lose  a t  hand." g/ 

He goes on t o  say t h a t  t h i s  is  " t rue  desp i t e  

I n  a pamphlet suggesting guides f o r  new urban development, 
a governmental planning body s t a t e d  t h a t  t h e  i d e a l  s i z e  f o r  a 
d i s t r i c t  o r  out ly ing h o s p i t a l  i n  an urban area  i s  200 beds, and 
f o r  a l a rge  h o s p i t a l  i s  500 beds. A 200 bed minimum, according 
t o  t h e  same source, would serve  a population of  50,000 t o  75,000 
people. g/ 

S p e c i a l i s t s '  concern f o r  the  proper a rea  of j u r i s d i c t i o n  
f o r  h o s p i t a l  se rv ices  apparently has centered mostly on planning 
and coordinat ion of  t o t a l  community e f f o r t s ,  both governmental 
and nongovernmental, r a t h e r  than const ruct ion  and opera t ion  of 
hosp i t a l s .  
r e f l e c t s  t h e  e s s e n t i a l  i n t e r r e l a t i o n s h i p  of t h e  two kinds of 
f a c i l i t y  i n  a community. Thus i f  a l o c a l  government provides 
i n s t i t u t i o n s  t o  ca re  f o r  medical indigents ,  emergency cases,  
and contagious cases,  nongovernmental h o s p i t a l s  w i l l  need to 
provide c a r e  f o r  t h e  r e s t  of t h e  community i f  t o t a l  need i s  t o  
be met. What the  government decides t o  do w i l l  a f f e c t  what t h e  
r e s t  of  t h e  community must do, and v i c e  versa .  Moreover, a s  
t h e  government h o s p i t a l ' s  p a t i e n t  load is heavily a f fec ted  by 
economic condit ions-- increasing o r  decreasing t h e  load of 

Linking governmental and nongovernmental f a c i l i t i e s  

- 9/ Hamilton, x. c&., p .  13. 

- 10/ Inter-County Regional Planning Commission, Standards f o r  New 
Urban Development, Master Plan Report N o .  13 (Denver, 1960). 
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i nd igen t  p a t i e n t s - - t h e  nongovernmental h o s p i t a l s  a re  a f f e c t e d  
i n  t h e  oppos i t e  d i r e c t i o n .  Also, t o  t h e  ex t en t  t h a t  t h e  
government cares f o r  i nd igen t s  i n  i t s  own i n s t i t u t i o n s ,  i n s t ead  
of paying f o r  medical i nd igen t  c a r e  i n  voluntary  o r  p r o p r i e t a r y  
h o s p i t a l s ,  it i s  l i k e l y  t h a t  t h e  government h o s p i t a l s  w i l l  be 
t h e  main i n s t i t u t i o n s  f o r  t r a i n i n g  i n t e r n s  and r e s i d e n t s .  This  
w i l l  have important impl ica t ions  f o r  s t a f f i n g  voluntary  h o s p i t a l s  
i n  t h e  community. 

S p e c i a l i s t s  seem t o  ag ree  t h a t  coord ina t ing  planning and 
p o l i c i e s  of  a l l  h o s p i t a l  f a c i l i t i e s  i n  a community, governmental 
and nongovernmental, p rovides  g r e a t  p o s s i b i l i t i e s  of  o v e r a l l  
economy and e f f i c i e n c y  i n  cons t ruc t ion  and ope ra t ion .  This has  
become inc reas ing ly  t r u e  i n  r ecen t  years  as medical p r a c t i c e  
has become more s p e c i a l i z e d ,  complicated, and expensive. Most 
economical and e f f e c t i v e  h o s p i t a l  s e r v i c e  now r e q u i r e s  t h a t  
medical f a c i l i t i e s  be planned i n  terms of  i n t e r r e l a t e d  h o s p i t a l  
systems, s i n c e  only a few h o s p i t a l s  can o r  are even needed t o  
f u r n i s h  many of t h e  complicated s e r v i c e s ,  such as d i agnos t i c  
s e r v i c e s .  

The Federa l  Government's Hi l l -Bur ton  program f o r  i nc reas ing  
the  supply of  h o s p i t a l  f a c i l i t i e s  has  given g r e a t  impetus t o  t h e  
concept of coordinated community planning of  h o s p i t a l  and r e l a t e d  
medical s e r v i c e s .  Providing t h e  incen t ive  of Federa l  g ran t  funds, 
the  program requ i r e s  development of  sys temat ic  s t a t ewide  planning 
o f ' h o s p i t a l  f a c i l i t i e s  on a continuous b a s i s .  I t  has s t imula ted  
e f f e c t i v e  coordinated and coopera t ive  e f f o r t  among agencies  of 
the Nat iona l ,  S t a t e ,  and l o c a l  governments, a s  w e l l  as nonpro f i t  
groups. Also under t h e  Hi l l- Bur ton  program, t h e  Federa l  Govern- 
ment has given s p e c i a l  demonstration g ran t s  t o  he lp  f inance  over  
20 areawide h e a l t h  f a c i l i t y  planning agencies  i n  major metro- 
p o l i t a n  areas. 

Many of those  who have s tud ied  t h e  problem of adequate,  
economical h o s p i t a l  s e r v i c e  have endorsed t h e  n e c e s s i t y  of 
coordinated communitpide planning.  For example: 

The need f o r  e s t a b l i s h i n g  meaningful r e l a t i o n -  
s h i p s  between h o s p i t a l s  and nurs ing  homes i s  only  
one in s t ance  of  a l a r g e r  problem t h a t  w e  now face ,  
namely br inging  toge the r  i n  some r a t i o n a l  system 
of o rgan iza t ion  t h e  l a r g e  number of  s e p a r a t e  medical 
c a r e  i n s t i t u t i o n s  and s e r v i c e s  i n  t h e  community. 
The r eg iona l  o rgan iza t ion  of h o s p i t a l s  i s  one device  
advocated t o  he lp  accomplish t h i s  o b j e c t i v e .  I n  i t s  

- 163 - 



pure  form, t h i s  concept envisages t h e  u n i f i e d  
planning o f  a f u n c t i o n a l l y  d i f f e r e n t i a t e d  and 
c a r e f u l l y  coordinated system of  h o s p i t a l s  
s e rv ing  an e n t i r e  geographic reg ion  demarcated, 
not  by narrow p o l i t i c a l  boundaries,  but  accord-  
ing  t o  e s t a b l i s h e d  p a t t e r n s  of  seeking and 
provid ing  medical c a r e  i n  a manner analogous 
t o  t r ad ing  a r e a s .  Under such a p l an ,  s t anda rds  
of  medical c a r e  could be considerably im?roved 
throughout t h e  reg ion  without  c o s t l y  dupl ica-  
t i o n  o r  i n e f f i c i e n t  deployment of s c a r c e  resources  
and s k i l l s  .... 

A major c h a r a c t e r i s t i c  of  t h e  o rgan iza t ion  
of medical care i n  t h i s  country i s  i t s  lack  of 
organiza t ion .  I n  s p i t e  of t he  m u l t i p l i c i t y  of 
governmental and p r i v a t e l y  sponsored programs, 
important a r e a s  of need remain v i r t u a l l y  untouched. 
Everywhere one is  confronted wi th  shor tages ,  m a l -  
d i s t r i b u t i o n ,  haphazard growth, and i n e f f i c i e n t  
u se  o f  s c a r c e  and va luab le  resources .  What is  
requi red  -is a broad, f l e x i b l e ,  and c a r e f u l l y  
coordinated system i n  which appropr i a t e  s e r v i c e s  
a re  r e a d i l y  a v a i l a b l e  and cont inuously adapted 
t o  t h e  p a t i e n t s '  needs. s/ 
A 1948 Report t o  t h e  P re s iden t  recommended a "coordinated 

hosp i t a  1 sys  t ern" : 

A coordinated h o s p i t a l  sys t en ,  through 
a f ree- f lowing  exchange of  medical s e r v i c e s  
and p a t i e n t s ,  would o f f e r  t h e  h ighes t  q u a l i t y  
medical c a r e  t o  a l l  communities, even t h e  
most remote. The medical c e n t e r  would combine 
t r a i n i n g ,  ex tens ive  r e sea rch ,  and expert 
d iagnos is  and t rea tment  of complicated cases. 
Severa l  d i s t r i c t  h o s p i t a l s  would provide  such 
gene ra l  and s p e c i a l  s e r v i c e s  f o r  most hospi-  
t a l i z e d  p a t i e n t s  as major surgery,  p e d i a t r i c s ,  
o b s t e t r i c s ,  p sych ia t ry .  Community h o s p i t a l s  

- 11/ Avedis Donabedian and S .  J .  Axelrod, "Organizing Medical 
Care Programs t o  Meet Heal th  Needs," Annals, Vol. 337 
(September 1961), pp. 55-56. 
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would o f f e r  more l imi t ed  s e r v i c e s ,  r e f e r r i n g  
more complicated cases  upward. Rura l  c l i n i c s  
would se rve  c h i e f l y  a s  o u t - p a t i e n t  c l i n i c s  and 
d i agnos t i c  c e n t e r s  f o r  r e f e r r a l  t o  t h e  l a r g e r  
h o s p i t a l s .  g/ 
A s p e c i a l  commission s tudying f inanc ing  of  h o s p i t a l  

care advised t h a t  one way t o  c o n t r o l  h o s p i t a l  c o s t  t o  t h e  
p a t i e n t  is  through i n t e g r a t i o n  of  s e r v i c e s  among community 
h o s p i t a l s .  

Economical planning f o r  e f f e c t i v e  h o s p i t a l  
c a r e  r equ i r e s  cons ide ra t ion  of t h e  h e a l t h  needs 
of  t h e  e n t i r e  community and t h e  ex t en t  t o  which 
those  needs a r e  m e t  by a l l  community h o s p i t a l s  
and r e l a t e d  o rgan iza t ions .  I f  comprehensive 
service i s  t o  be provided a t  a minimal c o s t  t o  
t h e  p u b l i c ,  i t  i s  necessary t h a t  t h e r e  be coopera-  
t i o n  among h o s p i t a l s  t o  avoid d u p l i c a t i o n  a s  w e l l  
a s  gaps i n  f a c i l i t i e s  and s e r v i c e s . .  . . I€ every 
h o s p i t a l  i n  t h e  community o f f e r e d  a comprehensive 
s e r v i c e ,  without  regard  t o  community needs f o r  
such s e r v i c e s ,  t h e  t o t a l  c o s t s  of  h o s p i t a l  c a r e  
t o  t h e  p u b l i c  would be h igher  than  necessary .  13/ 

I 

A j o i n t  committee of  t h e  American Hosp i t a l  Assoc ia t ion  
and t h e  Pub l i c  Heal th Se rv i ce  sponsored r e sea rch  on t h e  need 
f o r  planning on a communitywide b a s i s  f o r  h o s p i t a l s  and r e l a t e d  
f a c i l i t i e s .  z/ The committee suggested t h a t  t h e  v e h i c l e  f o r  

- 1 2 /  Oscar R.  Ewing, The Na t ion ' s  Heal th ,  A Ten Year Program, 
A Report t o  t he  P re s iden t  by t h e  Federa l  S e c u r i t y  Adrninis- 
t r a t o r  (Washington: 1948).  

- 13/ Commission on Financing of  Hosp i t a l  Care, Gordon Gray, Chairman 
of Execut ive Committee, Financing Hosp i t a l  CaLe i n  t h e  United 
S t a t e s ,  Recommendations, (New York: The Blakeston Coqany,  
Inc . ,  1954), pp. 41-42. 

- 14/ Areawide Planning f o r  Hosp i t a l s  and Related Heal th F a c i l i t i e s ,  
2. gt . ;  s e e  a l s o ,  U.S. PHS, Areawide Planting of  F a c i l i t i e s  
f o r  Long-Term Treatment and Care, Report of  t h e  J o i n t  Committee 
of t h e  American Hosp i t a l  Assoc ia t ion  and PHS Pub l i ca t ion  No. 
930-B-1 (Washington: Government P r i n t i n g  O f f i c e ,  February 
1963).  
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coordinated community a c t i o n  be t h e  Local Planning Agency ( fo r  
h o s p i t a l  and r e l a t e d  h e a l t h  f a c i l i t i e s )  , formed e i t h e r  by voluntary 
community i n i t i a t i v e  o r  by o f f i c i a l  a c t i o n  of t h e  S t a t e  o r  l o c a l  
governments. It should meet o rgan iza t iona l  s tandards  se t  by t h e  
S t a t e  Hil l-Burton agency and should be recognized by t h a t  agency 
as t h e  au thor ized  p lanning  agency f o r  t h e  l o c a l i t y .  The governing 
board of  t h i s  permanent planning agency should be comprised o f  
members drawn from t h e  top echelon of l a y  and p r o f e s s i o n a l  
community leadersh ip .  While t h e  major i ty  of  members should not  
be engaged f u l l  t i m e  i n  h e a l t h  o r  h o s p i t a l  work, i t  is  t o  t h e  
h e a l t h  f i e l d  t h a t  t h e  agency must t u rn ,  no t  only f o r  r ep re sen ta-  
t i o n  on t h e  governing body but  f o r  membership on advisory  
committees t o  provide  t e c h n i c a l  a s s i s t a n c e .  Funds f o r  ope ra t ing  
a planning agency should come from a v a r i e t y  of  sources ,  inc luding  
con t r ibu to r s  t o  h e a l t h  s e r v i c e  i n s t i t u t i o n s  as w e l l  as t h e  i n s t i -  
t u t i o n s  themselves,  bu t  should not  come exc lus ive ly  from h o s p i t a l s .  
This r eg iona l  planning group f o r  medical f a c i l i t i e s  would be 
coord ina t ing  agencies  and i n s t i t u t i o n s  t h a t  a r e  a mix of  p r i v a t e  
and p u b l i c  s i n c e  government and voluntary  o rgan iza t ions  sha re  
c o n t r o l  and ope ra t ion  of  h o s p i t a l s .  

The j o i n t  s tudy  group s a i d  t h a t  t h e  l o c a l  planning agency 
should (1) e s t a b l i s h  goa ls  and p r i n c i p l e s ;  (2) o b t a i n  da t a  necessary 
f o r  sound planning judgments; (3)  encourage cons t ruc t ion  of  needed 
h o s p i t a l  and r e l a t e d  h e a l t h  f a c i l i t i e s  as  w e l l  a s  adequate  and 
s u f f i c i e n t  f a c i l i t i e s  t o  be used f o r  educa t ing  and t r a i n i n g  medical 
and paramedical personnel ;  ( 4 )  s t i m u l a t e  i n d i v i d u a l  h o s p i t a l s  
and r e l a t e d  h e a l t h  f a c i l i t i e s  t o  d e f i n e  t h e i r  o b j e c t i v e s  a s  they 
r e l a t e  t o  t h e i r  r e s p o n s i b i l i t y  t o  t h e  community, t o  app ra i se  
t h e i r  own s tandards  of c a r e ,  t o  c o r r e c t  d e f i c i e n c i e s ,  and t o  
set f o r t h  s p e c i f i c  programs t o  meet such o b j e c t i v e s ;  (5) e s t a b l i s h  
p r i o r i t i e s  f o r  a l l o c a t i n g  funds f o r  cons t ruc t ion  and moderniza- 
t i o n ;  ( 6 )  encourage endorsement of  t h e  l o c a l  p l a n  by adminis t ra-  
t o r s  of h o s p i t a l s  and r e l a t e d  h e a l t h  f a c i l i t i e s ,  donors,  and t h e  
community a t  l a r g e ;  (7)  approve fund- ra is ing  d r i v e s  only f o r  
those  h o s p i t a l s  wi th  cons t ruc t ion  programs which conform t o  
community needs. 

The area of  j u r i s d i c t i o n  o r  p lanning  reg ion ,  s a i d  t h e  j o i n t  
s tudy  r e p o r t ,  should be as l a r g e  as i s  be l ieved  p r a c t i c a l  f o r  
succes s fu l  execut ion of planning.  S p e c i f i c a l l y ,  i n  a footnote  
t h e  r e p o r t  states : 

The planning reg ion  i s  t h a t  p a r t i c u l a r  
geographic u n i t  f o r  which comprehensive coord i-  
na ted  h o s p i t a l  and r e l a t e d  h e a l t h  f a c i l i t i e s  
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and s e r v i c e s  a re  planned. The reg ion  w i l l  
u sua l ly  be centered  i n  a c i t y .  I n  heav i ly  
urbanized reg ions ,  t h e  most populated 
c e n t r a l  c i t y  w i l l  s e r v e  as t h e  f o c a l  p o i n t  
of  ope ra t ion .  An urban region should 
inc lude  t h e  c e n t r a l  c i t y ,  suburbs and t h a t  
p o r t i o n  of  t h e  surrounding t e r r i t o r y  which 
may be expected t o  assume urban c h a r a c t e r i s -  
t i c s  i n  t h e  fo re seeab le  f u t u r e  ....x / 

A planning reg ion  which inc ludes  a s tandard  met ropol i tan  
s t a t i s t i c a l  a r e a  should inc lude  both co re  c i t i e s  and suburban 
c i t i e s  t o  t h e  g r e a t e s t  e x t e n t  p o s s i b l e .  It may even be d e s i r a b l e  
t o  inc lude  more than  one such a rea  i n  a p lanning  reg ion .  Socio-  
economic and p o l i t i c a l  cohesiveness  a r e  among t h e  prime elements 
t o  be considered i n  dec id ing  t h e  geographic boundary f o r  a l o c a l  
p lanning  a r e a .  Other f a c t o r s  t o  be examined inc lude  p r o j e c t e d  
land use,  community development, h o s p i t a l  l oca t ion ,  t r anspor t a-  
t i o n  f a c i l i t i e s ,  t r a d i t i o n a l  h o s p i t a l  usage p a t t e r n s ,  and 
a v a i l a b i l i t y  of medical and o t h e r  p r o f e s s i o n a l  personnel .  
de te rmina t ions  should be based on recommendations by t h e  S t a t e  
Hi l l- Bur ton  agency and l o c a l  judgment. It was  also s t a t e d  i n  
t h e  s tudy  t h a t  i n  l a r g e  met ropol i tan  areas, d e l i n e a t i o n  of 
s e r v i c e  a r e a s  w i t h i n  t h e  t o t a l  planning reg ion  may be necessary 
f o r  e f f e c t i v e  planning.  

F i n a l  

Typica l  of  s imilar  comments by s p e c i a l i s t s  on t h e  d e s i r a b l e  
j u r i s d i c t i o n  o f  t h e  community planning agency is  t h e  fol lowing:  

Unless t h e r e  i s  j o i n t  p lanning  c a r r i e d  o u t  
s imultaneously and coopera t ive ly  by a c i t y  and i t s  
ou t ly ing  suburban and exurban areas, i n s t i t u t i o n a l  
and r e l a t e d  p a t t e r n s  f o r  h o s p i t a l  and medical 
s e r v i c e  may occur  which a re  not  i n  t h e  b e s t  i n t e r e s t  
o f  good p a t i e n t  c a r e ,  and which may r e s u l t  i n  t h e  
uneconomical u se  of funds f o r  cons t ruc t ion  of t h e s e  
f a c i l i t i e s .  Fu r the r ,  t h e  lack of proper  planning 
may r e s u l t  i n  h ighe r  c o s t s  f o r  ope ra t ion  and main- 
tenance. g/ 

Areawide Planning f o r  Hosp i t a l s  and Related F a c i l i t i e s ,  z. c&., 
p .  2 ,  foo tno te  3 .  

- 16/ John J. Bourke, Chapter 16, "Don't Weaken t h e  Medical Centers ,"  
Urban Sprawl and H e a l s ,  Report o f  t h e  1958 Nat iona l  Heal th Forum 
(New York: Nat iona l  Heal th Council, January 1959), p .  112 .  
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Appl ica t ion  of Se l ec t ed  Economic and P o l i t i c a l  C r i t e r i a  

Benef i t  Area 

Hosp i t a l  and medical care f a c i l i t i e s  belong t o  t h e  group 
of  func t ions  which combines a s p e c t s  of u t i l i t y  s e r v i c e s  and s o c i a l  
s e r v i c e s .  D i rec t  b e n e f i t s  t o  i nd iv idua l s  a r e  l a r g e  and can be 
f inanced by use r  charges,  bu t  s p i l l o v e r  of  s o c i a l  b e n e f i t s  t o  
t h e  community o r  reg ion  is  a l s o  l a r g e  and j u s t i f i e s  f inanc ing  
from gene ra l  revenues. Therefore,  a s  i n  t h e  case  of gene ra l  
p u b l i c  h e a l t h  s e r v i c e s ,  whatever u se r  charges are imposed are 
sca l ed  according t o  a b i l i t y  t o  pay i n  o rde r  t o  equa l i ze  i nd iv idua l  
b e n e f i t  oppor tun i t i e s  throughout s e r v i c e  areas and thereby max5 
mize s o c i a l  b e n e f i t .  

To t h e  e x t e n t  t h a t  prevent ion  of d i s e a s e  and promotion 
and maintenance of  t h e  genera l  h e a l t h  l e v e l  a r e  d e s i r a b l e  f o r  
a l l  members of an  area, inc luding  those  unable t o  pay, a l l  
communities w i t h i n  a met ropol i tan  area w i l l  d e r i v e  b e n e f i t s  
from a coordinated h o s p i t a l  program. I n s o f a r  as each community 
goes it alone" , s p i l l o v e r  of t h e  s o c i a l  c o s t  o f  lowered h e a l t h  

s tandards  from communities which f a i l  t o  provide  adequate  s e r v i c e  
is  l i k e l y  t o  exceed t h e  e x t e r n a l  b e n e f i t s  c r ea t ed  by communities 
adequately suppl ied  wi th  medical f a c i l i t i e s .  

I I  

Economy of Sca l e  

The v a s t  improvements i n  medical and h o s p i t a l  p r a c t i c e  i n  
r ecen t  decades a re  r e l a t e d  c h i e f l y  t o  s p e c i a l i z a t i o n .  A s  i n  
o t h e r  p u b l i c  services, s p e c i a l i z a t i o n  and r e l a t e d  h ighe r  s tandards  
o f  s e r v i c e  a r e  a t t a i n a b l e  c h i e f l y  through t h e  advantages of  economies 
of  s c a l e .  I n  a d d i t i o n ,  i n  t h e  case  of h o s p i t a l s  even t h e  minimum 
f a c i l i t y  r equ i r e s  a l a r g e  c a p i t a l  investment.  A s  a r e s u l t  of 
t h e s e  f a c t o r s ,  t h e  f u l l  b e n e f i t s  of t echn ica l  p rog res s  i n  medical 
and h o s p i t a l  f a c i l i t i e s  can be made a v a i l a b l e  only  t o  communities 
wi th  a l a r g e  enough demand t o  u t i l i z e  capac i ty  and s u f f i c i e n t  
economic resources  t o  f inance  l a rge- sca l e  ope ra t ion .  I n  many 
met ropol i tan  a r e a s  t h i s  implies  county o r  areawide r e s p o n s i b i l i t y  
f o r  h o s p i t a l  cons t ruc t ion  and ope ra t ion .  Planning of h o s p i t a l  - 

f a c i l i t i e s  on an areawide b a s i s  would a l s o  y i e l d  economies i n  
planning personnel  and equipment compared t o  planning by ind iv idua l  
l o c a l i t y .  
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Geographic Adequacy 

Nongovernmental h o s p i t a l s  , accounting f o r  about two- thirds  
of t h e  coun t ry ' s  h o s p i t a l s  and about one- th i rd  of  i t s  h o s p i t a l  
beds, d e r i v e  t h e i r  l eadersh ip  and f inanc ing  without  regard  t o  l o c a l  
government boundary l i n e s ,  and se rve  p a t i e n t s  wi thout  r e spec t  t o  
j u r i s d i c t i o n  of  res idence .  I n  met ropol i tan  a r e a s ,  t h i s  means 
t h a t  nongovernmental i n s t i t u t i o n s  a re  e s s e n t i a l l y  areawide i n s t i -  
t u t i o n s ,  from t h e  s tandpoin t  o f  t h e i r  suppor t ,  d i r e c t i o n  and 
p a t i e n t s .  Since t h e  ways i n  which l o c a l  governments d ischarge  
t h e i r  r e s p o n s i b i l i t i e s  f o r  h o s p i t a l  c a r e  a r e  c l o s e l y  in te r twined  
wi th  t h e  p o l i c i e s  and programs of  nongovernmental h o s p i t a l s ,  
and s i n c e  economical and e f f e c t i v e  h o s p i t a l  s e r v i c e  make i t  
impera t ive  t h a t  nongovernmental h o s p i t a l s  p l a n  t h e i r  cons t ruc t ion  
and s e r v i c e  programs coopera t ive ly  through a met ropol i tan  a r e a ,  
i t  fol lows t h a t  governmental h o s p i t a l  s e r v i c e s  should be planned 
i n  r e l a t i o n  t o  nongovernmental h o s p i t a l  s e r v i c e s ,  and t h a t  
nothing less than  t h e  met ropol i tan  a rea  i s  adequate  f o r  such 
planning and coord ina t ion .  

Legal and Adminis t ra t ive  A b i l i t y  

Areawide coordinated planning would make b e s t  u se  of 
s ca rce  personnel  necessary t o  s t a f f  h o s p i t a l s  and o t h e r  f a c i l i t i e s .  
Up-to-date f a c i l i t i e s  wi th  p rog res s ive  a t t i t u d e s  would, i n  t u r n ,  
be an  a t t r a c t i o n  t o  t h i s  personnel .  

Because of v a r i a t i o n s  i n  ownership of  t h e  coopera t ing  
i n s t i t u t i o n s ,  goa ls  being sought ,  and t h e  n a t u r e  of  t h e  l i a i s o n  
p roces s ,  i t  i s  necessary t o  have a i d  and support  o f  t h e  b e s t  
c i v i c  leadersh ip ,  p o s s i b l e  only on an areawide b a s i s .  

Areawide planning f o r  a l l o c a t i o n  of  c a p i t a l  funds has been 
found t o  be a d e s i r a b l e  s o l u t i o n  t o  an  emerging problem of h o s p i t a l  
f inanc ing ,  i .e . ,  decreasing wi l l i ngness  of p r i v a t e  phi lan thropy 
t o  c o n t r i b u t e  t o  bu i ld ing  programs. A coordinated p l an ,  e l imina t ing  
dup l i ca t ions  and provid ing  f o r  a balanced p a t t e r n  of h e a l t h  f a c i -  
l i t ies  i n  an a r e a ,  would not  only s a t i s f y  p u b l i c  agency r equ i r e-  
ments, bu t  be more e a s i l y  s a l e a b l e  t o  p r i v a t e  sources .  

C o n t r o l l a b i l i t y  and A c c e s s i b i l i t y  

Hosp i t a l s  tend t o  develop l o y a l  groups, e i t h e r  t h e i r  
a u x i l i a r y ,  t h e  community group t h a t  helped raise the  funds,  t h e i r  
boards,  t h e i r  s t a f f ,  o r  even i n  some cases ,  t h e i r  p a t i e n t s .  These 
groups and t h e  communities where the  h o s p i t a l s  are  loca t ed  do no t  
want t o  su r r ende r  t o  some supergroup t h e i r  p re roga t ive  of  expansion 
o r  con t r ac t ion .  However, areawide planning does not  i n t e r f e r e  
with t h e  ope ra t ion  of t h e  f a c i l i t i e s  o r  d i c t a t e  i n t e r n a l  p o l i c y .  
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Experience w i t h  Larger-Area Performance 

There a r e  about  20 e s t a b l i s h e d  met ropol i tan  and areawide 
h e a l t h  f a c i l i t y  p lanning  o rgan iza t ions  c u r r e n t l y  i n  o p e r a t i o n .  
Examples are t h e  Columbus, Ohio H o s p i t a l  Federa t ion ,  t h e  Grea te r  
D e t r o i t  Area Hosp i t a l  Council ,  I n c . ,  t h e  H o s p i t a l  Review and 
Planning Council  o f  Southern New York, and t h e  Kansas C i ty ,  Mo. 
Area H o s p i t a l  Assoc ia t ion .  
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I. A I R  POLLUTION CONTROL 

A i r  p o l l u t i o n  is  def ined  as t h e  presence  i n  t h e  outdoor  
atmosphere o f  one o r  more contaminants,  such a s  d u s t s ,  fumes, 
gas ,  m i s t ,  odor ,  smoke o r  vapor ,  i n  q u a n t i t i e s ,  of  c h a r a c t e r i s -  
t i c s ,  and o f  du ra t i on  such a s  t o  be i n j u r i o u s  t o  human, p l a n t ,  
o r  animal  l i f e  o r  t o  p rope r ty ,  o r  which unreasonably i n t e r f e r e  
w i th  t h e  comfortable  enjoyment o f  l i f e  and p rope r ty .  i/ 

Recognit ion of  a i r  p o l l u t i o n  a s  a problem once w a s  l a r g e l y  
l i m i t e d  t o  smoke o r  o t h e r  p o l l u t a n t s  t h a t  could be seen  o r  smelled.  
Advances i n  technology-- the wider  use o f  improved f u e l s ,  b e t t e r  
combustion, improved dus t  co l l ec to r s - - coup led  wi th  l o c a l  smoke 
abatement programs, have reduced t h e  l e v e l  o f  v i s i b l e  p o l l u t a n t s .  
Concurrent ly ,  however, advancing technology has  a l s o  produced 
new sources  o f  p o l l u t a n t s  and r e sea rch  has brought about  a 
r ecogn i t i on  t h a t  t h e  a i r  p o l l u t i o n  problem is  n o t  merely l im i t ed  
t o  v i s i b l e  smoke. 

Today's p o l l u t a n t s  a r e  such waste products  
as t h e  d u s t s ,  smoke, fumes, and l i q u i d  d r o p l e t s  
t h a t  h ide  t h e  sun, de l ay  a i r c r a f t  ope ra t i ons ,  and 
soil our  b u i l d i n g s  and our c l o t h i n g .  They a r e  
gaseous d i s cha rges  l i k e  s u l f u r  d iox ide ,  carbon 
monoxide, ox ides  of n i t rogen ,  and hydrogen s u l f i d e .  
They a r e  m e t a l l i c  fumes and d u s t s  from lead ,  vanadium, 
i r o n  and t h e i r  compounds. They a r e  f l u o r i n e  and 
phosphorous compounds which have proved harmful t o  
p l a n t s  and l i v e s t o c k .  F i n a l l y ,  they a re  contaminants 
c r ea t ed  i n  t h e  a i r ,  under t h e  i n f luence  of s u n l i g h t ,  
by t h e  i n t e r a c t i o n  of some of  t h e s e  subs tances .  
For example, i n v i s i b l e  c louds of  hydrocarbons and 
oxides  o f  n i t r o g e n  a re  " t r iggered"  by s u n l i g h t  t o  
form photochemical smog of  t h e  t y p i c a l  Los Angeles 
v a r i e t y .  2/ 

- 11 Engineers J o i n t  Council  Po l i cy  Statement  on A i r  P o l l u t i o n  and I t s  - Control ,  Report No. 107 (New York: Engineers  J o i n t  Council ,  1957). 

"Air P o l l u t i o n ,"  
(May 1962), p .  v. 

Heal th ,  Education, and Welfare I n d i c a t o r s  
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The sources  of  a i r  p o l l u t a n t s  a r e  a lmost  a s  v a r i e d  as 
t h e  p o l l u t a n t s .  The p o l l u t a n t s  come from automobile and t r u c k  
exhaust  p ipes  and c rankcases ,  from chimneys and t r a s h  and l e a f  
f i r e s .  
municipal  dumps, apar tment  house and municipal  i n c i n e r a t o r s ,  
and commercial e n t e r p r i s e s ,  o i l  r e f i n e r i e s ,  s t o r a g e  tanks ,  
t r a i n s  , a i r p l a n e s  , s h i p s  , and f a c t o r i e s .  

They come from municipal  power p l a n t s  and smouldering 

The s e v e r i t y  o f  a i r  p o l l u t i o n  depends on atmospheric  
cond i t i ons  as w e l l  a s  sources  of p o l l u t i o n .  Normally, a i r  
c u r r e n t s  d i s p e r s e  and d i l u t e  t h e  p o l l u t a n t s .  A i r  n e a r  t h e  
ground is  w a r m  and tends  t o  r i s e  through t h e  c o o l e r  upper 
l a y e r s  o f  t h e  atmosphere.  I f  t h e r e  i s  a n  i n v e r s i o n  i n  temper- 
a t u r e ,  however, t h e  a i r  nea r  t h e  ground i s  c o o l e r  than  t h e  
upper l a y e r s  of  t h e  atmosphere,  and t h e  abnormal l a y e r  of  w a r m  
a i r  a c t s  as a l i d ,  s e a l i n g  i n  t h e  a i r  below. Atmosphere i nve r-  
s i o n  i s  most commonly a s s o c i a t e d  w i t h  t h e  a i r  p o l l u t i o n  d i f f i c u l t i e s  
o f  Los Angeles.  Other  a tmospheric  condi t ions- -wind speed,  p r e -  
c i p i t a t i o n ,  sunshine--which may be "normal" f o r  a n  a r e a  may c r e a t e  
problems i f  t h e  r a t e s  of  emission of  contaminants a r e  high enough. 
F u r t h e r ,  abnormal s t a g n a t i o n  cond i t i ons ,  no t  n e c e s s a r i l y  a s s o c i a t e d  
w i t h  i nve r s ions ,  may cause a bui ldup of concen t r a t i ons  i n  an  a r e a .  

Governmental u n i t s  t r y  t o  c o n t r o l  a i r  p o l l u t i o n  by va r ious  
methods: r e q u i r i n g  t h a t  a permi t  be ob ta ined  be fo re  cons t ruc-  
t i o n  o r  a l t e r a t i o n  of  combustion o r  p roces s ing  equipment; s u r -  
v e i l l a n c e  o f  p o s s i b l e  p o l l u t i o n  sources  i n  t h e  f i e l d ;  e s t a b l i s h i n g  
and en fo rc ing  emissions s t anda rds  on e x i s t i n g  p o l l u t i o n  sou rces ;  
land u s e  p lanning  and zoning a c t i v i t i e s  t o  a r r i v e  a t  an  optimum 
s p a t i a l  d i s t r i b u t i o n  of  a i r  p o l l u t i o n  sou rces ;  p u b l i c  and i n d u s t r y  
educa t ion ;  and t e c h n i c a l  a s s i s t a n c e  and c o n s u l t a t i v e  s e r v i c e s  
t o  owners of e x i s t i n g  o r  p o t e n t i a l  a i r  p o l l u t i o n  sou rces .  Major 
e f f o r t s  o f  l o c a l  c o n t r o l  agenc ies  are i n  t h e  a r e a  of  abatement 
o f  e x i s t i n g  sources  , through in spec t ions  and complaint follow-up. 

The r e g u l a t o r y  u n i t  measures p o t e n t i a l  emission a g a i n s t  
an a i r  p o l l u t i o n  emission t a b l e  o f  s t anda rds  p r e s c r i b e d  by law 
o r  ord inance .  Such s t anda rds  l i m i t ,  f o r  example, t h e  pe rmis s ib l e  
d e n s i t y  of  smoke and q u a n t i t y  o f  f l y  a sh  emissions.  
t a b l e  w i l l  depend on t h e  s e v e r i t y  and types  o f  a i r  p o l l u t i o n  
p r e s e n t  i n  a community. 

The s t anda rds  

The conten t  of a c o n t r o l  program depends u l t i m a t e l y  on 
de te rmina t ion  of t h e  s t anda rds  of " safe" community a i r ,  j u s t  as 
a wate r  p o l l u t i o n  c o n t r o l  program i s  keyed t o  t h e  community's 
d e s i r e d  s t anda rds  of  llsafe" water. Considerable  r e sea rch  i s  

- 172 - 



being done t o  e s t a b l i s h  an  index o r  indexes o f  community a i r  
contaminat ion,  mainly d i r e c t e d  toward t h e  e f f e c t s  o f  h e a l t h  
and a g r i c u l t u r e .  3/ Few a r e a s ,  notably i n  C a l i f o r n i a ,  have 
adopted a i r  q u a l i t y  s t anda rds  t o  d a t e ,  and t h e s e  govern only 
a few contaminants .  &/ More commonly, many governments have 
adopted va r ious  types  o f  emission s t anda rds  (governing t h e  
amount o f  a p o l l u t a n t  emi t ted  from a sou rce ) .  

S i g n i f i c a n t  i n t e r e s t  is  being shown i n  t h e  p o s s i b i l i t y  
o f  p revent ing  o r  reducing a i r  p o l l u t i o n  concen t r a t i ons  through 
broad r e g i o n a l  land use and f a c i l i t i e s  p lanning .  Thus, depending 
upon topography, wind c u r r e n t s ,  and o t h e r  meteoro logica l  f a c t o r s ,  
a i r  p o l l u t i o n  c o n t r o l  may d i c t a t e  t h e  need f o r  c o n t r o l l i n g  t h e  
l o c a t i o n  of s t a t i o n a r y  sou rces  i n  an a i r  b a s i n  so as t o  ach ieve  
an optimum s p a t i a l  d i s t r i b u t i o n  which w i l l  minimize a i r  p o l l u -  
t i o n  concen t r a t i ons  w i t h i n  t h e  a r e a .  The l o c a t i o n  and des ign  
of  highways, mass t r a n s i t  and o t h e r  elements of an  a r e a ' s  
t r a n s p o r t a t i o n  system may a l s o  a f f e c t  t h e  s e v e r i t y  o f  an  a r e a ' s  
a i r  p o l l u t i o n  problem. Disposa l  o f  s o l i d  was tes  so as  t o  
minimize a i r  p o l l u t i o n  may r e q u i r e  t h e  r e s e r v a t i o n  of  s t r a t e -  
g i c a l l y  l oca t ed  open a r e a s  f o r  s a n i t a r y  l a n d f i l l  o r  may sugges t  
t he  need f o r  municipal i n c i n e r a t o r s  s e rv ing  a popula t ion  l a r g e  
enough t o  make l a r g e - s c a l e ,  e f f i c i e n t  ope ra t i ons  economically 
f e a s i b l e .  ?/ 

S .  M .  Rogers, A Br ie f  Review of  t h e  P u b l i c  Heal th  Se rv i ce  
A i r  P o l l u t i o n  Program, a paper  p re sen t ed  t o  Eas t  C e n t r a l  
Sec t ion ,  A i r  P o l l u t i o n  Control  Assoc i a t i on  ( L o u i s v i l l e ,  Ky.: 
September 2 1 ,  1961), Mimeo. p 1 7 .  "Much less and i n  some 
cases  a lmost  no, a t t e n t i o n  has been p a i d  t o  a p p r a i s a l  o f  
o t h e r  e f f e c t s  o f  a i r  po l lu t i on- - nu i sances ,  sensory  e f f e c t s ,  
s o i l i n g ,  co r ros ion ,  e f f e c t s  upon v i s i b i l i t y ,  i n t e r f e r e n c e  
w i th  t r a n s p o r t a t i o n ,  e t c . "  

- 4 /  Arthur  C ,  S t e r n ,  " A i r  P o l l u t i o n  S tandards ,"  A i r  P o l l u t i o n ,  
e d .  Ar thur  C.  S t e r n  (New York: Academic P r e s s ,  1962), 
Vo l .  11, Chapter 37 .  

Letter  from Chief ,  Div is ion  o f  A i r  P o l l u t i o n ,  U .  S .  Pub l i c  
Heal th  Se rv i ce ,  June 7 ,  1963. 

21 
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Current  P r a c t i c e  

More than  2,000 communities have some l e g a l  b a s i s  f o r  
r e g u l a t i n g  a i r  p o l l u t i o n ,  a/ but  a survey e a r l y  i n  1961 revea led  
t h a t  t h e r e  were only 85 l o c a l  a i r  p o l l u t i o n  c o n t r o l  agencies  
which spent  $5,000 o r  more p e r  yea r .  I /  Of t h e  34 spending more 
than  $25,000 p e r  y e a r ,  t h r e e  covered more than a s i n g l e  county, 
t e n  were county agencies ,  and 2 1  were under a c i t y  government. 
0.f t h e  51 spending between $5,000 and $25,000, one covered 
more than  a s i n g l e  county, two were county agencies ,  48 were 
administered by a c i t y ,  and one by a township. Thus, such a i r  
p o l l u t i o n  c o n t r o l  a c t i v i t i e s  as were being c a r r i e d  on below t h e  
S t a t e  l e v e l  were being conducted mostly by municipal governments. 

Role of  S t a t e  Government 

Most S t a t e s  have adopted l e g i s l a t i o n  fo r  S t a t e  a i r  po l lu-  
t i o n  a c t i v i t i e s  bu t  i n  1961 t h e r e  were only 17  S t a t e s  w i th  
programs involv ing  expenditures  o f  $5,000 p e r  year  o r  more. 
The S t a t e  of Ca l i fo rn i a  a lone  accounted f o r  57 pe rcen t  of t h e  
t o t a l  of $2,000,000 spent  by t h e  S t a t e s  f o r  a i r  p o l l u t i o n  con- 
t r o l  i n  1961. 

From four  t o  s ix  S t a t e s  were engaged i n  "enforcement" 
a c t i v i t i e s ,  t h e  exac t  number depending on t h e  d e f i n i t i o n  o f  

enforcement." However, most Sta tes  confined t h e i r  a c t i v i t i e s  
t o  t e c h n i c a l  a s s i s t a n c e  and encouragement of l o c a l  programs. 
Six o r  seven S t a t e s  conducted Statewide a i r  q u a l i t y  monitoring 
and f i v e  reviewed and approved p l ans  f o r  c e r t a i n  types of  i n s t a l -  
l a t i o n  which might cause a i r  p o l l u t i o n .  
have a program f o r  r egu la t ing  emissions from motor v e h i c l e s .  
Th i r t een  of  t h e  S t a t e s  have conducted Statewide surveys t o  develop 
bases  f o r  a i r  p o l l u t i o n  c o n t r o l  programs. S t a t e  agencies  a l s o  
provide  t r a i n i n g ,  disseminate  information,  conduct nuisance 
abatement work, provide  labora tory  s e r v i c e s  t o  l o c a l  agencies ,  

' I  

Cal i fo rn i a  and New York 

- 61' Council  of S t a t e  Governments, A i r  Po l lu t ion :  Summary Report_ 
t o  t h e  Governors' Conference (Chicago: 1958), p .  22. 

- 7/ Jean  J .  Schueneman, A i r  P o l l u t i o n  Problems and Control 
Programs i n  t h e  United S t a t e s ,  a paper  presented  t o  55th 
Annual Meeting of  t h e  A i r  P o l l u t i o n  Control  Assoc ia t ion .  
(Chicago: May 20-24, 1962), Table 6. 
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s tudy  p o l l u t a n t  emissions, and c a r r y  on research  on t h e  e f f e c t s  
of p o l l u t i o n  on h e a l t h .  Only a few S t a t e s  engage i n  more than 
a few of t hese  a c t i v i t i e s ,  however. 8/ 

Role o f  Nat iona l  Government 

By Pub l i c  Law 159 of t h e  84th  Congress, enacted Ju ly  14, 
1955, Congress dec lared  i t s  p o l i c y  of  p re se rv ing  and p r o t e c t i n g  
t h e  "primary r e s p o n s i b i l i t i e s  and r i g h t s  of  S t a t e s  and l o c a l  
governments i n  c o n t r o l l i n g  a i r  p o l l u t i o n ,"  
t e c h n i c a l  r e sea rch  on t h e  methods of aba t ing  such p o l l u t i o n ,  
and provid ing  Federa l  t e c h n i c a l  services and f i n a n c i a l  a i d  t o  
S t a t e  and l o c a l  government a i r  p o l l u t i o n  c o n t r o l  agencies  and 
c t h e r  p u b l i c  and p r i v a t e  i n s t i t u t i o n s  i n  t h e  formulat ion and 
L x u t i o n  of t h e i r  a i r  p o l l u t i o n  abatement r e sea rch  programs. 

suppor t ing  and a i d i n g  

The Pub l i c  Heal th Serv ice  of t h e  Department o f  Heal th,  
Education, and Welfare i s  au thor ized  by t h e  ac t  t o  prepare  o r  
recommend research  programs f o r  c o n t r o l l i n g  a i r  p o l l u t i o n ,  
encourage coopera t ive  a c t i v i t i e s  by S t a t e  and l o c a l  governments 
f o r  p o l l u t i o n  abatement,  c o l l e c t  and disseminate  p e r t i n e n t  
information,  conduct t e c h n i c a l  research  t o  develop p o l l u t i o n  
c o n t r o l  methods, render  f i n a n c i a l  a i d  and support  t o  S t a t e  and 
l o c a l  government and p r i v a t e  agencies  i n  r e sea rch  on a i r  
p o l l u t i o n .  F i s c a l  year  1963 appropr i a t ions  t o  t h e  Pub l i c  H e a l t h  
Serv ice  f o r  a i r  p o l l u t i o n  r e sea rch ,  t r a i n i n g ,  and t e c h n i c a l  
a s s i s t a n c e  a c t i v i t i e s ,  c a r r i e d  ou t  under t h e  PHS A c t  (P. L .  78- 
410, a s  amended) and P .  L .  84-159, as amended, were about  $11 
mil l ion .  

