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[Abstract]

Fach generation tends to heliewe its circumstances are unique and maore
challenging than the past. In the last decade of the 20th Century the end of
the cold war and the advent of the Internet revolution stimulated a sense of
the beginning of a unique historical period. "Globalization wil] transform the
21st Century characterizes this perspective. Some argue these city-states will
ke the Venice of the century dominating the global economy.

This paper hegina by exploring conceptual models of the zovernance of large
urkan areas. There iz a brief owerwiew of the historic role of cities in glokal
commerce with a discnssion of the role of large urban areas in the emerging
21st century global economy. Fartionlar attention iz paid to the American
experience.

The first section of the paper iz an overview description and ewaluation of the
patterns of governance found in American Jarge whan areas. A primary focus is
on the common pattern of mmltiple jurisdictions within an wrhan area. The typical
American metropolitan region featwres a mmltiplicity of wnits of government. This
paper sugsests such fragmentation of jurisdiction does not necessarily inhikit
effective gowernance. It is possible to separate the production and delivery of

urban serwices from regional gowvernance. Such separation may actually e a



positive benefit for the citizens of the region.

The second section of the paper explores the role of public administrators, elected
arr]l appointed, in Z1st centiry American urhan arems. These public officials must
be simmltaneous]ly concerned about the financing and equitakle delivery of quality
urban public services to citizens of the region while attending to the economic
dewvelopment function essential for continued growth and witality.

The paper concludes with a reflection on the challenge for whan puklic
administrators who must try to strike an appropriate halance of the service
provision and economic development in the governance of large urban areas.
Their success in this endeavor may shape the natwe of |ife in the Zlst
century for the citizens of these metropolitan city-states.

Author! James M. Brasfield, Professor of Webster University

[. Introductory Thoughts

In his book on the ltalian Renaissance J.H. Flumb writes:

By 1400 Venice had proved herself inwvincible: indeed, she had hecome the
center of a seaborne empire.Crete and many Aegean islands belonged to her
absolutely: trading communities, engoving extraterritorial privileges, had hLeen
established in Constantinople, Acre, Tyre, Sidon, Alexandria.  Venetian
merchants were as familiar with the Black Sea as the Adriatic, her
ambassadors were to bound in Isfahan and in Cairo: her trawvelers, simulated
Ly the stories of Marco Folo, reached Sumartra and Jevlon long hefore eVasco
da Gama rounded the Qape. (Plumb, 102)

In a fascinating article in the MY Times magarzine MNicholas Eristof wrote:

Between 1405 and 1433, ZFheng He lend seven major expeditions,
commanding the largest armanda the world would see for the next five
centuries. Mot until World War 1 did the West amount anything comparahble.
Zheng Hes fleet included 28,000 szailors on 300 ships, the longest of which
were 4} feet. By comparison, Columbus in 1492 had 20 sailors on three
ghips, the bigzest of which was 85 feet long. Theng He's ships also had
advanced design elements that wounld not he introduced in Europe for another
350 wears, including halanced rudders and watertight bulwark compartments...

China had heen wealthier, more advanced and more cosmopolitan than any

place in Burope for several thousand wears. Hangzhou, for example, had a
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population in excess of a million during the time it was China's capital {in the
12th century), and records sugeest that as early as the 7th centwry, the city
of Guangzhou had 200,000 foreign residents: Arabs, Persians, Walays,
Indians, Africans and Turks. By contrast, the largest city in BEurope in 1400
was prohably Faris, with a total population of slightly more than
100,000 _{Kristaf)

Finally, Jeffrey Franke]l notes:

The globalization that tock place in the nineteenth century was at least as
impressive as the cwrrent episode.The most revolutionary breakthrovghs in
transportation and communication had already happened by 1900-for example,
the railroad, steamship, telegraph and refrigeration. Freight rates had fa]len
gharply thronghout the century. An enwironment of political stability was
provided by Fax Britannica, and an enwironment of monetary stahility was
provided by the gold standard.{Franke], 47)

He further comments:

Bv one basic measure of trade, exports or imports of merchandise as =&
fraction of total output, it took more than twenty-five wears after the end of
World War II before the United States around 15970 reached the same Jewve] of
globalization that it had experienced on the eve of World War 1. (Franke], 48)

These gquotes are not intended to debunk the current fascination with
globalization and Jarge cities as centerpieces of the new wor]ld economy.
Rather, I simply wish to begin this essay on urban public administration with
a sense of historical perspective. MNell Fierce, an American journalist who has
written extensively on American cities, has sugzested that the central
political geographic institution of the future is the city—state. {Fierce)

IMajor cities hawe alwawys heen at the center of world trade. Venice was a
citystates and world trading center several centuries ago. There is no reason
to think this wil] change in the 2lst centurwy. At the heginning of the 20th
century MNew York, Chicagn and Fhiladelphia were on a list of the ten largest
cities in the world. A century later only London, Mew ¥ork and Tokyo are sti]]
on the list. London is the only city that has heen on the list since
1500 (Kunzmarmn, 38)

For centuries there has heen world commerce, although even the Z0th
century illustrates that the growth of international trade is not a history of
constant expansion. In America and throunghont the world the city dwelling

population is growing as people leave rwral areas for the greater economic



opportunities awvailable in cities. The ]argest cities of the world are much
larger and spread over a wider geographic area than was the case a century or
gevera) centuries agn.

Whether or not Meil Fierce iz correct about the coming dominance of
city—states, it is clear that the successful gowernance of large urhan areas is
topic worthy of study and reflection. What 1 will attempt to do in the
following pages is focus on the governance of large whan areas in the United
States. The first section hegins with an  overview of the structural
characteriatica and conceptual models of American urban government.

The second section explores the challenges faced by public administrators in
21st century American urkhan regions. There iz a presumption here that the
success or fallure of an urban area iz in a significant way dependent on the

akility of public administrators to meet the challenges of urhan governance.

