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P R E F A C E  

The Advisory Commission on Intergovernmental  Re la t ions  was 
e s t a b l i s h e d  by Publ ic  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 24, 1959. 
Sec. 2  of t h e  a c t  s e t s  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 o f  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 coord ina t ion  of  a c t i v i t i e s  between t he  l e v e l s  
of  government, and because popula t ion  growth and s c i e n t i f i c  
developments por tend an i nc r ea s ing ly  complex s o c i e t y  i n  f u t u r e  
yea r s ,  i t  is  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  g ive  cont inu ing  a t t e n t i o n  t o  intergovernmental  problems. 

"If  i s  in tended t h a t  t h e  Commission, i n  t h e  performance 
of  i t s  d u t i e s ,  w i l l - -  

" ( l ) ' b r i n g  t oge 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) p rov ide  a  forum f o r  d i s cus s ing  t h e  admin i s t r a t i on  
and coo rd ina t i on  of  Federa l  g r an t  and o t h e r  programs r e q u i r i n g  
intergovernmental  coopera t ion ;  

"(3) g ive  c r i t i c a l  a l t t en t ion  t o  t h e  cond i t i ons  and c o n t r o l s  
involved i n  t h e  admin i s t r a t i on  of  Federa l  g r an t  programs; 

"(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 h e  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 
of 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  a n  e a r l y  s t a g e  of  
emerging pub 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  i n t e r -  
governmental coopera t ion ;  

"(6) recommend, w i t h i n  t h e  framework of  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  of  governmental f unc t i ons ,  
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  
government ; and 



"(7) recommend methods of  coo rd ina t i ng  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 l e s s  compet i t ive  f i s c a l  r e l a t i o n s h i p  between t h e  
l e v e l s  o f  government and t o  reduce t h e  burden o f  compliance 
f o r  taxpayers  ." 

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  Commission from 
time t o  t ime s i n g l e s  ou 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 r a 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  o f  government and 
thereby improve t h e  e f f e c t i v e n e s s  o f  t h e  f e d e r a l  system o f  government 
a s  e s t a b l i s h e d  by t h e  Cons t i t u t i on .  One problem s o  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  growing comp l e x i t y  of  intergovernmenta 1 
r e l a t i o n s  i n  t h e  l a r g e  met ropol i t an  a r e a s  and t h e  need f o r  r e a d j u s t i n g  
l o c a l  government s t r u c t u r e ,  f unc t i ons  and geographic j u r i s d i c t i o n  t o  
accommodate c u r r e n t  and a n t i c i p a t e d  i nc r ea se s  i n  popula t ion  i n  t h e s e  
a r e a s .  

I n  t h e  fol lowing r e p o r t  t h e  Commission has  endeavored t o  
ana lyze  t h e  s t r e n g t h  and weakness o f  various,  a l t e r n a t i v e  approaches 
t o  loca  1 government r eo rgan i za t i on  i n  me t ropo l i t an  a r e a s  and 
r e s p e c t f u l l y  submits i t s  conclusions and recommendations thereon  t o  
t h e  S t a t e  Governors and l e g i s l a t u r e s  and t o  t h e  l o c a l  governments o f  
t h e  Country 's  growing urban c e n t e r s .  

t 

This  r e p o r t  was adopted a t  a  meeting of  t h e  Commission he ld  on 
June 29, 1962. 

Frank Bane 
Chairman 
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I. INTRODUCTION 

A. Purpose and Scope of Report 

The Commission's report on Governmental Structure, Organiza- 
tion and Planning & Metropolitan Areas focused on the problems of 

-2 - 
local government structure that commonly characterize metropolitan 
areas, with two objectives in mind: "(1) to ascertain some possible 
courses of action by State governments which would permit govern- 
mental units and citizens in the metropolitan areas to bring about 
improved coordination between governmental structure and govern- 
mental functions in these areas; and (2) to develop possible courses 
of action by the National Government which would both encourage 
State and local efforts in behalf of metropolitan area development 
and insure that functional programs in the National Government 
facilitate rather than impede coordination efforts at the local 
level ." A/ In the course of considering and recommending possible 
State action in behalf of improved local government within 
metropolitan areas, the Commission report described many of the 
approaches to local government reorganization hitherto tried in the 
United States. The description was not intended to be all inclu- 
sive, nor did it purport to give a full analysis of their strength 
and weakness. 

The present report is an effort to treat the alternative 
approaches to reorganization of local government in metropolitan 
areas more comprehensively, to supplement the earlier Commission 
report. 

The report is designed to provide a concise review of the 
major approaches that have been used or given serious consideration, 
indicating their strength and weakness, and the factors that make 
them more or less likely to prove effective if adopted. This review 
is addressed to (a) the citizens and officials within metropolitan 
areas who are struggling with the question of how to overcome 
deficiencies in geographical jurisdiction and powers of their local 
governments which impede the effective handling of area-wide prob- 
lems, and (b) Governors and State legislatures who are faced with 
the necessity of providing a combination of State assistance and 
regulation with regard to metropolitan area problems. 

- - - - -- - - -- - 

1/ U. S. House of Representatives, Committee on Government - - 
Operations, Governmental Structure, Organization, and Planning 
in Metropolitan Areas, Suggested Action 9 Local, State and 
Etional Governments, A Report by the Advisoq Commission on 
Intergovernmental Relations (Washington, July, 1961), p.1. 
Hereafter this report is cited as Governmental Structure. 



Judging from the response to its earlier report, the Commis- 
sion believes that citizens and officials will find such a review 
useful, and that in providing it the Commission is taking another 
step in carrying out its function to help improve intergovern- 
mental relations at National, State and local levels. The 
Commission takes no position with respect to the use of any one or 
more of the approaches analyzed, believing this is a decision for 
each community to make in the light of its own desires and 
conditions. 

The second purpose of this report is to suggest to the State 
governments additional ways in which they can make these 
reorganization methods more available to citizens in metropolitan 
communities, and improve the likelihood of their success, if tried. 
Recommendations are submitted for State legislation relative to 
several of the reorganization approaches. 

B. Definitions 

For the purposes of this report, "local governmentstt include 
all units of,government below the level of the State: namely, 
counties, towns, municipalities, and special districts except 
school districts. 

"Reorganization of governmental structure in metropolitan 
areas" is intended to include: (1) changes in the geographical 
jurisdictions of local governments, and (2) reallocation of powers 
or functions among existing and new units of local government. It 
excludes reorganizations that do not modify the present distribu- 
tions of powers among existing units of government, such as 
internal departmental realignments through city or county charter 
revisions. Such internal changes can have, of course, significant 
long-run effects on improving the ability of individual govern- 
mental units to deal with their problems. 

The following are considered "approaches to reorganization of 
local government in metropolitan areast': the use of extraterri- 
torial powers, intergovernmental agreements, voluntary "metropolitan 
councils," the urban county, transfer of functions to the State 
government, metropolitan special districts including multi-purpose 
districts, annexation and consolidation, city-county separation, 
city-county consolidation, and federation. 

C. Sources and Method 

Metropolitan area problems and the relationship of these 
problems to the areas and powers of local governments have been 
researched extensively by many individuals and by State and local 
governmental organizations. This has been particularly true since 
World War I1 as problems of suburban growth and extension have 



become more intense. In revTewing alternative approaches to 
adjusting local governments' areas and powers, this report is 
largely a distillation of the experiences and observations of 
informed students and practitioners of local government, set 
forth in their writings and speeches. The major references are 
cited in the report. Responsibility for conclusions and recom- 
mendations in the report is, of course, that of the Commission. 





11. REASONS FOR REORGANIZATION OF LOCAL GOVERNMENT 
IN METROPOLITAN AREAS 

The need for changing the geographical jurisdictions and 
powers of local governments in many of our metropolitan areas 
arises because of the growing maladjustment between what these 
governments are called on to do and their ability to perform. More 
specifically, the present powers, jurisdictions, and structures of 
local governments, and the status of intergovernmental relations in 
the metropolitan areas, make it increasingly difficult for the local 
governments to perform independently many functions which are 
inevitably area-wide in nature. 

A. The Importance of Metropolitan Areas 

A high proportion of the nation's population and economy is 
encompassed in metropolitan areas, and the proportion is increasing. 
Although the figures in Table 1 are not exactly comparable, they 
serve to indicate the growth in number of metropolitan areas since 
1900. There has been a significant increase not only in the number 
of smaller metropolitan areas, but also in the number of larger 
areas. 

In the period 1940 to 1960, the population of the 212 areas 
now recognized as metropolitan increased by 55 percent, from 72.8 
million to 112.9 million, while the rest of the United States grew 
only 12 percent, from 59.3 million to 66.4 million. The proportion 
of the total U. S. population in the 212 areas was 55 percent in 
1940; 63 percent in 1960. 

The metropolitan centers account for about three-fourths of 
the nation's total economic activity. As of June 1960 metropolitan 
areas accounted for 78.6 percent of all bank deposits in the United 
States. 11 In 1958 they accounted for 76.8 percent of the value 
added by manufacture, contained 67.2 percent of the country's 
manufacturing establishments, accounted for 73.8 percent of the 
total number of industrial employees and 78.5 percent of all manu- 
facturing payrolls. 21 In 1959 and 1960, 69 percent of all 
"housing starts" occurred in these areas. 41 

2/ U. S. Federal Reserve System, Distribution of Bank Deposits - 
Counties and Standard Metropolitan Areas. (Washington, 
December, 1960) (Information reflects 212 metropolitan areas.) 

3 /  U. S. Bureau of the Census, 1958 Census of Manufactures. - 
(Information pertains to the 188 metropolitan areas then 
designated.) 

41 Construction Review VIII (March 1961) p. 15. - 



Table 1 

Number of  Met ropol i t an  Areas,  1900-1960 

. . . 
Popula t ion  group 

: 1960 1 1950 1 1940 1930 1 1920 1910 ' 1900 1 
B /  ' B/ ' B /  . - ; A / : -  . -  . -  B / . -  . - .  B/  : B /  

Over 3,000,000 5 5 3 3 2 1 1 

1,000,000 t o  3,000,000 18 9 8 7 6 5 4 

500,000 t o  1,000,000 30 23 13 9 10 8 5 

250,000 t o  500,000 48 41 36 33 26 20 14 

100,000 t o  250,000 89 69 65 63 50 37 29 

22 Under 100,000 - 15 - 5 - 4 - 1 - I -  0 

2 12 1 6'2 130 119 95 72 c /  53 - 

&/ Standard Met ropol i t an  S t a t i s t i c a l  Areas (SMSA1s) a s  def ined  and 
r epo r t ed  i n  1960 Census. This  column i s  no t  comparable w i th  o t h e r  
columns . 

B /  SMA's by decades according t o  c r i t e r i a  used i n  1950 Census. Taken - 
from Donald J. Bogue, Populat ion Growth in Standard Met ropol i t an  
Areas 1900-1950 (Washington, D .  C . :  Housing and Home Finance Agency, 
1953), Appendix Table 1. Bogue combines t h e  18 New England SMA's 
i n t o  12 county equ iva l en t s .  See Appendix Table 2-B. 

C /  Inc ludes  S t .  Joseph, Missour i .  - 
SOURCE: I n t e r n a t i o n a l  C i ty  ~ a n a g e r s '  Assoc ia t ion ,  Municipal Year Book 1961 

(Chicago: 1961), p .  35. Reprinted by express  permission of  t h e  
p u b l i s h e r .  



Metropolitan areas account for a large share of the costs of 
local government in the United States. When the 1957 Census of 
Governments was taken, there were only 174 standard metropolitan 
statistical areas, compared with the.212 such areas at the time of 
the 1960 Census of Population. Yet in 1957 local governments 
within SMSA's accounted for over 70 percent of all local tax reve- 
nue, had 74 percent of all local government debt, and made 66 
percent of all local government expenditures. With 52 percent of 
all public school enrollment, they made 61 percent of all local 
expenditures for education. Their proportion of local expendi- 
tures for other governmental functions was even higher, averaging 
70 percent, and exceeded 80 percent of the national total for such 
functions as parks and recreation, fire protection, and 
sanitation. 5/ 

All indications are that the relative importance of the 
metropolitan areas in the nation will continue to increase. 

B. Growth of "Metropolitan Problems" 

The growth of metropolitan communities is the "natural end 
product of over a century of industrialization accompanied by 
increased agricultural productivity." 51 Among the major forces 
working in this process were the changing technology (the auto- 
mobile, the septic tank, the elevator, the power pump, modern 
communications devices), the economics of mass housing, the lack 
of room in the central city and older suburbs, government housing 
policies, and the search for individual homes surrounded by 
acreage. The resultant congestion and sprawl of the urban popula- 
tion and the interdependence of communities within the metropolitan 
areas have made it increasingly difficult for local governments to 
deal with many functions on less than an areawide basis. These 
functions usually include the provision of governmental services 
and controls in the fields of mass transportation and traffic, 
water supply and distribution, the disposal of sewage and other 
wastes, land use planning and control, air pollution control, open 
space acquisition and management, and civil defense. 11 The 
number and type of these functions which constitute metropolitan 
problems vary from place to place. 

5 /  U. S. Bureau of the Census, Government Finances & - 
Metropolitan Areas, 111, No. 6. 

6/ National Conference on Metropolitan Problems, General Report - 
(East Lansing, Mich., 1956), p. 9. 

7/ For similar statement see: Governor's Commission on Metropol- - 
itan Problems, Meeting Metropolitan Problems (Sacramento, 
Calif., 1960), pp. 7-9. For description of other definitions 
of metropolitan problems see: Edward C. Banfield and Morton 
Grodzins, Government and Housinq ,& Metropolitan Areas (New 
York: McGraw Hill, 1958), pp. 30-39. 



C .  Why Local Governments Find D i f f i c u l t y  i n  Coping 
w i th  M e t r o ~ o l i t a n  Problems 

The Commission's r e p o r t  on Governmental S t r u c t u r e  i d e n t i f i e d  
four  reasons why l o c a l  governments a s  now c o n s t i t u t e d  a r e  f r equen t ly  
unable t o  perform area-wide func t ions  e f f e c t i v e l y :  (1) f ragmenta t ion  
and over lapping  of  governmental u n i t s ,  (2) d i s p a r i t i e s  between t a x  
and s e r v i c e  boundaries ,  (3)  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 ,  and (4) met ropol i t an  a r e a s 1  over lapping of  S t a t e  
l i n e s .  81 

(1) Fragmentation and over lapping o f  governmental u n i t s .  
Many met ropol i t an  t e r r i t o r i e s  a r e  no t  w i t h i n  t h e  l i m i t s  o f  any one 
p o l i t i c a l  u n i t  of government, so  t h e r e  i s  u sua l l y  no immediate 
governmental mechanism f o r  dea l i ng  wi th  area-wide problems on a  
coord ina ted ,  r e spons ib l e  b a s i s .  Seventy-nine of  t h e  212 metro- 
p o l i t a n  a r e a s  represen ted  i n t e r coun ty  a r e a s .  These 79 conta ined  
71 percen t  of  t h e  met ropol i t an  popula t ion .  Twenty-four o f  t h e  79 
extended over  gwo o r  more S t a t e s ,  and s e v e r a l  o t h e r s  made up p a r t s  
of  t h e  i n t e r s t a t e  "standard conso l ida ted  a r ea s "  o f .  New York-north- 
e a s t e r n  New Je r sey  and Chicago-northwestern Ind iana .  

The fragmentat ion of  t h e  l o c a l  government p a t t e r n  i n  t h e  212 
met ropol i t an  a r e a s  i s  shown by t h e  fol lowing t a b u l a t i o n  of  types  of  
l o c a l  government u n i t s  by s i z e  o f  met ropol i t an  a r e a  i n  Table  2 .  91 

Most o f  t he se  l o c a l  u n i t s  do no t  e x e r c i s e  exc lu s ive  l o c a l  
government j u r i s d i c t i o n  w i t h i n  t h e i r  boundaries--many of  them 
over lap .  School d i s t r i c t s  and o t h e r  s p e c i a l  d i s t r i c t s  a r e  t h e  
most f requent  examples of  u n i t s  over lapping t h e  j u r i s d i c t i o n s  of  
municipal  o r  county governments. It may be noted,  i n c i d e n t a l l y ,  
t h a t  of  t h e  10,413 "0ther1'  l o c a l  governments shown i n  t h e  
t a b l e ,  over  3,800 were such s p e c i a l  d i s t r i c t s .  101 

(2) D i s p a r i t i e s  between t a x  and s e r v i c e  boundaries .  The 
most a s t u t e  f i s c a l  p o l i c i e s  and t h e  h ighes t  p o s s i b l e  degree o f  
t e c h n i c a l  competence i n  f i n a n c i a l  admin i s t r a t i on  a r e  of  l i t t l e  
a v a i l  f o r  t h e  e q u i t a b l e  and adequate  f inanc ing  of  governinental 
s e r v i c e s  i n  met ropol i t an  a r e a s  un l e s s  t h e  b a s i c  f a c t  o f  noncoinci-  
dence of s e r v i c e  a r e a s  and a r e a s  of  t a x  j u r i s d i c t i o n  f o r  t h e  suppor t  
of  such s e r v i c e s ,  i s  c l e a r l y  recognized and e f f e c t i v e l y  met. 

Governmental S t r u c t u r e ,  9. c i t . ,  pp. 12-17. 
I b i d . ,  p .  14.  
Estimated from U .  S .  Bureau of  t h e  Census, 1957 Census of 
Governments, Governments t h e  United S t a t e s ,  I ,  Nos. 1 and 
2 ;  and U .  S.  Bureau of t h e  Budget, Standard Met ropol i t an  
S t a t i s t i c a l  Areas (1961). 



Table 2 
Local Governments in the 212 Standard Metropolitan Statistical Areas, by 

Population -- Size of Area 
(School districts as of 1960; other local governments as of 1957) 

. . 
1960 : Number of local governments : Dependent 

:Number of: . . : School Population size of SMSA population 
Total : School : Other : Systems SMSAts :(in millions): . . : districts : : 1960 A/ 

SMSAts with a 1960 population of-- 

2,000,000 and over.......... 10 43.6 4,397 1,685 2,712 187 
1,000,000 to 2,000,000.. .... 14 18.0 2,131 7 90 1,341 32 
500,000 to 1,000,000.. ...... 29 19.2 2,623 8 64 1,759 7 9 
200,000 to 500,000.. ........ 69 20.6 4,691 1,908 2,783 187 

.......... 100,000 to 200,000 68 9.8 2,571 985 1,586 99 
Less than 100,000 ........... 22 1.8 5 63 331 232 16 

A/ School systems operated as part of another government--county, city, or town, rather - 
than as independent districts. 

SOURCE: Calculated from detail shown in U. S. Bureau of the Census, 1957 Census of Governments, 
Governments & the United States, I, No. 1; and Public School Systems 1960 
(November 1960), by reference to current designations of SMSAts as indicated by 
U. S. Bureau of the Budget, Standard Metropolitan Statistical Areas (1961). 



Generally speaking, the larger the number of independent 
governmental jurisdictions within a metropolitan area the more 
inequitable and difficult becomes the process of financing those 
governmental services which by their nature are area-wide in 
character. This is especially the case with respect to such 
services as water supply, sewage disposal, and transportation. 
These services by their vq'- ire require large and integrated 
physical facilities with service boundaries economica lly 
dictated by population density and topography, often involving 
little or no relationship to boundaries of political juris- 
diction. Even services which do not demand area-wide handling, 
such as education, law enforcement, and health, also involve 
serious problems of equity with respect to financing and of 
awkwardness in administration where numerous local governments 
are involved . 

(3) State constitutional and statutory restrictions. These 
place barriers in the way of modernizing the structure and functions 
of local governments in metropolitan areas. They apply particularly 
to the organization and functions of county government, the under- 
representation of urban centers in State legislatures, antiquated 
annexation and incorporation laws, and the ability of local 
governments to tax and borrow money. 

(4) Metropolitan area problems frequently cross State lines. 
The 26 metropolitan areas that include territory in two or more 
States contain more than one-fifth of the Nation's people and 
almost one-third of its manufacturing activity. They have more 
than 5,000 local governments. The problems of matching political 
jurisdiction and responsibility with needs and resources are 
compounded in these metropolitan areas because additional sets 
of State constitutional provisions, statutory requirements, and 
administrative regulation are involved. Successful interstate 
action and coordination on these problems have been relatively 
limited to date. 

The Commission's report on Governmental Structure recommended 
ways in which the State and National governments could help overcome 
these barriers to effective handling of metropolitan problems. The 
present report is primarily devoted to a review of the whole range 
of methods that have been used by metropolitan communities to attempt 
to adjust their local governments' areas and powers so they are 
better able to meet the local governmental needs of their citizens. 



111. CRITERIA FOR APPRAISING DIFFERENT APPROACHES TO REORGANIZATION 
OF LOCAL GOVERNMENT I N  METROPOLITAN AREAS 

Before s e t t i n g  o u t  t o  a p p r a i s e  t h e  s t r e n g t h  and weakness of  
t h e  a l t e r n a t i v e  approaches t o  r eo rgan i za t i on  of  l o c a l  governments 
i n  met ropol i t an  a r e a s ,  i t  i s  necessary  t o  i d e n t i f y  t h e  c r i t e r i a  o r  
assumptions used i n  making t h e  a p p r a i s a l ,  and t o  no t e  t h e i r  l i m i t a -  
t i o n s  and e x p l a i n  how they a r e  app l i ed .  

The p r i n c i p a l  o b j e c t i v e  of  r eo rgan i za t i on  approaches,  a s  
def ined  h e r e  and explained i n  t h e  preceding chap t e r ,  i s  t o  change 
l o c a l  governments t o  improve t h e i r  a b i l i t y  t o  handle  func t i ons  of  
an area-wide na tu re .  Such changes may a f f e c t  o b j e c t i v e s  of  l o c a l  
governments o t h e r  than  those  of  dea l i ng  adequa te ly  w i th  area-wide 
problems. I n  e s t a b l i s h i n g  c r i t e r i a  f o r  eva lua t i ng  t h e  approaches 
t o  r eo rgan i za t i on ,  t h e r e f o r e ,  i t  i s  necessary  t o  t a k e  i n t o  account 
t h e  t o t a l  o b j e c t i v e s  of  l o c a l  government. 

Adequate cons ide ra t i on  of  t h e s e  o b j e c t i v e s  would r e q u i r e  
extended t rea tment  t h a t  i s  beyond t h e  scope of  t h i s  s tudy .  However, 
a  gene ra l  s ta tement  l i k e l y  t o  r ep re sen t  broad consensus i s  t h a t  
l o c a l  governments should s e r v e  t h e  people  e f f e c t i v e l y  and e f f i c i e n t l y ,  
w i th  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 c o n t r o l ,  w i th  a n  adequate  and 
e q u i t a b l e  revenue system, w i t h  a  s u f f i c i e n t  degree of  l o c a l  i n i t i a t i v e  
and self-government f o r  t r a d i t i o n a l  o r  n a t u r a l  connnunities i n  t h e  
a r ea ,  and w i th  p rov i s ion  f o r  a d a p t a t i o n  t o  growth and change. lJ/ 

From t h i s  s ta tement  a  number of  c r i t e r i a  can be de r ived  
which have a  p a r t i c u l a r  bear ing  on t h e  geographica l  j u r i s d i c t i o n s  
and powers of  l o c a l  governments, and t h e r e f o r e  s h a l l  be used i n  
eva lua t i ng  t h e  va r ious  a l t e r n a t i v e  approaches t o  government 
r eo rgan i za t i on  i n  met ropol i t an  a r e a s .  These c r i t e r i a  a r e :  (1) 
Local governments should have broad enough a r e a  t o  cope adequa te ly  
w i th  t h e  f o r c e s  t h a t  c r e a t e  t h e  problems which t h e  c i t i z e n s  expect  
them t o  handle .  (2) They should be a b l e  t o  r a i s e  adequate  revenues,  
and do i t  equ i t ab ly .  (3) There should be f l e x i b i l i t y  t o  a d j u s t  

111 Nat iona l  Conference on Met ropol i t an  Area Problems, 9. c i t . ,  - 
p .  10. For o t h e r  d i s cus s ion  involv ing  o b j e c t i v e s  of  l o c a l  
governments i n  met ropol i t an  a r e a s  s ee :  Banf ie ld  and Grodzins,  
z. c i t . ,  chap. 2 ;  Stephen B .  Sweeney and George S. B l a i r  
(eds . ) ,  Met ropol i t an  Analys i s  (Ph i lade lph ia :  Un ive r s i t y  o f  
Pennsylvania P re s s ,  1958), pp. 23-24; Area and Power, ed.  
Arthur  Maass (Glencoe, Ill.: Free  Press ,1959);  V ic to r  Jones ,  
"Attempts t o  Meet t h e  Problems," The Future  of C i t i e s  and 
Urban Redevelopment, ed.  Coleman Woodbury (Univers i ty  o f  
Chicago P r e s s ,  1953),  pp. 527-529. 



governmental  boundar ies .  (4) Local governments should  be o rgan ized  
a s  general -purpose  r a t h e r  than  s ing le -purpose  u n i t s .  (5) T h e i r  
a r e a s  shou ld  permi t  t a k i n g  advantage o f  t h e  economies o f  s c a l e .  
(6)  They should be a c c e s s i b l e  t o  and c o n t r o l l a b l e  by t h e  c i t i z e n s .  
( 7 )  They should p rov ide  t h e  c o n d i t i o n 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 .  

One o t h e r  c r i t e r i o n  i s  used i n  making t h e  a p p r a i s a l  --  (8) 
p o l i t i c a l  f e a s i b i l i t y .  Th i s  c r i t e r i o n  invo lves  f a c t o r s ,  o t h e r  t h a n  
t h o s e  con ta ined  i n  t h e  o t h e r  c r i t e r i a ,  which have a  b e a r i n g  on t h e  
l i k e l i h o o d  t h a t  t h e  r e s p e c t i v e  approach can be adopted.  

A .  Exp lana t ion  o f  C r i t e r i a  Used 

The o r d e r  o f  t h e  l i s t i n g  o f  t h e  c r i t e r i a  i n  t h e  fo l lowing  
e l a b o r a t i o n  i s  n o t  in tended  t o  r e p r e s e n t  any sequence o f  r e l a t i v e  
importance.  

(1) Local  governments shou ld  have broad enough j u r i s d i c t i o n  
t o  cope adequa te ly  w i t h  t h e  f o r c e s  t h a t  c r e a t e  t h e  problems which 
t h e  c i t i z e n s  expec t  them t o  hand le .  "Coping adequate ly ' '  means 
e f f e c t i v e  p lann ing ,  d e c i s i o n ,  and execu t ion .  E f f e c t i v e  p lann ing  
means be ing  a b l e  t o  embrace much o r  a l l  o f  t h e  a r e a  w i t h i n  which 
t h e  major  l o c a l  f o r c e s  producing t h e  governmental  problem have 
t h e i r  e f f e c t .  E f f e c t i v e  d e c i s i o n  means d e c i s i o n  on t h e  b a s i s  o f  
a  d e b a t e  among a  f u l l  r ange  o f  i n t e r e s t s  having i n f l u e n c e  on t h e s e  
problems. E f f e c t i v e  e x e c u t i o n  means being a b l e  t o  marsha l  adequa te  
human and o t h e r  r e s o u r c e s  t o  c a r r y  o u t  t h e  p u b l i c  d e c i s i o n .  Th is  
c r i t e r i o n  t h u s  i s  c l o s e l y  r e l a t e d  t o  t h a t  o f  adequa te  f i n a n c i n g .  
It i s  a l s o  c l o s e l y  r e l a t e d  t o  t h e  c r i t e r i a  o f  c i t i z e n  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  t o  t h e  e x t e n t  t h a t  t h e s e  s t i m u l a t e  c i t i z e n  l o y a l t y ,  
s i n c e  l o y a l t y  and r e s p e c t  have a n  important  e f f e c t  on c i t i z e n  
suppor t  f o r  c a r r y i n g  o u t  governmental  p o l i c i e s  and programs. 

(2) Local  governments shou ld  be a b l e  t o  r a i s e  adequa te  
revenues ,  and do it e q u i t a b l y .  A s  i n d i c a t e d ,  t h i s  c r i t e r i o n  
s u p p o r t s  t h e  f i r s t  c r i t e r i o n  o f  j u r i s d i c t i o n a l  adequacy. It a l s o  
c o n t a i n s  t h e  s e p a r a t e  impor tan t  i d e a  o f  e q u i t a b i l i t y  o f  t h e  revenue 
system. It means t h e  r e d u c t i o n  o f  d i s p a r i t i e s  between t a x  and 
s e r v i c e  boundar ies .  

(3)  There shou ld  be f l e x i b i l i t y  t o  ad- jus t  governmental  
boundar ies .  The s o c i a l ,  economic, p o l i t i c a l  and demographic f o r c e s  
t h a t  make e x i s t i n g  l o c a l  government boundar ies  inadequa te  f o r  many 
purposes  a r e  l i k e l y  t o  a c c e l e r a t e  r a t h e r  t h a n  d imin i sh  i n  t h e  f u t u r e ,  
i n c r e a s i n g  t h e  need f o r  f l e x i b i l i t y  i n  boundary Adjustments . 



(4) Local governments should be organized a s  genera l -  
purpose r a t h e r  than s ingle-purpose governments. Assignment of  
func t ions  t o  general-purpose governments i s  more l i k e l y  t o  
produce proper  ba lanc ing  of  t o t a l  l o c a l  needs and resources ,  
a  cond i t i on  f o r  e f f e c t i v e  decision-making and p o l i t i c a l  respons i -  
b i l i t y .  It i s  l i k e l y  t o  produce more e f f i c i e n t  admih i s t r a t i on  
through b e t t e r  coord ina t ion  among func t ions  and t h e  r educ t ion  
of overhead c o s t s .  It can sharpen c i t i z e n  c o n t r o l  by enabl ing  
t h e  c i t i z e n  t o  concen t r a t e ,  r a t h e r  than  d i f f u s e  h i s  a t t e n t i o n  on 
those  o rgan iza t ions  and o f f i c i a l s  w i th  t h e  power t o  make dec i s ions .  
Adherence t o  t h i s  c r i t e r i o n  means minimizing t h e  over lapping  among 
u n i t s  o f  government. 

(5) Local government a r e a s  should be such a s  t o  permit  
t ak ing  advantage of t h e  economies of  s c a l e .  S tud i e s  have shown 
t h a t  t h e r e  i s  a  r e l a t i o n s h i p  between t h e  s i z e  of a  governmental 
u n i t  and t h e  c o s t  of performing i t s  func t ions .  The .optimum s i z e ,  
i . e . ,  t h e  s i z e  a t  which u n i t  c o s t  i s  lowest ,  i s  n o t  t h e  same f o r  
a l l  s e r v i c e s .  Local  governmental u n i t s  should have a r e a s  which 
minimize t h e  u n i t  c o s t  of  t h e  s e r v i c e s  they provide .  121 

(6) Local governments should be a c c e s s i b l e  t o  and 
c o n t r o l l a b l e  by t h e  people .  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 
f a c t o r s  t h a t  have l i t t l e  r e l a t i o n s h i p  t o  t h e  s i z e  o f  t h e  govern- 
ments. These f a c t o r s ,  which concern s t r u c t u r a l  and p roceda ra l  
f e a t u r e s  of government, inc lude  t h e  number and n a t u r e  o f  e l e c t i v e  
o f f i c i a l s ,  t h e  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, t h e  d i s t r i b u t i o n  o f  powers among them ano t h e  appo in t ive  
personnel ,  p rov i s ions  f o r  n o t i c e  and hear ings  on proposed po l i cy  
changes, a d m i n i s t r a t i v e  p rov i s ions  f o r  r ece iv ing  and a c t i n g  on 
complaints , prov i s ions  f o r  i n i t i a t i v e  and referendum, and recourse  
t o  t h e  c o u r t s .  

To t h e  e x t e n t  t h a t  t h e  s i z e  o f  t h e  governmental u n i t s  does 
a f f e c t  a c c e s s i b i l i t y  and c o n t r o l ,  however, arguments can be made 
f o r  both sma l l e r  and l a r g e r  s i z e .  Widespread popular  sent iment  
seems t o  favor  sma l l e r  u n i t s  a s  being "c loser  t o  t h e  people .  I '  

12/  Banf ie lds  and ~ r o d z i n s '  f oo tno te  comment on economy o f  s c a l e  - 
i n  OJ. c i t . ,  p .  34; Werner Z .  Hirsch,  "Expenditure Impl i -  
c a t  ions o f  Met ropol i tan  Growth and conso l i d a t  ion,  I t  i n  The 
Review of Economics and S t a t i s t i c s ,  XLI, August 1959 (Harvard 
Un ive r s i t y  P re s s ,  Cambridge), pp. 232-241. 



To some degree this is legitimately based on history and tradition, 
and the fear of overconcentration of power. 2 1  On the other hand, 
as James Madison argued in The Federalist, the larger the area of 
government, the less the likelihood that any one special group 
will dominate the government, and thus the greater the likelihood 
that the many diverse groups of the community will have their 
interests respected. c/ In terms of effective control and 
accessibility, therefore, the unit of government should be large 
enough to make it unlikely that any single interest can dominate 
it. 

So far as the assignment of powers is concerned, as indicated 
under criterion (4), general-purpose government seems more conducive 
to effective citizen control than a multitude of special-purpose 
governmental units. 

(7) Local governments should provide the conditions for 
active citizen participation. Citizen participation is also 
affected significantly by factors other than the area and powers 
of local government. The structural and procedural features cited 
under criterion (6), many of which depend 04 the form of government, 
are examples. 151 Aside from such factors, however, participation 
is more likely to be stimulated by small governments than large ones, 
if for no other reason than that smallness makes for greater numbers. 
As one observer notes: 

If all local government in American were suddenly 
abolished, the range of public decisions over which private 
citizens could exercise maximum control would be materially 
diminished in number if not in importance ... Our democratic 
institutions...thrive on popular participation in the 
business of government. Perhaps the only area in which 
those decisions are straightforward enough to permit direct 
citizen participation is in the local government field.. . 

131 Paul Ylvisaker, "some Criteria for a 'proper ' Areal Division - 
of Governmental Powers," Area and Power, ed. Arthur Maass, 
(Glencoe, Ill.: Free Press, 1959),pp.27-52. 

141 The Federalist (New York: The Modern ~ibrary), pp. 53-62. - - 
151 Gilbert Y . Steiner, "The Local Government Concept, " Illinois - 

Local Government, Final Report and Background Papers, Assembly 
on Illinois Local Government (University of Illinois Bulletin, 
Vol. 58, No. 67, May, l96l), p. 19. 



There i s  simply no way t o  maximize c i t i z e n  
p a r t i c i p a t i o n  i n  government i n  a  country a s  l a r g e  
geographica l ly  and i n  numbers o f  people  a s  t h e  United 
S t a t e s  o t h e r  than  through a  m u l t i p l i c i t y  of  l o c a l  
governments. A s  a  way of  main ta in ing  i n t e r e s t  i n  
democrat ic  i n s t i t u t i o n s ,  i t  is  q u i t e  t r u e  t h a t  i f  a  
system of  l o c a l  government d i d  n o t  e x i s t ,  we would 
have t o  invent  one t o  t r a i n  a  c i t i z e n r y  gene ra l l y  
un t r a ined  i n  judging p u b l i c  i s s u e s . , .  

I n  sum, t h e r e  i s  a  c r i t i c a l  p o l i t i c a l  f unc t i on  
f o r  l o c a l  government t o  f u l f i l l .  That f unc t i on  i s  no t  
t h e  t r a i n i n g  of  p l a y e r s  be fo re  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  s and - lo t  
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  e x e r c i s e  r e a l  d i s c r i m i n a t i o n  when they have a  
chance from time t o  t ime t o  watch and t o  suppor t  
t h e  p r o f e s s i o n a l s  . E/ 

(8) Approaches t o  r eo rgan i za t i on  of  l o c a l  government conforminq 
t o  any o r  a l l  o f  t h e  foregoing  c r i t e r i a  should have p o l i t i c a l  f e a s i -  
b i l i t y  -- t h e  p o t e n t i a l  f o r  r ece iv ing  t h e  approva l  r equ i r ed  by t h e  
S t a t e  c o n s t i t u t i o n ,  s t a t u t e s ,  o r  l o c a l  government c h a r t e r .  P o l i t i c a l  
f e a s i b i l i t y  seems t o  depend on a  number of  in te rdependent  f a c t o r s ,  
i n c  luding : 

(a) The p o t e n t i a l  o f  t h e  proposa l  t o  advance t h e  o b j e c t i v e s  
of  t h e  governments a f f e c t e d  i n  t h e  me t ropo l i t an  a r e a .  Thus, t h e  
r eo rgan i za t i on  is  presumed t o  have p o l i t i c a l  f e a s i b i l i t y  t o  t h e  
e x t e n t  t h a t  i t  has  t h e  p o t e n t i a l  f o r  f o s t e r i n g  changes i nco rpo ra t i ng  
t h e  f i r s t  seven c r i t e r i a .  Some may argue t h a t  t h e  mer i t  of  a  p roposa l  
has  no th ing  t o  do w i th  i t s  p o l i t i c a l  a c c e p t a b i l i t y .  This  argument 
would be qu ick ly  r e f u t e d  by t hose  who have had t h e  d i f f i c u l t  
exper ience  of  t r y i n g  t o  " s e l l "  a  weak o r  i l l - conce ived  r e o r g a n i z a t i o n  
proposa l .  