The " loca l  government a i r  p o l l u t i o n  c o n t r o l  agency" t o  
which g ran t s  are au thor ized  t o  be made means a c i t y ,  county, 
o r  o t h e r  l o c a l  government h e a l t h  a u t h o r i t y  o r  s i n g l e  agency 
o the r  than  t h e  h e a l t h  a u t h o r i t y  which i s  r e spons ib l e  f o r  enforc ing  
a i r  p o l l u t i o n  c o n t r o l  laws o r  ordinances.  

I n  a s p e c i a l  h e a l t h  message t o  Congress on February 7 ,  
1963, P re s iden t  Kennedy, c i t i n g  t h e  h e a l t h  hazards and economic 
damages due t o  a i r  p o l l u t i o n  and t h e  r e l a t i v e l y  l i m i t e d  l o c a l ,  
S ta te  and Fede ra l  programs i n  air p o l l u t i o n  c o n t r o l ,  recommended 
l e g i s l a t i o n  en larg ing  t h e  Federa l  r o l e  i n  a i r  p o l l u t i o n  prevent ion  
and c o n t r o l .  It would a u t h o r i z e  t h e  Pub l i c  Heal th Se rv i ce  (1) t o  
engage i n  a more i n t e n s i v e  r e sea rch  program, (2) provide  f i n a n c i a l  

g/ Jean J. Schueneman, z. , PP - 6-7. 
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s t imu la t ion  t o  S t a t e s  and l o c a l  a i r  p o l l u t i o n  agencies  through 
p ro j ec t  g ran t s  f o r  i n i t i a t i o n  o r  improvement of  c o n t r o l  programs, 
(3)  conduct s t u d i e s  on a i r  p o l l u t i o n  problems of  i n t e r s t a t e  o r  
nationwide s i g n i f i c a n c e ,  and ( 4 )  t ake  a c t i o n  t o  a b a t e  i n t e r s t a t e  
a i r  p o l l u t i o n ,  a long  t h e  genera l  l i n e s  of  t he  e x i s t i n g  water 
p o l l u t i o n  c o n t r o l  enforcement measures. 

Approximately 18 s e p a r a t e  b i l l s  r e l a t e d  to a i r  p o l l u t i o n  
were introduced dur ing  t h e  f i r s t  f i v e  months of t h e  f i r s t  s e s s i o n  
of t he  88th Congress. These were e i t h e r  (1) comprehensive b i l l s  
dea l ing  broadly wi th  t h e  Federa l  a i r  p o l l u t i o n  program, and 
genera l ly  c o n s i s t e n t  w i t h  t h e  P r e s i d e n t ' s  recommendations, o r  
(2) b i l l s  dea l ing  wi th  s p e c i a l  a s p e c t s  of  a i r  p o l l u t i o n  con t ro l .  z/ 
S p e c i a l i s t s  ' S u w  

The c h a r a c t e r i s t i c s  of t he  a i r  p o l l u t i o n  problem and t h e  
measures needed t o  c o n t r o l  p o l l u t i o n  have a d i r e c t  bearing on 
t h e  assignment of governmental r e s p o n s i b i l i t y  f o r  c o n t r o l .  The 
f i r s t  o f  t hese  c h a r a c t e r i s t i c s  is  a i r  p o l l u t i o n ' s  d i s r ega rd  f o r  
p o l i t i c a l  boundaries .  P o l l u t a n t s  i n  t h e  a i r  a r e  as f r e e  t o  move 
from p l a c e  t o  p l a c e  a s  t h e  a i r  which carries them. 

A survey of 1959 a i r  p o l l u t i o n  c o n t r o l  agencies  i n  37  
S t a t e s  showed t h a t  "over 60 pe rcen t  r epo r t ed  a i r  p o l l u t i o n  
problems caused by sources o u t s i d e  t h e i r  j u r i s d i c t i o n .  When 
t h e  popula t ion  served  exceeded 200,000, e x t e r n a l  p o l l u t i o n  
problems were r epo r t ed  by 70 t o  100 pe rcen t  of  t h e  agencies  i n  
t he  var ious  popula t ion  groups. 
r evea l s  t h a t  of t h e  nea r ly  100 communities w i th  major a i r  p o l l u t i o n  
problems, over  h a l f  r ece ive  t h e i r  a i r  p o l l u t i o n  from sources out-  
s i d e  t h e  j u r i s d i c t i o n  of  t h e  a f f e c t e d  a rea ."  s/ 

A survey of Pennsylvania communities 

- 9 1  Memorandum prepared by Div is ion  of  A i r  P o l l u t i o n ,  U .  S .  
Pub l i c  Heal th Se rv i ce ,  June 1963. 

- 10/ Sidney Edelman, Lekal Problems of I n t e r  j u r i s d i c t i o n a l  A i r  
P o l l u t i o n  Control ,  a paper  presented  t o  55th Annual Meeting 
of t h e  A i r  P o l l u t i o n  Control  Assn. (Chicago: May 24, 1962), 
Mimeo., p .  3. 
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The mobi l i ty  of  t h e  automobile,  a major source  of  a i r  
p o l l u t i o n ,  i s  a second f a c t o r  a f f e c t i n g  t h e  assignment of 
governmental r e s p o n s i b i l i t y  f o r  a i r  p o l l u t i o n  c o n t r o l .  
v e h i c l e s  a re  by d e f i n i t i o n  mobile, l o c a l  c o n t r o l  i s  l i k e l y  t o  
be d i f f i c u l t  and i n e f f e c t u a l . "  z/ 

"Because 

A t h i r d  f a c t o r  is  t h e  p o s s i b l e  mob i l i t y  of  o t h e r  sources 
of a i r  p o l l u t i o n ,  p a r t i c u l a r l y  i ndus t ry .  Although t h e  ex t en t  
of such mobi l i ty  and t h e  r o l e  of a i r  p o l l u t i o n  r e g u l a t i o n  i n  
t h e  l o c a t i o n a l  dec i s ions  of i ndus t ry  a re  debatab le ,  many a r e a s  
a r e  r e l u c t a n t  t o  impose s t r i n g e n t  a i r  p o l l u t i o n  c o n t r o l s  
because of t h e  f e a r  t h a t  they  w i l l  d r i v e  a f f e c t e d  i n d u s t r i e s  
ou t  of t h e  area o r  discourage new i n d u s t r i e s  from coming i n .  

A f i n a l  f a c t o r  i s  t h e  n a t u r e  and s t a t u s  of  a i r  p o l l u t i o n  
c o n t r o l  technology. Considerable r e sea rch  has been done but  
much more i s  needed on t h e  causes ,  t o l e r ance  l e v e l s ,  and methods 
of c o n t r o l  of a i r  p o l l u t i o n  on meteorology, and on t h e  h e a l t h ,  
economic and o t h e r  e f f e c t s  of  a i r  p o l l u t i o n .  The p r e s c r i p t i o n  
and enforcement of e f f e c t i v e  s tandards  depend on t h e  r e s u l t s  
of such research .  With cont inuing  technologica l  development 
i n  manufacturing processes  arid o t h e r  p o t e n t i a l  p o l l u t i o n  
sources ,  moreover, it can be expected t h a t  t h e  need f o r  research  
a c t i v i t y  w i l l  cont inue .  

The i n t e r j u r i s d i c t i o n a l  a spec t  of  t h e  inc idence  and con- 
t r o l  o f  a i r  p o l l u t i o n  and t h e  need f o r  ex t ens ive  r e sea rch  and 
educat ion i n  t h e  problem suggest  increased  i n t e r l o c a l  coopera- 
t i o n  and involvement of t h e  Federa l  and S t a t e  governments i n  
e f f e c t i v e  a i r  p o l l u t i o n  c o n t r o l  e f f o r t s .  This  i s  t h e  d i r e c t i o n  
of t h e  recommendations made by t h e  v a r i o u s  i n d i v i d u a l s  and groups 
who have given exper t  a t t e n t i o n  t o  a i r  p o l l u t i o n  problems. 

The A i r  Hygiene Committee, Engineering and S a n i t a t i o n  
Sec t ion  of  t h e  American Pub l i c  Heal th Assoc ia t ion  has i ssued  a 
comprehensive s tatement  on t h e  ques t ion  of  governmental respon- 
s i b i l i t y  f o r  a i r  p o l l u t i o n  c o n t r o l .  g/ The committee " suscribes 

- 11/ Harold W .  Kennedy, Legal Aspects o f  S t a t e  ve r sus  Local Control ,  
a paper  presented  t o  53rd Annual Meeting of  t h e  A i r  P o l l u t i o n  
Control  Assn. (Cinc inna t i ,  Ohio: May 22-26, 1960), Mimeo., p .  26. 

g/ "Role of  Publ ic  Heal th Agencies i n  A i r  P o l l u t i o n  Control ,"  American 
Jou rna l  of  Pub l i c  Heal th ,  Vol. 50, NO.  10 (Oct. 1960), pp. 1591-1903. 
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t o  t h e  t h e s i s  t h a t  enforcement of laws designed t o  c o n t r o l  
p o l l u t i n g  emissions from s p e c i f i c  sources can b e s t  be 
accomplished a t  t h e  lowest l e v e l  of  government capable  of 
e f f e c t i v e  a c t i o n .  I n  p r a c t i c e  t h i s  means t h a t  t h e  a r ea  f o r  
ope ra t ions  must be of s u f f i c i e n t  s i z e  and o f  such c h a r a c t e r i s -  
t ics  t h a t  t h e  c o n t r o l  of sources o f  emission w i t h i n  t h e  area 
w i l l  s u b s t a n t i a l l y  e l iminq te  a i r  p o l l u t i o n  from t h e  area. Also, 
t h e  coverage must rest  on 9 popula t ion  and economic base capable 
of f i n a n c i a l l y  suppor t ing  a competent s t a f f  and r equ i r ed  s e r v i c e s ."  

Applying i t s  p r i n c i p l e s ,  t h e  APHA group o u t l i n e s  what 
i t  cons iders  t h e  d e s i r e d  r o l e  f o r  t h e  Federa l ,  S t a t e ,  and l o c a l  
governments. The Federal  Government should p r i m a r i l y  do t h e  
th ings  t h a t  a r e  more e f f e c t i v e l y  done by a c e n t r a l  agency than 
by 50 States  and s e v e r a l  thousand c i t i e s .  
e f f o r t s  is most apparent  i n  research  and t r a i n i n g .  The Federa l  
Government should t h e r e f o r e  undertake r e sea rch  i n  a r e a s  where 
t h e  impl ica t ions  a re  nationwide i n  scope o r  which l o c a l  agencies  
a r e  unable t o  support  because o f  t he  magnitude of t h e  problem 
and t h e  l i m i t s  on budget and s t a f f .  
means f o r  t r a i n i n g  a i r  p o l l u t i o n  personnel  f o r  S t a t e s  and l o c a l i t i e s .  

The need f o r  c e n t r a l i z e d  

I t  should a l s o  provide t h e  

A second func t ion  of  t h e  Federa l  Government, says  t h e  APHA 
committee, should be t o  provide  c e n t r a l i z e d  s e r v i c e s  t o  S t a t e s  
and l o c a l i t i e s  by d isseminat ing  a i r  p o l l u t i o n  information and 
provid ing  c o n s u l t a t i v e  and l abo ra to ry  s e r v i c e s  t o  S t a t e  and 
l o c a l  agencies .  The Federa l  Government should a l s o  provide 
p e r i o d i c  nationwide review and a p p r a i s a l  by conducting s p e c i a l  
surveys and s t u d i e s  and sponsoring n a t i o n a l  meetings. 

F i n a l l y ,  t h e  Federa l  Government should have c e r t a i n  o p e r a t i o n a l  
r e s p o n s i b i l i t i e s :  s t u d i e s  of  i n t e r n a t i o n a l  a i r  p o l l u t i o n  problems, 
c o n t r o l  of a i r  p o l l u t i o n  from Federa l  i n s t a l l a t i o n s ,  coord ina t ion  of 
weather  p r e d i c t i o n  a c t i v i t y ,  and a s s i s t a n c e  i n  t h e  establ ishment  of 
i n t e r s t a t e  a i r  p o l l u t i o n  compacts. 

The APHA Committee sugges ts  t h a t  t h e  S t a t e  h e a l t h  department 
should be r e spons ib l e  f o r  a l l  a s p e c t s  of t h e  a i r  p o l l u t i o n  program 
except those  r e l a t i n g  d i r e c t l y  t o  enforcement of  c o n t r o l  regula-  
t i o n s .  Among t h e s e  r e s p o n s i b i l i t i e s ,  t h e  S ta te  should (1) c a r r y  
ou t  gene ra l  o v e r a l l  i n v e s t i g a t i o n ,  a n a l y s i s  and i n t e r p r e t a t i o n  of 
t h e  a i r  p o l l u t i o n  problem i n  t h e  State ;  (2) s ecu re  long-range 
planning of t h e  S t a t e  and l o c a l i t i e s  i n  a i r  p o l l u t i o n  s t u d i e s  
and a c t i v i t i e s ;  (3) e s t a b l i s h  and p a r t i c i p a t e  i n  Statewide sys temat ic  
s u r v e i l l a n c e  of a i r  q u a l i t y ;  ( 4 )  develop p l a n s  f o r  coping wi th  
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emergencies and d i s a s t e r s ;  (5) advise l o c a l  con t ro l  agencies 
and f o s t e r  development of  t h e i r  programs; (6) give technica l  
a s s i s t a n c e  t o  l o c a l i t i e s ,  and in- se rv ice  t r a i n i n g  t o  t h e i r  
s t a f f s ;  (7) demonstrate p r i n c i p l e s ,  procedures and equipment 
used i n  l o c a l  programs; (8) study special problems of  a i r  
p o l l u t i o n  . 

I n  some unusual cases,  says t h e  APHA Committee, i t  may 
be necessary f o r  a S t a t e  t o  ca r ry  out  functions usual ly  per-  
formed by the  Federal Government, and c i t e s  C a l i f o r n i a ' s  medical 
research  program as an example. 
involve i t s e l f  i n  d i r e c t  enforcement, o r d i n a r i l y  l e f t  t o  the  
l o c a l i t i e s ,  a s  i n  t h e  case of veh ic le  exhaust emissions i n  
Ca l i fo rn ia  . 

The S t a t e  may a l s o  have t o  

With respect  t o  the  r o l e  of l o c a l  agencies, the  APHA 
Committee says,  i n  view of t h e  cos t  of adequate a i r  po l lu t ion  
con t ro l  programs t h i s  "lowest l e v e l  of government may be a 
region o r  d i s t r i c t  composed of seve ra l  j u r i s d i c t i o n s  o r  it may 
be individual  counties ,  c i t i e s ,  towns, o r  boroughs. Care must 
be taken, however, t o  insure  a s u f f i c i e n t l y  broad populat ion,  
economic, and area base t o  provide for e f f e c t i v e  ac t ion ."  With 
respect  t o  f inancing of t h e  program, the  committee says t h a t  
10 t o  20 cents  p e r  cap i t a ,  "or more, where unusual problems 
e x i s t  ," may be necessary.  

Typical r e s p o n s i b i l i t i e s  and a c t i v i t i e s  t h a t  should be 
given t o  t h e  l o c a l  po l lu t ion  con t ro l  agency, according t o  the  
APHA Committee, a re :  (1) a i r  monitoring to  determine present  
q u a l i t y  of the  community's a i r  supply and p o t e n t i a l  changes; 
(2 )  planning t o  cope with a i r  po l lu t ion  d i s a s t e r s ;  (3) inves t iga-  
t i o n  of e x i s t i n g  problems; ( 4 )  obtaining abatement, through 
persuasion o r  l e g a l  a c t i o n ;  (5) prevention o f  p o l l u t i o n  by 
review of p lans ,  establishment of equipment s tandards ,  and pre-  
ventive maintenance inspections of p o t e n t i a l  sources;  ( 6 )  pre-  
vention of po l lu t ion  through coopewtion wi th  l o c a l  planning 
and zoning agencies. 

The APHA Committee emphasized t h a t  "the area  f o r  opera t ions  
must  be of s u f f i c i e n t  s i z e  and of such c h a r a c t e r i s t i c s  t h a t  t h e  
cont ro l  of sources of emission wi th in  t h e  area w i l l  s u b s t a n t i a l l y  
el iminate a i r  po l lu t ion  from the  area .  'I 

Hearings before a subcommittee of  t h e  U. S .  House of 
Representatives i n  e a r l y  1963 on b i l l s  t o  improve a i r  po l lu t ion  
cont ro l  programs brought out  d i f f e r e n t  opinions wi th  respect  t o  
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t h e  r o l e s  of t he  va r ious  l e v e l s  of government. The p r i n c i p a l  
b i l l s  on which t h e  hear ings  were he ld  emphasized a s t r o n g e r  
Federa l  r o l e  i n  abatement proceedings than recommended by t h e  
APHA group i n  t h e  summary above. They would a u t h o r i z e  t h e  
Federa l  Government t o  a b a t e  i n t e r s t a t e  p o l l u t i o n  a long  t h e  
gene ra l  l i n e s  of e x i s t i n g  water p o l l u t i o n  c o n t r o l  measures. 
Ul t imate  a c t i o n  t o  enforce  compliance i n  such cases would 
be i n s t i t u t i o n  of  a s u i t  by t h e  Attorney General.  A number 
of  s p e c i a l i s t s  t e s t i f i e d  i n  favor  of a s t ronge r  Federa l  r o l e .  g/ 

The s t r o n g  consensus of t h e  a i r  p o l l u t i o n  c o n t r o l  expe r t s  
seems t o  be t h a t  s i n c e  t h e  area of p o l l u t i o n  sources  and e f f e c t s  
f r equen t ly  over laps  t h e  boundaries of  l o c a l  government u n i t s ,  
p o l l u t i o n  c o n t r o l  a c t i v i t i e s  should be performed by an  agency 
w i t h  a r e a l  j u r i s d i c t i o n  encompassing t h a t  of a number of munic- 
i p a l i t i e s  and perhaps even coun t i e s .  A r e p o r t  of a survey by 
two r e p r e s e n t a t i v e s  of  t h e  A i r  P o l l u t i o n  Control  Div is ion  of 
t h e  Nat iona l  Coal Assoc ia t ion ,  f o r  example, s t a t e s :  

There is  a need f o r  numbers of  ad j acen t  
communities t o  j o i n  toge the r  i n  a d i s t r i c t  o p e r a t i o n ,  
Enabling l e g i s l a t i o n  a t  t h e  s t a t e  l e v e l  making t h e  
j o i n i n g  toge the r  of s e v e r a l  communities t o  f i g h t  a i r  
p o l l u t i o n  permissive would be most h e l p f u l  i n  over-  
coming f i n a n c i a l  and personnel  problems. This  would 
be most h e l p f u l  where a major community i s  surrounded 
by a series of s a t e l l i t e  communities. A i r  p o l l u t i o n  
c o n t r o l  l e g i s l a t i o n  should not  be l imi t ed  t o  c i t y ,  
county, o r ,  i n  some in s t ances ,  s t a t e  l i n e s .  I n  
t h e  eva lua t ion  o f  t he  problem, i t  is most important 
t o  e s t a b l i s h  t h e  a r ea  of  p o l l u t i o n  sources and 
e f f e c t s ,  and every means should be used t o  conso l i -  
d a t e  e f f o r t s  over  t h i s  t o t a l  area r e g a r d l e s s  of  
p o l i t i c a l  subdiv is ion .  E/ 

- 13/ U .  S .  Cong. House. Committee on I n t e r s t a t e  and Foreign 
Commerce; A_ir P o l l u t i o n ;  Hearings be fo re  a subcommittee 
of t h e  88th  Cong. 1st sess. March 18 and 19, 1963 
(Washington: Government P r i n t i n g  Of f i ce ,  1963).  

I 14 /  Harry C .  Ballman, Thomas J .  F i t zmor r i s ,  Local A i r  P o l l u t i o n  
Control  Programs--A Survey and Analysis ,  a paper  presented  
t o  55th Annual Meeting of t h e  A i r  P o l l u t i o n  Control  Assn. 
(Chicago: May 20-24, 1962), pp. 24-25. 
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Another a i r  p o l l u t i o n  c o n t r o l  s p e c i a l i s t  says :  

Most people ag ree  t h a t  a i r  p o l l u t i o n  should 
be r egu la t ed  by t h e  lowest l e v e l  of government 
capable of dea l ing  wi th  a p a r t i c u l a r  problem i n  
i t s  e n t i r e t y .  Sometimes t h i s  is  a c i t y  government 
but  more o f t e n  t h e  "a i r  bas in"  involves a much 
broader a r e a  encompassing a g r e a t  many c i t i e s  and 
perhaps several count ies  and s t a t e s .  151 

Simi l a r  comments emphasizing t h e  need f o r  areawide con t ro l  
of a i r  p o l l u t i o n  a c t i v i t i e s  have been made by o t h e r  expe r t s .  161 

Appl ica t ion  of  Se lec ted  Economic and P o l i t i c a l  Cri ter ia  

Benef i t  Area 

The s p i l l o v e r  of a i r  p o l l u t i o n  among communities hard ly  
r equ i r e s  documentation. Indeed, i n  t he  case of  atomic t e s t i n g  
it i s  worldwide. J u r i s d i c t i o n a l  boundaries and u rban- ru ra l  
c l a s s i f i c a t i o n s  of land a re  i r r e l e v a n t  t o  t h e  problem of atmos- 
phe r i c  p o l l u t i o n .  
s o l u t i o n  t o  it are  d i c t a t e d  almost e n t i r e l y  by t e c h n i c a l  f a c t o r s ,  
and must be def ined  p r imar i ly  i n  terms of geo log ica l  and meteoro- 
l o g i c a l  c h a r a c t e r i s t i c s  of t h e  a r e a .  I n  one area,  f o r  example, 
surrounding mountain ranges and the  p r e v a i l i n g  a i r  c u r r e n t  may 
serve  t o  conf ine  t h e  e f f e c t s  of a i r  p o l l u t i o n  r a t h e r  narrowly, 
while  i n  o t h e r  areas the  n a t u r a l  environment may cause t h e  
p o l l u t a n t s  t o  be c a r r i e d  g r e a t  d i s t a n c e s .  Therefore ,  governmental 
e f f o r t s  t o  minimize and c o n t r o l  a i r  p o l l u t i o n  can be succes s fu l  
only i f  they a r e  app l i ed  over  t h e  e n t i r e  a r ea  circumscribed by 
t echn ica l  requirements .  
o r  s e v e r a l  contiguous S t a t e s .  

The na tu re  of  t h e  problem and t h e  app ropr i a t e  

This  i s  usua l ly  a major area o f  a S t a t e  

- 151 Jean J .  Schueneman, x. &., P .  6 -  

- 16/ Heal th O f f i c i a l s  Guide t o  A i r  P o l l u t i o n  Control ,  prepared 
by Subcommittee on Heal th Aspects of A i r  P o l l u t i o n  (New 
York: 1962), p .  26; Edelman, z. G., p. 1; and U .  S .  
Pub l i c  Heal th Serv ice  A i r  P o l l u t i o n  Control  F i e l d  Operations 
Manual, P.H.S. Pub l i ca t ion  No. 937 (Washington: U .  S .  
Government P r i n t i n g  Of f i ce ,  1962),  p .  15. 
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Economy of  Sca l e  

Economies of  s c a l e  are a v a i l a b l e  from c e n t r a l i z e d  use  of 
s p e c i a l i z e d  equipment f o r  monitoring t h e  a i r ,  i n v e s t i g a t i n g  
complaints and suspected p o l l u t i o n  sources ,  and conducting 
p reven t ive  maintenance in spec t ions ;  and from use  of  t e c h n i c a l  
personnel  and procedures  i n  t h e s e  and a d d i t i o n a l  d u t i e s  involved 
i n  p l a n  review and i n v e s t i g a t i o n s .  

Geographic Adequacy 

The n a t u r e  of  t h e  source  of  a i r  p o l l u t i o n  and t h e  means 
by which i t  i s  t r anspor t ed  d i c t a t e  t h a t  c o n t r o l s  be s e t  up on 
a n  " a i r  basin ' '  b a s i s .  I n  met ropol i tan  areas t h i s  is  l i k e l y  t o  
be l a r g e r  than  any s i n g l e  munic ipa l i ty ,  and may be l a r g e r  than  
t h e  whole met ropol i tan  a r e a .  Even i f  no t  l a r g e r  than  t h e  area, 
moreover, t h e  "air bas in"  may not  be coextensive w i t h  i t ,  depending 
on topographic,  a tmospheric ,  c l i m a t i c  and o t h e r  cond i t i ons .  I n  
c e r t a i n  s e c t i o n s  of  t h e  country where met ropol i tan  areas abut  one 
ano the r ,  t h e  a i r  bas in  may extend over  s e v e r a l  S ta tes .  Thus t h e  
e f f e c t i v e  area f o r  c o n t r o l  of a i r  p o l l u t i o n  may be t h e  S t a t e  o r  
even a group of S t a t e s .  

Experience wi th  Larger-Area Performance 

The Bay Area P o l l u t i o n  Control  Distr ict ,  a S t a t e - e s t a b l i s h e d  
s p e c i a l  d i s t r i c t ,  c o n t r o l s  a i r  p o l l u t i o n  i n  t h e  n ine  county a rea  
around San Francisco.  
Assoc ia t ion  s e r v i e s  2 1  mun ic ipa l i t i e s  i n  t h e  Lehigh Valley,  Penn., 
reg ion .  Each munic ipa l i ty  has i t s  own ordinance and c o n t r o l  board 
and i s  r e spons ib l e  f o r  c o n t r o l l i n g  p o l l u t i o n  w i t h i n  i t s  own borders .  
The m u n i c i p a l i t i e s  poo l  information and develop j o i n t  p l ans  through 
t h e  a s s o c i a t i o n .  

The Lehigh Valley A i r  P o l l u t i o n  Control  

The Metropol i tan  A i r  P o l l u t i o n  Control  D i s t r i c t  of t h e  
Boston a r e a  was set up by the  Massachusetts l e g i s l a t u r e .  Or ig ina l ly  
i nc lud ing  30 c i t i e s  and towns, it can be enlarged by the  acceptance 
of  o t h e r  contiguous m u n i c i p a l i t i e s  t h a t  apply .  One i n t e r s t a t e  
agency has been set up by compact, approved by Congress. It i s  
t h e  I n t e r s t a t e  S a n i t a t i o n  Commission of  New Pork, New J e r s e y ,  
and Connect icut .  I t  has a u t h o r i t y  t o  make s t u d i e s  of  smoke and 
a i r  p o l l u t i o n  w i t h i n  i t s  t e r r i t o r y ,  bu t  has no enforcement power. 
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J. REFUSE COLLECTION AND DISPOSAL 

Reduced t o  i t s  s imp le s t  terms, r e f u s e  c o l l e c -  
t i o n  and d i s p o s a l  c o n s i s t s  o f  t h e  acceptance a t  each 
household, bus iness  p rope r ty ,  or i n s t i t u t i o n ,  of  t h e  
s o l i d  waste  t h a t  r e s u l t s  from processes  o f  urban 
l i f e ,  t h e  t r a n s p o r t a t i o n  o f  such m a t e r i a l  t o  d i s -  
p o s a l  s i tes ,  and t h e  p roces s ing  and d i s p o s a l  of  
t h e  c o l l e c t e d  r e f u s e  so t h a t  nu isances  a r e  n o t  
c r e a t e d .  
i n  such a manner t h a t  t h e  p u b l i c  h e a l t h  o f  t h e  
community i s  p r o t e c t e d ,  t h a t  t h e  e x t e n t  and charac-  
t e r  o f  t h e  s e r v i c e  i s  i n  accord w i t h  t h e  d e s i r e s  of  
t h e  people ,  and t h a t  t h e  ope ra t i on  i s  conducted 
e f f e c t i v e l y  and economically .... For a c o l l e c t i o n  
and d i s p o s a l  s e r v i c e  t o  be e n t i r e l y  f r e e  from nuisances  
and menace t o  p u b l i c  h e a l t h ,  t h e  m a t e r i a l  must be 
s t o r e d  so t h a t  odors  cannot escape,  so  t h a t  i n s e c t s  
and animals  cannot have acces s  t o  t h e  m a t e r i a l ;  i t  
must b e  t r a n s p o r t e d  so as t o  cause  no u n s i g h t l y  
appearance o r  d i s ag reeab le  odor ;  and t h e  d i s p o s a l  
must be c a r r i e d  o u t  so t h a t  f l i e s  and i n s e c t s  can-  
n o t  feed  on t h e  r e f u s e ,  odors  are  no t  d i ssemina ted ,  
and d u s t  and papers  a r e  no t  thrown around. I/ 

The e n t i r e  p roces s  must be  c a r r i e d  o u t  

There is  a v a r i e t y  o f  methods o f  r e f u s e  d i s p o s a l .  2-1 
(1) S a n i t a r y  l a n d f i l l  ope ra t i ons  a r e  u s u a l l y  performed by depos i t -  
ing  r e f u s e  i n  a n a t u r a l  o r  man-made depress ion  o r  t r ench ,  o r  
dumping i t  a t  ground l e v e l ,  compacting it t o  t h e  s m a l l e s t  
p r a c t i c a l  volume, and covering i t  w i t h  compacted e a r t h  o r  o t h e r  
ma te r i a l  i n  a sys t ema t i c  and s a n i t a r y  manner. (2)  Cen t r a l  
incineration--municipally o r  p r i v a t e l y  owned--reduces r e f u s e  
t o  ash  by h igh  temperature  burning. (3) On- s i te  i n c i n e r a t i o n  
of r e f u s e  produced on t h e  premises  i s  done i n  and o u t s i d e  o f  

L/ Municipal P u b l i c  Works Adminis t ra t ion ,  5 t h  e d i t i o n  (Chicago: 
I n t e r n a t i o n a l  Ci ty  Managers' Assoc ia t ion ,  1957), p .  329. 

American Pub l i c  Works Assoc i a t i on ,  Committee on Refuse 
Disposal ,  Municipal Refuse Disposal  (Chicago: P u b l i c  
Adminis t ra t ion  Se rv i ce ,  1961), chap. 3. 

z/ 
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houses,  i n  apartment b u i l d i n g s ,  s t o r e s ,  smal l  i n d u s t r i e s ,  
h o s p i t a l s ,  and o t h e r  i n s t i t u t i o n s .  ( 4 )  Food wastes may be 
disposed of by g r i n d i n g  them and f l u s h i n g  them i n t o  sewers, 
a t  t h e  home, food-handling l o c a t i o n s ,  o r  c e n t r a l l y  l oca t ed  
s t a t i o n s  opera ted  by a mun ic ipa l i t y .  
f ed  t o  swine. (6) Composting may be used t o  d i spose  of  moist ,  
s o l i d ,  o rgan ic  matter. Under c o n t r o l l e d  condi t ions  a e r o b i c  
microorganisms cause a r a p i d  but  p a r t i a l  decomposition of t h e  
r e f u s e .  (7)  Refuse may be salvaged and_ reclaimed.  (8) Open 
dumps may be used. 

(5) Food wastes  may be 

O f  t h e  e i g h t  methods l i s t e d ,  only s a n i t a r y  l a n d f i l l  and 
open dumping a r e  capable of  handl ing a l l  types  of  r e f u s e .  
i n c i n e r a t i o n  handles  only combustibles and a l s o  produces an ash  
which must be disposed of by dumping o r  s a n i t a r y  l a n d f i l l .  

Cen t r a l  

I n  1956, 834 c i t i e s  over  5,000 popula t ion  r e p l i e d  t o  a 
Municipal Year Book ques t ionna i r e  on t h e i r  r e f u s e  c o l l e c t i o n  
and d i s p o s a l  p r a c t i c e s .  S a n i t a r y  l a n d f i l l  was used by 58 pe rcen t ,  
open dump--38 pe rcen t ,  hog feeding--18 pe rcen t ,  i nc ine ra to r- - 13  
pe rcen t ,  and salvage--4 pe rcen t .  Of t h e  27 c i t i e s  over  250,000 
r e p o r t i n g ,  24 used l a n d f i l l ,  14- - inc ine ra to r ,  9--hog feeding,  
8- - salvage,  and 4--open dump. 2/ 

J u s t  as t h e r e  i s  a v a r i e t y  of  methods of r e f u s e  d i sposa l ,  
so i s  t h e r e  a v a r i e t y  of  ways i n  which government d ischarges  i t s  
r e s p o n s i b i l i t y  f o r  d i s p o s a l .  

The munic ipa l i ty  may (1) have i t s  own crews dispose  
of r e f u s e  a t  municipal ly  owned f a c i l i t i e s ;  (2) con- 
t r a c t  wi th  o r  l i c e n s e  p r i v a t e  c o l l e c t o r s  t o  d i spose  
of r e f u s e  i n  municipal ly  owned o r  p r i v a t e  f a c i l i t i e s ,  
bu t  w i th  municipal c o n t r o l  over  p r a c t i c e s ;  (3) pas s  
ordinances spec i fy ing  t h e  ways i n  which r e f u s e  must 
be disposed of by householders ,  bus inesses ,  and 
i n d u s t r y .  (household o r  commercial garbage g r inde r s ,  
f o r  i n s t ance ,  a r e  r equ i r ed  by law i n  some p l a c e s ,  
and t h e  munic ipa l i ty  c o l l e c t s  and d isposes  of only 
nonpu t r e sc ib l e  r e f u s e ) ;  and (4) u se  any combination 
of  d i r e c t  municipal and p r i v a t e  d i s p o s a l .  4/ 

- 3 1  Municipal Year Book 1957 (Chicago: I n t e r n a t i o n a l  C i ty  Managers' 
Assoc ia t ion ,  1957), pp.  326-327. 

- 4 /  American Pub l i c  Works Assoc ia t ion ,  Municipal Refuse Disposal ,  
2. c&., p .  1. 
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The above- ci ted ques t i onna i r e  survey i n  1956 found t h a t  
54 p e r c e n t  of  862 ' c i t i e s  r e p o r t i n g  had municipal  r e f u s e  c o l l e c -  
t i o n ,  13 pe rcen t  had c o n t r a c t  c o l l e c t i o n ,  11 p e r c e n t  had p r i v a t e  
c o l l e c t o r s ,  and 22 pe rcen t  had a combination. 51 C o l l e c t i o n  
by c o n t r a c t  and by p r i v a t e  c o l l e c t o r s  w a s  most f r equen t  among 
t h e  smaller c i t i e s .  

Current  P r a c t i c e  

To t h e  e x t e n t  t h a t  government provides  r e f u s e  c o l l e c t i o n  
and d i s p o s a l  s e r v i c e ,  it is almost  exc lus ive ly  a municipal ,  
r a t h e r  than  a county o r  s p e c i a l  d i s t r i c t  f u n c t i o n .  A 1962 
survey o f  221 count ies  over  100,000 popu la t i on  r evea l ed  t h a t  
only f i v e  coun t i e s  provided garbage c o l l e c t i o n  s e r v i c e  county- 
wide, and only  28 provided such s e r v i c e  j u s t  t o  un incorpora ted  
a r e a s  w i t h i n  t h e i r  j u r i s d i c t i o n .  $1 The 1962 Census of  Govern- 
ments r epo r t ed  t h a t  13 S t a t e s  had s t a t u t o r y  a u t h o r i z a t i o n  f o r  
s p e c i a l  d i s t r i c t s  t o  perform t h e  r e f u s e  c o l l e c t i o n  and d i s p o s a l  
func t ion .  I n  t h r e e  of  t h e s e  S t a t e s  (Kentucky, Minnesota,  and 
New J e r s e y ) ,  no such d i s t r i c t s  were o p e r a t i n g  i n  1962, and i n  
s e v e r a l  o f  t h e  o t h e r  States  it d i d  not appear  t h a t  much use  had 
been made o f  t h e  s p e c i a l  d i s t r i c t  dev ice  f o r  t h e  r e f u s e  handl ing  
func t ion .  11 

A s  noted  i n  Table  3 of  Chapter 1, showing t o t a l  d i r e c t  
expendi tures  by func t ion  of  u n i t s  o f  government below t h e  S t a t e  
l e v e l  i n  1957, 94 pe rcen t  of  d i r e c t  expendi tures  f o r  " other  
s a n i t a t i o n"  were made by m u n i c i p a l i t i e s  and 4 p e r c e n t  by townships.  
Also ,  of  t h e  106 s ing le- county  s t anda rd  me t ropo l i t an  a r e a s  
analyzed f o r  1957, 98 had no county p a r t i c i p a t i o n  i n  t h e  "other  
s a n i t a t i o n"  func t ion ,  i n  e i g h t  count ies  t h e  county and municipal  
governments shared  i t ,  bu t  i n  no coun t i e s  was it exc lus ive ly  a 
county func t ion .  

- 5 1  Municipal Year Book 1957, 2. &., p .  327. 

- 6/ Municipal Year Book 1962 (Chicago: I n t e r n a t i o n a l  Ci ty  
Managers' Assoc ia t ion ,  1962), pp. 63-64. 

- 7 /  U .  S .  Bureau of  t h e  Census, "Governmental Organiza t ion ,"  
U .  S .  Census o f  Governments: 1962, V o l .  I (Washington: 
Government P r i n t i n g  O f f i c e ,  1962). 
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Role of S t a t e  Government 

S t a t e  governments e x e r c i s e  l i t t l e  c o n t r o l  and superv is ion  
over  l o c a l  governments' p rov i s ion  of r e f u s e  c o l l e c t i o n  and d i s -  
p o s a l  s e r v i c e s .  
h e a l t h  departments a re  inc reas ing  t h e i r  promotion of t h e  use  of 

The Book of  t h e  S t a t e s  1962-63 notes  t h a t  S t a t e  

s a n i t a r y  i a n d f i l l s ,  and t h a t  a l l - 5 0  S t a t e s  have passed laws r e q u i r -  
i n g  hea t  t rea tment  of garbage p r i o r  t o  feeding  it t o  swine. 8/ 
About one- th i rd  o f  t h j  S t a t e  governments have some agency which 
makes a v a i l a b l e  on r eques t ,  t r a i n i n g ,  c o n s u l t a t i o n  and t e c h n i c a l  
a s s i s t a n c e  t o  l o c a l i t i e s .  Usually it i s  t h e  h e a l t h  department. 
Frequent ly t h e  department i s  asked t o  he lp  p i c k  l a n d f i l l  s i tes ,  
choose equipment, and adv i se  on ope ra t ions .  Some S t a t e s ,  such 
as New York and New J e r s e y ,  p r e s c r i b e  minimum s tandards  f o r  
ope ra t ion  of d i sposa l  f a c i l i t i e s .  

Ro l e  of N a  t iona 1 Government 

The Nat iona l  Government conducts r e sea rch  and disseminates  
information on s o l i d  waste  c o l l e c t i o n  and d i s p o s a l  problems and 
methods through t h e  S o l i d  Wastes Disposal  Sec t ion ,  Div is ion  of 
Environmental Engineering and Food P ro tec t ion ,  Pub l i c  Heal th 
Serv ice  of t h e  Department of Heal th ,  Education, and Welfare.  
The Nat iona l  Government has no d i r e c t i v e  power over  t h e  S t a t e s  
and l o c a l  governments on s o l i d  waste  matters, and d ispenses  no 
g ran t s - in- a id .  Most PHS re sea rch  on s o l i d  waste  s to rage ,  c o l l e c-  
t i o n ,  and d i s p o s a l  is  conducted by i n v e s t i g a t o r s  who have been 
awarded r e sea rch  g ran t s  by t h e  Pub l i c  Heal th Se rv i ce .  

Standards of Serv ice  

Published ma te r i a l s  on r e f u s e  c o l l e c t i o n  and d i sposa l  
d e a l  f o r  t h e  most p a r t  w i th  e x i s t i n g  p r a c t i c e s  r a t h e r  than  
s tandards  of  d e s i r a b l e  p r a c t i c e .  To some e x t e n t ,  t h i s  r e f l e c t s  
t h e  lack  of  uni formi ty  i n  t h e  manner i n  which m u n i c i p a l i t i e s  
a re  exe rc i s ing  t h e i r  r e s p o n s i b i l i t y  f o r  t h e  func t ion .  

The American Pub l i c  Works Assoc ia t ion  sugges ts  a numSer 
of  f a c t o r s  t h a t  must be considered i n  s e l e c t i n g  t h e  b e s t  d i s -  
p o s a l  method f o r  a community: 

- 8/ The Book of  -- t h e  S t a t e s  1962-63 (Chicago: Council  of S t a t e  
Governments , 1962) , p . 364. 
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1. What methods a r e  t e c h n i c a l l y  f e a s i b l e ;  
what a r e  t h e  l i m i t a t i o n s  of each? 2 .  Do 
l o c a l  condi t ions  make some methods p a r t i c u -  
l a r l y  s u i t a b l e  o r  u n s u i t a b l e ?  
f a c t o r s ,  such as good p u b l i c  h e a l t h  fea-  
t u r e s  o r  fewer p o t e n t i a l  nuisances,  favor  
one method over  ano the r?  4.  W i l l  weather ,  
mechanical f a i l u r e ,  o r  o t h e r  circumstances 
i n t e r r u p t  d i s p o s a l  procedures  and wi th  what 
r e s u l t s  f o r  t h e  c i t y ?  5. What a re  t h e  
c o s t s  o f  t h e  va r ious  methods; how do they 
vary  and w i t h  what f a c t o r s ?  6 .  What e f f e c t  
do c o l l e c t i o n  procedures  have on c o s t s  of  
d i s p o s a l ?  7 .  What methods can be adapted 
economically t o  changing condi t ions  i n  t h e  
c i t y ?  8. W i l l  s a lvage  o r  reclamation pay 
p a r t  of d i sposa l  c o s t s ?  9. What elements 
i n  each method a r e  l i k e l y  t o  ga in  p u b l i c  
support  o r  meet w i t h  antagonism? ?/ 

3 .  What 

Of a l l  t h e  methods of  r e f u s e  d i s p o s a l ,  open dumps a r e  not  
recommended because they  a r e  t h e  source  of a number of  p u b l i c  
h e a l t h  and s a f e t y  problems--disease, a i r  and water  p o l l u t i o n ,  
f i r e s ,  mosquitoes, rodents ,  and i n s e c t s .  101 An ad hoc Study 
Group on Community S o l i d  Waste Disposal ,  c a l l e d  toge the r  by t h e  
U.S; Surgeon General,  s i ng led  out  no p a r t i c u l a r  d i s p o s a l  method 
f o r  s p e c i a l  endorsement. s/ 

-- 

With r e spec t  t o  s t anda rds  of  s e r v i c e  for r e f u s e  c o l l e c t i o n ,  
the  APWA Refuse Co l l ec t ion  Committee s t a t e d :  

There i s  no agreement among c i t i e s  o r  
municipal o f f i c i a l s  a s  t o  t he  c h a r a c t e r  o r  
amount o f  c o l l e c t i o n  s e r v i c e  t h a t  should be 

2/ American Publ ic  Works Assoc ia t ion ,  Mun ic ipa lRefuse  Disposal ,  
o&. c&., p .  53. 

sf I b i d . ,  p .  58; U .  S .  Publ ic  Health Se rv i ce ,  Environmental 
Heal th Planning Guide, P.H.S. Pub l i ca t ion  N o .  823 (Washington: 
Government P r i n t i n g  Off ice ,  1962), p .  30. 