I. American Urban Governance

For its entire history the American government has conducted a nationa]
census at the bheginning of each decade. In the past two hundred wears the
population has shifted from livin in raral areas and small towns to a
predominately whan dwellers. The 1920 census was the first to record a
majority living in whan places. The most recent count in 2000 showed 80% of
the 281 million people in the United States living in metropolitan areas.
Almost a third of the population lives in urban areas of 5 million people or
more. Ten states contain a majority $54%) of the population. 1 {Perry, 5}

The census hurean has created the category for metropolitan area to define a
socially and economically integrated urban area. There are 280 such
metropolitan areas, and they are illustrated on the map {omitted).

However, only the top fifty metropolitan areas have populations that exceed
one mllion, and only the top twentvy-three exceed two million. Those at the
tope of the list far exceed the others in tota]l population. Mew ¥ork and Los
Angeles are the Jargest with 21 and 1§ million people. Chicago is a distant
third with 9 million.

1) The tepn are: (Califorpia, Texas, MNew York, Florida, Illipois, Peopsylvamia, Ohio,
Michizan, Mew Jersey and Georgia,
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Artual city boundaries are much smaller. MNew York Oity with its 8 million
people is two and half times Jarger than number two Logs Angeles. Chicagn is
just under 2 million. The tahle helow shows the metropolitan area and central

city populations.



Tabkle 1 HMetropolitan Areas and Central Cities—

2000 Population and Geowth Rate fiwom 1880

Metro Region | FopRegion FopCity City#sregion | Recionfsgrow | CityZsorow
Mew York 21,199,865 8,008 278 38% 8.4 94
L& 16,375,645 3,604 B20 £5% 127 B
Chicagn 9,157,540 2,896,016 38% 11.1 4
Washineton DG 7608, 070 572 059 B 1533 =57
San Fraocisc 7.039 368 776,733 11% 126 i
Philadelphia 6,188 463 1,517 550 a5 5 -4.3
Eoston 5,819,100 589,141 1088 6.7 2.6
Dietroit 5456 428 51,270 174 £ -8
Dallaz 5221801 1,188 580 £3% 295 18
Houston 4,669,571 1,853 631 45% 855 198
Atlanta 4115198 416,474 109 38.9 5.7
Miami 3,876,380 362 470 9% 214 1.1
Seattle 3,554,760 563,374 16% 19.7 91
Phioeniz 3.851.876 1,381 045 41% 453 34.3
Minneapdiz/S Panl | 2968 806 BEO,TED £3% 16.9 30
Cleveland £.545 831 478,405 169 3 -54
San Diego 2813833 1,283 400 43% 126 108
at. Louis 2603607 348,180 133 45 -12.8
Derier 2,581,506 554 636 £1% 30.4 186
San Juan 2,450,208 451,958 174 7.9 -11
Tarngpe 2,355,957 303 447 13% 159 B4
Fittaburgh £.358.695 334 563 144 1.4 -95
Paitland 2865 283 £80.121 239 2.3 a1
Cineiooati 1979208 331,285 179 8.9 -5
Sacramento 1,796,857 407,018 £3% 213 108

The 2000 census shows that metropolitan areas grew slightly more than
non-metropalitan areas, and those areas between 2 and 5 million grew at 20%

compared to 11% for those over 5 million in the past decade. {Perry)
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A trend that has heen perhaps under recognized in the past three decades is
the steady growth of the foreign horn population in hoth absolute number and
as a percent of the total population In 1900 there were 10 million foreign
born individuals in the United States and this represented 14%of the total
population. For most of the 20th century the foreign born population declined
as a percent of the tota]l population, reaching a Jlow of 4.7% in 1970 with 9.8
million people. The estimate for 2000 shows this to be 30.5 million, which is
11.2% of the tota]l population. This iz more individuals than at any time in
the past century, and three times the 1970 number., and a greater proportion
than at any time since 1930.{Singer)

The new immisgrants are more Latin and Asian than a century agn, when
Europeans predominated. They are moaore likely to ke found in the higher
growth metropolitan areas of the Sonth and West. Indeed, more detailed
analyals may we]] demonstrate that a significant canse of greater growth in
these urhan areas is hecause of the influx of immigrants. In the 1%th and
early 20th century rapid srowth of the major wrban centers of the midwest
and northeast was fueled Ly BEuropean immigration. When the history of the
late 20th and early Zlst century is written the srowth of the whan areas of
the southern ad western UJS mayv be similarly attributed to the immigrants
who settled there.

Freliminary results from the 2000 census also indicate that the newer
immigrants often live in suburban areas rather than central cities {Singer, 11}
Again this is a departwre from the earlier pattern of a hundred vears ago.

Thiz demographic data is cited here as more than just an interesting
footnote to the larger guestion of wrban public administration. Rather, it
suggests that on of the challenges of the early 2lst century for urban public
administrators will he the delivery of essential urban serwvices in a political
and social setting that is rapidly becoming more ethnically and racially

diverse.

Federalism

One cannot understand local government and public administration in the
UInited States without appreciating the significance of federalism. The
constitutionally hased federalist separation of responsibilities hetwesn the
national government and the fifty states means that primary responsibility for

organizing and financing the government of whan areas rests with the states.



For a brief time in the 1960s and early 70s the national sovernment used
fiacal incentives in the form of federal grants to assist metropolitan areas and
egpecially central cities. These grants were emploved to assist in wvarions forms
of redevelopment and transportation enhancement. But many of those grant
programs hawe now disappeared.

It has heen a principle of law for over one hundred wyears that cities are
legal creatures of the state government. From a constitutional standpoint all
structures, responsibilities, and financing systems of Jocal government are
established by the state legislature. There are similar patterns across the
country, nat not a single national mode] or set of operating rales Jocal history
anr]l preference have individually determined the local gowernment design in
each state.

We can draw some generalizations about type and structure of Jocal

government. The most common types of units are:

The County-This was historically a rwral unit of government with each
state's entire territory divided into counties. The primary function of these
governments was to Lhe a localized unit of state government, although its
major officials were directly elected. The county typically had primary
jurisdiction court system, had a sheriff for minimal Jaw enforcement, conducted
elections, maintained major roads, and maintained official  records  of
births/deaths, real estate property ownership, and other such ministerial

functions.