(b) The d e s i r e  t o  adopt t h e  proposa l  on t h e  p a r t  of  t hose  w i t h  
t h e  a u t h o r i t y  t o  a c t .  These may be one o r  more l e g i s l a t u r e s ,  one o r  
more l o c a l  governing bodies ,  t h e  e l e c t o r a t e  o f  one o r  more l o c a l  
governmental u n i t s ,  o r  a  combination of  some of  t h e s e .  Appra i s a l  
o f  t h i s  f a c t o r  involves  t o  some e x t e n t  a  judgment of  t h e  m e r i t s  o f  
t h e  proposa l .  It a l s o  involves  a  judgment o f  t h e  s t a t u s  o f  p o l i t i c a l  

16/ S t e i n e r ,  *. c i t . ,  pp. 20-21. Also s e e  Thomas R .  Dye, 'Wet ropol i t an  - 
I n t e g r a t i o n  by Bargaining Among Sub-Areas," The American Behavioral  
s c i e n t i s t ,  V (May, 1962), p .  11. 



r e s o u r c e s  o f  t h o s e  who a r e  anxious  t o  " s e l l "  t h e  p r o p o s a l  t o  t h e  
groups i n  t h e  p o s i t i o n  o f  a u t h o r i t y .  Such r e s o u r c e s  i n c l u d e  t h e  
energy and s k i l l  necessa ry  t o  p l a n ,  o r g a n i z e ,  and c a r r y  o u t  a  
program of  p o l i t i c a l  e d u c a t i o n .  The n a t u r e  o f  t h e  p o l i t i c a l  
r e s o u r c e s  i s  n o t  ve ry  d i r e c t l y  r e l a t e d  t o  t h e  major theme o f  
t h i s  s t u d y ,  namely, t h e  d i f f e r e n t  approaches  t o  r e o r g a n i z a t i o n  
of  l o c a l  government i n  m e t r o p o l i t a n  a r e a s .  T h e r e f o r e ,  a n  
e v a l u a t i o n  o f  t h e s e  r e s o u r c e s  i s  c m s i d e r e d  o u t s i d e  t h e  scope 
o f  t h i s  s t u d y .  lJ/ 

(c)  The s t a t u s  of  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 ,  and 
c h a r t e r ' a u t h o r i t y  t o  make t h e  change.  

(d) The n a t u r e  o f  t h e  l e g a l  procedure  r e q u i r e d  t o  make 
t h e  change, t h a t  i s ,  t h e  l e g a l  p r o v i s i o n s  a s  t o  (1) who needs t o  
a c t  (one o r  more l e g i s l a t u r e s ,  one o r  more l o c a l  governmental  
u n i t s ,  o r  a  combination of  some o f  t h e s e ) ;  and (2)  t h e  kind o f  
m a j o r i t y  a c t i o n  r e q u i r e d  (e .g . ,  s imple  o r  t w o - t h i r d s ;  o f  a l l  t h e  
governing bod ies  a f f e c t e d  o r  o f  on ly  a  s imple  m a j o r i t y ) .  

These l a s t  two f a c t o r s  o f  p o l i t i c a l  f e a s i b i l i t y  -- t h e  l e g a l  
pe rmiss ion  t o  make t h e  change and t h e  l e g a l  p rocedure  a c t u a l l y  t o  
make i t  - -  a r e  a p p l i e d  i n  t h i s  a n a l y s i s .  One a d d i t i o n a l  f a c t o r  o f  
p o l i t i c a l  f e a s i b i l i t y  is  a p p l i e d :  t h e  t h r e a t  o f  t h e  r e o r g a n i z a t i o n  
approach t o  t h e  t e n u r e  and powers o f  people  i n  o f f i c e .  Th i s  i s  a  
p a r t  of  t h e  complex o f  c o n s i d e r a t i o n s  i n  f a c t o r  (b ) ,  b u t  i s  s i n g l e d  
o u t  because exper ience  w i t h  r e o r g a n i z a t i o n  e f f o r t s  over-many y e a r s  
i n d i c a t e s  t h a t  i t  i s  a  s i g n i f i c a n t  and f a i r l y  p r e d i c t a b l e  f o r c e .  

I n  b r i e f ,  t h e r e f o r e ,  r e o r g a n i z a t i o n  approaches  a r e  regarded  
a s  having p o l i t i c a l  f e a s i b i l i t y  t o  t h e  degree  t h a t  adequa te  p e r m i s s i v e  
a u t h o r i t y  e x i s t s  f o r  t h e  a d o p t i o n  o f  t h e  approach,  t h a t  t h e  a c t i o n  o f  
adop t ion  i s  s imple ,  and t h a t  t h e  approach can  be accommodated t o  t h e  
e x i s t i n g  p o l i t i c a l  power s t r u c t u r e .  

17/ To t h o s e  i n t e r e s t e d  i n  t h e  development and most e f f e c t i v e  u s e  - 
o f  p o l i t i c a l  r e s o u r c e s  f o r  t h e  achievement o f  governmental  
r e o r g a n i z a t i o n  i n  m e t r o p o l i t a n  a r e a s ,  however, a t t e n t i o n  is  
c a l l e d ,  among o t h e r -  s o u r c e s ,  t o  t h e  Advisory Commission on 
In te rgovernmenta l  R e l a t i o n s ,  F a c t o r s  A f f e c t i n g  Popula r  Reac t ions  
t o  Governmental Reorgan iza t ion  i n  M e t r o p o l i t a n  Areas ,  (Washington, 
1962). 



B.  L i m i t a t i o n  o f  C r i t e r i a  and A p p r a i s a l  

I n  a p p l y i n g  t h e  c r i t e r i a  t o  t h e  a l t e r n a t i v e  approaches  t o  
t h e  r e o r g a n i z a t i o n  o f  l o c a l  government i n  m e t r o p o l i t a n  a r e a s ,  s e v e r a l  
l i m i t a t i o n s  must be c l e a r l y  recognized :  

F i r s t ,  a n  a p p r a i s a l  of  t h i s  k i n d ,  a s  any a p p r a i s a l  i n  t h e  
s u b j e c t  m a t t e r  and methodology o f  t h e  s o c i a l  s c i e n c e s ,  can  on ly  
s u g g e s t  t e n d e n c i e s  and " l i k e l i h o o d s " .  Much o f  t h e  a p p r a i s a l  i s  
a m a t t e r  o f  judgment. D i f f e r e n t  i n d i v i d u a l s  would have d i f f e r e n t  
i d e a s  o f  what we igh t s  t o  g i v e  t o  d i f f e r e n t  c r i t e r i a ,  and even 
" idea l1 '  s o l u t i o n s  would v a r y  among t h e  50 S t a t e s  and t h e  212 
m e t r o p o l i t a n  a r e a s .  

Second, a l l  t h e  c r i t e r i a  a r e  compat ible ,  bu t  o n l y  i f  each 
i s  moderated,  n o t  maximized. Balance is  n e c e s s a r y ,  f o r  some o f  
t h e  c r i t e r i a  p u l l  i n  d i f f e r e n t  d i r e c t i o n s ,  r e f l e c t i n g  c o n t r a d i c -  
t o r y  v a l u e s  which t h e  d i f f e r e n t  c r i t e r i a  a r e  presumed t o  s e c u r e .  
Genera l ly  speak ing ,  c r i t e r i o n  ( 7 ) ,  concern ing  c i t i z e n  p a r t i c i p a t i o n ,  
and c r i t e r i o n  ( 8 ) ,  concern ing  p o l i t i c a l  f e a s i b i l i t y ,  t e n d  t o  move 
i n  t h e  o p p o s i t e  d i r e c t i o n  from t h e  f i r s t  s i x  c r i t e r i a .  That  i s ,  
they  t e n d  t o  f a v o r  s m a l l e r ,  numerous governments, whereas t h e  
f i r s t  s i x  t e n d  t o  f a v o r  l a r g e r ,  fewer governments. 





I V .  ANALYSIS OF ALTERNATIVE APPROACHES TO REORGANIZATION 
OF LOCAL GOVERNMENT I N  METROPOLITAN AREAS 

I n  t h e  va r ious  reviews of  t h e  a l t e r n a t i v e  approaches t o  
r eo rgan i za t i on  of  l o c a l  government i n  me t ropo l i t an  a r e a s ,  no 
uniform sequence of  t rea tment  has  been followed. Paul  s t u d e n s k i ' s  
c l a s s i c  work mainly,  but  no t  e n t i r e l y ,  followed an o rde r  based on 
t h e  degree of  p o l i t i c a l  i n t e g r a t i o n  achieved by t h e  va r ious  
approaches.  181 Vic to r  Jones used a  sequence based on t h e  e f f e c t  
on e x i s t i n g  s t r u c t u r e .  191  The Council  of  S t a t e  Governments' 
r e p o r t  used a l p h a b e t i c a l  o r d e r .  2 1  The sequence used i n  t h i s  
r e p o r t  i s  gene ra l l y  accord ing  t o  t h e  degree t o  which t h e  approaches 
modify t h e  e x i s t i n g  p o l i t i c a l  s t r u c t u r e ,  rang ing  from t h e  m i l d e s t  
t o  t h e  s t r o n g e s t .  

The approaches w i l l  be t aken  up i n  t h i s  sequence: use  of  
e x t r a t e r r i t o r i a l  powers, in tergovernmental  agreements,  i nc lud ing  
both j o i n t  a d m i n i s t r a t i o n  and intergovernmental  s a l e s  o f  s e r v i c e ;  
vo lun ta ry  " ~ e t r o p o l i t a n  counc i l s  ; " t h e  urban county;  t r a n s f e r  o f  
f unc t i ons  t o  t h e  S t a t e  government; me t ropo l i t an  s p e c i a l  d i s t r i c t s ,  
i nc lud ing  mult ipurpose d i s t r i c t s ;  annexat ion and conso l ida t i on ;  
c i ty -county  s e p a r a t i o n ;  c i ty -county  county c o n s o l i d a t i o n ;  and 
f e d e r a t i o n .  It should n o t  be i n f e r r e d  from t h i s  l i s t i n g  t h a t  
t h e s e  r eo rgan i za t i on  approaches a r e  mutual ly  exc lu s ive .  A number 
of r eo rgan i za t i on  e f f o r t s  have employed s e v e r a l  a t  one t ime,  
and indeed communities a r e  wise  t o  cons ide r  combining t h e  f e a t u r e s  
of va r ious  approaches f o r  a d a p t a t i o n  t o  t h e i r  own p a r t i c u l a r  
problem. Moreover, some r e o r g a n i z a t i o n  methods could be c l a s s e d  
under more than  one of  t h e  groupings s e t  f o r t h  above, depending 
on what emphasis i s  d e s i r e d .  A s  noted i n  t h e  a n a l y s i s  t h e  urban 
county,  t h e  mult ipurpose me t ropo l i t an  d i s t r i c t ,  and t h e  f e d e r a t i o n ,  
f o r  example, have many common c h a r a c t e r i s t i c s ,  y e t  they a r e  t r e a t e d  
s e p a r a t e l y  because of  c e r t a i n  important  d i f f e r e n c e s .  

The Government of Metropol i t an  Areas (New York: Nat iona l  - 
Municipal League, 1930) . 
Metropol i t an  Government (Univers i ty  o f  Chicago P re s s ,  1942).  
Jones used t h e  same gene ra l  o rde r  i n  "Local Government Organiza- 
t i o n  i n  Met ropol i t an  Areas:  I t s  Re l a t i on  t o  Urban Redevelopment," 
P a r t  I V  of  - The Future  of C i t i e s  and Urban Redevelopment, ed.  
Coleman Woodbury (Univers i ty  of  Chicago P r e s s ,  1953).  
The  S t a t e s  and t h e  Met ropol i t an  Problem (Chicago, 1956). - 



The t rea tment  o f  each of  t h e  a l t e r n a t i v e  approaches conforms 
t o  t h i s  gene ra l  p a t t e r n :  b r i e f  d e f i n i t i o n  o r  d e s c r i p t i o n ;  summary 
of  scope and t r e n d  of  use ,  i nc lud ing  ou t s t and ing  examples; s t r e n g t h  
and weakness; p a s t  Commission recommendations w i th  r e s p e c t  t o  
S t a t e  l e g i s  l a t i o n  f o r  f a c i l i t a t i n g  and encouraging l o c a l  use  o f  
t h e  approach; and new Commission recommendations, where a p p r o p r i a t e ,  
f o r  S t a t e  l e g i s l a t i o n  t o  improve t h e  p e r m i s s i b i l i t y  and l i k e l y  
e f f e c t i v e n e s s  o f  t h e  approach. 

A .  The Use of  E x t r a t e r r i t o r i a l  Powers 

E x t r a t e r r i t o r i a l  powers a s  def ined  i n  t h i s  r e p o r t  a r e  powers 
which a  c i t y  e x e r c i s e s  o u t s i d e  i t s  o rd ina ry  t e r r i t o r i a l  l i m i t s  t o  
r e g u l a t e  a c t i v i t y  t h e r e  o r  t o  a s s i s t  i n  p rov id ing  s e r v i c e s  t o  i t s  
c i t i z e n s  w i t h i n  i t s  own boundaries .  

Regulatory powers of  an e x t r a t e r r i t o r i a l  n a t u r e  commonly 
inc lude  c o n t r o l  over  p o s s i b l e  t h r e a t s  t o  h e a l t h  and s a f e t y ,  aba t e -  
ment o f  nu isances ,  and r e g u l a t i o n  of  zoning and subd iv i s ions .  The 
use  of  e x t r a t e r r i t o r i a l i t y  f o r  p rov id ing  s e r v i c e s  t o  t h e  c i t y ' s  
r e s i d e n t s  i s  most commonly connected w i th  wa te r  supply,  sewage 
t rea tment ,  r e c r e a t i o n  a r e a s ,  and rubbish  dumping s i t e s  o u t s i d e  
c i t y  boundaries .  The term " e x t r a t e r r i t o r i a l i t y "  i s  a l s o  f r equen t ly  
used t o  r e f e r  t o  t h e  power of  a  c i t y  t o  f u r n i s h  s e r v i c e s  t o  a r e a s  
o u t s i d e  t h e  c i t y .  I n  t h i s  r e p o r t  such a c t i o n  is  covered i n  t h e  
next  s e c t i o n  on intergovernmental  agreements.  

1. Scope and t r end  of  use  

Use of  e x t r a t e r r i t o r i a l  powers by c i t i z s  v a r i e s  among t h e  
S t a t e s  and by t h e  type of  power au tho r i zed .  211 S t a t e  l e g i s l a t u r e s  
have been r e l a t i v e l y  generous i n  g r an t i ng  c i t i e s  power t o  go o u t s i d e  
t h e i r  boundaries t o  he lp  i n  p rov id ing  a  s e r v i c e  t o  t h e i r  r e s i d e n t s .  
I n  most S t a t e s  c i t i e s  a r e  p a r t i c u l a r l y  allowed t o  o b t a i n  t h e i r  
water  and t r e a t  and d i spose  of  sewage o u t s i d e  t h e i r  boundaries ,  
because of  t h e  f requent  d i f f i c u l t i e s  of  p rov id ing  t h e s e  important  
u t i l i t y  s e r v i c e s  w i t h i n  t h e i r  own boundaries .  

R u s s e l l  W .  Maddox, E x t r a t e r r i t o r i a l  Powers of M u n i c i p a l i t i e s  
(Corva l l i s ,  Oregon: Oregon S t a t e  Col lege,  1955). Also 

W .  W .  Crouch, " E x t r a t e r r i t o r i a l  Powers o f  C i t i e s  a s  Fac to r s  
i n  C a l i f o r n i a  Metropol i tan ~overnnlen t , "  American P o l i t i c a l  
Science Review, XXXI (Apr i l ,  1937),  p .  291; William Anderson, 
"The E x t r a t e r r i t o r i a l  Powers o f  C i t i e s , "  Minnesota Law 
Review, X (1926), pp. 475-97 and 564-83. 



Cit ies  q u i t e  commonly e x e r c i s e  p o l i c e  power beyond t h e i r  
borders  f o r  h e a l t h  purposes-- the p r o t e c t i o n  of  milk  and meat 
supply,  e s p e c i a l l y .  About one - th i rd  of  t h e  S t a t e s  a u t h o r i z e  
c i t i e s  t o  e x e r c i s e  e x t r a t e r r i t o r i a l  powers t o  a b a t e  nu isances ,  
such a s  s laughte rhouses  and soap f a c t o r i e s .  However, on ly  a  
smal l  p o r t i o n  of  t h e  c i t i e s  e x e r c i s e  t h e i r  nu isance  abatement 
a u t h o r i t y ,  l e av ing  r e g u l a t i o n  mostly t o  t h e  S t a t e .  Few S t a t e s  
g r a n t  l o c a l i t i e s  t h e  power o f  e x t r a t e r r i t o r i a l  r e g u l a t i o n  of  
morals ,  such a s  gambling and t h e  s a l e  and use  of  l i q u o r ,  and 
fewer c i t i e s  e x e r c i s e  such powers. These a r e  g e n e r a l l y  regarded 
a s  State-wide problems. 

About 30 S t a t e s  have given c i t i e s  j u r i s d i c t i o n  beyond t h e i r  
boundaries f o r  r e g u l a t i n g  subd iv i s ions .  To some e x t e n t ,  t h e  
i nc r ea sed  es tab l i shment  of  county planning and zoning i n  unincor-  
pora ted  a r e a s  i s  reducing t h e  need f o r  such e x t r a t e r r i t o r i a l  power.221 
Few S t a t e s  have given c i t i e s  power of  e x t r a t e r r i t o r i a l  zoning. 231 

A s  a  method of  he lp ing  t o  meet governmental problems i n  
me t ropo l i t an  a r e a s ,  t h e  planning,  zoning and subd iv i s ion  r egu l a -  
t i o n  f a c e t s  o f  e x t r a t e r r i t o r i a l i t y  have rece ived  most a t t e n t i o n  
i n  r e c e n t  y e a r s .  They can be e f f e c t i v e  i n  dea l i ng  wi th  t h e  
problems o f  haphazard growth i n  t h e  unincorporated f r i n g e  a r e a s  
of m u n i c i p a l i t i e s ,  p a r t i c u l a r l y  where coun t i e s  do no t  have such 
r e g u l a t i o n  i n  unincorporated a r e a s .  Thus, zoning d i v i d e s  an  
a r e a  (u sua l l y  a  mun ic ipa l i t y )  i n t o  d i s t r i c t s  and w i t h i n  t hose  
d i s t r i c t s  r e g u l a t e s  t h e  he igh t  and bulk of  bu i l d ings  and o t h e r  
s t r u c t u r e s ,  t h e  percen tage  of  a  l o t  t h a t  may be occupied, t h e  
s i z e  o f  r equ i r ed  yards  and o t h e r  open spaces ,  t h e  d e n s i t y  o f  
popula t ion ,  and t h e  use  of  bu i l d ings  and land f o r  t r a d e ,  i n d u s t r y ,  
r e s idence ,  o r  o t h e r  purposes .  Subdiv i s ion  r e g u l a t i o n  c o n t r o l s  
t h e  arrangement and width o f  s t r e e t s ,  l eng th  and depth of  b locks ,  
p rov i s ion  of  p u b l i c  open space,  p rov i s ion  o f  sewer and wate r  
d i s t r i b u t i o n  systems, grading and s u r f a c i n g  of  s t r e e t s ,  and 
s u f f i c i e n c y  of  easements f o r  u t i l i t y  i n s t a l l a t i o n s .  Such sub- 
d i v i s i o n  r e g u l a t i o n s  a r e  f r equen t ly  r equ i r ed  t o  conform wi th  
t h e  p rov i s ions  of  t h e  comprehensive p l a n  of  t h e  mun ic ipa l i t y  
concerned, a s  i n  Wisconsin, i n  o r d e r  t o  a s s u r e  o r d e r l y  
development of  t he  e n t i r e  a r e a .  241 

Municipal Year Book 1962 (Chicago : I n t e r n a t i o n a l  C i ty  ~ a n a g e r s  ' --- 
Assoc i a t i on ,  l962) ,  pp. 64-65. 
American Soc i e ty  of  Planning O f f i c i a l s ,  E x t r a t e r r i t o r i a l  Zoning, 
Planning Advisory Se rv i ce ,  In format ion  Report  No. 42 ( s e ~ t e m b e r ,  
1952).  
See I n t e r n a t i o n a l  C i ty  Managers' Assoc ia t ion ,  Local  P lanning  
Adminis t ra t  i on  (Chicago l959) ,  chaps.  11 and 12 ; Wisconsin,  
S t a t u t e s  ( l 9 6 l ) ,  Sec . 62.23. -- 



A survey conducted f o r  t h e  Municipal  Year Book 1954 gave 
a n  i n d i c a t i o n  of  t h e  e x t e n t  of  use  o f  e x t r a t e r r i t o r i a l  zoning and - 
s u b d i v i s i o n  r e g u l a t i o n  powers. The survey covered 174 c i t i e s  over  
5,000 p o p u l a t i o n  o u t  o f  a t o t a l  o f  2,527 c i t i e s .  2 5 1  - 

While about  85 p e r c e n t  of  t h e  responding c i t i e s  had zoning 
o rd inances  i n  e f f e c t  w i t h i n  t h e i r  boundar ies ,  on ly  about  10 p e r c e n t  
had such o rd inances  e f f e c t i v e  o u t s i d e  t h e i r  boundar ies .  Of t h e  
l a t t e r ,  o n l y  one-half  were e f f e c t i v e  up t o  t h r e e  m i l e s  o u t s i d e  t h e  
boundar ies ,  one- four th  up t o  f i v e  m i l e s ,  and one- four th  up t o  one 
o r  two m i l e s .  The p r i n c i p a l  r eason  f o r  t h i s  r e l a t i v e l y  smal l  use  
o f  zoning o u t s i d e  t h e  c i t y  boundar ies  was t h e  l ack  o f  s t a t u t o r y  
permiss ion .  To some e x t e n t  t h e  c i t i e s '  l a c k  o f  e x t r a t e r r i t o r i a l  
zoning was o f f s e t  by county zoning laws i n  t h e  un incorpora ted  a r e a s ,  
p a r t i c u l a r l y  around b i g  c i t i e s ,  bu t  county zoning tended t o  be l e s s  
comprehensive.  

E x t r a t e r r i t o r i a l  s u b d i v i s i o n  r e g u l a t i o n  was more common 
than  zoning.  Seventy-seven p e r c e n t  o f  t h e  c i t i e s  surveyed had 
s u b d i v i s i o n  r e g u l a t i o n  w i t h i n  t h e i r  b o r d e r s ,  and 37 p e r c e n t  had 
e x t r a t e r r i t o r i a l  a u t h o r i t y .  Of t h o s e  w i t h  t h e  power, t w o - f i f t h s  
e x e r c i s e d  i t  up t o  f i v e  o r  s i x  m i l e s  beyond t h e  c i t y  l i m i t s ,  
a n o t h e r  o n e - t h i r d  e x e r c i s e d  i t  up t o  t h r e e  m i l e s ,  and t h e  remainder 
e x e r c i s e d  i t  up t o  one o r  two m i l e s .  Count ies  p a r t i c i p a t e d  o n l y  
s l i g h t l y  more o f t e n  i n  t h e  a r e a s  n o t  touched by e x t r a t e r r i t o r i a l  
s u b d i v i s i o n  c o n t r o l s  t h a n  they  d i d  i n  a r e a s  n o t  touched by e x t r a -  
t e r r i t o r i a l  zoning c o n t r o l s .  

2 .  S t r e n g t h  and weakness 

a .  A s  a n  a i d  t o  p r o v i d i n g  s e r v i c e  

A c i t y ' s  use  o f  e x t r a t e r r i t o r i a l  power i s  a  way o f  ex tend ing  
i t s  geograph ica l  j u r i s d i c t i o n .  A s  a  means o f  p r o v i d i n g  o r  improving 
c i t y  s e r v i c e s ,  a s  i n  t h e  c a s e  o f  w a t e r  supply  o r  r e c r e a t i o n  s i t e s ,  
i t  i s  a  l o g i c a l  and f r e q u e n t l y  necessa ry  way f o r  a  c i t y  t o  d i s c h a r g e  
i t s  r e s p o n s i b i l i t y  t o  i t s  c i t i z e n s .  From t h e  s t a n d p o i n t  o f  t h e  
m e t r o p o l i t a n  a r e a  a s  a  whole t h i s  may prove a  d i sadvan tage  i f  i t  
d e t e r s  t h e  c i t y  from c o o p e r a t i n g  w i t h  o t h e r  communities i n  an a r e a -  
wide approach y i e l d i n g  g r e a t e r  o v e r a l l  b e n e f i t s .  Th i s  approach 
a l s o  r a i s e s  t h e  p o s s i b i l i t y  o f  c r e a t i n g  in te rgovernmenta l  f r i c t i o n  
i f  t h e  c i t y  i s  n o t  c a r e f u l  t o  be a  "good c i t i z e n 1 '  i n  the way i t  
c a r r i e s  on i t s  a c t i v i t y  i n  t h e  o u t s i d e  a r e a .  The maintenance o f  

2 5 1  The survey  r e s u l t s  were an layzed  i n  John C .  B o l l e n s '  a r t i c l e ,  - 
" c o n t r o l s  and S e r v i c e s  i n  Unincorporated F r i n g e  Areas ,"  Municipal  
Year Book 1954 (Chicago: I n t e r n a t i o n a l  C i t y  Managers' A s s o c i a t i o n ,  --- 
1954),  pp. 53-61. 



r e f u s e  dumps and c o r r e c t i o n a l  i n s t i t u t i o n s  a r e  examples o f  
a c t i v i t i e s  s u s c e p t i b l e  t o  complaints  by t h e  o u t s i d e  a r e a s .  

As a  r egu l a to ry  dev ice  

The use  of  e x t r a t e r r i t o r i a l i t y  a s  a  means of  ex tending  a  
c i t y ' s  geographica l  boundaries can be more important  i n  t h e  r egu l a -  
t o r y  f i e l d ,  p a r t i c u l a r l y  i n  p lanning ,  zoning and subd iv i s  ion  
r e g u l a t i o n  i n  unincorporated a r e a s .  Uncontrol led development 
a t  t h e  f r i n g e s  can have d e t e r i o r a t i n g  e f f e c t s  on p rope r ty  va lues  
i n  t h e  e s t a b l i s h e d  neighboring a r e a s  of  t h e  c e n t r a l  c i t y ,  and 
can complicate  t h e  p rov i s ion  of  c e r t a i n  s e r v i c e s  w i t h i n  t h e  
mun ic ipa l i t y ,  such a s  f i r e  p r o t e c t i o n ,  crime c o n t r o l ,  t r a f f i c  
c o n t r o l  and d i s e a s e  prevent ion .  The use  of  e x t r a t e r r i t o r i a l  
zoning and subd iv i s ion  r e g u l a t i o n  i n  unincorporated f r i n g e  a r e a s  
can b r i n g  t h e s e  cond i t i ons  under b e t t e r  c o n t r o l  by t h e  a d j o i n i n g  
mun ic ipa l i t y .  By s o  doing i t  s t r eng thens  t h e  movement toward 
area-wide land use  p lanning  . 

E x t r a t e r r i t o r i a l  p lanning,  zoning and subd iv i s ion  r e g u l a t i o n  
may a l s o  s e r v e  a s  a  s t e p  toward annexat ion by g iv ing  t h e  f r i n g e  
a r e a  c h a r a c t e r i s t i c s  harmonious w i th  those  of  t h e  ad j acen t  c i t y .  
Such an e f f e c t  seems most l i k e l y  i n  such S t a t e s  a s  V i r g i n i a ,  
North Caro l ina  and Texas where t h e  c i t i e s  have cons ide rab l e  
i n i t i a t i v e  i n  annexat ion proceedings and f r i n g e  a r e a s  can no t  
e x e r c i s e  a  ve to  over  annexa t ions .  On t h e  o t h e r  hand, t h e  t h r e a t  
o f  e x t r a t e r r i t o r i a l  c o n t r o l s  may s t i m u l a t e  ha s ty  and i l l - a d v i s e d  
i nco rpo ra t i ons  a s  a  "defensive" measure, p a r t i c u l a r l y  i n  S t a t e s  
where i nco rpo ra t i ons  a r e  e a s i l y  accomplished. 

From t h e  s t andpo in t  of  p o l i t i c a l  f e a s i b i l i t y ,  t h e  use  of  
e x t r a t e r r i t o r i a l  c o n t r o l s  has t h e  advantage o f  c r e a t i n g  r e l a t i v e l y  
l i t t l e  d i s t u rbance  i n  t h e  p o l i t i c a l  s t a t u s  quo. Unincorporated 
t e r r i t o r i e s  u s u a l l y  have on ly  "rudimentary government, " s o  t h a t  
t h e  o f f i c i a l s  and employees whose p o s i t i o n s  a r e  t h r ea t ened  a r e  
few. Moreover, wh i l e  t h e  e x t r a t e r r i t o r i a l  c o n t r o l s  r e p r e s e n t  a n  
e x e r c i s e  o f  governmental power from o u t s i d e ,  i t  i s  t h e  very  l a ck  
of  e x e r c i s e  o f  such power by t h e  r e s i d e n t s  o f  t h e  t e r r i t o r y  which 
f r equen t ly  moves t h e  ad jo in ing  c i t y  t o  e x e r c i s e  i t s  power t h e r e .  
Thus e x t r a t e r r i t o r i a l  r e g u l a t i o n  r e p r e s e n t s  a  new e x e r c i s e  of  
power, r a t h e r  than  a  s h i f t  o f  an  e x i s t i n g  power. 

A major weakness o f  e x t r a t e r r i t o r i a l  r e g u l a t i o n  a s  an  
approach t o  r eo rgan i z ing  l o c a l  government s t r u c t u r e  i n  met ropol i t an  
a r e a s  i s  i t s  l im i t ed  a p p l i c a b i l i t y .  Many S t a t e s  do n o t  g ive  



l o c a l i t i e s  adequate  a u t h o r i z a t i o n  f o r  t h e  most i m p o r t m t  r egu l a to ry  
powers from t h e  s t andpo in t  of  dea l i ng  wi th  met ropol i t an  growth: 
p  lanning,  zoning and subdiv i s  ion r e g u l a t i o n s .  Even where t h e  
powers e x i s t  they a r e  u s e f u l  only when t h e r e  a r e  unincorporated 
a r e a s  ad j acen t  t o  m u n i c i p a l i t i e s ,  a  cond i t i on  which i s  long p a s t  
f o r  many urban c e n t e r s .  Moreover, t o  t h e  ex t en t  t h a t  t h e s e  
c o n t r o l s  he lp  ea se  t h e  problems of  f r i n g e  a r e a s ,  they r e l i e v e  
t h e  p r e s s u r e  f o r  more b a s i c  s o l u t i o n s ,  except  where t h e  f r i n g e  
a r e a  cannot ve to  a  proposed annexat ion i n i t i a t e d  by t h e  a d j o i n i n g  
c i t y .  

While e x t r a t e r r i t o r i a l  r e g u l a t i o n  a s  p r e s e n t l y  au tho r i zed  
i n  most S t a t e s  enables  t h e  c e n t r a l  c i t y  t o  p r o t e c t  i t s e l f  it  
deprives  t h e  r e s i d e n t s  of  t h e  o u t s i d e  a r e a s  of  a  vo i ce  i n  d e t e r -  
mining t h e i r  own a f f a i r s .  This i s  con t r a ry  t o  t h e  p r i n c i p l e  of  
l o c a l  s e l f -de t e rmina t i on .  It a l s o  can genera te  resentment ,  t o  
t h e  de t r iment  o f  t h e  coopera t ion  r equ i r ed  f o r  s a t i s f a c t o r y  i n t e r -  
governmental r e l a t i o n s  i n  met ropol i t an  a r e a s ,  a s  w e l l  a s  cont inued 
working f o r  more comprehensive approaches t o  r eo rgan i za t i on .  

The Commission recommends t h a t  where e f f e c t i v e  county 
p lanning ,  zoning and subd iv i s ion  r e g u l a t i o n  do no t  e x i s t  i n  t h e  
f r i n g e  a r e a ,  S t a t e  l e g i s l a t u r e s  enac t  l e g i s l a t i o n  making e x t r a -  
t e r r i t o r i a l  p lanning,  zoning and subd iv i s ion  r e g u l a t i o n  of  un- 
incorpora ted  f r i n g e  a r e a s  a v a i l a b l e  t o  t h e i r  m u n i c i p a l i t i e s ,  
wi th  p rov i s ion  f o r  t h e  r e s i d e n t s  o f  t h e  unincorporated a r e a s  
t o  have a  vo i ce  i n  t h e  imposi t ion of  t h e  r e g u l a t i o n s .  

It i s  t h e   omm mission's view, t h a t  whi le  e x t r a t e r r i t o r i a l  
power holds  no g r e a t  p o t e n t i a l  f o r  r e so lv ing  b a s i c  intesgovernmental  
problems i n  met ropol i t an  a r e a s ,  such p o t e n t i a l  a s  i t  has  should be 
made a v a i l a b l e  t o  l o c a l i t i e s .  Where coun t i e s  a r e  no t  a l r eady  
e x e r c i s i n g  e f f e c t i v e  c o n t r o l  of  t h e  unincorporated f r i n g e  a r e a s ,  
e x t r a t e r r i t o r i a l  p lanning,  zoning and subd iv i s ion  r e g u l a t i o n  can 
be important  t o o l s  f o r  p revent ing  t h e  development o f  problem a r e a s  
around i n d i v i d u a l  c i t i e s ,  and f o r  e a s ing  t h e  t r a n s i t i o n  t o  a  sound 
governmental s t r u c t u r e .  

The conten t  of  l e g i s  l a t i o n  au tho r i z ing  m u n i c i p a l i t i e s  t o  
e x e r c i s e  such e x t r a t e r r i t o r i a l  powers i s  suggested by t h e  model 
d r a f t  s t a t u t e  a t t a ched  i n  t h e  form of  an amendment t o  e x i s t i n g  
S t a t e  s t a t u t e s  on planning,  zoning and subd iv i s ion  r e g u l a t i o n  
(Appendix A ) .  The proposed s t a t u t e  i s  adapted from a  1959 
North Caro l ina  s t a t u t e  on e x t r a t e r r i t o r i a l  zoning z/ recommended 

26/ North Caro l ina ,  Sess ion  Laws (1959), c .  1204. - 
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by t h e  Municipal Government Study Commission o f  t h e  North Caro l ina  
General Assembly 271 and an  e a r l i e r  North Caro l ina  s t a t u t e  on 
e x t r a t e r r i t o r i a l  subd iv i s ion  r e g u l a t i o n .  3 1  The suggested 
d r a f t  p rov ides  f o r  t h e  i n c l u s i o n  of  r e s i d e n t s  o f  t h e  unincorporated 
t e r r i t o r y  on t h e  p lanning  commission and zoning adjustment  board 
f o r  p a r t i c i p a t i o n  i n  making recommendations on planning,  zoning 
and subd iv i s ion  r e g u l a t i o n  ma t t e r s  app ly ing  t o  t h e  l lextramural"  
t e r r i t o r y  i n  which they r e s i d e .  The f a c t  t h a t  t h e  mun ic ipa l i t y  
and un incorpora ted  a r e a  have equa l  r e p r e s e n t a t i o n  on t h e  e x t r a -  
t e r r i t o r i a l  ma t t e r s  g ives  t h e  unincorporated a r e a  some p r o t e c t i o n  
a g a i n s t  a r b i t r a r y  a c t i o n  by t h e  mun ic ipa l i t y .  Adoption of  t h e  
zoning ord inance  and approva l  of  zoning ad jus tments ,  however, 
a r e  s t i l l  l e f t  t o  &he municipal  governing body. 