Pub l i c  Heal th Serv ice ,  Community S o l i d  Was teDisposa l ,  Pro- 
ceedings of  March 14-15, 1957 meeting of  A d  H s  Study Group. 

s/ 
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provided.  Communities have d i f f e r e n t  s t anda rds  
of  s a n i t a t i o n  and appearance and varying 
a t t i t u d e s  a s  t o  t h e  d i v i s i o n  of t h e  work 
between t h e  householders and t h e  c o l l e c t i o n  
f o r c e s .  The r e s i d e n t s  of  some c i t i e s  ins i s t  
on h e a l t h f u l  and a t t r a c t i v e  condi t ions  and 
demand prompt and complete r e f u s e  removal. 
They do no t  want r e f u s e  con ta ine r s  on t h e  
s treets  a t  any t i m e ,  w i l l  n o t  permit  waste 
materials t o  accumulate on p u b l i c  o r  p r i v a t e  
lands , and w i l l  no t  t o l e r a t e  condi t ions  that  
menace p u b l i c  h e a l t h .  I n  o t h e r  communities, 
t h e  c i t i z e n s  apparent ly  p l a c e  a much lower 
va lue  on s a n i t a t i o n  and o r d e r l i n e s s .  The 
people  i n  some communities are unwi l l ing  t o  
do any of t h e  work of  p repa r ing  r e f u s e  o r  
s e t t i n g  i t  o u t  on c o l l e c t i o n  days for removal; 
i n  o t h e r s ,  t h e  c i t i z e n s  w i l l  do p a r t  of t h e  
work o r  accept  p a r t  of t h e  r e s p o n s i b i l i t y  i n  
o r d e r  t o  keep the c o s t  as low as p o s s i b l e .  

Such vary ing  a t t i t u d e s  and opin ions  
make t h e  problem somewhat d i f f e r e n t  i n  each 
p l a c e  and make it extremely d i f f i c u l t  t o  g e t  
any agreement a s  t o  s t anda rds  of s e r v i c e .  
There is  no penera l  measure y e t  a v a i l a b l e  t h a t  
can be used t o  judge t h e  e f f e c t i v e n e s s  o f  a 
p a r t i c u l a r  c o l l e c t i o n  system. 2 1  

The U. S .  Pub l i c  Heal th Se rv i ce  has e s t a b l i s h e d  a “ ru l e -  
of-thumb’’ guide t o  determine t h e  economic j u s t i f i c a t i o n  o f  
governmentally r egu la t ed  o r  provided c o l l e c t i o n  and d i s p o s a l  
s e r v i c e  under average cond i t i ons .  With popu la t ion  d e n s i t y  
over  2,500 persons  p e r  square  m i l e ,  approximating average  
r e s i d e n t i a l  l o t  s i z e  of  less than  one acre, PHS cons ide r s  
s e r v i c e  would be economically j u s t i f i e d .  A t  popu la t ion  

- 121 American Pub l i c  Works Assoc ia t ion ,  Committee on Refuse 
Co l l ec t ion ,  Refuse Co l l ec t ion  P r a c t i c e ,  2nd e d i t i o n  
(Chicago: Publ ic  Adminis t ra t ion  Se rv i ce ,  1958), p .  3 .  
(under l in ing  i n  o r i g i n a l )  
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d e n s i t y  of  1,000-2,500 persons  p e r  square m i l e ,  approximating 
average r e s i d e n t i a l  l o t  s i z e  of  one t o  two acres ,  s e r v i c e  i s  
I 1  normally" j u s t i f i e d .  x/ 

Regard less  of whether t h e  c i t y  t akes  d i r e c t  r e s p o n s i b i l i t y  
f o r  d i s p o s a l ,  l i c e n s e s  o r  c o n t r a c t s  wi th  p r i v a t e  c o l l e c t o r s ,  or  
r e q u i r e s  t h e  producer  t o  d i spose  of  a t  l e a s t  some of  t h e  r e fuse ,  
i t  is  agreed t h a t  t h e  c i t y  must coo rd ina t e  i t s  d i s p o s a l  program 
w i t h  t h e  c o l l e c t i o n  program. "The c o l l e c t i o n  methods used may 
have a g r e a t  d e a l  o f  i n f luence  on t h e  type  of  d i s p o s a l  s e r v i c e  
provided .  Sepa ra t e  or combined c o l l e c t i o n s  o f  v a r i o u s  k inds  o f  
r e f u s e ,  frequency of  c o l l e c t i o n s ,  and o t h e r  f a c t o r s  must a l l  be 
cons idered  i n  r e l a t i o n  t o  t h e  c i t y ' s  r e s p o n s i b i l i t y  f o r  d i s p o s a l . "  g/ 

The Pub l i c  Heal th  Se rv i ce  says  t h a t  c o l l e c t i o n  should i nc lude  
both rubbish  and garbage, s i n c e  where on ly  one type  of r e f u s e  is  
c o l l e c t e d  r o u t i n e l y ,  experience i n d i c a t e s  t h a t  t h e  o t h e r  type  is  
o f t e n  neg lec t ed .  x/ Where garbage i s  c o l l e c t e d ,  i t  should be 
done a t  l e a s t  twice weekly dur ing  t h e  warmer summer months. 
Weekly c o l l e c t i o n  may s u f f i c e  dur ing  w i n t e r  months i n  many p a r t s  
of t h e  count ry .  161 

The most r e s t r i c t i v e  l i m i t a t i o n s  p u t  on r e f u s e  d i s p o s a l  
methods a r e  t hose  imposed i n  t h e  i n t e r e s t  of  p u b l i c  h e a l t h .  P u b l i c  
h e a l t h  cons ide ra t i ons  i nc lude  d i r e c t  t ransmiss ion  o f  d i s e a s e  t o  
men and animals  and t h e  r e s e r v o i r s  from which t h e  d i s e a s e  may 
emerge, and such environment-depreciating f a c t o r s  a s  odor ,  v i s i b l e  
smoke, gases ,  d u s t ,  no i se ,  f l y  ash ,  d r i f t i n g  paper ,  heavy t r a f f i c ,  
and u n s i g h t l y  appearance. 

Among t h e  major economic cons ide ra t i ons  i n  s e l e c t i o n  o f  
the  d i s p o s a l  method i s  t h e  f a c t  t h a t  i n c i n e r a t i o n  c o s t s  two o r  
t h r e e  t imes p e r  ton  more than  t h e  corn-only used s a n i t a r y  l a n d f i l l .  
On t h e  o t h e r  hand, c i t i e s  f i n d  it necessary t o  go ever  f a r t h e r  

--- 
- 13/ U .  S .  P u b l i c  Heal th  Se rv i ce ,  Environmental Hea l th  P lanning  

Guide, OJ. G., p. 31. 

- 14 /  American Pub l i c  Works Assoc i a t i on ,  Municipal  Refuse Disposa l ,  
%. gii.., p .  1. 

151 >U. S .  P u b l i c  Heal th  Se rv i ce ,  Environmental-Health P l ann ing  
Guide, x. 212. , p .  30.  

161 I b i d .  - - -  
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ou t  t o  f i n d  land f o r  s a n i t a r y  l a n d f i l l .  Thus, t h e  h igher  ope ra t ing  
c o s t  o f  a n  i n c i n e r a t o r  may be o f f s e t  by t h e  s h o r t e r  haul ing  d i s t ance .  
The U .  S .  Pub l i c  Heal th  Se rv i ce  says  t h e  d i s p o s a l  s i t e  should be 
as near  as  p o s s i b l e  t o  t h e  area i t  s e r v i c e s ,  p r e f e r a b l y  not  more 
than  10 miles  away. 171 

Appl i ca t ion  of Se l ec t ed  Econxmic and P o l i t i c a l  Cri ter ia  

Benefi t  Area 

Refuse c o l l e c t i o n  has been c l a s s i f i e d  e a r l i e r  a s  a u t i l i t y  
func t ion .  The b e n e f i t s  of t h i s  governmental s e r v i c e  accrue  
p r i m a r i l y  t o  t h e  ind iv idua l  who, i n  i t s  absence, must t ake  t h e  
t r o u b l e  t o  burn t h e  combustible p o r t i o n  of h i s  r e f u s e  and f i n d  
a p l a c e  to p u t  t h e  res t .  
t h i s  p r e s e n t s  no s e r i o u s  problems, but  as urbanized areas become 
more congested t h e  s o c i a l  c o s t s  of  f a i l u r e  t o  provide  a p u b l i c  
r e f u s e  s e r v i c e  inc rease .  The dangerous f i r e  and smog condi t ions  
r e s u l t i n g  from ind iv idua l  r e f u s e  d i sposa l  i n  Los Angeles s e v e r a l  
yea r s  ago a re  w e l l  known. 

I n  r u r a l  o r  t h i n l y  populated areas 

Although s o c i a l  b e n e f i t s  of s a f e  and e f f i c i e n t  p u b l i c  
r e f u s e  d i s p o s a l  a r e  l a rge ,  b e n e f i t s  o f  r e f u s e  c o l l e c t i o n  s e r v i c e  
a r e  p r imar i ly  a matter o f  convenience t o  t h e  i n d i v i d u a l .  A s  a 
r e s u l t  o f  t h i s  dua l  n a t u r e  of t h e  func t ion ,  both u s e r  charges 
and gene ra l  revenue f inanc ing  a re  comonly p r a c t i c e d .  I n  many 
communities t h e  two types of  f inanc ing  may be combined i n  t h a t  
p r o p e r t i e s  a r e  assessed  f o r  r e f u s e  c o l l e c t i o n  but  t h i s  assess- 
ment does not  cover f u l l  c o s t s  of combined c o l l e c t i o n  and d i s -  
p o s a l  services; t h e  remainder is  f inanced from gene ra l  revenues. 

There is  l i t t l e  s p i l l o v e r  of s o c i a l  b e n e f i t  from r e f u s e  
c o l l e c t i o n  and d i sposa l  s e r v i c e s  among communities. There is  
some s p i l l o v e r  o f  s o c i a l  c o s t s  from inadequate  r e f u s e  s e r v i c e  
i n  terms of  h e a l t h  and s a f e t y ,  most commonly when c i t i e s  have 
d i sposa l  f a c i l i t i e s  o u t s i d e  t h e i r  boundaries,  and a r e  i nc l ined  
t o  provide  only  marginal ope ra t ions  because surrounding proper ty  
owners a r e  not  c i t y  r e s i d e n t s .  

- 17/  U .  S .  Pub l i c  Heal th Se rv i ce ,  Env i ronmen ta lxea l th  P lanning  
Guide, z. &. , p . 3 1 .  
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Economy of  S c a l e  

The a v a i l a b i l i t y  of economies o f  scale i n  r e f u s e  d i s p o s a l  
dependsprimari ly  on t h e  method used. There i s  l i t t l e  u n i t  land 
c o s t  advantage i n  combining dump s i t e  requirements of many 
communities t oge the r .  Communities need t h e  same amount o f  dump 
space  i n  any case .  Operat ing economy would be p o s s i b l e ,  however, 
from ope ra t ing  a l a r g e  dump ins t ead  of two o r  more smaller ones.  
When communities come t o  t h e  p o i n t  where dump si tes are pushed 
f a r t h e r  and f a r t h e r  ou t  and increased  haul ing  c o s t s  make it 
d e s i r a b l e  t o  t u r n  t o  i n c i n e r a t i o n ,  t h e r e  i s  some economy i n  
bu i ld ing  and ope ra t ing  one l a r g e  i n c i n e r a t o r  r a t h e r  than  a 
number of small ones.  Thus an  enlarged area o f f e r s  economy o f  
s c a l e  f o r  i n c i n e r a t i o n .  The economics of c o n s t r u c t i n g  and 
ope ra t ing  i n c i n e r a t o r s  of  va r ious  s i z e s ,  and t h e  economic hau l ing  
d i s t a n c e  from pickup p o i n t s  determine t h e  most economic s i z e  of  
t h e  i n c i n e r a t i o n  area.  

So f a r  as a c t u a l  c o l l e c t i o n  is concerned, t h e r e  can be 
economies from l a r g e r  a r e a  by more e f f e c t i v e  layout  of t ruck  
rou te s .  The most economical s i z e  is  l imi t ed  by t h e  inc reas ing  
d i s t a n c e  t rucks  must t r a v e l  f o r  c o l l e c t i o n  and t r a n s p o r t a t i o n  
t o  t h e  d i s p o s a l  s i t e .  This  d i s t a n c e  can be  inc reased ,  however, 
by use  of s t a t i o n s  f o r  t r a n s f e r r i n g  r e f u s e  from pickup t rucks  
t o  l a r g e r  c a r r i e r s  which then  proceed t o  t h e  d i s p o s a l  s i t e .  

Geographic Adequacy 

A s a n i t a r y  l a n d f i l l  s i t e  w i t h i n  reasonable  hau l  d i s t a n c e  
is  t h e  most economical of t h e  accepted governmental methods of  
d i spos ing  of r e f u s e .  
t h e  o l d e r  ones,  cannot f i n d  such s i tes  w i t h i n  t h e i r  boundaries,  
they u s u a l l y  can f i n d  them ou t s ide .  
t ruck  t r a n s f e r  s t a t i o n s .  A s  t h e  met ropol i tan  area becomes 
b u i l t  up and a v a i l a b l e  dump o r  l a n d f i l l  s i t e s  a re  pushed 
f a r t h e r  and f a r t h e r  o u t ,  however, it becomes necessary t o  
convert  i nc reas ing ly  t o  d i s p o s a l  by i n c i n e r a t i o n .  L o c a l i t i e s  
can t u r n  t o  i n c i n e r a t i o n  as long a s  they have neighborhoods 
i n  which t h e  l o c a t i o n  of  i n c i n e r a t o r s  is  n o t  ob jec t ionab le .  
communities without  such neighborhoods, such as high income 
r e s i d e n t i a l  suburbs,  w i l l  have t o  c o n t r a c t  t o  use  an  i n c i n e r a t o r  
i n  another  community. General ly  speaking, however, each 
community d e s i r e s  t o  exclude r e f u s e  d i s p o s a l  f a c i l i t i e s ,  p a r -  
t i c u l a r l y  those  of  o t h e r  p o l i t i c a l  j u r i s d i c t i o n s ,  r e g a r d l e s s  of  
the type  of f a c i l i t y .  
more l i k e l y  t o  have a g r e a t e r  number of  l o c a t i o n a l  a l t e r n a t i v e s  
a v a i l a b l e  so t h a t  it can minimize t h e  problems of  d i s p o s a l  s i t e  
loca t ion .  

Although many communities, p a r t i c u l a r l y  

Frequent ly t h i s  r e q u i r e s  

A county o r  o t h e r  l a r g e  j u r i s d i c t i o n  is 
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Experience wi th  Larger-Area Performance 

Orange and Los Angeles Counties,  C a l i f . ,  p rovide  and maintain 
s a n i t a r y  l a n d f i l l  s i t e s  f o r  t h e i r  m u n i c i p a l i t i e s .  I n  a d d i t i o n ,  
they provide  t r a n s f e r  s t a t i o n s  and t rucks  t o  r ece ive  and t r a n s p o r t  
r e f u s e  c o l l e c t e d  i n  t h e  m u n i c i p a l i t i e s .  
County, N .  J. , provides  garbage d i s p o s a l  s i t e s  f o r  p r i v a t e  c o l l e c t o r s  
s e rv ing  56 of t h e  70 towns i n  t h e  county. Allegheny County, Penn., 
and Har t fo rd ,  Conn., a r e  now making p l ans  t o  provide  r e f u s e  d i sposa l  
s e r v i c e  f o r  in te rmunic ipa l  t e r r i t o r y  i n  t h e i r  a r e a s .  

The government of  Bergen 

I n  Bucks, Chester ,  Delaware and Montgomery Counties ,  Penn., 
surrounding Phi lade lphia ,  41  m u n i c i p a l i t i e s  p a r t i c i p a t e  i n  15 
agreements f o r  r e f u s e  d i s p o s a l .  Ten of t h e  agreements a re  f o r  
s a n i t a r y  l a n d f i l l s  which s e r v e  33 of t h e  m u n i c i p a l i t i e s .  The o t h e r  
agreements provide  i n c i n e r a t i o n  f a c i l i t i e s  f o r  e i g h t  m u n i c i p a l i t i e s .  

Rochester ,  N .  Y., makes i t s  t h r e e  municipal i n c i n e r a t o r s  
a v a i l a b l e  t o  surrounding towns on a c o n t r a c t  b a s i s .  Binghamton, 
N .  Y., wi th  i n c i n e r a t o r  capac i ty  i n  excess  of  i t s  p r e s e n t  needs, 
a l s o  o f f e r s  i ts  use t o  neighboring communities. 
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K. WATER SUPPLY AND SEWAGE DISPOSAL 

Water supply and sewage d i s p o s a l  developed as s e p a r a t e  
func t ions  of  l o c a l  government and s t i l l  a re  administered 
s e p a r a t e l y  i n  most communities. It has become inc reas ing ly  
apparent ,  however, p a r t i c u l a r l y  i n  met ropol i tan  a r e a s ,  t h a t  
water  supply and sewage d i s p o s a l  a r e  two phases of  t h e  s i n g l e  
func t ion  of  "water resource  management. I' L/ This  development 
stems from a number of causes,  including:  (1) t h e  c o n t i g u i t y  
of many u n i t s  of government i n  urban c e n t e r s ,  so t h a t  one 
community's sewage d i s p o s a l  s e r i o u s l y  a f f e c t s  another  community's 
water  supply; (2 )  t h e  i nc reas ing  r e l i a n c e  on t h e  re- use  of 
water  because o f  expanding demand f o r  water ;  and (3) t h e  g r e a t e r  
v a r i e t y  of  uses  of water, p a r t i c u l a r l y  f o r  r e c r e a t i o n a l  purposes 
i n  met ropol i tan  a r e a s .  Water supply and sewage d i s p o s a l  i n  
t h i s  a n a l y s i s  t h e r e f o r e  a r e  considered p a r t s  of  a s i n g l e  func t ion ,  
r a t h e r  than a s  two s e p a r a t e  func t ions .  

Water supply.  Water s e r v i c e  i n  urban a r e a s  has t h r e e  
p r i n c i p a l  r e q u i s i t e s :  p rovid ing  a water  supply t h a t  i s  s a f e ,  
c l e a r ,  po t ab le ,  and p re fe rab ly  s o f t ;  providing adequate  p r e s s u r e  
and supply f o r  f i r e  f i g h t i n g  needs; and maintenance of  reasonable 
charges and s e r v i c e s .  21 
t he  requirements of p u r i t y ,  p r e s s u r e  and economy may be m e t  by 
ind iv idua l  r e s i d e n t i a l  w e l l s .  These a r e  t he  rare  except ions,  
however, and a re  l imi t ed  t o  country home developments on l a r g e  
l o t s ;  met ropol i tan  communities u sua l ly  need a p u b l i c  water  system. 21 

I n  f r i n g e  p a r t s  of met ropol i tan  a r e a s  

- 1/ Clean Water: A Challenge t o  t h e  Nation, Pub l i c  Heal th  Se rv i ce  
Pub l i ca t ion  No. 816, Highl ights  and Recommendations of  t h e  
Nat iona l  Conference- on Gate; P o l l u t i o n  (Washington, D.  C .  , 1960). 

- 2 1  Municipal Pub l i c  Works Administrat ion (Chicago: I n t e r n a t i o n a l  
Ci ty  Managers' Assoc ia t ion ,  1957), p .  263. 

- 31  U.S. Pub l i c  Heal th  Se rv i ce  s t a t e s  t h a t  p u b l i c  water supply 
gene ra l ly  is  economically j u s t i f i e d  where popula t ion  d e n s i t y  i s  
a t  least  1,000 persons p e r  square m i l e  o r  t h e  l o t  s i z e  is no 
more than  two a c r e s  p e r  res idence .  U.S. Pub l i c  Heal th Se rv i ce ,  
Environmental Heal th Planning Guide, P .H .S. Pub l i ca t ion  No. 823 
(Washington: Government P r i n t i n g  Of f i ce ,  1962), p .  4 4 .  
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A p u b l i c  system o r d i n a r i l y  c o n s i s t s  of t h e  water source ,  which 
may be r i v e r  water ,  l ake  water ,  sp r ings ,  o r  subsur face  sources ;  
r e s e r v o i r s  t o  hold t h e  water u n t i l  used, and t o  c r e a t e  p re s su re ;  
t rea tment  p l a n t s  and pumping s t a t i o n s ;  and a network of  mains 
and l a t e ra l  p ipes  t o  c a r r y  the  water t o  t h e  consumer. 

Under favorable  condi t ions ,  p u b l i c  w e l l s  may prove adequate  
a s  a source  of  supply f o r  even a f a i r l y  dense p a t t e r n  of development. 
However, more i n t e n s i v e  urban use  of  land f o r  s treets  and bui ld ings  
decreases  t h e  amount of p r e c i p i t a t i o n  r e tu rned  t o  t h e  s o i l ,  thus  
c o n t r i b u t i n g  t o  t h e  lowering of t h e  water t a b l e  and jeopard iz ing  
r e l i a b i l i t y  of  w e l l  supp l i e s .  Larger urban concent ra t ions  thus  
tend  t o  r e l y  more on s u r f a c e  than subsur face  water sources .  

Sewage c o l l e c t i o n  and d i s p o s a l .  The func t ion  o f  sewage 
c o l l e c t i o n  i n  urban c e n t e r s  i s  t o  c o l l e c t  contaminated, p u t r e s -  
c i b l e  l i q u i d  from t h e  plumbing systems of bu i ld ings ,  c a r r y  i t  
t o  a sewage p l a n t  o r  another  s u i t a b l e  p l a c e  of d i s p o s a l ,  and 
t h e r e  reduce t h e  ob jec t ionab le  c h a r a c t e r i s t i c s  of  t h e  l i q u i d  
be fo re  i t  i s  discharged.  The p r i n c i p a l  purpose of t h e  sewage 
func t ion  is  t o  avoid contaminating t h e  water supply of  t h e  
community and i t s  neighbors f o r  whatever purpose they  want t o  
use  i t:  domestic,  i n d u s t r i a l ,  o r  r e c r e a t i o n a l .  

The sewage c o l l e c t i o n  system c o n s i s t s  of  a network of 
d r a i n s  and sewers,  p r e f e r a b l y  b u i l t  t o  fol low topography s o  
t h a t  t h e  sewage w i l l  reach t h e  t reatment  p l a n t  by g r a v i t y  flow. 
Pumping s t a t i o n s  and f o r c e  mains can be used t o  c a r r y  sewage over  
h i l l s ,  bu t  such f a c i l i t i e s  a re  expensive t o  c o n s t r u c t  and ope ra t e  
and make service less r e l i a b l e  because of t h e  p o s s i b i l i t y  of  
mechanical breakdown. The sewers, c a l l e d  s a n i t a r y  sewers, are  
a l s o  sometimes used t o  c o l l e c t  and c a r r y  r a i n  o r  s u r f a c e  water  
t o  n a t u r a l  water  courses  o r  bodies of  water where a s e p a r a t e  
s torm sewer system i s  not  provided.  
f o r  both s a n i t a r y  and s torm d r a i n  purposes complicates  and 
inc reases  t h e  expense of  handl ing and t r e a t i n g  s a n i t a r y  sewage. 
I n c r e a s i n g  a t t e n t i o n  is being given t o  cons t ruc t ing  s e p a r a t e  
s torm d r a i n  f a c i l i t i e s .  

Use of t h e  same sewers 

The sewage t reatment  f a c i l i t y  varies w i t h  t h e  type  and 
i n t e n s i t y  o f  t reatment  given. It treats  t h e  sewage by s e p a r a t i n g  
t h e  s o l i d s  from t h e  l i q u i d s  and d ispos ing  of t h e  two ind iv idua l ly .  
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The s o l i d s  a r e  e i t h e r  bur ied  o r  burned, and t h e  l i q u i d s  u sua l ly  
are  f u r t h e r  t r e a t e d  before  being discharged i n t o  a body o f  water. k/  

The sewage c o l l e c t i o n  and d i sposa l  func t ion  as descr ibed  
a p p l i e s  t o  t h e  c e n t r a l  c i t y  s e c t i o n  of met ropol i tan  a r e a s  and 
t o  most of t h e  a r e a  of t h e  bordering m u n i c i p a l i t i e s .  
f r i n g e s  o f  t h e  met ropol i tan  c e n t e r s ,  however, where urban 
development is s t i l l  s p a r s e  o r  where l o t  s i z e s  t end  t o  be l a r g e r ,  
sewage is f r equen t ly  handled by p r i v a t e ,  o n - s i t e  systems. I n  
t h e  o n - s i t e  system, t h e  e n t i r e  d i sposa l  process  t akes  p l a c e  on 
the  same s i t e  as t h e  bu i ld ing  be ing  served.  The most commonly 
used o n - s i t e  system i s  t h e  s e p t i c  t ank- so i l  absorp t ion  system, 
i n  which t h e  l a r g e r  s o l i d s  are separa ted  from t h e  l i q u i d s  i n  
t h e  s e p t i c  tank ,  and t h e  p a r t i a l l y  t r e a t e d  e f f l u e n t  is then  d i s -  
charged i n t o  t h e  s u b s o i l  by a seepage p i t  o r  system of p e r f o r a t e d  
p ipes .  51 

A t  t h e  

Pub l i c  h e a l t h  t echn ic i ans  gene ra l ly  b e l i e v e  t h a t  t h e  
i s o l a t e d  homesite,  such as a r u r a l  farm, is  t h e  on ly  s a f e  p l a c e  
f o r  reliance on t h e  o n - s i t e  system on a permanent b a s i s ,  and 
t h a t  i n  suburban areas t h e  s e p t i c  tank should be used only  as 
an i n t e r i m  system. 61 As a r u l e  of  thumb, they suggest  t h a t  a 
p u b l i c  sewerage system is  j u s t i f i e d  economically where popula t ion  
dens i ty  is  a t  least  2,500 persons p e r  square m i l e ,  approximating 
a bu i ld ing  d e n s i t y  of  no more than  one-half  acre p e r  res idence .  
This y a r d s t i c k  does no t  n e c e s s a r i l y  r e f l e c t  t h e  j u s t i f i c a t i o n  
o f  p u b l i c  sewerage s e r v i c e  from a h e a l t h  s t andpo in t ,  s i n c e  a 
number of  v a r i a b l e s  un re l a t ed  t o  dens i ty  o f  s e t t l emen t  have t o  
be taken i n t o  account ,  such a s  l o c a l  s o i l  c h a r a c t e r i s t i c s .  I /  

Municipal Pub l i c  Works Administrat ion,  *. &. , pp. 289-328; 
Twin Cities Metropol i tan Planning Commission, Met ropol i tan  
Sewerage Study ( S t .  Paul ,  Minnesota: 1960), p .  7 .  

U . S .  Pub l i c  Heal th Serv ice ,  Manual of  S e p t i c  Tank P r a c t i c e ,  
Pub l i c  Heal th  Se rv i ce  Pub l i ca t ion  No. 526 (Washington: - 
Government P r in t ing -Of f i ce ,  1958). 

U . S .  P u b l i c  Heal th Serv ice ,  Environmental Heal th Planning - Guide, s. G., p .  38. 
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Aside from t h e  primary human needs t h a t  water supply and 
sewage d i sposa l  s a t i s f y ,  they a r e  important i n  met ropol i tan  a r e a s  
f o r  t h e i r  e f f e c t  on t h e  p a t t e r n  of  urban development. 
World War I1 housing boom, which took p l a c e  mostly o u t s i d e  t h e  
c i t i e s ,  r a d i c a l l y  changed t h e  e x i s t i n g  p a t t e r n  of  development. 
Lacking connection t o  c i t y  water and sewer mains, new se t t l emen t s  
had t o  f i n d  o t h e r  water  supply and s a n i t a t i o n  f a c i l i t i e s .  
I n d i v i d u a l  w e l l s  and s e p t i c  tanks,  e s s e n t i a l l y  r u r a l  f a c i l i t i e s ,  
were most commonly used. They were s u i t e d  t o  t h e  needs o f  
i s o l a t e d  a r e a s  and allowed housing and i n d u s t r i a l  development 
t o  cont inue,  u n f e t t e r e d  by p ipes .  

The p o s t -  

It soon became apparent  t h a t  t hese  methods were not  an 
adequate  permanent means f o r  provid ing  l a r g e  suburban a r e a s  w i th  
e s s e n t i a l  s e r v i c e s .  'V i thou t  t h e  uni fy ing  e f f e c t  of  f a c i l i t i e s  
such a s  sewer and water p ipes ,  development began t o  spread ou t  
and occur  i n  s c a t t e r e d  c l u s t e r s .  Consequently, subdiv is ions  
both l a r g e  and small have been b u i l t  miles from t h e  previous ly  
e x i s t i n g  urban development and i n  t h e  process ,  l a r g e  acreages 
of  vacant  land have been l e f t  between t h e  new developments. 
This  p a t t e r n  of  urban growth has been def ined  as urban sprawl. 

'!Urban sprawl i s  a h ighly  i n e f f i c i e n t  p a t t e r n  of develop- 
ment from t h e  s tandpoin t  o f  provid ing  both s e r v i c e s  and t h e  f u l l  
u t i l i z a t i o n  of land resources .  Also, i n  t h e  opin ion  of many 
people,  it does not  produce a d e s i r a b l e  environment." 81 

Water and s a n i t a r y  sewerage f a c i l i t i e s  thus  can be 
important t o o l s  f o r  guiding urban expansion i n t o  d e s i r a b l e  
p a t t e r n s  of development. 

Current  P r a c t i c e  

A r ecen t  r e p o r t  summarizes t h e  p re sen t  a l l o c a t i o n  of 
r e s p o n s i b i l i t y  f o r  water and sewage d i s p o s a l  s e r v i c e  i n  metro- 
p o l i t a n  areas as fol lows:  

- 81 Twin C i t i e s  Metropol i tan Planning Commission, Met ropol i tan  - 
Sewerage Study, a. &., p .  11. 
Rea l i t y ,"  Regional Plan News,  No. 70 (New York: Regional 
Plan Assoc ia t ion ,  September 1962) , pp. 1- 2 .  

Also s e e  "From P lan  t o  
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The water supply and d i s t r i b u t i o n  systems 
and sewage c o l l e c t i o n  and treatment f a c i l i t i e s  
of the  c e n t r a l  c i t i e s  remain the  dominant 
element i n  the  provis ion  of  water  u t i l i t i e s  i n  
urban a reas .  But metropoli tan development, 
the  p o l l u t i o n  problems caused by t h e  overlap 
of metropolitan complexes, and the  increased 
water resource a c t i v i t i e s  r o l e  of the  Federal  
and S t a t e  governments during the  p a s t  qua r t e r  
century have tended t o  reduce t h e  r e l a t i v e  
importance of  t h e  c e n t r a l  c i t y .  

Suburban development has complicated 
enormously t h e  t a s k  of supplying t h e  urban 
dweller with water  and removing and t r e a t i n g  
h i s  wastes. The i n i t i a l  r e l i a n c e  i n  most 
suburban a reas  is  on individual  systems-- 
involving t h e  use of wel ls  and s e p t i c  tanks-- 
o r  small  community water and waste treatment 
sys tems ,  When community systems a r e  employed, 
s e r v i c e  is  o f t e n  provided by a p r i v a t e  company 
o r  u t i l i t y  d i s t r i c t ,  sometimes serving only 
p a r t  of t h e  suburban u n i t .  

Where individual  o r  small community 
systems prove unsui table  o r  uneconomical, 
o the r  arrangements have been developed. 
These include cont rac t ing  wi th  t h e  c e n t r a l  
c i t y  f o r  water supply o r  sewage d isposal ,  o r  
both;  t h e  c rea t ion  of s p e c i a l  d i s t r i c t s  t o  
serve  two o r  more communities; and the  develop- 
ment of metropolitan agencies t o  serve  both 
c e n t r a l  c i t y  and suburbs. 

These various methods devised by 
l o c a l  governments t o  meet t h e i r  water  supply 
and sewage d isposal  r e s p o n s i b i l i t i e s  exist 
i n  an i n f i n i t e  number of  combinations. Generally 
a number of approaches a r e  used simultaneously 
i n  d i f f e r e n t  p a r t s  of a s i n g l e  metropoli tan a rea .  
Rela t ive ly  few a reas  have only one agency pro-  
vid ing water and sewer se rv ice .  Centra l  c i t i e s  
r a r e l y  extend se rv ice  through con t rac t  t o  every 
community i n  t h e  a r e a .  Metropolitan devices 
o f t e n  f a i l  t o  include some of t h e  suburbs and 
unincorporated a r e a s ,  i n  p a r t  because of t h e  
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expansion of  urban development beyond t h e  
s e r v i c e  boundaries o f  met ropol i tan  agencies .  
Outside t h e  c e n t r a l  c i t y ,  municipal systems, 
c o n t r a c t  arrangements,  u t i l i t y  d i s t r i c t s  with 
a s e r v i c e  area ranging i n  s i z e  from a sub- 
development t o  perhaps a n  e n t i r e  suburban 
county, p r i v a t e  companies, and ind iv idua l  
systems c o e x i s t .  Often t h e r e  a r e  enclaves 
w i t h i n  c e n t r a l  c i t i e s  and t h e  service areas 
of met ropol i tan  agencies  .... 

Furthermore, t h e  arrangements f o r  water 
supply and sewage d i s p o s a l  i n  a p a r t i c u l a r  
met ropol i tan  a r e a  are o f t e n  q u i t e  d i f f e r e n t .  
I n  p a r t ,  t h i s  i s  explained by phys i ca l  and 
technologica l  c o n s i d e r a t i o n s - - a v a i l a b i l i t y  of 
s u r f a c e  and ground water, s u i t a b i l i t y  o f  s o i l  
f o r  s e p t i c  tank use, and t h e  con f igu ra t ion  of  
watershed and dra inage  bas ins .  
are a l s o  explained by c e r t a i n  gene ra l  t r ends .  
Cont rac t ing  w i t h  t h e  c e n t r a l  c i t y  i s  more 
p reva len t  f o r  water supply than sewage d i s p o s a l  
and t rea tment .  Met ropol i tan  agencies  have been 
c rea t ed  f o r  t h e  sewage func t ion  more o f t e n  than  
f o r  water supply.  P r i v a t e  companies a re  almost 
never a c t i v e  i n  sewage t rea tment ;  and i n d i v i d u a l  
systems a r e  employed more f r equen t ly  f o r  was te  
d i s p o s a l  than  f o r  water  supply.  21 

The d i f f e r e n c e s  

A 1961 survey found t h a t  about two- thirds  of  t h e  3,052 
c i t i e s  over  5,000 popula t ion  r e p o r t i n g  ind ica t ed  t h a t  they 
had water supply and d i s t r i b u t i o n  f a c i l i t i e s  and sewage 
t rea tment  p l a n t s .  lo/ Many of t h e  m u n i c i p a l i t i e s  provided 
t h e i r  s e r v i c e s  t o  o t h e r  governmental u n i t s .  s/ 

Advisory Commission on Intergovernmental  Re la t ions ,  In te rgovern-  
mental R e s p o n s i b i l i t i e s  f o r  Water Supply and Sewage Disposal  i n  
Metropol i tan  Areas (Washington: 1962), pp. 15-16. 

Municipal Year Book 1962 (Chicago: I n t e r n a t i o n a l  Ci ty  
Managers' Assoc ia t ion ,  1962),  pp. 106-107. 

U.S. P u b l i c  Heal th  Serv ice ,  Municipal Water F a c i l i t i e s  Communities 
of  25,000 Popula t ion  and Over, P.H.S. P u b l i c a t i o n  No. 661 (1962 
e d i t i o n ) ;  U.S. Pub l i c  Heal th  Serv ice ,  S t a t i s t i c a l  Summary of  
Sewage Works i n  t h e  United S t a t e s ,  P.H.S. Pub l i ca t ion  N o .  609 
(Washington: Government P r i n t i n g  Of f i ce ,  1958), p .  29. , 

1 
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A 1961 survey of  221 count ies  i n  s tandard  met ropol i tan  
s t a t i s t i c a l  a r e a s  r epo r t ed  t h a t  35 count ies  had sewerage systems, 
26 had sewage t reatment  p l a n t s ,  18 had water  supply and d i s t r i -  
bu t ion  systems, and s i x  had systems f o r  d i s t r i b u t i n g  water .  121 
The 1962 Census of  Governments repor ted  937 sewerage special-  
d i s t r i c t s  i n  38 S t a t e s ,  1,502 water  supply s p e c i a l  d i s t r i c t s  i n  
36 S t a t e s ,  and 138 mul t i - func t ion  sewerage and water supply 
d i s t r i c t s  i n  18 S t a t e s .  131 

A 1956 t a b u l a t i o n  showed t h a t  t h e r e  were 22 met ropol i tan  
s p e c i a l  d i s t r i c t s  provid ing  water  o r  sewer s e r v i c e ,  o r  a combina- 
t i o n  of  t h e  two. Eleven provided sewage d i s p o s a l  s e r v i c e ,  seven 
provided water supply,  and four  provided both s e r v i c e s .  141 

Role of  S t a t e  Government 

While l o c a l  governments exercise paramount r e s p o n s i b i l i t y  
f o r  water  supply and sewage d i sposa l  i n  urban a r e a s ,  they do so 
w i t h i n  t h e  framework of  p o l i c i e s  and c o n t r o l s  e s t a b l i s h e d  by t h e  
S t a t e  government. The S t a t e s '  ch ie f  r o l e  has  been t o  a l l o c a t e  
water  supply, r e g u l a t e  use  of waters  inc luding  p o l l u t i o n  c o n t r o l ,  
and r e g u l a t e  t h e  p lanning  and cons t ruc t ion  of  l o c a l  water  and 
sewage f a c i l i t i e s .  I n  a d d i t i o n ,  some S t a t e s  have undertaken 
comprehensive water  resource  planning and development, engaged 
i n  r e sea rch  a c t i v i t i e s ,  provided t e c h n i c a l  a s s i s t a n c e  and t r a i n i n g  
programs f o r  l o c a l  water  and sewage agencies ,  made loans and 
g ran t s  f o r  cons t ruc t ing  water and sewer u t i l i t i e s ,  and developed 
urban water  s u p p l i e s .  

Role o f  Nat iona l  Government 

The Nat iona l  Government a l s o  in f luences  urban water  and 
sewage s e r v i c e ,  both d i r e c t l y  and i n d i r e c t l y .  I ts  ch ie f  e f f o r t  
i s  i n  c o n t r o l  of  water  q u a l i t y .  
A c t  o f  1948, as amended i n  1956 and 1961, t h e  U.S. Pub l i c  Heal th 
Serv ice  provides  g ran t s  t o  l o c a l i t i e s  t o  cons t ruc t  municipal 

Under t h e  Water P o l l u t i o n  Control  

Municipal Year Book 1962, z. cii. , p.  64. 

U . S .  Bureau of Census, "Governmental Organizat ion,"  Census 
of  Governments: 1962, Vol. I ,  (Washington: Governnent 
P r i n t i n g  Of f i ce ,  1963), Table 1 2 ,  p .  67. 

Municipal Year Book 1956 (Chicago: 
Managers I Associa t ion ,  1956), p . 
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waste t rea tment  f a c i l i t i e s ,  makes g ran t s  t o  improve and s t r eng then  
S t a t e  and i n t e r s t a t e  p o l l u t i o n  c o n t r o l  programs, enforces  n a t i o n a l  
water  p o l l u t i o n  r e g u l a t i o n s ,  conducts r e sea rch ,  extends t e c h n i c a l  
a s s i s t a n c e  t o  S t a t e  and l o c a l  governments, and e s t a b l i s h e s  water  
q u a l i t y  c o n t r o l  as a c r i t e r i o n  i n  planning and bu i ld ing  n a t i o n a l  
r e s e r v o i r s .  151 
ment of urban water  s t o r a g e  f a c i l i t i e s  i s  au thor ized  i n  conjunc- 
t i o n  wi th  n a t i o n a l  mult ipurpose r i v e r  bas in  p r o j e c t s .  

I n  regard  t o  t h e  quan t i t y  of water, t h e  develop- 

Economies of  Sca l e  

The c o s t s  o f  cons t ruc t ion ,  ope ra t ion ,  and maintenance of  
water  supply and sewage c o l l e c t i o n  and t reatment  systems r e f l e c t  
economies o f  s c a l e .  
c o s t s  i n  1956 found t h a t  u n i t  cons t ruc t ion  c o s t s  f o r  t h e  t r e a t -  
ment p l a n t s  decreased as capac i ty  increased  from one t o  300 
a c r e - f e e t  d a i l y  capac i ty .  Operation and maintenance c o s t s  p e r  
u n i t  processed decreased wi th  inc reas ing  flow c a p a c i t y  a s  

A comprehensive s tudy of  water- treatment  

fol lows:  161 

Daily p l a n t  capac i ty  
i n  a c r e - f e e t  

15 
30 

150 
3 00 

Cost p e r  acre- 
f o o t  t r e a t e d  

$26.00 
21.50 
11.00 
10.00 

I 15/ "Water Resources and P o l l u t i o n  Control ,  'I I n d i c a t o r s  
(October 1962), p .  x i i i .  

- 161 Gerald T .  Orlob and Marvin R. L indorf ,  "Cost o f  Water 
Treatment i n  Ca l i fo rn i a  , Jou rna l  American Water Works 
Assoc ia t ion ,  Vol. L (January 1958), pp. 45-55, quoted 
i n  Jack  B i r s h l e i f e r ,  James C .  DeHaven, Jerome W .  
Milliman, Water Supply: Economics, Technology, and 
P o l i c y  (Chicago: The Univers i ty  of Chicago P r e s s ,  1960), 
pp. 176-177. 
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Simi l a r ly ,  t h e  c o s t  p e r  u n i t  o f  capac i ty  o f  maintaining 
and ope ra t ing  t h e  water  conveyance system from t h e  source of  
supply t o  t h e  t rea tment  p l a n t  dec l ines  wi th  increased  ca r ry ing  
capac i ty ,  a s  i nd ica t ed  i n  t h e  following t abu la t ion :  - 1 7 /  

Water-conveyance Cost 

Capacity ( ac re- fee t  per yea r )  

: 22.4 : 224 : 1,120 : 2,240 : 112,000 

Do l l a r s  p e r  a c r e -  
f o o t  p e r  m i l e :  

w i t h  pumping $13.00 $5.88 $2.90 $2.10 $0.36 
g r a v i t y  flow 10.40 3.50 1.30 0.95 --- 

A s i m i l a r  r e l a t i o n s h i p  e x i s t s  between scale of  sewage 
t rea tment  and d i sposa l  works and u n i t  c o s t s .  The fol lowing 
da t a  are taken from e x h i b i t s  prepared by engineer  consu l t an t s  
f o r  a r e p o r t  on sewage works by t h e  Of f i ce  f o r  Local Government 
of New York S t a t e :  181 

- 1 7 /  Louis Koenig, "Disposal o f  S a l i n e  Water Conversion Brines:  
An O r i e n t a t i o n  Study," Department of t h e  I n t e r i o r ,  Of f i ce  
o f  S a l i n e  Water, Research and Development Progress Report 
No. 20 (Washington: A p r i l  1957), quoted i n  H i r s h l e i f e r ,  
DeHaven, Milliman, 2. &., p .  179. 

