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PART V
IS THE CITY GOVERNABLE?
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INTRODUCTION
The issue of the governability of American cities is not new. The political
troubles of cities as creatures of state governments that are noted for their
inattention to the ordeals of the city is a pervasive theme of American government. Nevertheless within the past few years, the clamour of the rising
frustrations rooted in the unresponsiveness of municipal governments has
reached a new pitch of intensity. The thin base of popular support on which
all levels of government now rest, and the resulting need for both opening
the voting booths wider and assuring government authority to act once decisions
have been democratically reached, is regarded by many astute observers as the
everriding issue now confronting us.
The problems of mayors and city councils struggling against the hopeless
odds induced by diffusion of authority, the taxpayer's revolt and the consequences
of inter-group rivalties have exploded into proportions that seem almost
beyond our abilities to cope.
The Citizen's League Reports the failure of local government with special clarity,
and the U.S. Riot Commission Report underlines the urgency of the question: Can
the city govern itself?
An understanding of the city as a political system dependent on a variety of
interrelationships with other governmental units is explored and its financial
dilemmas are outlined with particular force in the report on Municipal Overburden.
In responding to the overwhelming fact of the damage done by the powerlessness
of minority groups as they press for equality of opportunity, the readings
suggest the kinds of new styles and innovations in politics that will have to
emerge.
We have now become accustomed to the slogans of "participatory democracy","citizen
participation", "community control". Tracing back the history of the "participation" movement from civil rights,- through, urban renewal and the War on Poverty
programs and now through Model Cities, we see that much of the movement was a
drive for political power. The challenge has clearly been aimed at local political
units, and a new sha~ing of political power is now a city hall reality. The
extent to which power will be shared with those who have not been accustomed to·
sit around the decision-making tables has still to be fought out. As the readings
indicate, the new institutional structure has begun to be built into the American
political system. The extent to which neighborhood groups will be successful
in controlling schools, health, housing, remains to be seen. Participation of
neighborhood groups in the political process is, however, no longer in doubt.
The issue of decentralization will raise many questions about the changes that
will be required to retain, or perhaps rebuild, a sense of confidence in the
political structure of the urban center.
Many observers feel we are in the midst of a "community revolution" in which more
and more pressures will mount to extend political power visibly into the neighborhoods. The Citizen's League recommendation for community councils should be read
with interest as an innovative response for the creation of a new political
institution.
The underlying theme of the readings in this section emphasizes the necessity to
find new patterns of allocating political power.
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THE MAJOR ISSUE:

THE CONSENT OF THE GOVERNED

1<rf public officials are t:o be made more responsive to public opinion and be
prevented from making wanton changes in neighborhoods to favor lending institutions,
big contractors, and rich tenants instead of the old residents, politics must be
organized on a local basis:'

Reprinted from the article The Sky Line bv Lewis Mumford in the New Yorker,
December 1, 1962
Minneapolis government is havix.g increasing trouble winning the "consent of
the governedv' for the difficult things that must be done in the older inner· city.
A new system of decision-making--based on a much-improved system of representtation for its people--is imperative, if the problems of the city are to be
effectively and speedily resolved.
Changes have outrun the ability of the present system--substantially unaltered
in 100 years-- to represent the population adequately. More and more, the city's
population is changing from a collection of middle-class home-owning families and
upper-income professionals to one of diverse groups: single young people ••• large
poor families ••. low-income elderly ••• blacks and Indians. More and more, too,
there is a separation between the interests of business, professional and labor
leaders who continue to work and have an interest in the city but are no longer
residents. Most basic, the job of the city has fundamentally changed. It is no
longer platting open land, nor is it simply keeping house. Nor--contrary to the
expectation a. decade ago--is it a builder of major urban facilities. Its task is
now, and in the coming decade, the reconstruction of the physically and socially
detriorated neighborhoods ••• the rebuilding of the communities within which its
people live.
We have waited too long, already, to begin developing the new arrangements for
securing consent which this job of re~odeling existing neighborhoods requires.
The consequences are visible all around us: the refusal of the poor·and the
black to accept decisions of agencies in which they have no voice; the rejection
of major road improvements; opposition to new schools and new school programs;
efforts, most recently, to halt the rebuilding and even the programs directed to
maintenance of residential areas until affected persons are able to participate.
These protests cannot be brushed away as the misguided efforts of a selfinterested few. Their growing volume, and their growing influence, reflect a
real failure of the present system to involve the people most affected in an early
and a meaningful way in the decisions about the nature of the changes that must
take place.
We need a "finer screen" of elections that will represent diverse groups of
people--particularly racial and economic minorities--more faithfully. And we need
to knit their representatives into the city decision-making in a more effective way.