Even w i th  t h e  p rov i s ion  f o r  equa l  f r i n g e  a r e a  r e p r e s e n t a t i o n  
on t h e  p lanning  commission and t h e  zoning adjustment  board,  t h e  
g r an t i ng  o f  e x t r a t e r r i t o r i a l  zoning a u t h o r i t y  might s t i m u l a t e  
a  movement toward "defensive1'  i nco rpo ra t i ons .  This  i s  a  r i s k  
t h a t  seems worth t ak ing  i n  view of  t h e  p o s s i b l e  advantages t o  
be gained by o r d e r l y  f r i n g e  development and t h e  s t i m u l a t i o n  o f  
g r e a t e r  county-wide i n t e r e s t  i n  zoning. Also,  a s  t h e  Commission - 
poin ted  o u t  i n  i t s  r e p o r t  on Governmental S t r u c t u r e ,  291 any 
a c t i o n  d i r e c t e d  toward g r e a t e r  c o n t r o l  over  t h e  unincorporated 
a r e a ,  whether i t  be g iv ing  m u n i c i p a l i t i e s  g r e a t e r  i n i t i a t i v e  i n  
annexa t ion  proceedings o r ,  a s  i n  t h i s  c a se ,  g r e a t e r  c o n t r o l  
through e x t r a t e r r i t o r i a l  zoning, should be accompanied by s imul-  
taneous s t r eng then ing  of  t h e  S t a t e ' s  r e g u l a t i o n  of  new incorpora-  
t i ons .  

The minimum s i z e  of  mun ic ipa l i t y  and t h e  d i s t a n c e  of  e x t r a -  
t e r r i t o r i a l  j u r i s d i c t i o n  from t h e  m u n i c i p a l i t y ' s  boundary f o r  t h e  
zoning and subd iv i s ion  r e g u l a t i o n  s t a t u t e  is  no t  s p e c i f i e d  i n  t h e  
d r a f t  l e g i s l a t i o n  because o f  vary ing  S t a t e  needs and cond i t i ons .  

271 Report  (Raleigh, North Caro l ina ,  l958) ,  pp. 18-19. - 
281 North Carol ina,  General S t a t u t e s  ( l 9 6 l ) ,  s e c s  . 160-226. - 
29/ Governmental S t r u c t u r e ,  OJ. &., pp. 39-40. - 



B. Intergovernmental Agreements: Joint Exercise of Powers and 
Intergovernmental Sales of Services 

Intergovernmental agreements are arrangements under which 
a governmental unit conducts an activity jointly or cooperatively 
with one or more other governmental units, or by contracting for 
its performance by another pvernmental unit. The agreements may 
be permanent or temporary; pursuant to special act or general 
law; effective with or without voter approval; and may be formal 
or informal in character. Intergovernmental agreements may be 
for the provision of direct services to citizens of two or more 
jurisdictions, such as water supply or police protection; or 
they may be for governmental housekeeping activities, such as 
joint purchasing or personnel administration activities. 

A relatively new i+;m of intergovernmental agreement-- 
the voluntary "metropolitan council1'--is treated separately in 
Section C of this chapter. 

1. Scope and trend of use 

Intergovernmental agreements are the most widely-used 
means of broadening the geographical base for handling common 
functions in metropolitan areas. The following examples illustrate 
the variety and scope of use of intergovernmental arrangements in 
various parts of the country. 

In the State of California, local governments make wide 
use of intergovernmental agreements. The State has drawn 
particular attention for the extensive way in which counties 
have entered into contracts to provide services to cities. 
This procedure is widely known as the "~akewood Plan," because 
Lakewood on becoming a city contracted to have practically all 
its governmental services provided by Los Angeles County. In March, 
1959, there were 887 contracts between cities and the Los Angeles 
County government, covering a wide range of functions, including both 
"housekeeping" activities of government and direct services to 
the people. Statewide, there were 2,832 city-county contracts 
distributed among county services as shown in Table 3. 



Table 3 

Use of Contracts  i n  t h e  S t a t e  of C a l i f o r n i a  
and t h e  County of Los Angeles a/ 

Number of C i t i e s  Using Contract  Serv ices  

I n  S t a t e  of  I n  Los Angeles 
C a l i f o r n i a  County 

. . . . . . . . . . . .  Assessing 
. . . . . . . . .  Tax c o l l e c t i n g  

. . . . . . . .  Personnel  s e r v i c e  
. . . . .  Pub l i c  h e a l t h  s e r v i c e s  . . . . . . . .  Library  s e r v i c e s  . . . . . . . . . . .  Dog c o n t r o l  . . . . . . . .  Elec t ion  s e r v i c e s  . . . . . . . . . .  Pr i sone r  c a r e  . . . . . . . . . . .  Prosecut ion  
. . . . .  Criminal i d e n t i f i c a t i o n  

Law enforcement communciation . . . . . . . . . . . .  C i v i l  defense . . . . . . . .  Ambulance s e r v i c e  . . . . . . . . . . . . . .  Dumps . . . . . . . . . . . . . .  Maps 
. . . . .  Road labora tory  s e r v i c e  

. . . . . . .  Building in spec t ion  . . . . . . . . . . . .  Planning . . . . . . . . . . . .  Airpo r t s  . . . . . . . . . .  Flood c o n t r o l  . . . . . . . . . .  Civic  c e n t e r s  . . . . . . .  S t r e e t  maintenance . . . . . . . . . . .  L i f e  guards . . . . . . . . . . .  Recrea t ion  . . . . . . . . . .  Miscellaneous 

TOTAL 2. 832 . . . . . . . .  

a /  From Samuel K . Gove. The Lakewood Plan. Commission Papers of  - 
t h e  I n s t i t u t e  of  Government and Pub l i c  A f f a i r s  (Urbana: 
Un ive r s i t y  of I l l i n o i s .  May. 1961). p  . 15 . Tota l  f i g u r e  f o r  
Los Angeles County i s  d i f f e r e n t  from t h a t  p rev ious ly  c i t e d  
because of  a  d i f f e r e n c e  i n  c l a s s i f y i n g  s e r v i c e s  and a  
d i f f e r e n c e  i n  t h e  da t a  used . 



California provides for other types of intergovernmental 
agreements at the local level. Under the Joint Powers act, two 
or more public agencies exercising common powers may agree that 
one of them should exercise that power for all of them. A report 
of a 1959 survey by the League af California Cities indicated 
that 67 percent of the cities responding to a questionnaire had 
cooperative agreements with other cities, or with special districts. 
There were 74 intermunicipal agreements and contracts, with heavy 
emphasis on sewage collection and disposal and jail facilities 
services. 301 

A third type of intergovernmental arrangement in California 
permits local governmentsto work together on a problem, rather 
than having one provide the service for all. These types of 
agreement are used mainly where municipalities need help on an 
emergency basis, and most frequently are mutual aid fire service 
pacts. 311 

A partial survey of the extent of intermunicipal contracts 
in Cuyahoga County, Ohio, disclosed that the City of Cleveland 
in the period 1950-57 had 30 contracts with 12 of its suburban 
neighbors. In addition, the 12 suburbs had 43 contracts to 
provide one another services. 321 A survey of the eight-county 
Philadelphia metropolitan area about 10 years ago found that 
there were 756 interjurisdictional agreements in effect involving 
427 different governmental jurisdictions. Two hundred nineteen 
were for public works and utilities services, 139 for protection 
of persons and property, and 389 between school districts. 221 

Samuel K. Gove, The Lakewood Plan, Commission Papers of the 
Institute of Government and Public Affairs (Urbana: University 
of Illinois, May, 1961), p. 7. 
Frank P. Sherwood, "~egislative and Administrative Powers for 
Intergovernmental Cooperation for Metropolitan Affairs in 
California," Metropolitan California, Papers prepared for the 
  over nor's Commission on Metropolitan Area Problems (Sacramento, 
1961), pp. 92-96. 
Cleveland Metropolitan Services Commission, Intergovernmental 
Agreements & the Cleveland Metropolitan Area, Staff Report 
to Study Group on Governmental Organization (July 16, 1958). 
Jephtha J. Carrell,  earning to Work Together, li ~ational 
Municipal Review, XLIV (November, 1954), pp. 526-533. 



A more r ecen t  s tudy  i n  Southeas te rn  Pennsylvania found 693 
agreements i n  e f f e c t  i n  t h a t  a r e a ,  most ly  i n  t h e  form of  c o n t r a c t s  
f o r  s e r v i c e s ,  but  a l s o  f r equen t ly  i n  t h e  form of  agreements 
f o r  j o i n t  p rov i s ion  of  s e r v i c e s .  Suburban a r e a s  w i th  a  h igh  popu- 
l a t i o n  d e n s i t y  most commonly were involved,  and p o l i c e ,  f i r e ,  
educa t ion ,  and sewage d i s p o s a l  were t h e  most f requent  f unc t i ons  
r ep re sen t ed .  2 1  From 1950 t o  1959, 8 1  of  S t .  Louis (Missouri)  
County's 98 m u n i c i p a l i t i e s  s igned  a  t o t a l  of  241 c o n t r a c t s  f o r  
p rov i s ion  of  municipal  s e r v i c e s  by t h e  County. The s e r v i c e s  
included law enforcement,  h e a l t h  and s a n i t a t i o n ,  b u i l d i n g  r egu l a -  
t i o n ,  p roper ty  t a x  c o l l e c t i o n ,  p lanning ,  t r a f f i c  eng ineer ing ,  and 
f i r e  and acc iden t  p r o t e c t i o n .  The most c o n t r a c t s  (51) were f o r  
e l e c t r i c a l  i n spec t i on .  A l l  t h e  c i t i e s  over  1,000 popula t ion  had 
a t  l e a s t  one c o n t r a c t  wi th  t h e  County. 351 

2 .  S t r eng th  and weakness 

Intergovernmental  agreements a r e  u s e f u l  i n  broadening t h e  
geographica l  base f o r  p lanning  and admin i s t e r i ng  governmental 
s e r v i c e s  and c o n t r o l s .  By e n l a r g i n g  t h e  s c a l e  o f  a d m i n i s t r a t i o n ,  
they make i t  p o s s i b l e  t o  lower u n i t  c o s t s .  The a v a i l a b i l i t y  o f  
lower c o s t  performance of  a  f unc t i on  by ano the r  u n i t  o r  under a  
j o i n t  agreehent  may a l s o  s e r v e  t o  s t i m u l a t e  a  governmental u n i t  
t o  perform t h e  func t i on  more e f f i c i e n t l y  i t s e l f .  361 

F l e x i b i l i t y  o f  boundaries  i s  ano the r  s t r e n g t h  of  i n t e r -  
governmental agreements,  s i n c e  a d d i t i o n a l  governmental m i t s  
u s u a l l y  can become p a r t i e s  t o  a  c o n t r a c t  o r  agreement ' ~ i t h o u t  
much d i f f i c u l t y .  To t h e  e x t e n t  t h a t  they  enable  avoidance of  
t h e  c r e a t i o n  o f  s p e c i a l  d i s t r i c t s ,  agreements a l s o  s e r v e  t o  
avoid t h e  d i sadvantage  of  d u p l i c a t i o n  and weakened c i t i z e n  
c o n t r o l  connected w i t h  over lapping  u n i t s  of  government. Where 
agreements a r e  used by a  c i t y  t o  p rov ide  s e r v i c e s  t o  a d j o i n i n g  
a r e a s ,  they may be h e l p f u l  i n  gu id ing  t h e  o r d e r l y  growth of  t h e  
a d j o i n i n g  a r e a s ,  thus  f o s t e r i n g  a  l a r g e r - a r e a  approach t o  planning 
and development. 

George S. B l a i r ,  I n t e r j u r i s d i c t i o n a l  Agreements 9 Southeas te rn  
Pennsylvania  (Phi lade lph ia :  Un ive r s i t y  o f  Pennsylvania ,  Fe 1s 
I n s t i t u t e  o f  Local and S t a t e  Government, 1961). 
Governmental Research I n s t i t u t e ,  Municipal Se rv i ce s  Made Avai l -  
a b l e  t o  C i t i e s ,  Towns, and V i l l ages  by t h e  S t .  Louis County -- 
Government (St . Louis ,  December 1959)  . 
Gove, *. c i t . ,  p .  16. 



A s  demonstra ted by t h e i r  widespread use ,  in te rgovernmenta l  
agreements have h igh  p o l i t i c a l  f e a s i b i l i t y  because they r e q u i r e  a  
minimum o f  o f f i c i a l  and v o t e r  approva l s  and invo lve  l i t t l e  modi f i ca -  
t i o n  o f  t h e  e x i s t i n g  p o l i t i c a l  s t r u c t u r e .  Also ,  they do n o t  t h r e a t e n  
t o  i n t e r f e r e  w i t h  c i t i z e n  c o n t r o l  and p a r t i c i p a t i o n  a s s o c i a t e d  w i t h  
r e t e n t i o n  of  s m a l l e r  u n i t s  o f  government. They may be a  f o r c e  f o r  
improved in te rgovernmenta l  r e l a t i o n s ,  and thus  may h e l p  develop t h e  
c o n d i t i o n s  f o r  more comprehensive approaches  t o  hand l ing  o f  a r e a -  
wide problems.  

A b a s i c  weakness o f  j o i n t  agreements i s  t h a t  they  a r e  
p r a c t i c a l  o n l y  when t h e  immediate l o c a l  i n t e r e s t  o f  each p a r t i c i -  
p a t i n g  u n i t  i s  n o t  l i k e l y  t o  be i n  c o n f l i c t  w i t h  t h e  b roader  a r e a -  
wide i n t e r e s t .  S ince  t h e  agreements a r e  v o l u n t a r y ,  when such 
c o n f l i c t s  appear  l i k e l y ,  governmental  u n i t s  probably  would n o t  
choose t o  p a r t i c i p a t e  i n  a n  agreement,  o r  i f  a l r e a d y  p a r t i c i p a t i n g ,  
would withdraw. 

C o n f l i c t s  between area-wide and immediate l o c a l  i n t e r e s t  
a r e  a p t  t o  a r i s e  i n  hand l ing  f u n ~ t i o n s ~ r e q u i r i n g  a n  area-wide 
approach.  These a r e  t h e  governmental  f u n c t i o n s  which have most 
s i g n i f i c a n t  e f f e c t s  on economic growth and development. They 
i n c l u d e  zoning;  t h e  l o c a t i o n  and c o n s t r u c t i o n  o f  a  w a t e r  supply  
system, sewer l i n e s  and sewage d i s p o s a l  f a c i l i t i e s ,  p u b l i c  
b u i l d i n g s ,  and a r t e r i a l  r o a d s ,  and t h e  d e t e r m i n a t i o n  of  p r i o r i t y  
o f  such c o n s t r u c t i o n ;  and t h e  r e s p o n s i b i l i t y  f o r  e n s u r i n g  t h a t  
t h e r e  a r e  adequa te  mass t r a n s i t  f a c i l i t i e s .  

Sound long range o v e r a l l  development o f  t h e  m e t r o p o l i t a n  
a r e a ' s  economy might c a l l ,  f o r  example, f o r  d e c i s i o n s  on t h e s e  
f u n c t i o n s  which would encourage l o c a t i o n  o r  development o f  new 
b u s i n e s s  i n  C i t y  A which t h r e a t e n s  t o  be c o m p e t i t i v e  t o  e x i s t i n g  
b u s i n e s s  i n  C i t y  B.  Such d e c i s i o n s  cou ld  n o t  be expected t o  be 
made and e f f e c t i v e l y  c a r r i e d  o u t  under a  v o l u n t a r y  i n t e r g o v e r n -  
mental  agreement,  f o r  C i t y  B ' s  government, r e s p o n s i v e  t o  t h e  
d e s i r e s  o f  i t s  c o n s t i t u e n t s ,  probably  would n o t  f i n d  i t  p o l i t i c a l l y  
f e a s i b l e  t o  approve them. I n  e f f e c t  i t  would e x e r c i s e  a  v e t o  o v e r  
a p p l i c a t i o n  o f  t h e  area-wide d e c i s i o n  w i t h i n  i t s  borders  and would 
the reby  r e n d e r  t h e  d e c i s i o n  i n e f f e c t i v e .  Thus, in te rgovernmenta l  
agreements a r e  n o t  s u i t e d  t o  e f f e c t i v e  decision-making on i s s u e s  
which t r a n s c e n d  t h e  i n t e r e s t  o f  any one p a r t  o f  t h e  a r e a  and must 
depend on a n  area-wide m a j o r i t y  approva l  r a t h e r  than  area-wide 
unanimity o f  a l l  t h e  governmental  j u r i s d i c t i o n s .  211 

371  For d i s c u s s i o n  o f  t h e  need f o r  area-wide decision-making on - 
i s s u e s  o f  t r a n s c e n d e n t  area-wide i n t e r e s t ,  s e e  Y l v i s a k e r ,  
2. c i t . ,  pp. 27-52. 



I s s u e s  involv ing  t h e  adjustment  o f  s e r v i c e  a r e a s  and 
a r e a s  o f  t a x  j u r i s d i c t i o n  can be reso lved  a s  a ' p r a c t i c a l  ma t t e r  
only by such area-wide decision-making. A community which i s  
now paying l e s s  than  i t s  p ropo r t i ona t e  area-wide s h a r e  would be 
r e l u c t a n t  t o  consent  t o  an  agreement f o r  a  t a x  r e s t r u c t u r i n g  
which would i n c r e a s e  i t s  t a x  payments. 381 

While i n t e r l o c a l  agreements have t h e  e f f e c t  of  avo id ing  
c r e a t i o n  of  s p e c i a l  d i s t r i c t s ,  they have had t h e  coun te r - e f f ec t  
under C a l i f o r n i a ' s  Lakewood Plan o f  encouraging t h e  c r e a t i o n  of  
new municipal  co rpo ra t i ons .  391 Also, wh i l e  t h e  i n d i v i d u a l  govern- 
ments r e t a i n  t h e i r  freedom t o  p u l l  o u t  o f  t h e  agreement ( j o i n t  
c o n t r a c t s  a r e  more l i m i t i n g  i n  t h i s  r ega rd ) ,  and thus  r e t a i n  
c o n t r o l  over  t h e i r  own p o l i c i e s ,  t h e  weaving of  a  network of  
intergovernmental  agreements t ends  t o  confuse t h e  l i n e s  o f  
a c t u a l  r e s p o n s i b i l i t y  t o  t h e  p o i n t  where e f f e c t i v e  l o c a l  c o n t r o l  
may be s e r i o u s l y  eroded. g/ Fur the r ,  t h e  tendency is  f o r  each 
agreement t o  be made on an  ad hoc b a s i s  f o r  a  p a r t i c u l a r  need, 
so  t h a t  t h e  complete view i s  never  brought i n t o  focus ,  making 
i t  more d i f f i c u l t  t o  coo rd ina t e  s e r v i c e s  and ach ieve  a  balance 
of  needs and r e sou rce s .  F i n a l l y ,  in tergovernmental  agreements 
may be a  f o r c e  f o r  impeding more comprehensive r eo rgan i za t i on  
approaches by ame l io r a t i ng  popular  d i s s a t i s f a c t i o n  w i th  cond i t i ons  
which i n  t h e  long run can on ly  be e f f e c t i v e l y  d e a l t  w i th  on a  more 
comprehens i v e  bas i s  . 411 

Intergovernmental  c o n t r a c t s  have a  weakness where t h e  
" s e l l e r "  mun ic ipa l i t y  has  a  v i r t u a l  monopoly of  t h e  s e r v i c e .  
I f  one community c o n t r o l s  t h e  wate r  supply i n  t h e  a r e a ,  f o r  
example, on ly  i t s  own s e l f - r e s t r a i n t  p r o t e c t s  t h e  purchasing 
communities from being e x p l o i t e d  on p r i c e  and s e r v i c e .  As 
another  example, S t a t e  h e a l t h  r e g u l a t i o n s  might p l a c e  r e s t r i c -  
t i o n s  on t h e  number and l o c a t i o n  of  sewage d i s p o s a l  f a c i l i t i e s ,  
c r e a t i n g  a  monopoly advantage f o r  one o r  more l o c a l  governments. 

Frank P. Sherwood, 2. c i t . ,  p .  93. 
Gove, 2. c i t . ,  p .  19. 
Sherwood, OJ-. c i t . ,  p .  92. 
Thomas H .  Reed, "A C a l l  f o r  P l a i n  Ta lk ,"  Nat iona l  Civ ic  Review, 
LI (March, 1962),  p .  123. 



Thus, where t h e  p a r t i e s  t o  an agreement a r e  no t  i n  an equa l l y  s t r o n g  
barga in ing  p o s i t i o n ,  and monopoly cond i t i ons  e x i s t ,  some o u t s i d e  
a u t h o r i t y  i s  needed t o p r o t e e t  t h e  purchasers .  421 I n  some S t a t e s  
u t i l i t y  r egu l a to ry  bodies  perform t h e  review func t i on  f o r  wate r  
c o n t r a c t s ,  431 but  even i n  those  S t a t e s  t h e  review may no t  always 
provide adequate  p r o t e c t i o n  f o r  t h e  purchasing mun ic ipa l i t y .  

4.  Recommendations 

The Commission recommends t h a t  t h e  S t a t e  government make 
i t s  "good o f f i c e s "  a v a i l a b l e  i n  t h e  event  o f  d i s p u t e s  between o r  
among l o c a l  u n i t s  o f  government i n  connect ion w i th  i n t e r l o c a l  
c o n t r a c t s .  

Recognizing t h e  usefu lness  o f  j o i n t  e x e r c i s e  o f  powers and 
i n t e r l o c a l  c o n t r a c t s  a s  methods of  handl ing common l o c a l  func t ions  
more economically,  t he  Commission i n  i t s  r e p o r t  on Governmental 
S t r u c t u r e  concluded t h a t  t h e  S t a t e s  should encourage t h e  use  o f  
t he se  agreements.  The Commission recommended: 

. . . t h e  enactment o f  l e g i s l a t i o n  by t h e  S t a t e s  
au tho r i z ing ,  a t  l e a s t  w i t h i n  t h e  con f ine s  o f  t h e  metro- 
p o l i t a n  a r e a s ,  two o r  more u n i t s  o f  l o c a l  government 
t o  e x e r c i s e  j o i n t l y  o r  coope ra t i ve ly  any power possessed 
by one o r  more of  t h e  u n i t s  concerned and t o  c o n t r a c t  
w i th  one ano the r  f o r  t h e  render ing  of  governmental 
s e r v i c e s .  461 

The r e p o r t  included i n  t h e  appendix d r a f t  l e g i s l a t i o n  t o  
a u t h o r i z e  j o i n t  a c t i o n ,  and a  d r a f t  c o n s t i t u t i o n a l  amendment 
au tho r i z ing  i n t e r l o c a l  coopera t ion  and S t a t e  p a r t i c i p a t i o n  i n  
i n t e r s t a t e  and Federal-S t a t e  coope ra t i ve  a c t i v i t i e s  . g/ 

See comment by George H .  Deming i n  U.  S .  House o f  Rep re sen t a t i ve s ,  
Committee on Government Operat ions ,  Government Met ropol i t an  
Areas,  Commentaries on g Report & t h e  Advisory Commission on 
Intergovernmental  Re l a t i ons  (Washington, December, l 9 6 l ) ,  p  . 12. 
Maddox, z. c i t . ,  pp. 27-29. 
Governmental S t r u c t u r e ,  ~>p. c i t . ,  p .  24. 
I b i d . ,  pp. 65-67. 



A s  i n d i c a t e d  above, sometimes t h e  f a c t o r s  o f  d i s t a n c e  o r  
access  l eave  a  mun ic ipa l i t y  no choice  bu t  t o  seek  a  commodity 
o r  s e r v i c e  from ano the r  mun ic ipa l i t y .  Water supply,  sewage 
d i s p o s a l ,  and h o s p i t a l  s e r v i c e  a r e  examples. The " se l l i ng1 '  
mun ic ipa l i t y  has  a  v i r t u a l  i f  n o t  a c t u a l  monopoly, wi th  
p o t e n t i a l  damage t o  t h e  "buyer." On t h e  o t h e r  hand, t h e  " s e l l e r "  
may have en t e r ed  i n t o  a  long-term c o n t r a c t  on terms which do no t  
y i e l d  him a  f a i r  r a t e  o f  r e t u r n ,  and he  i s  i n  no p o s i t i o n  t o  
modify t h e  c o n t r a c t .  I n  o t h e r  ca se s ,  wh i l e  a  "buyer" mun ic ipa l i t y  
may n o t  be excluded from ano the r  source  of  supply,  e i t h e r  i t s  own 
f a c i l i t y  o r  t h a t  o f  ano the r  mun ic ipa l i t y ,  t h e  c o n t r a c t u a l  s e r v i c e s  
o f  i t s  neighbor  might be incomparably more economical o r  convenient .  
Yet t h e  "buyer" h e s i t a t e s  t o  conclude a  c o n t r a c t  because i t  b e l i e v e s  
i t  i s  i n  an adverse  barga in ing  p o s i t i o n .  

The Commission recommended i n  i t s  r e p o r t  on Governmental 
S t r u c t u r e  t h a t  t h e  S t a t e s  should use  t h e i r  a u t h o r i t y  and good 
o f f i c e s  i n  t h e  r e s o l u t i o n  o f  r e s i d u a l  problems remaining unresolved 
a f t e r  l o c a l  governments have u t i l i z e d  a l l  o f  t h e  a v a i l a b l e  methods 
of  l o c a l  s e l f -de t e rmina t i on  suggested e a r l i e r  i n  t h e  r e p o r t .  461 
The S t a t e ' s  e x e r c i s e  of  t h i s  good o f f i c e s  func t i on  seems a p p r o p r i a t e  
i n  d i f f i c u l t i e s  a r i s i n g  ou t  o f  i n t e r l o c a l  c o n t r a c t s ,  such a s  those  
mentioned. The Commission b e l i e v e s  t h i s  moderate approach i s  
j u s t i f i e d ,  r a t h e r  than  r e q u i r i n g  review of  r a t e s  and s e r v i c e  and 
t h e  s e t t i n g  of  r a t e s  by a  p u b l i c  s e r v i c e  commission o r  i t s  counte r -  
p a r t ,  f o r  t h e  fol lowing reasons:  (1) The mere p o s s i b i l i t y  o f  
p u b l i c i t y  on t h e  terms o f  a  d i s c r imina to ry  c o n t r a c t  i s  l i k e l y  
t o  s t i m u l a t e  c o r r e c t i v e  a c t i o n ,  wi thout  t h e  s t r a i n  on good i n t e r -  
governmental r e l a t i o n s  t h a t  would r e s u l t  from going through a  
formal proceeding such a s  i s  involved i n  r a t e  ca se s  be fo re  
r egu l a to ry  bodies .  (2) I n  some ca se s ,  abuses  a r e  more suspec ted  
than  r e a l ,  and t h e  misunders tanding is  based more on l ack  of  
in format ion  than  on f a c t s .  Avoiding S t a t e  review o r  any formal 
g r ievance  procedure i s  l i k e l y  t o  r e s u l t  i n  quick s e t t l emen t  o f  
t h i s  type of  d i s p u t e  w i th  a  minimum s t r a i n  on r e l a t i o n s  between 
p a r t i e s .  (3) The S t a t e ' s  r o l e  a s  a  s t i m u l a t o r  o f  b e t t e r  i n t e r -  
governmental r e l a t i o n s  i s  a p t  t o  be f u r t h e r e d  i f ,  i n  e n t e r i n g  
on a  new a c t i v i t y  such a s  t h i s ,  i t  keeps i t s  i n t e r v e n t i o n  t o  a  
minimum . 

t h e  

461 Governmental S t r u c t u r e ,  2. c i t . ,  pp. 41-42. - 



C. Voluntary ')Metropolitan Councils" 

Voluntary "metropolitan councils" are voluntary associations 
of elected public officials from most or all of the governments of 
a metropolitan area, formed "to seek a better understanding among 
the governments and officials in the area, to develop a consensus 
regarding metropolitan needs, and to promote coordinated action in 
solving their problems. " 411 They are intergovernmental agree- 
ments for joint conduct of activities in research, planning, and 
deliberations on issues of area-wide concern. 

Although the councils vary with respect to their mode of 
establishment and membership, they usually have these character- 
istics: %/ (1) They cut across or embrace several local juris- 
dictions, and sometimes do not stop at State lines. (2) They are 
composed of the chief elected officials of the local governments 
in the area, and sometimes have representation from the State 
Government. %/ (3) They have no operating functions. Rather, 
they are forums for discussion, research and recommendation only. 
Recommendations are made to the constituent governments, or to 
State legislatures. 501 (4) They are multi-purpose, concerning 
themselves with many area-wide problems. (5) They employ a full- 
time staff. 

1. Scope and trend of use. 

The first metropolitan council was organized in the Detroit 
area in 1954. Since then, the number has grown rapidly, and 
continues to grow. Issues of the National Civic Review and 
Metropolitan Area Problems: News and Digest in the past several 
years have had many references to additional communities showing 
interest in development of metropolitan councils. The American 
Municipal Association and the National Association of County 
officials recently announced initiation of a joint service to 
their memberships "to encourage the formation of and to strengthen 
the operat ion of voluntary governmental regional councils. " 511 

47/ Samuel Humes , "Organization for Metropolitan cooperation, " - 
Public Management, XLIV (May, l962), p. 106. 

481 The Council of State Governments, State Responsibility Urban - 
Regional Development (Chicago, l962), p . 89. 

491 The Federal Government is a party to the regional council for the - 
Washington Metropolitan Area. 

501 Ibid. - .  - - 
511 Joint letter from American Municipal Association and National - 

Association of County Officials (Washington, May 25, 1962). (mime3 .) 



The eight oldest and most active councils now in existence 
are: Supervisors Inter-County Committee (Detroit area); Metropolitan 
Regional Council (New York, New Jersey, Connecticut); Association of 
Bay Area Governments (ABAG) (San Francisco area) ; Metropolitan 
Washington (D. C.) Council of Governments; Mid-Willamette Valley 
Intergovernmental Cooperation Council (Salem, Oregon area); 
Regional Conference of Elected Officials (Philadelphia area); 
the Puget Sound Governmental Conference (Seattle-Tacoma area); 
and the Baltimore Metropolitan Area Council. Councils were 
recently formed in the Ithaca, New York, and Des Moines, Iowa, 
areas. 

2 .  Variations in composition, status 

A few examples illustrate the variations in composition 
and status of the metropolitan councils. The Supervisors Inter- 
County Committee of the Detroit area consists exclusively of 
representatives of the six counties in the area, and does not 
include representatives of the other units--State, municipal, 
or special district. It is unique in this respect. The committee 
was given legal status by a permissive act of the legislature in 
1957. The Metropolitan Regional Council (New York City area) was 
set up in 1956 for broad regional leadership in the three States 
sharing in the New York metropolitan area: New York, New Jersey, 
and Connecticut. Any unit of local government in the three- 
State region other than a special district may be a member. 
The Council consists of the top elected officials of the con- 
stituent counties and municipalities. The Mayor of New York 
currently is chairman and the County Executive of Westchester 
County is vice-chairman. The Council is seeking legal status 
"so that it (can) secure the services of a headquarters staff 
which would enable it to do its job even more effectively; give 
it a sense of permanence and prestige that cannot inhere in a 
purely hoc group, and enable it to engage in a variety of 
specific activities." 521 New York and Connecticut have passed 
authorizing legislation and similar New Jersey legis lation is 
pending. 

The Washington (D. C.) Council of Governments was formed 
in 1960. Its members include representatives of the U.S. Congress, 
the three Commissioners of the District of Columbia, representatives 
of the general assemblies of Maryland and Virginia elected from the 

521 Maxwell Lehman, Frank Smallwood, and Arthur Prager, "~ome ~ule" - - 
vs. Super-Government (New York: Metropolitan Regional Council, - 
19,61), p. 23. 



a r e a ,  and r e p r e s e n t a t i v e s  from t h e  governing bodies  o f  t h e  s i x  
coun t i e s  and two independent c i t i e s  i n  t h e  Nat iona l  C a p i t a l  Region. 
The Mid-Willamette Voluntary Intergovernmental  Cooperation Council  
was organized i n  1959 by compact among t h e  C i ty  of  Salem, t h e  
met ropol i t an  school  d i s t r i c t ,  Marion and Polk coun t i e s ,  and t h e  
S t a t e  of  Oregon. Each of  t h e  f i v e  u n i t s  has  a  memoer--the Governor, 
and t h e  e l e c t e d  heads of  t h e  fou r  o t h e r  u n i t s .  The Council  may 
appoin t  r o t a t i n g  non-permanent members, who do no t  have a  v o t e .  

The San Francisco a r e a  counc i l  (ABAG), e s t a b l i s h e d  i n  
1961, has  l e g a l  s t a t u s  under t h e  J o i n t  Exe rc i s e  o f  Powers Act o f  
C a l i f o r n i a .  A l l  c i t i e s  and coun t i e s  i n  t h e  a r e a  may j o i n .  The 
Council  is  governed by a  gene ra l  assembly c o n s i s t i n g  of  one 
r e p r e s e n t a t i v e  from each member c i t y  and county.  C i ty  and county 
members v o t e  s e p a r a t e l y ,  w i th  a  ma jo r i t y  v o t e  of  each r equ i r ed  
f o r  approva l .  The Regiona 1 Council  o f  E l ec t ed  O f f i c i a l s  (Ph i lade lph ia  
a r e a )  was e s t a b l i s h e d  i n  1961. Membership i s  open t o  t h e  ch i e f  
e l e c t e d  o f f i c i a l  of  each of  t h e  approximately 375 gene ra l  purpose 
u n i t s  from a l l  l e v e l s  o f  government i n  t h e  11-county r eg ion .  

3. Some examples o f  a c t i v i t i e s  

I n  terms of  t h e i r  o b j e c t i v e s  o f  j o i n t  r e sea rch ,  developing 
a  consensus among t h e  l o c a l  government o f f i c i a l s  o f  t h e  a r e a ,  t a k i n g  
a  s t and  on l e g i s l a t i o n  a f f e c t i n g  t h e i r  a r e a s ,  coo rd ina t i ng  r e l a t i o n -  
sh ip s  w i th  S t a t e  and Federa l  agenc ies ,  and s t i m u l a t i n g  coopera t ion  
among t h e i r  members, t h e  Councils have produced t a n g i b l e  r e s u l t s .  
For example, t h e  New York Council  devised a  p l an  f o r  a t t a c k i n g  a i r  
p o l l u t i o n ;  p resen ted  t o  t h e  Federa l  government t h e  r e g i o n a l  c a s e  
f o r  increased  p u b l i c  housing and urban renewal a s s i s t a n c e ;  prepared 
a  map o f  wa t e r -po l lu t i on  sources  i n  t h e  r e g i c n ;  completed a  s tudy  
of  lands a v a i l a b l e  f o r  r e c r e a t i o n  use  and t h e  means of  a cqu i r i ng  
t h e  lands ;  opposed l e g i s l a t i o n  proposing i nc r ea sed  gas r a t e s  f o r  
t h e  a r e a ;  i s  working toward a  uniform t r a f f i c  code; prepared a n  
inventory  of  wa t e r  resources  and f u t u r e  wate r  needs of  t h e  r eg ion ;  
and i s  coo rd ina t i ng  r e g i o n a l  e f f o r t s  t o  meet problems of  adequate  
mass t r a n s p o r t a t i o n .  

A f t e r  one yea r ,  ARAG (San Franc isco  a r e a )  r epo r t ed  t h a t  i t  
supported seashore  l e g i s l a t i o n  under c o n s i d e r a t i o n  by Congress; 
i s  undertaking an  inventory  o f  r e g i o n a l  park  and open space f a c i l i -  
t i e s ;  i s  inventory ing  e x i s t i n g  land use  and gene ra l  p l ans  of  Bay 
Area coun t i e s  and c i t i e s ;  i s  p a r t i c i p a t i n g  i n  t h e  r e g i o n a l  t r a n s -  
p o r t a t i o n  s t udy  which i s  developing a  comprehensive t r a n s p o r t a t i o n  
p l a n  f o r  t h e  Bay a r e a ;  po in ted  o u t  t h e  need f o r  c e r t a i n  l e g i s l a t i o n  
on open burning of  r e f u s e  and f o r  t h e  A i r  P o l l u t i o n  Cont ro l  D i s t r i c t  



to inform prospective new industries of industrial air pollution 
control requirements; initiated a refuse disposal site study; and 
is drafting uniform minimum fallout and blast shelter standards 
and a model shelter order. 531 

The Mid-Willamette Council is conducting a quarter million 
dollar regional transportation study by contract among the Council, 
the two counties, the City of Salem, the Regional Planning Council, 
and the State Highway Department; has instituted joint purchasing 
among Xarion County, the metropolitan school district, and the city 
of Salem; initiated a coordinated six-year capital improvements 
program among the city, the two counties, and the school district; 
stimulated a Marion County-Salem joint city-hall-courthouse con- 
struction and operation project, with eventual consolidation of 
certain city and county departments anticipated; initiated a regional 
sewage collection and disposal program by agreement between the City 
and two counties; and recommended and facilitated a move by the city 
and two counties to pool their resources in establishing a regional 
parks department. 541 

4. Strength and weakness 

As a form of the intergovernmental agreements approach to 
reorganization of local government in metropolitan areas, the 
voluntary metropolitan council has many of the general strengths 
and weaknesses of interjurisdictional agreements reviewed in the 
preceding section of this report. The voluntary council is useful 
for broadening the geographical base for discussion, research and 
planning; has flexibility in adjusting the boundaries of the area 
represented, even beyond State lines; does not disturb existing 
units of government; has a high degree of political feasibility; 
and directs its attention to many governmental functions. It also 
fosters the use of interjurisdictional agreements by its constit- 
uent units for carrying on operating functions, as has been shown 
particularly in the Mid-Willamette Council. 