- 181 S t a t e  of  New York, Of f i ce  f o r  Local Government, Study of  
Needs f o r  Sewage Works, Report No. 1 (Albany: 1962), Appendix D .  
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Estimated Uni t s  Costs of Construct ion,  Operat ion,  and Maintenance 
Sewage Works F a c i l i t i e s  

January 1962 

Primary Primary and 
t r ea tment secondary 

only  t rea tment  

Sewage t rea tment  p l a n t :  

Average c o s t  of cons t ruc t ion ,  p e r  
m i l l i o n  ga l lons  d a i l y  (m.g.d.) 
capac i ty  : 

P l a n t  wi th  100 m g d capac i ty  $135,000 $230,000 
P l a n t  wi th  10 m g d capac i ty  230,000 400,000 
P l a n t  wi th  1 m g d capac i ty  415,OOQ 720,000 

Operat ion and maintenance cos t , 
p e r  m i l l i o n  ga l lons  (rn.g.): 

P l a n t  wi th  100 m g d capac i ty  $23.00 $35.00 
P l a n t  w i th  10 m g d capac i ty  27.00 39.00 
P l a n t  w i th  1 m g d capac i ty  44.00 62.00 

Sewage p u q i n g  s t a t i o n s :  

Average c o s t  o f  cons t ruc t ion ,  p e r  
m i l l i o n  ga l lons  d a i l y  (m.g.d.) 
capac i ty  : 

P l a n t  w i t h  50 m g d capac i ty  $ 11,000 
P l a n t  w i th  10 m g d capac i ty  22 , 000 
P l a n t  w i t h  1 m g d capac i ty  68 , 000 

The e f f e c t s  of economies of scale a r e  shown d i r e c t l y  i n  
r e l a t i o n  t o  s i z e  o f  community r a t h e r  than  p l a n t  capac i ty  i n  t h e  
fol lowing t a b u l a t i o n ,  based on an a n a l y s i s  of c o n t r a c t  award 
d a t e  f o r  sewage p l a n t  cons t ruc t ion  r epor t ed  t o  t h e  U.S. Pub l i c  
Heal th Serv ice :  191 

- 191 Municipal Pub l i c  Works Administrat ion,  2. &. , p .  326. 
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Per Capita Construction Costs of Sewage Treatment P lan t s  

. Primary Treatment Plants  . Secondary Treatment P lan t s  
served : N o .  of : Avglcapita : No. of : Avg/capita 

p l a n t s  : cost* p l a n t s  : cost* 

1,000 - 2,500 36 $34.90 57 $66.70 
2,500 - 5,000 12 31.80 37 44.80 
5,000 - 10,000 16 29.70 37 35.40 

10,000 - 25,000 12 19.30 22 32.30 
25,000 - 50,000 3 14.10 8 35.40 
50,000 and over 1 11.50 4 40.60 

f lhese f igures  do not  include the  cos t  of  land, in te rcep to r  sewers o r  
engineering fees ,  and cannot be used as a r e l i a b l e  bas i s  f o r  de te r-  
mining what the  cos t  of  a p l a n t  would be i n  any s p e c i f i c  ins tance .  
Such information could only be obtained from a d e t a i l e d  study of  
loca l  condit ions by a competent engineer who has had experience i n  
the  design and const ruct ion  of sewage treatment p l a n t s .  

Standards of Service  

Water Supply. The quant i ty  of water needed i s  r e l a t e d  
d i r e c t l y  t o  populat ion.  
t i o n  needs, but  a l s o  a l l  commercial and i n d u s t r i a l  uses ,  f i r e  
f i g h t i n g  and street cleaning requirements, and o the r  pub l i c  
uses .  Account must be taken of t h e  probable peak hour demand, 
which usual ly  is  determined by peak domestic demand p lus  t h e  
volume used i n  f i g h t i n g  a major f i r e .  

It represents  not  only domestic consump- 

Ci t ies '  needed capac i t i e s  vary from 100 gal lons p e r  c a p i t a  
per  day t o  a s  much a s  250  gallons pe r  cap i t a  p e r  day. 201 
suggested f i g u r e  f o r  design f o r  a municipal water  supply system 
i s  150 gal lons  p e r  cap i t a  p e r  day. 211 Requirements f o r  f i r e  
f i g h t i n g  needs a r e  usual ly  based on standards s e t  by the  National 

A 

- 20/ Local Planning Administration (Chicago: I n t e r n a t i o n a l  City 
Managers' Associat ion,  1 9 5 9 ) ,  p.  235 .  

z 21/ Advisory Commission on Intergovernmental Relat ions,  *. &., 
p .  7 .  
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Board of F i r e  Underwri ters ,  and vary  from a flow of 1,000 ga l lons  
p e r  minute f o r  a du ra t ion  of four  hours i n  a c i t y  o f  1,000 popu- 
l a t i o n  t o  a flow of 12 ,000  ga l lons  p e r  minute f o r  a du ra t ion  of  
10 hours ,  w i th  2,000 t o  8,000 ga l lons  p e r  minute f o r  a second 
f i r e  i n  t h e  l a r g e s t  c i t i e s .  221 

The q u a l i t y  of  water should meet S t a t e  and U . S .  Pub l i c  
Heal th  Se rv i ce  s t anda rds .  231 I n  genera l ,  t h i s  means t h a t  
water f o r  domestic use should be f r e e  from b a c t e r i o l o g i c a l  o r  
o t h e r  contamination; c l e a r ,  c o l o r l e s s ,  odor l e s s ,  and p l e a s a n t  
t o  t h e  taste;  and con ta in  only a moderate amount of s o l u b l e  
minera l  subs tances .  The most accep tab le  water f o r  gene ra l  use  
con ta ins  no t  less than  10 nor  more than 50 p a r t s  p e r  m i l l i o n  o f  
hardness ,  a l though i n  communities where t h e  only a v a i l a b l e  water 
has  high minera l  con ten t ,  80 p a r t s  p e r  m i l l i o n  may be t o l e r a t e d .  

The source  and q u a l i t y  of t h e  water  w i l l  determine t h e  
type  and amount of  t rea tment  needed. 
u s u a l l y  r e q u i r e  t rea tment  and p e r i o d i c  b a c t e r i o l o g i c a l  ana lyses  
o f  t h e  water. 

S t a t e  h e a l t h  agencies  

Sewage Co l l ec t ion  and Disposa l .  The sewage c o l l e c t i o n  
system should be capable  o f  c o l l e c t i n g  a l l  s a n i t a r y  sewage from 
t h e  community and d e l i v e r i n g  i t  t o  t h e  t rea tment  p l a n t .  
t rea tment  f a c i l i t y  should be capable of  t r e a t i n g  a l l  sewage t o  
t h e  des i r ed  s tandard  of c l e a n l i n e s s  be fo re  being discharged i n t o  
a body of water. 

The 

Various s tandards  of sewage t reatment  are i n  c u r r e n t  use 
among t h e  S t a t e s  f o r  determining t o l e r a b l e  p o l l u t i o n  levels f o r  
water supply,  f i s h  and a q u a t i c  l i f e ,  a g r i c u l t u r a l  u s e ,  r e c r e a t i o n a l  
u se ,  and genera l  nuisance prevent ion .  A t  least 2 0  S t a t e s  have 
l e g i s l a t i o n  a u t h o r i z i n g  s t ream c l a s s i f i c a t i o n ,  and seven o t h e r s  
r e q u i r e  cons ide ra t ion  of  stream u s e  i n  determining t rea tment  
requirements .  241 

- 2 2 1  Municipal P u b l i c  Works Adminis t ra t ion ,  02. G., p .  2 6 5 .  

- 2 3 1  Pub l i c  Heal th  Se rv i ce ,  Environmental Heal th  Planning Guide, 
z. G., p .  4 3 .  

- 2 4 1  Municipal P u b l i c  Works Adminis t ra t ion ,  2. *. , pp. 310-311. 
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The v a r i a t i o n  o f  s t anda rds  of d e s i r a b l e  wa te r  c l e a n l i n e s s  
was acknowledged i n  t h e  r e p o r t  o f  t h e  1960 Na t iona l  Conference 
on Water P o l l u t i o n .  =/ 
c o n s i s t i n g  o f  r e p r e s e n t a t i v e s  of  i ndus t ry ,  conse rva t ion  i n t e r e s t s ,  
wa te r  and sewage works manufacturers ,  and h e a l t h  o f f i c i a l s ,  
recommended t h a t  t h e  "Conference express  i t s  conv ic t i on  t h a t  
t h e  goa l  of  p o l l u t i o n  abatement i s  t o  p r o t e c t  and enhance t h e  
capac i ty  of t h e  water  r e sou rce  t o  s e r v e  t h e  w ides t  p o s s i b l e  
range o f  human needs,  and t h a t  t h i s  goa l  can be approached only 
by accep t ing  t h e  p o s i t i v e  p o l i c y  of  keeping waters as c l e a n  a s  
p o s s i b l e ,  a s  opposed t o  t h e  nega t ive  p o l i c y  o f  a t t empt ing  t o  
u se  t h e  f u l l  c apac i ty  of  wa te r  f o r  was te  a s s i m i l a t i o n ."  261 

One o f  t h e  pane ls  a t  t h e  Conference, 

- 
"As c l e a n  a s  p o s s i b l e"  r e f e r s  t o  c o s t s  as  w e l l  a s  t h e  

t e c h n i c a l  problems of  p u r i f i c a t i o n .  Sewage t rea tment  can remove 
90 pe rcen t  o f  o rgan ic  i m p u r i t i e s ,  bu t  some m u n i c i p a l i t i e s  might 
no t  cons ide r  t h i s  a l lposs ib le ' l  p o l i c y  i n  view of  t h e  c o s t  
r e l a t i v e  t o  t h e  marginal  b e n e f i t  of reaching  t h a t  degree of  p u r i t y .  

S p e c i a l i s t s  Suggest ions on  Area 

From a cons ide ra t i on  o f  t h e  n a t u r e  of  t h e  problem of  
provid ing  water and sewage d i s p o s a l  s e r v i c e  i n  me t ropo l i t an  
a r e a s ,  and t h e  technology r e q u i r e d ,  va r ious  groups of  s p e c i a l i s t s  
have come t o  conclusions a s  t o  t h e  d e s i r a b l e  j u r i s d i c t i o n a l  
b a s i s  f o r  handl ing  t h e  f u n c t i o n s .  The P r e s i d e n t ' s  Water Resources 
Pol icy  Commission s t a t e d :  

Municipal wa te r  supply should cont inue  t o  
be p r i m a r i l y  a l o c a l  r e s p o n s i b i l i t y ,  i n c l u d i n g  
intercommunity coopera t ion  through t h e  formation 
o f  me t ropo l i t an  w a t e r  d i s t r i c t s  to make p o s s i b l e  
areawide coo rd ina t ion  o f  water  supply sources  t o  
meet t h e  needs of  an i nc reas ing  popu la t i on .  The 
growing needs of  communities f o r  water  supply 
should ,  however, be cons idered  i n  connect ion w i t h  
t h e  p lanning  of a l l  comprehensive b a s i n  programs. x/ 

c 25f Clean Water: A Challenge t o  t h e  Nat ion,  2. G., p .  5 .  

z 2 6 1  I b i d . ,  p .  20. 

?7/ P r e s i d e n t ' s  Water Resources Po l i cy  Commission, A Water Poll- 
f o r  t h e  American People ,  Summary of  Recommendations (Washington: 
Government P r i n t i n g  Off i c e  , 1960) , p . 15. 
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A research  document prepared f o r  u se  of  t h e  Watzr Resources 
Po l i cy  Commission s t a t e d  as fol lows:  

Metropol i tan a r e a s  are  p re sen t ing  s e r i o u s  
water p o l l u t i o n  problems. A s  t h e  number and s i z e  
of  t h e s e  r e s i d e n t i a l ,  i n d u s t r i a l  complexes grow, 
t h e i r  problems can be expected t o  become exceed- 
ing ly  d i f f i c u l t .  L e g i s l a t i o n  is needed which 
w i l l  permit  t h e  va r ious  communities comprising 
t h e  met ropol i tan  reg ion  t o  work toge the r  e f f e c-  
t i v e l y  and equ i t ab ly  toward an  i n t e g r a t e d  
r eg iona l  approach t o  common water and waste  
problems. 281 

The U.S.  Pub l i c  Heal th S e r v i c e ' s  Environmental Heal th 
Planning Guide, prepared wi th  t h e  a s s i s t a n c e  of  "many S t a t e  
and l o c a l  h e a l t h ,  p lanning ,  p u b l i c  works and o t h e r  o f f i c i a l s , "  =/ 
makes t h e  fol lowing s ta tements  about water and sewerage s e r v i c e  
and j u r i s d i c t i o n a l  areas: 

Water 

A small number of  community water u t i l i t i e s  
i s  p r e f e r a b l e  t o  a m u l t i p l i c i t y  of  uncoordinated 
systems. Where p r a c t i c a l ,  in te rconnect ion  between 
d i s t r i b u t i o n  l ines  i s  recommended. A l a r g e  number 
o f  r e l a t i v e l y  small water  companies o r  municipal 
departments is  o f t e n  t h e  r e s u l t  o f  a lack  of  a 
coordinated p o l i c y  f o r  community water resources .  
Widely d i f f e r e n t  r a t e  systems, i n s u f f i c i e n t  
capac i ty  i n  some a r e a s ,  and d e f i c i e n t  f i r e  pro-  
t e c t i o n  s e r v i c e  can o f t e n  be t r a c e d  t o  t h e s e  
condi t ions  and i l l u s t r a t e  t h e  need f o r  areawide 
coordinated p l an  f o r  water s e r v i c e .  301 

- 281 U.S. Congress, Senate ,  S e l e c t  Committee on Nat iona l  Water 
Resources, Water Resources A c t i v i t i e s  i n  t h e  United S t a t e s ,  
Water Qua l i t y  Management, 86th Congress, 2nd Sess . ,  1960. 

I 29/ Pub l i c  Heal th  Se rv i ce ,  Environmental Heal th Planning Guide, 
z. c&., p .  i v .  

- 301 I b i d . ,  p .  4 3 .  
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Sewage 

Se rv ice  a r e a s  should be based on popula t ion  
dens i ty  and topography. A m u l t i p l i c i t y  o f  s m a l l  
sewage t rea tment  p l a n t s  i n d i c a t e s  a lack  of  
coordinated a r e a  p lanning .  The p r a c t i c e  of  con- 
s t r u c t i n g  many small p l a n t s ,  each designed t o  
s e r v e  only i t s  immediate a r e a ,  i s  less d e s i r a b l e  
and o f t e n  more expensive than  a few l a r g e  p l a n t s  
designed t o  s e rve  e n t i r e  drainage a r e a s . . . . J u r i s -  
d i c t i o n a l  areas should be r e l a t e d  t o  dra inage  a r e a s  
and should r e f l e c t  a n t i c i p a t e d  growth p a t t e r n s .  3J 

Water -sewage coord ina t ion  

A master p l a n  which shows f u t u r e  needs and 
f a c i l i t i e s  i n  r e l a t i o n  t o  t h e  a r e a ' s  growth and 
water resources i s  necessary f o r  e f f e c t i v e  planning.  
Such a p l a n  should be developed i n  connect ion w i t h  
t h e  sewerage master p l an ,  and should encompass t h e  
long-range watershed needs, s t o r a g e  f a c i l i t i e s ,  
and, i f  app ropr i a t e ,  f lood-control  p l a n s .  321 

The I n t e r n a t i o n a l  Ci ty  Managers' Assoc ia t ion  manual on 
- Local Planning Administrat ion comments on water  service as 
fol lows : 

Streams do not  r s e c t  municipal boundaries ,  
and i n  most ins tances  t h e  communities through which 
a s t ream flows w i l l  have t o  make coopera t ive  a r range-  
ments on t h e  amounts t o  be withdrawn. Where poss ib l e ,  
a r e s p o n s i b i l i t y  should be unif ied- - through a water 
d i s t r i c t ,  f o r  example. =/ 

8 P  

In regard  t o  sewage d i sposa l ,  t h e  same p u b l i c a t i o n  s ta tes :  

S ince  sewers should be designed t o  t ake  
advantage o f  g r a v i t y ,  t h e  area t o  be served by a 

- 31/  Environmental Heal th Planning Guide, OJ-. &., p .  37. 

- 3 2 1  I b i d . ,  p .  4 3 .  

- 33/  Local  Planning Administrat ion,  z. &., P.  235. 
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sewer i s  determined by t h e  topography. I n  
e f f e c t ,  each sewer s e rves  a dra inage  area. 
Such a r e a s  w i l l  n o t  always l i e  w i t h i n  t h e  
boundaries of  a s i n g l e  governmental j u r i s -  
d i c t i o n .  Therefore problems of coord ina t ing  
t h e  planning,  j u r i s d i c t i o n ,  f inanc ing ,  and 
maintenance s t a g e s  are l i k e l y  t o  develop. 
Where each j u r i s d i c t i o n  a f f e c t e d  has a master 
p l a n  of sewerage and t rea tment  f a c i l i t i e s ,  
developed j o i n t l y ,  i t  should be p o s s i b l e  t o  
coopera te  i n  t h e  phys i ca l  implementation of  
such p l ans .  

I n  genera l ,  a coordinated sewer system 
can be developed only wi th  u n i f i e d  governmental 
r e s p o n s i b i l i t y .  I n  some c i t i e s  t h e  problem of  
sewage c o l l e c t i o n  and d i s p o s a l  may l ead  t o  
annexat ion o f  surrounding areas.  I n  some cases  
t h e  s o l u t i o n  l i e s  i n  t h e  formation of a s p e c i a l  
d i s t r i c t . . . . O t h e r  s o l u t i o n s  t o  t h i s  problem 
inc lude  vary ing  forms of  met ropol i tan  government 
and in te rmunic ipa l  c o n t r a c t s  f o r  t h e  t rea tment  
of sewage by one p o l i t i c a l  subd iv i s ion  f o r  
o t h e r s  i n  t h e  t r i b u t a r y  a rea . . . .  

The cons t ruc t ion  of  new subdiv is ions  i n  
urban f r i n g e  a r e a s  p r e s e n t s  s e r i o u s  problems of  
long-range p lanning  f o r  sewage c o l l e c t i o n  and 
t rea tment .  I f  t h e  new a rea  i s  no t  served by any 
sewer system i t  w i l l  probably r e l y  e i t h e r  on 
ind iv idua l  s e p t i c  tanks o r  on a small t rea tment  
p l a n t  designed t o  serve t h e  p a r t i c u l a r  subd iv i s ion  
of  t h e  small community. Nei ther  of t h e s e  methods 
may be t h e  f i n a l  answer; i t  i s  necessary t h e r e f o r e  
t o  develop a p o l i c y  regard ing  t h e  long-range 
s o l u t i o n  and t h e  ways i n  which i t  w i l l  be achieved.  %/ 

These s ta tements  c l e a r l y  r e f l e c t  a p re fe rence  f o r  areawide 
coord ina t ion  of p lanning  and p o l i c i e s  on water  supply and sewage 
d i s p o s a l ,  i n  t h e  i n t e r e s t s  of h e a l t h ,  economy, r e c r e a t i o n ,  and 
o v e r a l l  development planning.  They do not  mean, however, t h a t  
ope ra t ion  of t h e  u t i l i t y  f a c i l i t i e s  needs t o  be t h e  r e s p o n s i b i l i t y  

- 3 4 /  Local Planning Administrat ion,  z. &. , pp.  239-240.  
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of  an  areawide government, o r  t h a t  planning and p o l i c i e s  of both 
water  supply and sewage d i s p o s a l  need t o  be handled by the  same 
areawide agency. One reason i s  t h a t  watersheds and dra inage  
areas may no t  be coterminous. Under coordinated areawide 
p lanning  and p o l i c i e s  i n d i v i d u a l  m u n i c i p a l i t i e s  might w e l l  
r e t a i n  r e s p o n s i b i l i t y  f o r  cons t ruc t ing  and maintaining water  
mains, l a t e r a l s ,  pumps and r e s e r v o i r s  as w e l l  as sewage 
system f a c i l i t i e s  w i t h i n  t h e i r  boundaries .  
r e t a i n  t h e  powers of  determining p o l i c i e s  f o r  extending 
s e r v i c e  w i t h i n  t h e i r  j u r i s d i c t i o n s  and t h e  r e s p o n s i b i l i t y  
f o r  b i l l i n g  t h e i r  consumers. A s  dne wr i te r  p o i n t s  o u t ,  coordinated 
areawide handl ing of water  and sewage se rv i ce . . .  

They might a l s o  

merely means t h a t  a l l  o f  t h e  a l t e r n a t i v e s  f o r  
supplying water  o r  d i spos ing  of it have been 
s tud ied ,  and t h a t  combination adopted which 
i s  b e s t  s u i t e d  t o  t h e  topography and geography 
of  t h e  reg ion ,  and w i l l  most e f f i c i e n t l y  and 
economically provide  t h e  requi red  s e r v i c e  
w i t h  t h e  least  i n t e r r u p t i o n  o r  damage t o  
people,  p roper ty  and resources .  The s e l e c t e d  
combinations might very  w e l l  inc lude  s e v e r a l  
sources  of  water ,  s e v e r a l  p o i n t s  of waste  
d i s p o s a l  and s e v e r a l  s e p a r a t e  systems and 
ope ra t ing  agencies .  The p o i n t  i s ,  however, 
t h a t  whatever t h e  combination s e l e c t e d ,  it 
r ep resen t s  what appears  t o  be t h e  most 
e f f i c i e n t  and economical arrangement f o r  
achiev ing  t h e  r eg iona l  goa ls ,  whatever t h e s e  
have been determined t o  be. g/ 

Appl ica t ion  of  Se l ec t ed  Economic and P o l i t i c a l  C r i t e r i a  

Benef i t  Area 

I n  Chapter 2 water  supply and sewage d i s p o s a l  were c l a s s i f i e d  
a s  hybr id  func t ions  combining both u t i l i t y  and s o c i a l  s e r v i c e  
c h a r a c t e r i s t i c s .  The b e n e f i t s  of water pumping and d i s t r i b u t i o n  

35/ Melvin E .  Sche id t ,  Water Management Problems i n  Urban Areas,  
Paper presented  a t  t h e  Residence Course on Urban Planning f o r  
Environmental Heal th a t  San i t a ry  Engineering Center ,  Pub l i c  
Heal th Se rv i ce  (Cinc inna t i ,  Ohio: A p r i l  3 ,  1962), pp. 7- 8 .  
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and sewage c o l l e c t i o n  accrue  almost e n t i r e l y  t o  t h e  ind iv idua l  
o r  bus iness .  These a s p e c t s  o f  t h e  two func t ions  a r e  r e a d i l y  
f inanced by use r  charges,  involve l i t t l e  s p i l l o v e r  of  b e n e f i t s  
beyond t h e  j u r i s d i c t i o n ,  and a r e  app ropr i a t e  r e s p o n s i b i l i t i e s  
f o r  t h e  l o c a l  municipal government. 

On t h e  o t h e r  hand, t h e  tapping  and management of sources 
f o r  an  urban water supply, and t h e  d i s p o s a l  of c o l l e c t e d  
sewage involve complex problems o f  conservat ion.  
and c o s t s  r e s u l t i n g  from t h e s e  a spec t s  of  t h e  func t ions  are  
almost  e n t i r e l y  s o c i a l .  I f  two neighboring communities use  
deep w e l l s  and draw from t h e  same subsur face  stratum, one may 
d e p l e t e  t h e  o t h e r ' s  supply,  depending on subsur face  hydrologic  
cond i t i ons .  I f  both use  a s u r f a c e  source ,  a s imi la r  e f f e c t  
may be produced. Moreover, more than  water supply may be 
a f f e c t e d .  
t h e  p o r t  economies of o t h e r  c i t i e s  on t h e  Great Lakes. 
drawing of water from a r i v e r  f o r  urban use  may a f f e c t  t h e  
r e s o r t  economy of  lakes  which feed  t h e  r i v e r .  Inadequate  t reat-  
ment o f  sewage imposes c o s t s  upon communities downstream of 
t h e  d ischarg ing  community, which vary  according t o  t h e  purposes 
f o r  which t h e  water i s  t o  be used, and t h e  degree t o  which it 
must be p u r i f i e d .  
l i f e ,  endangers a g r i c u l t u r a l  p roducts  and i n h i b i t s  r e c r e a t i o n a l  
development. Indeed, water use and management p o l i c i e s ,  inc luding  
c o n t r o l  o f  sewage e f f l u e n t ,  e x e r t  a profound in f luence  on t h e  
e n t i r e  balance of  na tu re  throughout a v a s t  watershed o r  r i v e r  
bas in .  

The b e n e f i t s  

Chicago's drawing of water from Lake Michigan a f f e c t s  
Heavy 

Inadequate  t rea tment  a l s o  des t roys  marine 

S ince 'wa te r  and sewage d i s p o s a l  service a r e  e s s e n t i a l  t o  
economic development, t h e  layout  of t h e  two systems , p a r t i c u l a r l y  
t h e  sewage system, has an  important e f f e c t  on how land i s  used. 
Fores ighted  layout  can c r e a t e  long-range b e n e f i t  f o r  t h e  whole 
area by i t s  s a l u t a r y  e f f e c t  on areawide development. 

Because t h e  b e n e f i t s  of w i s e  management accrue  t o  t h e  
popu la t ion  throughout t h e  region,  urban consumers a re  not  
u s u a l l y  w i l l i n g  t o  pay i n  u se r  charges t h e  h ighe r  f i n a n c i a l  
c o s t  o f  conse rva t iona l  management over  minimum-cost e x p l o i t a t i o n .  
The management o f  resources  f o r  both water  supply and sewage 
c o n t r o l  must, t h e r e f o r e ,  be f inanced from genera l  revenues and 
adminis te red  over  t h e  r i v e r  bas in  o r  watershed as a whole. 
Where many communities draw upon the  same d i s t a n t  source  of  
water supply t h e  l a r g e  condui t s  and f a c i l i t i e s  r equ i r ed  t o  
b r i n g  i t  t o  t h e  met ropol i tan  a r e a  should be suppl ied  and 
f inanced a t  t h e  rnetropol i tan level.  S i m i l a r l y  t h e  sewage 
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t rea tment  f a c i l i t i e s  of  met ropol i tan  communities must be coor-  
d ina t ed  and adminis te red  on an  areawide b a s i s .  The u l t i m a t e  
d i s t r i b u t i o n  o f  water t o  t h e  consumer and i n i t i a l  c o l l e c t i o n  
o f  wastes remain municipal func t ions .  

Economy o f  Sca l e  

Engineering s t u d i e s  c i t e d  i n  t h e  preceding a n a l y s i s  
demonstrate t h a t  u n i t  c o s t  of water supply and sewage d e c l i n e s  
w i th  increased  s i z e  because o f  economies i n  cons t ruc t ion  and 
ope ra t ion  of water  and sewage d i sposa l  f a c i l i t i e s .  Economies 
of  s c a l e  i n  water supply and sewage d i s p o s a l  a l s o  r e s u l t  when 
d u p l i c a t i o n  of  mains can be avoided through multicommunity use  
of  a s i n g l e  conduit  f o r  water from a common source  o r  sewage 
d i s p o s a l  t o  a common d ischarge  po in t .  Furthermore, t h e s e  
economies can be maximized when water  and sewage systems a r e  
designed t o  fol low t h e  contours  of n a t u r a l  bas ins ,  which can 
t a k e  advantage of  g r a v i t y  and avoid c o s t l y  pumping. 
t h e  advantages of  economies o f  scale f r equen t ly  determine 
whether a community w i l l  be  served a t  a l l  by p u b l i c  water o r  
sewer f a c i l i t i e s .  For small communities d i s c o n t i n u i t i e s  i n  
t h e  levels of  capac i ty  a t  which such f a c i l i t i e s  can be b u i l t  
render  t h e  f i n a n c i a l  c o s t  of provid ing  them p r o h i b i t i v e .  The 
b e n e f i t  argument f o r  areawide p rov i s ion  o f  i n i t i a l  water  supply 
and u l t i m a t e  sewage d i s p o s a l  i s  thus s t r o n g l y  supported by 
cons ide ra t ion  of  economies of s c a l e .  

F i n a l l y ,  

Area l  Adequacy 

Munic ipa l i t i e s  sometimes must go o u t s i d e  t h e i r  boundaries 
t o  o b t a i n  water  supply and d ischarge  t h e i r  sewage i n t o  l akes  o r  
s t reams.  I n d i v i d u a l  l o c a l i t i e s  i n  such cases  do no t  have adequate  
resources  w i t h i n  t h e i r  own geographical  l i m i t s  t o  meet t h e i r  
r e s i d e n t s '  water and sewage d i s p o s a l  needs. 

Experience wi th  Larger-Area Perform= 

A well-known agency provid ing  water supply over  a l a r g e  
a rea  i s  t h e  Metropol i tan  Water Distr ic t  o f  Southern C a l i f o r n i a ,  
embracing t e r r i t o r y  i n  t h r e e  met ropol i tan  areas. It  a c t s  a s  a 
wholesa le r ,  ob t a in ing  and t r a n s m i t t i n g  wa te r  t o  i t s  member 
c i t i e s  and count ies ,  who e i t h e r  d i s t r i b u t e  i t  r e t a i l  t o  t h e  
consumer o r  make arrangements f o r  p u b l i c  o r  p r i v a t e  systems t o  
do so.  
over  a l a r g e  a r e a  i s  t h e  Washington Suburban S a n i t a r y  Commission, 
Which owns and ope ra t e s  p u b l i c  water f a c i l i t i e s  supplying suburban 
Washington, D.  D. communities . in  Maryland. 

Another example of  a s p e c i a l  d i s t r i c t  supplying water 
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A s  i nd i ca t ed  i n  t h e  summary of "Current P r a c t i c e , "  most 
ca ses  of  water  supply being provided on an areawide b a s i s  involve  
c o n t r a c t u a l  arrangements between c e n t r a l  c i t i e s  and many of t h e i r  
suburbs.  The Chicago and Minneapolis areas a re  examples. 

The Metropol i tan  San i t a ry  D i s t r i c t  of Chicago, t h e  Munici- 
p a l i t y  o f  Metropol i tan  S e a t t l e ,  and the  S t .  Louis Metropol i tan  
Sewer Distr ic t  a l l  p rovide  s a n i t a r y  sewer s e r v i c e  over  an  a rea  
covering a number of  l o c a l i t i e s .  The Ci ty  of Salem and Marion 
and Polk Counties,  Oregon, r e c e n t l y  adopted an  agreement f o r  a 
r eg iona l  sewer program, and a met ropol i tan  sewerage d i s t r i c t  
was e s t a b l i s h e d  i n  met ropol i tan  Denver. 

I n  four  suburban count ies  of t h e  Pen je rde l  reg ion  i n  
Pennsylvania ,  t h e  water  supply i s  d i s t r i b u t e d  t o  consumers by 
p r i v a t e  e n t e r p r i s e .  However, t h e r e  a r e  18 municipal water  
a u t h o r i t i e s  and e i g h t  i n t e r j u r i s d i c t i o n a l  agreements under which 
16 communities a r e  served .  
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L. PLANNING 

A s  a governmental func t ion ,  "planning i s  a cont inuing  
process  c a r r i e d  on i n  i n t i m a t e  r e l a t i o n  wi th  policymaking. 
I t  provides  t h e  coord ina t ing  l i n k  between long-range goa ls  , 
i n t e rmed ia t e  programs t o  a t t a i n  such goa ls ,  and d e t a i l e d  
ope ra t ing  p l ans  t o  implement t h e s e  in te rmedia te  programs. 
Furthermore, from t h i s  p lanning  process  come t h e  means 
t o  harness  i n t o  e f f e c t i v e  team e f f o r t  t h e  work of  many 
d i f f e r e n t  ope ra t ing  agencies  r e spons ib l e  f o r  c a r r y i n g  out  
segments of  t h e  t o t a l  program. F i n a l l y ,  p lanning  works i n  
c y c l i c a l  fash ion ,  cons t an t ly  eva lua t ing  p rog res s  towards goa l  
achievement and fu rn i sh ing  t h e  b a s i s  f o r  reexamination and 
ref inement  of  goa ls  and programs through rep lanning  ." I /  

The ea r l i e s t  emphasis o f  governmental p lanning  a t  t h e  
l o c a l  l e v e l  of  government was on guiding t h e  p h y s i c a l  develop- 
ment o f  t h e  community. Guiding community development cont inues 
t o  be t h e  more heav i ly  emphasized a spec t  o f  l o c a l  planning,  
w i th  inc reas ing  a t t e n t i o n  being given t o  s o c i a l  and economic 
f a c t o r s  i n  t h i s  development. The o t h e r  a s p e c t  of governmental 
planning is  i t s  r o l e  as an  a i d  t o  execut ive  management. 

... t h e s e  two l i n e s  of development have c r i s s - c ros sed ,  
i n t e r tw ined ,  and i n  some ways merged .... This  
i n t e r tw in ing  r e f l e c t s  t h e  f a c t  t h a t  c i t y  p lanning  
i n  t h e  United S t a t e s ,  i n  i t s  p u b l i c  form, has 
been developing a s  a r a t h e r  unique governmental 
func t ion  which j o i n s  t oge the r  g e n e r a l  s t a f f  
- a c t i v i t i e s  (concerned wi th  ' ' in tegra t ion"  and 
balancing of municipal government ope ra t ions  , 
f o r  examp le , through cap i t a  1- i m p  rovement p ro  - 
gramming) and subs t an t ive  a c t i v i t i e s  concerned 
w i t h  guiding urban phys i ca l  development ( f o r  

- I/ Local  Planning Adminis t ra t ion  (Chicago: I n t e r n a t i o n a l  Ci ty  
Managers' Assoc ia t ion ,  1959), p .  46 .  
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example, through t h e  p r e p a r a t i o n  of master 
p l ans  and t h e  a p p l i c a t i o n  o f  zoning and o t h e r  
c o n t r o l s  t o  c a r r y  them o u t ) .  2/ 
Urban p lanning  i s  thus  a mixed " l ine- s  t a f  f I '  a c t i v i t y .  

The ' ' l ine ' '  a c t i v i t y  i s  designed t o  guide urban development. 
The " s t a f f"  a c t i v i t y  c o n s i s t s  of  a s s i s t i n g  i n  forming p o l i c y  
and he lp ing  t o  develop and maintain t h e  system o f  i n t e r -  
r e l a t i o n s h i p s  among p a r t s  of  municipal government e s s e n t i a l  
i n  achiev ing  a u n i f i e d  approach t o  urban development. 21 

Thus t h e  l i n e  dimension of  c i t y  
planning grows from t h e  s u b s t a n t i v e  r o o t s  
i n  land-use planning and t h e  concern f o r  
p h y s i c a l  arrangements o f  housing, s treets ,  
i n d u s t r i a l  and commercial a c t i v i t y ,  govern- 
mental f a c i l i t i e s ,  services, and t h e  l i k e .  
The s t a f f  dimension, i n  c o n t r a s t ,  stems from 
the  genera l ized  n a t u r e  of planning as an  
ind ispensable  element i n  admin i s t r a t i on .  $/ 

I n  ca r ry ing  on i t s  l i n e  func t ion  o f  guiding t h e  community's 
development, t h e  urban planning agency (1) develops and con- 
t i n u a l l y  revises a land-use p l a n ;  (2) prepa res  and r e f i n e s  
s i m i l a r  p lans  f o r  t r a n s p o r t a t i o n ,  p u b l i c  bu i ld ings ,  p u b l i c  
u t i l i t i e s ,  pa rk  and r e c r e a t i o n  a r e a s ,  urban renewal,  c a p i t a l  
improvements; and (3)  implements t h e s e  p l ans  by in f luenc ing  
t h e  many p u b l i c  and p r i v a t e  a c t i o n s  which produce growth and 
development i n  t h e  urban a r e a .  Some of  t h e  more e f f e c t i v e  
t o o l s  o f  planning implementation a r e  t h e  c a p i t a l  budget,  and 
zoning, subdiv is ion ,  and p l a t t i n g  ordinances.  

'A t y p i c a l  c i t y  planning agency has t h e  fol lowing d i v i s i o n s  : 
(1) comprehensive p l an ;  (2) land use ;  (3) streets and highways; 
( 4 )  mapping and zoning; (5) research  and s ta t i s t i cs ;  ( 6 )  c a p i t a l  
program and budget;  and (7)  p l a t t i n g  and subd iv i s ion .  21 

- 21  Harvey S .  P e r l o f f ,  Education f o r  Planning: Ci ty ,  S t a t e  and 
Regional (Baltimore: The John Hopkins P r e s s ,  1957),  pp. 6-8. 

- 3 /  Local Planning Administrat ion,  z. &., pp. 51-52. 

- 41 I b i d . ,  p .  52. 

5/  I b i d . ,  p .  64. - 
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The t a s k  of  guiding urban development i n  me t ropo l i t an  a r e a s  
has grown beyond t h e  a b i l i t y  of  municipal planning a g e n c i e s  as 
t h e  economic, s o c i a l ,  and phys i ca l  f a c t o r s  a f f e c t i n g  development 
have extended beyond t h e  m u n i c i p a l i t y ' s  boundaries ,  and as 
s p e c i a l  d i s t r i c t s  have been c r e a t e d  t o  provide  urban  s e r v i c e s  
among a number o f  m u n i c i p a l i t i e s .  a/ 
has been inc reas ing  r e a l i z a t i o n  o f  t h e  need t o  conduct compre- 
hensive p lanning  on a n  areawide b a s i s ,  w i t h  t h e  result t h a t  
many met ropol i tan  planning bodies  have come i n t o  e x i s t e n c e .  
Nat iona l  Government, through i t s  "701" grant  program under t h e  
1954 Housing A c t ,  has  had much t o  do wi th  s t i m u l a t i n g  t h e  c rea-  
t i o n  and growth of met ropol i tan  planning bodies .  Thus, urban 
planning i n  met ropol i tan  areas inc reas ing ly  is a f u n c t i o n  which 
is performed on two l e v e l s :  t h e  l o c a l  o r  municipal level,  and 
t h e  areawide o r  met ropol i tan  level.  

A s  a consequence t h e r e  

The 

Experience wi th  met ropol i tan  planning i s  r e l a t i v e l y  new 
and v a r i e d ,  making i t  d i f f i c u l t  t o  gene ra l i ze  on t h e  a c t i v i t i e s  
embraced i n  t h e  func t ion  as c u r r e n t l y  performed. Moreover, as 
d i s t i ngu i shed  from o t h e r  urban func t ions ,  which commonly a re  
handled by a gene ra l  purpose government, met ropol i tan  p lanning  
most o f t e n  is  performed by a s i n g l e  purpose s p e c i a l  d i s t r i c t .  
This  i s  because t h e r e  a re  few met ropol i tan  genera l  purpose 
governments, and it has no t  seemed f e a s i b l e  o r  d e s i r a b l e  t o  
a t t a c h  t h e  comprehensive planning func t ion  t o  any o f  t h e  metro- 
p o l i t a n  s i n g l e  purpose d i s t r i c t s  performing l i n e  func t ions  of  
government, such a s  sewer o r  water d i s t r i c t s  o r  p o r t  a u t h o r i t i e s .  

A common a c t i v i t y  o f  t h e  met ropol i tan  p lanning  agency i s  
t o  p repa re  a comprehensive p l a n  f o r  t h e  a r e a  and t o  coord ina t e  
p l ans  of  l o c a l  u n i t s  w i t h i n  i t s  geographical  boundaries .  Many 
e x i s t i n g  planning agencies  a r e  s t i l l  i n  t h e  p roces s  of  p repa r ing  
t h e i r  p l a n s .  
of t h e  met ropol i tan  agency 's  e f f o r t  t o  keep i t s e l f  informed of 
l o c a l  p l ans  and p r o j e c t s  and t o  inform l o c a l i t i e s  o f  i n s t ances  
where l o c a l  p l a n s  do n o t  conform w i t h  the  met ropol i tan  agency's 
comprehensive p l a n ,  Few have t h e  a u t h o r i t y  of  mandatory review 
of l o c a l  p l ans .  Other r e s p o n s i b i l i t i e s  of met ropol i tan  planning 
agencies  are,  f o r  example, development of coope ra t ive  techniques 
among l o c a l  governments f o r  s o l u t i o n  of met ropol i tan  problems ; 

Usually coord ina t ion  of l o c a l  p l a n s  c o n s i s t s  only 

- 61 Local  P l ann ing  Administrat ion,  z. EiA., p .  8. 
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prepa ra t ion  f o r  l o c a l  governments of  s tandards  f o r  zoning , 
bu i ld ing ,  and subd iv i s ion  c o n t r o l  ordinances and o t h e r  
p lanning  r e g u l a t i o n ;  and c o n t r a c t i n g  wi th  o t h e r  governments 
t o  provide  s p e c i a l i z e d  p lanning  s e r v i c e s .  71 

Current  P r a c t i c e  

Local p lanning  i s  done by m u n i c i p a l i t i e s  and coun t i e s .  
Areawide p lanning  i s  u s u a l l y  done by s p e c i a l  d i s t r i c t  agencies  
and, where a l l  o r  most of  an  a r e a  i s  w i t h i n  a s i n g l e  county, 
by t h e  county government. 

A survey by t h e  Municipal Year Book 1962 revea led  t h a t  
1,226 of  1,311 c i t i es  over  10,000 popula t ion  which r epor t ed  had 
an  o f f i c i a l  p lanning  agency. 8/ Another survey by the  same 
p u b l i c a t i o n  covered t h e  ex t en t  of planning by county governments. 
It found t h a t  of  221 urban coun t i e s  r e p o r t i n g  (out of a p o s s i b l e  
t o t a l  of 263),  66 pe rcen t  s a i d  they had some k ind  of planning 
agency, and ano the r  ten pe rcen t  p a r t i c i p a t e d  i n  a r eg iona l  
p lanning  agency. 21 

A survey r epor t ed  i n  t h e  Nat iona l  Civ ic  Review i n  J u l y  1962 
t h a t  t h e r e  were 63 met ropol i tan  planning agencies  i n  t h e  Nat ion ' s  
212 s tandard  met ropol i tan  s t a t i s t i c a l  a r e a s .  The agencies  were 
def ined  a s  those  which were "consciously c r e a t e d  on a mul t i -  
j u r i s d i c t i o n a l  b a s i s ,  i . e . ,  agencies  s e rv ing  s e v e r a l  coun t i e s ,  
s e v e r a l  m u n i c i p a l i t i e s ,  a combination of  coun t i e s  and munici- 
p a l i t i e s ,  o r  a c i t y  and county j o i n t l y . "  g/ 
Role o f  S t a t e  Government 

S t a t e  governments i n f  luence l o c a l  p lanning  a c t i v i t i e s  
through t h e  a s s i s t a n c e  which they provide  t o  l o c a l  and areawide 
p lanning  agencies ,  and through t h e i r  performance o f  Statewide 
p lanning .  S t a t e  p rov i s ion  of  d i r e c t  a i d  t o  l o c a l i t i e s  has  been 
s t imu la t ed  cons iderably  by t h e  Nat iona l  Government's g ran t  

Pau l  Oppermann, The Conditions of Metropol i tan  Planninq,  Paper 
presented  t o  Nat iona l  Conference, American I n s t i t u t e  o f  Planners  
(Los Angeles, C a l i f o r n i a :  October 15, 1962). 

Municipal Year Book 1962 (Chicago: I n t e r n a t i o n a l  C i ty  Managers' 
Assoc ia t ion ,  1962) , p . 305. 

I b i d . ,  pp. 65-66. 

Nat iona l  Civ ic  Review, V o l .  L I ,  No. 7 ( Ju ly  1962), p. 384 f f .  
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program under t h e  1954 Housing A c t  a s  amended. 
t h e  A c t  a s  r ev i sed  a u t h o r i z e s  n a t i o n a l  g r a n t s  t o  t h e  S t a t e s  f o r  
d i r e c t  p lanning  and a s s i s t a n c e  t o  small c i t i e s  and count ies  
under 50,000 popula t ion ,  t o  met ropol i tan ,  r e g i o n a l  and S t a t e  
p lanning  agencies ,  t o  m u n i c i p a l i t i e s  and coun t i e s  i n  ca t a s t rophe  
and economically depressed a r e a s  , and t o  o f f i c i a l  govcrnment 
p lanning  agencies  i n  f e d e r a l l y  impacted areas. The Nat iona l  
Government f inances  two- th i rds  of t h e  c o s t  o f  approved l o c a l  
p lanning  p r o j e c t s  ( t h ree- fou r ths  i n  depressed,  impacted o r  
ca t a s t rophe  a r e a s )  w i th  one- th i rd  coming from t h e  S t a t e  and 
l o c a l  governments. 

Sec t ion  701 of  

The S t a t e s  vary widely i n  adminis te r ing  t h e  Nat iona l  planning 
g ran t  programs wi th  r e s p e c t  t o  t h e  S t a t e  agency which handles  t h e  
channel ing of  g r a n t s ,  t h e  requirements i t  e s t a b l i s h e s  f o r  l o c a l  
u n i t s  t o  q u a l i f y ,  and t h e  f i n a n c i a l  and t e c h n i c a l  a i d  i t  provides .  
Planning boards,  u n i v e r s i t i e s ,  housing boards,  and departments 
of commerce are among t h e  types  of State  agencies  which adminis te r  
t h e  g r a n t s .  Some S t a t e s  approve a Sec t ion  701 program only i f  
t h e  program inc ludes  a complete master p l a n  according t o  a p re-  
s c r i b e d  o u t l i n e .  Other S t a t e s  permit  more v a r i a t i o n  dur ing  t h e  
planning,  bu t  impose t i g h t e r  r e s t r i c t i o n s  i n  approving p lanners  
t o  undertake t h e  work i n  t h e  f i r s t  p l a c e .  Usual ly t h e  l o c a l i t i e s  
provide  t h e  local-matching sha re  of t h e  funds,  bu t  sometimes t h e  
S t a t e s  cover p a r t  o r  a l l  of t h e  non-Federal c o s t .  
p rovide  S t a t e  p lanning  s t a f f  t o  do t h e  p lanning  work f o r  t h e  
l o c a l i t i e s  under t h e  701 g r a n t s ,  o t h e r s  u se  c o n s u l t a n t s ,  and 
o t h e r s  employ a combination of  S t a t e  s t a f f ,  l o c a l  s t a f f ,  and 
consu l t an t s .  g/ 

Some States  

Technica l  a s s i s t a n c e  t o  l o c a l i t i e s  provided by t h e  S t a t e  
p lanning  agency--financed by S t a t e  as w e l l  as Nat iona l  funds-- 
may inc lude  such s e r v i c e s  a s  standby t e c h n i c a l  a i d  i n  t h e  form 
of a t t endance  a t  p lanning  commission meetings and l i m i t e d  
in t e r im  f i e l d  work, u sua l ly  i n  communities where comprehensive 
planning is  w e l l  advanced; program t e c h n i c a l  a s s i s t a n c e  through 
s p e c i f i c  s t u d i e s  and r e p o r t s ;  and p r e p a r a t i o n  of  p a r t s  of  
ComDrehensive p l ans  . 