I
I

Because we want these representatives of these various groups to play a significant, formal role ••• not simply to be advising and pressuring from the outside ••• our
approach to representation must be geographic. Neighborhoods and communities will
be the units of representation--not economic or social groups directly.
Reprinted from the Citiaens League Report, May 13, 1970.
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CAN THE CITY GOVERN ITSEI.:F?
The Community Response--Introduction
The racial disorders of last summer in part reflect the failure of all levels
of government--federal and state as well as local--to come to grips with the
problems of our cities. The ghetto symbolizes the dilemma: a widening gap between
human needs and public resources and a growing cynicism regarding the commitment
of community institutions and leadership to meet these needs.
The problem has many dimensions--financial, political and institutional.
Almost all cities--and particularly the central cities of the largest metropolitan
regions--are simply unable to meet the growing need for public services and facilities with traditional sources of municipal revenue. Many cities are structured
politically so that great numbers of citizens--particularly minority groups-have little or no representation in the processes of government. Finally, many cities
lack both the will and the capacity to use effectively the resources that are
available to tehm •••
There are two groups of people that live constantly with the problem of
the city: the public officials and the poor, particularly the residents of the
racial ghetto. Their relationship is a key factor in the development of conditions
underlying civil disorders •••
There is a widening gulf in communications between local government and the
residents of the erupting ghettos of the city. As a result, ghetto residents
develop a profound sense of isolation and alienation from the processes and programs
of government. This lack of communication exists for all residents in our larger
cities; it is, however, far more difficult to overcome for low income, less educated
citizens who are disproportionately supported by and dependent upon programs administered by agencies of local government. Consequently, they are more often subject
to real or imagined official misconduct ranging from abrasive contacts with public
officials to arbitrary administrative actions.
Further, as a result of the long history of racial discrimination, grievances,
experienced by Negroes often take on personal and symbolic significance transcending the immediate consequences of the event. For example, inadequate sanitation
services are viewed by many ghetto residents nor merely as instances of poor public
service but as manifestations of racial discrimination. This perception reinforces
existing feelings of alienation and contributes to a heightened level of frustration
and dissaitsfactfon, not only with the administrators of the sanitation department,
but with all the representatives of local government. This is particularly true
with respect to the police, who are the only public agents on duty in the ghetto 24
hours a day and who bear this burden of hostility for the less visible elements
of the system •••
Many city governments are poorly organized to respond effectively to the
needs of ghetto residents, even when these needs are made known to appropriate
public officials. Most middle-class city dwellers have limited contacts with
local government. When contacts do occur, they tend to concern relatively narrow
and specific problems. Furthermore, middle-class citizens, although subject to many
of the same frustrations and resentments in dealing with the public bureaucracy as
ghetto residents, find it relatively easy to locate the appropriate agency for help
and redress. If they fail to get satisfaction, they can call on a variety of remedies--assistance of elected representatives, friends in government, a lawyer.
In short, the middle-class city dweller has relatively fewer needs for public services and is reasonably well positioned to move the system to his benefit.
Excerpts from U.S. Riot Commission Report - March, 1968 (Report of the National
Ad"dsory Commission on Civil Disorders - Pages 283-299)
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Almost by definition, on the other hand, the typical ghetto resident has
complicated social and economj.c problems which often require the services of a whole
variety of government and private agencies. At the same time, he may be unable to
break down his problems in ways which fit the complicated structure of government.
Moreover, he is often unaware of his rights and opportunities as they exist under
public programs and unable to develop the necessary guidance from either public or
private sources •••
Ghetto residents increasingly believe that they are excluded from the decision-making process which affects their lives and community. This feeling of exclusion, intensified by the bitter legacy of racial discrimination, has engendered
a deep-seated hostility toward the institutions of government. It has severely compromised the effectiveness of programs intended to provide improved services to
ghetto residents.
The political system, traditionally an important vehicle for minorities
to participate effectively in decisions affecting the distribution of public resources, has not worked for the Negro as it has for other groups. Causes are not
hard to find.
We have shown that the number of Negro officials in elected and appointed
positions in the riot cities is minimal in proportion to the Negro population. The
alienation of the Negro from the political process has been exacerbated by his racial
and economic isolation.
Specifically, the needs of ghetto residents for social welfare and other
public services have swelled dramatically at a time when increased affluence has
diminished the need for such services by the rest of the urban population. By reducing disproportionately the economic disability of other portions of the population, particularly other ethnic urban minorities this affluence has left the urban
Negro few potential local allies with whom to make common cause for shared objectives. The development of political alliances, essential to effective participation
of minority groups in the political process, has been further impaired by the polarization of the races, which on both sides has transformed economic considerations
into racial issues.
Finally, these developments have coincided with the demi3e of the historic
urban political machines and the growth of .the "city manager" concept of government.
While this tendency has produced major benefits in terms of honest and efficient ad-ministration, it has eliminated an important political link between city government
and low-income residents.
These conditions have produced a vast and threatening disparity in perception of the intensity and validity of Negro dissatisfaciton. Viewed from the perspective of the ghetto resident, city government appears distant and unconcerned, the
possibility of effective change remote. As a result, tension rises perceptibly; the
explosion comes as the climax to a progression of tension-generating incidents. To
the city administration, unaware of this growing tension or unable to respond effectively to it, the outbreak of disorder comes as a shock.
No democratic society can long endure the existence within its major urban
centers of a substantial number of citizens who feel deeply aggrieved as a group, yet
lack confidence in the government to rectify perceived injustice and in their ability
to bring about needed change •••
Basic Strategy and Goals
To meet the needs identified above, we recommend pursuit of a comprehensive
strategy, which would accomplish the following goals:
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Effective communication between ghetto residents and local government.
Improved ability of local government to respond to the needs and problems
of ghetto residents.
Expanded opportunities for indigenous leadership to participate in shaping
decisions and policies which affect their community.
Increased accountability of public officials.
Programs:

First Phase Actions

Establishment of Neighborhood Action Task Forces
To open channels of communication between government and ghetto residents,
improve the capacity of the city administration to respond effectively to community
needs and provide opportunity for meaningful citizen participation in decision-making,
we recommend establishment of joint government community Neighborhood Action Task
Forces covering each neighborhood within the city which has a high proportion of
Low-income minority citizens •••
Establishment of Effective Grievance-Response Mechanisms
Effective implementation of the Neighborhood Action Task Forces will depend upon the continuing commitment of the city administration to its success. To
ensure continous attention to many of the sources of tension identified above, we
recommend that formal mechanisms for the processing of grievances, many of which will
relate to the performance of the city government, be established independent of the
local administration •••
Second Phase Actions
_Establishment of Neighborhood City Halls
The Neighborhood Action Task Force concept provides a basis on which lasting structures can be erected. The principal change required in o~der tc transform
the official component of the Task Force into a permanent instrument of local government involves the establishment of offices in the neighborhoods served. Depending
on the size and composition of the neighborhood, the permanent staff should include
an assistnat mayor, representatives of the municipal agencies, the city councilman's staff and other institutions and groups included in the Task Force. This
facility would function, in effect, as a "Neighborhood City Hall •••
Improved Political Representation
It is beyond the scope of this Report to consider in detail the many problems presented by the existing distribution of political power within city governments. But it is plain that the Negro ghetto resident feels deeply that he is not
represented fairly and adequately under the arrangements which prevail in many cities.
This condition strikes at major democratic values.
To meet this problem, city government and the majority community should
revitalize the political system to encourage fuller participation by all segments
of the community. Whether this requires adoption of any one system of representation, we are not prepared to say. But it is clear that at-large representation, currently the practice in many American cities, does not give members of the minority
coromunity a feeling of involvement or stake in city government. Further, this form
of ~epresentation dilutes the normal political impact of pressures generated by a
particular neighborhood or district.
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Negro representation and participation in the formal structure of government can also be furthered by a concerted effort to appoint Negroes to significant
policy positions in city government.
More Effective Community Participation
One of the most difficult and controversial problems we have encountered
relates to ghetto demands for self determination or "community control." To a
limited extent, this concept was made a matter of national policy in the Economic
Opportunity Act of 1964 which specified that community action programs should be
developed, conducted and administered with "maximum feasible participation" of
the residents of the areas and members of the groups served.
In the three years since the begi.nning of the war on poverty, the effort
to put "maximum feasible participation" into effect has met with both success and
failure. One measure of its success can be seen in the extent to which the demand
for participation, even control, over a variety of programs affecting the ghetto
has spilled over into the most traditional areas, such as public school administration.
But the demands made often seem intransigent and the time required for
negotiation with residents extravagant. The pulling and hauling of different factions competing for control within the ghetto community sometimes makes it difficult
to mount any program. Moreover, it is often easier to organize groups to oppose,
complain, demonstrate and boycott than to develop and run programs.
Yet, the demand for a community voice represents a marked and desirable gain
over the apathy that existed before. Despite its problems, we believe that
meaningful community participation and a substantial measure of involvement in program development is an essential strategy for city government, The democratic values
which it advances--providing a stake in the social system, improving the accountability of public officials--as well as the pragmatic benefits which it provides
far outweigh these costs.·
The eseential question which city leadership must face is the ultimate goal
of community participation. In this sense, community involvement is directly related
to the strategy of decentralization, for with the support of the city, aeighborhood
groups may become an effective force for carrying on a variety of functions--such
as physical renewal and_redevelopment--which can be. highly disruptive when imposed
by outside authority,
·
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THE PROBLEM OF CITIZEN PARTICIPATION AND
MINORITY REPRESENTATION IN MINNEAPOLIS
We are disturbed about many current signs which indicate possibly serious
breakdowns in the operation of the representative system in local government and
a consequent reduction of confidence in it. These appear in demands for recognition of the problems of minorities and low-income people in policy decisions;
demands for the representation of minorities on elective and appointive policy~
setting boards; a petition for a charter amendment to permit a referendum on all
actions of the City Council; low voter turnout in local elections; the low level
of participation by people in organizations searching for and presenting candidates for local offices; and the complaints of citizens in attmpting to obtain
rapid satisfaction for their grievances.
1.