The City-When a county could no longer provide the intensity of wrban
serviced demanded Ly city residents, they were allowed to incorporate as a
municipality or city. At first, cities were agrated specific charters Ly state
legislatures, but that proved impractical and subsequently states established
general charters for cities by population category. The Jarges cities in a state
usually had a classification that fit only them, and were thus likely to Le
regulated fairly stringently Ly the state government. For example, not too
many vears ago MNew York Oity sti]l had to get permission from state
legislature to raise the fee for a dog license.

A city typically will provide police, fire, emergency medical, street
maintenance, water-sewer, and park services. (lities also typically control local

land use through the zoning of property uses. They also isswe dewelopment
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permits and do construction inspections.

Local Special Districts-These are special purpogse governments that
usually administer a single governmental function. In most parts of the United
States local school districts are created with locally elected hoards to run the
elementary and secondary achool system. It iz not unuswal in a major
metropolitan region to have a significant number of local special districts.
With some districts the boundaries are the same as the houndaries of the city,
and other times they overlap multiple cities.

HBegional Special Districts-For functions with regional impact such as
water aupply, sewer aservices, or mass transit administration a regional special
district might Le created. These entities typically owverlap multiple cities and
even counties in an wrban region.

I wi]l nse the St. Lonis metropolitan area as an example to illustrate this
pattern. The 5t. Louis urban region iz further complicated by the tact that
only 7h% of the metropaolitan area population live in the state of Missouri.
The rest reside on the eastern bank of the MMississippl Riwer, which is in
Illinois.

Mote that 1.3 million of the metropolitans area’s total of 2.5 mi]lion people
live in St. Loniz ity {which is a city and a county), and St. Lonls County.
The fringe countries on the edges are smal]l and sti]] rather rural. St. Charles
county has heen growing rapidly in the past two decades and iz a major
destination for population spraw]. The map
Lelow shows the areas of population sain and loss in the region with hlack
dotz indicating gain and red dots Joss. The losses are concentrated in the
north part of the Qity of 3t. Louis, and the eastern part of St. Jlair County
Illinois. The heavy mains in western 3t. Louis County and in central St.
2harles County.

POPULATION CHAMGE 1BB0-2Z000
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Patterns of development and expansion

The American population has spread across the continent ower the past two
hundred wears. MNew York was a major urban center Jong hefore Loz Angeles
reached that statns. But whether the srowth spurt occurred in the 15th or
20th century, there is a common developmental pattern. In the early period of
growth the houndaries of the city expand to keep pace with residential and
commercial expansion. Then legal or popular resistance dewvelops to city
boundary expansion.

Annexation is the common legal action taken by cities to expand their
boundaries. In the 19th century the rapidly expanding cities of the northeast
ang midwesat were usually able to hring dewveloping fringe areas in to the city
by a simple act of the city counci]l. Early in the 20th century many state
legiglatures made it more difficnlt to annex adjoining territory. New ruales
often reguired majority wotes in both the city and the area to he annexed. The
ahility of a grown of residents to incorporate or create a new subwkhban city was
made easier. By the middle of the 20th century many older cities were
surrounded by smaller fringe cities. Annexation was rendered impossikle.
Today a number of the fast growing southern and western cities are stil] able
to annex adjoining Jand.

Early in the 20th century cities were often able to compel annexation
Lecanuse they controlled the water and sewer facilities necessary for fringe
dewvelopment. Los Angeles compelled the annexation of the San Fernando
Valley in 1915 because of their control of water. Mow the walley is attempting
to succeed from Los Angeles and create the Gth largest city in the country.
The wallev represents about 40% of the population of Los Angeles.{Pernstein)

The functions of urban government

In American urhan regions of the early 21st century there are two major
functions expected of local zovernment. The first is prowision of hasic urhan

services, and the other iz |eadership in promoting economic dewe]opment.

Dervice delivery

In American federal system redistributive and income support policy is
primarily the responsikility of the federal and state governments. It is the
system of Jocal governments that are primarily responsible for the actua]
delivery of urban services. These include: police and fire protection,

maintenance and construction of local streets and roadwaws, operation of local



parlt and recreation serwices, provision of water and sewer lines, land use
planning/regulation, building permite and inspections, and the administration of
elementary and secondary puklic education.

In the complex svstem of financing American local government partial financing
of some of these functions come from state and federal governments in the form of
grants or tax sharing. But primary responsibility for delivery and financing rests
with the local gowernments. Money for these services iz mostly derived from
property taxes, local sales tames, and user fees. A few, but not most, local
governnents impose a local wage tax to supplement other revenue sources.

The history of American cities iz a tale of growth. The wawves of European
immigrants who began coming to America in the first half of the 1%th century
mostly settled in cities. This trend has continued. The ancestors of the 15th
anr]l early 20th century immigrants have now hLeen completely absorbed into
the society. In the second and third guarters of the Z20th century immigration
diminished after the enactment of more restrictive national legislation. Buat,
the movement of young people from rural communities to the cities continued
at a rapid pace. At mid-century this was especially true of the migration of
African-Americans from the rural south to the wrban and industrialized north
and midwest.

Fopulation movements to the west and south characterized the latter part of
the 20th century. Southern cities such as Atlanta, Realigh-Durham, Orlando and
Miami smrew rapidly with the infle of middle class northerners who followed
corporate relocations or sought hetter emplovment opportunities in the srowing
urban sonth. California symbolizes the western mrowth as millions moved to the
land of permanent sunshine, ut other western and southwestern areas such as
Dallas, Denwver, Phoenix and Seattle experienced substantial srowth.

From an urban service perspective each generation of Jocal puklic
administrators had to constantly expand the core urban serwices to
accommodate the arrival of new citizens. In the early part of the 20th century
urkban service workers were often patronage appointees who were part of
political machines. Howewer, ower the ]Jast half centwry the estaklishment of
civil serwice rules and Jater the unionization of rank and file omnicipal
workers has significant]ly diminished the role of political patronage in the
management of urban services. Labor costs remain the major expense of city
governments. It is not unusual for more than two out of three daollars spent by

cities to be for personne] costs.
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The sgecond important function of Jocal government iz the promotion of
economic dewvelopment. State governments hawe also historically  promoted
economic growth, and there are many cases in recent wears of the
controversial use of tax incentives to entice corporations to create new johs in
the state. Local governments have also sought to foster economic dewelopment
in their urban areas.