- 11/ The Council  of S t a t e  Governments, S t a t e  Respons ib i l i t y  i n  
Urban Regional Development (Chicago : 1962) , pp . 35-38. 
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S t a t e  f i n a n c i a l  a i d  t o  l o c a l i t i e s  f o r  planning frequently 
comes i n  the  shar ing  of the  non-Federal cos t  of  a 701 program 
planning a c t i v i t y .  Sometimes the  S t a t e s  pay the  e n t i r e  non- 
Federal p a r t .  New Jersey  provides d i r e c t  a i d  t o  support con- 
t inuing l o c a l  planning programs not  covered under the  Federal 
grant  program, f e e l i n g  such a i d  i s  necessary t o  s u s t a i n  new 
l o c a l  programs once t h e  Federal grant  hss  ended. Some S t a t e s  
provide f i n a n c i a l  grants  f o r  l o c a l  urban renewal p r o j e c t s .  
These p r o j e c t s  o r d i n a r i l y  involve considerable planning a c t i v i t y .  

S t a t e  a i d  t o  l o c a l i t i e s '  planning e f f o r t s  by c rea t ing  
and supporting county, regional  and metropoli tan planning agencies 
i s  based on t h e  theory t h a t  a network of such agencies i s  b e t t e r  
a b l e  than a S t a t e  planning agency t o  provide continuing technica l  
a s s i s t a n c e  geared t o  t h e  varying needs of t h e  d i f f e r e n t  segments 
of  t h e  S t a t e .  
coordinat ion of t h e  planning e f f o r t s  of l o c a l i t i e s  wi th in  t h e i r  
j u r i s d i c t i o n s .  

These agencies a r e  a l s o  a b l e  t o  provide b e t t e r  

The prepara t ion  and maintenance of S t a t e  comprehensive 
development p lans  r e l a t i n g  regional  and l o c a l  needs t o  S t a t e  
p o l i c i e s ,  has been recommended by a number of groups, including 
t h e  Council of S t a t e  Governments, but  has been l a rge ly  unreal ized.  
One S t a t e ,  Connecticut, involves the  S t a t e  p lan  noticeably i n  
l o c a l  and areawide planning, by requi r ing  l o c a l  and regional  
comprehensive p lans  t o  be checked by the  Connecticut Development 
Commission agains t  the  S t a t e  development p lans .  

Role of National Government 

The previous sec t ion  described how t h e  National  Government, 
through t h e  701 program, i s  involved i n  the  s t imula t ion  and 
support of l o c a l  and metropolitan planning programs. The a c t  
p laces  emphasis on the  encouragement o f  planning on a un i f i ed  
metropoli tan bas i s :  

Planning a s s i s t e d  under t h i s  sec t ion  
s h a l l ,  t o  the  maximum extent  f e a s i b l e ,  cover 
e n t i r e  urban areas  having common o r  r e l a t e d  
urban development problems. The Administrator 
s h a l l  encourage cooperation i n  preparing and 
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ca r ry ing  out  p l ans  among a l l  i n t e r e s t e d  munici- 
p a l i t i e s ,  p o l i t i c a l  subdiv is ions ,  p u b l i c  agencies ,  
and o t h e r  p a r t i e s  i n  o r d e r  t o  achieve  coordinated 
development of e n t i r e  a r e a s . .  . . - 121 

(c) The Administrator  i s  au thor ized ,  i n  areas 
embracing several mun ic ipa l i t i e s  o r  o t h e r  p o l i t i c a l  
subdiv is ions  , t o  encourage planning on a u n i f i e d  
met ropol i tan  b a s i s  and t o  provide  t e c h n i c a l  a s s i s t a n c e  
f o r  such planning and t h e  s o l u t i o n  of  problems 
r e l a t i n g  t h e r e t o .  x/ 
Under an HHFA a d m i n i s t r a t i v e  r u l i n g ,  a s s i s t a n c e  g ran t s  

t o  l o c a l  planning agencies  may now be cont inuing ,  r a t h e r  than 
only  on an  ind iv idua l  p r o j e c t  b a s i s .  This  change is expected 
t o  s t r eng then  planning a t  t h e  l o c a l  and met ropol i tan  l e v e l s .  

Through September 30, 1962, 91 met ropol i tan  and r eg iona l  
planning agencies  i n  40 S t a t e s  had rece ived  168 g r a n t s  under 
t h e  701 g ran t  program, f o r  a t o t a l  amount of $12,364,000. 14/ 
A s  of  February 28, 1962, 2,109 l o c a l i t i e s  under 50,000 p o p u c -  
t i o n  i n  40 S t a t e s  and Puer to  Rico had rece ived  planning a s s i s t a n c e  
amounting t o  $13,256,663. g/ It is  apparent  t h a t  a cons iderable  
sha re  of t he  Nat iona l  g ran t  money i s  being d i r e c t e d  toward stimu- 
l a t i o n  of  p lanning  on a met ropol i tan  o r  r e g i o n a l  b a s i s .  

The "open space" program of  t h e  Nat iona l  Government a l s o  
conta ins  p rov i s ions  which encourage areawide planning.  The $50 
mi l l i on  program of  matching g r a n t s  f o r  t h e  a c q u i s i t i o n  and 
r e se rva t ion  of  open spaces provides t h a t  t h e  HHFA Administrator  
may make g ran t s  on ly  i f  he f i n d s  t h a t  (1) t h e  proposed use  o f  

40 U.S.C.  461 (a) (5). 

40 U.S.C. 461 (c). 

U.  S .  Congress, Senate ,  Committee on Government Operat ions,  
Subcommittee on Intergovernmental  Re la t ions  , Robert C.  
Weaver, "Statement," Hearings, 87th Cong., 2nd sess., 1962, 
p .  7 ,  Appendix. 

Council o f  S t a t e  Governments, S t a t e  Respons ib i l i t y  i n  Urban 
Regional Development, z. e. , p .  29. 
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t h e  land f o r  permanent open space is important t o  execut ion 
o f  a comprehensive p l a n  f o r  t h e  urban area meeting c r i t e r i a  
he has e s t a b l i s h e d  f o r  such p l a n s ,  and (2) a program f o r  
comprehensive p lanning  is being a c t i v e l y  c a r r i e d  on f o r  t h e  
urban area. E/ (For o t h e r  Federa l  g ran t  and loan programs 
wi th  l o c a l  o r  areawide planning requirements,  see Appendix B . )  

S p e c i a l i s t s '  Suggest ions 

The p lanning  p ro fe s s ion  sees a need f o r  urban planning 
t o  be performed a t  two l e v e l s  of  government: 
p o l i t a n .  This  i s  clear from t h e  development of  met ropol i tan  
planning bodies ,  which t h e  p l anne r s  have s t r o n g l y  supported,  
and from numerous w r i t i n g s ,  s ta tements  and speeches o f  leading 
p l anne r s  . 

l o c a l  and metro- 

A major concern of  p r o f e s s i o n a l  p lanners  now i s  d e f i n i t i o n  
of t h e  met ropol i tan  planning func t ion ,  and d e l i n e a t i o n  of t h e  
r e l a t i o n s h i p  between met ropol i tan  planning and l o c a l  planning 
i n  urban areas. For t h e  ex i s t ence  of  two governmental agencies  
w i t h  t h e  func t ion  of provid ing  p lanning  s e r v i c e  i n  t h e  same 
geographical  area causes c o n f l i c t  o f  j u r i s d i c t i o n  unless  t h e i r  
s e p a r a t e  r o l e s  can be c l e a r l y  def ined .  A s t e p  toward de f in ing  
met ropol i tan  p lanning  was  taken by t h e  American I n s t i t u t e  of 
Planners  i n  a "working s tatement ' '  on The Role of  Metropol i tan  
P lanning  prepared i n  1962 by t h e  Metropol i tan  Conference 
Committee of t h e  AIP, " d i s t i l l e d  from a c t u a l  met ropol i tan  
planning experience."  
t h a t  long-term p o l i c i e s  f o r  met ropol i tan  p lanning  agencies  
be as fol lows:  

The AIP committee s ta tement  sugges ts  

The met ropol i tan  p lanning  agency should 
seek t h e  development of a u n i f i e d  p l a n  f o r  land 
use,  dens i ty  and design,  t h e  p rov i s ion  and 
c o r r e l a t i o n  of p u b l i c  f a c i l i t i e s ,  s e r v i c e s  and 
u t i l i t i e s ,  and t h e  p re se rva t ion  of open space  
and w i s e  u se  of  n a t u r a l  resources .  It should 
s t r i v e  t o  coord ina te  l o c a l  planning,  both p u b l i c  
and p r i v a t e ,  w i t h  p lanning  a t  t h e  met ropol i tan  
l e v e l ;  s i m i l a r l y ,  t h e  met ropol i tan  p l a n  should 
be coordinated w i t h  s t a t e  and n a t i o n a l  p lans- -  
p a r t i c u l a r l y  those a f f e c t i n g  t r a n s p o r t a t i o n ,  

- 161 42 U.S .C .  1500 (b). 
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p u b l i c  f a c i l i t i e s  and n a t u r a l  resource  
programs and func t ions  t h a t  a r e  metro- 
p o l i t a n  i n  scope. To t h i s  purpose, t h e r e  
should be a l e g a l  requirement t h a t  t h e  
agency review t h e  content ,  conformity o r  
compa t ib i l i t y  o f  a l l  proposals  a f f e c t i n g  
t h e  met ropol i tan  a r e a .  lJ/ 

The Committee emphasizes t h a t  t h e  power o f  review i s  no t  
t h e  power of  ve to ,  but  r a t h e r  t he  n e c e s s i t y  of  comment on pro-  
posa l s  a f f e c t i n g  t h e  met ropol i tan  area. 

To c a r r y  ou t  met ropol i tan  planning p o l i c i e s ,  t h e  AIP 
committee sugges ts  four  b a s i c  func t ions  t o  be performed by 
t h e  met ropol i tan  p lanning  agency: research- - to  provide  t h e  
da t a  needed f o r  prepar ing  t h e  comprehensive p l an ;  planning--  
t o  p repa re  t h e  comprehensive a r e a  p l an ;  cooperat ion and 
coord ina t ion- - in  regard  t o  t h e  o b j e c t i v e s ,  p roposa ls  and p l ans  
a t  va r ious  l e v e l s  of  governmental u n i t s  a f f e c t e d ;  and advice  
and a s s i s t a n c e- - t o  o t h e r  planning agencies  and l o c a l  governmental 
and nongovernmental o rgan iza t ions ,  inc luding  e s t a b l i s h i n g  s tandards  
f o r  planning r egu la t ions  and encouraging l o c a l  u n i t s  t o  adopt 
and proper ly  adminis te r  them. 

Recognizing t h e  ex i s t ence  of  governmental agencies  
provid ing  s e r v i c e s  on an  areawide b a s i s ,  and t h e  need f o r  
involv ing  p lanning  c l o s e l y  i n  t h e i r  ope ra t ions  ( the  " s t a f f"  
a c t i v i t y  noted ear l ier ) ,  t h e  AIP group says:  

The met ropol i tan  planning agency should 
seek t o  e s t a b l i s h  e s p e c i a l l y  c l o s e  r e l a t i o n s h i p s  
w i t h  o t h e r  i n s t i t u t i o n s  concerned wi th  metro- 
po l i tanwide  development such a s  water supply 
and development a u t h o r i t i e s ,  mass t r a n s p o r t a t i o n  
agencies ,  s p e c i a l  d i s t r i c t s ,  highway departments,  
park  and r e c r e a t i o n  agencies  and a i r  p o l l u t i o n  
c o n t r o l  bodies .  E f f o r t s  should be made t o  

- 171 American I n s t i t u t e  of P lanners ,  The Role of Metropol i tan  
Planning,  Metropol i tan Planning Conference, Findings and 
Recommendations (Chicago : 1962) , Mimeo . , p . 1. 
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p a r t i c i p a t e  i n  t h e  decision-making processes  
of  such agencies  as a major means of  accomplishing 
areawide development goa l s .  181 

The met ropol i tan  planning agency, according t o  t h e  A I P ,  
i s  t o  develop a comprehensive p l a n  f o r  t h e  e n t i r e  popula t ion  
a r e a ,  y e t  w i t h i n  t h a t  area numerous m u n i c i p a l i t i e s  w i l l  cont inue 
t o  develop t h e i r  own comprehensive p l ans .  
t h e  p o s s i b l e  c o n f l i c t  by saying t h a t  t h e  met ropol i tan  agency 
must " coordinate  l o c a l  p lanning ,  both p u b l i c  and p r i v a t e ,  wi th  
p lanning  a t  t h e  met ropol i tan  l eve l ."  For t h i s  purpose, t h e  
AIP s ays ,  t h e  met ropol i tan  planning law should r e q u i r e  t h a t  
t h e  met ropol i tan  p lanning  body review " the con ten t ,  conformity 
o r  compa t ib i l i t y  of  a l l  p roposa ls  a f f e c t i n g  t h e  met ropol i tan  
area." It seems l i k e l y  t h a t  t h e s e  proposa ls  would inc lude  
such measures o f  municipal planning as t h e  l o c a l  comprehensive 
p l a n  and zoning and subdiv is ion  c o n t r o l s .  The AIP makes c l e a r  
t h a t  t h e  met ropol i tan  body's review power is  only  t h e  power t o  
be heard,  no t  t h e  power t o  approve o r  reject .  
matters, t h e r e f o r e ,  t h e  A I P  sugges ts  t h a t  u l t i m a t e  power t o  
heed o r  ignore  t h e  recommendations o f  t h e  met ropol i tan  planning 
agency would be i n  t h e  hands of  t h e  l o c a l i t y ,  and thus  i n  
ma t t e r s  of c o n f l i c t ,  l o c a l  planning would take precedence over 
met ropol i tan  planning.  

The AIP recognizes  

On t h e s e  v i t a l  

Powers given t o  t h e  met ropol i tan  planning body i n  t h e  
AIP statement  might, as a p r a c t i c a l  ma t t e r ,  enable  t h e  agency 
t o  a c t  so  a s  t o  keep c o n f l i c t s  wi th  l o c a l  planning bodies  t o  a 
minimum and s t i l l  in f luence  areawide development. F i r s t ,  t h e  
met ropol i tan  planning body i s  urged t o  seek t o  e s t a b l i s h  c l o s e  
l i a i s o n  wi th  governmenta 1 agencies  performing areawide l i n e  
func t ions  and t o  t r y  t o  p a r t i c i p a t e  i n  t h e i r  decision-making 
processes .  Presumably, t h e  p r o p r i e t y  and v a l u e  of  such c l o s e  
t ies  would be recognized by l o c a l  agencies .  Second, t h e  
agency 's  ex t ens ive  powers t o  prepare  p l ans  , conduct r e sea rch  
and educa t iona l  ac t iv i t i e s ,  and a d v i s e  and assist l o c a l  planning 
bodies ,  inc luding  t h e  suggest ion of s tandards ,  would be expected 
t o  have a pe r suas ive  educa t iona l  e f f e c t  on l o c a l  governmental 
u n i t s  and t h e i r  planning bodies .  

- l8/ American I n s t i t u t e  of P lanners ,  The Role of Metropol i tan  
Planninq,  z. a. , p .  5. 
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I n  t h e  f i n a l  a n a l y s i s ,  however, i f  it came t o  an  i s s u e  
of one planning j u r i s d i c t i o n ' s  recommendation tak ing  precedence 
over  t h e  o t h e r ,  t h e  recommendation of  t h e  l o c a l  planning body 
would p r e v a i l  under t h e  terms of t h e  working s tatement  of  t h e  
AIP. The AIP s ta tement  t hus  leaves t h e  func t ion  of  guiding 
areawide development t o  t h e  l o c a l i t i e s  and whatever i n f luence  
can be brought t o  bear  on them through t h e  educa t iona l  and 
o t h e r  i n d i r e c t  means of  t h e  met ropol i tan  p lanning  body. 

Under t h e  p r e v a i l i n g  p r a c t i c e  of g iv ing  met ropol i tan  
planning agencies  a u t h o r i t y  only  t o  a d v i s e  and make sugges t ions  
t o  l o c a l i t i e s ,  problems of c o n f l i c t  are reso lved  i n  favor  o f  
l o c a l  p l ans  and p o l i c i e s .  
requirement t h a t  c e r t a i n  func t iona l  g r a n t s  be cont ingent  upon 
a p r o j e c t ' s  being i n  conformity wi th  an areawide comprehensive 
p l a n  ( see  Appendix B ) .  

Exceptions a r e  t h e  Federa l  Government's 

Appl ica t ion  of Se l ec t ed  Economic and P o l i t i c a l  C r i t e r i a  

Benef i t  Area 

The planning func t ion  i s  by t h i s  r e p o r t ' s  d e f i n i t i o n  a 
s o c i a l  service, f o r  i t s  s t a t e d  purpose is  t o  promote development 
o f  t h a t  p h y s i c a l  s e t t i n g  f o r  a l l  urban a c t i v i t i e s  which is  most 
b e n e f i c i a l  t o  t h e  community as a whole. Thus p lanning  creates 
the  l i n k  between p u b l i c  and p r i v a t e  urban a f f a i r s .  Fu r the r ,  i t  
he lps  t o  coord ina te  a l l  o f  t he  p u b l i c  func t ions  o f  t h e  community 
wi th  one ano the r .  

The intercommunity s p i l l o v e r  o f  b e n e f i t s  from sound 
planning,  and s o c i a l  c o s t s  r e s u l t i n g  from lack  o f  i t ,  are widely 
recognized by layman and s p e c i a l i s t s  a l i k e .  Indeed, t h e  economic 
foundat ion of  an  e n t i r e  met ropol i tan  area depends upon t h e  way 
i n  which land is zoned and used i n  each o f  i t s  component communities. 
Fo r  example, i n s u f f i c i e n t  land f o r  i ndus t ry  and commerce w i l l  
d iscourage development of t hese  e n t e r p r i s e s ,  wh i l e  over-zoning 
f o r  commercial o r  i n d u s t r i a l  land may cause an  unheal thy r i v a l r y  
among ind iv idua l  communities, which r e s u l t s  i n  poor a l l o c a t i o n  
o f  'economic resources among them. Because l o c a l  government 
r e l i e s  so  heav i ly  upon t h e  proper ty  tax, t h e  ch i e f  o b s t a c l e  
t o  sound areawide planning is t h e  competi t ion among m u n i c i p a l i t i e s  
f o r  land use  developments which are product ive  of l a r g e  tax 
revenues. The r a t i o n a l e  of  many zoning ordinances lies i n  f i s c a l  
competi t ion r a t h e r  than d e s i r a b l e  s p a t i a l  arrangement of u ses .  
This kind of p o l i c y  is  s e l f - d e f e a t i n g ,  however, and may r e s u l t  
i n  a r educ t ion  of  t o t a l  economic resources f o r  t h e  a r ea  as a whole. 

- 223 - 



I n  helping t o  coordinate pub l i c  funct ions ,  t h e  planning 

This type of  planning bene- 
agency a f f e c t s  t h e  e f f i c i ency  with which most o f  the  o t h e r  
pub l i c  services  w i l l  be provided. 
f i t s  accrues t o  l o c a l  and areawide se rv ices  a l i k e :  f i r e  pro-  
t e c t i o n  and rec rea t ion  programs a s  w e l l  a s  water supply, sewage 
d isposal ,  and t r anspor ta t ion .  

Within the  planning framework provided f o r  the  a rea  by 
p lans  fo r  general ized land use, t r anspor ta t ion  networks, major 
u t i l i t y  l i n e s ,  pub l i c  c a p i t a l  f a c i l i t i e s ,  open space and urban 
renewal, planning by individual  communities c rea tes  benef i t s  
which a r e  l a rge ly  confined wi th in  t h e i r  boundaries. Local land 
use l imi ta t ions ,  a s  long a s  they conform t o  areawide requi re-  
ments, c r e a t e  bas ica l ly  l o c a l  b e n e f i t s .  S imi lar ly ,  s ince  the re  
is l i t t l e  s p i l l o v e r  among communities of benef i t  from l o c a l  p lay-  
grounds and parks,  f i r e  s t a t i o n s ,  p o l i c e  p rec inc t  s t a t i o n s ,  d i s -  
t r i b u t i o n a l  water and sewer l i n e s ,  e t c . ,  planning of c a p i t a l  
f a c i l i t i e s  f o r  these  functions c rea tes  e s s e n t i a l l y  l o c a l  benef i t s  
The placement of shopping a reas ,  i n d u s t r i a l  neighborhoods and 
residences of  varying densi ty,  a s  wel l  a s  pub l i c  f a c i l i t i e s ,  
near  the  borders of a municipal i ty does a f f e c t  i t s  neighbors, 
however. I t  i s  the re fo re  necessary f o r  l o c a l  and areawide 
planning t o  be c lose ly  coordinated. 

Geographica 1 Adequacy 

Major forces  determining the  d i rec t ion  and i n t e n s i t y  of 

They a r e  not  contained wi th in  the  boundaries of ind i-  
urban physica l  development i n  metropolitan areas a r e  areawide i n  
na ture .  
v idual  munic ipal i t ies .  This conclusion is  c l e a r  from the  ana lys i s  
of  o the r  functions i n  t h i s  study, such a s  t r anspor ta t ion ,  a i r  
po l lu t ion  con t ro l ,  water supply and sewage d isposal ,  and housing, 
a l l  of which a r e  influenced by, and have an inf luence  on, a rea-  
wide economic, p o l i t i c a l  and s o c i a l  forces .  The areawide na tu re  
of these  forces  is j u s t  as evident  i n  the  p r i v a t e  s e c t o r  of t h e  
metropolitan economy. 

Underlying t h e  physica l  and economic development of a 
metropolitan area  a r e  the  various governmental decisions which 
determine what s p e c i f i c  p ieces  of land may and may not  be used 
f o r .  Orderly development requi res  coordinated planning of these  
governmental decis ions .  Recommendations on t h i s  planning, based 
on comprehensive research,  is  a most important function of a 

.governmental planning agency. 
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Thus, from t h e  s tandpoin t  of most e f f e c t i v e  p rov i s ion  of  
urban s e r v i c e s  of many k inds ,  f o r  t h e  gene ra l  planning of which 
t h e  governmental p lanning  agency should be r e spons ib l e ,  a s  w e l l  
as from t h e  s tandpoin t  of  t h e  o r d e r l y  u se  of  land by both p u b l i c  
and p r i v a t e  u s e r s ,  a n  areawide planning approach i s  e s s e n t i a l .  

A t  t h e  same t i m e ,  however, l o c a l i z e d  planning is  a l s o  
needed: (1) f o r  coord ina t ion  of urban func t ions  provided on 
a municipality-by-municipality b a s i s  so a s  t o  produce t h e  most 
e f f e c t i v e  o v e r a l l  l o c a l  program, and (2) f o r  guidance of 
l o c a l  development w i th in  areawide gu ide l ines  proposed by t h e  
met ropol i tan  planning body. 

Experience wi th  Larger-Area Performance 

As noted i n  "Current P r a c t i c e , "  t h e r e  a re  many met ropol i tan  
p lanning  agencies  i n  ope ra t ion .  
Regiona 1 Planning Commission (Denver), Regiona 1 Planning Agency 
of  South Cent ra l  Connecticut (New Haven), Nat iona l  C a p i t a l  
Regional Planning Council (Washington, D .  C . ) ,  A t l an t a  Region 
Ye t ropo l i t an  Planning Comiss ion ,  Nor theas te rn  I l l i n o i s  Metro- 
p o l i t a n  Area Planning Commission (Chicago), and Metropol i tan  
Planning Commission (Port land,  Ore . ) .  I n  1962 t h e  Assoc ia t ion  
o f  Bay Area Governments (ABAG), an o rgan iza t ion  of l o c a l  o f f i c i a l s  
covering n ine  coun t i e s  i n  t h e  San Francisco a r e a ,  i n d i c a t e d  i t s  
i n t e n t i o n  t o  undertake genera l  planning f o r  t h e  area. 

Among them a r e  t h e  Inter-County 
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M *  HOUSING 

The housing func t ion  of urban government comprises t h e  
a c t i v i t i e s  conducted t o  a s s u r e  t h e  p rov i s ion  of  s a f e ,  decent ,  
and s a n i t a r y  housing f o r  r e s i d e n t s  of  t h e  urban area.  
of  provid ing  housing i s  p r i m a r i l y  t h e  r e s p o n s i b i l i t y  of  t h e  
p r i v a t e  housing indus t ry .  
whole range of urban government a c t i v i t i e s ,  i n  t h e  same sense  
t h a t  t h e s e  a c t i v i t i e s  a f f e c t  t h e  p r i v a t e  economy gene ra l ly  by 
t h e  "governmental climate" they c r e a t e .  Of most d i r e c t  
importance f o r  t h e  p r i v a t e  housing indus t ry ,  however, a r e  t h e  
governmental a c t i v i t i e s  o f  planning,  subd iv i s ion  r e g u l a t i o n ,  
zoning, and bu i ld ing  and housing code r egu la t ions ,  s i n c e  they 
r e s t r i c t  t h e  l o c a t i o n  and c o s t s  of bu i ld ing ,  using,  and main- 
t a i n i n g  p r i v a t e  housing. 

The t a s k  

The indus t ry  is  a f f e c t e d  by t h e  

To t h e  e x t e n t  t h a t  t h e  p r i v a t e  housing indus t ry  i s  not  
meeting t h e  needs o f  low-income groups, moreover, urban govern- 
ment takes  d i r e c t  a c t i o n  t o  provide  housing. Such a c t i o n  
usua l ly  c o n s i s t s  of  l o c a l  government's cons t ruc t ion ,  maintenance, 
and ope ra t ion  of  housing u n i t s  (publ ic  housing),  sometimes a s  
an  i n t e g r a l  p a r t  o f  urban renewal p r o j e c t s .  
supplementing t h e  income of  low-income persons and f a m i l i e s ,  
by r e n t a l  payments o r  subs id i e s  p a i d  t o  p r i v a t e  i ndus t ry  t o  
cons t ruc t  and o p e r a t e  housing f o r  low-income t e n a n t s .  Low 
income groups i n  t h i s  contex t  inc lude  f ami l i e s  who a r e  above 
t h e  income l e v e l  of t h e  ind igen t  r ece iv ing  p u b l i c  a s s i s t a n c e  
f o r  dwell ing and o t h e r  b a s i c  maintenance needs, as w e l l  as 
many who a r e  on p u b l i c  a s s i s t a n c e ,  but  a l l  a re  below t h e  income 
l e v e l  needed t o  o b t a i n  s tandard  housing. 

It may a l s o  inc lude  

Current  P r a c t i c e  

Subdivis ion r egu la t ion ,  zoning, and bu i ld ing  and housing 
code r egu la t ions  a r e  l a r g e l y  t h e  func t ions  of  m u n i c i p a l i t i e s .  
O f  1,180 c i t ies  over  10,000 popula t ion  responding t o  a 1961 
survey, 906 (78 pe rcen t )  had r egu la t ions  covering t h e  subdiv is ion  
of land,  and over  84 pe rcen t  had zoning c o n t r o l s .  L/ A survey 

- 1/ Municipal Year Book 1961 (Chicago: I n t e r n a t i o n a l  Ci ty  
Managers' Assoc ia t ion ,  1961), p .  272. 
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i n  1960 revea led  t h a t  229 c i t i e s  over  10,000 popula t ion  had 
housing maintenance s t anda rds .  2 /  I n  1951, 2,233 municipal i-  
ties had b u i l d i n g  codes. 2/ 
p a l i t i e s  having an  approved "workable program" wi th  t h e  Urban 
Renewal Administrat ion,  900 o r  80 pe rcen t  had bu i ld ing  codes. k/ 

In-December 1962, of 1,130 munici- 

A 1962 survey r epor t ed  t h a t  of  221 urban count ies  
responding, 104 (47 pe rcen t )  had zoning ordinances i n  e f f e c t .  
I n  most cases ,  however, t h e s e  ordinances were e f f e c t i v e  only i n  
t h e  unincorporated areas. The survey revea led  t h a t  135 coun t i e s  
(61 pe rcen t )  had subd iv i s ion  r egu la t ions ,  a g a i n  wi th  most o f  
them e f f e c t i v e  only  i n  unincorporated areas. z/ 

A t  t h e  end of 1960, 1,496 s e p a r a t e  l o c a l i t i e s  were p a r t i c -  
i p a t i n g  i n  p u b l i c  housing programs involv ing  Nat iona l  funds. g/ 
A 1962 survey revea led  t h a t  only 15 of 221 urban county govern- 
ments were provid ing  p u b l i c  housing, i n d i c a t i n g  t h a t  t h e  g r e a t  
bulk o f  l o c a l  housing agencies  were municipal.  L/ 
al though t h e  agencies  were municipal,  t h e i r  area of  ope ra t ion  
usua l ly  included a n  area 5 t o  10 miles surrounding t h e  munici- 
p a l i t y .  Also,  m o s t  of t h e  S t a t e  housing a u t h o r i t i e s  laws 
provided f o r  cooperat ion between housing a u t h o r i t i e s  and f o r  
t h e  es tab l i shment  of  r eg iona l  (comprising groups of  count ies )  
and consol ida ted  (comprising groups of  c i t i e s )  housing a u t h o r i -  
t i e s .  (For d i scuss ion  of  cu r r en t  p r a c t i c e  w i t h  r e spec t  t o  
p lanning  and urban renewal, two  o t h e r  urban func t ions  a f f e c t i n g  
t h e  housing func t ion ,  see pages 213-225 and 241-251, r e s p e c t i v e l y  

However, 

Municipal Year Book 1960 (Chicago: I n t e r n a t i o n a l  Ci ty  
Managers' Assoc ia t ion ,  1960), p .  318. 

Housing and Home Finance Agency, Building; Regulat ion Systems 
i n  t h e  United S t a t e s  (Washington: 1951). 

Information rece ived  from Urban Renewal Administrat ion,  
Washington, D. C . ,  .January 29, 1963. 

Municipal Year Book 1962 (Chicago: I n t e r n a t i o n a l  C i ty  
Managers ' Associa t ion ,  1962), pp. 62-63. 

Municipal Year Book 1961, z. &., p .  313. 

Municipal Year Book 1962, z. c&., pp. 62-63. 
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Role of  N a  t iona 1 Government 

U n t i l  t h e  economic depress ion  o f  t h e  1 9 3 0 ' ~ ~  housing was 
inva r i ab ly  regarded i n  t h e  United S t a t e s  as an  exc lus ive  respon- 
s i b i l i t y  of  p r i v a t e  e n t e r p r i s e  r a t h e r  than  o f  government, a l though 
municipal governments sought t o  maintain housing s tandards  through 
zoning and bu i ld ing  and housing code enforcement, as they  cont inue  
t o  do today. 
t h e  housing f i e l d  i n  o r d e r  t o  s t i m u l a t e  bui ld ing ,  as w e l l  a s  c lear  
slums and provide  housing f o r  low-income groups. The Nat iona l  
Government i n  1932 au thor ized  loans t o  corpora t ions  formed t o  p u t  
up housing f o r  f a m i l i e s  of low income, o r  t o  r e c o n s t r u c t  slum 
areas. I n  1933 t h e  l a w  was  r ev i sed  t o  permi t  loans t o  S t a t e  and 
l o c a l  governments as w e l l .  Few loans were sought by e i t h e r  
p r i v a t e  corpora t ions  o r  S t a t e  and l o c a l  governments. 
Government then  en te red  t h e  p u b l i c  housing f i e l d  d i r e c t l y ,  bu i ld ing  
housing p r o j e c t s  under t h e  Pub l i c  Works Adminis t ra t ion  and a c t i n g  
as landlord  and o p e r a t o r  of  t h e  p r o j e c t s .  

Ea r ly  i n  t h e  1930's t h e  Nat iona l  Government en tered  

The Nat iona l  

The Nat iona l  Housing A c t  o f  1934 c r e a t e d  t h e  Federa l  Housing 
Adminis t ra t ion ,  which has become a major Federa l  t o o l  f o r  s t i m u l a t i n g  
p r i v a t e  bui ld ing .  I ts  a i m  i s  t o  encourage and s t a b i l i z e  t h e  home- 
mortgage market, and improve home f inanc ing  p r a c t i c e s  and housing 
s tandards  and cond i t i ons .  These purposes are accomplished through 
insurance  o f  loans and mortgages t o  f inance  purchase,  p roduct ion ,  
r e p a i r  and improvement of r e s i d e n t i a l  p r o p e r t i e s ,  inc luding  t h e  
bu i ld ing  o r  r e h a b i l i t a t i o n  of  housing i n  urban renewal areas 
and housing f o r  low-and moderate-income f a m i l i e s  and f a m i l i e s  
d i sp l aced  by urban renewal p r o j e c t s  o r  o t h e r  governmental a c t i o n s .  
Insurance  i s  granted  s u b j e c t  to  FHA-prescribed minimum proper ty  
s tandards .  A s  of June 30, 1962, $77 b i l l i o n  of insurance  had 
been w r i t t e n  wi th  $39 b i l l i o n  outs tanding .  

The Servicemen's Readjustment A c t  of 1944 provided a 
similar mortgage insurance  program f o r  ve t e rans .  By 1960, t h e  
Veterans Administrat ion had insured  3,530,000 f i r s t  mortgages 
f o r  a t o t a l  of $29,872 mi l l i on .  

I n  1937, a s  t h e  r e s u l t  o f  a cour t  dec i s ion  denying t h e  
Nat iona l  Government t h e  use of t h e  power of  eminent domain f o r  
purchasing land t o  cons t ruc t  p u b l i c  housing, 31 Congress r ev i sed  

- 8/  United S t a t e s  v .  Ce r t a in  Lands i n  L o u i s v i l l e ,  78 Fed. 2d 684 
(1935). 
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t h e  n a t i o n a l  p o l i c y  from one of  n a t i o n a l  cons t ruc t ion  and 
ope ra t ion  t o  n a t i o n a l  a s s i s t a n c e  f o r  l o c a l  communities prepared 
t o  provide  p u b l i c  housing under S t a t e  a u t h o r i z a t i o n .  
au tho r i zed  n a t i o n a l  f i n a n c i a l  a s s i s t a n c e  t o  any S t a t e ,  county, 
c i t y  o r  o t h e r  governmental e n t i t y  o r  p u b l i c  body empowered t o  
develop o r  adminis te r  low-rent housing o r  slum c learance .  Except 
f o r  Oklahoma, Utah, and Wyoming, t h e  States  now have au thor ized  
es tab l i shment  of  l o c a l  housing a u t h o r i t i e s  t o  receive t h e  n a t i o n a l  
a i d ,  and t o  b u i l d  and manage housing f a c i l i t i e s  f o r  low-income 
f a m i l i e s .  91 
gran t s  o r  annual con t r ibu t ions  t o  reduce r e n t s ,  bu t  t h e  c a p i t a l  
g ran t  a u t h o r i z a t i o n  has never been used. 

It 

Nat iona l  a s s i s t a n c e  is  i n  t h e  form of  c a p i t a l  

The r e l a t i o n s h i p  of t h e  Nat iona l  Government's low-rent 
p u b l i c  housing program and l o c a l  government today is descr ibed  
a s  fol lows i n  a r ecen t  p u b l i c a t i o n  of  t h e  Housing and Home 
Finance Agency, t h e  p a r e n t  agency of  t h e  Pub l i c  Housing Adminis- 
t ra  t ion : 

The f e d e r a l l y  a s s i s t e d  p u b l i c  housing 
program fu rn i shes  f i n a n c i a l  and t e c h n i c a l  
a s s i s t a n c e  t o  l o c a l  housing a u t h o r i t i e s  i n  
provid ing  low r e n t  p u b l i c  housing, t h e  
occupancy of which i s  l imi t ed  t o  low income 
f a m i l i e s  unable t o  a f f o r d  decent ,  s a f e ,  and 
s a n i t a r y  p r i v a t e  housing i n  t h e  l o c a l i t y .  
The adoption of a Workable Program f o r  
Community Improvement, approved by t h e  Housing 
Administrator ,  i s  requi red  be fo re  t h i s  a i d  
can be given. 

A l o c a l  a u t h o r i t y ,  c r e a t e d  under S t a t e  
l a w ,  determines t h e  need f o r  low r e n t  housing, 
p l a n s  and c o n s t r u c t s  t h e  housing, and manages 
i t .  The l o c a l  governing body g r a n t s  i t s  exemp- 
t i o n  from Local taxes. The Federa l  Government, 
through loans o r  guarantees  of  loans,  makes 
p o s s i b l e  t h e  f inanc ing  of t h e  housing, and 
makes a n  annual con t r ibu t ion  t o  enable  r e n t s  
t o  be se t  w i t h i n  t h e  reach of  low income f a m i l i e s .  

- 9/  John D .  Lange, '%Housing and Urban Renewal," Municipal Year 
Book 1962 (Chicago: I n t e r n a t i o n a l  Ci ty  Managers' Assoc ia t ion ,  
1962), p .  350. 
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Local  a u t h o r i t i e s  e s t a b l i s h  p o l i c i e s  f o r  
admission of  t e n a n t s  t h a t  g ive  cons ide ra t ion  t o  
t h e  s p e c i a l  needs o f  e l d e r l y  persons and t o  
f ami l i e s  d i sp l aced  by urban renewal p r o j e c t s  
and o t h e r  p u b l i c  improvements. 

Rents of  p u b l i c  housing t enan t s  are set  
i n  r e l a t i o n  t o  t h e i r  incomes. When a f ami ly ' s  
income rises above l i m i t s  e s t a b l i s h e d  f o r  con- 
t inued  occupancy, i t  m - d t  move a s  soon a s  i t  
can o b t a i n  o t h e r  housing t h a t  meets i t s  needs. 
From t h e  r e n t s  c o l l e c t e d ,  t h e  l o c a l  a u t h o r i t y  
pays a l l  ope ra t ing  expenses, inc luding  a pay- 
ment, i n  l i e u  of  taxes, t o  o f f s e t  t h e  c o s t  of 
municipal s e r v i c e s  furn ished .  lo/ 
The Nat iona l  housing l a w  desc r ibes  t h e  p u b l i c  housing 

agency t o  which loans and g ran t s  
county, munic ipa l i ty ,  o r  o t h e r  governmental e n t i t y  o r  p u b l i c  
body ... which is author ized  t o  engage i n  t h e  development o r  
admin i s t r a t i on  of  low-rent-housing o r  slum-clearance."  fi! 
Unlike t h e  urban renewal l a w ,  121 t h e  low-rent-housing l a w  
does not  encourage admin i s t r a t i on  of  t h e  housing program by a 
met ropol i tan  agency. This i s  pe rmi t t ed ,  however, under t h e  
low-rent  l a w  and has been u t i l i z e d  i n  a t  least two S t a t e s  
(Delaware and Ohio) where t h e  S ta te  Board of  Housing e s t a b l i s h e s  
a housing a u t h o r i t y  f o r  a met ropol i tan  area (any county o r  p a r t  
o f  a county).  
p o l i t i c a l  subd iv i s ions  o r  po r t ions  thereof  bu t  less than  a l l  
t h e  t e r r i t o r y  w i t h i n  a county. I n  Delaware, t h e  area is  any 
county o r  p a r t  of a county. Moreover, many S t a t e  housing 
l a w s ,  as noted above, a l s o  provide  f o r  t h e  c r e a t i o n  of r eg iona l  
and consol ida ted  housing a u t h o r i t i e s .  

a re  made as "any S t a t e ,  

I n  Ohio, t h e  area must comprise two o r  more 

I n  summary, t h e  FHA and VA mortgage- insurance program 
of  t h e  Nat iona l  Government provided g r e a t  s t imu lan t s  t o  cons t ruc-  
t i o n  of p r i v a t e  housing, and t h e  PHA program spurred  urban 
government's e n t r y  i n t o  t h e  d i r e c t  p rov i s ion  of housing. Urban 

- 10/ Urban A f f a i r s  and Housing, t h e  Coordinated Programs o f  t h e  
Housing and Home Finance Agency (Washington: Government 
P r i n t i n g  Off ice ,  1962), p .  20. 

- 11/ 42 U.S.C. 1402 (11). 

- 121 42 U.S.C. 1451 ( b ) .  
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renewal programs, a l s o  s u b s t a n t i a l l y  encouraged and guided by 
t h e  Nat iona l  Government, f r equen t ly  i nc lude  some p u b l i c  housing 
p r o j e c t s  because of  t h e  requirement t h a t  decent ,  s a f e ,  and 
s a n i t a r y  dwell ings be made a v a i l a b l e  t o  f a m i l i e s  d i sp laced  by 
urban renewal p r o j e c t s ,  a t  r e n t s  o r  pr ices  w i t h i n  t h e i r  means. 
Furthermore, whether o r  no t  urban renewal p r o j e c t s  inc lude  
p u b l i c  housing, they encourage c i t i e s ’  housing a c t i v i t y  by 
r equ i r ing  l o c a l  adopt ion of  a “workable program, ” which inc ludes  
minimum s tandards  of p lanning ,  zoning, and code enforcement. 

Role of  S t a t e  Government 

I n  genera l ,  S t a t e  governments do r e l a t i v e l y  l i t t l e  
d i r e c t l y  t o  a f f e c t  l o c a l  governments’ e x e r c i s e  o f  bu i ld ing  
r e g u l a t i o n ,  zoning, subd iv i s ion  r egu la t ion  and housing code 
powers. About 20 S t a t e s  have promulgated bu i ld ing  codes, but  
wi th  few except ions,  t h e s e  have few s p e c i f i c  s tandards ,  are  
only advisory  t o  m u n i c i p a l i t i e s ,  and a r e  l imi t ed  t o  r e g u l a t i o n  
of  bu i ld ings  o t h e r  than  p r i v a t e  res idences  and farm s t r u c t u r e s .  g/ 
One n o t a b l e  except ion i s  New York S t a t e ,  which has adopted a S t a t e  
bu i ld ing  code. 
code o r  an  accep tab le  a l t e r n a t i v e .  

L o c a l i t i e s  have t h e  choice  of  adopting t h e  S t a t e  

Some S t a t e  p lanning  bodies provide  t e c h n i c a l  a s s i s t a n c e  
t o  l o c a l i t i e s  on problems of subdiv is ion  r e g u l a t i o n  and zoning 
ordinances.  
s t u d i e s  and surveys,  model l a w s  and r egu la t ions ,  and conferences.  141 

The t e c h n i c a l  a s s i s t a n c e  c o n s i s t s  of consu l t a t i on ,  

C a l i f o r n i a  has a S t a t e  housing code, which m u n i c i p a l i t i e s  
must adopt  i f  they do no t  have t h e i r  own. Michigan has a s i m i l a r  
arrangement. New York and New Je r sey  have prepared model housing 
codes which l o c a l i t i e s  may adopt by r e fe rence .  Some of  t h e  
S t a t e s ,  such as New York and Tennessee, p rovide  t e c h n i c a l  
a s s i s t a n c e  t o  l o c a l  u n i t s  f o r  p repa ra t ion  o f  a housing code. 
These S t a t e s  a r e  t h e  except ion,  however, and by and l a r g e  t h e  
S t a t e s  have done l i t t l e  t o  move t h e i r  l o c a l  governments toward 
housing code adoption o r  t o  he lp  them. 

- 13/ Information rece ived  from Urban Renewal Administrat ion,  
Washington, D.  C . ,  January 1963. 