Statements by minorities demand representation for those who have been
left out of policy decisions.

Minority persons (black or Indian) have had limited representation in
the political parties si and few have been elected to governing bodies or been
appointed to the numerous advisory boards and commissions. Prior to the demand for representation by the Black Coalition in April, 1968, only three
black people had ever been elected to local public office, and only a handful
had ever been appointed to boards and commissions. This situation--plus
recognition that such representation is one of the most important channels
for voicing conern for the problems experienced by these people and a way
of assuring consideration for their interests in deliberations leading
to public policies--let to two demands by the Black Coalition, as follows:
Representatives of the black community recommend that:
"Since the establishment of the city Council black people in this
community have never been represented, (therefore) all necessary
steps (roust) be taken to have a councilman-at-large selected by the
black community to be appointed by the City Council. ••
"All policy and decision-making boards have adequate representation from the black community ••• and all programs be subject
to review and consultation with representatives before being
initiated. The black community refuses to accept programs and
policies established without their interests and desires being known."
These statements express in an explicit manner the desire that minorities be
recognized and involved in the development of policies and programs affected
them. The lack of such represantation is a major indication that the system
of representation is not effectively operating, as it does not include repre~
sentation of the views and positions of sizable segments of the population.
2.

Disruption of meetings and conflict in the community express frustration
with the present system of representation.

The verbal conflict and disruption of nume.rous meetins of bodies such as
the Mobilization of Economic Resources (MOER) Board, Citizens Community Center (CCC) Board, Pilot City and the Urban Coalition organizations, formed in
re~ponse to the problems of racism and poverty, are expressive in part of the
frustration with the present representative system, its responsiveness and
effectiveness. This condition of frustration can only contribute to an atmosphere of conflict and even despair.
Excerpted from the Citizens League Report, May 13, 1970.
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3.

A petition· ·£or a charter amendment to permit referendum and initiati-ae
for city ordinances indicates a lack of confidence in the operation of
the system of representation.

Recent efforts by a group of citizens have resulted in a petition for
amendment to the city charter to permit a referendum on all actions of the
City Council within 90 days following such action, to require a referendum
on urban renewal projects in the areas affected, and to permit enactment of
ordinances by initiative.
This petition ref1ects dissatisfaction with the present way decisions are
made and is basically an expression of 15,000 citizens in search for a means
to permit them to directly participate in making decisions, ratifying urban
with which they may disagree. The referendum and initiative approach appeared
to be the only mechanism possible to many of these supporters ••• but it has
many drawbacks. It would provide for review but would also make informed
judgment more difficult. It would not involve people in decisions before they
are made, but largely permit them to act only after the fact.
4.

The ballot box is not seen as a meaningful form of participation by a
large segment of the population.

The ballot box has traditionally been viewed as the primary way for citizens to participate in their government by voting for persons to represent
them ir.. public office at periodic elections. In Minneapolis, for example,
electior-s are held in June every two years to elect the Mayor, Aldermen, some
members of the School Board, Park Board, Library Board, Board of Estimate and
Taxation, the Comptroller and the Treasurer.
Experience in the past two city general elections, in 1967 and 1969, indicates a substantial portion of the population did not participate. Many who
were eligible to vote either were not registered or were registered but did
not vote. This situation prevails even in state general elections, but there
is a falloff in voting from a state to a city election of 23%. There are major
differences within the city between how voting is perceived as indicated by
voter registration.
Voter Registration. A person must first be registered before he can vote.
In the 1968 general state election (President, Congress) we find that 14% of
the estimated population over age 21 in Minneapolis was not registered. This
figure is unevenly spread throughout the city. Generally, wards with a high
percentage of low-income and minority persons had a considerably lower level of
registration.
More important than the number who were registered, however, is the number of
people who had the inter~st and took time to actually vote. In this case, the situation appears even more appalling. In the national election of 1968, approximately 25% of those who were registered did not vote, while in the city elections of
1967· and 1969 this figure increased to an average of 48%.
Although the figures of the percentage of r~gistered voters who voted are generally used to describe voting patterns, they tell only part of the story. It is
difficult to know how man~ eligible voters there are, but if estimates of the total
eligible voter population (those over 21 years of age) are considered, we find that
66% of the total actually voted in 1968 while an average of only 42% did so in the
city elections of 1967 and 1969.
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5.

Participation in political parties is minimal.

Political parties have traditionally been viewed as a second major way that
citizens can participate in their government. The influence of political
parties in finding and proposing candidates for public office cannot be overestimated.
The substantial influence of the political parties and their role in candidate selection would suggest that these organizations would attract a substantial portion of the popultaion to participate in their activfties.
However, this is not the case.
Precinct caucus attendance
Precinct caucuses in past years have attracted only a handful of
voters, even in years when there have been spirited campaigns for state
and national elections, such as 1968. Although the precinct caucuses are
open to any person who is interested in identifying with either of the
parties and inendorsing candidates for offices, in 1968 the combined
attendance at both party caucuses in the 195 precincts of Minneapolis was
only 7,860 persons, or 2.6% of an estimated total eligible voter population
of 302,665.
6.

Credibility of representatives is being questioned by many people.

Voices are heard from neighborhoods and interest groups about the lack of
any representative of their area or certain interests on citizen advisory boards.
The Black Coalition has demanded representation on city boards and commissions;
resident organizations such as the Northeast Federation complain about the lack
of any representation on the Human Relations Commission; a coalition of citizen
service organizations calls for federal denial of approual for the city's "workable program" because of a lack of citizen participation, while the Urban Coalition has expressed dissatisfaction with the compositionoof the newly appointed
General Hospital Advisory Board and called for an expansion of its membership to
include larger representation of the poor.
Questions are raised about who present members represent when there appears
·to be little follow-through or communication between apointed individuals and
the groups they supposedly represent. In a survey of 25 members of appointed
boards, only 6 members viewed themselves assrepresentatives of any specialinterest group or geographic area, while only 3 indicated they attempted to
maintain regular .communication with any group or area about the activity of
their board or commission. Most tended to rely on the staffs of agencies for
this communication or felt that interested individuals should appear at hearings or meetings if they wanted to express a position or voice a concern.
A lack of communication by some elected officials with people living in
the are, at least about programs and decisions which affect them, has also
diminished the confidence of many people in the operation of the system of
representation. Presently this relies on informal techniques such as calling
the alderman or public official, by participating in local or citywide organization.s which attempt to keep track of what's happening, or by incidental contacts at the time of election.
The present system of representation does not provide a structure or
method understood by residents as a way for continuous communication to occur
with their representatives on issues of importance to them.
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THE YEAR OF THE SUBURBS: MORE PEOPLE, MORE POWER
by
Jack Rosenthal
One day this year--it may already have gone by unnoticed--the United States
passes a major social and political turning point.
On
than 71
for the
outside

that day, according to census estimates, the nationss suburbs, with more
million residents, become the largest sector of the population, exceeding
first time both central cities (59 million) and all the rest of the country
metropolitan areas (about 71 million).