The typical logic of the argument runs something like this:

We (the local government) need to create conditions and incentives to bring
new business to the area to provide hetter jobs and a climate of economic
growth to our area for the economic prosperity of existing residents and to
attract new residents as we]] as keeping voung people from migrating to other
regions of the country.

In addition to the enhancement of employment, new economic development
provides tax revenue growth to finance urban serwvices.

The economic development function is both “hoosterism’ in the form of
promotion of the Lenefits of Jife in the community as well as the use of tax
incentives and land acquisition tools to encourage expansion and retention of
existing Lusinesses and the attracting of new economic enterprises to the

urban area.



How to organize for the achievement o these two functions

For most of the past century scholars, community activistz, and puklic
administrators have grappled with the guestion of how to best organize local
government in major wrhan areas to hbest achiewe effective and efficient service
delivery and promote economic dewelopment.

As we noted ahove, by the early 20th century the srowth of urban areas was
exceeding the territorial bhoundaries of major cities. Across urban America,
eapecially in the midwest and northeast, small cities were established just
arroza the boundaries of major cities and the existence of these suburhan
entities lezally and politically precluded further territorial growth of cities.

The takle illustrates from the 2000 censns the population difference hetween
major cities and metropolitan areas they are a part of {omitted). It is
instructive to note that New York as the countrv's ]argest citvy represents Jess
than 40% of the population of the region. Mew ¥York is today two and half
times larger than its nearest competitor hecawse a hundred wears ago the
state legislature merged the city of Mew York with its swrrounding counties
and cities. The city of Brooklyn was at the time one of the largest in the
country, but was merged into Mew York. This was a unigue consolidation
Move.

My urban area of St. Louils i more typical of the ewolution of government
structure. The current boundaries of the Qity of St Louls were fixed in the
state constitution of 1878 as the city withdrew from St Louls County and
Lecame a citycounty. At the time the houndaries exceeded the extent of
urkan dewelopment, but in less than fifty wears there were calls by wvarious
civic leaders to expand the boundaries of city to match urban development,
which had spilled over into St. Louis County and the neighboring cities that
had grown up on the border with the city. Thus, the “reform’ of 1876 had
become within fifty vears a barrier to city growth. {For a map of the St. Louis
region see above. )

Two attempts at consolidation or merger were made in the 15208 and two
more in the 1950s and early 60s. By this time St. Louis County sovernment
had become more professional, and an urban service prowider for the growing
urban population in that part of the county that had never hecome part of a
municipa] government. In the late 1380z another attempt was made to
congn)idate local government within St. Lonis County {but merger with the city
was not part of the plan). Howewer, the [JS Supreme Court declared the



Governing City—xtatex in the Zlxt Centeury 15

mechanism for merger unconstitutional, and the effort died .2

In the texthooks on urban public administration St Lounis is often cited on
both sides of the argument over the best way to organize local government.
Becanse the 5t. Lonis metropolitan region has more local gowvernments per
100,000 people than any major urban area except Fittshburgh, it is frequently
citied by those from the region and elsewhere as an example of what iz wrong
with American urban government. The many failed attempts at consclidation
and reform are seen as symptoms of the fundamental problem of urkan
governance.

Reformer Chester Maxey in the 1920z wrote:

One gain about which there can Le ]ittle douht iz the amelicration of civic
conditionz subsequent to the political unification of metropolitan communities.
Elahorate public improvements, hLetter articulation of thoroughfares, extended
anr]l improved puklic ntility services, more comprehensive and carefu] city
planning, more adequate educational and eleemosynary institutions, and hetter
government services-these are reported as invariakle results of political
unification.

Twenty vears later Victor Jones added economic development to the rationale
for metropolitan government:

The realization of the ohjectives of whan dewvelopment and redevelopment
depends on the kind of Jocal government we have in metropolitan areas—Cnly a
government with community—wide jurisdiction can plan and provide the services,
physical facilities, guidance, and controls necessary to relate functional plans
with area plans. {Stephens, 33-42)

Finally, Jjownalist-reformer Meal Ferce in the early 1980z found
fragmentation of local government jurisdictions to he a hindrance for what he
called American citvstates in thelr competition in the emerging global
economy. (Fierce)

Hecent reformers hawe usnally recognized that a MNew York city type
consolidation on the metropolitan scale today is likely impossikle in major
urban areasz, which often spil]l over state bonndaries and embrace mi]lions of
people. However, the city of MNew York with its population of & million people

ig larger than ewvery metropolitan area with the exception of the top three

21 An ewmellent account of the develupment af lacal guvernments in 5t Lauis 1= found 1o
Terrence Jones, Pragm
Lauis : Palmerston and Reed EDDDII




{Mew York, Los Angeles and Chicago). The political barriers to the creation of
any new megacities in the faghion of Mew ¥Yorlk are go formidable as to he
likel¥ insurmountakle.

In recent decades a competing intellectual model of local government
organization has grown up that celebrates fragmentation of local gowernment.
The puklic choice mode] regards small serwice providing units of Jocal
government as plavers in a regional marketplace. This perspective deweloped
and articulated by Thiebolt and Ostrom argnes that citizens can make choices
ahout where to live within a metropolitan region hased on their waluation of
the service/tax mix of Jocal movernments. It does not matter that the range
anr]l depth of local services s no egual in the region bhecanse citizens can
choose to ]ive in the commmnity that provides the package of services that
best match their preference. The whan community 8 a market and ]ocal
commurnities are services providers competing for residents 33

Arcording to the puaklic choice mode]l, the fragmentation of local government
service providers Iz both more efficlent and more responsive to citizen
preferences. They argue that lakhor intensive public services are not
particular]ly sensitive to economies of scale {contradicting the metropolitan
reformers), and better account for individual service preferences. For example,
a Jocal community with an extensive part and recreation service system with
attract citizens with preference for those serwices.