5 3 1  Association of Bay Area Governments, Bulletin No. 2, March 26, 1962. - 
541 Rex Hartley, "A Voluntary Approach to IntergovernmentCooperation," - 

Proceedings of the A'merican Municipal Congress, Intergovernment 
Cooperation, Seattle, Washington, August 26-30, 1961 (Washington: 
American Municipal Association, 1961), pp. 72-79. 



On t h e  o t h e r  hand, t h e  v o l u n t a r y  n a t u r e  of  t h e  m e t r o p o l i t a n  
c o u n c i l  i s  a  d i s t i n c t  l i m i t a t i o n  on i t s  a b i l i t y  t o  make e f f e c t i v e ,  
e n f o r c e a b l e  area-wide d e c i s i o n s  on i s s u e s  o f  governmental  s e r v i c e s  
and c o n t r o l s ,  and t o  b r i n g  t a x  j u r i s d i c t i o n s  and s e r v i c e  a r e a s  i n t o  
adjus tment  w i t h  one a n o t h e r .  A s  sugges ted  i n  t h e  p reced ing  s e c t i o n ,  
such r e s u l t s  r e q u i r e  a  governmental  u n i t  which can d e c i d e ,  and app ly  
i t s  d e c i s i o n  on t h e  b a s i s  o f  a  m a j o r i t y  v o t e  r a t h e r  than  a  unanimous 
v o t e .  

The m e t r o p o l i t a n  c o u n c i l  can be u s e f u l ,  however, i n  l a y i n g  
t h e  groundwork f o r  t h e  e s t a b l i s h m e n t  o f  a n  e f f e c t i v e  d e c i s i o n -  
making mechanism. It can do t h i s  by developing,  through r e s e a r c h  
and d e b a t e ,  a n  area-wide awareness o f  t h e  problems needing a r e a -  
wide hand l ing ,  and by deve lop ing  consensus among governmental  
l e a d e r s ,  whose a t t i t u d e  toward s t r u c t u r a l  change i s  s o  impor tan t ,  
a s  t o  t h e  common needs and p o s s i b l e  s o l u t i o n s .  How e f f e c t i v e  t h e  
c o u n c i l  a c t u a l l y  w i l l  be i n  developing p u b l i c  awareness and a  
meaningful  consensus w i l l  depend i n  l a r g e  p a r t  on whether  i t  
b r i n g s  o u t  t h e  f u l l  e x p r e s s i o n  o f  c o n f l i c t i n g  views and f u l l  
i d e n t i f i c a t i o n  o f  v a r i o u s  i n t e r e s t s  i n  t h e  a r e a ,  o r  whether t h e  
c o u n c i l  s e r v e s  t o  n e u t r a l i z e  o r  obscure  t h e  r e a l  c o n f l i c t s .  

5 .  Recommendations 

The Commission b e l i e v e s  t h a t  t h e  v o l u n t a r y  m e t r o p o l i t a n  
c o u n c i l  can  be  a  u s e f u l  means o f  s t i m u l a t i n g  g r e a t e r  c o o p e r a t i o n  
among governmental  o f f i c i a l s ,  c r e a t i n g  p u b l i c  awareness o f  metro- 
p o l i t a n  problems, and developing a n  area-wide consensus on more 
e f f e c t i v e  ways o f  hand l ing  t h e s e  problems. The Commission t h e r e f o r e  
b e l i e v e s  fo rmat ion  o f  a d d i t i o n a l  c o u n c i l s  shou ld  be encouraged. 
The Commission recommends t h a t  t h e  S t a t e s  f a c i l i t a t e  t h e  format i o n  
o f  v o l u n t a r y  m e t r o p o l i t a n  c o u n c i l s  o f  e l e c t e d  o f f i c i a l s  by e n a c t i n g  
t h e  sugges ted  l e g i s l a t i o n  a u t h o r i z i n g  t h e  making o f  i n t e r l o c a l  
agreements,  supplemented by whatever s p e c i a l  p r o v i s i o n s  may be 
r e q u i r e d  i n  t h e  p a r t i c u l a r  i n s t a n c e  i n  accord ing  l e g a l  e n t i t y  
s t a t u s  t o  v o l u n t a r y  c o u n c i l s  d e s i r o u s  o f  such s t a t u s .  

D .  The Urban County 

The urban county approach t o  r e o r g a n i z a t i o n  o f  l o c a l  government 
i n  m e t r o p o l i t a n  a r e a s  r e f e r s  t o  t h e  development o f  t h e  county from i t s  
t r a d i t i o n a l  p o s i t i o n  a s  a n  a d m i n i s t r a t i v e  s u b d i v i s i o n  o f  t h e  S t a t e  f o r  
c a r r y i n g  on S t a t e  func t ions - - such  a s  e l e c t i o n ,  law enforcement,  and 
j u d i c i a l  f u n c t i o n s - - t o  one i n  which i t  prov ides  a  s i g n i f i c a n t  number 



of  s e r v i c e s  of  a  municipal  c h a r a c t e r  throughout a l l  o r  p a r t  of  i t s  
j u r i s d i c t i o n .  This  development may occur  through piecemeal t r a n s f e r  
of  f unc t i ons  from m u n i c i p a l i t i e s  o r  s p e c i a l  d i s t r i c t s ;  through t h e  
gradua l  expansion o f  some coun t i e s  from the  s t a t u s  of  a  r u r a l  govern- 
ment t o  one performing many urban func t ions  i n  unincorporated urban 
a r e a s ;  o r  through t h e  S t a t e ' s  simultaneous g r a n t i n g  of  a number of 
f u n c t i o n a l  powers t o  coun t i e s  i n  me t ropo l i t an  a r e a s .  g/ 

The t r a n s f e r  o f  func t ions  t o  t h e  county from sma l l e r  u n i t s  
of  government sometimes is  included w i t h i n  another  ca tegory  of  
approaches t o  governmental r eo rgan i za t i on :  f u n c t i o n a l  conso l ida t i on ,  
o r  t r a n s f e r  of  f unc t i ons .  This  ca tegory  a l s o  inc ludes  t r a n s f e r s  of  
func t ions  t o  t h e  S t a t e  and t r a n s f e r s  t o  one o r  more me t ropo l i t an  
s p e c i a l  d i s t r i c t s .  The l a t t e r  types  of  t r a n s f e r s  a r e  cons idered  
l a t e r  i n  t h i s  r e p o r t  under f u n c t i o n a l  t r a n s f e r  t o  t h e  S t a t e  and 
t he  met ropol i t an  s p e c i a l  d i s t r i c t ,  r e s p e c t i v e l y .  561 

Development of  t h e  urban county i n  some S t a t e s  i s  c l o s e l y  
r e l a t e d  t o  t h e  use  of  intergovernmental  c o n t r a c t s ,  d i scussed  e a r l i e r  
i n  t h i s  chap t e r ,  i n  which coun t i e s  a r e  au tho r i zed  t o  p rov ide  s e r v i c e s  
t o  o t h e r  l o c g l  u n i t s .  This i s  p a r t i c u l a r l y  t r u e  i n  C a l i f o r n i a .  571 

1. Scope and t r end  of  use  

Monthly r e p o r t s  i n  t h e  Nat iona l  Civ ic  Review and t h e  y e a r l y  
a r t i c l e s  i n  t h e  Municipal Year Book a r e  v i r t u a l  running accounts  o f  
t h e  c o n t i n u a l  expansion of  county governments' p rov i s ion  of  urban 
s e r v i c e s ,  e i t h e r  throughout t h e i r  t e r r i t o r i e s ,  i nc lud ing  c i t i e s ,  o r  
j u s t  i n  t h e  unincorporated a r e a s .  The da t a  i n  t h e  fol lowing four  
paragraphs,  taken from t h e  Municipal Year Book 1962, h i g h l i g h t  t h e  
r ecen t  t r e n d  and c u r r e n t  s t a t u s  o f  t h e  urban county.  581 

55/ Council  o f  S t a t e  Governments, The S t a t e s  and t h e  Met ropol i t an  Problem - - -- 
(Chicago : l956) ,  pp . 106- 107. 

56/ See Chap. I V ,  s e c t i o n  E and F.  - 
57/ See Met ropol i t an  Area Problems, Report  of  t h e  P a c i f i c  Coast Conference - - 

on Met ropol i t an  Problems (Berkeley: Bureau of  Pub l i c  Adminis t ra t ion  
and Un ive r s i t y  Extension,  Un ive r s i t y  of  C a l i f o r n i a ,  l96O), pp . 81-83 ; 
t h e   overn nor's Commission on Met ropol i t an  Area Problems (Sacramento, 
C a l i f o r n i a :  l 9 6 l ) ,  DL. c i t  . 

58/ Vic to r  Jones ,  ''urban and Met ropol i t an  Count ies ,"  pp .  57-66. For - 
e a r l i e r  summaries of  urban county t r ends ,  s e e  Bet ty  Tableman, 
Governmental Organiza t ion  & Metropol i t an  Areas,  (Michigan Govern- 
ment S tud i e s  N o .  21;  Ann Arbor,  Un ive r s i t y  o f  Michigan P re s s :  l 9 5 l ) ,  
pp . 24-55, and V ic to r  Jones,  "Urban Count ies ,  " Municipal Year Book 
1954 (Chicago: I n t e r n a t i o n a l  C i ty  Managers' Assoc i a t i on ,  1 9 5 4 ) ,  - 
pp ,  133-147. 



I n  1950 t h e r e  were 174 c o u n t i e s  o v e r  100,000 p o p u l a t i o n  i n  
f e d e r a l l y - d e f i n e d  m e t r o p o l i t a n  a r e a s ,  and by 1960 t h i s  number had 
grown t o  217. I n  a d d i t i o n ,  i n  1960 t h e r e  were 46 c o u n t i e s  o v e r  
100,000 i n  "nonmetropoli tan" a r e a s ,  making a  t o t a l  o f  263 urban 
c o u n t i e s .  Over 93 p e r c e n t  o f  t h e s e  c o u n t i e s  i n c r e a s e d  i n  popula-  
t i o n  between 1950 and 1960, w h i l e  on ly  44.2 p e r c e n t  o f  t h e  non- 
m e t r o p o l i t a n  c o u n t i e s  gained i n  p o p u l a t i o n .  The median p e r c e n t a g e  
o f  p o p u l a t i o n  c l a s s i f i e d  a s  urban i n  t h e  263 c o u n t i e s  i n c r e a s e d  
d u r i n g  t h e  decade from 72.2 t o  78.0 p e r c e n t .  

Urban iza t ion  o f  c o u n t i e s  has  a f f e c t e d  t h e i r  o r g a n i z a t i o n ,  
a d m i n i s t r a t i o n ,  and f u n c t i o n s ,  a l though  i n  g r e a t l y  v a r y i n g  degrees .  
Seven c o u n t i e s  have e l e c t e d  e x e c u t i v e s - - E r i e  (Buf fa lo ) ,  Nassau 
(New York),  Onondaga (Syracuse) ,  S u f f o l k  (New ~ o r k ) ,  and West- 
c h e s t e r  (New York) c o u n t i e s ,  New York; Milwaukee County, Wisconsin;  
and S t .  Louis County, Missour i .  A 1953 Year Book survey r e p o r t e d  
t h a t  t e n  c o u n t i e s  had county managers. A s i m i l a r  1962 survey 
i n d i c a t e d  t h a t  45 o u t  o f  129 c o u n t i e s  responding had appo in ted  
c h i e f  a d m i n i s t r a t i v e  o f f i c e r s .  

I n  t h e  1962 survey ,  t h e  urban c o u n t i e s  r e p o r t e d  t h a t  they  
provided v a r y i n g  numbers and k inds  o f  urban s e r v i c e s  t o  unin-  
c o r p o r a t e d  a r e a s .  The most common s e r v i c e s  provided were p o l i c e  
(69 p e r c e n t  o f  t h e  c o u n t i e s ) ,  s t r e e t  c o n s t r u c t i o n  (51 p e r c e n t ) ,  
l i b r a r i e s  (45 p e r c e n t ) ,  and parks  and r e c r e a t i o n  (about 40 p e r c e n t ) .  
The same s e r v i c e s  were t h e  ones most f r e q u e n t l y  provided on a  
county-wide b a s i s ,  a l t h o u g h  t h e  p r o p o r t i o n  o f  c o u n t i e s  p r o v i d i n g  
county-wide s e r v i c e s  was lower t h a n  t h a t  o f  c o u n t i e s  p rov id ing  
s e r v i c e s  t o  un incorpora ted  a r e a s  o n l y ,  

The 1962 survey  a l s o  i n d i c a t e d  t h e  e x t e n t  o f  county 
zoning and s u b d i v i s i o n  r e g u l a t i o n  i n  un incorpora ted  a r e a s ,  
a n o t h e r  i n d i c a t i o n  of  county u r b a n i z a t i o n .  There were county 
zoning o rd inances  i n  104 (47 p e r c e n t )  o f  t h e  221 urban c o u n t i e s  
r e p o r t i n g ,  and county s u b d i v i s i o n  r e g u l a t i o n s  i n  135 (61 p e r c e n t ) .  
Many of t h e  l a r g e s t  c o u n t i e s ,  however, had n e i t h e r  zoning o r  
s u b d i v i s i o n  r e g u l a t i o n  c o n t r o l s .  

The v a r i a t i o n s  i n  degree  o f  urban county development a r e  
f u r t h e r  r e f l e c t e d  i n  county f i s c a l  d a t a .  Thus, i n  1957 county 



governments in all metropolitan areas accounted for about 11 percent of 
total local government expenditures in those areas. 591 The comparable 
percentages for selected metropolitan counties in three of the States 
which have shown great urban county development were: Los Angeles 
County, Calif., - 26 percent, San Bernardino County, Calif., - 33 
percent, Erie County, N. Y., - 26 percent, Onondaga County, N. Y., - 29 
percent, Baltimore County, Md., - 100 percent, and Montgomery County, 
Md., - 95 percent. 601 Other metropolitan counties in these States 
showed similar high percentages of county government expenditures to 
total local government expenditures. 

In the impediments to effective county government noted by 
William N. Cassella, Jr., may be found some of the reasons counties 
have varied in the degree to which they exercise urban functions: 

The county in most states is thoroughly strait- 
jacketed by constitutional provisions. County officers 
are characteristically named in constitutions, county 
boundaries have constitutional protections, relatively 
few states permit a free choice of optional forms of 
county government, and fewer permit the adoption of 
locally drawn "home rule" charters. The county con- 
tinues to be considered primarily in its traditional 
role as an instrumentality of the state even though in 
urban areas it increasingly assumes the responsibility 
for providing municipal-type services. Structural 
changes in county government are important as signifi- 
cant demonstrations of efforts to re-equip counties to 
do a different job in a different governmental 
environment. The more critical question is the extent 
to which counties have the legal power to provide urban 
services and to raise revenues to finance them. f?l/ 

59/ Calculated from U. S. Bureau of the Census, 1957 Census of - 
Governments, Finances of County Governments, 111, No. 4;and Local 
Government Finances & Standard Metropolitan Areas, 111, No. 6. 
Following metropolitan llcounties" excluded in making this 
calculation: New England States, New York City, and city-counties 
separated and consolidated. 

60/ Ibid. Maryland percentages are higher than those of California and -- 
New York because school districts are under counties in Maryland. 
William N. Cassella, Jr., Metropolitan Government, Vol. I1 of 
Constitutional Aspects of State-Local Relationships (Con-Con 
Research Paper No. 5; Lansing, Mich.: Citizens Research Council of 
Michigan, 1961), p. 4. Also see: National Municipal League, Model 
County Charter (New York,1956), Introduction, pp. xi-xxxviii. 



States vary with respect to the "strait jacket" they have 
placed on their counties. The most liberal toward their counties have 
county home rule provisions in their constitutions, statutory authori- 
zation of optional county charters, or general statutory grants to 
counties to perform emerging functions and reorganize their structure. 
Thirteen States have constitutional home rule for their counties: 
California, Maryland, Ohio, Texas (counties over 62,000 population), 
Missouri (counties over 85,000), Louisiana (for East Baton Rouge and 
Jefferson parishes only), Washington, Florida (for Dade County only), 
Minnesota, New York, Oregon, Alaska (for boroughs), and Hawaii. Six 
States have laws authorizing optional county charters: Virginia, 
Montana, New York, North Carolina, North Dakota, and Oregon. 
California has been outstanding in granting counties structural flexi- 
bility through general statutes. 621 But even where States have 
liberalized their provisions on county organization and functions, 
communities have not always made full use of their pawers. 631 

Dade County, Florida, and the California counties are 
illustrative of counties with extensive urban functions. They are 
also interesting because they represent two extremes of urban county 
approaches: the assumption of certain urban functions by the county 
practically overnight in Dade County, and the gradual assumption of 
functions over a long period in California. Dade County is addition- 
ally interesting as a "two-tier" government in a metropolitan area, 
which has led some to consider it a "federation" approach to 
reorganization of local governments in metropolitan areas. 

Dade Countv 

Though Dade County, Florida, is one example of a county with a 
home rule charter, it is unique in regard to the manner in which the 
charter spells out the relationship between the county and the exist- 
ing units of government, and the degree to which the county is given 
power to exercise county-wide functions. Dade County was given the 
power to draft a county charter by a constitutional amendment adopted 
by the voters of Fhrida in November 1956. The amendment required the 
retention of the county commission and a few other elective officers, 
but gave citizens of the county broad latitude to reorganize the 
county government, transfer functions to it from municipalities, and 
alter the boundaries of local governments. A charter was prepared 
pursuant to the 1956 constitutional amendment and was approved by the 
voters in May 1957. 

Arthur W. Bromage, Municipal and County Home Rule, Vol. I of 
Constitutional Aspects of State-Local Relationships (Con-Con 
Research Paper No. 3; Lansing, Mich.: Citizens Research Council 
of Michigan, 1961), pp. 16-22. 
Ibid. 
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It provides for a council-manager form of government, with 
the board of commissioners being responsible for legislation and 
appointment and control of a county manager and a county attorney. 
The board consists of I1 members, five elected at large, five 
elected by districts, and one from the City of Miami. As other 
cities reach 100,000 population, they get a representative on the 
board. 

The county government is given responsibility for county- 
wide functions, such as expressways, air, water, rail, and bus 
terminal facilities, traffic control, air pollution control, 
assessments, fire and police protection, housing and urban renewal, 
building and zoning codes, and the construction of integrated water, 
sanitary sewerage and surface drainage systems. Municipalities 
retain self-determination in lacal matters not ceded to the county 
under the charter, but the county board is authorized to take over a 
function from a municipality if it fails to meet minimum performance 
standards set by the county. Several functions are conducted in conjunc- 
tion with the municipalities, and the county may also contract to perform 
a function for a municipality. Any municipality may request the 
county to take over a function upon approval of two-thirds of its 
governing body. The county also has some limited powers in the 
establishment of new municipalities and changes in boundaries of 
existing ones. g/ 

California counties 

As noted in the previous chapter, California counties have 
experienced a sharp growth in their activities because of the 1914 
constitutional provision permitting them to provide urban services 
on a contractual basis to cities. The Lakewood arrangement is the 
best known example of the result. One observer has commented: 

Expansion of the functions of this unit (the 
county), permitting it to provide the '~akewood 
Plan,' is certainly in some sense establishing the 
county as a metropolitan unit of government. It 

64/ See Mark B. Feldman and Everett L. Jassy, "The Urban County: A - 
Study of New Approaches to Local Government in Metropolitan 
Areas," Harvard Law - Review, 73, LXXVII, No. 3 (January, 1960), 
pp. 526-582; Government Affairs Foundation, Inc., Metropolitan 
Surveys : A Digest (Chicago: Public Administration Service, 1958), 
pp. 59-63; Winston W. Crouch, "Federated Local Government: One 
Approach to Metropolitan organization," Metropolitan California, 
The Governor's Commission on Metropolitan Area Problems (Sacramento, 
1961), pp. 99-100. 



should be noted t h a t  i f  many more c i t i e s  i n  Los Angeles 
County use t he  '~akewood Plan '  (although no such t rend  
i s  c l e a r l y  e s t a b l i s h e d ) ,  t he  county might w e l l  be 
l ikened t o  a kind o f  coord ina t ing  government, whose 
c o n s t i t u e n t  c i t i e s  have a  cons iderab le  degree of  
home r u l e .  651 

The 1914 c o n s t i t u t i o n a l  p rovis ion  c o n s t i t u t e s  only one 
of  t h e  reasons why Ca l i fo rn i a  has been one of  t h e  lead ing  S t a t e s  
i n  t he  development of  t he  urban county. Others a r e :  (1) t he  
c o n s t i t u t i o n a l  g ran t  of  home r u l e  t o  count ies  i n  1911, and t h e  
e f f e c t i v e  way i n  which they have used t h i s  a u t h o r i t y  t o  s e t  up 
i n t eg ra t ed  governmental s t r u c t u r e s ;  (2) l e g i s l a t i o n  pe rmi t t i ng  
count ies  t o  undertake many types of municipal s e r v i c e s  f o r  unin- 
corporated a r e a s ,  such a s  planning and zoning, r e c r e a t i o n ,  
s a n i t a t i o n ,  and f i r e  p r o t e c t i o n ,  sometimes by the  imposi t ion 
of a  s p e c i a l  t a x  on t h e  a r e a  bene f i t ed ;  (3) l e g i s l a t i o n  p l ac ing  
i n  t h e  county t h e  admin i s t r a t i on  of func t ions  county-wide o r  
over  a  l a r g e  s p e c i a l  d i s t r i c t .  A i r  p o l l u t i o n  c o n t r o l ,  f lood 
c o n t r o l ,  s a n i t a t i o n  and f i r e  p r o t e c t i o n  a r e  examples. 661 

2 .  S t rength  and weakness 

Where t h e  boundaries of a  county approximate t h e  boundaries 
of  a  met ropol i tan  a r ea ,  which i s  the  ca se  i n  about two-thirds  of 
t h e  met ropol i tan  a r e a s  i n  t he  country (pr imar i ly  t h e  smal le r  ones) ,  
t h e  t ransformat ion  of  t h e  county i n t o  a u n i t  of urban government 
can mean t h e  provis ion  o f  area-wide s e r v i c e s  without  any bas i c  
changes i n  geographical  j u r i s d i c t i o n s  of  e x i s t i n g  u n i t s .  It  thus 
provides  b e t t e r  c o n t r o l  over  area-wide problems and a  b e t t e r  
r e l a t i o n s h i p  between taxes  and benef i t s . ,  a t  t he  same time t h a t  
l o c a l  r e s p o n s i b i l i t y  f o r  nonarea-wide s e r v i c e s  i s  p reserved .  The 
urban county makes a v a i l a b l e  economies of  l a r g e r - s c a l e  adminis t ra -  
t i o n .  Consol idat ion o f  func t ions  can r e s u l t  i n  t h e  e l imina t ion  
o f  dup l i ca t i on  where t h e  county and t h e  m u n i c i p a l i t i e s  a r e  provid ing  
s i m i l a r  s e r v i c e s ,  such a s  p o l i c e  and s h e r i f f ,  o r  conducting var ious  
pub l i c  we l f a r e  a c t i v i t i e s .  

The use  of  an e x i s t i n g  government r a t h e r  than the  c r e a t i o n  
of  a  new one g ives  t h e  urban county approach high p o l i t i c a l  f e a s i -  
b i l i t y .  Where t h e  urban county evolves on a  funct ion-by-funct ion,  
piecemeal b a s i s ,  p o l i t i c a l  f e a s i b i l i t y  is  even g r e a t e r .  

651 Richard Bigger, "The Role of  Local Government i n  Metropol i tan - 
Areas," Metropol i tan C a l i f o r n i a ,  The  overn nor's Commission on 
Metropol i tan Problems (Sacramento, 1961), p .  86 .  Quoted by 
express  permission of t h e  pub l i she r .  

66/ I b i d . ,  pp. 83-86. - 



A principal weakness of the urban county approach to 
handling problems of an area-wide nature is its limited value 
in about one-third of the metropolitan areas (primarily the 
larger ones) that cover more than one county. When urban 
problems, once contained within a single county, later spread 
beyond county boundaries, the inflexibility of the boundaries 
are a handicap to continued effective dealing with the problems. 

Another weakness is that counties as a class of governmental 
units probably have been the most backward with respect to-modern 
organization and administration, due to the diffusion of policy- 
making and administrative authority among a number of independently 
elected officials . Often the unintegrated organization is due 
to the lack of constitutional or statutory authority to reorganize, 
although there has been some tendency to give counties more such 
authority. 

A deterrent to transferring more power to counties in some 
States is the existence of inequitable representation in the governing 
body, often with the central city and the suburbs on opposite sides 
of the issue. Another deterrent is that transfers of functions, 
while they do not disturb existing boundaries, do involve shifting 
of powers away from the municipalities, arousing resistance from 
municipal officials and employees. Also, where functional transfers 
are sought through adoption of a county home rule charter, as in 
Ohio, concurrent majorities in the central city, the suburbs, and 
the area as a whole may be required, making adoption difficult. 
Finally, as noted previously in connection with intergovernmental 
agreements, large-scale shifts of responsibility from the munici- 
palities to the counties through the contract system cause a 
blurring of responsibility in the local governments from which 
functions are transferred. 

Recommendations 

In its report on Governmental Structure, the Commission 
recommended: 

. . . the enactment of legislation by the States 
authorizing the legislative bodies of municipalities 
and counties located within metropolitan areas to 
take mutual and coordinate action to transfer 
responsibility for specified governmental services 
from one unit of government to the other. g/ 

- - - -  

67/ Governmental Structure, - z. cit., pp. 30-31. 



The Commission proposed t h a t  t h e  S t a t e s  e n a c t  a  s imple  s t a t u t e  
a u t h o r i z i n g  t h e  v o l u n t a r y  t r a n s f e r  o f  f u n c t i o n s  between munici-  
p a l i t i e s  and c o u n t i e s  w i t h i n  m e t r o p o l i t a n  a r e a s  t o  t h e  e x t e n t  
agreed  by t h e  governing boards o f  t h e s e  r e s p e c t i v e  types  o f  u n i t s .  

T r a n s f e r  o f  Func t ions  t o  t h e  S t a t e  Government 

Th is  approach t o  governmental  r e o r g a n i z a t i o n  i n  m e t r o p o l i t a n  
a r e a s  i n v o l v e s  t h e  t r a n s f e r  and d i r e c t  performance o f  an  urban 
f u n c t i o n  by a n  e x e c u t i v e  agency o f  t h e  S t a t e  Government i n  t h e  
m e t r o p o l i t a n  a r e a .  It  i s  t o  be d i s t i n g u i s h e d  from t h e  m e t r o p o l i t a n  
s p e c i a l  d i s t r i c t  which i s  l o c a l l y  f inanced  and u s u a l l y  c o n t r o l l e d  
by a  governing body s e l e c t e d  by t h e  e l e c t o r a t e  o r  l o c a l  governing 
bodies  o f  t h e  m e t r o p o l i t a n  a r e a .  "Aspects" o f  f u n c t i o n s ,  r a t h e r  
than  whole f u n c t i o n s ,  a r e  more f r e q u e n t l y  t r a n s f e r r e d  t o  t h e  S t a t e  
government. The S t a t e  may under take ,  f o r  example, t o  p rov ide  
w a t e r  supp ly  and t h e  major t r u n k  l i n e s ,  and l e a v e  l o c a l  d i s t r i -  
b u t i o n  systems t o  t h e  l o c a l i t i e s .  Usua l ly  t h e  t r a n s f e r  o f  "aspec t s"  
o f  f u n c t i o n s  invo lves  a  s h i f t  i n  t h e  r e l a t i v e  r e s p o n s i b i l i t y  o f  t h e  
S t a t e  and t h e  l o c a l i t i e s  w i t h  r e f e r e n c e  t o  f u n c t i o n s  which they  have 
long s h a r e d ,  r a t h e r  than  t h e  s t a t e ' s  assumption o f  t h e  f u n c t i o n  f o r  
t h e  f i r s t  t ime.  The c o n s t r u c t i o n  and maintenance o f  roads  and 
s t r e e t s ,  o r  t h e  a c q u i s i t i o n  o f  r e c r e a t i o n a l  l ands  a r e  examples. 
Because o f  t h e  s h a r i n g  o f  r e s p o n s i b i l i t y  f o r  performing a  f u n c t i o n ,  
f r e q u e n t l y  a  c l e a r  d i s t i n c t i o n  cannot  be made between a  s t a t e ' s  
merely performing a  " t r a d i t i o n a l "  S t a t e  f u n c t i o n  and t a k i n g  o v e r  
a  f u n c t i o n  t r a d i t i o n a l l y  performed by l o c a l  governments. 

T r a n s f e r s  o f  f u n c t i o n s  t o  t h e  S t a t e  d i f f e r  i n  degree ,  i f  n o t  
i n  k ind ,  from o t h e r  approaches  t o  governmental  r e o r g a n i z a t i o n  
cons idered  i n  t h i s  r e p o r t  i n  t h a t  they  t end  t o  depend more on 
d e c i s i o n s  beyond t h e  immediate m e t r o p o l i t a n  a r e a ,  s p e c i f i c a l l y ,  
a c t i o n s  o f  t h e  S t a t e  l e g i s l a t u r e .  

1. Scope and t r e n d  o f  use  %/ 

The d i r e c t  performance of  a n  urban f u n c t i o n  by a  S t a t e  government 
i n  o r d e r  t o  meet a  m e t r o p o l i t a n  need has  developed p r i m a r i l y  i n  t h o s e  
s i t u a t i o n s  where (1) t h e  S t a t e  government i s  t h e  o n l y  agency t h a t  can 

68/ There i s  a  p a u c i t y  o f  pub l i shed  m a t e r i a l  on t r a n s f e r s  o f  m e t r o p o l i t a n  - 
f u n c t i o n s  t o  t h e  S t a t e s .  Th i s  t r e a t m e n t  r e l i e s  h e a v i l y  on comments 
by Char l ton  F.  Chute i n  U.S. House o f  R e p r e s e n t a t i v e s ,  Committee on 
Government Opera t ions ,  Government & M e t r o p o l i t a n  Areas ,  Commentaries 
on 2 Report  b~ t h e  Advisory Commission on In te rgovernmenta l  R e l a t i o n s ,  - 
(Washington, December, 1961), pp.  65-71. 



summon t h e  resources  r equ i r ed  t o  perform t h e  func t i on ,  (2)  t he  
a c t i v i t y  cannot be handled w i t h i n  t h e  boundaries o f  t h e  metro- 
p o l i t a n  a r e a  i t s e l f ,  (3) t h e  a c t i v i t y  r e q u i r e s  a s  a  ma t t e r  of  
S t a t e  p o l i c y  t h a t  a  minimum l e v e l  o f  performance be achieved 
throughout t h e  S t a t e  t h a t  i s  n o t  l i k e l y  t o  be met by t h e  j u r i s -  
d i c t i o n s  o r  me t ropo l i t an  a r e a s  independent ly ,  o r  (4) when t h e  
a c t i v i t y ,  i f  no t  performed, w i l l  r e s u l t  i n  problems which w i l l  
s e r i o u s l y  a f f e c t  o t h e r  p a r t s  o f  t h e  S t a t e ,  

The c l u s t e r i n g  of  me t ropo l i t an  a r e a s  i n  t h e  Nor theas te rn  
S t a t e s  and Southern C a l i f o r n i a  has  c r e a t e d  s p e c i a l  d i f f i c u l t i e s  
i n  dea l i ng  w i th  me t ropo l i t an  problems w i t h i n  t h e  con f ine s  of  
one me t ropo l i t an  a r e a .  The heavy i n t e r f l o w  o f  people  and goods 
between a d j o i n i n g  me t ropo l i t an  a r e a s  which r e s u l t s  from t h e  
c l u s t e r i n g  has  caused t h e  S t a t e s  t o  assume more r e s p o n s i b i l i t y  
f o r  highway p lanning  and cons t ruc t i on ,  t r a f f i c  c o n t r o l ,  mass 
t r a n s i t  and a i r  p o l l u t i o n  c o n t r o l  i n  t h e s e  a r e a s .  Moreover, t h e  
S t a t e s  have extended t h e i r  r e s p o n s i b i l i t i e s  f o r  t h e  p rov i s ion  o f  
such s e r v i c e s  a s  i n spec t i on  of  food and environmental  s a n i t a t i o n  
and t h e  c o n t r o l  o f  crime i n  t h e  undeveloped enc laves  between t h e  
urban c e n t e r s  o f  t h e s e  me t ropo l i t an  c l u s t e r s .  

I n  Southern C a l i f o r n i a ,  a f t e r  t h e  i n d i v i d u a l  me t ropo l i t an  
a r e a s ,  such as Los Angeles and San Diego, had developed a l l  t h e i r  
a v a i l a b l e  l o c a l  wate r  r e sou rce s ,  t h e  S t a t e  undertook t o  develop a  
State-wide wa te r  p l an  which would meet t h e  growing needs o f  t h e  
me t ropo l i t an  a r e a s ,  a s  w e l l  a s  t h e  S t a t e ' s  needs i n  such o t h e r  
f i e l d s  a s  f l ood  c o n t r o l ,  a g r i c u l t u r e  and r e c r e a t i o n .  s/ New Je r sey  
has  come d i r e c t l y  t o  t h e  a s s i s t a n c e  o f  groups of  me t ropo l i t an  a r e a s  
i n  t h e  no r the rn  and sou thern  p a r t s  o f  t h e  S t a t e  w i th  p lanning  and 
a c q u i s i t i o n  of  lands t o  a s s u r e  them o f  adequate  wate r  supply.  
This  a c t i o n  a l s o  se rved  t o  p rov ide  a d d i t i o n a l  r e c r e a t i o n a l  
f a c i l i t i e s .  

I n  1905 New York S t a t e  c r e a t e d  t h e  S t a t e  wa te r  supply 
cornmission t o  d i v i d e  equ i t ab ly  t h e  wate r  resources  o f  t h e  S t a t e  
between c i t i e s  t h a t  were competing f o r  t h i s  i nva luab l e  r e sou rce .  
I n  o t h e r  S t a t e s ,  t h e  wa te r  supply needs o f  t h e  me t ropo l i t an  a r e a s  
have come t o  a f f e c t  t h e  wate r  supply,  r e c r e a t i o n ,  and conse rva t i on  
needs of o t h e r  p a r t s  o f  t h e  S t a t e  caus ing  t h e  S t a t e  t o  e x e r c i s e  
more of  a  r e s p o n s i b i l i t y  i n  p lanning  and c o n t r o l l i n g  t h e  tapp ing  
and use  of  wate r  r e sou rce s ,  

691 Also s e e  r e f e r e n c e  t o  a c t i o n  on c o n t r o l  o f  Delaware River ,  - 
"Four Governors Approve Delaware River  Compact," Nat iona l  
Civ ic  Review, XLX (March, 1961), p .  1 4 3 .  
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I n  l i k e  manner, where r i v e r s ,  l a k e s ,  and s t reams ,  and t h e  
atmosphere have become unable  t o  absorb  t h e  was te  p roduc t s  o f  
m e t r o p o l i t a n  a r e a s ,  t h e  S t a t e  has  s t epped  i n  w i t h  p lann ing  and 
a c t i o n .  Thus, i n  1948 e i g h t  S t a t e s  i n  t h e  Ohio Basin formed t h e  
Ohio River  Va l ley  Water S a n i t a t i o n  Commission by i n t e r s t a t e  
compact t o  persuade o r  compel communities t o  i n s t a l l  sewage 
and was te  c o n t r o l  f a c i l i t i e s .  S e v e r a l  S t a t e s ,  such a s  New J e r s e y ,  
have under taken t o  d e a l  w i t h  t h e  a i r  p o l l u t i o n  problem on a  S t a t e -  
wide b a s i s .  