- 14/  See page 217 and W i l l i a m  L .  Freder ick  and Marilyn G e t t e l l ,  
S t a t e  Technical  Ass i s t ance  t o  Local Governments (Chicago: 
Council  of  S t a t e  Governments, 1962), pp. 29-32. 
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With r e s p e c t  t o  l o c a l  housing a i d s ,  i n  1962 14 S t a t e s  were 
provid ing  d i r e c t  f i n a n c i a l  a i d  t o  t h e i r  l o c a l i t i e s  f o r  housing 
t o  be r en t ed  o r  so ld .  g/ 
Standards of  Se rv i ce  

S p e c i a l i s t s  i n  planning,  zoning, hea l th ,  s a f e t y ,  bu i ld ing  
cons t ruc t ion  and r e l a t e d  f i e l d s  have s e t  f o r t h  d e s i r a b l e  minimum 
s tandards  of subd iv i s ion  r egu la t ion ,  zoning, and bu i ld ing  and 
housing code r e g u l a t i o n  t o  a s su re  a housing supply which is 
cons t ruc t ed  and maintained i n  a s a f e ,  decent ,  and s a n i t a r y  
manner. I&/ Higher income communities maintain and i n  many 
cases  exceed t h e s e  s t anda rds .  I n  communities con ta in ing  
lower economic groups, however, i f  t h e  minimum housing s tandards  
were followed, t h e  only housing a v a i l a b l e  would be too expensive 
f o r  some people.  Such communities have t h e  choice  of (a) lowering 
t h e  s tandard  of  r e g u l a t i o n  and code enforcement t o  a p o i n t  where 
t h e  p r i v a t e  housing market w i l l  meet t h e  needs of even t h e  poores t ;  
(b) r e t a i n i n g  t h e  d e s i r a b l e  minimum s tandards  but  subs id i z ing  
those  who cannot a f f o r d  t h e  housing b u i l t  and maintained according 
t o  t h e  s tandards ;  (c) a p o s i t i o n  somewhere i n  between: regula-  
t i o n  and code enforcement below t h e  minimum d e s i r a b l e  s tandard  
and subs id i z ing  fewer than  t h e  number subs id ized  under (b) .  
Each community makes i t s  own choice among t h e s e  a l t e r n a t i v e s ,  
and t h e  choice  determines i t s  s tandards  of r egu la t ion  and code 
enforcement and i t s  needs f o r  subs id i z ing  t h e  housing of  t h e  
low -income groups . 

One w r i t e r ,  R .  M. F i she r ,  says  t h e  community's dec i s ion  
i s  a n  economic one: 

... t h e  problem of  substandard housing becomes f i r s t  
a matter o f  determining how much t h e  p u b l i c  and 
p r i v a t e  owners a re  w i l l i n g  and can a f f o r d  t o  devote 
toward e l imina t ing  unsafe and i n s a n i t a r y  housing i n  
view of  a l l  o t h e r  c laims on t h e i r  resources .  Once 

- 151 Book of  t h e  S t a t e s ,  1962-63 (Chicago: Council of S t a t e  
Governments , 1962) , p . 460. 

- 161 "Selected and Model Ordinances,"  Municipal Year Book 1962 
(Chicago: I n t e r n a t i o n a l  Ci ty  Managers' Assoc ia t ion ,  1962), 
pp. 493-514, f o r  re ferences  t o  ordinances and r egu la t ions  
conta in ing  such s tandards .  
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t h e s e  l i m i t s  a r e  se t ,  c r i t e r i a  of  housing 
s tandards  can then be adopted wi th  a 
reasonable  assurance  o f  being a t t a i n e d  
through e f f e c t i v e  p u b l i c  ac t ion .  171 

The Nat iona l  Housing Act is  not  s p e c i f i c  as t o  
s tandards  of s a n i t a r y ,  decent ,  and s a f e  housing. F i she r  
concludes t h a t  t h i s  is d e l i b e r a t e  po l i cy  i n  t a c i t  recog- 
n i t i o n  of t h e  g r e a t  v a r i a t i o n  i n  minimum requirements of 
l o c a l  housing codes. g/ But he notes  t h a t  c e r t a i n  c r i t e r i a  
a re  now f a i r l y  widely used by va r ious  housing expe r t s  and 
agencies ,  i nc lud ing  t h e  Pub l i c  Housing Adminis t ra t ion ,  a s  an 
index f o r  purposes of broad and unref ined  nationwide a n a l y s i s .  
Thus, a dwell ing u n i t  i s  considered t o  be “standard” i f  it is  
not  d i l a p i d a t e d  and has a f l u s h  t o i l e t  and ba th  i n s i d e  t h e  
s t r u c t u r e  f o r  t h e  u n i t ’ s  exc lus ive  use ,  a s  w e l l  as hot  and 
co ld  running water. The d e f i n i t i o n  of d i l a p i d a t i o n  i s  t h a t  
of t h e  Bureau o f  Census used i n  t h e  U . S .  Census of  Housing: 

Di lap ida ted  housing does n o t  provide  
s a f e  and adequate  s h e l t e r .  
more c r i t i c a l  d e f e c t s ;  o r  has a combination 
o f  in te rmedia te  d e f e c t s  i n  s u f f i c i e n t  number 
t o  r e q u i r e  ex tens ive  r e p a i r  o r  r ebu i ld ing ;  
o r  is  of  inadequate o r i g i n a l  cons t ruc t ion .  
C r i t i c a l  d e f e c t s  r e s u l t  from cont inued neg lec t  
o r  i n d i c a t e  s e r i o u s  damage t o  t h e  s t r u c t u r e .  191 

It has one o r  

Recognizing t h e  g r e a t  v a r i a t i o n s  t h a t  e x i s t  i n  communities 
throughout t h e  Nation, t h e  PHA s p e c i f i e s  f u r t h e r  c r i t e r i a  which 
may be used by l o c a l  a u t h o r i t i e s  i n  ana lyz ing  l o c a l  housing.  
PHA’s Low-Rent Housing Manual s t a t e s  t h a t  PHA cons iders  t h e  
ex i s t ence  of  any of  e leven condi t ions  an  adequate  b a s i s  f o r  
determining t h a t  a dwelling is  unsafe,  unsan i t a ry ,  o r  over-  
crowded. The eleven condi t ions  r e f e r  t o  l o c a t i o n ,  condi t ion  
of s t r u c t u r e ,  water  supply, sewage system, t o i l e t ,  bath,  

- 1 7 /  Robert Moore F isher ,  20 Years of  Pub l i c  Housing (New York: 
Harper and Brothers ,  1959), p .  30. 

181 I b i d . ,  p .  61.  - 
- 191 U.S. Bureau of t h e  Census, U.S. Census of Housing: 1960, 

Series HC(3)-68, p .  x. 
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k i t chen ,  l i g h t i n g  o r  hea t ing  f a c i l i t i e s ,  l i g h t  and v e n t i l a t i o n ,  
and overcrowding. PHA leaves i t  up t o  l o c a l  a u t h o r i t i e s  t o  
modify o r  add t o  t h e s e  c r i t e r i a  t o  m e e t  l o c a l  cond i t i ons .  201 

I f  i n  applying t h e  s tandards  s e t  f o r t h  i n  t h e  PHA Housing 
Manual a community f i n d s  i t  has substandard housing, and then  
wishes t o  o b t a i n  Federa l  f i n a n c i a l  a s s i s t a n c e ,  i t  must be a b l e  
t o  show t h a t  t h e  people t o  whom 
f a l l  below c e r t a i n  income standards.  It must demonstrate " to 
t h e  s a t i s f a c t i o n  of  t h e  Author i ty  (Publ ic  Housing Administra-  
t i o n )  t h a t  a gap of  a t  least 20 p e r  centum (except i n  t h e  case  
of a family d isp laced  by urban renewal o r  o t h e r  governmental 
a c t i o n  o r  an e l d e r l y  family)  has been l e f t  between t h e  upper 
r e n t a l  l i m i t s  f o r  admission t o  t h e  proposed low r e n t  housing 
and t h e  lowest r e n t s  a t  which p r i v a t e  e n t e r p r i s e  unaided by 
p u b l i c  subsidy is provid ing  (through new cons t ruc t ion  and a v a i l -  
a b l e  e x i s t i n g  s t r u c t u r e s )  a s u b s t a n t i a l  supply of  decent ,  s a f e ,  
and s a n i t a r y  housing toward meeting t h e  need of  a n  adequate  
volume thereof  . ' I  2J/ 

i t  seeks  t o  provide  t h e  housing 

The l a w  a l s o  imposes l i m i t s  on t h e  c o s t s  of  t h e  dwell ing 
u n i t s  s i n c e  c o s t s  a f f e c t  t h e  al lowable r e n t a l .  The c o s t  of 
cons t ruc t ion  and equipment (excluding land, demoli t ion and non- 
dwell ing f a c i l i t i e s )  s h a l l  no t  exceed $2,000 p e r  room ($3,000 
p e r  room i n  t h e  case  of Alaska, o r  i n  t h e  case  of accommodations 
designed s p e c i f i c a l l y  f o r  e l d e r l y  f ami l i e s  $3,000 p e r  room and 
$3,500 p e r  room i n  t h e  case of Alaska) .  
l o c a l  condi t ions  t h e  l i m i t  may be r a i s e d  by up t o  $750. 221 

Under except iona l  

Special is ts  Suggestions 

Minimum bu i ld ing  and housing requirements i n e v i t a b l y  
ra i se  t h e  c o s t  o f  provid ing  and maintaining housing, and thereby 
reduce t h e  l i ke l ihood  o f  t he  p r i v a t e  housing i n d u s t r y ' s  meeting 
t h e  needs of low-income groups. It i s  important ,  t h e r e f o r e ,  
t h a t  s tandards  should not  be excess ive ,  o r  o therwise  c o n t r i -  
bu te  unnecessar i ly  t o  increased  c o s t s .  

- 201 

I 211 42 U.S.C. 1415 (7)(b).  

R.  M .  F i she r ,  s. G., p .  31.  
I 

- 221 42 U.S.C. 1415 (5) .  
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Some a c t i o n s  of l o c a l  governments do unnecessar i ly  
raise  t h e  c o s t  o f  housing. 
j u r i s d i c t i o n s  i n  t h e  met ropol i tan  a reas .  A s  s t a t e d  by a 
t r i o  of housing experts: 

They s t e m  from t h e  numerous 

There i s  almost no uniformity among t h e  
zoning, subdiv is ion ,  and bu i ld ing  c o n t r o l s  t h a t  
are  o p e r a t i v e  throughout a met ropol i tan  a r e a .  
A s  a r e s u l t  t h e r e  i s  f r equen t ly  a mixture of 
land uses  t h a t  i s  uns igh t ly  and c o s t l y ;  t h e r e  
are  severe  diseconomies t o  t h e  b u i l d e r ,  who 
cannot e a s i l y  assemble land i n  quan t i t y  o r  
b u i l d  t o  c o n s i s t e n t  s p e c i f i c a t i o n s ;  and f i n a l l y ,  
t h e r e  i s  an  i n e q u i t a b l e  a l l o c a t i o n  o f  housing 
anti community f a c i l i t i e s .  231 

Thus i t  appears  t h a t  b e t t e r  coord ina t ion  o f  planning,  
zoning, and bu i ld ing  c o n t r o l s  i n  t h e  met ropol i tan  a rea  would 
reduce t h e  c o s t  o f  housing. 

James E .  Lash, execut ive  d i r e c t o r  of  ACTION, t h e  organiza-  
t i o n  f o r  s t i m u l a t i n g  c i t i z e n  p a r t i c i p a t i o n  i n  urban renewal 
a c t i v i t i e s ,  says  : 

Various p o l i c i e s  and a c t i o n s  of  numerous 
j u r i s d i c t i o n s  a f f e c t  t h e  housing market. The 
p o t e n t i a l  w e  have glimpsed f o r  urban renewal 
w i l l  evade us  u n t i l  w e  develop a b e t t e r  under- 
s t and ing  of  t h e  market, p l a n  f o r  i t  and accom- 
p l i s h  t h e  means of cooperat ing t o  i n c r e a s e  
t h e  market 's  e f f e c t i v e n e s s . . . .  

A b a s i c  f a c t  no t  y e t  given cognizance 
by e i t h e r  ou r  p u b l i c  programs of housing and 
urban renewal o r  by p r i v a t e  e n t e r p r i s e  i s  
t h a t  t h e  housing market is  met ropol i tan  i n  
scope, ope ra t ing  ac ros s  t h e  conglomeration 
of municipal and county j u r i s d i c t i o n s  i n  a l l  
our  met ropol i tan  areas. 
and p r i v a t e  a c t i o n s  func t ion  i n  confusion 

Both p u b l i c  p o l i c y  

- 2 3 1  Martin Meyerson, Barbara Terrett ,  W i l l i a m  L .  C .  Wheaton, 
Housing, People and Ci t ies  (New York: M c G r a w - H i l l  Book 
Company, Inc . ,  1962), p .  318. 
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and o f t e n  c o n t r a d i c t i o n  wi thout  cont inuing  f a c t -  
f i nd ing  and a n a l y s i s  o f  what i s  a c t u a l l y  happening 
i n  t h e  l o c a l  met ropol i tan  housing market. 241 
The areawide c h a r a c t e r  of  the urban housing market a l s o  

w a s  po in t ed  o u t  by a committee of t h e  American I n s t i t u t e  of  
Planners:  "...sound urban renewal demands t h a t  t h e  r e a l  e s t a t e  
and housing market of  t h e  met ropol i tan  a r e a  be t r e a t e d  as an  
economic u n i t  . I '  251 

Income and rac ia l  d i sc r imina t ion  i s  an  important  
i n f luence  i n  t h e  p r i v a t e  housing market.  g/ Bui lders ,  
l ende r s ,  and r e a l  estate agencies  f e e l  p re s su re s  t o  r e s t r i c t  
t h e  neighborhoods i n  which they w i l l  p rovide  housing t o  
p a r t i c u l a r  income o r  r a c i a l  groups. Not only does t h i s  have 
a d i r e c t  e f f e c t  on t h e  a b i l i t y  of  t h e s e  groups t o  o b t a i n  
housing they  want;  i t  a l s o  tends t o  keep down t h e  q u a l i t y  of  
t h e  housing which they  are permi t ted  t o  occupy by c r e a t i n g  
p r e s s u r e  f o r  ea s ing  up on housing code enforcement. 

One wr i te r  exp la ins  t h e  problem as follows: 

P o l i t i c a l  p r e s s u r e  by owners t o  prevent  
t h e  adoption o r  enforcement of  such ordinances z/ 
has  been g r e a t .  The same i s  t r u e  of occupat ion 
dens i ty ,  and "safe-and-sanitary-condition" o r d i -  
nances.  They e x i s t  commonly enough, bu t  a r e  
d i f f i c u l t  t o  enforce .  For one t h i n g ,  t h e  slum 
owner can f r equen t ly  defy t h e  in spec to r .  
ahead, board up t h e  p lace!  See what happens!" 

"GO 

- 24/ James E .  Lash, "Renewal: Area Problem," Na t iona l  Civ ic  Review, 
Vol. L I ,  No .  4 ( A p r i l ,  1962), pp. 201, 204. 

251 American I n s t i t u t e  of  P lanners ,  The Role of Metropol i tan  
Planninq,  Met ropol i tan  Conference Committee, Findings and 
Recommendations (Chicago: 1962), mimeo., p .  4 .  

- 26/ See Edward C .  Banfield and Morton Grodzins, Government and 
Housing i n  Metropol i tan  Areas (New York: M c G r a w - H i l l ,  1958), 
p .  2 9  f f .  

- 2 7 1  Reference is  to  ordinances au tho r i z ing  c i t i es  t o  r e p a i r  housing 
t o  a minimum s t anda rd  and assess t h e  c o s t  a g a i n s t  t h e  owner. 
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What happens, o f  course ,  i s  t h a t  t h e  slum 
dwel le rs  are more concerned about being pu t  
o u t  on t h e  s t r e e t ,  o r  forced i n t o  more 
expensive housing, o r  having t o  l eave  a 
comfortable ,  well-known neighborhood than  
they a r e  about unsafe ,  unsan i t a ry ,  and 
i l l e g a l  condi t ions  which e x i s t .  The owner 
knows t h i s  i s  t h e  case. It i s  o f t e n  h i s  
most powerful weapon. 
p re s su re s  a r e  both app l i ed  a g a i n s t  enforce-  
ment. s/ 

Owner and r e n t e r  

Even a f t e r  removing t h e  b a r r i e r s  t o  t h e  most e f f e c t i v e  
func t ion ing  of t h e  p r i v a t e  housing indus t ry ,  i n  many metro- 
p o l i t a n  c e n t e r s  t h e r e  s t i l l  are people who cannot a f f o r d  t o  
purchase o r  r e n t  s a f e ,  decent ,  and s a n i t a r y  housing. I n  
o rde r  f o r  urban government t o  a s s u r e  s tandard  housing f o r  
t h e s e  people ,  it must provide  a subsidy,  e i t h e r  through 
d i r e c t l y  owning and o p e r a t i n g  housing f a c i l i t i e s  o r  a 
r e n t a l  payment t o  a p r i v a t e  housing owner. S t a t e  and Nat iona l  
governments' low-rent housing programs a r e  d i r e c t e d  a t  t h i s  
group. 

App l i ca t ion  o f  Se l ec t ed  Economic and P o l i t i c a l  C r i t e r i a  

Benef i t  Area 

The housing func t ion  of  l o c a l  government c o n s i s t s  of  
a s s u r i n g  s a f e ,  s a n i t a r y ,  and decent  housing f o r  a l l ,  r e g a r d l e s s  
of income, While t h e  func t ion  as performed i s  concerned mainly 
w i t h  provid ing  t h e  condi t ions  under which t h e  p r i v a t e  housing 
indus t ry  can supply an  adequate  amount of s t anda rd  housing, i t  
becomes a we l f a re  func t ion  when it c o n s i s t s  of  d i r e c t  p rov i s ion  
of  housing. As such, t h e  housing func t ion  has  l a r g e  s p i l l o v e r s  
of s o c i a l  c o s t s  and b e n e f i t s  from l o c a l  government, a l l  t h e  way 
t o  t h e  Na t iona l  Government. This i s  i m p l i c i t  i n  S ta te  and 
Nat iona l  government programs of  f i n a n c i a l  a s s i s t a n c e  t o  p u b l i c  
housing a t  t h e  l o c a l  level, p a r a l l e l i n g  the i r  f i n a n c i a l  p a r t i -  
c i p a t i o n  i n  p u b l i c  a s s i s t a n c e  programs, which inc lude  payments 
f o r  s h e l t e r .  I n  cons ide ra t ion  o f  t h e  b a s i c  r e l i a n c e  p laced  on 
t h e  p r i v a t e  housing indus t ry  t o  supply housing f o r  a l l ,  however, 

- 281 Charles  R. Adrian, Governing Urban America, 2nd e d i t i o n  
(New York: N c G r a w - H i l l ,  1961), pp. 455-456. 
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i t  is e s s e n t i a l  t o  ana lyze  t h e  manner i n  which a c t i v i t i e s  o f  
i n d i v i d u a l  l o c a l  governments a f f e c t  t h e  p r i v a t e  housing i n d u s t r y ' s  
e f f o r t s ,  and t o  determine how a c t i o n  o f  i nd iv idua l  l o c a l i t i e s  
f o s t e r s  o r  h inde r s  those  e f f o r t s ,  and a f f e c t s  similar a c t i o n  of  
o t h e r  l o c a l i t i e s .  

Local government r e g u l a t e s  t h e  l o c a t i o n  and q u a l i t y  o f  
p r i v a t e  housing through enactment and enforcement of  ordinances.  
The e f f e c t s  o f  i n d i v i d u a l  l o c a l i t i e s '  r e s t r i c t i v e  o r  permissive 
r e s i d e n t i a l  zoning and bu i ld ing  codes on o t h e r  l o c a l i t i e s '  
e f f o r t s  t o  s t i m u l a t e  p r i v a t e  housing a r e  probably as g r e a t  as 
t h e i r  codes '  e f f e c t s  on housing supply w i t h i n  t h e i r  own boundaries .  
These s p i l l o v e r s  c o n s t i t u t e  a major p o i n t  of c o n f l i c t  among 
met ropol i tan  communities, e s p e c i a l l y  between c e n t r a l  c i t i e s  
and t h e i r  suburbs.  

Previous d i scuss ion  of planning a t  both municipal and 
met ropol i tan  l e v e l s  impl ies  t h e  enactment and enforcement of  
complementary zoning laws by these  two j u r i s d i c t i o n s .  I n s o f a r  
as l o c a l  communities e x e r c i s e  t h e i r  zoning t o  r es t r i c t  l o t  
s i z e s  o r  land uses  w i t h i n  t h e i r  borders  t h e  e f f e c t s  a re  f e l t  
beyond t h e i r  borders ,  by r e s t r i c t i n g  t h e  freedom of  choice  
of  housing consumers. Therefore,  s h i f t i n g  necessary  zoning 
r e s p o n s i b i l i t y  t o  a met ropol i tan  p lanning  agency e l imina te s  
t h e s e  zoning s p i l l o v e r  e f f e c t s .  
t h i s  by in su r ing ,  through i t s  genera l ized  zoning, t h a t  t h e r e  
a r e  ample p rov i s ions  f o r  small  l o t s  and low-priced homes, 
s u i t a b l y  loca t ed ,  i n  t h e  a r e a  a s  a whole t o  meet vary ing  needs 
and p re fe rences .  

The l a r g e r  j u r i s d i c t i o n  does 

The s p i l l o v e r  e f f e c t s  of  municipal zoning and bu i ld ing  
codes are a l s o  f e l t  by b u i l d e r s  who o p e r a t e  throughout t h e  
met ropol i tan  a rea  and who are  faced wi th  h igher  c o s t s  because 
of  wide v a r i a t i o n s  i n  codes. Higher c o s t s  tend t o  reduce t h e  
supply of  a v a i l a b l e  housing. There i s  a l s o  some s p i l l o v e r  of 
s o c i a l  c o s t s ,  i n  terms of h e a l t h  s tandards  and d i f f i c u l t y  i n  
maintaining p rope r ty  va lues ,  from communities w i th  inadequate  
codes. These problems a r e  p a r t i c u l a r l y  a c u t e  i n  o u t l y i n g  
unincorporated areas where, uncont ro l led  by zoning, b u i l d i n g  
and s a n i t a t i o n  requirements,  people b u i l d  housing which may be 
substandard a t  t h e  o u t s e t ,  o r  e a s i l y  w i l l  become so .  I n  t i m e ,  
substandard housing condi t ions  and mixtures  o f  land use  tend 
t o  c r e a t e  a r u r a l  slum which may then  b l i g h t  surrounding a r e a s .  
I t  can be upgraded only a t  a high f i n a n c i a l  and s o c i a l  c o s t ,  
e s p e c i a l l y  as land va lues  r ise wi th  met ropol i tan  growth. 
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Thus t h e r e  a r e  s t r o n g  reasons f o r  s e t t i n g  minimum 
s tandards  f o r  bu i ld ing  and housing codes on a n  areawide b a s i s .  
However, areawide minimum s tandards  need no t  deny i n d i v i d u a l  
l o c a l i t i e s  freedom t o  impose h igher  s t anda rds  i f  they so  d e s i r e ,  
a s  long as such l a t i t u d e  does no t  i n t e r f e r e  w i th  t h e  b a s i c  need 
f o r  provid ing  s tandard  housing f o r  varying needs and incomes. 

There i s  a l s o  a s p i l l o v e r  of  s o c i a l  c o s t s  from communities, 
u sua l ly  suburbs,  e r e c t i n g  an  a r b i t r a r y  b a r r i e r  a g a i n s t  lower 
income f a m i l i e s  and nonwhites,  
and zoning codes may be p a r t  of t h e  b a r r i e r ,  a b e t t e d  by a 
complex of p r a c t i c e s  c a r r i e d  on by t h e  p r i v a t e  housing indus t ry- -  
b u i l d e r s ,  l enders ,  rea l  estate  agents- - supported and sometimes 
encouraged by t h e  gene ra l  pub l i c .  
d e n t i a l  exc lus ion  p r a c t i c e s ,  lower income f a m i l i e s  and non- 
whi tes  are confined t o  t h e  c e n t r a l  c i t i e s ,  where a l a r g e  supply 
of  o l d e r  housing is  a v a i l a b l e  a t  s u b s t a n t i a l l y  lower p r i c e s  
than  p r e v a i l  i n  t h e  exc lus ive  suburbs.  Much of t h e  o l d e r  c e n t r a l  
c i t y  housing i s  substandard,  however, so t h a t  i f  t h e  c i t y  i s  t o  
r a i s e  i t s  housing s tandards  l a r g e  numbers o f  f ami l i e s  must be 
d i sp l aced .  I f  t h e  suburbs a r e  c losed  t o  them they  must e i t h e r  
overcrowd c u r r e n t l y  s tandard  c i t y  housing, which soon d e c l i n e s ,  
o r  f i n d  new housing w i t h i n  t h e  c i t y .  Higher bu i ld ing  s t anda rds ,  
coupled w i t h  much h ighe r  land va lues  i n  t h e  c e n t r a l  c i t y ,  render  
t h e  c o s t  of new housing p r o h i b i t i v e  t o  lower income groups, 
except where f a c i l i t i e s  may be provided under such programs as 
FHA-insured housing f o r  low-income fami l i e s .  

Unusually h igh  s tandard  housing 

As a consequence of resi- 

Because of  t h e  sequence of  events  sketched above, p u b l i c  
housing i s  found p r i m a r i l y  i n  c e n t r a l  c i t i e s .  I t s  b e n e f i t s  are  
not  so confined,  however. While t h e  d i r e c t  b e n e f i c i a r i e s  are 
c h i e f l y  t h e  t enan t s  , r e s i d e n t s  o f  exc lus ive  suburbs d e r i v e  
i n d i r e c t  b e n e f i t s  through reduct ion  of  p r e s s u r e  upon them t o  
admit minor i ty  o r  low -income groups. Conversely, suburban 
p o l i c i e s  impose e x t e r n a l  c o s t s  upon c e n t r a l  c i t i e s  f o r  slum 
c l ea rance ,  p u b l i c  housing, loss of proper ty  tax base and increased  
h e a l t h ,  w e l f a r e  and p o l i c e  expenditures .  Furthermore, conf ine-  
ment of  t h e  ma jo r i t y  o f  f a m i l i e s  who are e l i g i b l e  f o r  p u b l i c  
housing t o  t h e  c e n t r a l  c i t y  depr ives  many suburban low-income 
fami l i e s  of  b e n e f i t s  o f  p u b l i c  housing. 
found i n  r e l a t i v e l y  small numbers w i t h i n  any s i n g l e  suburban 
community, t h e  u n i t  c o s t  of supplying low-rent housing t o  them 
i s  h ighe r  than  t h e  suburb i s  w i l l i n g  t o  pay. 

Because they a r e  u sua l ly  
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Geographic Adequacy 

The s p i l l o v e r  o f  c o s t s  and b e n e f i t s  i n  m u n i c i p a l i t i e s '  
d i scharge  of t h e i r  housing r e s p o n s i b i l i t i e s  i n d i c a t e s  t h e  
o b s t a c l e s  t o  t r y i n g  t o  c o n t r o l  t h e  f o r c e s  a f f e c t i n g  t h e  
housing market by s e p a r a t e  a c t i o n s  of  i n d i v i d u a l  municipal-  
i t i e s .  The p r i v a t e  housing market i s  b a s i c a l l y  areawide: 
housing consumers, w i t h i n  t h e  l i m i t s  of r e s t r i c t i o n s  imposed 
by income and d i sc r imina to ry  p r a c t i c e s ,  look f o r  housing 
wherever it is provided i n  t h e  a r e a ,  so long a s  i t  i s  w i t h i n  
reasonable  d i s t a n c e  of t h e i r  employment, and shopping, r ec rea-  
t i o n a l ,  r e l i g i o u s ,  and c u l t u r a l  f a c i l i t i e s  they need. S imi l a r ly ,  
t h e  housing indus t ry ,  s u b j e c t  t o  governmental r e g u l a t i o n s  and 
p r i v a t e  o r  governmental p o l i c i e s  of d i sc r imina t ion  a g a i n s t  
m i n o r i t i e s ,  bu i ld s  and maintains  housing t o  s a t i s f y  consumers 
from t h e  e n t i r e  area.  

Experience wi th  Larger-Area Performance 

The housing a u t h o r i t y  of  Allegheny County, Penn., i s  
r e spons ib l e  f o r  p u b l i c  housing i n  12 l o c a l i t i e s .  P i t t s b u r g h ,  
which has i t s  own housing a u t h o r i t y ,  i s  excluded. Fresno, Kern, 
Marin, and Contra Costa count ies  i n  met ropol i tan  a r e a s  of  
C a l i f o r n i a  have p u b l i c  housing programs. S t .  Louis County, 
Missouri ,  has j u r i s d i c t i o n  f o r  p u b l i c  housing i n  t h e  suburbs 
o u t s i d e  t h e  Ci ty  o f  S t .  Louis.  

Ohio has e s t a b l i s h e d  a number of  "metropol i tan housing 
Among t h e  1 7  t abu la t ed  by a u t h o r i t i e s"  a s  s p e c i a l  d i s t r i c t s .  

t h e  1962 Census of  Governments a r e  a u t h o r i t i e s  i n  Cleveland, 
Dayton, C inc inna t i ,  and Youngstown. Thei r  j u r i s d i c t i o n  covers  
a t  least two m u n i c i p a l i t i e s  bu t  less than  t h e  e n t i r e  county 
i n  which they a re  loca t ed .  Delaware has similar agencies  i n  
Dover, Newark, and Wilmington. 

Throughout t h e  country l o c a l  housing a u t h o r i t i e s  gene ra l ly  
have a u t h o r i t y  t o  provide  housing f a c i l i t i e s  w i t h i n  f i v e  o r  t e n  
m i l e s  o f  t h e  municipal boundaries.  

(For examples of experience w i t h  l a rge r- a rea  performance 
o f  t h e  r egu la to ry  a s p e c t s  o f  t h e  housing func t ion ,  such a s  
zoning and subdiv is ion  r egu la t ion ,  see urban renewal s e c t i o n . )  
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N. URBAN RENEWAL 

Urban renewal is the "total of all the private and public 
actions necessary for the continuous sound maintenance and develop- 
ment of the urban area." L/ "In its broadest sense, urban renewal 
is a continuous process whereby a local government attempts to put 
into effect whatever public measures and techniques are needed to 
restore and maintain a state of economic and social health. This 
kind of urban renewal exploits the natural cycle of a city's decay 
and resurgence; though initiated by government, it greatly depends 
on the approval and responsible actions of private citizens." 21 

Throughout history, and particularly since the industrial 
revolution, cities have been constantly in the process of renewing 
themselves, for they inevitably experience deterioration, obsoles- 
cence, and the need to readjust their physical resources in response 
to changing social and economic forces. The renewal process was not 
consciously planned and executed by many cities, however, until the 
National Government took an active interest in their physical con- 
ditions through the housing acts of 1949 and 1954. Urban renewal 
now carried on in most cities is a joint national-local activity, 
shaped largely by the National Government's policies and programs. 31 

Viewed broadly, many of the functions of local government 
contribute to the renewal of cities: police, fire, housing, code 
enforcement, health, welfare, water supply, air pollution control, 
waste collection and disposal, education, parks, street construc- 
tion and maintenance, and others. In this sense, the functional 
standard for the determination of the size of jurisdiction best 
suited to the performance of urban renewal is the composite of the 
standards established for all these local government functions. 

In the restricted and more commonly accepted meaning of 
neighborhood conservation, rehabilitation, and redevelopment, urban 
renewal comprises chiefly the functions of planning and zoning, code 

- 1/ James E. Lash, "Renewal: Area Problem," National Civic Review, 
Vol. LI, No. 4 (April 1962), p. 201. 

- 2 1  Local Planning Administration 3rd ed. (Chicago: International 
City Managers' Association, 1 9 5 9 ) ,  pp. 152-153. 

- 3 1  - 0  Ibid 9 P- 149. 
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enforcement, and r e l o c a t i o n  of d i sp l aced  persons and bus inesses ,  
and the  a c q u i s i t i o n ,  c l ea rance ,  and d i s p o s a l  of land.  Important 
t o  the succes s fu l  performance of t hese  i s  c i t i z e n  support  and 
p a r t i c i p a t i o n ,  w h i c h . i s  one of t h e  seven s p e c i f i c  elements of t h e  
"workable program" r equ i r ed  by the  Federa l  Government as a con- 
d i t i o n  of urban renewal g ran t s .  

Current  P r a c t i c e  

The National  Housing A c t  provides t h a t  urban renewal loans 
and g r a n t s  s h a l l  be made t o  l o c a l  pub l i c  agencies ,  which a r e  
def ined  t o  inc lude  "any S t a t e ,  county,  mun ic ipa l i t y ,  o r  o the r  
governmental e n t i t y  o r  pub l i c  body, o r  two o r  more such e n t i t i e s  
o r  bodies ,  au thor ized  t o  undertake t h e  p r o j e c t  f o r  which a s s i s t a n c e  
i s  sought." 4 /  The A c t  a l s o  d i r e c t s  t he  admin i s t r a to r  t o  "encourage 
the  ope ra t ions  of such l o c a l  pub l i c  agencies  as are e s t a b l i s h e d  on 
a S t a t e ,  or  r e g i o n a l  (w i th in  a S t a t e ) ,  o r  u n i f i e d  met ropol i tan  b a s i s  
o r  as are e s t a b l i s h e d  on such o the r  b a s i s  as permits  such agencies  
t o  c o n t r i b u t e  e f f e c t i v e l y  toward t h e  s o l u t i o n  of community develop- 
ment o r  redevelopment problems on a S t a t e ,  o r  r e g i o n a l  (wi th in  a 
S t a t e ) ,  or  u n i f i e d  met ropol i tan  bas is ."  z/ 

A s  of December 4 ,  1962, t h e  Urban Renewal Administrat ion had 
g r a n t  and loan c o n t r a c t s  wi th  593 l o c a l  pub l i c  agencies ,  of which 
571 were nun ic ipa l  bodies  and 19 were county u n i t s .  Puerto Rico, 
Virgin I s l a n d s ,  and H a w a i i  completed t h e  l i s t  of l o c a l  pub l i c  
agencies .  a/ 
and urban renewal" s p e c i a l  d i s t r i c t s  i n  37 S t a t e s .  L/ 

The 1962 Census of Governments r epo r t ed  1,099 "housing 

Role of Nat ional  Government 

I n  t he  Housing A c t  of 1949, as amended, as w e l l  as i n  o the r  
l e g i s l a t i o n ,  Congress has  enacted a number of provis ions  f o r  
a s s i s t a n c e  t o  urban renewal areas, inc luding  loans ,  g r a n t s ,  t e chn ica l  
a s s i s t a n c e ,  and s p e c i a l  mortgage insurance.  Taken toge ther  they 

- 41 42 U.S.C. 1460(h).  

- 51 42 U.S.C. 1451(b). 

- 6/  

- 7 1  

Information rece ived  from Urban Renewal Administrat ion o f f i c e ,  
Washington, D. C. 

U. S.  Bureau of t he  Census, "Governmental Organizat ion,"  Census 
of Governments: 1962, Vol. I ,  Table 12 ,  p.  66. 
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r e p r e s e n t  a " k i t  of too ls"  making poss ib l e  a pa r tne r sh ip  among 
l o c a l  governments, p r i v a t e  e n t e r p r i s e ,  c i t i z e n s ,  and the  National  
Government t o  t r y  t o  e l imina te  slums and the  causes of urban 
b l i g h t .  The Urban Renewal Administrat ion desc r ibes  the  Federal-  
l o c a l  r e l a t i o n s h i p  i n  urban renewal as fo l lows:  

Urban renewal i s  a l o c a l  program-- local ly 
conceived, planned, and executed. It i s  a con- 
c e r t e d  e f f o r t  by a community, through i t s  pub l i c  
and p r i v a t e  r e sou rces ,  t o  prevent  and c o r r e c t  
urban b l i g h t  and decay and t o  set i n  motion long- 
range,  planned redevelopment. It has  t h r e e  main 
elements : 

(1) Slum prevent ion  through neighbor- 
hood conserva t ion  and housing code 
enforcement. 

(2) R e h a b i l i t a t i o n  of s t r u c t u r e s  and 
neighborhoods. 

(3) Clearance and redevelopment of 
s t r u c t u r e s  and neighborhoods. 

Urban renewal p r o j e c t s  are planned and c a r r i e d  out  
by a l o c a l  pub l i c  agency, which, depending on S t a t e  l a w ,  
may be a sepa ra t e  pub l i c  agency, a l o c a l  housing author-  
i t y )  o r  a department of a c i t y  government. 

Federa l  a s s i s t a n c e  i s  a v a i l a b l e  t o  h e l p  the  
c o m u n i t y  c a r r y  ou t  i t s  p lans  when l o c a l  resources  
a lone  are no t  adequate t o  do the job.  To q u a l i f y  
f o r  Federa l  a s s i s t a n c e  t o  an urban renewal p r o j e c t ,  
a community must adopt ,  and have c e r t i f i e d  by the  
Administrator  of t h e  Housing and Home Finance 
Agency, a Workable Program f o r  Community Improvement , 
i n  which i t  commits i t s e l f  t o  t h e  a t ta inment  of 
c e r t a i n  ob jec t ives .  S/  

- 8 /  Housing and Home Finance Agency, Urban Renewal Administrat ion,  
The Urban Renewal Program, Fac t  Sheet  (Washington: 1962), 
p. 1. 



The seven elements of t h e  workable program inc lude :  
(1) adoption and e f f e c t i v e  enforcement of  minimum codes of  
h e a l t h ,  s a n i t a t i o n ,  and s a f e t y ,  (2) formulat ion o f  a compre- 
hensive community p l a n ,  (3) i d e n t i f i c a t i o n  of  b l i g h t e d  
neighborhoods and a n a l y s i s  of  t h e  e x t e n t  and causes of 
d e t e r i o r a t i o n ,  ( 4 )  s e t t i n g  up adequate  a d m i n i s t r a t i v e  organiza-  
t i o n ,  (5) development o f .  adequate f inanc ing ,  (6) p rov i s ion  
of  s tandard  housing f o r  a l l  f a m i l i e s  d i sp l aced  by urban 
renewal o r  o t h e r  government a c t i v i t i e s ,  and (7)  development 
o f  c i t i z e n  suppor t  and p a r t i c i p a t i o n .  

The Nat iona l  Government's f i n a n c i a l  a i d s  inc lude  g ran t s  
f o r  t h e  p repa ra t ion  of fu l l- range  renewal programs on a community- 
wide b a s i s ,  a i d s  i n  planning and ca r ry ing  o u t  s p e c i f i c  urban 
renewal p r o j e c t s  and i n  planning gene ra l  neighborhood a r e a s ,  
g r a n t s  f o r  demonstrations of urban renewal techniques and f o r  
a c q u i s i t i o n  of  land f o r  permanent open-space uses ,  s p e c i a l  FHA 
f i n a n c i a l  a i d s  and p u b l i c  housing a s s i s t a n c e  t o  provide  low- 
c o s t  p r i v a t e  o r  p u b l i c  housing f o r  f ami l i e s  d i sp l aced  by urban 
renewal o r  o t h e r  p u b l i c  a c t i v i t i e s .  

There a r e  some who maintain t h a t  t h e  urban renewal pro-  
gram can and should be c a r r i e d  o u t  by l o c a l i t i e s  wi thout  t h e  
a i d  of  t h e  Nat iona l  Government, through a c t i v e  code enforcement, 
tax p o l i c i e s ,  zoning, improvement of  municipal housekeeping, 
c l e a r i n g  up o f  land t i t l es ,  and e f f e c t i v e  t a x  c o l l e c t i o n  pro-  
cedures .  91 Furthermore, i n  1957 t h e  J o i n t  Federa l- Sta te  Act ion 
Committee of  Governors and n a t i o n a l  o f f i c i a l s  appointed a t  t h e  
r eques t  of  t h e  P r e s i d e n t ,  recommended i n  a pre l iminary  progress  
r e p o r t  t h a t  t h e  S t a t e s  should t ake  on f i n a n c i a l  r e s p o n s i b i l i t y  
f o r  p lanning  advances on urban renewal proper ty .  a/ 
t h e s e  counter-movements, however, t heNa t iona1  Government con- 
t i n u e s  t o  be c l o s e l y  involved i n  s t i m u l a t i n g  and guiding urban 
renewal. I n  f a c t ,  t h e  1961 amendment t o  t h e  Housing A c t  a c t u a l l y  
expanded Nat iona l  p a r t i c i p a t i o n  i n  urban renewal.  

Despi te  

- 91 See Thomas F. Johnson, James R. Morris ,  Joseph G .  But t s ,  
Renewing America 's Cit ies  (Washington: The I n s t i t u t e  f o r  
S o c i a l  Science Research, 1962).  

- l o /  J o i n t  Federa l- Sta te  Action Committee, F i n a l  Report t o  t h e  
P re s iden t  of  t h e  United S t a t e s  and t o  t h e  Chairman of  t h e  
Governors Conference (Washington: Government P r i n t i n g  
Of f i ce ,  1960), p .  3 4 .  
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Role of S t a t e  Government 

S t a t e  p a r t i c i p a t i o n  i n  urban renewal i s  gene ra l ly  l imi t ed  
t o  l e g i s l a t i v e  au tho r i za t ion  f o r  l o c a l i t i e s  t o  undertake slum 
prevent ion  and c l ea rance .  
States had given such au tho r i za t ion .  The f i v e  were Idaho, 
Louisiana,  South Caro l ina ,  Utah, and Wyoming. A few S t a t e s  were 
p a r t i c i p a t i n g  d i r e c t l y  i n  urban renewal a c t i v i t y ,  however. New 
York, Pennsylvania,  Connect icut ,  and Massachusetts extended o r  
au thor ized  g r a n t s  o r  loans t o  assist m u n i c i p a l i t i e s  i n  paying the 
l o c a l  sha re  of f e d e r a l l y  aided renewal p r o j e c t s .  The same fou r  
States ,  p lus  Louisiana,  gave d i r e c t  f i n a n c i a l  a i d  t o  l o c a l  housing, 
which i s  f r equen t ly  involved i n  urban renewal p r o j e c t s .  - 11/ 

A t  t he  end of 1961, a l l  b u t  f i v e  

S p e c i a l i s t s '  Suggestions 

The breadth  of t h e  o b j e c t i v e  of urban renewal a f f e c t s  t he  
de te rmina t ion  and a p p l i c a t i o n  of s tandards  of performance f o r  
t h i s  governmental func t ion .  Thus, s i n c e  ac t iv i t i e s  involved i n  
planning and zoning, code enforcement,  housing, r e l o c a t i o n  of 
d i sp l aced  persons ,  and t h e  a c q u i s i t i o n ,  c l ea rance ,  and d i s p o s a l  
of land are included i n  t he  urban renewal f u n c t i o n ,  s tandards  of 
performance f o r  each of t h e s e  would toge the r  c o n s t i t u t e  t he  
s tandard  of performance f o r  urban renewal. 

I n  t he  a n a l y s i s  of t h e  housing func t ion ,  i t  w a s  pointed o u t  
t h a t  t h e  va r ious  s p e c i a l i s t s  concerned see t h e  need f o r  planning 
f o r  housing on an areawide b a s i s  because t h e  housing market i s  
areawide. However, it w a s  a l s o  noted t h a t  t he  s p e c i a l i s t s  s t o p  
s h o r t  of recommending the  execut ion of housing p l ans  by an  areawide 
u n i t  of government. 

A s  i nd i ca t ed  i n  t h e  planning func t ion  a n a l y s i s ,  p lanners  
be l i eve  t h a t  whi le  planning i s  necessary  on a l o c a l i z e d  b a s i s ,  i n  
met ropol i tan  a r e a s  t he re  are f o r c e s  of interdependency which make 
i t  important  t o  have land use  planning and zoning and t h e  planning 
of c e r t a i n  func t ions  a l s o  on an areawide bas i s .  I n  i t s  volume on 
Local Planning Adminis t ra t ion ,  t he  I n t e r n a t i o n a l  C i t y  Managers' 
Assoc ia t ion  s tates:  

- 11/ The Book of t h e  States ,  1962-63 (Chicago: Council  of S ta te  
Governments, 1962),  pp. 456-458. 
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The importance of working out  t he  development 
and redevelopment of urban c e n t e r s  on a met ropol i tan-  
planned b a s i s  has been recognized. 