In short order, this turning point will be translated into political power,
with reapportionment of Congress and State Legislatures based on the census.
The changes are awaited gloomily by the nation's big-city Mayors, already
disiluusioned with reapportionment ordered by courts.
Legislators represent people, not trees or acres, the Supreme Court said
in its historic decisions of the nineteen-sixties, and joyful urbanists proclaimed
the imminent salvation of the cities.
At last, they believed, the iron grip of rural minorities on State Legislatures
had been broken. At last, city residents could command their rightful share of
state power, concern, and funds.
They uere only half right. The rural grip has been loosened. The principal
beneficiaries, however, have not been cities but suburbs. They were both the
most badly underrepresented in State Legislatures and the fastest growing segment
of the population.
The problem for cities has been that the swelling new crops of suburban
legislators has generally been indifferent, even antagonistic, to the calls
for help from tormented bigcity Mayors.
Reapportionment has suburbanized the legislatures," says Mayor Wes Uhlman
of Seattle, 11 and the suburbanites are as hostile to the city as the farmers ever
were."
11

That view is strongly supported by a survey made by correspondents for The
New York Times in every state capital.
Signs of Urban Gains
At the same time, the survey disclosed, there may yet be an urban center
swirling in the heretofore nonmagic lamp of reapportionment.
Once-new suburbs are growing older, more susceptible to urban sympathy and
support for urban remedies.
Even before reapportionment based on the 1970 census, suburban legislative
power had mushroomed dramatically in every part of the country. The Times survey,
which defined suburbs as metropolitan areas outside cities larger than 100,000
population, showed the following:
Excerpted Jr~m The New York Times, Sunday, June 21, 1970.
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In the 40-member California Senate~ suburban representation rose from 18 per
cent in 1960 to 47 per cent now.
In the Minnesota Legislature, in the same period, suburban representation rose
from 4 per cent to 21 per cent.
In New Jersey's Legislature, suburban representation was 25 per cent in
1950 and 32 per cent in 1960, and it is estimated to be 46 per cent in 1960,
and it is estimated to be 46 per cent now.
For the most part, these gains have been at the expense of overrepresented
small town and rural areas.
In state after state, rising suburban strength has meant rising opposition to
legislation benefiting cities. The most common victims have been measured to
provide new tax revenues, educational support, and assistance for city-operated
services like zoos and museums, which benefit an entire metropolitan area.
Minnesota Issue
Cities suffered a tax defeat in Minnesota in the 1969 legislative session.
Suburban and rural legislatures combined to stop a tax proposal arguing that the
cities should raise property taxes instead.
Urban observers regard this not so much as hostility as apathy and ignorance.
Non-urban legislators, they argue, simply will not recognize that central city
populat.ions are aging and that older people are less able to pay property taxes.
In M:!.nnesapolis, they observe, about a third of all homeowners are at retirement age.
Cities in different parts of the country have sought state assistance for
facilities used by many noncity residents. For example, a bill was proposed this
year in the Missouri legislature to establish a metropolitan area cultural district
to support the city zoo and art museum and the suburban science museum.
Suburban Resistance
The city faci·lities are paid· for by city property owners, the county museum
by private funds.
Last month, the bill was defeated with 15 of the 26 suburban legislators
opposed or absent.
Dollars are only one of the reasons evident for suburban opposition to urban
aid. "What seems destined to become increasing the gut issue is black versus white.
The core cities increasingly are turning black," says Walter de Bries, Michigan
professor and former state official.
Signs of Cooperation
"There is latent hostility and resentment," he belives, "merely because the
cities have the problems--drugs, crime, housing--and make many of the suburbs
headaches • ' 11
Urban supporters make precisely the same point in arguing that suburbs should
b~ allies, not enemies, of the city. They cite aging suburban municipalities
bordering major cities--in some cases now indistinguishable from the cities.
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Such ares, they say, demonstrate that city problems cannot be quarantined
within city limi~s.
There are in different parts of the country signs that suburban legislators
are moving toward cooperation with the cities--moving fast enough-to make some
authorities believe that suburban hostility is not a final result, but only a transitional stage, of the reapportionment revolution. These are some examples:
In Colorado, suburban and rural legislators have combined on several issueo
to defeat measures sought by Denver. But, says Allen Dines, a Democratic State
Senator from the city, "we seem to be a lot less at each others' throats than we
were even five years ago, ;i
In Indiana, suburban-rural alliances have defeated revenue measures favoring
cities, but in 1969, rural and some suburban legislators supported the successful
creation of unified government for Indianapolis and suburban Marion County.
In Georgia, until two years ago, suburban legislators were regarded as enemies
of urban legislation. But then city and suburban members joined in an Urban Caucus,
the move was motivated at least in part because areas around Atlant, including
Cobb County, began experiencing many of the same traffic, pollution, health and
housing problems as the city. On one occasion, the Urban Caucus secured the critical
vote of a single rural legislator for an urban measure by giving him all of its
80 votes against a tobacco tax.
In Ohio, the "crabgrass brigade" of suburban legislators .is regarded as just.
as conservative as the "cornstalk brigade" from rural areas concerning social
issues like urban blight and welfare. But as elsewhere, the "crabgrass 1:rigade"
evidences considerable concern about problems shared by cities and suburbs,
notably police protection, housing and mass transit.
Such changes are a result not only of shifts in problems, but also of shifts
in the type of legislators elected.
In Ohio, older conservative members have been supplanted by legislators who
"are younger brighter, and more aware," says Charles F. Kurfess, Republican
Speaker of the House. 11 They may not be more liberal, but "they are of a higher
caliber and have a more progressive outlook, 11 he says.
The combination of cantagious problems and progressive suburban legislators
may yet, in the view of urban authorities, vindicate the hopes expressed when the
Supreme Court first ordered reapportionment.
"Suburban legislators, 11 says Herbert Fineman of Philadelphia, Democratic
Speaker of the Pennsylvania House, "are for the most part still identifying
with rural areas. They should be aligning themselves with the cities. They will
eventually, have to. 11
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WHO SPEAKS FOR THE CITIES?
Government officials, businessmen and a host of academic experts are groping
toward a systematic appraach to rebuilding and revitalizing the cities. But if
their ideas and emerging programs are to prove effective, they must first be
translated into legislation in a Congress that has never been noted for urban
sympathy. Who speaks for the cities in Congress?
The voice is thin, even though 70 per cent of the U.S. population lives in
urban areas. By one count, there are only 113 members of the House who represent
districts that are more than SO per cent urbanized. Nevertheless, an identifiable
city bloc is emerging--with a hard core of support from 30 to 40 senators and
120 to 150 representatives, Forges in the battles over the poverty program,
the rent-supplements bill and the model-cities program, the bloc is still no more
than a loose alliance, with numerous philosophical and political divisions. Its
members range across political and regional lines. They include Connecticut's