I n  some o f  t h e  l a r g e r  m e t r o p o l i t a n  a r e a s ,  t h e  p lann ing ,  
purchase ,  c o n s t r u c t i o n ,  and o p e r a t i o n  o f  l a r g e  pa rks  t o  s e r v e  
t h e  needs o f  r e s i d e n t s  o f  m e t r o p o l i t a n  a r e a s  has  been t aken  over  
i n  l a r g e  p a r t  by t h e  S t a t e .  I n  New York, f o r  example, t h e  S t a t e  
government h a s  a c q u i r e d  and developed e x t e n s i v e  r e c r e a t i o n  a r e a s  
n e a r  t h e  o u t s k i r t s  o f  t h e  New York m e t r o p o l i t a n  a r e a .  S i n c e  
S t a t e s  g e n e r a l l y  have assumed broad r e s p o n s i b i l i t y  f o r  p r o v i d i n g  
r e c r e a t i o n a l  f a c i l i t i e s  on a  r e g i o n a l  b a s i s  i t  can be contended 
t h a t  t h i s  i s  a  c a s e  o f  t h e  S t a t e ' s  performing a  long-s tand ing  
S t a t e  f u n c t i o n  r a t h e r  t h a n  h a n d l i n g  a  problem which i s  b a s i c a l l y  
m e t r o p o l i t a n .  

S t r e n g t h  and weakness 

T r a n s f e r  o f  m e t r o p o l i t a n  f u n c t i o n s  t o  t h e  S t a t e  government 
broadens t h e  geograph ica l  base  f o r  p lann ing  and c o n t r o l  o f  a r e a -  
wide problems. It p e r m i t s  t a k i n g  advantage o f  t h e  economy o f  
s c a l e ,  and t h e  avoidance o f  d u p l i c a t i o n .  I t  has  a  h igh  degree  
of  p o l i t i c a l  f e a s i b i l i t y  because i t  c r e a t e s  l i t t l e  d i s t u r b a n c e  
of  t h e  l o c a l  p o l i t i c a l  power s t r u c t u r e ,  and does n o t  r e q u i r e  
approva l  by l o c a l  r e f e r e n d a .  I f  t h e  S t a t e ' s  performance o f  
t h e  f u n c t i o n  i s  d i c t a t e d  by S ta te -wide ,  r a t h e r  than  j u s t  metro-  
p o l i t a n  area-wide c o n s i d e r a t i o n s ,  a s  i n  t h e  c a s e  o f  p r o t e c t i n g  
wate r  r e s o u r c e s  f o r  communities o u t s i d e  t h e  m e t r o p o l i t a n  a r e a ,  
t h e  S t a t e  assumption o f  t h e  f u n c t i o n  can be accomplished w i t h  
S ta te -wide  s u p p o r t  i n  t h e  l e g i s l a t u r e ,  and may even be s t i m u l a t e d  
by nonmet ropo l i t an  a r e a s .  T r a n s f e r  t o  t h e  S t a t e  may appea l  t o  
l o c a l  o f f i c i a l s  a s  a  way o f  t a k i n g  t h e  f i n a n c i n g  o f  a  f u n c t i o n  
o f f  t h e  l o c a l  t a x  b i l l .  

The t r a n s f e r  o f  m e t r o p o l i t a n  f u n c t i o n s  t o  t h e  S t a t e s  i s  
p a r t i c u l a r l y  a d a p t a b l e  t o  S t a t e s  where t h e  m e t r o p o l i t a n  a r e a s  make 
up a  s u b s t a n t i a l  p a r t  o f  t h e  t o t a l  S t a t e ,  o r  where t h e  S t a t e  has  
a  s m a l l  a r e a .  It i s  a l s o  p a r t i c u l a r l y  a d a p t a b l e ,  and sometimes 



necessary, for the effective handling of functions involving the 
conservation of scarce natural resources, such as water supply, 
open lands, water pollution, and air pollution. As compared 
with continued performance of a function by municipalities, 
State performance has the advantage of greater flexibility with 
respect to the constantly changing geographic area over which the 
function needs to be performed. 

From the point of view of local government, the transfer 
of functions to the States has the weakness of taking away a 
portion of local responsibility and authority. It tends to 
diminish the stature of local governments as general-purpose 
governments, with a consequent diminution of their viability, 
their ability to coordinate the provision of governmental 
services and their strength as a focus for local interest and 
participation in government. Removing the control to the 
State government tends to expose decisions on metropolitan 
matters to the disinterest, if not the opposition, of repre- 
sentatives from nonmetropolitan areas. 

F. Metropolitan Special Districts: Limited Purpose and Multi- 
Purpose z/ 

(a) Limited Purpose Districts 

A limited purpose metropolitan special district is an 
independent unit of government organized to perform one or a few 
urban functions throughout part ar all of a metropolitan area, 
including the central city. 711 

For detailed treatment of metropolitan special districts, see 
John C. Bollens, Special District Governments the United 
States (Berkeley: University of California Press, 1957). 
A much more numerous type of special district is the urban 
special district, which contains a small part of a metropolitan 
area, usually an unincorporated, densely settled part. Since 
this is not generally a method of broadening the jurisdiction 
of local units of government, it is excluded from treatment as 
a method of governmental reorganization in metropolitan areas 
as defined in this review. 



Limited purpose d i s t r i c t s ,  sometimes c a l l e d  a u t h o r i t i e s ,  
a r e  u s u a l l y  e s t a b l i s h e d  by S t a t e  law and wi thout  a  popular  
referendum. They o r d i n a r i l y  perform s e r v i c e  r a t h e r  than regu- 
l a t o r y  func t i ons .  The most common s e r v i c e s  a r e  p o r t  f a c i l i t i e s  
and sewage d i s p o s a l ,  w i t h  parks ,  wate r  supply,  housing and 
a i r p o r t s  a l s o  common. Other s e r v i c e s  performed inc lude  a i r  
p o l l u t i o n  c o n t r o l ,  f lood  c o n t r o l ,  r e g i o n a l  planning,  h o s p i t a l  
f a c i l i t i e s ,  and pub l i c  h e a l t h .  

The composition of s p e c i a l  d i s t r i c t  governing bodies v a r i e s  
g r e a t l y ,  bu t  most of them have appointed o r  ex  o f f i c i o  members, 
w i th  t h e  appointments made by t h e  Governor o r  by governing bodies  
of  l o c a l  governments w i t h i n  t h e  j u r i s d i c t i o n  of  t h e  s p e c i a l  d i s t r i c t .  
The ex  o f f i c i o  members u s u a l l y  a r e  a l s o  drawn from the se  l o c a l  
governing bodies .  

Limited purpose d i s t r i c t s  gene ra l l y  f inance  themselves from 
s e r v i c e  charges ,  s a l e s ,  r e n t s  and t o l l s .  Many do no t  have t h e  
t ax ing  power, bu t  where they do i t  is  f r equen t ly  unhampered by t h 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  t a x  l i m i t s  t h a t  apply t o  o t h e r  l o c a l  
governments. Exerc i se  o f  t h e  bonding power u s u a l l y  does no t  
r e q u i r e  r e f e r r a l  t o  t h e  v o t e r s ,  bu t  f r equen t ly  i s  r e s t r i c t e d  t o  
t h e  i s suance  of  revenue bonds. 

1. Scope and t r e n d  of  use  

The ex t ens ive  use  of met ropol i t an  s p e c i a l  d i s t r i c t s ,  and t h e  
t r a n s f e r  t o  them of  l o c a l  government func t ions  t o  be handled on an  
area-wide b a s i s ,  i s  one of  t h e  most s i g n i f i c a n t  changes i n  l o c a l  
government o rgan i za t i on  i n  me t ropo l i t an  a r e a s  i n  r ecen t  y e a r s .  To 
a  l a r g e  degree t h i s  development has  been due t o  t h e  f a c t  t h a t  l im i t ed  
purpose d i s t r i c t s  a r e  f r e e  from t h 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  
l i m i t s  on t h e  f i s c a l  powers o f  general-purpose l o c a l  governments. 
Undoubtedly, however, t h i s  development has been a  response t o  t h e  
need f o r  p rov id ing  some way of  handl ing area-wide problems when 
o t h e r  methods f o r  adap t ing  l o c a l  government t o  t h e  area-wide needs 
were impossible  t o  ach ieve .  

I n  an a r t i c l e  prepared f o r  t h e  Municipal - Year - Book -3 1956 
John C .  Bol lens  l i s t e d  69 independent me t ropo l i t an  s p e c i a l  d i s t r i c t s  
loca ted  i n  26 S t a t e s .  The d i s t r i c t s  were found most f r equen t ly  i n  
C a l i f o r n i a  ( l l ) ,  Ohio ( l l ) ,  I l l i n o i s  ( 7 ) ,  and Texas (5 ) .  721 

721 John C .  Bol lens ,  "Metropol i tan Spec i a l  ~ i s t r i c t s ,  " Municipal - 
Year Book 1956 (Chicago: I n t e r n a t i o n a l  C i ty  ~ a n a g e r s '  Associa-  --- 
t i o n ,  1956), pp. 47-55. 



Examples o f  some of  t h e  l a r g e s t  l i m i t e d  purpose m e t r o p o l i t a n  
d i s t r i c t s  a r e  t h e  Chicago T r a n s i t  A u t h o r i t y ,  t h e  M e t r o p o l i t a n  T r a n s i t  
A u t h o r i t y  (Boston),  t h e  Cleveland M e t r o p o l i t a n  Park D i s t r i c t ,  t h e  
Golden Gate Bridge and Highway D i s t r i c t  (San F r a n c i s c o ) ,  t h e  
M e t r o p o l i t a n  Water D i s t r i c t  o f  Southern C a l i f o r n i a ,  and t h e  P o r t  
of  New York A u t h o r i t y .  

2 .  S t r e n g t h  and weakness 

The key advantage of t h e  l i m i t e d  purpose  s p e c i a l  d i s t r i c t  
approach i s  i t s  h i g h  degree  o f  p o l i t i c a l  f e a s i b i l i t y .  It has  been 
adopted e x t e n s i v e l y ,  compared t o  o t h e r  r e o r g a n i z a t i o n  methods 
r e q u i r i n g  t h e  s h i f t i n g  of  f u n c t i o n s  t o  a n  area-wide u n i t ,  such 
a s  c i t y - c o u n t y  c o n s o l i d a t i o n  o r  f e d e r a t i o n .  One r e a s o n  i s  t h a t  
i t  i s  on ly  a  minor t h r e a t  t o  e x i s t i n g  p o l i t i c a l  o r g a n i z a t i o n  and 
power. The minor t h r e a t  i s  t h e  ch ipp ing  o f f  of  a  f u n c t i o n  which 
may have been performed b e f o r e  by e x i s t i n g  l o c a l  governments. 
However, t h i s  e r o s i o n  may n o t  become s e r i o u s  enough t o  a r o u s e  
a la rm u n t i l  a f t e r  a  number o f  f u n c t i o n s  have been chipped away, 
by c r e a t i o n  o f  a d d i t i o n a l  s p e c i a l  d i s t r i c t s .  Also ,  some s p e c i a l  
d i s t r i c t s  a r e  c r e a t e d  t o  perform area-wide f u n c t i o n s  on ly  a s  a  
supplement t o  t h e  con t inued  performance o f  t h e  f u n c t i o n  on a  
l o c a l  b a s i s ,  and t h u s  t h e  t h r e a t ,  a t  l e a s t  immediately,  i s  n o t  
obvious .  

Another r e a s o n  t h a t  t h e  m e t r o p o l i t a n  s p e c i a l  d i s t r i c t  has  h i g h  
p o l i t i c a l  f e a s i b i l i t y  i s  t h a t  i t  u s u a l l y  can be c r e a t e d  by s imple  a c t  
o f  t h e  l e g i s l a t u r e ,  and does n o t  r e q u i r e  c o n s t i t u t i o n a l  amendment, 
u n l i k e ,  i n  many c a s e s ,  c i t y - c o u n t y  c o n s o l i d a t i o n ,  county home r u l e ,  
o r  f e d e r a t i o n .  Such l e g i s l a t i v e  a c t s  a l s o  o f t e n  do n o t  r e q u i r e  
a p p r o v a l  by t h e  l o c a l  e l e c t o r a t e .  

The s p e c i a l  d i s t r i c t  approach has  proved e f f e c t i v e  i n  p r o v i d i n g  
a n  area-wide geographic  base  f o r  d e a l i n g  w i t h  area-wide problems. I t  
can  c a r r y  o u t  i t s  f u n c t i o n  u n r e s t r i c t e d  by t h e  boundar ies  o f  r e g u l a r  
governmental  j u r i s d i c t i o n s .  It has  t h e  advantage o f  c o n s o l i d a t e d  
a d m i n i s t r a t i o n  o f  a  l a r g e r  s c a l e  o p e r a t i o n ,  and b e t t e r  p lann ing  and 
e x e c u t i o n  o f  t h e  f u n c t i o n  i n  t h e  a r e a ,  a t  t h e  same t ime t h a t  t h e  
s m a l l e r  u n i t s  o f  l o c a l  government c o n t i n u e  t o  r e t a i n  r e s p o n s i b i l i t y  
f o r  o t h e r  f u n c t i o n s .  The m e t r o p o l i t a n  s p e c i a l  d i s t r i c t  is  a d a p t a b l e  
t o  u s e  where t h e  m e t r o p o l i t a n  a r e a  o v e r s t r i d e s  more t h a n  one coun ty ,  
o r  more t h a n  one S t a t e .  Some o f  t h e  o t h e r  r e o r g a n i z a t i o n  methods 
a r e  p r a c t i c a l l y  l i m i t e d  t o  a s i n g l e  county and S t a t e .  



Giving t h e  l im i t ed  purpose s p e c i a l  d i s t r i c t  j u s t  one, o r  
a t  most a  few, func t i ons  makes i t s  r e s p o n s i b i l i t y  c l e a r .  It  i s  
l i k e l y  t o  g ive  t h e  pub l i c  exac t l y  and qu ick ly  what i t  wants.  I f  
t h e  p u b l i c  wants a  good wate r  supply,  f o r  example, i t  w i l l  know 
t h a t  by c r e a t i n g  a  wate r  d i s t r i c t  i t  w i l l  g e t  good wate r ,  o r  know 
t h e  reason  why. On t h e  o t h e r  hand, t h i s  "single-mindedness" o f t e n  
works t o  t h e  de t r iment  o f  a  coord ina ted  approach s i n c e  b a s i c  
s e r v i c e s  such a s  wate r  supply o r  t r a n s p o r t a t i o n  have a  major impact 
on o t h e r  a r e a  development programs. 

The l im i t ed  purpose s p e c i a l  d i s t r i c t  approach t o  governmental 
r eo rgan i za t i on  i n  me t ropo l i t an  a r e a s  a l s o  has  many o t h e r  weaknesses. 
Extensive use  o f  t h e  dev ice  complicates  r a t h e r  than  s i m p l i f i e s  t h e  
problem o f  governmental coo rd ina t i on  i n  t h e  me t ropo l i t an  a r e a .  
P a r t i c u l a r l y  when s e p a r a t e  d i s t r i c t s  a r e  s e t  up f o r  each func t i on ,  
a u t h o r i t y  i s  f u r t h e r  d i f f u s e d  r a t h e r  than  conso l ida ted ,  i nc r ea s ing  
t h e  problems o f  v o t e r  c o n t r o l  and d u p l i c a t i o n  of  e f f o r t .  Once s e t  
up, s p e c i a l  d i s t r i c t s  a r e  d i f f i c u l t  t o  a b o l i s h  o r  conso l ida t e ,  
w i th  t h e  r e s u l t  t h a t  such area-wide approach a s  t h e r e  i s  i n  t h e  
me t ropo l i t an  community tends t o  be fragmented r a t h e r  than coord ina ted .  

I n  t r y i n g  t o  a s s e s s  t h e  r e l a t i v e  worth of  governmental f unc t i ons ,  
and t h e r e f o r e  dec ide  which l e g i t i m a t e l y  should have more money and 
which l e s s - -  a t a s k  a l r eady  d i f f i c u l t - - t h e  v o t e r  and t he  e l e c t e d  
o f f i c i a l  both f i n d  themselves f u r t h e r  f r u s t r a t e d  i f  they have t o  
contend w i th  more and more me t ropo l i t an  s p e c i a l  d i s t r i c t s  competing 
f o r  f i n a n c i a l  suppor t .  

The l im i t ed  purpose s p e c i a l  d i s t r i c t  tends t o  erode t h e  
importance o f  gene ra l  purpose governments--usually c i t i e s - - a n d  
t o  t h e  e x t e n t  t h a t  t h i s  diminishes  t h e  s t a t u r e  o f  t h e s e  governments 
it diminishes  t h e i r  c apac i t y  t o  e l i c i t  t h e  suppor t ,  i n t e r e s t  and 
r e s p e c t  o f  t h e  c i t i z e n r y ,  and t h e r e f o r e  t h e i r  a b i l i t y  t o  govern. 
Typica l ly ,  t h e  l im i t ed  purpose s p e c i a l  d i s t r i c t  i s  remote from t h e  
v o t e r s ,  because o f  t h e  composition and method o f  s e l e c t i o n  of  i t s  
governing body and i t s  methods of  f i nanc ing .  The v o t e r  has  no 
d i r e c t  c o n t r o l  over  t h e  d i s t r i c t ' s  conduct.  I n  most c a s e s ,  t h e r e  
a r e  s e v e r a l  such d i s t r i c t s  i n  a n  a r e a ,  and they have d i f f e r e n t  
boundaries ,  and d i f f e r e n t  methods of  s e l e c t i o n  o f  t h e  members o f  
t h e  governing bodies ,  making t h e  problem o f  v o t e r  v i s i b i l i t y  and 
c o n t r o l  a l l  but  hope less .  



The f a c t  t h a t  l im i t ed  purpose d i s t r i c t s  a r e  o f t e n  r e s t r i c t e d  
t o  use  of s e r v i c e  charges  and revenue bonds f o r  f inanc ing  sometimes 
l i m i t s  t h e  l e v e l  and kind of  s e r v i c e s  they provide.  Also t h e  use o f  
revenue bonds i s  more c o s t l y  than  t h e  use o f  genera l  o b l i g a t i o n  bonds. 

Limited purpose s p e c i a l  d i s t r i c t s  f r equen t ly  a r e  e s t a b l i s h e d  
wi th  t h e  i n t e n t i o n  o f  being se l f - suppor t i ng .  The need f o r  covering 
t h e i r  c o s t s  tends t o  become a preoccupat ion,  wi th  t h e  r e s u l t  t h a t  
they may neg lec t  t h e  e f f e c t s  of  t h e i r  a c t i v i t i e s  on o t h e r  r e l a t e d  
s e r v i c e s ,  and r e s i s t  e f f o r t s  t o  have them assume r e s p o n s i b i l i t y  f o r  
such a c t i v i t i e s  (e .g . ,  mass t r a n s i t  r a t h e r  than t o l l  b r idges)  which 
may no t  be s e l f - suppor t i ng .  

(b) Multipurpose D i s t r i c t s  

The met ropol i tan  mult ipurpose d i s t r i c t  has  developed mainly 
a s  a  way of  c a p i t a l i z i n g  on t h e  s t r e n g t h s  of  t h e  l im i t ed  purpose 
approach a t  t h e  same time t h e  l im i t ed  purpose d i s t r i c t ' s  weaknesses 
a r e  overcome, e s p e c i a l l y  t h a t  of  c o n t r i b u t i n g  t o  t h e  f r a c t i o n a l i z a -  
t i o n  o f  government i n  met ropol i tan  a r e a s .  A metropol i tan  mu l t i -  
purpose d i s t r i c t  a s  he re  def ined  i s  a  s p e c i a l  a u t h o r i t y  set up 
pursuant  t o  S t a t e  law t o  perform a number of  s e r v i c e s  i n  a l l  o r  
most of  a  met ropol i tan  a r e a .  Usually t h e  i n i t i a t i o n  and approval  
of  t h e  es tab l i shment  of t h e  d i s t r i c t  and t h e  a d d i t i o n  o f  func t ions  
r equ i r e s  t h e  approval  of l o c a l  governing bodies o r  of  t h e  v o t e r s  
of t h e  a f f e c t e d  l o c a l  governments. 

The a p p l i c a t i o n  of  t h i s  approach t o  r eo rgan iza t ion  o f  l o c a l  
government i n  met ropol i tan  a r e a s  has been more i n  t h e  proposal  than 
t h e  a c t i o n  s t age .  The d i s t i n g u i s h i n g  c h a r a c t e r i s t i c s  i n  t h e  above 
d e f i n i t i o n  a r e  found i n  t h e  only e x i s t i n g  mult ipurpose d i s t r i c t  i n  
t h e  United S t a t e s  ( S e a t t l e ,  Washington), and i n  most o f  t h e  r ecen t  
s e r i o u s  proposa ls  f o r  s e t t i n g  up such d i s t r i c t s ,  as i n  C a l i f o r n i a  
and Minnesota. These c h a r a c t e r i s t i c s  a r e  ( I )  t h e  p o t e n t i a l  pe r fo r -  
mance of more than one func t ion ,  a s  d i s t i ngu i shed  from t h e  l im i t ed  
purpose d i s t r i c t ,  and (2) v e s t i n g  i n  t h e  a r e a  a f f e c t e d  t h e  a u t h o r i t y  
t o  t a k e  on t h e  a d d i t i o n a l  func t ions .  A s  w i l l  be noted below, some 
of t h e  proposa ls  f a l l i n g  under t h i s  gene ra l  category have provided 
f o r  o t h e r  f e a t u r e s  t o  be included,  such a s  t he  appointment of  members 
of  t h e  governing body by and from t h e  governing bodies  of  t h e  c o n s t i -  
t u e n t  l o c a l  governments. A t  t h i s  p o i n t  o f  use  of  t h e  mult ipurpose 
d i s t r i c t ,  however, it is  too e a r l y  t o  judge whether t he se  a d d i t i o n a l  
f e a t u r e s  w i l l  become common p a r t s  o f  t he  mult ipurpose d i s t r i c t  p lan .  



1. Scope and t r e n d  o f  u s e  

I n  t h e  p a s t  a  few m e t r o p o l i t a n  s p e c i a l  d i s t r i c t s  have been 
given more than  one f u n c t i o n  t o  perform.  The P o r t  of  New York 
A u t h o r i t y  and t h e  B i - S t a t e  Development Agency ( S t .  Lou is ,  Missour i -  
Eas t  S t .  Louis ,  I l l i n o i s )  a r e  examples. Genera l ly ,  however, they 
have been r e l u c t a n t  t o  assume new r e s p o n s i b i l i t i e s ,  and have n o t  
viewed t h e i r  purpose  a s  t h a t  of p r o v i d i n g  a  wide v a r i e t y  o f  f u n c t i o n s . z /  
The mul t ipurpose  d i s t r i c t ,  g r a d u a l l y  t a k i n g  on a d d i t i o n a l  r e s p o n s i b i l i -  
t i e s  pursuan t  t o  l o c a l  consen t ,  i s  t h u s  a  r e l a t i v e l y  new concep t .  

M u n i c i p a l i t y  o f  M e t r o p o l i t a n  S e a t t l e :  The M u n i c i p a l i t y  o f  
M e t r o p o l i t a n  S e a t t l e  i s  t h e  on ly  m e t r o p o l i t a n  mul t ipurpose  d i s t r i c t  
i n  e x i s t e n c e  i n  t h e  United S t a t e s .  It was s e t  up i n  1958 under a  
1957 S t a t e  law e n a b l i n g  c i t i e s  and towns o f  Washington t o  a c t  
j o i n t l y  t o  meet common problems and o b t a i n  e s s e n t i a l  s e r v i c e s  n o t  
adequa te ly  provided by e x i s t i n g  agenc ies  o f  l o c a l  government. I t  
prov ides  sewage d i s p o s a l  and w a t e r  p o l l u t i o n  c o n t r o l  s e r v i c e s  i n  
an a r e a  su r rounding  Lake Washington e n t i r e l y  w i t h i n  King County. 
Under t h e  law l o c a l  communities a r e  empowered t o  add t h e  fo l lowing  
a d d i t i o n a l  f u n c t i o n s  t o  t h e  m e t r o p o l i t a n  munic ipa l  c o r p o r a t i o n :  
t r a n s p o r t a t i o n ,  comprehensive p lann ing ,  w a t e r ,  p a r k s ,  and garbage 
d i s p o s a l .  The S e a t t l e  M e t r o p o l i t a n  M u n i c i p a l i t y  has  n o t  t aken  
on any a d d i t i o n a l  f u n c t i o n s  t o  d a t e ,  however. 

The d i s t r i c t  i s  governed by a  m e t r o p o l i t a n  c o u n c i l  o f  16 
members, c o n s i s t i n g  o f  14 e l e c t e d  o f f i c i a l s  from component munici -  
p a l i t i e s ,  one commissioner o f  King County, and one a d d i t i o n a l  
pe rson  (not  a n  e l e c t e d  o f f i c i a l )  chosen by t h e  remainder o f  t h e  
c o u n c i l  t o  a c t  a s  chairman. The d i s t r i c t  h a s  no d i r e c t  t a x i n g  
powers. It may a c c e p t  F e d e r a l  g r a n t s  and borrow from o t h e r  l o c a l  
governments, a s  w e l l  a s  i s s u e  revenue bonds f o r  c a p i t a l  purposes .  
Revenue t o  f i n a n c e  c u r r e n t  o p e r a t i o n ,  maintenance,  and deb t  s e r v i c e  
comes from s e r v i c e  charges  imposed on a  per-household b a s i s .  The 
d i s t r i c t  may a l s o  o b t a i n  "supplemental  income" from each component 
c i t y  and county,  based on t h e  u n i t ' s  p r o p o r t i o n a t e  s h a r e  o f  t h e  
t o t a l  a s s e s s e d  v a l u e  o f  t h e  d i s t r i c t  t h a t  i s  w i t h i n  i t s  boundar ies .  a/ 

73/ Bol lens ,  S p e c i a l  D i s t r i c t  Governments & t h e  Uni ted S t a t e s ,  - 
pp .  68-69. 

74/ F i r s t  Annual Report ,  M u n i c i p a l i t y  f M e t r o p o l i t a n  S e a t t l e ,  - -  
1959-1960 ( S e a t t l e  M e t r o p o l i t a n  Counci l ,  J u l y  1960). 



Montreal Met ropol i tan  Corporation: The Montreal Met ropol i tan  
Corporat ion was c r ea t ed  by a c t  of  t h e  Quebec P r o v i n c i a l  L e g i s l a t u r e  
i n  1959 mainly a s  an agency t o  f o s t e r  d i s cus s ion  and coopera t ion  among 
t h e  Ci ty  of  Montreal and t h e  14 o t h e r  c o n s t i t u e n t  m u n i c i p a l i t i e s ,  bu t  
a l s o  w i th  a few area-wide powers and g r e a t  p o t e n t i a l  f o r  t ak ing  on 
more. 

I t s  area-wide powers a r e  t o  e s t a b l i s h  (but no t  c a r r y  o u t ]  a 
master p l a n  f o r  met ropol i tan  roads and highways, and adminis te r  
c i v i l  defense.  It may t a k e  on o t h e r  municipal  s e r v i c e s ,  bu t  only 
w i th  t h e  consent  of  a l l  m u n i c i p a l i t i e s  and s u b j e c t  t o  t h e  terms 
and cond i t i ons  they  ag ree  on. The m u n i c i p a l i t i e s  main ta in  t h e i r  
complete autonomy. 

The met ropol i tan  co rpo ra t i on  i s  governed by a  counc i l  c o n s i s t i n g  
o f  14 r e p r e s e n t a t i v e s  from t h e  C i ty  of  Montreal and one from each of 
t h e  14 suburbs.  The chairman i s  appointed by the p r o v i n c i a l  govern- 
ment. z/ 

S t .  Louis Proposal:  The mult ipurpose d i s t r i c t  approach has 
been proposed i n  a  number of o t h e r  a r e a s  i n  r e c e n t  yea r s  and i n  one, 
S t .  Louis,  a c t u a l l y  came t o  a  v o t e  i n  1959, but was de fea t ed .  The 
S t .  Louis proposa l  was f o r  a  "Greater S t .  Louis City-County ~ i s t r i c t "  
t o  s e rve  t h e  a r e a  comprising both S t .  Louis C i ty  and S t .  Louis County, 
which a r e  non-overlapping j u r i s d i c t i o n s .  It provided f o r  d i r e c t  
e l e c t i o n  o f  t h e  15-member board of  supe rv i so r s ,  and d id  n o t  p rovide  
f o r  adding func t ions  by v o t e  o f  l o c a l  governing bodies o r  t h e  l o c a l  
e l e c t o r a t e .  The d i s t r i c t  was t o  assume area-wide r e s p o n s i b i l i t y  f o r  
t h e  fol lowing seven func t ions :  es tab l i shment  and c o n t r o l  of a  
met ropol i tan  road system; r e g u l a t i o n  of mass t r a n s i t  f a c i l i t i e s ;  
promot i on  o f  economic development ; prepa ra t i on  of  a  comprehens i v e  
master  p l an ;  c e n t r a l  c o n t r o l  of  p o l i c e  t r a i n i n g  and communication 
func t ions ;  c i v i l  defense ;  and s a n i t a r y  powers and land draiziage. 
Pure ly  l o c a l  a s p e c t s  o f  t h e s e  func t ions  were t o  cont inue  t o  be a  
r e s p o n s i b i l i t y  of  t h e  e x i s t i n g  m u n i c i p a l i t i e s  and S t  . Louis County. z/ 

C a l i f o r n i a  Proposal :  The 1960 r e p o r t  o f  t h e  C a l i f o r n i a  
Governor ' s C o m i s s  ion  on Met ropol i tan  Area Problems recommended 
t h e  enactment of  enabl ing  l e g i s l a t i o n  pe rmi t t i ng  es tab l i shment  of  
a  mult ipurpose d i s t r i c t  by a  ma jo r i t y  v o t e  of  t h e  e l e c t o r a t e  w i t h i n  
a  me t ropo l i t an  a r e a .  The d i s t r i c t  would be governed by a  counc i l  
s e l e c t e d  by, and from t h e  membership o f ,  t h e  governing bodies  of  
t h e  component c i t i e s  and coun t i e s .  The d i s t r i c t  would be  r equ i r ed  

7 5 1  "New Metro Body S e t  Up i n  Montreal," Nat iona l  Civ ic  Review, X L V I I I  - 
(May 1959), pp. 256-258. 

76/ Met ropol i tan  Board of Freeholders  o f  S t .  Louis Ci ty-St .Louis  - 
County, Proposed Char te r  f o r  Grea te r  St. Louis City-County 
(May 6, 1959). 



t o  perform t h e  met ropol i tan  planning func t ion  and one o r  more 
o t h e r  func t ions .  A f t e r  es tabl ishment  of  t he  d i s t r i c t ,  a d d i t i o n a l  
func t ions  could be added by v o t e  of  a  ma jo r i t y  of t he  e l e c t o r a t e .  
The proposa l  would fo rb id  t h e  c r e a t i o n  of  o t h e r  s e p a r a t e  metro- 
p o l i t a n  d i s t r i c t s  i n  t h e  a r e a ,  and would r e q u i r e  a  referendum each 
f i v e  yea r s  a f t e r  es tabl ishment  on t h e  ques t ion  of  d i r e c t  e l e c t i o n  
of  members o f  t h e  counci l .  771 

I n  t h e  1961 C a l i f o r n i a  l e g i s l a t u r e ,  a  b i l l  supported by t h e  
Governor was introduced t o  c a r r y  ou t  t h e  above recommendations, w i th  
some modi f ica t ions .  Among t h e  changes were t h e  requirement t h a t  
l o c a l  governing bodies consent t o  t he  c a l l i n g  of  an e l e c t i o n  f o r  
es tabl ishment  o f  a  mult ipurpose d i s t r i c t  and t h a t  they spec i fy  t h e  
func t ions  t o  be performed; removal of t h e  requirement f o r  t h e  
vo t e r s  t o  decide every f i v e  years  whether t h e  counc i l  should be 
e l e c t e d  by popular  vo t e ;  and l i m i t a t i o n  o f  permi t ted  func t ions .  
The b i l l  d i d  no t  p a s s * z /  

2. S t r eng th  and weakness 

The met ropol i tan  mult ipurpose d i s t r i c t  has most o f  t h e  
s t r e n g t h s  o f  t h e  met ropol i tan  l im i t ed  purpose d i s t r i c t :  adap ta t i on  
t o  met ropol i tan  scope, response t o  immediate p u b l i c  need, f o r e s t a l l i n g  
o f  t h e  c r e a t i o n  o f  many smal l  urban s p e c i a l  d i s t r i c t s .  Moreover, t h e  
met ropol i tan  mult ipurpose d i s t r i c t  has advantages no t  possessed by 
t h e  l im i t ed  purpose d i s t r i c t :  

(1) By r equ i r ing  t h a t  t h e  assumption o f  a d d i t i o n a l  func t ions  
be s u b j e c t  t o  v o t e r  approval ,  i t  preserves  s e n s i t i v i t y  t o  l o c a l  
wishes,  and c o n t r o l s  t h e  piecemeal approach t o  handl ing metro- 
p o l i t a n  func t ions ;  (2) it f o r e s t a l l s  o r  discourages t h e  c r e a t i o n  
of  a  number o f  l im i t ed  purpose d i s t r i c t s ,  probably wi th  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 ,  d i f f e r e n t  o rgan iza t ion ,  and d i f f e r e n t  bases 
of r ep re sen t a t i on .  The met ropol i tan  mult ipurpose d i s t r i c t  provides  
a  u n i t  which is  more responsive t o  t h e  people than a  mul t i tude  of  
i nd iv idua l  s p e c i a l  d i s t r i c t s ;  (3)  as a two-layer p l an ,  i t  r e se rves  
l o c a l  c o n t r o l  over  l o c a l  ma t t e r s  whi le  f a c i l i t a t i n g  area-wide 
c o n t r o l  over  area problems ; (4) i t  g r e a t l y  diminishes  t h e  problems 
of  coord ina t ion  among area-wide func t ions  ; (5) i f  p roper ly  cons t  i- 
tu t ed ,  w i th  genera l  t ax ing  and borrowing powers, i t  can overcome 
t h e  f i n a n c i a l  s t r a i t - j a c k e t  of many l imi t ed  purpose d i s t r i c t s .  

Governor's Commission on Metropol i tan Area Problems, Meet inc 
Metropol i tan Problems (Sacramento, C a l i f . ,  1960). 
Assoc ia t ion  o f  Bay Area Governments, Proceedings of1962 Annual 
Meeting o f  -- t h e  General Assembly (Berkeley, C a l i f . ,  February 28 ,  
1962). 



However, t h e  me t ropo l i t an  mult ipurpose d i s t r i c t  has  t h e  
weakness of very l im i t ed  use  t o  d a t e ,  a l though  a s  a  p roposa l  i t  
has  rece ived  s t r o n g  backing from many q u a r t e r s .  The mult ipurpose 
d i s t r i c t  has  lower p o l i t i c a l  f e a s i b i l i t y  than  t h e  l im i t ed  purpose 
s p e c i a l  d i s t r i c t ,  f o r  two reasons :  (1) It c o n s t i t u t e s  more of  a  
t h r e a t  t o  e s t a b l i s h e d  l o c a l  governments and o t h e r  e x i s t i n g  i n s t i t u -  
t i o n s ,  s i n c e  i t  has  t h e  p o t e n t i a l  of  e x e r c i s i n g  many func t ions  and 
becoming a  compet i t ive  gene ra l  government; (2) a s  used i n  S e a t t l e  
and recommended i n  most of  t h e  r ecen t  p roposa l s ,  i t  r e q u i r e s  
favorab le  vo t e s  o f  component governing bodies  and/or  l o c a l  
e l e c t o r a t e s ,  whereas t h e  s p e c i a l  d i s t r i c t  u sua l l y  i s  e s t a b l i s h e d  
o r  au tho r i zed  by s imple  a c t  of t h e  S t a t e  l e g i s l a t u r e .  I n  a d d i t i o n ,  
problems.may a r i s e  i n  coo rd ina t i ng  t h e  s e v e r a l  func t ions  o f  t h e  
d i s t r i c t  due t o  t h e  f a c t  t h a t  d i f f e r e n t  f unc t i ons  may r e q u i r e  
d i f f e r e n t  s e r v i c e  boundaries .  