Smaller units of government can also pursue service delivery efficiency by
contracting for service with other units of government {other cities of the
county government), or by contracting with private entities. In the St. Louls
area some cities contract with the County police department to provide
gservices, other contract with a neighboring larger city for police and fire
service, and contract arrangements with private trash haulers is almost
universal. {Adwvisory Commission)

Those with a public choice perspective usually support and encourage
cooperative regional governance as an alternative to regional government. They
would argue that civic, business, and political leaders could develop
cooperative approaches and institntion based on principles of woluntary

cooperation. In this fashion the metropolitan region can promote economic

1 An excellent reivew of the public choice literature is found in @ Ross Stephens and
Melsan Wikstrom, Metropolitan Government Gavernance (Mew York: Oufard U Press,
20001, Chapter 8.
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development activities. Oity and county officials as well as  puahklic
administrators of regional cooperative entities hawe incentives to cooperate in
common economic development efforts.

Those favoring a unitary or metropolitan area government approach make
two additional counter arguments. First, there are ohwious fiscal disparities in
the awvailakility of resources to local gowvernments in a fragmented region.
Both central cities and older suburbs tend to have a declining tax base with
an aging infrastructure and housing stock. This can and does often lead to a
need for a hier lewve] of service with fewer resources awvailahle.

The dewvelopment of whan areas in the past half-century has usually
resulted in economic and racial/ethnic segregation. Some parts of the region
are hoth newer and home to upper middle and high-income groups. Others
have hecome the only choice of residence for those who are poor. Reformers
argue that with unitary government a single public entity responsible for the
entire reglon is hetter able to hawe the fiscal capacity to provide necessary
services to poorer subcommunities. Howewer, this does assume that a city
government that encompasses the entire region will have the political will to
redistribute taxes collected from more affluent areas to cther parts of the city
in the form of enhanced public services.

The essential tension I this proposition is illustrated Ly the recent story in
the L& Times about the attempt of those living in the San Fernando Valley of
Los Angeles to succeed from the city and Lecome the §th largest city in the
county. This suburban part of the Los Angeles urban area was annexed in the
1920s as a condition for receiving water and sewer serwvices essential for
development. For many wears some residents of this commmnity have beliewved
that they pay fore in taxes to the city government than they receive hack in
the form of public services. (Bernstein)

Los Angeles has for many vears been metropolitan area with the kind of
government fragmentation typical of most of the United States. The 2000
census showed the city of Los Angeles to have Jess than a guarter of the
regions population living within its boundaries. If the Valley withdraws to
create its own city, that share will drop below 15%. Under the state
constitutional rmles for such a withdrawal both a majority in the area to |eave
as wel]l as a majority in the city as a whole must support such action in a
popular wote. The article indicated that perhaps African-Americans in Los

Angeles might he happy to see the predominantly Hispanic and white



population in the Valley area Jeave the city because it would enhance the
political power of thosze remaining in the city.

It will] be interesting to see how the “Walley debate plays out in the coming
months. It may he a wvery good electoral test case for hoth sides of the
argument over the hest form of local gowernment organization in large urban
areas. Do the citizens of a metropolitan region helieve a singe local
government for the entire socially and economically integrated wurhan place
hest serves them or do they prefer smaller units of local government?

In Los Angeles the argument will probakly turn on questions of taxes and
gervice provision. But, wi]] a Los Angeles urban area that has struggled
economically in recent years as the structure of the Jocal economy has changed
Le further disadvantaged by a further fragmentation of Jocal government?

These are interesting gquestions that have no clear answers today.

. Role of Public Administrators

Public administrators face significant challenges as they try to manage the
problems of wurhan areas in a gobal era. It should he noted that Ly public
administratore 1 am referring to both elected and appointed officials. The

major categories of challenges faced are:

1. To provide high quality urban services in an environment
of scarce resources and rapid economic change.

As we have described ahove, American metropolitan areas are at hest
understood as networked systems of governance rather than gowernment
bureaucracies with anthority over serwice delivery in the entire region. It often
appears to be easler to administer the delivery of urban services with a
hierarchical organization arrangement. In a networked avstem cooperation and
joint action must be the product of negotiation and agreement. Fublic choice
theorists argune this is a Letter arrangement for the citizens, at whether they
are correct or not the reality of American metropolitan government is the
ahsence of a single hierarchy.

As we noted abowve, New York ity perhaps comes closer to the single

government 1deal than any other major American Oity. The Mew York ity



Governing City—xtatex in the Zlxt Centery 13

population iz 358% of the region, and only Fhoenix was higher at 41%.
Howewer, the MNew Yorl City population grew by 9%, which is a fu]]l percent
higher than the region as a whaole. The rate of population growth in the
FPhoenix region was 25% more than the city of Phoenix in the last decade.

In the historic merger of seweral existing local governments to create the
current (it of Mew York in 1838 a hasically zingle local government was
created for what then was about 30% of the population of the region. A recent
study of local government in the MNew ¥ork region today points out that almost
immediately after the consolidation forces faworing decentralization  were
successfu] in creating five Boroughs {or sovernmenta)l subunits] within the
ity of Mew York. The origina] four counties within the area were retained
arnrl a fifth county was created for symmetry Letween the countiez and the
boronughs. In the early 20th century the horoughs were local governments with
autonomous powers in the delivery of some serwices. In the &0z and 7Tz there
were gevera] efforts to decentralize some service provision in the name of
regponsiveness to Jocal neighborhoods in Mew York ity {Benjamin and
Mathan)

A half century ago a study of local government in the MNew York region was
critical of the 1400 local governments in the Mew York metropolitan area. This
number included entities in the MNew Jersey and Connecticut portions of the
region as well . {Wood) Today that number stands at 2179 (Benjamin and
Mathan! There could be an endless argument abont whether or not the
creation of the city of New York in 1595 left the urban region hetter or worse
off 2 hundred vears later. What cannot be denied is that the most significant
governmental consclidation in the history of the United States has created
what is by far the Jargest city in the country, but its population is bharely
more than a third of the population of the urban reglon today. The boundaries
of the Qity of Mew York are the same todavy as a century ago, but the urban
region of MNew ¥York extends far hevond those boundaries and into two
neighboring states.

Mo American living today in an urban region should expect in their ]ifetime
to have a single mmnicipal government that encompasses the entire
metropolitan region. American wurkhan public administrators will alwavs practice

their profession in a system of loosely networked local entities 4!