Sen. Abrham Ribicoff and Sen. Walter Mondale of Minnesota, both Democrats, as
well as such diverse men as Democratic Rep. John Conyers, representing the Detroit
ghetto, and Republican William Widnall from the suburbs of New Jersey. What they
have in common, is an understanding "that urban problems consist of more than
bricks and mortar--that they are rooted in the desire of millions of the underprivileged and undereducated to share in the American way of life."
Reaching this attitude was no easier for congressmen than for the rest of the
country, Barely a decade ago, city programs were aimed almost exclusively at
slum clearance and urban renewal. Lyndon Johnson, as Senate Majority Leader, was
proclaiming that all of the Negro's problems would be solved once he was _given
the unrestricted right to vote. Five bloody summers of riots in the streets
shattered this complacency but provided no deeper understanding of the problem;
most lawmakers reacted to the riots with anger or dismay.
What started to change the Congressional climate was the monumental, yearlong
set of hearings on urban problems conducted in 1966 and 1967 by Ribicoff's Government Operations subcommittee.
The principal result was the passage of the model-cities bill, with its stress'
on a systematic approach intended to focus several programs on individual neighbo~
hoods. Perhaps more important, the emrging city bloc found Congress and the
country considerably more receptive to its preachings.
A good part of the bloc's effort is still devoted to get~ing people used to
the staggering cost of what needs to be done.
But the central effort of the city bloc is to convey the message, as Main
Sen. Edmund Muskie puts it, that "rebuilding the cities is just not all a physical
thing. It is essentially a people thing." Liberal Republicans have joined the
bloc, with first-term Senators Charles Percy of Illinois and Edward Brooke of
Massachusetts following the lead of New York's Jacob Javits.
In the logrolling world of Congress, the city bloc makes its share of compromises. When funding for the model-cities program was at issue, recalls Tennessee's
Rep. Joe L. Evins, chairman of the key Appropriations subcommittee, he told
HUD Secretary Robert Weaver "that he wouldn't travel very far in Congress with
half a dozen big cities. He had to broaden the base by including small cities and
some towns." Weaver complied--and by no accident, one of the added"model cities"
was Evins's own hometown of Smithville (population: 2,348). Similarly, Evins-lik.e Perkins and other reliable members of the city bloc--consistently aims to
Excerpted from Newsweek, April 7, 1969.
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sweeten his bills with benefits for the rural and suburban areas that still
furnish the bulk of Congressional votes.
The biggest obstacle to further gains is the troubled mood of the country,
which tends to view city programs mainly as benefits for Negroes. 11 Look" says
another liberal congressman, ;:behind the doors these guys are seeing city problems 1
as racial problems, and they are getting a hell of a lot of heat on it from their
constituents."
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TAXPAYERS IN REVOLT
by
James P. Gannon
Across the country, evidence grows of a swiftly rising tide of tax protests
aimed at state and local government. In scores of communities, taxpayers are
banding together in protest groups, some of which are adopting the confrontation
tactics of militant minorities.
But this time it's the "silent majority" thats mobilizing: Middle-aged
hous'e·•ives, elderly retirees, blue-collar workers, farmers, accountants and
engineers--people typical of the conservative, property-owning, tax-paying midale
class who until now have been Jargely unsympathetic spectators in America's growing
ferment of protest. Their movement is gaining momentum in such middle-America
strongholds as Sheboygan, Wis., Findlay, Ohio, and Mt. Lebanon, Pa.
Over Two Million Members
"In the last year, there's been a mushrooming of tax protest groups," reports
Robert M. Bartell, executive vice-president of a six month old Washington based
"taxpayers lobby" called National Tax Action Inc. The organization has helped
some local groups get going. Its research indicates there are more than 2,300
local and state tax protest groups in the U.S. with more than ovo million members
numbers that are growing fast, Mr. Bartell su~r,s.
"The tax fat is really in the fire out here ,1 1 says Arch Ely, executive director
of the Public Expenditure Survey of Wisconsin, a nonprofit research organization
specializing in local spending and taxation. "We're getting requests from all
over the state to help form taxpayers' groups, 11 he says, adding also that there's
"greater participation" of taxpayers in the 53 local tax-watchdog groups already
affiliated with his organization.
It's not hard to understand why the tax fat's in the fire. State and local
tax collections this year will be up a startling 63. 6% from 1965, according to
the Tax Foundation, a respected national tax research organization. State and
local tax receipts will total $89. 3 billion in the fiscal year ending in June, up
from $54. 6 billion in fiscal 1965, the foundation reports. That means a tax bite
of $440 per person this fiscal year compared with $283 in 1965.
Furthermore, government officials and tax experts agree that the sting of
increased taxes has been intensified by pocket-pinching inflation and, more recently,
the economic slow-down.
"Everything's Going Up"
"When I go to the store, food prices are up, clothing prices are up, every_;
thing's going up," laments Mrs. Robert Charles, a 43 year old mother of three who
since last July has been head of a new tax protest group near Pittsburgh called
the Concerned Taxpayers of Elizabeth-Forward, two nearby communities. "We' re all
tightening its belt, 11 says the outspoken wife of a structural ironworker.
Taxpayers protests traditionally increase "in times when there are economic
pressures," such as inflation and rising unemployemnt, says Mr. Ely of Wisconsin.
Excerpted from The Wall Street Jourmil, May 11, 1970.
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"There are a lot of homeowners' leagues popping up now, which was something that
was in vogue during the Depression in 'the thirties," he observes. The home owners'
leagues are mainly concerned with property tax relief.
Many observers also believe that the temper of the times has much to do with
rising taxpayer unrest. In an era in which militant blacks, radical college
students, welfare mothers, postal workers and others have sought to win their
demands by riot, picketing, sit-ins and illegal strikes, it's no wonder that the
taxpayer is finally joining the protest parade, these analysts say.
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THE CHANGING TAX BASE OF THE CITIES: MUNICIPAL OVERBURDEN
Report of the Minneapolis Office of City Coordinator
INTRODUCTION
In recent years considerable attention has been given to the rising problems
of the cities.
It is the time of the Urban Crisis.
This term is used to describe a wide range of social and economic problems.
The symptons, easily recognized in most cities, are:
A growing number of low income residents,
An increasing number of persons requiring social services,
A rising number of aging and detriorating structures,
An increase of poor housing and little housing replacement,
An increase of departing industry and commerce,
A decline of employment opprtunities,
A rise in demands for municipal services and facilities,
A diminishing limited tax base,
An annually increase of costs that is out running revenues at a rate
of 5 to 1 each year.
These trends and conditions place an overwhelming financial burden on the
City and its taxpayers. The services and accommodations that Minneapolis provides
have never been for the exclusive use or benefit of city residents. Families
and industries of the metropolitan area and the entire state gain from their
presence and value.
Three new sources of possible revenue were examined(by the City Coordinator):
A 35 mill real property tax, a 1% to 1 1/4 % gross income tax, and a 2% piggyback
metropolitan area retail sales tax with exemption features.
The City will meet its commitments for 1969 on razor thin balance.
with luck, not be faced to curtail services.