3 .  Recommendations 

I n  i t s  r e p o r t  on Governmental S t r u c t u r e ,  t h e  Commission 
recommended t h a t :  

... S t a t e s  cons ider  t h e  enactment of l e g i s l a t i o n  
a u t h o r i z i n g  l o c a l  u n i t s  of government w i t h i n  metro- 
p o l i t a n  a r e a s  t o  e s t a b l i s h ,  i n  accordance w i th  s t a t u t o r y  
requirements ,  me t ropo l i t an  s e r v i c e  co rpo ra t i ons  o r  
a u t h o r i t i e s  f o r  t h e  performance o f  governmental s e r v i c e s  
n e c e s s i t a t i n g  areawide handl ing,  such co rpo ra t i ons  t o  
have a p p r o p r i a t e  borrowing and t ax ing  power, bu t  wi th  
t h e  i n i t i a l  es tab l i shment  and any subsequent broadening 
of  func t i ons  and r e s p o n s i b i l i t i e s  being s u b j e c t  t o  
v o t e r  approva l  on t h e  b a s i s  o f  an  areawide ma jo r i t y .  791 

The Commission included i n  t h e  appendix o f  i t s  r e p o r t  a  
d r a f t  l e g i s l a t i v e  b i l l  p rov id ing  f o r  t h e  permiss ive  es tab l i shment  
by l o c a l  governments o f  met ropol i t an  s e r v i c e  c o r p o ~  a t i o n s ,  modeled 
a f t e r  t h e  S t a t e  o f  Washington s t a t u t e .  The b i l l  included t h e s e  
f e a t u r e s :  (1) It would a u t h o r i z e  t h e  es tab l i shment  o f  a 1 h e t r o p o l i t a n  
s e r v i c e  corpora t ion"  on t h e  b a s i s  o f  a  ma jo r i t y  v o t e  i n  t h e  a r e a  t o  
b e  se rved  by t h e  co rpo ra t i on ,  t h e  r e s o l u t i o n  f o r  such an  e l e c t i o n  
coming from e i t h e r  t h e  c i t y  counc i l  of  t h e  c e n t r a l  c i t y  o r  t h e  
board of  commissioners o f  t h e  l a r g e s t  county i n  t h e  met ropol i t an  
a r e a ;  (2) t h e  co rpo ra t i on  would be au tho r i zed  by s t a t u t e  t o  c a r r y  
on one o r  more of  s e v e r a l  met ropol i t an  func t i ons .  However, t h e  

79 /  Governmental S t r u c t u r e ,  2. G., p .  26. - 



function or functions to be performed ly the corporation either 
upon its initial establishment or subsequently would be subject 
to a vote of the people in the service area; (3) the corporation 
would be governed by a metropolitan~council consisting of repre- 
sentatives from the boards of county commissioners, and from the 
mayors and councils of the component cities; (4) the corporation 
would have power to impose service charges and special-benefit 
assessments; to issue revenue bonds; and--subject to referendum-- 
to issue general obligation bonds repayable from property taxes 
imposed by the corporation for this purpose. 

G. Annexation and Consolidation 

Annexation and consolidation are the two general ways by 
which municipal boundaries are adjusted. Annexation is the 
absorption of territory by a city. While such territory may be 
either incorporated or unincorporated, usually it is unincorporated 
territory, and smaller than the annexing city. The result is a 
larger and not essentially different governmental unit. Consolida- 
tion is the joining together of two or more units of government of 
approximately equal stature to form a new unit of government. 
Annexation has been used much more widely than consolidation. 

City-county consolidation is the merging of two units of 
different stature. It is discussed later as a separate reorganiza- 
tion approach. &/ 

Annexations are carried out in five principal ways: (1) Legis- 
lative determination, when municipal boundaries are extended by 
special act of the State legislature. (2) Popular determination, 
in which voters determine whether a territorial extension shall 
take place. This power may be exercised separately or jointly 
by the voters of the enlarged municipality, the territory to be 
annexed, or the jurisdiction which loses the annexed land. 
(3) Municipal determination, in which the annexing municipality 
makes a unilateral determination. (4) Judicial determination, 
in which the State judiciary decides whether a proposed annexa- 
tion shall take place. (5) Quasi-legislative determination, in 
which a comission or board makes the determination. 811 

See Chapter IV, section I, pp. 71-75 below. 
Frank S. Sengstock, Annexation: & Solution to the Metropolitan 
Area Problem (Legislative Research Center, University of Michigan 
Law School, Ann Arbor: 1960), pp. 9-41. 



The S t a t e s  vary according t o  which of t h e  s e v e r a l  methods 
they make a v a i l a b l e  t o  t h e i r  l o c a l i t i e s .  Usual ly  l o c a l i t i e s  may 
use  more than  one method. I n  some S t a t e s  they a r e  r equ i r ed  t o  
use  t h e  f e a t u r e s  of two o r  more methods i n  combination. Thus, 
i n  Missouri ,  municipal  de te rmina t ion  i s  coupled wi th  popular  
de te rmina t ion  t o  complete an  annexa t ion ,  and i n  New York, no 
t e r r i t o r y  can be added wi thout  l e g i s l a t i v e  de te rmina t ion  and 
approval  of  t h e  t e r r i t o r y  being annexed. 

Consol ida t ion  procedure v a r i e s  among t h e  S t a t e s ,  but  commonly 
i s  a  vo lun ta ry  p roces s ,  i n  which t h e  conso l ida t i ng  u n i t s  a r e  con t iguous ;  
p e t i t i o n s  f o r  conso l ida t i on  a r e  i n i t i a t e d  by v o t e r s  i n  one o r  a l l  of  
t h e  u n i t s  a f f e c t e d ;  and a  s e p a r a t e  e l e c t i o n  i s  he ld  on t he  i s s u e  i n  
each u n i t .  Sometimes a c t i o n  of  t h e  governing bodies i s  r equ i r ed  i n  
a d d i t i o n  t o  o r  i n  l i e u  of t h e  p e t i t i o n .  g/ 

1. Scope and t r e n d  of  use  

Annexation has always been t h e  most common method f o r  
a d j u s t i n g  t h e  boundaries o f  l o c a l  governments i n  t h e  urban and 
me t ropo l i t an -a r ea s  o f  t h e  United S t a t e s .  The n a t i o n ' s  g r e a t  
c i t i e s  achieved t h e i r  p r e sen t  s i z e  l a r g e l y  through t h i s  p roces s .  
The pe r iod  of  g r e a t e s t  use  of  annexat ion was p r i o r  t o  1900, dur ing  
a time when t h e  a r e a  around t h e  l a r g e  c i t i e s  was s p a r s e l y  s e t t l e d .  
Of t h e  n a t i o n ' s  12 l a r g e s t  c i t i e s  i n  1958, s i x  had achieved 90 
percen t  o r  more of  t h e i r  1958 a r e a  by 1900. 831 Annexation was 
r e l a t i v e l y  easy t o  ach ieve  because i t  could be accomplished by 
s p e c i a l  l e g i s l a t i v e  a c t ,  by u n i l a t e r a l  a c t i o n  of  t h e  annexing 
c i t y ,  o r  by approva l  o f  a  s imple  ma jo r i t y  o f  t h e  combined v o t e  
of  t h e  c i t y  and t h e  t e r r i t o r y  t o  be annexed. 

Around t h e  t u r n  of  t h e  cen tury ,  annexat ion became more 
d i f f i c u l t  a s  suburbaniza t ion  grew, and r e s i d e n t s  of  t h e  f r i n g e  
a r e a s  succeeded i n  g e t t i n g  c h a n g e s , i n  S t a t e  c o n s t i t u t i o n s  and 
s t a t u t e s  t o  f o r e s t a l l  ab so rp t i on  by t h e i r  l a r g e r  neighbors .  
Many S t a t e s  gave f r i n g e  a r e a  r e s i d e n t s  exc lu s ive  a u t h o r i t y  t o  
i n i t i a t e  annexat ion proceedings,  and r equ i r ed  s e p a r a t e  ma jo r i t y  
vo t e s  i n  both t h e  annexing c i t y  and t h e  t e r r i t o r y  t o  be annexed, 
New c i t i e s  and v i l l a g e s  g radua l ly  were incorpora ted  around t h e  
edges of  t h e  c e n t r a l  c i t i e s  and amendments t o  many S t a t e  annexa- 
t i o n  laws made i t  d i f f i c u l t  t o  annex any but unincorporated a r e a s .  
These changes made g r e a t  inroads on t h e  t e r r i t o r y  
annexat ion by c e n t r a l c i t i e s .  

a v a i l a b l e  f o r  

82/ Robert  G. Dixon, Jr., and John R .  K e r s t e t t e r ,  - 
Boundaries: The Law and P r a c t i c e  in 48 S t a t e s  
Municipal Assoc i a t i on ,  1959) ( i n t e r i m  mimea) . 

83/ I b i d . ,  Table 1, pp .  4-5. - 
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I n  t h e  pos t  World War I1 popula t ion  expansion, annexat ions  
have aga in  become s i g n i f i c a n t  ways of  expanding t he  boundaries o f  
c e n t r a l  c i t i e s .  I n  t h e  seven year  per iod  1951-1957, 5,499 c i t i e s  
completed annexat ions  t o t a l i n g  one-fourth  square  mi l e  o r  more, w i th  
an average of  0.40 square  mi l e  pe r  annexat ion and 4.92 square  mi l e s  
per  c i t y .  g/ I n  1960, 712 c i t i e s  w i th  a popula t ion  of 5,000 o r  
more annexed t e r r i t o r y ,  t h e  l a r g e s t  number i n  16 y e a r s .  C i t i e s  
over 10,000 popula t ion  annexed t e r r i t o r y  averag ing  over two square  
mi l e s ;  t hose  i n  t h e  5,000 - 10,000 popula t ion  group averaged about 
t h r ee - t en th s  o f  a square  mi l e .  851 

A s  d i s t i ngu i shed  from t h e  l a r g e  annexat ions  by t h e  b i g  c i t i e s  
i n  t h e  19th cen tury ,  t he se  recenc annexat ions  have been mainly of  
smal l  a r e a s ,  a s  t h e  f i g u r e s  i n d i c a t e .  This  r e f l e c t s  t h e  f a c t  t h a t  
annexat ion has come t o  be used mostly a s  a means of  r e so lv ing  t h e  
problems a r i s i n g  between t h e  c e n t r a l  c i t y  and i t s  a b u t t i n g  unincor-  
pora ted  urban f r i nge ,  t h e  type of  uncont ro l led  development r e f e r r e d  
t o  i n  t h e  s e c t i o n  above cn e x t r a t e r r i t o r i a l  powers. However, t h e r e  
have been some l a r g e  annexat ions  by l a r g e  c i t i e s .  Thus i n  1960 
Kansas Ci ty ,  Missouri ,  v o t e r s  approved annexat ion of  187 square  
mi les ,  more than  doubling t h a t  c i t y ' s  s i z e .  I n  1959 Oklahoma 
Ci ty  added 193 square  mi les  t o  i t s  88 square  mi les  of  t e r r i t o r y ,  
and i n  1960 added 149 square  miles  more. 861 Major annexat ions  
of  t h i s  type a r e  found where two cond i t i ons  a r e  p r e sen t :  a v a i l -  
a b i l i t y  o f  a l i b e r a l  annexat ion law and t h e  e x i s t e n c e  of s i z e a b l e  
and ad j acen t  unincorporated t e r r i t o r y .  

American Municipal Assoc ia t ion  s tudy conc lus ions :  The 
p re sen t  s t a t u s  and t rends  of  annexat ion law and p r a c t i c e  were 
summarized i n  a r ecen t  comprehensive r e p o r t  o f  t h e  American 
Municipal Assoc ia t ion .  871 Major p o i n t s  made were t h a t :  

* While s p e c i a l  l e g i s l a t i o n  has  been used t o  e f f e c t  l a r g e  
annexat ions  i n  a few S t a t e s ,  "general  law'' methods a r e  t he  most 
common approach t o  annexat ion.  There were 183 such methods 
a v a i l a b l e  i n  40 S t a t e s .  

* More than  one-half  o f  t h e  genera l  law annexat ion methods 
a r e  procedures by which t h e  mun ic ipa l i t y  t akes  t h e  i n i t i a t i v e ,  
a l though many o f  those  methods a r e  r a t h e r  narrowly ci rcumscribed 
a s  t o  t h e  number of  m u n i c i p a l i t i e s  which may use them, o r  t h e  
e x t e n t  and type of  t e r r i t o r y  which may thereby be annexed. 

Dixon and K e r s t e t t e r ,  op. c i t . ,  Table V I ,  p p .  16-17. 
I n t e r n a t i o n a l  Ci ty  Managers' Assoc ia t ion ,  Municipal Year Book 1961 
(Chicago, l 9 6 l ) ,  pp . 57-58. 
I b i d .  
Dixon and K e r s t e t t e r ,  OJ-. c i t . ,  p .  i x .  



* There is a general trend toward facilitation of municipal 
initiative and concurrent curtailment of excessive "veto power" by 
potential annexees. 

* There is another general trend toward establishing statutory 
"standards" designed to expedite annexations while protecting the 
annexees, and which are to be applied to the facts of a particular 
annexation by a judicial or quasi-judicial body. Such standards 
relate to the need for municipal-type services and careful land 
use planning and control. They can be specific (non-discretionary) 
or flexible (giving the applying authority discretion in applying 
them). 881 

* There are indications of a tendency to liberalize 
authorization for annexation of incorporated territory. 

Use in conjunction with other approaches: Annexation is 
sometimes used in conjunction with other approaches to governmental 
reorganizations. Thus, as long ago as 1876, the city-county 
separation of St. Louis, Missouri, was accompanied by the city's 
annexing of 43 square miles. In 1950, the realignment of city 
and county functions between Atlanta and Fulton County, Georgia, 
was accompanied by Atlanta's annexing of 82 square miles of 
contiguous, unincorporated territory. 891 A similar plan for 
Louisville and Jefferson County, Kentucky, was defeated in 1956. z/ 

Close relation to incorporation controls, extraterritoriality: 
The use of annexation powers must be considered in connection with 
two other procedures affecting the orderly development of unincor- 
porated territory in metropolitan areas: extraterritorial regulation 
and incorporation of new units of government. As noted previously, 
extraterritorial regulation can be an important step paving the way 
for sound annexation. %/ It establishes controls over unincorporated 
territory at the critical formation time in the development of a 
comnunity, when decisions of great importance for the urban future 
of the area are made. Controls over new incorporations are 
necessary to assure that new units of government have the potential 
for providing adequate urban services, and that further fragmenta- 
tion of government in the metropolitan area is minimized. Unless 
controls are exercised, the threat of annexation can lead to 
"defensive incorporations ", contrary to orderly development of 
the area. 

See Stanley Scott, Lewis Keller and John C. Bollens, Local 
Governmental Boundaries and Areas: New Policies for California 
(Berkeley: University of California, Bureau of Public Administra- 
tion, 1961). 
Advisory Commission on Intergovernmental Relations, Factors 
Affecting Voter Reactions to Governmental Reorganization & 
Metropolitan Areas (washington, 1962), pp . 37-38. 
Ibid., pp. 49-50. 
See page 2 3 .  



The Cormnission has  recommended t h a t  S t a t e s  enac t  l e g i s l a t i o n  
prov id ing  s t a t u t o r y  s tandards  f o r  t h e  c r e a t i o n  of  new municipal  
corpora t ions  i n  met ropol i t an  a r e a s  and prov id ing  f o r  adminis t ra -  
t i v e  review and approva l  of such proposed new inco rpo ra t i ons  by 
t h e  u n i t  o f  S t a t e  government concerned wi th  r e s p o n s i b i l i t y  f o r  
l o c a l  government o r  met ropol i t an  a r e a  a f f a i r s .  921 

Vi rg in i a  and Texas exper ience:  C i t i e s  i n  t h e  S t a t e s  o f  
V i rg in i a  and Texas have had unique success  i n  t he  use  of  annexa- 
t i o n ,  due t o  t h e  s p e c i a l  l e g a l  p rov i s ions  o f  t hose  two S t a t e s .  
I n  V i rg in i a ,  l o c a l  government u n i t s  o r  c i t i z e n s  may p e t i t i o n  f o r  
an annexat ion,  i n  which ca se  a  s p e c i a l  annexat ion c o u r t  i s  s e t  
up t o  hea r  and determine whether t h e  annexat ion s h a l l  be c a r r i e d  
ou t .  The c o u r t  c o n s i s t s  o f  one judge from t h e  c i r c u i t  cou r t  of  
t h e  county i n  which t h e  t e r r i t o r y  t o  be annexed l i e s ,  and two 
judges from o t h e r  coun t i e s ,  a l l  chosen by t h e  Chief J u s t i c e  of  
t h e  Supreme Court o f  Appeals o r  a  judge o r  cormnittee o f  judges 
appointed by him. The c o u r t  may uphold, modify, o r  s e t  a s i d e  
t h e  annexat ion a c t i o n  931 Virg in i a  has  worked con t inua l l y  under 
t h i s  annexat ion procedure s i n c e  e a r l y  i n  t h i s  cen tury .  

I n  Texas, c i t i e s  may empower themselves by home r u l e  
c h a r t e r  p rov i s ion  t o  annex unincorporated t e r r i t o r y  by ord inance .  
The r e s u l t  has been l a r g e  expansions by t h e  major Texas c i t i e s .  
I n  t h e  10 yea r  pe r iod  1951-1960, of  t h e  10 c i t i e s  i n  t h e  n a t i o n  
having annexed t he  most t e r r i t o r y ,  four  Texas c i t i e s  s tood  among 
t h e  h ighes t :  Houston (192 square  m i l e s ) ,  Dal las  (161), E l  Paso 
(118), and San Antonio (86). 941 Texas and V i rg in i a  a r e  now 
reexamining t h e i r  l i b e r a l  annexat ion p o l i c i e s .  

Conso l ida t ion  has  been a r a r e l y  used r eo rgan i za t i on  approach, 
compared t o  such approaches a s  intergovernmental  agreements o r  
annexat ion.  Such use  of  t h e  method a s  has been made by t h e  l a r g e r  
c i t i e s  occurred p r i o r  t o  1900. 951 Even among s n l a l l e r . u n i t s ,  

921 Governmental S t r u c t u r e ,  2. c i t . ,  pp. 39-40. - 
931 Vi rg in i a  Code, s e c s .  15-152.2 - 15-152.28. - 
941 Dixon and K e r s t e t t e r ,  OJ. g., Table V I I I ,  pp. 20-21, updated - 

f o r  yea r s  1958-1960 wi th  da t a  from Municipal Year Book o f  1959, 
1960, 1961. 

95/ Pau l  S tudensk i ,  The Government of Metropol i t an  Areas (New York: - 
National  Municipal League, 1930), pp.65-155. 



while  conso l ida t ions  a r e  commonly recommended by s tudy  groups, they 
a r e  no t  o f t e n  c a r r i e d  ou t .  Examples of t h e  few r ecen t  consol ida-  
t i o n s  a r e  Newport News and Warwick, Va., forming t h e  new c i t y  of 
Newport News, %/ t h e  town and v i l l a g e  of Bennington, V t . ,  and 
t h e  town and v i l l a g e  of  S p r i n g f i e l d ,  V t .  97/ The Newport News 
conso l ida t ion  was r epo r t ed  t o  be t h e  t h i r B i n  t h e  h i s t o r y  of  
V i rg in i a  l o c a l  government. 

A p r i n c i p a l  reason f o r  t h e  d e c l i n e  i n  use  of conso l ida t ion  
by t h e  l a r g e  c i t i e s  was t h e  movement toward t h e  a b o l i t i o n  o r  
r e s t r i c t i o n  of s p e c i a l  l e g i s l a t i o n  t h a t  was noted i n  regard  t o  
annexat ion.  The e a r l y  l a rge - sca l e  conso l ida t ions  were imposed 
upon t h e  communities by s p e c i a l  l e g i s l a t i o n ,  and a s  suburban 
communities organized and grew s t rong ,  they were a b l e  t o  p r o t e c t  
themselves by g e t t i n g  c o n s t i t u t i o n a l  r e s t r i c t i o n s  on s p e c i a l  
l e g i s l a t i o n .  Spec i a l  l e g i s l a t i o n  now is  p roh ib i t ed  i n  almost 
two-thirds  of t h e  S t a t e s .  %/ 

I n  1959 only 20 of t h e  S t a t e s  were r epo r t ed  t o  have gene ra l  
s t a t u t e s  au tho r i z ing  conso l ida t ions ,  and these  v a r i e d  w i th  r e s p e c t  
t o  pe rmi t t i ng  c i t i e s ,  v i l l a g e s  o r  towns t o  conso l ida t e .  Although 
a  t o t a l  of  26 conso l ida t ion  methods were a v a i l a b l e  i n  t h e s e  S t a t e s ,  
none of them was used f r equen t ly ,  and most were used only occas iona l ly  
o r  r a r e l y .  991 

2 .  St reng th  and weakness 

Annexation: The major s t r e n g t h  of  annexat ion a s  an approach 
t o  r eo rgan iza t ion  of l o c a l  government i n  met ropol i tan  a r e a s  i s  t h a t  
i t  broadens t h e  geographical  j u r i s d i c t i o n  of  m u n i c i p a l i t i e s .  Moreover, 
i t  i s  a  f l e x i b l e  way of  broadening j u r i s d i c t i o n .  To the  ex t en t  t h a t  
i t  f o r e s t a l l s  incorpora t ions  o r  c r e a t i o n  o f  l im i t ed  purpose s p e c i a l  
d i s t r i c t s ,  i t  keeps t h e  governmental p a t t e r n  from becoming more 
complex. Unlike l im i t ed  purpose d i s t r i c t s  a s  an  approach t o  
handl ing area-wide problems, annexat ion s t r eng thens  r a t h e r  than 
weakens genera l  purpose governments. 

Annexation br ings  a r e a s  a t  t he  f r i n g e s  of m u n i c i p a l i t i e s  under 
c o n t r o l l e d  growth and development. I f  uncont ro l led ,  such a r e a s  can 
be a  source of t r o u b l e  and c o s t  f o r  t he  e n t i r e  a rea- - the  r e s i d e n t s  
of t h e  f r i n g e  a r e a s  a s  w e l l  a s  t he  annexing c i t y .  Annexation 

96/ Nat iona l  Civ ic  Review, XLVI (Sept. ,  l957) ,  p .  409. - 
97/ Nat iona l  Civ ic  Review, XLVI ( Ju ly ,  1957), p .  355. - 
98/ Dixon and K e r s t e t t e r ,  9. e. - 
99/ Dixon and K e r s t e t t e r ,  x. c , i t . ,  p .  v i i i .  - 



p r o v i d e s  a n  a b s o l u t e  r i g h t  o f  s e l f - d e t e r m i n a t i o n  and l o c a l  c o n t r o l  
where consen t  o f  t h e  annexed a r e a  i s  r e q u i r e d .  I n  t h o s e  S t a t e s  
which r e g a r d  annexa t ion  i s s u e s  a s  a f f e c t i n g  a  broader  t e r r i t o r y  
t h a n  j u s t  t h e  a r e a  t o  be annexed, and t h e r e f o r e  do n o t  g i v e  t h a t  
a r e a  a n  a b s o l u t e  v e t o  on annexa t ion ,  due r e g a r d  f o r  l o c a l  wishes  
can be p rov ided .  Th is  can  be done through adequa te  p r o v i s i o n s  
f o r  s t a n d a r d s  i n  de te rmin ing  t h e  soundness o f  a  proposed annexa- 
t i o n ,  and f o r  j u d i c i a l  o r  q u a s i - j u d i c i a l  review.  While annexa t ion  
can  be a n  impor tan t  approach t o  r e o r g a n i z a t i o n  by i t s e l f ,  t h e  f a c t  
t h a t  i t  i s  g e n e r a l l y  l i m i t e d  t o  use  i n  un incorpora ted  a r e a s  makes 
i t  l i k e l y  t o  be most u s e f u l  a s  a  supplement t o  o t h e r  r e o r g a n i z a t i o n  
approaches .  

The l e g a l  o b s t a c l e s  t o  annexa t ion  i n  most S t a t e s  a r e  a  
major weakness i n  t h i s  approach t o  t h e  r e o r g a n i z a t i o n  o f  l o c a l  
governments i n  m e t r o p o l i t a n  a r e a s .  A s  i n d i c a t e d  i n  t h e  American 
Municipal  A s s o c i a t i o n  s t u d y ,  however, t h i s  i s  n o t  a s  s e r i o u s  a  
problem a s  sometimes i s  assumed, and t h e  t r e n d  i s  i n  t h e  d i r e c t i o n  
o f  making i t  e a s i e r  f o r  m u n i c i p a l i t i e s  t o  annex t e r r i t o r y .  The 
l e g a l  o b s t a c l e s  a r e  mainly t h e  e x c l u s i v e  powe-r o f  annexees i n  
many S t a t e s  r o  i n i t i a t e  annexa t ion  p rocedures ,  and t h e i r  e x e r c i s e  
o f  a  v e t o  o v e r  adop t ion  o f  t h e  annexa t ion  p l a n .  

L i m i t a t i o n  o f  annexa t ions  t o  un incorpora ted  a r e a s  reduces  
i t s  e f f e c t i v e n e s s  a s  a t o o l  of  r e o r g a n i z a t i o n  i n  m e t r o p o l i t a n  a r e a s  
where c e n t r a l  c i t i e s  a r e  hemmed i n  by i n c o r p o r a t e d  t e r r i t o r y .  
However, v i l l a g e s  and c i t i e s  border ing  c e n t r a l  c i t i e s  may f i n d  
t h e  method u s e f u l  i n  expanding t h e i r  t e r r i t o r i e s .  

Another weakness o f  t h e  annexa t ion  method i s  t h a t  i t  may 
p r e c i p i t a t e  "defensive"  i n c o r p o r a t i o n s  by f r i n g e  communities t h a t  
do n o t  want t o  be absorbed by t h e i r  b i g  ne ighbor .  The r e s u l t  i s  
a d d i t i o n a l  f r a c t i o n a l i z a t i o n  o f  p o l i t i c a l  a u t h o r i t y .  A r e l a t e d  
r e f l e x  a c t i o n  i s  t h a t  a l l  t h e  c i t i e s  i n  t h e  a r e a  may s t a r t  competing 
f o r  t h e  annexa t ion  o f  un incorpora ted  t e r r i t o r y ,  producing a  haphazard 
annexa t ion  p a t t e r n .  

There  have been examples o f  abuse  o f  t h e  annexa t ion  power 
by c i t i e s  t a k i n g  i n  a t t r a c t i v e  a r e a s  i n  terms o f  h igh  t a x a b l e  
v a l u e  and minimum problem c o n d i t i o n s ,  and c a r e f u l l y  a v o i d i n g  
t h e  problem s p o t s .  Th i s  abuse  can  be guarded a g a i n s t ,  however, 
by e s t a b l i s h m e n t  of  p roper  c r i t e r i a  f o r  annexa t ion  and requirement  
o f  a p p r o v a l  by, o r  a p p e a l  t o ,  a  j u d i c i a l  o r  q u a s i -  j u d i c i a l  agency. 



Opposi t ion by o f f i c i a l s  o f  t h e  t e r r i t o r y  t o  be annexed 
reduces t h e  p o l i t i c a l  f e a s i b i l i t y  o f  t h e  annexa t ion  approach. 
However, t h e i r  oppos i t i on  i s  l i k e l y  t o  be l e s s  e f f e c t i v e  than  
i f  they were o f f i c i a l s  and employees of  a  more h igh ly  developed 
governmental u n i t .  

Consol idat ion:  Consol ida t ion  of  two m u n i c i p a l i t i e s  a l s o  
produces a  u n i t  of  l a r g e r  geographica l  a r e a  and thereby i nc rea se s  
t h e  a b i l i t y  o f  l o c a l  r e s i d e n t s  t o  c o n t r o l  area-wide problems. 
By reducing t h e  number of  governmental u n i t s  i n  t h e  a r e a ,  i t  
l e s sens  t h e  problem o f  coo rd ina t i ng  t h e  a t t a c k  on t he se  problems. 
It a l s o  makes p o s s i b l e  economies of  s c a l e  i n  o p e r a t i o n  and 
p lanning  by e l im ina t i ng  d u p l i c a t i o n  o f  c e r t a i n  a d m i n i s t r a t i v e  
overhead processes .  

Conso l ida t ion  may l e s s e n  t h e  v o t e r ' s  i n f l uence  on h i s  
l o c a l  government by making h i s  v o t e  r e l a t i v e l y  l e s s  important 
i n  t h e  t o t a l .  However, i f  t h e  new government is  s e t  up w i th  
ample powers and an  adequate  system o f  r e p r e s e n t a t i o n  and c l e a r  
l i n e s  of  r e s p o n s i b i l i t y ,  i t  can i n c r e a s e  h i s  i n f l uence  by making 
t h e  area-wide problems more s u s c e p t i b l e  t o  c o n t r o l  by t h e  new 
government than  they were by t h e  i n d i v i d u a l  and l e s s  coord ina ted  
e f f o r t s  o f  t h e  predecessor  governments. 

A p r i n c i p a l  weakness o f  c o n s o l i d a t i o n  i s  i t s  low p o l i t i c a l  
f e a s i b i l i t y ,  a s  i nd i ca t ed  by t h e  i n f r equen t  use  t h a t  has  been made 
o f  i t  over  t h e  y e a r s .  Over one-half  t h e  S t a t e s  do n o t  permi t  
conso l ida t i on .  When permi t ted ,  t h e  gene ra l  procedure of  s e p a r a t e  
p e t i t i o n i n g  and approva l  by s e p a r a t e  ma jo r i t y  v o t e s  i n  each o f  
t h e  u n i t s  makes t h e  achievement o f  conso l ida t i on  more d i f f i c u l t .  

By r e p l a c i n g  two o r  more governmental u n i t s  w i th  a  s i n g l e  
l a r g e r  u n i t ,  conso l ida t i on  reduces  o p p o r t u n i t i e s  f o r  p o l i t i c a l  
p a r t i c i p a t i o n .  Also,  i t  poses  a  t h r e a t  t o  t h e  t e n u r e  and r i g h t s  
o f  some o f f i c i a l s  and s t a f f  i n  t h e  conso l ida t ed  u n i t .  So f a r  
a s  t h e  employees a r e  concerned, t h e i r  employment and r i g h t s  can 
be a s su red  under t h e  conso l ida t ed  government, bu t  a t  b e s t  t h i s  
can only diminish,  n o t  e l im ina t e ,  t h e i r  apprehensions and t hus  
t h e i r  r e s i s t a n c e  t o  t h e  change. 

3 .  Recommendations 

The Commission r e i t e r a t e s  i t s  1961 recommendation " . . . t h a t  
t h e  S t a t e s  examine c r i t i c a l l y  t h e i r  p r e s e c t  c o n s t i t u t i o n a l  and 
s t a t u t o r y  p rov i s ions  governing annexat ion o f  t e r r i t o r y  t o  munici-  
p a l i t i e s .  and t h a t  thev a c t  uromptlv t o  e l i m i n a t e  o r  amend--at 
b 

l e a s t  w i th  regard  t o  m e t r o ~ o l i t a n  a reas - -vrov is ions  t h a t  now 



hamper t h e  o r d e r l y  and e q u i t a b l e  ex tens ion  o f  municipal  boundaries 
so  a s  t o  embrace unincorporated t e r r i t o r y  i n  which urban development 
i s  underway o r  i n  p rospec t .  As a  minimum, a u t h o r i t y  t o  i n i t i a t e  
annexat ion proceedings should no t  r e s t  s o l e l y  w i th  t h e  a r e a  o r  
r e s i d e n t s  d e s i r i n g  annexat ion bu t  should a l s o  be a v a i l a b l e  t o  
c i t y  governing bodies .  There i s  a l s o  mer i t  t o  t h e  p ropos i t i on  
t h a t  t h e  i n h a b i t a n t s  of  minor ou t  l y ing  unincorporated t e r r i t o r y  
should no t  possess  an a b s o l u t e  power t o  ve to  a  proposed annexa- 
t i o n  which meets a p p r o p r i a t e  s tandards  of  equ i ty .  The Commission 
f u r t h e r  urges  S t a t e s  gene ra l l y  t o  examine types  of  l e g i s l a t i o n  
which i n  c e r t a i n  S t a t e s  have a l r eady  been adopted t o  f a c i l i t a t e  
d e s i r a b l e  municipal  annexat ions ,  w i th  a  view t o  enac t i ng  such 
f a c i l i t a t i v e  prov is ions  a s  may be s u i t a b l e  t o  t h e i r  r e s p e c t i v e  
needs and ci rcumstances  . " 100/ 

Although some c i t i e s  s t i l l  t a k e  i n  s u b s t a n t i a l  a d d i t i o n a l  
t e r r i t o r y  through annexat ion,  they a r e  now t h e  excep t iona l  c a se s  
and a r e  i n  t h e  newer urban a r e a s ,  Most annexat ions  a r e  o f  smal l  
amounts o f  t e r r i t o r y .  One reason  f o r  t h i s  i s  t h a t  gene ra l l y ,  annexa- 
t i o n s  are l im i t ed  t o  unincorporated t e r r i t o r y ,  and many c i t i e s  no longer  
have such t e r r i t o r y  a t  t h e i r  f r i n g e s .  Another reason ,  however, i s  t h e  
s t r i c t  r e s t r i c t i o n s  which S t a t e  l e g i s l a t u r e s  have placed on municipal  
annexat ion.  These r e s t r i c t i o n s  inc lude  t h e  exc lu s ive  a u t h o r i t y  o f  t h e  
people  i n  o u t l y i n g  a r e a s  t o  i n i t i a t e  annexat ion proceedings,  and i n  most 
S t a t e s ,  t h e i r  exc lu s ive  a u t h o r i t y  t o  ve to  annexat ion proposa l s .  

The o r d e r l y  development o f  governmental s t r u c t u r e  and 
s e r v i c e s  w i t h i n  t h e  me t ropo l i t an  a r e a s  i s  a  ma t t e r  o f  concern t o  
t h e  whole a r e a ,  f o r  which t h e  S t a t e s  have a  b a s i c  r e s p o n s i b i l i t y .  
The Commission be l i eves  t h a t  a s  p a r t  of  t h i s  r e s p o n s i b i l i t y  t h e  
S t a t e s  should minimize t h e  e x t e n t  t o  which i n d i v i d u a l  l o c a l  u n i t s  
o f  government, o r  t h e  i n h a b i t a n t s  o f  a  smal l  geographic a r e a ,  can 
thwart  o r d e r l y  development by t h e i r  c o n t r o l  over  annexat ion p o l i c i e s .  
The Commission be l i eves  t h e r e f o r e  t h a t  t h e  S t a t e s  should g ive  t o  t h e  
m u n i c i p a l i t i e s ,  a long w i th  t h e  unincorporated t e r r i t o r i e s ,  t h e  
a u t h o r i t y  t o  i n i t i a t e  annexat ion proposa l s .  The Commission a l s o  
sugges t s  t h a t  S t a t e s  reexamine c a r e f u l l y  t h e  r i g h t  of r e s i d e n t s  
o f  t h e  o u t l y i n g  a r e a s  t o  e x e r c i s e  a  ve to  over annexa t ions .  

Thir ty- two S t a t e s  g r an t  one o r  more of  t h e i r  m u n i c i p a l i t i e s  
complete o r  s u b s t a n t i a l  u n i l a t e r a l  annexat ion a u t h o r i t y ,  i . e . ,  
wi thout  formal p e t i t i o n ,  consent  o r  approval  by r e s i d e n t s  o r  
owners o f  t h e  t e r r i t o r i e s  annexed. I n  22 of  t h e s e  S t a t e s  a u t h o r i t y  
g ran ted  t o  one o r  more o f  t h e  m u n i c i p a l i t i e s  i s  completely u n i l a t e r a l ,  

1001 Governmental S t r u c t u r e ,  %. c i t . ,  p .  21. - 



with no approval required by the territory annexed. lCJ/ 

As noted previously, the unincorporated territories do 
not have a veto power over proposed annexations in Virginia and 
Texas. The same is true of North Carolina, where legislation sets 
forth specific standards under which municipalities over a certain 
size may annex contiguous unincorporated territory provided it is 
currently or imminently of urban character in terms of population 
density and other measures. The annexing municipality within a 
specified time must extend municipal services to the annexed area 
on a basis comparable to that prevailing in the rest of the 
municipality. Judicial review is available to determine if 
the annexation action as finally taken conforms to the standards 
set forth in the statutes. 

The Commission has previously recommended that the States 
impose stricter requirements for the creation of new municipal 
corporations within metropolitan areas.=/ The Commission 
believes liberalized annexation of unincorporated areas, combined 
with tighter rules against "defensive incorporations" of fringe 
areas will greatly contribute to more orderly development of 
governmental structure and urban services in the metropolitan 
areas. 

101/ Dixon and Kerstetter, OJ-. cit., p. ix, and Figures 1 and 2, pp. vi- - 
viii. Following is the list of 32 States which grant one or more 
of their municipalities complete or substantial unilateral annexa- 
tion authority. Those marked with an asterisk are the 22 which 
grant completely unilteral authority to one or more of their 
municipalities: Arkansas*, California*, Florida, .Idaho*, Illinois*, 
Indiana*, Iowa, Kansas*, Kentucky, Michigan*, Minnesota*, 
Mississippi, Missouri*, Montana*, Nebraska*, New Mexico, 
New York, North Carolina*, North Dakota*, Ohio, Oklahoma*, 
Oregon*, Pennsylvania*, South Carolina*, South Dakota*, 
Tennessee, Texas*, Virginia, Washington*, West Virginia, 
W is cons in*, and Wyoming*. 