4) The provipce government recently mowved initiated legislation to consolidate local
oovernment. the Toropto region, Recent commentary on it includes : Mary Rowe



Learning to function effectively in a networked system of urban serwvice
delivery means that continnal attention must be pald to maintenance of the
syaetem. Regional cooperative institutions must be built and maintained. This
requires effort and patience. One needs the negotiating skill of the diplomat,
not a generals powers of command. In a system of networked gowvernance
public administratora must learn to dewvelop and sustain temporary and
permanent  regional and subregional  institutions. It iz through these
institutions that trust and working relationships are deweloped. Joint efforts
on regional matters flow from such institutions.

In a region with local entities of varions sizes there wil] Le fiacal disparities.
In a networked system al]l such disparities cannot he resaolwed. Differences are
part of the system. Revenne redistribntion by a larger entity, such as state
government can assist ameliorating some of the most zignificant disparities.
For example, most state governments support |ocal schoo] districts by nse of a
formmla for distribnting state tax monevy for use in Jocal schools. But, in the
delivery of other whan serwices it iz not typical for the state sovernment to
engage redigtribution policies. The relative commercial wealth of individual
communities is nsnally the key to resources availakle for urban public services.

The Minneapolis-5t. Faul region has dewveloped a system for redistributing
across the region some of the growth of property tax rewenue derived from new
development. {Orfield 1997, Ch. 6) In St. Louis County the local sales tax is a
principle sowrce of local sowernment revenue. In the early 90s a plan for
sharing some sales tax revenue high to low sales tax cities was dewveloped and
implemented.

Thus, one finds three different perspectives for the improwement of serwvice

delivery

1. Conaolidated bureaucracy

This argument contends that large hureaucracies can utilize economies of
gcale in the delivery of services and draw fiscal resources from a regional tax
Lase. Equity of serwice delivery will be assured as long as professional
bureaucratic standards are used to make allocative decisions related to serwice

delivery rather than responses to neighhorhood special pleading.

(ed]lqmmulqnsldaung_&ﬂﬂmm (DOwen Sound : Ginger Fress, 20000, and
Andrew Sanctan, Merger sover nment (MeGill-Gueen’s University
Fress, 20000
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2. Melghborhood government

This argument, often hut not exclusively from the puklic choice perspective,
contends that the many of the most significant urkan services are inherent]y
local, and are hest performed by units of government politically responsive to
neighborhood and small area constituencies. They usually concede that some
functions are hest regionalized. Mass transit-highway planning and sewage
disposal facilities are easy examples of regional functions. But smaller units,
which are more politically responsive to people living in neighborhoods, Lest
perform most local government services. Froponents contend that costs wil]
actually be less, and equity does not require that ewery citizen in an urkan

region receive exactly the same bundle of services.

3. Privatization

This argument contends that the private sector iz inherently more efficlent
than gowvernment, and that many, but not al]l, services now performed by
public sector bureaucracies could Le hetter rendered Ly private entities. For
many vyears some smaller Jocal governments have contracted with private
companies haul trash and fix streets. More recently some school hoards hawe
hired outside companies to take owver and ran schools, and there has heen
limited use of a private company to private fire service.

Meither of these three are mmtnally exclusive, hut each represents a way of
thinking ahout and approaching the delivery of urban services. Public
administrators today and tomorrow need to be clear in their own minds ahout
a conceptual approach to organizing service delivery hecause each of the three
approaches have their public proponents.

In the world of maultiple wrhan governments part of the networked
arrangements relate to the relationship between local service provider entities,
and regional governments that are usually single service providers (transit,
water, etc.). Typically the regional units do not have independent
governmental powers. For example, often they do not have the power to levy
taxes. Bnt, for movernance to function effectiwvely urban puhblic administrators
must wltimately create a network of personal cooperation that resembles a
computer database system that relies on a distributive set of serwvers rather
than a single hnge mainframe.

The challenge for puklic administrators in a networked system Jocal



governance s to maintain and enhance the networl, and to he open and
engaged with others in the process of mmtnal gowvernance. Fach Jocal entity
may be large or small relative to the whole region. Fach mavy have general
governmental powerg or narrow ones. But, the efficient and effective delivery
of urhan services to their constituents is a primary responsibility. Service
delivery iz usnally labor intensive and reguires effective management of a
functionally orzganized set of service bureancracies. At the working lewe] the
local gowernment employees providing the service are frequently what Michas]
Lipsky has called “street lewe]l bureaurrats’, namely individuals like police
officers who can exercise considerable discretion in the application of rules to
problems they encounter {Lipsky) The American urban public administrator
strives to find and deploy resources to efficient]ly deliver essential services

within their jurisdiction. This is never an easy task.

2. To position the urban area to be economically
competitive in a rapidly changing global economy

In an earlier era, economic competition was a slower and less demanding
game. & factory or a corporate headquarters usually staved in place for a Jong
time once it arrived in the community. Entry in the community involved
substantial long-term costs on the part of the business. There was a sense of
permanence ahout the decigion to Jocate. Mow a computer software or financial]
services company might move from one place to anoter with some {requency.
As one business entity is purchased by another jobs are moved from one part
of the country {or the world) to another. The history of business is filled with
examples of @rowth and decline as one kevy product replaces another in the
cycle. Today the pace with which a company {or a key product) may move
throngh the process of growth to decline has heen accelerated.

For public administrators this means the process of economic development and
redevelopment iz one that never ends. They are unlikely to be akle to =it hack
and rest on their laurels after a sucressful development project. The era of the
global economy means that more and more businesses are not regional or ewen
nation plavers, hut participants in the global economy. Manwfacturing facilities
may he easzily moved to Jower wage Jocations around the globe becawse
international transportation and finance facilitates it. Corporate headguarters

and offices may mowve to places with more desirable climate or other regional



Governing City—xtatex in the Zlxt Centeury Z3

competitive advantages.