It will,

The outlook for 1970, however, is bleak. It is estimated that to maintain
city services at the present level, the City will need $5, 575,000 more for 1970
operations than the $35,120,000 budgeted for 1969.
This amount of needed new revenue is equal to an additional 14 mills of
property tax.
Beyond 1970, the City will require an increase of at least seven mills annually
just to maintain present levels of services.
It is not reasonable to expect that the amount and quality of municipal
services can be arbitarily frozen without regard to community and human needs.
Excerpted from
Municipal Overburden:
of the Minneapolis Office of City Coordinator, January 23, 1969.
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MUNICIPAL OVERBURDEN
City government responds to the needs of individuals and families caught
in social disorders. And the response causes a financial burden and a strain on
the entire community.
Since Minneapolis has more residents with limited incomes than other municipalities in the metropolitan area, its residents are required to make a greater
effort than those of any municipalities to provide revenue for municipal purposes.
Hard pressed as they may be, as residents of the central city, they pay a major
portion of the costs of services and facilities provided by Minneapolis, or accomodated in the City, that are of great benefit to residents of the entire metropolitan area.
The table below shows that the costs of municipal services in the metropolitan
area rest more heavily upon Minneapolis taxpayers than upon taxpayers in any
other municipality in the area except St. Paul.

Municipality
Anoka
Bloomington
Brooklyn C~nter
Crystal
Edina
Hopkins
MINNEAPOL1S
Minnetonka
Richfield
Roseville
St. Louis Park
St. Paul
South St. Paul
White Bear Lake
Note:

1967 TAX EFFORT FOR MUNICIPAL PURPOSES
Tax Revenue
Gross Income
Per Capita
Per Capita
$27
27
27
21
32
49
77
23
26
31
31
71

43
18

$2946
2860
2914
2823
6881
4113
3462
3852
3232
3650
4027
3346
3057
2981

Tax Effort
.009
.009
.009
.007
.005
.012
.022
.006
.008
.008
.008
.021
.014
.006

Maximum tax effort equals 1.010

Sources: League of Minnesota Municipalities, Metropolitan Council, U.S. Census
Survey of Current Business
City services which also directly benefit residents of surrounding conununities include: streets, street lighting, traffic control, law enforcement, disaster
preparedness, parks and parkways, recreation, auditDrium and convention hall,
Metropolitan Sports Area, metropolitan airports, municipal market, public library
system, water services, and sewage disposal. For most of these facilities and
services, non-residents pay little or nothing.
Muncipal State Aid and County State Aid pay for the maintenance of only a
limited amount of the city's street system. And this aid will not begin to cover
all of the streets in use or planned for as major traffic routes. A more equitable
system would include supplements by the state, or the metropolitan area, to cover
the differences in cost between providing local access streets and major arterial
routes.
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Minneapolis also is the center for many publicly desired activities which
require property and land that is tax exempt. Any expansion of these activities
takes additional property off the tax rolls. Freeways displace homes for more
parks and parkways would increase the 5,534 acres in the park system which are
already tax exempt. Other tax free public facilities include: fire and police
stations, libraries, health centers, social service centers, hospitals, government
office buildings and public housing.
Many tax exempt institutions which serve the metropolitan area and the entire
state have located in Minneapolis. They include: social service agencies,
hospitals, nursing homes, the University of Minnesota, Metropolitan Junior College,
several private colleges, the Minneapolis Society of Fine Arts, Swedish Art Institute, Walker Art Center, Guthrie Theater, Hennepin County Historical Society,
more than 350 churches and synagogues and others. All of these institutions
contribute to the amenities of Minneapmlis and add to the quality of life in the
state.
Exempt property makes up about a quarter of the total value of property in
Minneapolis • It is difficult to ascertain the actual value of such properties
since no tax is levied against them. The values placed on the properties by the
assessor are never challenged. The total full and true value of exempt property
in the City is estimated at $310,500,000.
The City Assessor estimates that the tax revenue on the 1968 value of
exempt properties would amount to $33,700,000. ·
The amount of tax exempt land is increasing. From 1962 to 1968 it showed
a gain in value of 16%. Current plans indicate expansion in the near future of,
educational, cultural and medical institutions. More landwill be used for parks,
schools, community centers and public housing. The services of the tax exempt
institutions are. used by metropolitan residents and by others over the entire
state. Minneapolis taxpayers pay the entire cost of the municipal services and
protection that the tax-free institutions require.
ASSESSED VALUATION OF REAL PROPERTY PER CAPITA 1967
Anoka
Bloomington
Brooklyn Center
Crystal
Edina
Hopkins
MINNEAPOLIS
Minnetonka
Richfield
Roseville
St. Louis Park
St. Paul
South St. Paul
White Bear Lake
Source:

530
602
483
436
1,062
913
730
620
518
769
$

729

623
581
517

League of Minnesota Municipalities, Metropolitan Council.

Thus the City has a rapidly increasing "high cost" population with growing
demand for services while its financial resources (as measured by assessed valuation)
are decreasing.
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33)
Neither factor can be attributed to past actions of Hinneapolis. The City,
in fact, has been investing heavily in programs which attempt to alleviate the
immediate problems; public housing, urban renewal, poverty programss attempts
to encourage industrial and commercial development.
But the magnitude of the problem exceeds the City's capabilities to deal with
it, even with federal grants (which must, after all, be matched with local funds).
Assistance from the State has been minimal.
area has been nonexistent!