102/ Governmental Structure, x. cit., p. 39. - 



H . City-County Sepa ra t i on  

City-county s e p a r a t i o n  i s  an  a c t i o n  by which t h e  major c i t y  
i n  a county s e p a r a t e s  from t h e  county,  sometimes w i th  simultaneous 
expansion of  i t s  boundaries ,  and t h e r e a f t e r  e x e r c i s e s  both c i t y  
and county func t i ons  w i t h i n  i t s  boundaries ,  a l though sometimes 
no t  a l l  t h e  county func t i ons .  

Use o f  t h e  -method u s u a l l y  r e q u i r e s  s p e c i a l  c o n s t i t u t i o n a l  
p rov i s ions  s i n c e  t h e  detached c i ty -county  u s u a l l y  does n o t  conform 
t o  t h e  gene ra l  p rov i s ions  s e t t i n g  up a uniform system of  county 
government throughout t h e  S t a t e .  

1. Scope and t r e n d  of  use  

City-county s e p a r a t i o n  was used a s  a means o f  reorganiz ing  
l o c a l  governments i n  me t ropo l i t an  a r e a s  i n  fou r  major c i t i e s  i n  
t h e  last h a l f  of  t h e  19 th  cen tury :  Baltimore,  Denver, S t .  Louis 
and San Franc isco .  =/ The impetus f o r  t h i s  approach i n  t h r e e  
of  t h e  c i t i e s  came l a r g e l y  from t h e  b e l i e f  o f  c i t y  r e s i d e n t s  t h a t  
they were shoulder ing  a d i s p r o p o r t i o n a t e  s h a r e  o f  t h e  c o s t  o f  
county government s e r v i c e  provided t o  nonc i ty  r e s i d e n t s ,  and t h a t  
t h e  county and c i t y  governments were s u f f e r i n g  from a d u p l i c a t i o n  
o f  e f f o r t .  

Baltimore was t h e  f i r s t  l a rge  c i t y  t o  ach ieve  s e p a r a t e  c i t y -  
county s t a t u s ,  a s  a r e s u l t  o f  i t s  d i s s a t i s f a c t i o n  wi th  t h e  s e r v i c e s  
o f  j u d i c i a l  and o t h e r  county o f f i c i a l s .  The s e p a r a t i o n  was 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  1851, and subsequent l e g i s l a t i o n .  
San Franc isco  became a s e p a r a t e  c i ty -county  i n  1856 by l e g i s l a t i v e  
a c t ,  o u t  of  a d e s i r e  t o  t r a n s f e r  l o c a l  government c o n t r o l  from 
t h e  co r rup t  c i t y  government t o  t h e  r e l a t i v e l y  s imple ,  uncorrupted 
county government. The s e p a r a t i o n  was given c o n s t i t u t i o n a l  s t a t u s  
by t h e  c o n s t i t u t i o n a l  convention of  1879. 

The S t .  Louis c i ty -county  s e p a r a t i o n  of  1876 was r e l a t e d  t o  t h e  
movement f o r  home r u l e ,  i n  which r e s i d e n t s  wanted c o n t r o l  over  t h e  
whole s t r u c t u r e  of  l o c a l  government and r e l i e f  from t h e  burden of  
f i nanc ing  county s e r v i c e s  o u t s i d e  t h e  c i t y  boundaries .  The separa-  
t i o n  was accomplished w i th  t h e  a d d i t i o n  o f  cons iderab le  unincorporated 
t e r r i t o r y  t o  t h e  C i t y ' s  boundaries .  It came about through a p rov i s ion  
of  t h e  Missouri  c o n s t i t u t i o n  of  1875 and vo t e  of  t h e  people i n  t h e  
a r e a  of  t h e  newly-expanded s epa ra t ed  c i ty -county .  Denver 's  s e p a r a t i o n  
was e f f e c t e d  by S t a t e  c o n s t i t u t i o n a l  amendment i n  1902, wi th  only a 
s l i g h t  expansion o f  t h e  c i t y ' s  o r i g i n a l  t e r r i t o r y .  

103/ S tudensk i ,  x. c i t . ,  pp. 170-215; The Libra ry  of Congress, - 
L e g i s l a t i v e  Reference Se rv i ce ,  City-County Consol idat ion and 
City-County Sepa ra t i on  (1952) ( t ypewr i t t en ) .  



Although c i ty -county  s e p a r a t i o n  was t r i e d  i n  a  few p l ace s  
i n  t h e  e a r l y  twen t i e th  cen tury ,  l i k e  P i t t s b u r g h  and Oakland, t h e r e  
has  been l i t t l e  i n t e r e s t  i n  t h i s  approach s i n c e  t h e  Denver exper- 
i ence ,  except  i n  t h e  S t a t e  of  V i r g i n i a .  V i rg in i a  has  s p e c i a l  
cond i t i ons  which have come i n t o  being by usage r a t h e r  than  e x p l i c i t  
c o n s t i t u t i o n a l  o r  s t a t u t o r y  p rov i s ion .  When towns reach a popula- 
t i o n  of 5,000 they may become c i t i e s .  By becoming c i t i e s  they 
s e p a r a t e  from t h e i r  coun t i e s  and t h e r e a f t e r  e x e r c i s e ,  i n  a d d i t i o n  
t o  t h e i r  c i t y  func t i ons ,  a l l  county func t i ons  except  t hose  
r e l a t i n g  t o  t h e  c i r c u i t  c o u r t ,  which they s h a r e  wi th  t h e  county 
of  which they were formerly a  p a r t .  When they reach  a popula t ion  
of  10,000, they t a k e  over  r e s p o n s i b i l i t y  f o r  t h e  c i r c u i t  c o u r t  
a s  w e l l .  I n  1957 t h e r e  were 32 so -ca l l ed  "independenl!'cities 
i n  V i rg in i a .  1041 

Although Vi rg in i a  c i t i e s  a r e  n o t  given a d d i t i o n a l  t e r r i t o r y  
when they s e p a r a t e  from t h e i r  coun t i e s ,  they may subsequent ly  add 
on t e r r i t o r y  from coun t i e s  t h a t  surround them, fol lowing t h e  
u sua l  V i r g i n i a  annexat ion procedure ( see  page 62 above) .lO5/ 

City-county s e p a r a t i o n  u sua l l y  i s  followed by no f u r t h e r  
expansion i n  boundaries of  t h e  c i ty -county  once t h e  s e p a r a t i o n  
occurs .  ~ h i ;  i s  because i n  a d d i t i o n  t o  t h e  u sua l  problems i n  
expanding boundaries ,  such a s  occur  i n  annexat ion proceedings,  
t h e  s e p a r a t e  c i ty -county  u n i t  runs  i n t o  c o n s t i t u t i o n a l  p roh ib i -  
t i o n s  a g a i n s t  coun t i e s  encroaching on one another .  A s  a  consequence, 
none of  t h e  fou r  l a r g e  c i ty -county  u n i t s  c i t e d  e a r l i e r ,  a l l  o f  which 
were s epa ra t ed  i n  t h e  19th cen tury ,  p r e s e n t l y  embrace t h e  expanse of  
t h e i r  me t ropo l i t an  a r e a s ,  and they  cannot be regarded a s  being 
met ropol i t an  i n  scope, even though when c r e a t e d  they were.  

I n  r e c e n t  yea r s  t h e  suburbs ,  r a t h e r  than  t he  c e n t r a l  c i t y ,  
sometimes have shown an  i n t e x e s t  i n  de tach ing  t h e  c e n t r a l  c i t y  from 
t h e  e x i s t i n g  county.  Such i n t e r e s t  has  been shown, f o r  example, 
i n  Hennepin County, Minnesota, which con t a in s  t h e  c i t y  o f  Minneapolis.  
The p roposa l  was made mainly by suburban o f f i c i a l s  who r e sen t ed  t h e  
suburbs '  unde r - r ep re sen t a t i on  on t h e  county board o f  cormnissioners, 
and a l s o  f ea r ed  t h a t  t h e  incumbent county board would t r a n s f e r  t h e  
r e s p o n s i b i l i t y  f o r  poor r e l i e f  from t h e  towns and m u n i c i p a l i t i e s  t o  
t h e  county.  The poor r e l i e f  s h i f t  would have caused a s u b s t a n t i a l  
p rope r ty  t a x  i n c r e a s e  i n  t h e  suburbs ,  and a  s u b s t a n t i a l  decrease  i n  
t h e  C i ty  of  Minneapolis.  

1041 U.S. Bureau of  t h e  Census, 1957 Census of Governments, "~overnment  - 
i n  V i rg in i a , "  S t a t e  B u l l e t i n s ,  Vol. V I ,  No. 44, p.  2.  

1051 Council  o f  S t a t e  Governments, 9. c i t . ,  pp. 81-82. - 



2 .  St r eng th  and weakness 

The p r i n c i p a l  advantage of  c i ty -county  s e p a r a t i o n  i s  increased  
e f f i c i e n c y  and economy through t h e  avoidance o f  d u p l i c a t i o n  o f  s e r v i c e s  
and governmental p rocesses .  This  r e s u l t s  i n  sav ings  i n  manpower, 
equipment, and f a c i l i t i e s  through b e t t e r  planning and coo rd ina t i on  
of  o therwise  dup l i ca t ed  func t i ons ,  such a s  roads and b r idges ,  
revenue admin i s t r a t i on ,  and j u d i c i a l  admin i s t r a t i on .  E l imina t ion  
of  a  l aye r  o f  government a l s o  s i m p l i f i e s  t h e  v o t e r ' s  t a s k .  

To t h e  e x t e n t  t h a t  t h e  county has  been prov id ing  urban s e r v i c e s  
t o  unincorporated a r e a s ,  and f inanc ing  them ou t  of  gene ra l  revenues,  
c i ty -county  s e p a r a t i o n  has t h e  advantage f o r  t h e  c e n t r a l  c i t y  o f  
reducing i t s  t a x  burden, bu t  t o  t h e  disadvantage of  t h e  remainder 
o f  t h e  county.  It may be, however, t h a t  t h e  advantage f o r  t h e  
c e n t r a l  c i t y  i s  more than  o f f s e t  i n  t h e  event  t h a t  c e r t a i n  of  t h e  
o r i g i n a l  county ' s  f unc t i ons  a r e  performed more than  p ropo r t i ona t e ly  
i n  t h e  c e n t r a l  c i t y  and thus  on a  p e r  c a p i t a  b a s i s  t h e  c e n t r a l  c i t y  
has  been paying l e s s  i n  county t axes  f o r  those  func t ions  than  i t  
i s  r ece iv ing  i n  s e r v i c e s .  It i s  l i k e l y  t h a t  t h i s  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 p p l i e s  t o  p u b l i c  a s s i s t a n c e . a n d  j u d i c i a l  f unc t i ons .  

City-county s e p a r a t i o n  i s  most advantageous i n  s i t u a t i o n s  
s i m i l a r  t o  those  conf ron t ing  t h e  fou r  c i ty -county  s epa ra t ed  c i t i e s  
a t  t h e  t ime they separa ted :  an  urban a r e a  t h a t  i s  p a r t  o f  a  
predominantly r u r a l  county o r  p a r t  o f  s e v e r a l  such coun t i e s .  I f  
t h e r e  i s  oppor tun i ty  f o r  simultaneous annexat ion o f  cons ide rab l e  
f r i n g e  land a t  t h e  time of  t h e  s e p a r a t i o n ,  t h e  approach i s  more 
l i k e l y  t o  be appea l ing .  

However, cons ider ing  t h e  exper ience  of  t h e  four  c i t i e s ,  and 
t h e  f a c t  t h a t  u rban i za t i on  is  proceeding a t  a  more a c c e l e r a t e d  r a t e  
than  eve r ,  i t  seems l i k e l y  t h a t  any new c i t y - c o u n t i e s  w i l l  n o t  have 
very many yea r s  t o  go before  they f i n d  t h a t  t h e  handicap of  t e r r i -  
t o r i a l  r e s t r i c t i o n s  of  t h e  county boundary i s  g r e a t e r  than  t h e  
advantages gained from e l imina t i on  of  d u p l i c a t i o n  and avoidance 
of some of  t h e  c o s t s  of  p rov id ing  s e r v i c e s  t o  t h e  unincorporated 
a r ea s  i n  t h e  former county.  

Another p r i n c i p a l  weakness o f  t h e  c i ty -county  s e p a r a t i o n  a s  
an approach t o  r eo rgan i za t i on  of  l o c a l  governments i n  me t ropo l i t an  
a r e a s  is  t h a t  i t  is  a n  "act o f  withdrawal." 10.6/ The c e n t r a l  c i t y  
moves i n  t h e  d i r e c t i o n  of  making i t  more d i f f i c u l t  i n  t h e  long run 

106/ Council  o f  S t a t e  Governments, 9. c i t . ,  p .  85. - 



t o  ach ieve  i n t e g r a t e d  c o n t r o l  o f  area-wide problems, by v i r t u e  of 
t h e  f a c t - t h a t  i t  no longer  i s  a  geographic p a r t  o f  a n  i n f l u e n t i a l  
l o c a l  u n i t  of  government of which o t h e r  m u n i c i p a l i t i e s  and towns 
a r e  a l s o  a  p a r t .  Moreover, t h e  d i f f i c u l t i e s  o f  expanding boundaries 
i n  t h e  f u t u r e  a r e  heightened by t h e  f a c t  t h a t  c o n s t i t u t i o n a l  r e s t r i c -  
t i o n s  on changing county boundaries  a r e  much g r e a t e r ,  i f  no t  a b s o l u t e ,  
than  s t a t u t o r y  r e s t r i c t i o n s  on moving boundaries of  c i t i e s .  I n  s h o r t ,  
c i ty -county  s e p a r a t i o n  moves i n  t h e  d i r e c t i o n  of  g r e a t e r  r i g i d i t y  o f  
governmental boundaries ,  r a t h e r  than  g r e a t e r  f l e x i b i l i t y ,  and i n  t h e  
d i r e c t i o n  of  more governmental u n i t s  r a t h e r  than  fewer. I t  n u l l i f i e s  
t h e  urban county ' s  e f f e c t  o f  broadening j u r i s d i c t i o n .  

The f i s c a l  e f f e c t s  o f  t h e  s e p a r a t i o n  w i l l  depend on t h e  
d i s t r i b u t i o n  of  t a x  resources  and s e r v i c e  needs i n  t h e  county 
p r i o r  t o  s e p a r a t i o n .  General ly  speaking,  t h e  r e s i d u a l  county 
w i l l  be i n  worse shape t o  t h e  e x t e n t  t h a t  i t  con t a in s  a  l a r g e  
unincorporated a r e a ,  because such a r e a s  a r e  t y p i c a l l y  low i n  t a x  
r e sou rce s .  On t h e  o t h e r  hand, t h e  r e s i d u a l  county may have a t  
l e a s t  f o r  t h e  immediate f u t u r e  fewer of  t h e  h ighe r  c o s t  s e r v i c e s  
t o  suppor t ,  p a r t i c u l a r l y  i n  t h e  p u b l i c  a s s i s t a n c e  and law enforcement 
f i e l d s .  

From t h e  f e a s i b i l i t y  s t andpo in t ,  c i ty -county  s e p a r a t i o n  has  
many handicaps: i t  u s u a l l y  r e q u i r e s  new c o n s t i t u t i o n a l  p r o v i s i o n s ;  
i t  t h r e a t e n s  t h e  s t a t u s  and p r e s t i g e  of  county o f f i c i a l s  (a l though 
i t  probably enhances t h e  s t a t u s  and p r e s t i g e  of  t h e  c i t y  o f f i c i a l s  
who would t a k e  on t h e  county i%nctions i n  t he  new u n i t ) ;  and, 
cons ide r ing  t h e  a le r t -  and s ense  o f  s e l f - p r o t e c t i o n  o f  t h e  
c i t i z e n s  and o f f i c i a l s  o f  neighboring communities i n  t h e  county,  
it probably would n e c e s s i t a t e  a  referendum r e q u i r i n g  s e p a r a t e  
m a j o r i t i e s  f o r  approva l .  

I .  Citv-Countv Consol ida t ion  

City-county conso l ida t i on  t akes  t h r e e  forms: (1) t h e  merger 
of  a  county and t h e  c i t i e s  w i t h i n  i t  i n t o  a  s i n g l e  government, 
which i s  t h e  most complete form of  conso l ida t i on ;  (2)  s u b s t a n t i a l  
merger of  t h e  county and t h e  c i t i e s ,  bu t  t h e  r e t e n t i o n  o f  t h e  
county a s  a  s e p a r a t e  u n i t  f o r  some func t i ons ;  (3)  u n i f i c a t i o n  of  
some, bu t  no t  a l l ,  o f  t h e  municipal  governments and t h e  county 
government. Sometimes t h e  conso l ida t i on  i s  broadened t o  i nc lude  
t h e  t e r r i t o r y  o f  two o r  more coun t i e s  and t h e  county and municipal  
governments w i t h i n  them, o r  t o  inc lude  o t h e r  l o c a l  governments. 107/ 

107/ Council  o f  S t a t e  Governments, x. c i t . ,  p .  53. - 
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Execution of a  c i ty-county conso l ida t ion  r equ i r e s  permissive 
l e g i s l a t i o n  and sometimes a l s o  a  l o c a l  referendum, f requent ly  with 
s epa ra t e  major i ty  approvals  i n  t he  c e n t r a l  c i t y  and t h e  remainder 
of t he  county. I n  1959 it was repor ted  t h a t  four  S t a t e s  had 
genera l  law methods o f  e f f e c t i n g  ci ty-county consol ida t ions  and 
18 S t a t e s  had s p e c i a l  laws. 1081 

1. Scope and t rend  of use 

Like ci ty-county s epa ra t i on ,  succes s fu l  enactments of  c i t y -  
county consol ida t ions  took p l ace  mostly i n  t h e  l a s t  cen tury .  
However, t h e  approach has continued t o  a t t r a c t  t he  i n t e r e s t  of  
groups concerned wi th  governmental r eo rgan iza t ion  i n  met ropol i tan  
a r ea s .  A genera l  review of  met ropol i tan  a r e a  surveys f o r  t h e  
35-year per iod  ending i n  1958 ind i ca t ed  t h a t  c i ty -county  consol ida-  
t i o n  w a s  one o f  t h e  most f requent ly  recommended r eo rgan iza t ion  
proposals  i n  t he se  surveys,  e i t h e r  a s  a  s i n g l e  method o r  i n  
combination wi th  o t h e r  methods. 1091 Despi te  t h i s ,  however, few 
ci ty-county consol idat ionshave been put  i n t o  e f f e c t .  

The ci ty-county consol ida t ions  of  t h e  19th cen tury  were i n  
New Orleans (completed i n  1874), Boston (1822), Ph i l ade lph ia  (1854), 
and New York (1898). Although these  conso l ida t ions  v a r i e d  a s  t o  
t h e  ex t en t  o f  c i t y  and county merger, they had a number of  common 
cha rac t e r i s t i c s .= /  

(1) They were brought about by a c t i o n  of  t h e  S t a t e  l e g i s -  
l a t u r e  and without  l o c a l  referendum. 

(2) Most involved j u s t  one county and one major c i t y .  

(3) I n  most cases  t h e  a r e a  of  t h e  a f f e c t e d  o r  remaining 
c i t y  was expanded and made coterminous wi th  t h e  county o r  coun t i e s  
invo lved . 

( 4 )  Those t h a t  i n i t i a l l y  extended t h e  c i t y  t o  t h e  a r e a  of  t h e  
county subsequently have had l i t t l e ,  i f  any t e r r i t o r i a l  expansion. 

(5) Where c i t y  and county o f f i c e s  were merged, t h e  o r i g i n a l  
c i t y  o f f i c e s  were r e t a i n e d  and t h e  county o f f i c e s  were abol i shed .  

( 6 )  Judges, cour t  personnel ,  d i s t r i c t  a t t o r n e y s ,  and school  
o f f i c e s  commonly were no t  consol ida ted .  

1081 See Dixon and K e r s t e t t e r ,  %. c. - 
1091 Government A f f a i r s  Foundation, Inc . ,  Met ropol i tan  Surveys: A Digest  - 

(Chicago : Publ ic  Adminis t ra t ion Serv ice ,  1958) . 
1101 Council of  S t a t e  Governments, %. c i t . ,  pp. 68-71. - 



( 7 )  The conso l ida t ed  t e r r i t o r i e s  a r e  now cons iderab ly  sma l l e r  
than  t h e  me t ropo l i t an  a r e a s  of  which they a r e  a  p a r t .  

The b e s t  knotinrecent c i ty -county  conso l ida t i on  occurred i n  
1949 when Eas t  Baton Rouge Pa r i sh  (.county), Louis iana,  and t h e  c i t y  
of  Baton Rouge merged. The conso l ida t i on  p l an  was prepared by a  
l o c a l  c h a r t e r  commission s e t  up pursuant  t o  a  1956 c o n s t i t u t i o n a l  
amendment, and was approved by a  par ish-wide v o t e  i n  1947. The 
c o n s t i t u t i o n a l  amendment r equ i r ed  t h e  c r e a t i o n  of  s e p a r a t e  i n d u s t r i a l ,  
r u r a l  and urban a r e a s ,  wi th  t h e  S t a t e  c o n s t i t u t i o n a l  t a x  l i m i t  on 
p a r i s h e s  apply ing  i n  t he  r u r a l  and i n d u s t r i a l  a r e a s ,  and t h a t  on 
c i t y  t axes  i n  t h e  urban a r e a s  on ly .  

Under t h e  p l an ,  t h e  c i t y  boundaries were extended t o  t ake  
i n  about t h r e e  t imes a s  many people  a s  p r ev ious ly ,  and about f i v e  
t imes a s  much t e r r i t o r y .  This  c o n s t i t u t e s  t h e  urban a r e a ,  w i t h i n  
which t h e  c i t y  p rov ides  urban s e r v i c e s  and l e v i e s  c i t y  t a x e s .  It 
may annex p a r t s  o f  t h e  r u r a l  a r e a .  The i n d u s t r i a l  a r e a s  con t a in  
no r e s idences .  The i n d u s t r i e s  supply t h e i r  own municipal  s e r v i c e s .  
I n  t h e  r u r a l  a r e a s ,  t h e  p a r i s h  government may supply only nonurban 
s e r v i c e s ,  except  p o l i c e  p r o t e c t i o n .  Other urban s e r v i c e s  d e s i r e d  
can be provided only by s p e c i a l  d i s t r i c t s  s e t  up by t h e  p a r i s h  
governing body. The c i t y  and p a r i s h  maintained t h e i r  s e p a r a t e  
l e g a l  i d e n t i t i e s ,  bu t  t h e  two governments a r e  i n t e r l ocked  through 
common membership on t h e  two governing bodies ,  j o i n t  use  o f  t h e  
mayor-president a s  c h i e f  a d m i n i s t r a t o r ,  t h e  common use  o f  o t h e r  
o f f i c i a l s ,  and j o i n t  f i nanc ing  o f  c e r t a i n  s e r v i c e s .  Numerous 
p a r i s h  o f f i c i a l s ,  however, con t inue  t o  be s e p a r a t e l y  e l e c t e d .  

O f  t h e  18 major r eo rgan i za t i on  e f f o r t s  o f  t h e  decade 1950- 
1960 i d e n t i f i e d  i n  a  r ecen t  Commission r e p o r t ,  1111 s i x  involved 
c i ty -county  conso l ida t i ons :  Nashville-Davidson County, Tennessee, 
(1958), Albuquerque-Bernal i l lo  County, New Mexico, (1959), Knoxvi l le-  
Knox County, Tennessee,  (1959), Macon-Bibb County, Georgia, (1960), 
Durham-Durham County, North Ca ro l i na , ( l 961 ) ,  and Richmond-Henrico 
County, Vi rg in ia ,  (1961). A l l  o f  t h e s e  proposa l s  were s u b j e c t  t o  
l o c a l  approva l ,  and a l l  bu t  t h e  Durham-Durham County p l a n  r equ i r ed  
s e p a r a t e  m a j o r i t i e s ,  u s u a l l y  i n  t h e  c i t y  and t h e  remainder of  t h e  
county.  A l l  were de fea t ed .  A l l  but  t h e  Richmond-Henrico County 
p l a n  would have s e t  up s e p a r a t e  s e r v i c e  and t ax ing  a r e a s  i n  t h e  
conso l ida t ed  c i ty -county  . 112/ 

I l l /  Advisory Commission on Intergovernmental  Re l a t i ons ,  Fac to r s  - 
Affec t i ng  Popular  React ions  Governmental Reorganizat ion 
Met ropol i t an  Areas (Washington, 1962). 

112/ On June 28, 1962, t h e  v o t e r s  o f  Nashv i l l e  and Davidson County, 
Tenn., reversed  t h e i r  1958 dec i s ion  by approving t h e  conso l ida t i on  
of  t h e  c i t y  and county i n t o  "The Met ropol i t an  Government o f  
Nashv i l l e  and Davidson County." The c h a r t e r  rece ived  s u b s t a n t i a l  
f avo rab l e  m a j o r i t i e s  i n  both t h e  c i t y  and t h e  r e s t  o f  t h e  county.  
The e f f e c t i v e  d a t e  o f  t h e  new c h a r t e r  i s  A p r i l  1, 1963.  



2 .  S t r e n g t h  and weakness 

bas 
con 

Ci ty-county c o n s o l i d a t i o n  has  t h e  advantage o f  p r o v i d i n g  t h e  
f o r  a  u n i f i e d ,  coord ina ted  program o f  s e r v i c e ,  development and 
01 o v e r  a n  e n l a r g e d  a r e a .  It is thus  s u i t e d  t o  t h e  more e f f e c -  

t i v e  h a n d l i n g  o f  area-wide problems, t h e  achievement o f  t h e  optimum 
s c a l e  o f  o p e r a t i o n ,  and improved r e l a t i o n s h i p  between e x p e n d i t u r e  
needs and f i s c a l  r e s o u r c e s .  It  a l s o  s i m p l i f i e s  t h e  v o t e r ' s  t a s k  o f  
unders tand ing  t h e  governmental  s t r u c t u r e  and h o l d i n g  i t  r e s p o n s i b l e .  
A d m i n i s t r a t i v e  economies from e l i m i n a t i o n  o f  d u p l i c a t e d  a c t i v i t i e s  
a r e  l i k e l y  t o  b e  g r e a t e s t  where t h e  c i t y  and t h e  o v e r l y i n g  county 
w i t h  which i t  c o n s o l i d a t e s  a r e  c l o s e s t  t o  one a n o t h e r  i n  s i z e .  

As a  way o f  a d j u s t i n g  boundar ies  t o  t h e  geograph ica l  a r e a  
o f  m e t r o p o l i t a n  problems, c i ty -county  c o n s o l i d a t i o n  has  t h e  g r e a t e s t  
p o t e n t i a l  i n  medium and s m a l l  m e t r o p o l i t a n  a r e a s  t h a t  a r e  c o n t a i n e d  
w i t h i n  one county and a r e  u n l i k e l y  t o  ex tend  beyond t h e  c o u n t y ' s  
boundar ies  f o r  some t ime t o  come, and i n  which t h e r e  i s  one urban 
c e n t e r  surrounded by c o n s i d e r a b l e  undeveloped t e r r i t o r y .  The 
converse  s i t u a t i o n  i n d i c a t e s  a  major weakness o f  t h e  c i t y - c o u n t y  
c o n s o l i d a t i o n  approach: i t  has l i m i t e d  u s e f u l n e s s  i n  hand l ing  
met ropo l i t an '  problems i n  a r e a s  t h a t  a r e  n o t .  conf ined  t o  a  s i n g l e  
county.  

O b s t a c l e s  t h a t  s t a n d  i n  t h e  way o f  a d o p t i o n  o f  c i t y - c o u n t y  
c o n s o l i d a t i o n  a r e  t h e  f a c t  t h a t  many S t a t e  c o n s t i t u t i o n s  do n o t  
a u t h o r i z e  c o n s o l i d a t i o n ,  and when they  do,  e n a b l i n g  l e g i s l a t i o n  
i s  s t i l l  needed and i s  n o t  easy  t o  o b t a i n .  Another o b s t a c l e  is  
t h e  f r e q u e n t  requirement  t h a t  f o r  a p p r o v a l  t h e  p l a n  needs t h e  
f a v o r a b l e  v o t e  o f  s e p a r a t e  m a j o r i t i e s  i n  t h e  c e n t r a l  c i t y  and t h e  
r e s t  o f  t h e  county,  and perhaps  even i n  one o r  more o f  t h e  o t h e r  
m u n i c i p a l i t i e s  o f  t h e  county.  S t i l l  a n o t h e r  d i f f i c u l t y  i s  t h e  
p o t e n t i a l  r e s i s t a n c e  from t h o s e  i n  o f f  i c e ,  s i n c e  a c o n s o l i d a t  i o n  
c l e a r l y  is  a  t h r e a t  t o  t h e  p o s i t i o n s  o f  numerous o f f i c i a l s  and 
employees . 

A s i n g l e  c o n s o l i d a t e d  c i t y - c o u n t y  i s  a  move i n  t h e  d i r e c t i o n  
o f  reduc ing  l o c a l  p a r t i c i p a t i o n  i n  l o c a l  a f f a i r s ,  and o f  making i t  
more d i f f i c u l t  t o  v a r y  governmental  s e r v i c e s  and f i n a n c e s  a c c o r d i n g  
t o  l o c a l  d e s i r e s .  Recent p l a n s  have sought  t o  overcome t h i s  d e f e c t ,  
however, through d i f f e r e n t i a l  s e r v i c e  a r e a s ,  a s  i n  Baton Rouge and 
f i v e  o f  t h e  s i x  r e c e n t  u n s u c c e s s f u l  p r o p o s a l s  no ted  above,  o r  
through a  modif ied borough system,  A borough system was proposed,  
f o r  example, i n  t h e  P u b l i c  A d m i n i s t r a t i o n  S e r v i c e  recommendations 
f o r  t h e  Sacramento c i t y - c o u n t y  c o n s o l i d a t i o n .  It prov ided  f o r  



conso l ida t i ng  t h e  county and f i v e  c i t i e s  w i t h i n  it t o  form "Metro- 
p o l i t a n  Sacramento," and e s t a b l i s h e d  a  system o f  f i v e  boroughs a s  
r e g i o n a l  adv isory  governmental u n i t s ,  w i th  borough counc i l s  o f  f i v e  
members each. Eventua l ly  t h e  boroughs would have se rved  a s  decen t ra -  
l i z e d  me t ropo l i t an  a d m i n i s t r a t i v e  u n i t s .  113/ 

The problem of  t a x  e q u i t i e s  a r i s e s  where t h e  conso l ida t i on  
t akes  i n  a  s u b s t a n t i a l  a r e a  o f  r u r a l  t e r r i t o r y ,  f o r  which i t  i s  
unwise o r  unnecessary t o  p rov ide  urban s e r v i c e s .  Again, however, 
t h e  es tab l i shment  o f  s e p a r a t e  s e r v i c e  and t ax ing  d i s t r i c t s  i s  a  
way o f  meeting t h i s  o b j e c t i o n .  Another way i s  t o  r e q u i r e  t h e  
es tab l i shment  o f  s p e c i a l  d i s t r i c t s  f o r  s p e c i f i c  urban s e r v i c e s  
i n  t h e  r u r a l  a r e a s ,  a s  i s  done i n  Baton Rouge P a r i s h .  This  has  
some of  t h e  d i sadvantages ,  however, of  s p e c i a l  d i s t r i c t s  ( see  
pages 51-53]. 

A f i n a l  d i f f i c u l t y  o f  t h e  c i ty -county  c o n s o l i d a t i o n  method, 
which it s h a r e s  w i th  c i ty -county  s e p a r a t i o n ,  i s  t h e  i n f l e x i b i l i t y  
of  t h e  new u n i t ' s  boundaries because of  t h 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  on a  coun ty ' s  t ak ing  i n  t e r r i t o r y  from 
a d j o i n i n g  coun t i e s .  How s e r i o u s  t h i s , p rob l em i s  w i l l  depend on 
how much undeveloped t e r r i t o r y  i s  included i n  t h e  new c i ty -county ,  
where t h i s  t e r r i t o r y  l i e s  i n  r e l a t i o n  t o  popula t ion  expansion, 
and how f a s t  t h e  expansion i s  proceeding.  General ly  speaking,  
t h e  boundary problem is  l i k e l y  t o  prove l e s s  of  a  handicap i n  
t h e  c a s e  of  c i ty -county  conso l ida t i on  than  c i ty -county  s e p a r a t i o n .  

J. Fede ra t i on  (borough p l an )  

The f e d e r a t i o n  o r  borough p l a n  approach t o  governmental 
r eo rgan i za t i on  involves  t h e  d i v i s i o n  of  l o c a l  government func t i ons  
i n  t h e  me t ropo l i t an  a r e a  between two l e v e l s  o f  government. Area- 
wide func t i ons  a r e  ass igned  t o  an area-wide o r  "metropol i tan"  
government, w i th  boundaries encompassing t h e  u n i t s  from which t h e  
func t i ons  a r e  assumed. The l oca l - t ype  func t i ons  a r e  l e f t  t o  t h e  
e x i s t i n g  m u n i c i p a l i t i e s ,  which a r e  sometimes en la rged  i n  t e r r i t o r y  
and c a l l e d  boroughs. I n  t h e i r  advanced s t a g e  o f  development, t h e  

Pub l i c  Adminis t ra t ion  Se rv i ce ,  The Government 
Sacramento (Chicago, 1957) . 
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urban county and mult ipurpose met ropol i t an  d i s t r i c t  resemble t h e  
f e d e r a t i o n  a s  a  form of  government o rgan i za t i on ,  s i n c e  they prov ide  
a  c l e a r  s epa ra t i on  of  most, i f  no t  a l l  area-wide and l o c a l  func t ions .114  

The s e v e r a l  p roposa l s  f o r  a  f e d e r a t i o n  p l an  t h a t  have rece ived  
cons ide ra t i on  i n  t h e  United S t a t e s  have r equ i r ed  s p e c i a l  c o n s t i t u t i o n a l  
a u t h o r i z a t i o n  f o r  t h e  s p e c i f i c  met ropol i t an  a r e a  seek ing  t h e  federa-  
t i o n  form, t h e  d r a f t i n g  of  a  l o c a l  c h a r t e r ,  and t h e  approva l  o f  
t h e  c h a r t e r  by more than a  s imple  ma jo r i t y ,  u sua l l y  dua l  i f  n o t  
m u l t i p l e  m a j o r i t i e s .  1151 The two f e d e r a t i o n  governments i n  Canada 
were pu t  i n t o  e f f e c t  by a c t s  o f  p r o v i n c i a l  l e g i s l a t u r e s  wi thout  
popular  re fe renda .  

1. S c o ~ e  and t r end  of  use  

Although a u t h o r i t i e s  i n  t h e  f i e l d  o f  l o c a l  and me t ropo l i t an  
government f o r  many yea r s  have considered t h e  f e d e r a t i o n  form an 
a t t r a c t i v e  approach t o  t h e  problem of  government o rgan i za t i on  i n  
met ropol i t an  a r e a s ,  116/ no f e d e r a t i o n  types  have been adopted i n  
t h e  United S t a t e s .  A l l  e f f o r t s  t o  e s t a b l i s h  t h i s  type i n  t h i s  
country have been unsuccess fu l .  The f i r s t  f e d e r a t i o n  t o  come 
i n t o  being i n  North America was t h e  Munic ipa l i ty  o f  Met ropol i t an  
Toronto i n  1954. I n  1960 Winnipeg, Manitoba a l s o  adopted a  f ede ra -  
t i o n  p lan .  

The e a r l i e s t  p roposa l ,  i n  1896, came from a s p e c i a l  commission 
appointed by t h e  Governor o f  Massachuset ts .  The commission asked 
t h e  l e g i s l a t u r e  t o  a u t h o r i z e  a  l o c a l  referendum on a f e d e r a t i o n  
p l an  i n  t h e  Boston a r e a ,  but  was turned down. A f e d e r a t i o n  c h a r t e r  
f o r  Alameda County, C a l i f o r n i a ,  was r e j e c t e d  by t h e  v o t e r s  i n  1921, 
a s  was a  f e d e r a t i o n  c h a r t e r  i n  Allegheny County (P i t t sbu rgh )  i n  
1929. I n  1930 t h e  v o t e r s  o f  Missouri  de f ea t ed  a  proposed c o n s t i -  
t u t i o n a l  amendment which would have allowed t h e  d r a f t i n g  of  a  
f e d e r a t i o n  c h a r t e r  f o r  S t .  Louis City-County and S t .  Louis County. 