Thoge who championed a consolidated MNew York City gowernment a century ago
made economic competitiveness one of their areuments. (Penjamin and MNathan) In the
varions debates hetween “consolidators’ and “decentralizers’ of municipal svernment
across the country in recent decades the advantages of hroad regional gowernment in
the competition for economic development is always a point of contention

2lst century public administrators understand the importance of economic
development in the global era. Good jobs for their constitvents depend on a
vibrant local economy. Tax rewvenues to provide the essential urban services
are ultimately derived from the Jocal economy. The local police chief may not
have economic development as a daily imperative, bt it iz for the Mavor and
ity Manager. Even short conwversations with these Jocal public administrators
reveal that economic development activities consume a high share of their
daily time and effart.

What iz ]ess clear is how one achieves long run economic development for an
urban community. Export base theory {for cities or nations) contended that
the capture for the region of husinesses that sold soods and services to other
regions was the kev to long term development. Successful efforts to secure
such businesses were seen as the key to economic dewelopment. But, in the
history of the Mew ¥York region it was the basic underlving service sector that
was the Jong run strategic advantage. Mamafacturing firms often hegan in New
York Lecause the agglomeration of services and skilled works made it a good
place to start a business.

Later in the life cwcle of the business lower wages, cheaper available land
for expansion, and hetter transportation in he hinterland made a mowve out of
Mew ¥York ity inewitakhle. The ultimate economic success of MNew York Oity
depended on the witality of the permanent service sector. Thompson argued as
we]] that the diversity and richness of economic activity in a large urhan area
virtnally assures its continued economic witality irrespective of the coming and
going of specific firms. The population base of large areas will itself he an
attraction.{Thompson)

Froonomists hawve since World War II produced a wide and waried theoretical

literature on economic development, especially regional dewelopment.

El A useful recent book on the suhject iz ¢ Richard Bingham and Raobert Misr{ed), Theories
E mi lopment. : Per 2 . ¢ Digciplines, (Mewbury Park

TFLITTL EhLF e 1l



But, for the urban puhlic administrator the conceptually oriented economics
literature doeg not offer much in the way of concrete adwice.

The public administrator wants to koow, “What should I do¥ There are a few
comrnities in the United States where citizen oppogition to firther growth renders
economic dewelopment a disputed issue, but there is typically a comnmnity consensus
in fawor of the principle of economic dewelopment. Fartioiar projects may he
controwersial, if they appear to impose lifestvle changes on cwrrent residents. A
new factory built near a residential neighkborhood iz an example.

The array of policy tools and administrative actions available to the wrban
puklic administrator tend to he limited in scope and uncertain in impact.

come of the tools include:

Marketing/Advertising efforts

Thig effort attempts to make others around the country or the world aware

of the assets of Jocation in a particular community.

Land assembly

hany potential new businesses are leawing their previous location hecavse of
an inakility to expand at their existing Jlocation. Land assembly for
redevelopment often means using public power of condemnation to assemble
giteg Jarge enough to accommodate the new business. The process may alao
aggempble the land for purchase by the new dewveloper at a price |egss than

would have heen necessary in the market without government intervention.

Regulatory improvement

Idost cities hawve a wariety of building, enwironmenta), safety, and zoning
regulations. In a Jarge city there may be several different bureaucracies that
each administer a part of these regnlations. A business, especially one in a
burry to move along with relocation, may find the process of regulatory
approval wvery time consuming and costly. Administrative action to allow
businesses to move guoickly throngh the regulatory process can be a

competitive advantage.

Cooperative partnerships
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Idogst urban areas hawve a Chamber of Commerce type organization
regspongible for recruniting and assisting new business to the community. Labor
union umprella organizations are alao typically advocates of husiness expansion
that will create new jobs for their members. When these private organizations
combine in a partnership arrangement with public administrators, this can ke

a useful too] for joint action on new business recrunitment.

Tax incentives

The most widely discussed economic dewvelopment too]l today iz tax
incentives. These can be genera) {low tax rate or ahsence of certain business
tvpe taxes), or project specific. The |atter include: 8

Tax abatement

Industrial development honds
Tax increment financing
Enterprise zones

Loans

Worker training assistance

IMost local and state governments seeking to promote economic dewelopment
hawe legally awvailable an array of these tools for puklic subsidy of new
economic development. There has heen skepticiam ahout the effectiveness of
thege tools in producing new dewelopment that wonld not hawve otherwize
occarred . {Schwartz, Cohen) But, it s wery difficult for an whan public
administrator to reject the unse of such incentives, when other competing
jurisdictions are making these subsidies available.

State, regional, and local governments may each hawve potential incentives. &
major new job producing business might he the bheneficiary of a wvariety of tax

incentives if they relocate to a new region.

Woaorker training and educational programs

For businesses that require skilled lakhor the availability of an educated worl

force az wel]l as training programs can he an important Jocational incentive.

B b good treatment of the range of policies for government to finapce ecopomic
development 1= found o Richard PBingham, Edward Hill, and Sammis White
{ed)Financing F i : o 1tional B (Mewbury Park : Zaze




Thiz may involve hoth Jong-term investments in local education asz wel]l as
gpecific training subsidy programs. {Cohen)

Schwartz and Ellen offer three Jessons for urban areas attempting to use
varions tools  and  incentives to  enhance  economic dewelopment:
{Schwartz-E]len)

Fotential benefits of these strategies tend to he exaggerated in the popular
press
The Conditiong that make economic dewelopment strategies succesaful are
complex

Falicymakers should look hevond potential impacts on economic growth to
consider the henefits of economic dewelopment policies and projects on the
broader wel]] heing of their citizenry
They conclude by saving:

“Changing the direction of a citys economy is difficult, and the factors that
drive economic growth are frequent]y outside the scope of a mayor s ability to
affect them.”

BPack in a recent]ly released book that was more comprehensive in its scope
of analysis concluded the following about local cooperation to achiewe regional
economic development: {FPack, 29)

If Buffalo MNew York and its suburbs—with its topography, education,
unemployment and skil]l levels of 1860-had been scooped up by a glant moving
device and deposited in Florida or Arizona, the city and suburbs would hawve
done much better than they did in New York ewven had thevy enacted ideal
cooperative arrangements.