Planning urban renewal on a met ropol i tan  scale 
is j u s t i f i e d  i n  p a r t  because with the r a p i d  spread-out  
of c i t i e s ,  more and l a r g e r  investment w i l l  be needed 
i n  publ ic  f a c i l i t i e s .  C a p i t a l  budgeting f o r  improve-, 
ments on a met ropol i tan  b a s i s  has many arguments i n  
i t s  favor .  Land-use programming and rec lamat ion  of 
dead subdiv is ions  are p a r t i c u l a r l y  a f f e c t e d  by the  
met ropol i tan  cons ide ra t ions .  
a met ropol i tan  b a s i s ,  i n  some cases, would be an 
advantage. Other advantages a r e  improved d i s t r i b u t i o n  
of i n d u s t r i a l  areas, i nc lud ing  provis ion  f o r  adequate 
space f o r  f u t u r e  p l a n t  expansion, and o v e r a l l  r educ t ion  
i n  t he  journey-to-work, he lp ing  t o  decrease t r a f f i c  
loads .  121 

Publ ic  housing s i t e d  on 

Regarding urban renewal,  t h e  American I n s t i t u t e  of Planners  
has  s a i d  i n  i t s  po l i cy  s tatement  on urban renewal: 

America's domestic and fo re ign  economies r e l y  
upon the  e f f i c i e n c y  of the  g r e a t  "urban p lan t"  con- 
t a ined  w i t h i n  these  (metropol i tan)  areas. Their 
people and t h e i r  housing and community f a c i l i t i e s  are 
the  mainspring of our n a t i o n a l  e f f o r t s  i n  both peace 
and war. Accordingly, t he  h e a l t h  of t hese  a r e a s ,  i n  
terms of urban l i v i n g  cond i t i ons ,  i s  v i t a l  t o  our 
n a t i o n a l  wel fare .  

The dimensions of a n a t i o n a l  urban renewal 
program must be set i n  terms of met ropol i tan  housing 
and t r a n s p o r t a t i o n  requirements  toge ther  wi th  the  
a n c i l l a r y  pub l i c  works programs a t t e n d a n t  upon proper 
met ropol i tan  func t ioning .  There i s  simply no lesser 
s t r a t e g y  poss ib l e  i f  w e  are i n t e r e s t e d  i n  s u r v i v a l  .... l3/ I - 

- 121 

- 13 / 

Local Planning Administrat ion,  2. s., p. 185. 
I .. 

"Urban Renewal--A Pol icy  Statement of t he  American I n s t i t u t e  
of Planners, ' '  Journal  of American I n s t i t u t e  of P lanners ,  
Vol. XXV, No. 4 (November 1959),  p. 219. 

L 
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The American I n s t i t u t e  of Planners  made the  fo l lowing  recom- 
mendation, among o t h e r s :  

2.  The concept of the  workable program 
should be r e t a i n e d  and s trengthened t o  i n su re  
t h a t  the  t o t a l  resources  of t he  community a r e  
employed i n  the urban renewal program both t o  
prevent  and e l imina te  b l i g h t ,  and t h a t  urban 
renewal i s  c o n s t r u c t i v e l y  r e l a t e d  t o  t h e  t o t a l  
urban and met ropol i tan  complex through the  i n s t r u -  
men ta l i t y  of a sound and comprehensive genera l  
p lan . .  . 

5. Although urban renewal i s  by d e f i n i t i o n  
an urban program, i t s  scope should be broadened t o  
enable  i t  t o  accomplish v i t a l  conserva t ion  i n  non- 
urban areas and i n  t he  pre-urban f r i n g e s  of metro- 
p o l i t a n  a reas .  2/ 
Others have aff i rmed the  need f o r  urban renewal p o l i c i e s  

and planning t o  be coordinated on an areawide b a s i s :  

The e n t i r e  community must be considered i n  
planning urban redevelopment p r o j e c t s .  There are 
b l i g h t e d  areas i n  the  suburbs and i n  the  unincorpo- 
r a t e d  f r i n g e  as w e l l  as i n  the  c e n t r a l  c i t i e s :  
t h e r e  a r e  a r eas  of near  b l i g h t  and of probable 
d e t e r i o r a t i o n ;  and i n  t he  r ap id  b u i l d i n g  up of 
t hese  suburbs we are c e r t a i n l y  sowing t h e  seeds 
f o r  t he  next  g e n e r a t i o n ' s  b l i g h t .  

Furthermore, t h e  pressures  t h a t  a f f e c t  t he  
use of land i n  a met ropol i tan  a r e a  cannot be 
excluded by the  boundary l i n e s  of a municipal 
co rpo ra t ion  .... 

Another reason why the  e n t i r e  community 
must be considered i n  t he  planning of urban 
redevelopment p r o j e c t s  is t h a t  t h e  success  o r  
f a i l u r e  of a redevelopment scheme depends i n  
l a r g e  p a r t  upon s o c i a l  and economic t r ends  i n  
t h e  community. g/ 

z 1 4 /  

z 1 5 /  

"Urban Renewal--A Po l i cy  Statement o f  AIP," 2. &., p .  221. 

Victor  Jones, "Local Government Organizat ion i n  Metropol i tan 
Areas: I t s  Re la t ion  t o  Urban Redevelopment," P a r t  I V ,  The 
Future  of C i t i e s  and Urban Redevelopment, ed. Coleman Woodbury 
(Chicago: Univers i ty  of Chicago Press, 1953), p .  4 8 3 .  

- 
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In a special report on Guiding Metropolitan Growth, the 
Committee for Economic Development suggests that areawide 
coordination should affect not only the planning and polic .s 
of urban renewal, but also the actual carrying out of the plans 
and policies: 

The Cormnittee feels that planning for 
urban renewal should be on an area-wide basis 
in accordance with metropolitan plans. 
subdivision of renewal responsibilities among 
the many municipalities in metropolitan areas 
undoubtedly results in the misplacement of 
public and private facilities and a general 
misallocation of resources. The Committee 
recommends that the Urban Renewal Administration 
give special preference in financial and adminis- 
trative assistance to communities where workable 
programs and renewal planning are carried out on 
a metropolitan-wide basis. - 16/ 

The 

The Executive Vice President of ACTION emphasized the metro- 
politan orientation of the housing aspect of urban renewal in the 
statement quoted earlier. lJ/ 

Application of Selected Economic and Political Criteria 

Benefit Area and Geographic Adequacy 

A s  a program designed to improve the economic and social 
health of a locality, urban renewal’s principal direct benefits 
accrue to the residents of the locality in terms of stabilized or 
enhanced property values and reduction in the costs of crime, 
delinquency, substandard housing, and social dependency. As an 
outgrowth of the housing problem discussed earlier, urban renewal 
is necessitated in the first instance by the obsolescence of 
structures and neighborhoods. When the cleared area is rebuilt, 
however, the people originally displaced usually do not return. 
If they are members of minority groups they are severely limited 

- 16/ Committee for Economic Development, Guiding Metropolitan Growth 
(1960), p. 61. 

17/ See page 235 above. - 
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in the places to which they can relocate. 
slums crowding into what are currently borderline areas. 
suburban communities practicing residential exclusion impose 
spillover costs on the city undertaking an ambitious urban renewal 
program. Elimination of these spillovers requires areawide 
housing measures. 

Often they create new 
Thus, 

When an urban renewal program is designed primarily for 
conservation of a residential neighborhood or business district 
and does not involve mass displacement of residents, its direct 
benefits are more narrowly confined to the locality. Redevelopment 
projects affecting the location and development of major commercial 
and industrial enterprises clearly create spillovers of benefits 
and costs beyond the municipality's boundaries. 

Economic decisions made in one part of the area affect 
economic development in other parts. 
retard economic deterioration in individual communities and to 
revitalize them. Just as original development of those communities 
had areawide effects, and was affected by economic forces in other 
parts of the area, similarly with redevelopment. Generalized land 
use planning and zoning by an areawide planning agency provide basic 
guidance for such redevelopment. 

Urban renewal's aim is to 

Economy of Scale 

Planning and carrying out urban renewal projects require 
specialization of personnel, organization, techniques, and pro- 
cedures. Some lower unit cost of output results from experience 
gained by repetition in planning, housing, and building code 
preparation and enforcement, acquisition, assembly, and disposition 
of land, and relocation of families, businesses, and industries. 

Citizen Participation 

One of the seven elements of the Federal Government's work- 
able program is the development of citizen support and participation. 
Even if there were not a requirement under the Federal workable 
program, municipalities probably would find it necessary to include 
it as an essential element because it is the only way in which 
local governing bodies can assure themselves of getting citizen 
support. While few argue with the long-run general objectives of 
urban renewal, carrying out the details is another matter. The 
least drastic types of program--neighborhood conservation and reha- 
bilitation--create out-of-pocket costs for individual property owners. 
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Unless they a r e  f u l l y  informed on t h e  long-run e f f e c t s ,  they a r e  
l i k e l y  t o  resist.  
o u t  of a conserva t ion  and r e h a b i l i t a t i o n  campaign i s  indispensable  
f o r  communicating information and thereby ob ta in ing  c i t i z e n  under- 
standing.  The same i s  even more t r u e  f o r  t h e  more d r a s t i c  renewal 
program- - c learance  and redevelopment . 

C i t i z e n  involvement i n  t h e  planning and ca r ry ing  

So f a r  a s  t h e  Federa l ly  a ided  urban renewal programs a r e  
concerned, t h e  requirement f o r  c i t i z e n  p a r t i c i p a t i o n  and support  
i s  un i fo rmwi th  regard  t o  s i z e  of  j u r i s d i c t i o n .  It seems ques- 
t ionab le  whether j u r i s d i c t i o n a l  s i z e  a s  such a f f e c t s  a municipal-  
i t y ' s  a b i l i t y  t o  o b t a i n  c i t i z e n  support  and p a r t i c i p a t i o n .  
depends more on such f a c t o r s  a s  t h e  q u a l i t y  of  governmental 
l eade r s ,  t h e i r  ded ica t ion  t o  t h e  renewal program, and t h e  e f f e c t i v e -  
ness  of l o c a l  urban renewal admin i s t r a t ive  o rgan iza t ion  and personnel .  
It would seem, moreover, t h a t  any program aiming t o  o b t a i n  c i t i z e n  
support  and p a r t i c i p a t i o n  n e c e s s a r i l y  w i l l  p rovide  a good b a s i s  
f o r  c i t i z e n  a c c e s s i b i l i t y  and con t ro l .  The l a t t e r  i s  indispensable  
t o  t h e  former. 

This  

Experience wi th  Larger-Area Performance 

The urban renewal a u t h o r i t y  of  Allegheny County, Penn., 
Alexander County (Cairo),  Ill., and J e f f e r s o n  County (Lou i sv i l l e ) ,  
Ky., a r e  examples of  agencies  exe rc i s ing  j u r i s d i c t i o n  over  a r e a s  
inc luding  a number of  l o c a l i t i e s .  Generally speaking such county 
a u t h o r i t i e s  have j u r i s d i c t i o n  throughout t h e i r  t e r r i t o r y  except 
i n  mun ic ipa l i t i e s  which have e s t a b l i s h e d  t h e i r  own renewal agencies .  

Dade County (Miami), F la . ,  has  an urban renewal program. 
The county adopted an urban renewal ordinance e a r l y  i n  1960, 
provid ing  f o r  r e h a b i l i t a t i o n ,  c learance ,  and redevelopment o f  
slums and b l igh ted  a r e a s  i n  accordance wi th  p l ans  approved by 
t h e  County Commission. 
munic ipa l i ty  only upon adoption by t h e  Commission of a r e so lu-  
t i o n  dec la r ing  t h a t  one o r  more b l igh ted  a r e a s  exist i n  t h e  
munic ipa l i ty  and t h a t  redevelopment i s  necessary. 

The ordinance may be app l i ed  t o  a given 

Numerous count ies  exe rc i se  zoning and subdiv is ion  regula-  
t i o n s ,  two of  t h e  t o o l s  needed f o r  c o n t r o l  of urban development 
and renewal. Counties t h a t  have subdiv is ion  r egu la t ions  applying 
both t o  unincorporated t e r r i t o r y  and t o  incorpora ted  p l a c e s  without  
such r egu la t ions  of  t h e i r  own, inc lude  Allegheny (Pi t t sburgh) ,  
Da l l a s ,  Jackson (Kansas Ci ty ,  Mo.), J e f f e r s o n  (Birmingham), 
Marion ( Ind ianapo l i s )  , Oakland (Det ro i t  a r ea )  , and Santa Clara 
(San Jose ) .  Counties t h a t  e x e r c i s e  s i m i l a r  zoning a u t h o r i t y  
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include Dade (Miami), Je f fe r son  (Birmingham), Santa Clara 
(San Jose), Montgomery (Washington, D .  C. a rea ) ,  Polk (Des 
Moines), and Bibb (Macon). 

I n  Dade County, t h e  South Flor ida  building code and sub- 
d iv i s ion  regula t ions  were i n  e f f e c t  i n  1962 f o r  both incorporated 
and unincorporated a reas .  
inspections and issued c e r t i f i c a t e s  of occupancy f o r  p roper t i e s  
wi th in  t h e i r  borders. 

Munic ipal i t ies  conducted t h e i r  own 
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0. TRANSPORTATION 

The func t ion  of  met ropol i tan  t r a n s p o r t a t i o n  gene ra l ly  i s  
t o  move persons and goods i n t o ,  ou t  o f ,  around, and through 
c i t i e s  and t h e i r  suburbs.  There are a number of  modes of  
t r a n s p o r t a t i o n ,  i .e . ,  au to ,  t ruck ,  bus, ra i lway t r a n s i t ,  
r a i l r o a d ,  p lane ,  etc.  Each mode of t r a n s p o r t a t i o n  has t h r e e  
major p a r t s :  
(2) a f a c i l i t y  on, o r  through, which t h e  v e h i c l e  t ravels;  and 
(3)  a te rmina l  which se rves  as a p o i n t  of  assembly and d i s -  
assembly of  people and goods, and provides  a t r a n s f e r  func t ion  
w i t h i n  and between modes. 

(1) a v e h i c l e  f o r  ca r ry ing  people and goods; 

A comprehensive ca ta logue  of  t r a n s p o r t a t i o n  a c t i v i t i e s  
would inc lude  p lanning  and p rog raming ,  design and cons t ruc-  
t i o n ,  ope ra t ions ,  maintenance, a s  w e l l  as a d m i n i s t r a t i v e  
a c t i v i t i e s  normally p a r t  o f  any governmental agency o r  depar t -  
ment. L/ 

Transpor ta t ion  planning and p r o g r a m i n 5  a r e  t o o l s  f o r  
determining t r a f f i c  and t r a n s i t  needs and t h e  most p r a c t i c a l  
ways t o  meet them. It i s  a s t a f f  func t ion  t h a t  s e rves  t o  
c o r r e l a t e  a l l  broad elements of des ign  and cons t ruc t ion ,  
maintenance and ope ra t ions .  Minimum b a s i c  r e s p o n s i b i l i t i e s  
are: (1) Conducting s t u d i e s  of t r a f f i c  volume, peak loads ,  
o r i g i n  and d e s t i n a t i o n  of  t r i p s ,  park ing ,  speed, and de lay ,  
s t r e e t  c l a s s i f i c a t i o n  and capac i ty ,  and research  i n  r e l a t e d  areas. 
(2) Determining p re sen t  and f u t u r e  needs f o r  s t r e e t s ,  s t r e e t  
l i g h t i n g ,  park ing ,  t r a n s i t  f a c i l i t i e s ,  and t e rmina l  f a c i l i t i e s ,  
and e s t a b l i s h i n g  p r i o r i t i e s  f o r  such f a c i l i t i e s .  (3) P a r t i c i -  
p a t i n g  i n  t h e  p repa ra t ion  of a master t r a n s p o r t a t i o n  p l a n .  
Such a p l a n  should r e l a t e  t r a n s i t  and au to  t r a n s p o r t a t i o n  t o  
each o t h e r  and t o  o v e r a l l  c i t y  development. This inc ludes  a l l  
p l a n s  involv ing  t r a n s i t ,  s t r ee t ,  and te rmina l  improvements. 
( 4 )  Coordinat ing t r a n s p o r t a t i o n  improvement programs wi th  o t h e r  
municipal a c t i v i t i e s .  (5) Developing f i n a n c i a l  p l a n s  so  t h a t  t h e  
improvement program can be c a r r i e d  o u t .  

- 1/ Thomas J. Seburn and Bernard L .  Marsh, Urban Transpor t a t ion  
Adminis t ra t ion  (New Haven: Yale Univers i ty ,  1959); Nat iona l  
Committee on Urban Transpor ta t ion ,  B e t t e r  Transpor ta t ion  f o r  
Your Ci ty  (Chicago: Pub l i c  Adminis t ra t ion  Se rv i ce ,  1958), 
pp.  83-85. 
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The design and cons t ruc t ion  func t ion  involves t h e  major 
d u t i e s  o f :  (1) Es tab l i sh ing  s tandards  f o r  t he  des ign  and 
cons t ruc t ion  of  a l l  t r a n s p o r t a t i o n  f a c i l i t i e s .  (2) Conducting 
surveys t o  determine l i n e ,  grade and e l e v a t i o n s .  (3)  Prepar ing  
d e t a i l e d  engineering drawings and s p e c i f i c a t i o n s  of  a l l  new 
s t r e e t ,  t r a n s i t ,  and te rmina l  improvements. ( 4 )  Const ruc t ion  
of  f a c i l i t i e s .  
ments and review of  a l l  c o n t r a c t s  f o r  t r a n s p o r t a t i o n  improvements. 

( 5 )  In spec t ing  the  cons t ruc t ion  of  a l l  improve- 

The genera l  t a s k  of  t r a n s p o r t a t i o n  ope ra t ions  i s  making 
s u r e  t h e  t o t a l  a v a i l a b l e  system is  used t o  best advantage,  This  
means e f f i c i e n c y  i n  t h e  movement of people and goods and maximum 
s a f e t y ,  comfort,  and convenience t o  a l l  u s e r s .  P r i n c i p a l  respon- 
s i b i l i t i e s  inc lude :  (1) Determination of t h e  l o c a t i o n ,  type,  
and s p e c i f i c a t i o n s  o f  t r a f f i c  c o n t r o l  devices .  (2) Determina- 
t i o n  of  necessary c o n t r o l s  on curb park ing ,  s tanding ,  and 
s topping .  (3)  I n s t a l l a t i o n  and t iming of  t r a f f i c  s i g n a l s .  
( 4 )  Establ ishment  o f  t u rn ing  con t ro l s ,  one-way streets, through 
streets, s top  i n t e r s e c t i o n s ,  and any o t h e r  measures deemed 
necessary .  (5) Development of t r a n s i t  rou te s ,  schedules ,  and 
s e r v i c e  improvements. 

The primary purposes of maintenance a r e  t o  keep t h e  
p h y s i c a l  p l a n t  i n  good ope ra t ing  condi t ion ,  and t o  p r o t e c t  
t h e  l a r g e  p u b l i c  investment i n  t r a n s p o r t a t i o n  f a c i l i t i e s .  
P r i n c i p a l  d u t i e s  a r e  to :  
p o r t a t i o n  f a c i l i t i e s  and s t r u c t u r e s .  (2) Maintain a l l  t r a n s -  
p o r t a t i o n  equipment, inc luding  t r a n s i t  v e h i c l e  and street 
maintenance machinery. 
pavement markings, parking meters, street l i g h t s ,  and t r a f f i c  
s i g n a l s .  ( 4 )  Perform r e p a i r  and upkeep of  s treets ,  b r idges ,  
and dra inage  systems. (5) Care of  roads ides  and s t r e e t  t r e e s .  

(1) Maintain and r e p a i r  a l l  t r a n s -  

(3)  I n s t a l l  and maintain uniform s i g n s ,  

Current P r a c t i c e  

A s  i nd i ca t ed  i n  Table 3 i n  Chapter 1, coun t i e s ,  townships, 
m u n i c i p a l i t i e s ,  and s p e c i a l  d i s t r i c t s  s h a r e  l o c a l  government 
r e s p o n s i b i l i t y  f o r  highway expenditures  throughout t h e  country.  
I n  t h e  met ropol i tan  a r e a s ,  t h e  p a t t e r n  o f  r e s p o n s i b i l i t y  i s  
f a i r l y  uniform wi th  Sta tes  p r imar i ly  adminis te r ing  t h e  main 
trunk highways, t h e  coun t i e s  t he  bulk o f  t h e  nonurban roads,  
and m u n i c i p a l i t i e s  t h e  urban s t r e e t s .  Sidewalks,  curbing and 
street  l i g h t i n g  a re  inva r i ab ly  provided by t h e  municipal govern- 
ment, sometimes f inanc ing  them by s p e c i a l  assessments .  Munici- 
p a l i t i e s  a l s o  usua l ly  r e g u l a t e  t r a f f i c  and park ing  w i t h i n  t h e i r  

- 253 - 



l i m i t s .  I n  1960, three- four ths  of c i t i e s  over 10,000 
populat ion surveyed had pub l i c ly  owned parking l o t s .  2/ 

Bus and t r o l l e y  l i n e s  usual ly  a r e  regulated by 
S t a t e  pub l i c  s e r v i c e  commissions a s  t o  r a t e s ,  rou tes ,  and 
se rv ice ,  although i n  some S t a t e s  l o c a l i t i e s  may have exclusive 
o r  supplementary con t ro l  over one o r  more of these  regulatory 
aspects .  I n  1962, 2 . 1  percent  of 2,800 c i t i e s  over 5,000 
population surveyed owned and operated mass t r a n s i t  systems. ?/ 
Nine of t he  21  urbanized areas  of more than 600,000 populat ion 
i n  the  United S t a t e s  and Canada a r e  now served by publ ic ly  
owned t r a n s i t  systems. 4-1 

Among s p e c i a l  d i s t r i c t s ,  a 1956 t abu la t ion  showed 
e igh t  d i s t r i c t s  providing one o r  more types of t ranspor ta-  
t i o n  se rv ice  on a metropolitan a rea  bas i s .  z/ 
-. Role of S t a t e  G o v e r n m n  

Primary r e s p o n s i b i l i t y  f o r  bui ld ing and maintaining 
highways has t r a d i t i o n a l l y  centered i n  t h e  appropr ia te  agencies 
of  S t a t e  government. Recognizing t h i s ,  t he  Federal  highway 
program has worked through S t a t e  agencies.  
has played an important r o l e  i n  deal ing  with t h e  t r anspor ta-  
t i o n  problems of  urban centers  s ince  over 50,000 miles of  
the  t o t a l  709,000 State-administered roads and s t r e e t s  a r e  
wi th in  c i t i e s  and towns. O f  t o t a l  S ta te  funds expended on 
c a p i t a l  out lay  f o r  State- administered highways i n  1960, 29 
percent  was  f o r  municipal extensions of S t a t e  systems. Ten 
percent  of S t a t e  disbursements f o r  maintenance of highways 

The S t a t e  a l s o  

Municipal Year Book 1961 (Chicago: I n t e r n a t i o n a l  City 
Managers' Association, 1961), p .  430. 

Municipal Year Book 1963 (Chicago: I n t e r n a t i o n a l  City 
Managers' Associat ion,  1963), p .  167.  

W. Norman Kennedy, ''Major Problems of Metropolitan Trans- 
por ta t ion ,"  Metropolitan Cal i fornia  (Sacramento, Cal i fornia :  
The Governor's Commission on Metropolitan Area Problems, 
1961), pp. 172-173. 

Municipal Year Book 1956 (Chicago: I n t e r n a t i o n a l  C i t y  
Managers' Associat ion,  1956), pp. 47-55. 
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t h e  same yea r  was on municipal highways. The o v e r a l l  s h a r e  
o f  t o t a l  S t a t e  funds spent  on S ta te- adminis te red  highways 
f o r  municipal ex tens ions  of S t a t e  systems was 26 pe rcen t .  a/ 
I n  a d d i t i o n  are t h e  S t a t e  b u i l t  and maintained county high- 
ways and roads t h a t  may a l s o  be w i t h i n  a met ropol i tan  area. 

S t a t e  highway departments '  r o l e  i n  r e l a t i o n  t o  l o c a l i t i e s  
i s  both a superv isory  and ope ra t ing  one.  
supe rv i s ion  i s  exe rc i sed  over county highway admin i s t r a t i on .  
S t a t e  highway departments provide  d i r e c t i o n ,  i n spec t ion ,  advice ,  
and mutual he lp .  1/ 

For t h e  most p a r t  

Role of  Federa l  Government 

A s  e a r l y  as 1916 t h e  National  Government w a s  involved 
i n  shaping S t a t e  and l o c a l  road p o l i c y  through a system o f  
g ran t s- in- a id ,  i n f luenc ing  such dec i s ions  as highway rou t ing  
and road numbering. I n  r ecen t  yea r s  Federa l  g ran t s  have been 
f o r  fou r  purposes-- t runk highways, farm-to-market o r  secondary 
highways, urban ex tens ions  of Federal- aid highways, and t h e  
i n t e r s t a t e  highway system. The last--41,000 m i l e s  of proposed 
highway rou te s  as a network l i nk ing  S t a t e  c a p i t o l s  and major 
popula t ion  centers--was added by Congress i n  1956. 

I n  t h e  Housing A c t  o f  1961, Congress provided f o r  t h e  
most emergent of t h e  urban t r a n s p o r t a t i o n  problems. This  A c t  
au thor ized  t h r e e  programs of  Federa l  a s s i s t a n c e  t o  l o c a l  
communities and r eg iona l  bodies .  F i r s t  was a res ta tement  of  
t he  "701" program o f  urban planning g ran t s  making i t  c l e a r  
t h a t  t r a n s p o r t a t i o n  planning w a s  a n  i n t e g r a l  and necessary  p a r t  
o f  comprehensive planning,  and t h a t  Federa l  a s s i s t a n c e  was 
a v a i l a b l e  f o r  coordinated planning of t r a n s p o r t a t i o n  f a c i l i t i e s  
w i t h i n  met ropol i tan  and r eg iona l  areas. 
au tho r i zed  by t h e  1961Act  was designed t o  a s s i s t  urban 
p lanning  and research  through demonstrations of  new ideas  and 
methods f o r  improving mass t r a n s p o r t a t i o n  systems and s e r v i c e .  

The second program 

- 6/ '!Highway Systems," The Book of  t h e  S t a t e s ,  1962-1963 (Chicago: 
The Council o f  S t a t e  Governments, 1962), pp. 338, 342-343. 

- 7 /  William Anderson, Clara Penniman, Edward W .  Weidner, Govern- 
ment i n  t h e  50 S t a t e s  (New York: Hol t ,  Reinhart  and Winston, 
1962), p .  392. 
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The Federa l  Government was au thor ized  t o  make g ran t s  t o  cover  
up t o  two- thirds  o f  t h e  cos t  o f  such demonstrat ions.  
t h i r d  program au tho r i zed  Federa l  loans f o r  mass t r a n s p o r t a t i o n  
f a c i l i t i e s  i n  ca ses  where f inanc ing  was no t  a v a i l a b l e  i n  t h e  
p r i v a t e  market a t  reasonable  terms. 
expi red  on June 30, 1963. 

The 

This  p a r t  o f  t h e  program 

I n  1962 t h e  P res iden t  submit ted t o  Congress a comprehen- 
sive urban mass t r a n s p o r t a t i o n  program. This  was  a long-range 
Federa l  program to assist S t a t e  and l o c a l  governments and p u b l i c  
and p r i v a t e  mass t r a n s p o r t a t i o n  companies t o  provide  t h e  kind 
o f  mass t r a n s p o r t a t i o n  f a c i l i t i e s  necessary f o r  o r d e r l y  growth 
and development of urban communities. Bas i ca l ly ,  t h e  b i l l  p ro-  
v ided  f o r  a program o f  Federa l  loans and g ran t s  t o  supplement 
l o c a l  and S t a t e  funds t o  f inance  c a p i t a l  f a c i l i t i e s  and equip-  
ment needed f o r  ex tens ion  and improvement of comprehensively 
planned urban mass t r a n s p o r t a t i o n  systems. 8/ E s s e n t i a l l y  t h e  
same program was submit ted aga in  i n  1963. 

Current Problems of Metropol i tan  Transpor t a t ion  

Urban t r a n s p o r t a t i o n  i s  today bese t  by many problems due 
p a r t l y  t o  i t s  l a r g e  number of  component p a r t s  and due a l s o  t o  
p a t t e r n s  of  mid- twentieth century  l i v i n g .  The cons t an t ly  
i nc reas ing  use of t h e  automobile has  had a c l u s t e r  of e f f e c t s .  9/ 
Volume of  u se  has made street and highway capac i ty  o b s o l e t e  almost  
as soon as a new a r t e r y  i s  completed. Building of a d d i t i o n a l  
highways faces  such problems as inc reas ing  c o s t s  of cons t ruc t ion  
because of  h igher  material and l abo r  c o s t s ;  r i s i n g  p r i c e s  of 
r ights-of-way wi thout  adequate  a b i l i t y  o r  a u t h o r i t y  t o  purchase 
i n  advance; h ighe r  s tandards  of cons t ruc t ion  t o  c a r r y  inc reas ing  
volume; and t h e  need f o r  a d d i t i o n a l  lanes ,  e l e v a t i o n s ,  o r  t unne l s  
i n  t h i c k l y  s e t t l e d  areas. The c i t y  w i t h  l imi t ed  t a x  resources  
i s  ba re ly  a b l e  t o  pay f o r  maintenance and improvement of e x i s t i n g  
streets wi thout  undertaking o r  developing new r o u t e s .  Adding 

- 8/ Robert C.  Weaver, "The Federa l  I n t e r e s t  i n  Urban Mass Trans-  
p o r t a t i o n ,"  T r a f f i c  Q u a r t e r l y ,  Vol. XVII, N o .  1 (January 
1963), pp. 25-27. 

- 9/ For d e t a i l e d  d i scuss ion  see :  Wilfred Owen, The Metropol i tan  
Transpor t a t ion  Problem (Washington: The Brookings I n s t i t u -  
t i o n ,  1956). 
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t o  t h e  burdens of  a l r eady  overcrowded highways i s  t h e  s h i f t  
from "rail" t o  "rubber" o f  commuting v e h i c l e s .  But a g r e a t e r  
s h i f t  i s  away from mass t r a n s p o r t a t i o n  t o  p r i v a t e  automobiles.  

Other problems plague mass t r a n s p o r t a t i o n .  I n  many 
c i t i e s ,  bus and/or  street rai lway companies must o p e r a t e  a s  
profi tmaking co rpora t ions  i n  t h e  f ace  of  r i s i n g  labor  and 
equipment c o s t s ,  l o c a l  and S t a t e  taxes, f a l l i n g  passenger  
use,  r egu la t ed  f a r e s ,  and peak-hour s e r v i c e  requirements .  
Rai l road  commuter l i n e s  a re  burdened w i t h  t h e  a d d i t i o n a l  
d i f f i c u l t i e s  of inconvenient  te rmina ls  both downtown and i n  
suburban s p r a w l  a r e a s ,  unremunerative f a r e s ,  and o l d  equipment. 

Problems a l s o  c e n t e r  about parking f a c i l i t i e s  f o r  p r i v a t e  
a u t o s ,  and t r u c k  and bus t e rmina l s .  Too o f t e n  t h e  park ing  and 
loading problem is p a r t i a l l y  solved by us ing  va luab le  street 
space,  making t r a f f i c  movement more d i f f i c u l t .  Loading and 
sh ipping  i s  f u r t h e r  complicated by t h e  l o c a t i o n  of o l d e r  
te rmina ls  which a r e  o f t e n  no longer convenient t o  t h e  bus iness  
d i s t r i c t  because of t h e  p a t t e r n  of  c i t y  growth. 

A s  a consequence of mass t r a n s p o r t a t i o n  problems pas s-  
engers  a l s o  s u f f e r  f r u s t r a t i o n s  from t r a n s p o r t a t i o n  d e f i c i e n c i e s :  
slowness o f  movement , discomfort  , inconvenience, undependabi l i ty ,  
and c o s t l i n e s s .  g/ 
Conclusions of  Advisory Commission 

I n  an  e a r l i e r  r e p o r t ,  Intergovernmental  R e s p o n s i b i l i t i e s  
f o r  Mass Transpor t a t ion  F a c i l i t i e s  and Se rv ices  i n  Metropol i tan  
Areas, t h e  Advisory Commission commented a t  some length  on t h e  
r o l e s  of t h e  l o c a l ,  S t a t e ,  and Federa l  governments. The fol lowing 
a r e  b r i e f  excerp ts  from t h a t  r epo r t .  

Although t h e  b e l i e f  i s  no t  widely he ld  
t h a t  l o c a l  government can and should "go it 
alone ' '  wi th  respect t o  t he  p rov i s ion  o f  mass 
t r a n s p o r t a t i o n  f a c i l i t i e s  and s e r v i c e s ,  it is  
d i f f i c u l t  t o  f i n d  r e spons ib l e  opinion,  even 

- 10/ Discussed i n  Advisory Commission on Intergovernmental  Re la t ions ,  
Intergovernmental  R e s p o n s i b i l i t i e s  f o r  Mass Transpor t a t ion  
F a c i l i t i e s  and Serv ices  i n  Metropol i tan  Areas (Washington: 
A p r i l  1961), pp. 6-7. 
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among the  most vigorous advocates of a 
s t rong Federal  r o l e  i n  t h i s  f i e l d ,  which 
does n o t  concede a t  t h e  o u t s e t  t h a t  l o c a l  
government must continue t o  car ry  a large 
_I_ share  of r e s p o n s i b i l i t y  f o r  t h i s  function.  

While the  l o c a l i t i e s  must share  i n  t h i s  
r e s p o n s i b i l i t y ,  the  urban t r anspor ta t ion  
problem cannot be met on a piecemeal bas i s  by 
munic ipal i t ies  and count ies  a c t i n g  l a rge ly  on 
an independent b a s i s ,  s ince  t r anspor ta t ion  
wi th in  an urban area  usual ly  crosses  municipal 
and county boundaries. Local governments 
have shown only a l imi ted  i n t e r e s t  i n  develop- 
ing regional  concepts.  Moreover, t h e  f i s c a l  
l imi ta t ions  which necessa r i ly  exist  i n  deal ing  
wi th  a problem of regional  concern on a l o c a l i t y -  
by- loca l i ty  b a s i s  makes the  t a sk  of securing 
e s s e n t i a l  financing extremely d i f f i c u l t ,  
because a f i s c a l  base i s  needed which coincides 
with t h e  se rv ice  area  involved, and, e spec ia l ly  
a s  t o  t r anspor ta t ion ,  t h i s  cannot be m e t  under 
e x i s t i n g  systems of mul t ip le  and l a rge ly  inde- 
pendent tax j u r i s d i c t i o n s  wi th in  a s i n g l e  a rea .  

I n  the  l i g h t  of these  considerat ions,  
most w i l l  agree t h a t  t h e  S t a t e  governments 
have a highly v i t a l  and necessary respon- 
s i b i l i t y  i n  coordinat ing and a s s i s t i n g  l o c a l  
u n i t s  of government i n  providing mass t r a n s-  
p o r t a t i o n  f a c i l i t i e s  and se rv ices .  However, 
opinion d i f f e r s  markedly on the  r e l a t i v e  
breadth of S t a t e  r e s p o n s i b i l i t i e s ,  a s i d e  from 
regula t ion ,  depending on one 's  p o s i t i o n  
regarding the  r o l e  of the  National Govern- 
ment, some holding t o  the  view t h a t  i t  i s  
hopeless t o  expect very much of t he  S t a t e s  
and t h a t  the  major burden must f a l l  on a 
Federal- local  par tnership .  

It  is  apparent t h a t  the  main a r e a  o f  
controversy wi th  regard t o  r e s p o n s i b i l i t i e s  
f o r  urban mass t r anspor ta t ion  involves the  
question: "What a c t i o n  should t h e  Federal 
Government take?" 
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I n  answer t o  t h i s ,  t h e  Qommission recommended enactment 
of l e g i s l a t i o n  by Congress: (1) t o  provide  g ran t s  t o  assist  
S t a t e  and l o c a l  governments i n  developing comprehensive p l a n s  
f o r  mass t r a n s p o r t a t i o n  i n  urban areas; (2) t o  underwri te  
special  demonstration p r o j e c t s  designed t o  develop and t e s t  
innovat ions i n  mass t r a n s p o r t a t i o n  f a c i l i t i e s  and service 
arrangements;  and (3)  t o  i n i t i a t e  a program of long-term 
low- in te re s t  ra te  loans t o  S t a t e  and l o c a l  governments f o r  
t h e  cons t ruc t ion  and modernization of  mass t r a n s p o r t a t i o n  
f a c i l i t i e s  and equipment i n  urban a r e a s .  The Commission 
f u r t h e r  recommended, however, t h a t  Federa l  support  f o r  
s p e c i a l  demonstration p r o j e c t s  be r e s t r i c t e d  t o  p r o j e c t s  
undertaken a t  t h e  i n i t i a t i v e  of t h e  adminis te r ing  Federa l  
agency. 

S p e c i a l i s t s  ' Suggest ions 

Most of t h e  experts i n  t h e  t r a n s p o r t a t i o n  f i e l d ,  as 
w e l l  a s  conferences concerning themselves w i th  t r a n s p o r t a t i o n  
problems of met ropol i tan  areas, have concluded t h a t  an  o v e r a l l ,  
i n t e g r a t e d  approach t o  t r a n s p o r t a t i o n  i s  a necessary p r e r e q u i s i t e  
f o r  any s o l u t i o n .  Henry Fagin states: 

The f i e l d  is  crowded wi th  too many v i r t u a l l y  
independent agencies  exe rc i s ing  r e s p o n s i b i l i t y .  
The problem i s  t o  f i n d  some mechanism f o r  
br inging  them i n t o  b e t t e r  focus and i n t e r -  
r e l a t i o n s h i p .  I have become convinced gradu- 
a l l y  t h a t  w e  must move i n  t h e  d i r e c t i o n  o f  an 
o v e r a l l  reg ion  wide ope ra t ing  agency i n  t h e  
t r a n s p o r t a t i o n  f i e l d .  

I n  t h e  same paper ,  he quotes  from t h e  f ind ings  of t h e  Woods Hole 
Seminar on t r a n s p o r t a t i o n  problems: 

S i g n i f i c a n t  progress  w i l l  be made only when t h e  
v a s t  a r r a y  of elements t h a t  c o n s t i t u t e  urban 
t r a n s p o r t a t i o n  come t o  be recognized widely as 
a s i n g l e ,  though complex, i n t e r a c t i n g  system. 
The b i g  need i s  t o  regard v e h i c l e s ,  r i g h t s - o f -  
way, t r a c k s  and paving,  c o n t r o l  devices ,  mechanisms 
f o r  loading and unloading, cars and con ta ine r s ,  
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t e rmina l  and in te rchange  f a c i l i t i e s ,  and 
charges ,  as i n t e g r a l  p a r t s  of  a l a r g e r  
sub-system-- the t r a n s p o r t a t i o n  system. g/ 
One au tho r  d i scuss ing  t h e  t r a n s p o r t a t i o n  problem a t  a 

highway conference s a i d :  

Probably no one p o i n t  i n  t h e  new highway 
cha l lenge  t o  t h e  met ropol i tan  area is 
more important than  t h i s  - -  t h e  metro- 
p o l i t a n  problem i s  no t  highway t r a K  
p o r t a t i o n  but  t o t a l  t r a n s p o r t a t i o n .  
No one type  of t r a n s p o r t a t i o n  can 
func t ion  wi thout  regard t o  t h e  impact 
upon o t h e r  types .  
t o  s e e  t h e  wisdom and n e c e s s i t y  of a 
complete t r a n s p o r t a t i o n  p l a n .  g/ 

C i t i e s  a r e  beginning 

A r ecen t  a r t i c l e  h igh l igh ted  another  a spec t  of  a 
seeming b i a s  toward highway development. g/ 

The n a t i o n a l  b i a s  favor ing  highway 
t r a n s p o r t a t i o n  i s  supported by a durable  
myth t h a t  highway use r s  pay f o r  t h e i r  
f a c i l i t i e s .  This  premise is  f a l s e ,  
e s p e c i a l l y  i n  b i g  c i t i e s .  A Chicago 
s tudy  i n  t h e  m i d - f i f t i e s  revea led  an 

annual  c i t y  subs idy  of $84.54 f o r  each 
motor v e h i c l e  u s ing  t h e  c i t y  s t r e e t s ;  
a s imilar  s tudy  i n  Milwaukee showed an  
annual  average subsidy o f  $90. Bureau 
of Pub l i c  Roads s t a t i s t i c s  i n d i c a t e  t h a t  

I 11/ Henry Fagin, Mass Transpor ta t ion :  Who is  Responsible? 
Paper given a t  t h e  Sixty-Eighth Nat iona l  Conference on 
Government, Nat iona l  Municipal League (Washington: 
November 17 ,  1 9 6 2 ) ,  mimeo. 

- 12/ Boyd T .  Barnard, "The Impacts on Land from Metropol i tan  
Growth," The New Highways: 
Region, Technical  B u l l e t i n  No. 31 (Washington: Urban 
Land I n s t i t u t e ,  1 9 5 7 ) ,  p .  2 1 .  

Challenge t o  t h e  Metropol i tan  

- 131 C .  W .  G r i f f i n ,  Jr. ,  "Car Snobs, Commuters, and Chaos," 
Harper ' s  MaEazine ( J u l y  1962), pp. 54- 55.  

- 260 - 



i n  1960 t h e  Nation spent  about $1.5 b i l l i o n  
more f o r  bu i ld ing ,  maintaining,  and p o l i c i n g  
s t r e e t s  and highways than was rece ived  by 
Federa l ,  S t a t e ,  and l o c a l  governments from 
highway u s e r s .  

Wilfred Owen, when ana lyz ing  t h e  problem, s t a t e d :  

Bringing toge the r  t h e  va r ious  p a r t s  
o f  t h e  t r a n s p o r t a t i o n  system f o r  purposes of 
p lanning ,  ope ra t ion ,  and f inance  i s  not  a 
panacea f o r  t h e  c i r c u l a t o r y  problems of  
t h e  urban a r e a .  But without  having a t  t h e  
o u t s e t  t h e  admin i s t r a t i ve  machinery necessary 
t o  achieve  a comprehensive phys i ca l  p l an ,  t h e  
b a s i c  t o o l s  w i th  which t o  fash ion  a u n i f i e d  
and e f f e c t i v e  met ropol i tan  t r a n s p o r t a t i o n  
system a r e  missing. Decis ions w i t h  respect 
t o  needed f a c i l i t i e s  cannot be wi se ly  made 
un le s s  a l t e r n a t i v e s  can be weighed and t h e  
impact of  a c t i o n  i n  one a rea  measured i n  
terms of i t s  e f f e c t  on another .  Transporta-  
t i o n  s o l u t i o n s  are l imi t ed  when dec i s ions  
a r e  made s e p a r a t e l y  f o r  each segment of  t h e  
t r a n s p o r t a t i o n  system. An o v e r a l l  approach, 
on t h e  o t h e r  hand, makes p o s s i b l e  phys i ca l  
and f i n a n c i a l  o p p o r t u n i t i e s  o therwise  absent :  
t h e  design of  expressways t o  accommodate 
p u b l i c  t r a n s i t ;  t h e  cons t ruc t ion  of park ing  
f a c i l i t i e s  i n  conjunct ion wi th  expressways; 
t h e  establ ishment  of j o i n t  r a t e s  and 
s e r v i c e s ;  s e l e c t i o n  of  t h e  b e s t  methods 
of  movement t o  accomplish s p e c i f i c  t r a n s -  
p o r t a t i o n  requirements;  and t h e  p r i c i n g  of  
s e r v i c e s  a s  an a i d  t o  achieving d e s i r e d  
t r a n s p o r t a t i o n  o b j e c t i v e s .  E/ 
I n  another  s e c t i o n ,  t h e  same author  wrote s p e c i f i c a l l y  

t o  t h e  p o i n t  of n e c e s s i t y  f o r  comprehensiveness: 

An e f f e c t i v e  s o l u t i o n  t o  t h e  urban 
t r a n s p o r t a t i o n  problem should meet t h r e e  
tes ts .  F i r s t ,  it should be f u n c t i o n a l l y  

- 14/ Owen, 2. e., pp.  196, 259. 
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comprehensive by inc luding  a l l  forms of  t r a n s -  
p o r t a t i o n  a p p l i c a b l e  t o  t h e  problem. 
i t  should be comprehensive geographica l ly  by 
inc luding  not  on ly  t h e  c i t y  but  t h e  metro- 
p o l i t a n  area and a l l  t h e  a f f e c t e d  region.  
Third,  i t  should be comprehensive from a 
p lanning  s tandpoin t  by a s su r ing  t h a t  t r a n s -  
p o r t a t i o n  i s  used t o  promote community goa ls ,  
and t h a t  community p l ans  make s a t i s f a c t o r y  
t r a n s p o r t a t i o n  p o s s i b l e .  g/ 
Another commentator has w r i t t e n  t h a t  "of a l l  t h e  

met ropol i tan  p u b l i c  s e r v i c e s  urban t r a n s p o r t a t i o n  i s  poss ib ly  
t h e  worst  s u f f e r e r  from t h e  chronic d i s e a s e  of  fragmented 
con t ro l ."  g/ 
t r a n s p o r t a t i o n  po l i cy :  
w i th  t h e i r  t r a n s p o r t a t i o n  problems on a n  o v e r a l l  i n t e g r a t e d  
b a s i s  r a t h e r  than piecemeal and t o  organize  themselves on a 
met ropol i tan  regionwide b a s i s  t o  a t t a c k  problems which s p i l l  
over  t h e  boundaries of i nd iv idua l  l o c a l  governmental u n i t s .  
(2) To p u t  p r i v a t e  and p u b l i c  urban t r a n s p o r t a t i o n  on a more 
nea r ly  equal  foo t ing  as t o  consumer choice  and investment 
dec i s ions .  (3) To f o s t e r  experimentat ion w i t h  and development 
o f  new urban t r a n s p o r t a t i o n  systems, technology equipment, 
planning techniques and knowledge and a d m i n i s t r a t i v e  e x p e r t i s e .  
( 4 )  To prevent  premature demise and abandonment of  e x i s t i n g  
p u b l i c  t r a n s p o r t a t i o n  f a c i l i t i e s  which are i n  f i n a n c i a l  s t r a i t s .  
Many of  them may be given a new lease on l i f e  w i th  t h e  app l i ca-  
t i o n  of  modern, e f f i c i e n t ,  low ope ra t ing  c o s t  technology and 
t h e  p rospec t ive  f u t u r e  development of new t r a n s i t  technology. 