114/ See W. W. Crouch, "Federated Local Government: One Approach t o  - 
Metropol i t an  Organiza t ion ,"  Met ropol i t an  C a l i f o r n i a ,  t h e   overn nor's 
Commission on Met ropol i t an  Area Problems (Sacramento, C a l i f .  : 
1961), pp. 97-101, and Government A f f a i r s  Foundation, Metro- 
p o l i t a n  Communities: A Bibliography (Chicago: Pub l i c  Adminis t ra t ion  
Se rv i ce ,  l956) ,  p .  226. 

1151 Council  of  S t a t e  Governments, z. c i t . ,  pp. 93-96. - 
1161 See, f o r  example, S tudensk i ,  x. c i t . ,  p .  386, and T.H. Reed, - 

"A C a l l  f o r  P l a i n  ~ a l k , "  Nat iona l  Civ ic  Review, L I  (March, 1962) 
pp. 119-128. 



During the 1920's a detailed plan was drafted for San Francisco 
and San Mateo County, but was never submitted to the voters, 
although parts of it were incorporated into a new San Francisco 
charter adopted in 1931. The Massachusetts legislature had two 
federation plans for the Boston area before it in 1931, but 
neither was passed. 117/ The two federation governments now in 
operation in Canada are described in the following paragraphs. 118/ 

The Municipality of Metropolitan Toronto 119/ 

The establishment of the Toronto federation plan was 
precipitated when the City of Toronto and the town of Mimico, one 
of 12 Toronto suburbs, submitted petitions to the Ontario Municipal 
Board. The Municipal Board is an administrative tribunal appointed 
by the province to hear applications and appeals concerning municipal 
affairs, and make recommendations for action to the Ontario Provincial 
(State) government. 

Toronto's petition asked for amalgamation of the 12 suburbs 
with the central city. Mimico's petition asked that the Municipal 
Board create an area for joint administration of a number or specific 
services for Toronto and most of its suburbs. The Board held extensive 
hearings for a year and a half, and another year and a half later made 
its recommendations to the provincial premier and legislature. The 
recommendations were embodied in legislation, and with some modifica- 
tion, were passed and put into effect on January 1, 1954. 

The act created the Municipality of Metropolitan Toronto, 
supplanting the county, and gave it jurisdiction over all 13 
municipalities, with responsibility for water supply, sewage 
disposal, housing, education, arterial highways, metropolitan 
parks, certain welfare services, and area planning. A 25-member 
Metropolitan Council is the governing body, consisting of 12 

1171 Studenski, z. cit., pp. 367-387; Council of State Governments, - 
op. cit., pp. 86-88. 

118/ Edexunty, Florida, is sometimes regarded as a federation form. - 
It is treated in this report under urban county, since the upper 
tier is basically the reconstituted county government. 

119/ Government Affairs Foundation, Metropolitan Surveys: & Digest - 
'(Chicago: Public Administration Service, 1958), pp. 235-239; 
W. W. Crouch, Metropolitan California, 2. cit., pp. 97-99. 



e x  o f f i c i o  members from t h e  c i t y  and t h e  counc i l  chairman of  each 
of  t h e  12 suburbs ,  and a  chairman e l e c t e d  annua l ly  by t h e  Met ropol i t an  
Council .  Schools remain a  r e s p o n s i b i l i t y  of  t h e  l o c a l  governments, 
but a  Met ropol i t an  School Board i s  s e t  up on a  p a t t e r n  s i m i l a r  t o  
t h e  Met ropol i t an  Council ,  wi th  r e s p o n s i b i l i t i e s  f o r  p rov id ing  b a s i c  
f i n a n c i a l  a i d s ,  p lanning and reviewing cons t ruc t i on  needs,  and 
reviewing l o c a l  school  borrowing. Other major func t i ons  l e f t  t o  
l o c a l  governments a r e  p o l i c e  and f i r e  p r o t e c t i o n ,  wate r  d i s t r i b u t i o n ,  
sewage c o l l e c t i o n ,  most o f  t he  p u b l i c  h e a l t h  s e r v i c e s ,  l o c a l  s t r e e t s ,  
l i b r a r i e s ,  d i r e c t  p u b l i c  r e l i e f ,  l o c a l  parks ,  bu i l d ing  i n spec t i on ,  
and l o c a l  planning.  The e x i s t i n g  Toronto T ranspo r t a t i on  Commission 
was cont inued and given expanded j u r i s d i c t i o n .  

S ince  adopt ion  of  t h e  f e d e r a t i o n  p l an  t h e  assessment o f  
p roper ty  f o r  t a x  purposes has been t r a n s f e r r e d  t o  t h e  me t ropo l i t an  
government. Local p o l i c e  fo r ce s  have been amalgamated and t r a n s -  
f e r r e d  a l s o ,  and s i m i l a r  conso l ida t i on  o f  t h e  municipal  f i r e  
departments has been under d i s cus s ion .  

Met ropol i t an  Corporat ion of  Grea te r  Winnipeg w/ 
The Met ropol i t an  Corporat ion of  Grea te r  Winnipeg was e s t a b -  

l i s h e d  i n  1960 pursuant  t o  an  a c t  of  t h e  Manitoba P r o v i n c i a l  Assembly, 
based on a  r e p o r t  from a  P r o v i n c i a l  I n v e s t i g a t i n g  Commission. The 
commission had recommended conso l ida t i on  of  m u n i c i p a l i t i e s  and broader  
powers f o r  t h e  new governments. 

The me t ropo l i t an  co rpo ra t i on  covers  t h e  t e r r i t o r y  of  Winnipeg 
and i t s  ad j acen t  m u n i c i p a l i t i e s .  It is  governed by a  c o u n c i l  o f  t e n ,  
w i th  f i v e  from d i s t r i c t s  having a  ma jo r i t y  o f  Winnipeg r e s i d e n t s  and 
f i v e  from d i s t r i c t s  having a  ma jo r i t y  of  suburban r e s i d e n t s .  Council  
members a r e  d i r e c t l y  e l e c t e d .  No municipal  employee o r  member of a  
municipal  counc i l ,  t h e  p r o v i n c i a l  l e g i s l a t u r e ,  o r  t he  n a t i o n a l  
a d m i n i s t r a t i o n  o r  Sena te ,  may be a  counc i l  member. The counc i l  
e l e c t s  i t s  own chairman and appoin t s  an execut ive  d i r e c t o r  who 
se rves  a t  i t s  p l e a s u r e  and i s  r e spons ib l e  f o r  a d m i n i s t r a t i o n .  

The new government i s  charged w i th  prepar ing  and adopt ing  an  
o v e r a l l  development p l an  f o r  major roads and b r idges ,  t r a f f i c  c o n t r o l ,  
t r a n s i t ,  sewer and wate r  f unc t i ons ,  garbage d i s p o s a l ,  and t h e  e s t a b l i s h -  
ment o f  major pa rks .  A l l  o t h e r  l o c a l  government func t i ons  remain w i th  
t h e  e x i s t i n g  m u n i c i p a l i t i e s ,  which a r e  l e f t  i n t a c t .  However, t h e  

120/ Metropol i t an  Area Problems: News and Diges t ,  111 (May-June 1960), - 
pp. 1-3; Nat iona l  Civ ic  Review, X L I X  (Sept .  l96O), pp. 437-438. 



met ropo l i t an  government i s  au tho r i zed  t o  assume o t h e r  func t i ons  
g r adua l l y ,  upon approva l  of  t h e  P r o v i n c i a l  L ieu tenant  Governor-in- 
Counci l ,  Included i n  such func t i ons  a r e :  a s s e s s i n g ,  p lanning ,  
a r t e r i a l  roads ,  t r a n s i t ,  wa te r  supply,  sewage d i s p o s a l ,  garbage 
d i s p o s a l ,  major pa rks ,  f lood  p r o t e c t i o n ,  c i v i l  defense ,  r i v e r  
c o n t r o l ,  and mosquito abatement.  

2 .  S t r e n g t h  and weakness 

The assignment o f  each governmental f unc t i on  t o  i t s  a p p r o p r i a t e  
l e v e l  under t h e  f e d e r a l  approach f a c i l i t a t e s  achievement o f  t h e  b e s t  
handl ing  of  each func t i on ,  from t h e  p o i n t  o f  view of  most e f f e c t i v e  
planning,  d e c i s i o n ,  and optimum s c a l e  o f  ope ra t i on .  Re ten t ion  of  t h e  
i d e n t i t i e s  o f  l o c a l  governments p r e se rves  t h e  focus of  l o c a l  c i v i c  
p r i d e ,  i n t e r e s t ,  and p a r t i c i p a t i o n .  It a l s o  permi t s  t h e  maximization 
of  d i v e r s i t y  and experiment and performance of  func t i ons .  

Federa t ion  permi t s  coord ina ted  area-wide approaches t o  a r e a -  
wide problems, and a  c l o s e r  r e l a t i n g  of  t ax ing  a r e a s  t o  b e n e f i t  
a r e a s .  By a s s i g n i n g  t o  t h e  me t ropo l i t an  government t h e  area-wide 
problems and t o  t h e  m u n i c i p a l i t i e s  t h e  l o c a l  problems, i t  keeps 
o f f i c i a l s  a t  each l e v e l  from be ing  overwhelmed by d e t a i l s .  

A wekkness o f  t h e  f e d e r a t i o n  approach i s  t h a t ,  wh i l e  i t  s e t s  
up a  new gene ra l  purpose government, i t  diminishes  t h e  s t r e n g t h  o f  
t h e  lower tie of  gene ra l  purpose governments. Also,  t h e  f e d e r a t i o n  
approach r e q u i r e s  working o u t  d e t a i l s  t h a t  a r e  n o t  r equ i r ed  i n  t h e  
o t h e r  approaches.  These d e t a i l s ,  which a r e  l i k e l y  t o  be con t ro -  
v e r s i a l ,  i nc lude  t h e  exac t  d i s t r i b u t i o n  o f  powers between t h e  c e n t r a l  
and municipal  governments, and t h e  composition and method of  s e l e c t i o n  
of  t h e  governing body. 

The f e d e r a t i o n  approach has  l e s s  p o l i t i c a l  f e a s i b i l i t y  than  
a  s tep-by-s tep  approach, such a s  t h e  piecemeal t r a n s f e r  o f  f unc t i ons  
t o  a n  urban county.  Also,  t h e  f e d e r a t i o n  i s  a new p o l i t i c a l  e n t i t y ,  
no t  fo reseen  a t  t h e  t ime when most S t a t e  c o n s t i t u t i o n s  were prepared ,  
s o  c o n s t i t u t i o n a l  r e v i s i o n  i s  i nva r i ab ly  needed. The r e l a t i o n s h i p  t o  
county governments must be worked o u t ,  and t h i s  may become e s p e c i a l l y  
d i f f i c u l t  i f  t h e  new u n i t  o v e r l i e s  more t han  one county.  

Furthermore,  a  key ques t i on  i n  p o l i t i c a l  f e a s i b i l i t y  is t h e  
requirement f o r  v o t e r  approva l ,  Commonly l o c a l  approva l  r e q u i r e s  
s e p a r a t e  m a j o r i t i e s  i n  d i f f e r e n t  sub -un i t s  w i t h i n  t h e  a r e a  of  t h e  
contemplated f e d e r a t i o n ,  and sometimes t h i s  involves  m a j o r i t i e s  i n  
each of  t h e  p o l i t i c a l  subd iv i s ions  a f f e c t e d .  This  amounts t o  g iv ing  
each u n i t  a  ve to  over  t h e  whole, and i s  a  p a r t i c u l a r l y  d i f f i c u l t  
o b s t a c l e  t o  overcome. 



F i n a l l y ,  t h e r e  e x i s t s  no c l e a r  evidence t h a t  urban c i v i c  
and p o l i t i c a l  l e ade r sh ip  i n  t h e  United S t a t e s  a r e  a s  y e t  favorab ly  
disposed t o  t h e  concept o f  "metropol i tan government" a s  such, 
which is  embodied i n  t h e  f e d e r a t i o n  p lan .  The conceptua l  t i e s  t o  
t r a d i t i o n a l  forms of  l o c a l  government a r e  very  s t rong ,  and t h e  
image o f  a  s i n g l e  new form of  gene ra l  government cover ing an 
e n t i r e  me t ropo l i t an  a r e a  i s  distasteful t o  many. 



V . CONCLUDING OBSERVATIONS 

In this report the Commission has described and appraised the 
various alternative approaches to reorganization of local government 
in metropolitan areas. "Reorganization" has been defined to include 
(1) changes in the geographical jurisdictions of local governments, 
and (2) reallocation of powers among existing and new units of local 
government. In addition to this review, the Commission has recom- 
mended ways in which the States can help make these approaches more 
available to local governments, and more effective instruments of 
governmental change in metropolitan areas. These recommendations 
are in addition to those the Commission made to the States in its 
report on Governmental Structure, Organization, and Planning in 
Metropolitan Areas. 

The ten different approaches to governmental reorganization 
covered in this review are: municipalities' use of extraterritorial 
powers, intergovernmental agreements, voluntary "metropolitan coun- 
cils," the urban county, transfer of functions to the State govern- 
ment, metropolitan special districts including multi-purpose districts, 
annexation and consolidation, city-county separation, city-county 
consolidation, and federation. 

In conclusion, a number of generalizations can be drawn from 
the analysis of strengths and weaknesses of the different approaches, 
and the record of the use that has been made of them. 

1. There is no best single approach to governmental reorgan- 
ization applicable to all conditions and times. Every metropolitan 
area must consider its own peculiar needs and situation, and fashion 
its reorganization plan accordingly. The analysis of the several 
approaches contained many references to the types of varying conditions 
which make a particular method likely or unlikely to be useful. For 
example, the potential value of annexation as a useful tool of boundary 
expansion generally depends on whether or not there is unincorporated 
territory at a city's boundaries. Also, the urban county's greatest 
potential as a unit of government exercising area-wide powers is in 
metropolitan areas contained entirely or in large part within a single 
county. 

2. The several approaches are not mutually exclusive, and 
frequently can be used to supplement one another. The joint exercise 
of powers and intergovernmental service contracts would seem to be 
useful approaches in almost every metropolitan area, even following 
the adoption of a more comprehensive reorganization, such as a multi- 
purpose district. The Baton Rouge plan, moreover, illustrates the 
feasibility and merit of combining some of the elements of two of the 
more comprehensive reorganization methods: annexation and city-county 
consolidation. 



3 .  Use of t h e  mi lder  approaches may prove adequate  t o  meet 
t he  need f o r  governmental r eo rgan i za t i on  i n  some me t ropo l i t an  a r e a s .  
They may se rve  a s  s t epp ing  s tones  t o  more comprehensive approaches ,  
o r  may reduce t h e  need o r  p r e s su re  f o r  a  more comprehensive approach 
t o  r eo rgan i za t i on  of l o c a l  government. Intergovernmental  agreements 
and e x t r a t e r r i t o r i a l  r egu l a to ry  powers may prove e f f e c t i v e  i n  coping 
with  problems t h a t  overspan municipal  boundaries .  The use of e x t r a -  
t e r r i t o r i a l  powers may a l s o  prepare  t he  way f o r  annexat ion,  and 
vo lun ta ry  me t ropo l i t an  counc i l s  may develop t h e  area-wide consensus 
necessary  f o r  handl ing  area-wide problems. 

The p o s s i b l e  complicat ing e f f e c t  of using a  mi lder  approach 
i s  i l l u s t r a t e d  by t h e  Lakewood p l an .  Based on Los Angeles County's 
power t o  provide urban s e r v i c e s  t o  m u n i c i p a l i t i e s  under c o n t r a c t ,  
i t  i s  c r i t i c i z e d  f o r  encouraging t h e  c r e a t i o n  and p re se rva t i on  of 
t oo  many smal l  u n i t s  of government, l i t t l e  more than  names on t h e  
map. Some a u t h o r i t i e s  c r i t i c i z e  intergovernmental  agreements gener-  
a l l y  f o r  a c t i n g  a s  a  p a l l i a t i v e  when a  cu re  i s  needed. The same 
c r i t i c i s m  has  been made f o r c e f u l l y  a g a i n s t  t h e  use  of s i n g l e  purpose 
me t ropo l i t an  d i s t r i c t s .  

The f a c t  t h a t  some of t he  p lans  of governmental r eo rgan i za t i on  
i n  t h e  long run may prove t o  be two-edged swords s e rves  t o  emphasize 
t h e  importance of weighing c a r e f u l l y  t he  l i k e l y  consequences of us ing  
any p a r t i c u l a r  method i n  terms of t h e  long run goa ls  of l o c a l  govern- 
ment i n  me t ropo l i t an  a r e a s .  

4. Annexation cont inues  t o  show v i t a l i t y  i n  many of t h e  
emerging me t ropo l i t an  a r e a s  of t h e  count ry ,  a l though i t  i s  no longel: 
of much use fu lnes s  a s  an  approach t o  r eo rgan i za t i on  of l o c a l  government 
i n  t h e  l a r g e r ,  o l d e r  ine t ropol i t an  a r e a s .  S ince  World War I1 annexa t ion  
has  been used widely by c i t i e s  wi th  l a r g e  amounts of unincorporated 
t e r r i t o r y  a t  t h e i r  bo rde r s ,  and p a r t i c u l a r l y  those  i n  S t a t e s  wi th  
l i b e r a l  annexat ion p o l i c i e s .  It h a s  been used a s  a  s e p a r a t e  approach 
o r  i n  con junc t ion  wi th  o t h e r  approaches.  The n e g l i g i b l e  use  of annex- 
a t i o n  i n  t h e  l a r g e s t  urban c e n t e r s  i s  due t o  t h e  f a c t  t h a t  t h e  c e n t r a l  
c i t i e s  a r e  completely surrounded by incorpora ted  t e r r i t o r y .  

5 .  Ci ty-county conso l ida t i on  and c i ty -county  s e p a r a t i o n ,  which 
were used t o  accomplish major expansions of j u r i s d i c t i o n  of some of 
t h e  n a t i o n ' s  l a r g e s t  c i t i e s  before  1900, have shown l im i t ed  r ecen t  
p o t e n t i a l  a s  methods of governmental r eo rgan i za t i on .  They had t h e i r  
per iod  of g r e a t e s t  u se fu lnes s  before  t h e  automobile a c c e l e r a t e d  
suburbaniza t ion ,  and before  municipal  home r u l e  became e f f e c t i v e  i n  
p r o t e c t i n g  t h e  boundaries  and powers of t h e  g r e a t  number of u n i t s  of 
government t h a t  grew up around t h e  b i g  c i t i e s .  



Use of city-county separation in recent years has been 
confined to Virginia under its special historical conditions, and 
even there has had limited value as a device for handling area-wide 
problems. City-county consolidation has been one of the most fre- 
quently tried comprehensive approaches in recent years, particularly 
in the southern States, but has been adopted only in Baton Rouge.121/ 
All but one of these proposals made a gesture in the direction of 
modifying the monolithic character of a consolidated government by 
providing for different service and taxing areas. Except for 
Baton Rouge, however, these failed, which at least raises a serious 
doubt as to whether provision for differential service and taxing 
levels is enough to overcome the usual opposition to a unitary 
metropolitan government. 

6.  Limited purpose metropolitan special districts have been 
useful in dealing with urgent special problems of a metropolitan 
character in the face of the failure of the traditional comprehensive 
approaches to provide feasible alternatives. Yet they have attributes 
which seriously undermine vigorous local government: they diffuse and 
weaken citizen interest and control, and erode the strength and impor- 
tance of general-purpose governments. These defects have stimulated a 
reaction to the use of limited purpose districts, and a search for 
still other approaches to the problem of governmental reorganization. 

7. This search has led to increasing interest in two broad 
approaches which, at least in their most fully-developed stage, incor- 
porate two common basic elements: a two-level structure of government, 
and the assignment of certain general-purpose responsibilities to both 
levels. Functions not assigned to the area-wide government are retained 
by the municipalities. The two basic approaches containing these fea- 
tures and which have a reasonable degree of political feasibility are 
the urban county and the metropolitan multi-purpose district. The 
federation plan also contains these features but to date has lacked 
political and public acceptance. 

The significant shift from city-county consolidation and city- 
county separation over to these two approaches represents an accommo- 
dation to the tradition of Local control. This accommodation is 
accomplished mainly by retention of a "municipal level" but also 
through the controls established on the allocation of functions to 
the additional level of government. In the multi-purpose metropolitan 

1211 A city-county consolidation was also approved on June 28, 1962 - 
by Nashville-Davidson County, Tennessee. See footnote =/, p.56-57 
above. The new consblidated government also provides for 
differentiation of services and taxes between a "general 
services district," comprising all of Davidson County, and an 
"urban services district," comprising at the outset the 
present city of Nashville. 



d i s t r i c t ,  a t  l e a s t  i n  t h e  S e a t t l e  p lan  and most of t h e  o t h e r  s e r i -  
ously proposed p l a n s ,  l o c a l  re fe renda  a r e  r equ i r ed  on t h e  i s s u e  of  
g iv ing  a d d i t i o n a l  f unc t i ons  t o  t h e  d i s t r i c t  (wi th in  t h e  l i m i t  of 
t h e  l i s t  of pe rmi s s ib l e  func t i ons  p r e sc r ibed  by s t a t u t e ) .  I n  t h e  
urban county p l an  cond i t i ons  vary among t h e  coun t i e s .  T rans f e r s  
have been made by l e g i s l a t i o n ,  wi th  o r  without  l o c a l  approva l ;  by 
agreement of county and municipal  governing bodies ;  o r  by l o c a l  
re fe renda .  I n  Dade County, t h e  county c h a r t e r ,  adopted by r e f e r -  
endum, s e t  f o r t h  t h e  d i v i s i o n  of f unc t i ons  between t h e  upper and 
lower l e v e l s ,  i nc lud ing  t h e  s p e c i f i c a t i o n  of f unc t i ons  t h a t  were 
t o  be shared.  Now t h e  county ( c e n t r a l )  government may t ake  over 
t h e  performance of func t i ons  i n  s p e c i f i c  m u n i c i p a l i t i e s  on r eques t  
of t h e  mun ic ipa l i t y  o r  i f  t h e  county board f i n d s  t h e  mun ic ipa l i t y  
i s  n o t  performing up t o  s tandards  s e t  by t h e  county.  

The urban county approach has  been by f a r  t h e  most widely 
used of t h e  two-level  approaches.  No doubt t h i s  i s  because t h e  
urban county b u i l d s  on an e x i s t i n g  governmental s t r u c t u r e ,  and 
lends i t s e l f  e a s i l y  t o  a  g radua l  expansion of func t i ons .  A major 
l i m i t i n g  f a c t o r  i n  wider use  of t h i s  method of a d j u s t i n g  govern- 
ment i n  me t ropo l i t an  a r e a s  i s  t h e  f a c t  t h a t  about one - th i rd  of t h e  
me t ropo l i t an  a r e a s  a r e  no t  confined t o  one county,  and many of 
t he se  a r e  t h e  b igges t  a r e a s .  Another l i m i t i n g  f a c t o r  i s  t he  back- 
wardness of county government s t r u c t u r e  and admin i s t r a t i on .  Despi te  
t h e s e  l i m i t a t i o n s ,  however, t h e  urban county must be regarded a s  a  
comprehensive approach wi th  g r e a t  p o t e n t i a l  f o r  widespread use i n  
t h e  United S t a t e s .  

The f e d e r a t i o n  approach, favorab ly  regarded by many s c h o l a r s ,  
i s  be ing  used i n  two me t ropo l i t an  a r e a s  i n  Canada: Toronto and 
Winnipeg. It was enac ted  by t he  p r o v i n c i a l  ( s t a t e )  l e g i s l a t u r e s  
wi thout  l o c a l  re fe renda .  No governmental u n i t  e x i s t s  i n  t h e  
United S t a t e s  wi th  t h e  c h a r a c t e r i s t i c s  which would q u a l i f y  it a s  
a  ful ly-developed mult i -purpose d i s t r i c t .  However, t h e  Munic ipa l i ty  
of Met ropol i t an  S e a t t l e  i s  an i n t e rmed ia t e  s t a g e ,  and t h e  approach 
has  been recommended i n  a  number of comprehensive s t u d i e s .  

On t h e  b a s i s  of exper ience  t o  d a t e ,  i t  would be premature t o  
conclude t h a t  any one o r  a l l  of t h e s e  two-level  approaches a r e  t h e  
b e s t  comprehensive s o l u t i o n  t o  t h e  problem of governmental reorgan-  
i z a t i o n  i n  me t ropo l i t an  a r e a s ,  Each of them has  i t s  weaknesses, 
which have been descr ibed  i n  t h e  a n a l y s i s  i n  t h e  preceding chap t e r .  
One s e r i o u s  ques t i on  applying t o  a l l  of them i s  whether they have 
t h e  f l e x i b i l i t y  t o  a l t e r  t h e i r  boundaries ,  a c h a r a c t e r i s t i c  t h a t  i s  
cons idered  one of t h e  key requirements of a  sound approach i n  t h e  
long run. C e r t a i n l y  t h i s  i s  a  handicap of t h e  urban county approach 
a s  now understood and used. Never the less ,  both t h e  urban county and 
t h e  mult i -purpose d i s t r i c t  approach i nco rpo ra t e  sound p r i n c i p l e s  of 
l o c a l  government i n  me t ropo l i t an  a r e a s  t o  an e x t e n t  no t  possessed by 



the other comprehensive approaches that have been tried. They deserve 
serious consideration by the citizens and officials of metropolitan 
areas who feel they need something more than a piecemeal approach and 
are ready and willing to attempt it. 

8. The growing use of voluntary metropolitan councils is one 
of the more significant recent developments in local government in 
metropolitan areas. 

Drawing their members, usually the chief executives, from the 
local governments of the area, the councils provide a way for focusing 
governmental and public attention on matters of common area-wide con- 
cern. As a forum for exchanging ideas and expressing different points 
of view based on divergent interests, they can bring differences of 
opinion and attitude to the surface, which is the first step toward 
reaching agreement on common objectives and common methods. The 
natural instinct to preserve official power and position being what 
it is, judgment must be reserved as to how broad such agreement will 
be and'to what extent it will produce official sponsorship or support 
for structural changes in local government in metropolitan areas. In 
any case, however, to the extent that the councils focus attention on 
common problems, they will serve the vital purpose of developing public 
awareness of the need for a broader approach to critical problems of 
governmental service and control than can be offered by the existing 
separate governmental jurisdictions. 

The Commission is convinced of the urgency of adjusting local 
government structure in the metropolitan areas so that local government 
can better handle the pressing tasks that confront it. The States and 
the Federal government have an important responsibility for facilitating 
these adjustments, and in its report on Governmental Structure, supple- 
mented by this report, the Commission has suggested ways in which they 
can do so. Basically, the States need to unshackle the metropolitan 
communities so they can have more latitude to attack the problems of the 
structure of local government. Surely, many States have a long way to 
go to remove such restrictions. In the final analysis, however, the 
degree of governmental reorganization in metropolitan areas will rest in 
large measure with the citizenry and officialdom of those areas. They 
will largely determine whether there should be reorganization, and if so, 
what path it should take. 

In the main body of this report the Commission has presented a 
concise summary of the strength and weakness of the many approaches to 
governmental reorganization that have been used in metropolitan areas. 



It i s  hoped t h a t  t h i s  summary w i l l  h e l p  t h e  people of me t ropo l i t an  
a r e a s  i n  dec id ing  what avenue o r  avenues t o  fo l low i n  adapt ing  t h e i r  
l o c a l  government o rgan i za t i ons  t o  b e t t e r  handle  area-wide problems 
wi th in  t h e  framework of t h e  democratic va lues  of l o c a l  government. 

Adjustment of governmental s t r u c t u r e  i s  a  con t inua l  expe r i -  
mental  p rocess .  The Commission urges  each community t o  examine 
c a r e f u l l y  a l l  t h e  a v a i l a b l e  a l t e r n a t i v e s ,  and s e l e c t  t h e  approach o r  
combination of approaches which seem b e s t  adapted t o  i t s  l o c a l  and 
a r ea  needs and l e g a l  a u t h o r i t y ,  and seem most l i k e l y ,  wi th  a  s t r o n g  
community e f f o r t ,  t o  be accepted by t h e  e l e c t o r a t e .  



APPENDIX A 

SUGGESTED STATE LEGISLATION ON EXTRATERRITORIAL PLANNING, ZONING 
AND SUBDIVISION REGULATION 

/ T i t l e  should conform t o  S t a t e  requirements .  The fo l lowing  i s  - 
a  sugges t ion :  Amendment t o  S t a t e  l e g i s l a t i o n  t o  a u t h o r i z e  
m u n i c i p a l i t i e s  t o  e x e r c i s e  planning,  zoning, and subd iv i s ion  
r e g u l a t i o n  powers beyond t h e i r  co rpo ra t e  l i m i t s ,  except  i n  
coun t i e s  where c o u n t y g l a n n i n g ,  zoning, o r  subd iv i s ion  regu- 
l a t  i on  a l r eady  exist,/ 

(Be i t  enacted e t c . )  

Sec t i on  1. (Appropriate c i t a t i o n  t o  e x i s t i n g p l a n n i n g ,  
zoning, and subd iv i s ion  r e g u l a t i o n  law) i s  hereby amended by adding 
t h e  fol lowing new Sec t i ons  a t  t he  end t he r eo f :  

"Section -. E x t r a t e r r i t o r i a l  J u r i s d i c t i o n  I n  any county no t  
having a  county comprehensive p l a n ,  a  county zoning ordinance,  o r  
county subd iv i s ion  r e g u l a t i o n s  a p p l i c a b l e  t o  unincorporated t e r r i t o r y  
t h e  l e g i s l a t i v e  body o f  any mun ic ipa l i t y  whose popula t ion  a t  t h e  t i m e  
o f  t h e  l a t e s t  decennia l  census of  t h e  United S t a t e s  was ( o r  
more may e x e r c i s e  t h e  comprehensive p lanning ,  zoning, and subd iv i s ion  
r e g u l a t i o n  powers, r e s p e c t i v e l y ,  g ran ted  i n  t h e s e  A r t i c l e s  no t  on ly  
w i t h i n  i t s  co rpo ra t e  l i m i t s  bu t  a l s o  w i t h i n  ( ) mi le ( s )  i n  a l l  
d i r e c t i o n s  of  i t s  co rpo ra t e  l i m i t s  and no t  l oca t ed  i n  any o t h e r  
mun ic ipa l i t y ;  provided,  t h a t  any ordinance intended t o  have a p p l i c a -  
t i o n  beyond t h e  co rpo ra t e  l i m i t s  o f  t h e  mun ic ipa l i t y  s h a l l  exp re s s ly  
s o  prov ide ,  and provided f u r t h e r  t h a t  such ordinance be adopted i n  
accordance w i th  t h e  p rov i s ions  s e t  f o r t h  h e r e i n .  I n  t h e  event  o f  
land l y ing  o u t s i d e  a  mun ic ipa l i t y  and l y ing  w i t h i n  a  d i s t a n c e  of  
(- ) mi le ( s )  o f  more than  one mun ic ipa l i t y ,  t h e  j u r i s d i c t i o n  of  
each such mun ic ipa l i t y  s h a l l  t e rmina te  a t  a  boundary l i n e  e q u i d i s t a n t  
from t h e  r e s p e c t i v e  co rpo ra t e  l i m i t s  o f  such m u n i c i p a l i t i e s ,  o r  a t  
such l i n e  a s  i s  agreed t o  by t h e  governing bodies  o f  t h e  r e s p e c t i v e  
m u n i c i p a l i t i e s .  

"As a  p r e r e q u i s i t e  t o  the-exercise o f  such powers, t h e  
membership o f  t h e  b l a n n i n g  board/  and /zoning commission/ charged 
w i th  t h e  p r e p a r a t i o n  of  proposed comprehensive planning,  zoning 
and subd iv i s ion  r e g u l a t i o n s  f o r  t h e  ( ) m i l e  area o u t s i d e  t h e  
co rpo ra t e  l i m i t s  s h a l l  be i nc r ea sed  t o  i nc lude  a d d i t i o n a l  members 



who s h a l l  r e p r e s e n t  such o u t s i d e  a r e a .  The number o f  a d d i t i o n a l  
members representing-such o u t s i d e  S r e a  s h a l l  be e q u a l  i n  number t o  
t h e  members o f  t h e  b l a n n i n g  board/  and Lzoning commission/ appo in ted  
by t h e  governing body o f  t h e  m u n i c i p a l i t y ;  p rov ided ,  tha t - i f  t h e  
e x t r a t e r r i t o r i a l  a r e a  i n c l u d e s  p a r t s  o f  two o r  more c o u n t i e s ,  t h e  
a r e a  inc luded  from each county s h a l l  have a d d i t i o n a l  members e q u a l  
i n  number t o  t h e  members o f  t h e  b l a n n i n g  board/  and Lzoning 
c o m i s s i o ~ /  appo in ted  by t h e  governing body o f  t h e  m u n i c i p a l i t y .  
Such a d d i t i o n a l  members s h a l l  be r e s i d e n t s  o f  t h e  ( ) m i l e  
a r e a  o u t s i d e  t h e  c o r p o r a t e  l i m i t s  and s h a l l  be appo in ted  by t h e  
board o f  county commissioners o f  t h e  county wherein  t h e  un incor -  
p o r a t e d  a r e a  i s  s i t u a t e d .  Such members s h a l l  have e q u a l  r i g h t s ,  
p r i v i l e g e s ,  and  d u t i e s  w i t h  t k e  o t h e r  members o f  t h e  b l a n n i n g  
board/  and l z o n i n g  commission/ i n  a l l  m a t t e r s  p e r t a i n i n g  t o  t h e  
p l a n s  and r e g u l a t i o n s  o f  t h e  a r e a  i n  which they r e s i d e ,  both  i n  
p r e p a r a t i o n  o f  t h e  o r i g i n a l  p l a n s  and r e g u l a t i o n s  and i n  c o n s i d e r a -  
t i o n  o f  any proposed amendments t o  such p l a n s  and r e g u l a t i o n s .  

"In t h e  even t  t h a t  a  munic ipa l  governing body adopts  zoning 
r e g u l a t i o n s  f o r  t h e  a r e a  o u t s i d e - i t s  c o r p o r a t e  l i m i t s ,  it s h a l l  
i n c r e a s e  t h e  membership o f  t h e  Lboard o f  zoning ad jus tment /  by 
adding a d d i t i o n a l  members e q u a l  i n  number t o  t h e  members o f  t h e  
/board o f  zoning ad jus tment /  appo in ted  by t h e  governing body o f  t h e  - 
m u n i c i p a l i t y ;  provided t h a t  i f  t h e  e x t r a t e r r i t o r i a l  a r e a  i n c l u d e s  
p a r t s  o f  two o r  more c o u n t i e s ,  t h e  a r e a  inc luded  from each county 
s h a l l  have a d d i t i o n a l  members e q u a l  i n  number t o  t h e  members of  t h e  
/board o f  zoning ad jus tment /  appo in ted  by t h e  governing body o f  t h e  - 
m u n i c i p a l i t y .  Such members s h a l l  be r e s i d e n t s  of  t h e  ( ) m i l e  
a r e a  o u t s i d e  t h e  c o r p o r a t e  l i m i t s  and s h a l l  be appo in ted  by t h e  board 
of  county commissioners of  t h e  county wherein  t h e  un incorpora ted  a r e a  
i s  s i t u a t e d .  Such members s h a l l  have e q u a l  r i g h t s ,  p r i v i l e g e s ,  and 
d u t i e s  w i t h  t h e  o t h e r  members o f  t h e  Lboard o f  zoning ad jus tment /  
i n  a l l  m a t t e r s  p e r t a i n i n g  t o  t h e  r e g u l a t i o n  o f  such a r e a .  The 
concur r ing  v o t e  o f  a  m a j o r i t y  o f  t h e  members o f  such e n l a r g e d  board 
s h a l l  be necessa ry  t o  r e v e r s e  any o r d e r ,  r equ i rement ,  d e c i s i o n ,  o r  
d e t e r m i n a t i o n  o f  any a d m i n i s t r a t i v e  o f f i c i a l  charged w i t h  t h e  
enforcement o f  a n  o rd inance .  

"Any munic ipa l  governing body e x e r c i s i n g  t h e  powers g r a n t e d  by 
t h i s  S e c t i o n  may prov ide  f o r  t h e  enforcement o f  i t s  r e g u l a t i o n s  f o r  t h e  
o u t s i d e  a r e a  i n  t h e  same manner a s  t h e  r e g u l a t i o n s  f o r  t h e  a r e a  i n s i d e  
the m u n i c i p a l i t y  a r e  enforced."  

S e c t i o n  2 .  

/ G s e r t  - 
S e c t i o n  3.  

/ I n s e r t  - 

S e p a r a b i l i t y .  

s e p a r a b i l i t y  clausgT 
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