Assistance from the metropolitan
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THE

PERSONALIZED

MAYOR:

THE NEW'

BREED

by
Joe Rigert
More than 400 adults and children from a middle class white neighborhood
stopped traffic on a Pittsburgh highway in June to protest lack of recreation
facilities. The mayor went to the area the next day, talked with residents and
promised action on their demands.
A plan to open up jobs for blacks in the construction trades collapsed after
a promising start in January. The mayor entered negotiations to end the impasse
and ordered a moratorium on city-financed construction until an accommodation could
be reached.
A disorder broke out in the predominantly black Manchester Hill district
after a 12 year old black youth was shot and killed, allegedly by an 82 year old
white woman. The next night a white man was killed, allegedly by black youths.
The mayor visited the homes and attended the funerals of both victims.
Black students boycotted classes at racially mixed Oliver High School because
of what they said was discrimination. White students followed with their own boycott
when police were withdrawn from the school. The mayor went to the school, talked
with white and black students and worked out a plan for non-uniformed policemen
and civilians to provide protection.
These episodes in the life of Mayor Peter Flaherty of Pittsburgh give an
idea of what it is like to be a personalized mayor--as Carl Stokes of Cleveland
put it--ln a city that is 80 percent white and 20 pereent black, in a city short
of money to run regular programs, in a city in which a machine-dominated government
had moved too far away from the people.
Flaherty, who has a master's degree in public administration but is best known
as "Pete" in this steel city :>f 512,000, was elected last November as the "people's
candidate" against the Democratic machine that had run Pittsburgh for nearly
40 years in close cooperation with business interests. That issue made it possible
for the folksy Flaherty to overcome the law-and-order appeals of primary and general
· election opponents and to.emerge with a seeming mandate to make Pittsburgh government
more responsive oo both black and white citizens.
Flaherty, 44 a lawyer with the rumpled look of Robert F. Kennedy, moved to
the task with Kennedyesque vigor. He fired the police chief considered by many
blacks to be racist. He fired 300 party-patronage city employees--some beyonµ
retirement age, some who were working a few hours a day for full pay. He appointed
lawyers to police courts in place of non-lawyers thought to be overly acculturated
to the police viewpoint. He named blacks to some top city jobs. He began making
unscheduled visits to senior citizen homes and neighborhoods.
"I get my ears blistered, but I still go," he said in an interview. Although
a Democrat, Flaherty describes himself as more of an independent, somewhat conservative on government economy but somewhat liberal in his pledge to shift the
city from its widely hailed downtown renaissance to human and neighborhhod needs.
"I take issue by issue as it comes down the pike, and I don't worry whether I'm
liberal or conservative," he said.
This spirit of independence, along with a straightforward style and a disinclination to make impossible promises, seems to have enabled Flaherty to maintain
Excerpted from the Minneapolis Tribune, Monday September 7, 1970.
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support in both the white and black communities, even though racial tension has
been h~gh, and even though some of his specific decisions may have antagonized
one group or another.
Out in a white ethnic neighborhood, in a city where European nationalities make
up more than half the population, Edward Wright, 53 a machinist, says the police
"should use clubs more often on the spooks" but supports Flaherty because "he
has his own mind." Others, including the old men sitting on row-house porches,
voice favor for the mayor's stand against higher taxes and his concern for poor
people.
Up the hill just beyond the massive Civic Arena that replaced black people-~-s
homes, where the housing is a miserable counterpoint to glistening skyscrapers,
black residents speak approvingly of Flaherty's hiring of blacks and his firing
of political hacks. A black woman, drinking tea from a quart jar on a hot day,
says emphatically, "I like him."
But walking the tightrope between sometimes conflicting white and black
interests is no easier for a white mayor in a predominantly white city than for
a black mayor like Stokes in a heavily black city. A white housewife who voted
for Flaherty contends that the mayor is letting blacks pressure him. On the other
hand, the Pittsburgh Courier, a black newspaper that also had supported Flaherty,
accused his administration of white-washing a recent incident in which white policemen beat up black policemen at a picnic.
With limited funds and citizen discontent over taxes, Flaherty talks of doing
"little things" and criticizes what he terms the "old liberal approach" of launching expensiv~ downtown projects under a theory the benefits will "trickle down"
to the pecpJ.e. "A little more recreation, street repairs, a cleaner city--these
are little things, 11 he said. "But these things are important to me, and important
to people who have to live out their lives. The old liberals liked to see a big
stadium (Pittsburgh built one downtown). I· like to see them help make their
lives a· little more attractive ...
Flaherty also speaks of the need to accomplish the bigger things through more
aid from county, state and federal governments--and from business. The business
community has done more here than in most cities- on housing and social programs,
but its emphasis has been on a $3 billion downtown renewal, while 40 percent
of the housing units remain substandard, nearly 20 percent of the people live in
poverty and no high schools have been built since 1927. Thus the city's famed
downtown "Golden Triangle, 11 while it has helped to keep the property-tax base
from falling, serves also to remind residents of how much they suffer in their
- neighborhoods by contrast.
For all of the problems, the quick-smiling Flaherty says of his job after
10 months, "I kind of like it. There's something new every day. People are more
considerate of the difficulty of solving their problems than you might expect.
They know you can't turn this thing around after the neglect for many years."
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NEIG~::DOI'IIOODS ?.?.:o:-._GAiH7E '1'0 I!ffLUF:';CE CITY HALL