Second, 

He  a l s o  o u t l i n e d  s e v e r a l  o b j e c t i v e s  f o r  a 
(1) To encourage urban a r e a s  t o  d e a l  

Appl ica t ion  o f  Se l ec t ed  Economic and P o l i t i c a l  C r i t e r i a  

Benef i t  Area 

Transpor t a t ion  belongs t o  t h e  group of  s e r v i c e s  which com- 
bines  both u t i l i t y  and s o c i a l  s e r v i c e  c h a r a c t e r i s t i c s .  
b e n e f i t s  t o  i nd iv idua l s  a re  r e a d i l y  f inanced by u s e r  charges.  
But t h e  g r e a t  dilemma confront ing  v i r t u a l l y  a l l  urban t r a n s i t  

Direct 

- 1 5 /  Owen, x. &., p .  265. 

- 16/ Lyle C .  F i t c h ,  "A T r a n s i t  Paradox," Nat iona l  Civic Review, 
Vol. L I ,  No. 4 (Apri l  1962), p .  154.  
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systems l ies i n  t h e  s p i l l o v e r  of t r a n s p o r t a t i o n  b e n e f i t s  
t o  t h e  community and t h e  e n t i r e  area. I f  u se r  charges are set 
t o  cover  t h e  f u l l  c o s t s  of a t r a n s i t  system they a re  considered 
p r o h i b i t i v e  by passengers ,  who then  t u r n  t o  another  mode of 
t r a n s p o r t .  On t h e  o t h e r  hand, t he  t r a d i t i o n a l  view of  t r a n s i t  
a s  a u t i l i t y  s e r v i c e  has c r ea t ed  s t r o n g  r e s i s t a n c e  t o  f inanc ing  
from gene ra l  revenues. I n  a c t u a l  p r a c t i c e  most t r a n s i t  systems 
are f inanced by a combination o f  revenue sources ,  bu t  t h a t  p a r t  
which comes from t axes  i s  viewed merely as a supplement t o  
cover d e f i c i t s  from t h e  f a r e  box r a t h e r  than  as  a bona f i d e  
p l a n  of f i nance  . 

A way may be found ou t  of  t h e  dilemma i f  two p r i n c i p l e s  
a r e  kept  c l e a r l y  i n  mind: f i r s t ,  urban t r a n s p o r t a t i o n  is 
p h y s i c a l l y  a s i n g l e  p u b l i c  s e r v i c e  which inc ludes  s e v e r a l  k inds  
of f a c i l i t i e s ,  automobile and t ruck ,  as w e l l  as bus and t r a i n ;  
second, it i s  conceptual ly a hybrid kind of s e r v i c e  inc luding  
l a r g e  i n d i r e c t  s o c i a l  b e n e f i t s  as w e l l  as d i r e c t  i n d i v i d u a l  
b e n e f i t s .  Financing only  b e n e f i t s  which t h e  ind iv idua l  can 
enjoy exc lus ive ly  from f a r e s  o r  highway u s e r  charges,  wh i l e  
t h e  much l a r g e r  s o c i a l  b e n e f i t s  a r e  provided ou t  of gene ra l  
revenues, f a c i l i t a t e s  planning and cons t ruc t ion  of a t o t a l  
t r a n s p o r t a t i o n  system which coord ina tes  a l l  modes of  t r a n s p o r t .  
Problems o f  a l l o c a t i o n ,  both wi th  r e spec t  t o  i n d i v i d u a l  and 
s o c i a l  b e n e f i t s  and among competing forms o f  t r a n s p o r t a t i o n ,  
are massive and perp lex ing .  Nevertheless ,  s u b s t i t u t i o n  of  f l u e n t ,  
comfortable  urban t r a n s p o r t a t i o n  f o r  congest ion,  de lay  and d i s -  
comfort may w e l l  depend upon t h e  candor w i t h  which t h e s e  i s s u e s  
a re  faced .  

The intercommunity s p i l l o v e r  o f  bo th  ind iv idua l  and 
s o c i a l  b e n e f i t s  from t r a n s p o r t a t i o n  are so widely recognized 
t h a t  they  do no t  r e q u i r e  ex tens ive  d e s c r i p t i o n  he re .  They 
have long provided t h e  r a t i o n a l e  f o r  S t a t e  and Federa l  p a r t i -  
c i p a t i o n  i n  l o c a l  highway cons t ruc t ion .  The need f o r  a s imilar  
broad area approach t o  bus and r a i l  t r a n s i t  is only  beginning 
t o  be a c t e d  upon. S imi l a r ly ,  need f o r  coordinated areawide 
p rov i s ion  f o r  a l t e r n a t i v e  kinds of  t r a n s p o r t  f a c i l i t i e s  i s  
beginning t o  be  recognized. 

For some a s p e c t s  of  t h e  t o t a l  t r a n s p o r t a t i o n  s e r v i c e  
intercommunity s p i l l o v e r s  a r e  not  g r e a t .  
s e r v i c e s  i n  t h i s  group a r e  s t r e e t  maintenance, and p rov i s ion  
of curbs ,  g u t t e r s  and s idewalks.  Benef i t s  of c i t y  streets, 
o t h e r  than  those  which c o n s t i t u t e  a r te r ies  o f  a n  i n t e r c i t y  
network o f  highways, accrue  l a r g e l y  t o  r e s i d e n t s  o f  t h e  community 

The p r i n c i p a l  
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They are,  t h e r e f o r e ,  p roper  r e s p o n s i b i l i t i e s  f o r  t h e  l o c a l ,  
municipal  government. The p rov i s ion  o f  park ing  f a c i l i t i e s  
i s  a d i f f i c u l t  f unc t ion  t o  a s s ign :  some may be  cons idered  
t e rmina l s  f o r  areawide highways, w h i l e  o t h e r s  s e r v e  p r i m a r i l y  
r e s i d e n t s  of  t h e  community i n  which they  a r e  l oca t ed .  
According t o  t h e  func t ion  they perform i n  t h e  t o t a l  t r a n s p o r t a -  
t i o n  network r e s p o n s i b i l i t y  f o r  p rovid ing  park ing  can be 
shared  by t h e  mun ic ipa l i t y  and t h e  r eg ion  as a whole. 

Economy o f  Scale 

The b e n e f i t  area c r i t e r i o n  f o r  met ropol i tan  area 
p r o v i s i o n  o f  t r a n s p o r t a t i o n  s e r v i c e s  is  s t r o n g l y  supported by 
p o t e n t i a l  economies o f  s c a l e .  C a p i t a l  investment i n  highways, 
ra i lway  l i n e s  and r o l l i n g  s t o c k  r e q u i r e s  extremely l a r g e  
o u t l a y s  i n  most me t ropo l i t an  areas.  Perhaps t h e  l a r g e s t  s i n g l e  
component o f  t h e s e  expendi tures  i s  land a c q u i s i t i o n .  The c o s t  
o f  land v a r i e s  g r e a t l y  accord ing  t o  l o c a t i o n  o f  t h e  r i g h t - o f -  
way i n  more o r  less dense ly  populated p o r t i o n s  o f  t h e  metro- 
p o l i t a n  area. I f  b e n e f i t s  of  t r a n s p o r t a t i o n  a r e  recognized a s  
areawide i n  n a t u r e ,  per- mi le  c o s t s  o f  a c q u i s i t i o n  and cons t ruc-  
t i o n  can o f t e n  be reduced s u b s t a n t i a l l y  by t ak ing  advantage of 
economies o f  s c a l e  acc ru ing  from a c q u i r i n g  and b u i l d i n g  f a c i l i -  
t ies  on a l a r g e  areawide b a s i s .  

L o c a l i t i e s  r e spons ib l e  f o r  local streets, s idewalks,  
curbs ,  and pa rk ing  f a c i l i t i e s  can a l s o  b e n e f i t  from economy 
of  scale by c o n t r a c t i n g  t o  have c o n s t r u c t i o n  and maintenance 
performed by a l a r g e r  u n i t ,  such as a county o r  a l a r g e  c e n t r a l  
c i t y .  

Geomaphic Adequacy 

Major p a r t s  o f  an urban t r a n s p o r t a t i o n  system s e r v e  t h e  
e n t i r e  me t ropo l i t an  area. A l a r g e  p ropor t i on  of  t h e  t r i p s  taken  
by persons  and goods o r i g i n a t e  i n  one p a r t  of  t h e  a r e a  and termi- 
n a t e  i n  ano the r ,  pa s s ing  over  t h e  boundaries  o f  two o r  more 
l o c a l i t i e s .  Nothing less than t h e  me t ropo l i t an  area i s  an  adequate  
geographic  base upon which t o  coo rd ina t e  t h e  p lanning ,  cons t ruc-  
t i o n ,  and maintenance o f  t h e s e  f a c i l i t i e s  i n  o r d e r  t o  f a c i l i t a t e  
t h e  flow o f  t h i s  i n t e r a r e a  t r a f f i c .  
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Experience wi th  Larger-Area Performance 

I n  the  Minneapolis-St.  Paul  f ive- county SMSA, t h e  Metro- 
p o l i t a n  Planning Commission, 1 2  o the r  l o c a l  agencies ,  t h e  S t a t e  
highway department,  and two Federa l  agencies  are developing a 
cont inuing  program and working o rgan iza t ion  f o r  so lv ing  metro- 
p o l i t a n  t r a n s p o r t a t i o n  problems wi th in  t h e  framework of a compre- 
hens ive  areawide plan.  Eight  coun t i e s  around t h e  C i t y  of 
Ph i l ade lph ia  ( fou r  each from Pennsylvania and New Jersey)  are 
p a r t i c i p a t i n g  wi th  Ph i l ade lph ia ,  t h e  S t a t e  highway departments 
of Pennsylvania and New Je r sey  and t h e  U. S. Bureau of Publ ic  
Roads i n  t h e  Penn-Jersey Transpor t a t ion  Study of t r a n s p o r t a t i o n  
needs i n  t h e  met ropol i tan  reg ion .  The r e s u l t  w i l l  be t h e  pre-  
s e n t a t i o n  of a l t e r n a t i v e  comprehensive choices  f o r  d e a l i n g  wi th  
t h e  Camden-Philadelphia-Trenton t r a n s p o r t a t i o n  problem. Simi- 
l a r l y ,  Salem Ci ty ,  Marion and Polk coun t i e s ,  t h e  Mid-Willamette 
Val ley Planning Council ,  t h e  S t a t e  of Oregon, and t h e  In te rgovern-  
mental Cooperative Council  are jo ined  i n  a r e g i o n a l  t r a n s p o r t a t i o n  
s tudy .  I n  a d d i t i o n ,  t h e  Puget Sound Governmental Conference, 
r e p r e s e n t i n g  the  coun t i e s  of King, P i e r c e ,  Snohomish and Ki tsap  
and t h e  c i t i e s  of S e a t t l e ,  Tacoma, Bremerton and Everett, i s  
developing an areawide t r a n s p o r t a t i o n  p l an  i n  coopera t ion  wi th  
t h e  Washington State  Highway Commission, the Department of 
Commerce and Economic Development, t h e  U. S. Bureau of Publ ic  
Roads, and t h e  U. S. Housing and Home Finance Agency. 

With r e s p e c t  t o  ope ra t ion  of t r a n s p o r t a t i o n  f a c i l i t i e s ,  
t h e  Chicago T r a n s i t  Authori ty  and the  Metropol i tan T r a n s i t  
Authori ty  of Boston have been i n  e x i s t e n c e  f o r  some t ime.  A 
u n i f i e d  mass t r a n s i t  system i s  expected t o  begin ope ra t ing  soon 
i n  Allegheny County, Pennsylvania.  The San Franc isco  Bay Area 
Rapid T r a n s i t  D i s t r i c t  w i l l  ope ra t e  i n  t h r e e  counties--San 
Franc isco ,  Alarneda, and Contra Costa.  Since 1921 t h e  Por t  of 
New York Authori ty ,  a New York-New J e r s e y  agency, has  been 
r e s p o n s i b l e  f o r  planning,  coo rd ina t ing , . and  ope ra t ing  c e r t a i n  
t e rmina l  and t r a n s p o r t a t i o n  f a c i l i t i e s  i n ,  about ,  and through 
t h e  P o r t  of New York. 

Dade County, F l o r i d a ,  has a countywide t r a f f i c  and t r a n s -  
p o r t a t i o n  department f o r  t r a n s p o r t a t i o n  planning,  s t anda rd iza-  
t i o n  of t r a f f i c  s igns  and s i g n a l s ,  es tab l i shment  of uniform 
speed l i m i t s  and t r a f f i c  engineer ing .  Four of seven bus systems 
i n  t he  county are opera ted  by the  county government. 
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Chapter 4 

APPLICATION OF REMAINING CRITERIA 

A number of c r i t e r i a  w e r e  withheld from app l i ca t ion  on 
a function-by-function b a s i s  i n  Chapter 3, except f o r  se lec ted  
functions,  because (a) they a r e  most meaningful when appl ied  t o  
the  composite a f loca t ion  of functions,  o r  (b) s i z e  of j u r i s d i c-  
t i o n  a f f e c t s  achievement i n  a cons is tent  way f o r  a l l  funct ions .  
These a r e  the  c r i t e r i a  of (1) l e g a l  and adminis t ra t ive  a b i l i t y ,  
(2) comprehensiveness of government, (3) a c c e s s i b i l i t y  and 
c o n t r o l l a b i l i t y ,  and (4) c i t i z e n  p a r t i c i p a t i o n .  The l a s t  
th ree  e spec ia l ly  r e f l e c t  the  l e s s  t ang ib le  and q u a n t i f i a b l e  
values sought f o r  government i n  metropolitan a reas .  

Applicat ion of these  remaining c r i t e r i a  is  necessary 
t o  round out  t h e  considerat ions which must be borne i n  mind 
when a l l o c a t i n g  the  15 urban functions t o  a loca l ,  areawide, 
o r  intermediate s c a l e  j u r i s d i c t i o n .  

Legal and Administrat ive A b i l i t y  

a .  Legal a b i l i t y .  Exis t ing  l e g a l  a u t h o r i t y  genera l ly  is 
i n  terms of l o c a l ,  r a t h e r  than areawide, provis ion  of se rv ices .  
To t h e  extent  t h a t  se rv ices  a r e  being provided a t  a l l  i n  metro- 
p o l i t a n  a reas ,  they a r e  predominantly being provided by munici- 
p a l i t i e s ,  townships, counties ,  and school d i s t r i c t s  with l e s s  
than areawide j u r i s d i c t i o n .  Exis t ing  l e g a l  au thor i ty  f o r  pe r-  
formance of urban functions on an areawide bas i s  provides f o r  
e i t h e r  municipal e x t r a t e r r i t o r i a l i t y ,  s p e c i a l  d i s t r i o t s ,  i n t e r -  
j u r i s d i c t i o n a l  con t rac t  o r  agreement, o r  counties  o r  school 
d i s t r i c t s  having arbawide j u r i s d i c t i o n .  Authorizat ion f o r  none 
of  these approaches, however, is near ly  a s  prevalent  a s  l e g a l  
au thor iza t ion  f o r  municipal performance. 
have the  a d d i t i o n a l  disadvantage so f a r  a s  l e g a l  a u t h o r i t y  i s  
concerned of usual ly  requi r ing  a s p e c i a l  a c t  f o r  each grant  of  
power. E x t r a t e r r i t o r i a l  au thor i ty  i s  granted t o  a l l  munici- 
p a l i t i e s  o r  c l a s s e s  of munic ipal i t ies ,  but f requent ly  on a 
function-by-function b a s i s .  
areawide bas i s  i s  f u r t h e r  handicapped by t h e  f a c t  t h a t  munici- 
p a l i t i e s  do not  have adequate au thor i ty  to perform a l l  the  
aspects  of the  funct ion .  Transportat ion i s  an example. 

Specia l  d i s t r i c t s  

Provision of some se rv ices  on an 
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b. Administrat ive a b i l i t y  . The Municipal Manpower Commission 
found t h a t  small u n i t s  of government had d i f f i c u l t y  a t t r a c t i n g  
and r e t a i n i n g  the  adminis t ra t ive ,  profess ional ,  and t echn ica l  
layer  of  manpower f o r  l o c a l  government. Referr ing t o  the  1 ,333  
municipal i t ies  of  fewer than 50,000 people i n  t h e  14 l a r g e s t  metro- 
p o l i t a n  a reas  i n  1950, the  Commission s a i d  t h a t  " the smal l- sca le  
problems faced by such u n i t s  do not o f f e r  much a t t r a c t i o n  t o  
experienced and a b l e  personnel .  Nor a r e  t h e i r  s t a f f s  l a rge  enough 
t o  o f f e r  ca ree r s  a t t r a c t i v e  t o  young persons of  g rea t  p o t e n t i a l ."  L/ 
Also, "many l o c a l  u n i t s  a r e  too small,  o r  t h e i r  departments too 
small, t o  provide an adequate continuing challenge f o r  t r a ined  
men and women of high c a l i b e r  and with s t rong motivation. Nearly 
four ou t  of t en  departments and d iv i s ion  heads i n  c i t i e s  of  less 
than 250,000 regard t h e i r  oppor tuni t ies  f o r  advancement a s  h ighly  
unsat i s fac tory ."  2/ While the re  is no evidence a s  t o  the  optimum 
s i z e  of government u n i t  from the  standpoint  of  a t t r a c t i n g  s k i l l e d  
personnel,  it is  c l e a r  t h a t  t h e  smal les t  u n i t s  have d i f f i c u l t y .  

There a r e  ind ica t ions  t h a t  q u a l i t y  of p o l i t i c a l  and c i v i c  
leadership is  adversely a f fec ted  by numerous governments i n  metro- 
p o l i t a n  a reas ,  s ince  governmental f r a c t i o n a l i z a t i o n  tends t o  
divorce the  residence of groups normally looked t o  f o r  p o l i t i c a l  
and c i v i c  leadership from t h e i r  p lace  o f  p o l i t i c a l ,  economic, 
and s o c i a l  i n t e r e s t ,  t h a t  is, t he  c e n t r a l  c i t y .  

Small u n i t s  of government do not have the  workload t o  
warrant employment of modern adminis t ra t ive  techniques, such 
a s  e l e c t r o n i c  da ta  processing, organiza t ion  and methods ana lys i s ,  
quant i ty  buying, and cen t ra l i zed  equipment and manpower pools .  
On the  o t h e r  hand, t h e  extent  t o  which such techniques produce 
a ne t  reduction i n  u n i t  cos t s  o r  an improvement i n  se rv ices  
depends on t h e  degree t o  which increased s i z e  rendered t h e  adminis- 
t r a t i v e  problems more d i f f i c u l t  i n  the  f i r s t  p lace .  

Comprehensiveness of Governmental Unit 

The ob jec t ive  of t h i s  c r i t e r i o n  is  t o  a s su re  t h a t  govern- 
mental s t r u c t u r e  i n  the  metropolitan a rea  w i l l  provide an e f f e c t i v e  

- 1/ Municipal Manpower Commission, Governmental Manpower f o r  
Tomorrow's Cities (New York: McGraw-Hill Publishing Co., 
I n c . ,  1962), p .  32.  

- 2 /  I b i d . ,  p .  75 .  
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forum f o r  r e s o l u t i o n  of c o n f l i c t i n g  p o l i t i c a l  i n t e r e s t s  a f f e c t e d  
by governmental p o l i c i e s ,  w i l l  balance needs and r e sources ,  and 
w i l l  determine p r i o r i t i e s  among them. One of t h e  imp l i ca t ions  
f o r  the  i s s u e  of s i z e  of j u r i s d i c t i o n  i s  t h a t  whichever level,  
l o c a l  o r  areawide, i s  considered d e s i r a b l e  f o r  performance of 
f u n c t i o n s ,  performance by s ingle-purpose s p e c i a l  d i s t r i c t s  should 
be avoided, s i n c e  they tend t o  fragment p o l i t i c a l  a u t h o r i t y .  

An i n c r e a s i n g l y  s e r i o u s  p o l i t i c a l  i s s u e  i n  me t ropo l i t an  
areas a r i s e s  from r e s i d e n t i a l  d i sc r imina t ion  p r a c t i c e s .  The 
c o n f l i c t  gene ra l ly  has  l i n e d  up the  suburbs aga ins t  t h e  c e n t r a l  
c i t y .  The l e v e l  of government which i s  going t o  provide the  
a rena  f o r  r e s o l v i n g  t h i s  c o n f l i c t  needs t o  encompass and balance 
p o l i t i c a l  f o r c e s  i n  both suburbs and c e n t r a l  c i t y .  Unless such 
an areawide forum i s  provided i n  met ropol i tan  communities, w i th  
r e p r e s e n t a t i o n  from a l l  s e c t i o n s ,  power and r e s p o n s i b i l i t y  f o r  
r e s o l u t i o n  of c o n f l i c t s  may pass  t o  t he  S t a t e  and National  
Governments, t o  t h e  de t r iment  of vigorous l o c a l  government. 

Another cons ide ra t ion  i s  t h a t  i f  func t ions  are t o  be 
t r a n s f e r r e d  t o  an areawide b a s i s ,  enough func t ions  must be 
t r a n s f e r r e d  so  t h a t  the  u n i t  (or  t he  agency c r e a t e d  through 
i n t e r l o c a l  c o n t r a c t )  becomes the  focus of a t  l eas t  a l a r g e  
share  of t he  va r ious  p o l i t i c a l  i n t e r e s t s  i n  t he  community and 
thus  c r e a t e s  hea l thy  cond i t i ons  f o r  the  p o l i t i c a l  process .  Con- 
v e r s e l y ,  i f  func t ions  are t r a n s f e r r e d  away from the  l o c a l  l e v e l ,  
a p p l i c a t i o n  of t h i s  c r i t e r i o n  would r e q u i r e  t h a t  many be t r a n s -  
f e r r e d  away, o r  t h a t  a s u b s t a n t i a l  number of important func t ions ,  
s i m i l a r l y  a f f e c t i n g  a wide segment of t h e  important  p o l i t i c a l  
i n t e r e s t s  i n  t h e  community, be l e f t  l o c a l .  I n  c a s e  enough func-  
t i o n s  are a l l o c a t e d  t o  each l e v e l  t o  c o n s t i t u t e  a b i l e v e l  metro- 
p o l i t a n  system of v i a b l e  governments , t h i s  c r i t e r i o n  r e q u i r e s  
t h a t  e f f e c t i v e  coord ina t ion  be e s t a b l i s h e d  between the  two levels. 
Intergovernmental  r e l a t i o n s  would be a f f e c t e d  by the  b a s i s  of 
r e p r e s e n t a t i o n  i n  t he  areawide l e v e l ,  a l l o c a t i o n s  of f i n a n c i a l  
power, arrangements f o r  i n t e r j u r i s d i c t i o n a l  c o n t r a c t s  and agree-  
ments, e t c . ,  perhaps r e f l e c t i n g ,  f o r  example, vary ing  i n t e r -  
governmental r e l a t i o n s  i n  e x i s t i n g  me t ropo l i t an  areas i n  which 
county government has  a s t rong  areawide r o l e .  

A problem of coord ina t ion  a f f e c t i n g  t h e  admin i s t r a t i on  of 
areawide func t ions  would arise from d i f f e r e n t  func t ions  needing 
d i f f e r e n t  j u r i s d i c t i o n a l  areas. One s e r i o u s  d i f f i c u l t y  probably 
would concern water  supply and sewage d i sposd l  areas. 
th ing ,  t h e  water bas in  and the  dra inage  bas in  probably would not  
be coextens ive .  For another ,  even t o  t h e  e x t e n t  t h e i r  services 
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overlapped, t h e r e  might no t  be uni formi ty  throughout t h e  a r e a  
as t o  water  and s a n i t a t i o n  f a c i l i t i e s  requi red .  I n  such cases, 
t h e  problem of vary ing  c o s t s  due t o  d i f f e r e n t  types of s e r v i c e  
probably could be f a i r l y  e a s i l y  a d j u s t e d  because t h e  two s e r v i c e s  
lend themselves t o  serv ice- charge  f inanc ing .  Noncoincidence 
of j u r i s d i c t i o n a l  area raises t h e  problem of  r e p r e s e n t a t i o n ,  
however, and may be f u r t h e r  complicated a s  o t h e r  services a r e  
considered.  

I n  cons ider ing  whether t h e  number of  func t ions  l e f t  
l o c a l l y  i s  l a r g e  enough t o  a s s u r e  maintenance of  a v i a b l e  
government, t h e  p o s s i b i l i t y  of continued l o c a l  v a r i a t i o n s  i n  
s e r v i c e  s t anda rds  and f inanc ing ,  and impl ica t ions  of  t h e s e  
v a r i a t i o n s  f o r  t h e  l o c a l  decisionmaking p roces s ,  must a l s o  be 
considered.  Thus, a l though a series o f  s e r v i c e s  might be pro-  
vided on a n  areawide b a s i s ,  it would be p o s s i b l e  t o  provide  f o r  
l o c a l  s e l f- de te rmina t ion  on whether a h igher  s tandard  of s e r v i c e  
should be provided w i t h i n  ind iv idua l  l o c a l i t i e s .  These dec i s ions  
would be  made by t h e  l o c a l  governing body and thus  would se rve  
t o  broaden t h e  scope o f  i t s  p o l i c y  r e s p o n s i b i l i t i e s ,  t o  t h e  
b e n e f i t  of keeping government a t  t he  l o c a l  l e v e l  of  s i g n i f i c a n t  
scope. A t  t h e  same t i m e ,  performance of t h e  func t ion  on an  
areawide b a s i s ,  a t  t he  l e v e l  above s tandard  d e s i r e d  by t h e  l o c a l  
u n i t ,  would produce lower u n i t  c o s t s  a t  both  t h e  l o c a l  and 
areawide l e v e l s  due t o  econony of  s c a l e .  The c o s t s  of  t h e  
increased  level of s e r v i c e  would, of course,  be  a s s e s s a b l e  
a g a i n s t  t h e  r ece iv ing  l o c a l i t y .  

S t r i c t  a p p l i c a t i o n  of t h e  c r i t e r i o n  of  comprehensiveness 
probably would mean t h a t  p u b l i c  educat ion would be handled a s  
p a r t  o f  a general-purpose government. This  would be con t r ad ic to ry  
t o  predominant p r a c t i c e  i n  t he  Nation, s i n c e  6,004 of  t h e  6,605 
school  d i s t r i c t s  i n  s tandard  met ropol i tan  s t a t i s t i c a l  a r e a s ,  
s e rv ing  76 pe rcen t  of t h e  p u p i l s  i n  those  areas, were independent 
of o t h e r  l o c a l  governments i n  1962. Moreover, 4 ,751 of t h e  6,605 
d i s t r i c t s ,  s e rv ing  57 pe rcen t  of  t h e  p u p i l s ,  w e r e  noncoterminous 
wi th  o t h e r  governmental u n i t s ,  f u r t h e r  complicat ing t h e  problem 
of coo rd ina t ion  and balance.  3/ 
c r i t e r i a  weigh more heavi ly  and thus  r e s u l t  i n  cont inued independent 
o r g a n i z a t i o n a l  s t a t u s  f o r  p u b l i c  educat ion,  t h e  p e r t i n e n t  ques t ion  

Should a p p l i c a t i o n  of o t h e r  

- 3 /  U .  S .  Bureau of t h e  Census, "Governmental Organizat ion, ' '  
Census of  Governments: 1962, V o l .  I (Washington, 1963),  
Table 10, p .  36. 
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would be whether t h e  remaining functions re ta ined a t  t h e  ~ G C L I ~  

l e v e l  would s t i l l  be s i g n i f i c a n t  enough i n  number and scope f.s 
c o n s t i t u t e  a v i a b l e  general  government by themselves. 

Con t ro l l ab i l i ty  and Access ib i l i ty  

As indica ted  i n  t h e  desc r ip t ion  of the  c r i t e r i o n  of  
c o n t r o l l a b i l i t y  and a c c e s s i b i l i t y  of urban government i n  
Chapter 2 ,  various f a c t o r s  a f f e c t  the  degree t o  which a govern- 
ment i s  con t ro l l ab le  by and access ib le  t o  i t s  c i t i z e n s ,  and 
these  f ac to r s  have varying re la t ionsh ips  t o  the  s i z e  of the  
j u r i s d i c t i o n .  
ment have an important e f f e c t  on a c c e s s i b i l i t y  and c o n t r o l l a b i l i t y ,  
y e t  seem t o  have l i t t l e  r e l a t ionsh ip  t o  j u r i s d i c t i o n a l  s i z e .  
Included i n  these  f ea tu res  a r e  the  number and na tu re  of  e l e c t i v e  
o f f i c e s ,  manner o f  t h e i r  e l ec t ion ,  provis ions  f o r  no t i ce  and 
hearings on proposed po l i cy  changes, arrangements f o r  i n i t i a t i v e  
and referendum, and t h e  v igor  of p o l i t i c a l  p a r t i e s .  

S t r u c t u r a l  and procedural  f ea tu res  of the  govern- 

Of g r e a t  importance f o r  e f f e c t i v e  cont ro l  of government 
by the  c i t i z e n r y  i s  the  e f f e c t  o f  d ive r se  groups on formation 
of pub l i c  po l i cy .  
pub l i c  po l i cy  w i l l  be dominated by one powerful i n t e r e s t ;  t he  
l a r g e r  t h e  a r e a ,  t h e  more l i k e l y  t h a t  po l i cy  w i l l  represent  
the  heal thy compromise o f  many c o n f l i c t i n g  i n t e r e s t s .  &/ 

The smaller  t h e  area  t h e  more l i k e l y  t h a t  

Yet, a l l  th ings  considered, it i s  necessary t o  consider 
the  quest ion of  whether the  i s sue  of a c c e s s i b i l i t y  and c o n t r o l l -  
a b i l i t y  i s  one of e f f e c t i v e  a c c e s s i b i l i t y  and c o n t r o l l a b i l i t y  
o r  what the  pub l i c  th inks  i s  e f f e c t i v e  a c c e s s i b i l i t y  and c o n t r o l l -  
a b i l i t y .  Surely a l a rge  segment of the  publ ic  th inks  small 
government i s  more access ib le  and con t ro l l ab le  because it i s  

although i d e a l l y ,  e f f e c t i v e  c o n t r o l l a b i l i t y  and a c c e s s i b i l i t y  
would be i d e n t i c a l  with what t h e  pub l i c  thinks i t  i s .  
important po in t  is  t h a t  i n  democratic soc ie ty  i t  i s  f o r  t h e  
people t o  decide what i s  e f f e c t i v e  a c c e s s i b i l i t y  and c o n t r o l l -  
a b i l i t y ,  and i f  they th ink t h a t  smallness of government produces 
i t ,  t h e i r  wishes must  be respected i f  democratic responsiveness 
i s  t o  be preserved.  I n  b r i e f ,  then, desp i t e  arguments and con- 
s i d e r a t i o n s  i n  favor of considering a c c e s s i b i l i t y  and c o n t r o l l -  
a b i l i t y  e i t h e r  unaffected by s i z e  o f  j u r i s d i c t i o n  o r  a f f e c t e d  

c loser ."  Whether it  i s  a c t u a l l y  so i s  another  quest ion,  11 

The 

- 41 See page 57 above. 
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i n  t h e  d i r e c t i o n  of i nc reas ing  t h e  s i z e  of  j u r i s d i c t i o n ,  i t  i s  
a f a c t  t h a t  a l a r g e  body of  t h e  c i t i z e n r y  be l i eves  t h a t  smallness  
of s i z e  enhances a c c e s s i b i l i t y  and c o n t r o l l a b i l i t y .  So f a r  a s  
t h e  a l l o c a t i o n  of func t ions  is  concerned, t h i s  conclusion means 
t h a t  o v e r a l l  a p p l i c a t i o n  of  t h e  c r i t e r i o n  o f  a c c e s s i b i l i t y  and 
c o n t r o l l a b i l i t y  favors  keeping func t ions  a t  t h e  l o c a l  l e v e l .  

C i t i z e n  P a r t i c i p a t i o n  

A widely he ld  view i s  t h a t  t h e  smaller t h e  u n i t  o f  govern- 
ment, t h e  g r e a t e r  t h e  f e e l i n g  of  c loseness ,  and thus  t h e  g r e a t e r  
t h e  l i ke l ihood  of  t h e  c i t i z e n ' s  p a r t i c i p a t i o n  i n  government. 
The mer i t  of t h i s  conten t ion  i s  sometimes quest ioned by r e f e rence  
t o  vo t ing  s t a t i s t i c s  which.show t h a t  smal l  j u r i s d i c t i o n s  show no 
&>da te r ,  i f  no t  less, v o t e r  tu rnout  i n  l o c a l  e l e c t i o n s  than  l a r g e r  
j u r i s d i c t i o n s .  Cont rad ic t ing  t h i s  argument i s  t h e  b e l i e f  t h a t  
vo t ing  s t a t i s t i c s  do not  t e l l  t h e  whole s t o r y ,  i f  indeed a 
s i g n i f i c a n t  p a r t  o f  t h e  s t o r y ;  t h a t  people p a r t i c i p a t e  i n  govern- 
mental a f f a i r s  i n  o t h e r  ways; and t h a t  l a r g e  v o t e r  t u rnou t  is 
perhaps more a r e f l e c t i o n  of d i scon ten t  than  i n t e r e s t .  

With r e s p e c t  t o  t h e  admin i s t r a t i on  of p a r t i c u l a r  func t ions  
of  urban government, i t  has been noted t h a t  l a r g e  j u r i s d i c t i o n s  
have at tempted t o  encourage l o c a l  p a r t i c i p a t i o n  and r e f l e c t i o n  
of v i e w s  by var ious  measures of a d m i n i s t r a t i v e  d e c e n t r a l i z a t i o n .  
Such s t e p s  have been taken i n  l a r g e  c i t y  school  systems and i n  
r e c r e a t i o n  programs. 
renewal a p p r a i s a l s  r e l y  on neighborhood c i t i z e n  advisory  groups. 

Cities undertaking c i tywide  community 

Although t h e s e  devices  i n d i c a t e  t h a t  l a r g e  urban govern- 
ments are  no t  i n s e n s i t i v e  t o  t h e  need f o r  keeping t h e i r  p o l i c i e s  
and programs responsive t o  t h e  c i t i z e n r y ,  they  have no t  provided 
a s u b s t i t u t e  f o r  c i t i z e n  p a r t i c i p a t i o n  t h a t  comes from having 
small u n i t s  of  government. 
c r i t e r i o n  i n  Chapter 2,  p a r t i c i p a t i o n  is  l i k e l y  t o  be s t imu la t ed  
more by small governments than  l a r g e  ones simply because small-  
ness  makes f o r  a g r e a t e r  r e l a t i v e  number o f  act ive p a r t i c i p a n t s .  
I n  b r i e f ,  t h e  va lue  o f  c i t i z e n  p a r t i c i p a t i o n  i s  a f o r c e  i n  favor  
of  keeping government l o c a l  and small, and t h e r e f o r e  a rgues  f o r  
a l l o c a t i n g  urban func t ions  t o  t h e  l o c a l  l e v e l ,  i n  c o n t r a s t  t o  
many of  t h e  o t h e r  c r i t e r i a .  

As noted i n  t h e  d i scuss ion  of t h i s  
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APPENDIX A 

Selec ted  Functions Affect ing Physical  Development f o r  Which 
S t a t e s  Made Payments t o  Local Governments, by S t a t e :  1957 

: Parks & : : Water : 

: t i o n  : t a l s  : Sewage : 
S t a t e  : Recrea- : Hospi- : & : Housing : Highways 

United S t a t e s  3 29 3 3 48 

Alabama 
Alaska 
Arizona 
Arkansas 
Ca l i fo rn ia  
Colorado 
Connecticut 
Delaware 
Flor ida  
Georgia 
Hawaii 
Idaho 
I 11 ino i s  
Indiana 
Iowa 
Kansas 
Kentucky 
Louisiana 
Maine 
Maryland 
Ma ssachus e t  t s 
Michigan 
Minnesota 
M i  s s i s s i p  p i 
Missouri 
Montana 
Nebraska 
Nevada 
New Hampshire 
New Jersey 
N e w  Mexico 
New York 

X 

X 
X 
X 
X 
X 
X 
X 
X 
X 
X 
X 
X 
X 
X 
X 
X 
X 
X 
X 
X 
X 
X 
X 
X 
X 
X 
X 
X 
X 
X 

--- 
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: Parks & : : Water : 

: t i o n  : t a l s  : Sewage : 
S t a t e  : Recrea- : Hospi- : & : Housing : Highways 

North Carol ina 
North Dakota 
Ohio 
Oklahoma 
Oregon 
Pennsylvania 
Rhode I s l a n d  
South Carol ina 
South Dakota 
Tennessee 
Texas 
Utah 
Vermont 
V i rg in i a  
Washington 
West Vi rg in i a  
Wisconsin 
Wyoming 

X 

X 
X 

--- X 
X 
X 
X 
X 
X 
X 
X 
X 
X 
X 
X 
X 
X 
X 

X 
X 

--- 

Source: U .  S .  Bureau of  Census, U .  S .  Census o f  Governments: 1957, 
Vol. I V ,  N o .  2,  "Sta te  Payments t o  Local Governments" 
(Washington: Government P r i n t i n g  Of f i ce ,  1959).  

- 276 - 



APPENDIX B 

Program 

Advance 
planning 
of p u b l i c  
works 

Area 
redeve lop - 

I ment 
I\) 
q 
4 

I 

Descr ip t ion  

Federa l  Grant and Loan Programs Containing 
Local o r  Areawide Planning Requirements 

I n t e r e s t - f r e e  advances t o  encourage 
S t a t e s  and l o c a l i t i e s  t o  maintain 
r e se rve  of  f u l l y  planned p u b l i c  works 
(excluding housing) so a s  t o  permit  
immediate cons t ruc t ion  when economic 
s i t u a t i o n  makes such a c t i o n  d e s i r a b l e  

F inanc ia l  a i d  t o  depressed a reas :  
loans t o  indus t r i a  1 and commercia 1 
es tab l i shments  , and loans and g r a n t s  
f o r  p u b l i c  f a c i l i t i e s .  

Highways Grants t o  S t a t e s  f o r  cons t ruc t ion ,  
r econs t ruc t ion ,  maintenance of  
i n t e r s t a t e  highways. 

Hosp i t a  1s See page 160 above. 
and medi- 
c a l  f a c i -  
l i t i e s  
cons t r u c  - 
t i o n  (Hill- 
Burton) 

Planning Requiremenr 

P r o j e c t  must conform t o  an o v e r a l l  S t a t e ,  
l o c a l ,  o r  r eg iona l  p l a n .  (40 U.S.C. 4 5 3 )  

Appl ica t ions  f o r  Federa l  loans and g ran t s  
must be approved by redevelopment organi-  
z a t i o n  wi th  areawide j u r i s d i c t i o n ,  and 
approvals  a r e  cont ingent  upon p r o j e c t s '  
cons is tency  wi th  o v e r a l l  economic develop- 
ment program (OEDP) f o r  a r ea  a s s i s t e d .  
(42 U.S .C .  2507)  

A f t e r  June 1, 1965, funds w i l l  be granted 
f o r  p r o j e c t s  i n  urban a r e a s  of over  
50,000 only  i f  p r o j e c t s  a r e  based on con- 
t i n u i n g  comprehensive t r a n s p o r t a t i o n  
planning process  c a r r i e d  on coopera t ive ly  
by S t a t e s  and l o c a l i t i e s .  (23  U.S.C. 134)  

P r o j e c t  must be i n  accord wi th  S t a t e  
p l a n  f o r  h o s p i t a l s  and medical f a c i l i t i e s .  
(42 U.S .C. 2 9 1 - 2 ) .  Spec ia l  demonstration 
g ran t s  given f o r  areawide h e a l t h  f a c i l i t y  
planning . 
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I 

N 
v 
03 
I 

Program Descr ip t ion  

Open space 
land 

See page 94 a b o v e .  

Low -ren t 
p u b l i c  
housing 

Urban 
planning 
a s s i s t a n c e  

Urban 
renewa 1 

See page 228 above, 

See page 218 above, Inc ludes  g r a n t s  
t o  areawide planning agency. 
t r a t o r  d i r e c t e d  t o  encourage compre- 
hens ive  p lanning  f o r  urban develop- 
ment. 

Adminis - 

See page 242 above. Adminis t ra tor  
d i r e c t e d  t o  encourage ope ra t ions  of 
such l o c a l  p u b l i c  agencies  as are  
set  up on a S t a t e ,  r eg iona l ,  o r  
u n i f i e d  met ropol i tan  b a s i s  o r  on 
such o t h e r  b a s i s  as permi ts  such 
agencies  t o  c o n t r i b u t e  e f f e c t i v e l y  
toward s o l u t i o n  of development o r  
redevelopment program on S t a t e ,  
r eg iona l ,  o r  u n i f i e d  met ropol i tan  
b a s i s .  

Planning Requirement- 

Grants made only  i f  proposed use  o f  land 
f o r  permanent open space i s  important t o  
execut ion of  comprehensive p l a n  f o r  
urban a r e a ,  and program f o r  comprehensive 
p lanning  i s  a c t u a l l y  being c a r r i e d  on f o r  
t h e  urban a r e a .  (42 U.S.C. 1500a) 
Federa l  p a r t i c i p a t i o n  increased  from 20% 
t o  30% i f  g ran t  is t o  p u b l i c  body which 
exe rc i se s  r e s p o n s i b i l i t y  f o r  a n  urban 
area as  a whole o r  p a r t i c i p a t e s  i n  
e x e r c i s e  of  such r e s p o n s i b i l i t y  f o r  a l l  
o r  a s u b s t a n t i a l  p a r t  of an urban a r e a .  

Applying communities must have workable 
program, which inc ludes  comprehensive 
development p l an .  (42 U. S .C .  1401) 

Planning a c t i v i t i e s  a ided  by g ran t  must 
be r e l a t e d  t o  comprehensive development 
p l a n  f o r  area being a s s i s t e d  (40 U.S.C. 
461) 

Must conform t o  gene ra l  p l a n  of  t h e  
governmental u n i t .  (42 U.S .C. 1451) 
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