This wiew contends that long term regional dewvelopment trends, location,
lifestvle amenities may Le much more significant than actions Ly public
administrators, such as tax incentives or marketing plans. Buffalo has cold
weather and more snow than most other parts of the country for five or six
months a year. The advent of relatively cheap and availakle air conditioning
has made the heat of Fhoenix or Orlando seem more amenable than the cold
ard snow of Buffalo to many with locational choices to make.

The difficulty of the economic development task should not he a reason for
public administrators in a2 urban region to give up or fail to pursue
appropriate strategies. They must take the Jead in developing a regional
strategy for economic dewelopment that is fashioned to maximize the

competitive advantages of the urkan region.
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Again while it might appear that all of this happens fore readily with a
gsingle Jeader such as a powerful mavor of a city that emhbraces the entire
region, this iz not the reality of American urban places. Since private as wel)
as public entities must cooperate for Jocal economic dewvelopment, it is perhaps
appropriate that the city leadership of a community mmst learn to lead by
forging cooperative coalitions of key individuals within the community rather

with authoritative commands.

3. To provide equality of opportunity for constituents and
citizens of the urban region

The fina] challenge for urkan public administration is to achiewe quality
service delivery and economic dewvelopment within the context of eguality of
opportunity for all parts of the community. An urban region with a permanent
class of individuals who are unakle to fully participate in the prosperity of the
community is laving the mroundwork for future decline. In the American
context those “left behind’ hawve often been racial and ethnic minorities that
have not been fully integrated into the Jarger society.

open educational opportunities for all have always heen a kev to ultimate
inclusion of wvarious minorities. &As the United States hecomes again a Jand of
urban immigrants, as it was a century ago, it ig becoming increasingly
recognized that without resal educational opportunities the prosperity of economic
dewvelopment will not be shared by all. This will plant the seeds of future unrest
and decline.

aowvernment tends to be better at collecting money than changing hehavior.
In most recent public opinion polls citizens express concern abont the state of
education and a willingness to use pubklic resources to improve this important
function. Schoo] officials are public administrators with specific responsibilities
for education, but others muat help provide the resources and community
support for this effort.

At the end of the education process the Jocal economy must provide good jobs
with wages adequate to sustain a family. Economic development thus becomes a
critical factor in sustaining equality of opportunity.

Iduch of the current geographic and political structure of American urban
areas has been shaped ower the past fifty vears since the end of World War II.

All the trends were in place a century or more ago, bhut the postwar wor]d has



geen inter-metropolitan population shifte on a dramatic scale creating winners
arg] losers in the game of economic srowth. Likewise there has been an
intra-metropolitan spraw] outward bevond the urban core. Mational financing
of freeways and federally subsidized home loan policies contribuating to the
population sprawl that is characteristic of most wrhan areas. As  the
antomokile replaced mass transit as the primary means of transpiration, it
was feasible for individuals to move to the fringes of the urban area and live
in housing on larger tracts of land. The urban areas left hehind often contain
a high proportion of individuwals who are poor and without good prospects for
improvement.

Drweier, Mollenkopf and Swanstrom in the conclusion to their recent hLook
gaid: (Drweler, 260)

In 2 metropolitan landscape characterized by economic segregation and
spraw], a rising tide deoes not Jift all hoats. In what is arguably the most
progperous economy ever on the face of the earth, many places t{and people
who Jive in them, are being left hehind. Mot only are the places hecoming
economically isolated from the mainstream: thev are being politically cut off as
we]]. The flight to the suburban fringe does not just sewer social relations; it
also severs political relations.

Irhan public administrators today need to simultaneously foster economic
prosperity and its consequent life—style amenities in their own commmnities,
and ke address the continuing structural problems of significant economic
disparities. FEguality of opportunity and the awoidance of major social and
economic inequality are a challenge for whan public administrators. Many of
the root canses of lack of cpportunity are bevond the ahbility of wrban public
administrators to address, bhut they are on the front line in fighting the
problems that are generated by ineguality.

The three challenges

By themselves each of these three challenges would he daunting. Together
they constitute formidakle barriers for public administration as they attempt
to carry out their responsikilities. The dedication and skill they bring to these
tasks will do much to shape the future of their communities. The global world
of the Z1st century iz a wor]d that is moving more quick]ly and with few signs
to offer gnides about the road ahead. Becansge of these challenges the daily life
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of the urban public administrator is never dull.

IV. Final Thoughts

Thiz essay hegan with some reflections on glokhalization in a historical
perspective. In closing 1 wish to place this discussion of American whan
government in a hroader context. FPeter Hall recently wrote:

In the past 47 vears, deconcentration, first of residences and latterly also of
employment has hecome a universal phenomenon in the world's metropolitan
areas. Once unigue to the Anglo-American-Anstralian group of cities, it has
now hecome characterigtic of the whole of Western Ewrope and of Japan. And
in the larges of these areas, the glokal cities, it has hecome extreme]ly
complex, extending over wery wide areas of territory in a dynamic process that
results in a highly polveentric metropolitan system.{Hall, 27)

In is this decentralization of urkan areas into in polycentric system of
communities that is at the heart of the American discussion of urban
governance in the 2lst centurv. For much of the 20th centuwry there was a
debate hetween those who fawored a consolidated single system of gowernment
for large urban areas. Others argned that decentralization of many, but not
all, urhan administrative functions was hoth inevitakle and preferakle.

I am argning here that the Jlater wiew has prevailed. Mot hecanse the
consolidationists have coneceded the argument, but becanse the possibility of a
unitary local government for an entire metropolitan region grows less likelw
with each passing wvear as residents and ecomomic activity sprawl across the
countryside.

If decentralization continues {1 prefer this decentralization to fragmentation), the
three challenges 1 outlined abowve will make life interesting for whan public
administrators. They mwust at the same time find ways to deliver high guality
pukblic zervices in a world of scarce resources. stimmlated economic development,
and do a0 in an environment in which no significant segment of the population is
left behind in poverty and socia) izolation.

There are no magic solutions for these challenges. Successfu] strategies and
tactice in one urban area may not work in as wel]l in another. The common
denominator for success is likely to be the political and managerial skills and
dedication of the urban public administrator rather than a single “one size fits

all” strategy.
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