by
James Q. Wilson

American mayors today are faced with the problem of governing cities in which
to a great extent the traditional sources of political power have been dispersed
or eliminated. The old-style political machine is gone except in a very few big
cities. Party organization generally is weak. Mayors must still assemble the
power to govern but they can rarely do so today by relying on loyal party lieutenants who occupy the lesser city offices and who sit on the council. Instead,
the mayor must try to piece together that power out of the support he can receive
from city~wide interests, such as newspapers, civic associations, business organizations, and labor unions. Support from such sources, valuable as it is, does not
always carry with it the assurance that the support of the rank-and-file voter
will also be forthcoming. Average citizens have a way of not sharing (or sometimes
not even knowing about) the enthusiasm.. of the top civic leadership.
To insure against this possibility, many "new-'style" mayors are trying to
build up new neighborhood associations and enter into relationships with old ones
in order to provide themselves with a way of reaching the average voter and of
commanding his support.
To the extent that these neighborhood associations are courted by mayors, they
attempt to extract in return concessions on matters of city policy (such as street
sweeping, garbage collection, or playground maintenance) which affect their areas.
They see themselves as instruments for adapting the programs of an impersonal
city bureaucracy to the various and often conflicting needs of neighborhoods.
In a sense, they perform (for entirely different reasons, of course) the same
function which the political machine once performed.
Neighborhood associations seek many goals in their dealings with city hall.
Generally, speaking, however, they want higher levels of community services
but they oppose extensive physical changes in their areas, as would be caused
by highway construction or urban renewal programs.
For city-wide officials, such as mayors and planners, the crucial problem
is how to make attention to these neighborhood demands compatible with city-wide
programs, almost all of which will, to some extent, impose hardships on some
neighborhoods. The old-style political leaders who were bosses of city machines
were not faced to the same dgree with this problem. Whenever they could, they
avoided the conflict between neighborhood and city by not proposing any extensive
programs designed to appeal to city-wide interests. When such programs were
politically unavoidable, they resolved the inevitable conflict by "buying off"
their neighborhood opponents. The bosses used the jobs, favors, and patronage
which they controlled to enforce their wills on neighborhood political leade~s
and to compensate the, neighborhood voters for their distress.
Today's mayor can neither avoid proposing large programs to satisfy citywide interests nor can he buy off the neighborhood opponents of such projects.
Under these circumstances, the mayor must move cautiously between the twin evils of
doing so little as to disappoint community-regarding voters and doing so much as to
antagonize private-regarding voters.
Excerpted from Urban Renewal: People Politics and Planning by Jewel Bellush and
Murray Hausknecht, Doubleday and Company, pages 299-301
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COMMUNITY ORGANIZATIONS IN MINNEAPOLIS
Background. Roughly three quarters of the city of Minneapolis is now covered
with community organizations of volunteers working for the improvement of local
government through a city-wide agency now known as the Council of Community Councils.
They sity-wide association is a fairly new thing. Many of the neighborhood groups
themselves go back many years. Some began as homeowners' protective associations.
Some developed around an effort to get a particular park for their neighborhood.
Some are outgrowths of school projects. Some--like those in the University community--grew up around a particular problem unique to one area of the city. Some
developed out of zoning battles. A real growth in numbers began after the revitalization of the city planning program in the late 1950's. In part, this was the
result of a deliberate effort by the CPC staff to stimulate a city-wide constituency for the planning program. Neighborhood groups were quite active, for example,
in the late stages of the effort to get a new zoning ordinance for the city in
1963. They were stimulated, too, in the early 1960's by the success of the more
advanced community organizations in southeast Minneapolis. About 1960 three
major neighborhood associations in that part of town--Prospect Park and East River
Road Improvement Association, University District Improvement Association, and
the Como Area Improvement Association--federated into what became known as
Sempacc (South East Minneapolis Planning and Coordinating Committee). This group,
which also included neighborhood businessmen's organizations, quickly became active
and influential on public issues in that part of town.
In 1964, partly because of the success of Sempacc, and partly because of the
very rapid increase in urban renewal, code enforcement, zoning and other problems
in the innder part of the city, the existing neighborhood and community organizations
went together into the Council of Community Councils. The movement was led by
people frco Sempacc, staff people of the settlement houses, and the housing committee of the Community Improvement Program.
The Council of Community Councils presents a growing source of informed,
interested citizens working for better city government. Its members know the
code enforcement, zoning, renewal and planning programs in detail. As a whole, the
organization is increasingly a factor in starting new programs, and in improving
the administration of existing programs in city government. It is developing a
growing interest in the more general problems of city go-ernmant: the planning
process, the tax system,-and the orgaaisational relationships of the Council and
the independent boards and commissions.
The organizations in neighborhoods and communities represent an attempt by
an increasing number of residents to identify issues important to their area and to
develop a mechanism for communicating with governing bodies and agencies about
these in the hope of influencing policies and the administration of programs
which directly affect them. Most of these groups have been issue-oriented and
have not been directly involved in the political process of candidate selection.
Their activity in discussing issues and passing resolutions distinguishes them from
the ward level organizations in political parties. The ward organizations
generally do not engage in any continuous discussion of local issues or even
adopt platforms, but instead tend to direct their efforts mostly to selecting
and supporting candidates at the time of elections.
The increasing formation of these local resident grjups, their requests for
information, notification of hearings and meetings, and their efforts to communi-
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cate their interests with City Hall clearly shows the traditional means of citizen
participation by voting and participation in political parties are not adequate
mechanisms for dealing with current issues and concerns in a large number of communities. This would appear to be particularly the case in aeighborhoods near the
innder city where major renewal and rebuilding programs are proposed or under way.
Excerpted from Citizens League Report Sub-Urbs in the City, Citizens League Committee on Minority Representation in Local Government, James L. Weaver,
Chairman. May 13, 1970.
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:.:;o;\11: OJERVATIONS Q1,! CITIZE:1'? P/\.RTICIPATIO?-!

by
Jewel Bellush and Murray Hausknecht
Some Observation on Citizen Participation
In our society effective political participation requires that an individual
be a member of a group or organization. Therefore, effective participation requires resources directly related to the formation, maintenance, and use of organized groups.
Prerequisites for Participation
Morale--Cohesion. If effective participation implies organization, then a
population must have some capacity for becoming a group. We label this capacity
"morale," those latent psychological conditions which permit and promote the
establishment of the bonds of organization. These psychological conditions are
closely linked to a necessary social condition, "cohesion," and therefore we may
think of this prerequisite for participation as "morale-cohesion."
The Capacity for Organizational Behavior. While morale and cohesion may
be necessary conditions for effective participation via organization they are not
sufficient conditions. "Morale" implies enthusiasm or motivation for organization,
but the maintenance of an association requires a capacity for organizational
behavior.
The capacity for effective membership is largely a function of experience.
The more the organizational experience of an individual the greater the likelihood
of effect-lve role performance. However, such experience is unequally distributed
in the society: The percentage of those who are members of voluntary associations
increases as the level of income, education, and occupation increases. In other
words, to the extent that participation in any given instance is a function of
previous experience in associations, it will be middle-class rather than workingclass or lower-class populations which will have the necessary capacity for effective participation. This implies that if indeed _the "grass roots" are present in
the decision-making process it will be those "grass roots" cultivated in a middleclass environment.
Leadership. An obvious necessary resource for effective participation by
any population is a competent leadership. Since there are few populations, if
any, which do not have some individuals who are at least potential leaders, one
may be tempted to say that leadership is not a scarce resource. But the cry of
a "failure of leadership" which perenially echoes through the land should remind
us how scarce a resource it really is. Yet the "failure of leadership" is not
due to a scarcity of potential leaders but to the very complexity of the leadership phenomenon. We may illustrate the bearing of this complexity on our problem
without attmpting the full-scale analysis which the subject deserves.
Leadership has many dimensions, but we shall merely single out two of them.
Leadership involves an "expressive" function; that is, the leader symbolizes the
values and aspirations of the group, and as such serves to maintain morale, reenforce the commitment of the membership, etc. The football cqach reanimating
his dispirited behemoths at halftime is a good example of expressive leadership.
·Another dimension of leadership is an "instrumental" one, and this refers to the
executive function. It is primarily the instrumental leader, in other words, who
Excerpted from Urban Renewal: People Politics and Planning by Jewel Bellush and
Munay Hausknecbt, Doubleday arid Company, pages278-284. Planning, Participation,
and Urban Renewal.

I
is responsible for transforming the action of individuals into effective grouE
action, and this demands specific skills and knowledge. What this implies may
be seen by examining the leadership potential within two populations.
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The central institution of a lower-class Negro community is the church, and
the leadership for various kinds of action is apt to be drawn from the clergy.
But the latter tend to be primarily expressive leaders. Therefore, when the
situation calls for instrumental skills and knowledge the clergy are often
inadequate for the task. To illustrate: The leadership of a Negro population
affected by an urban renewal program, in order to protect its interests, must
have some technical knowledge of the mechanics of the program; knowledge of the
local political structure; and some knowledge of the complexities of intergovernmental relations. In addition, they must have certain skills relative to the
maintenance of an organized group through time with a population whose morale
and capacity for organizational behavior is probably extremely limited. Such
knowledge and skills are largely a matter of formal education, experience, and
occupational roles. Since the education and experience of the clergy tends to
be similar to that of their parishi~ners, there is only a small probability
that the lower-class Negro population will have adequate leadership. In any
relatively large Negro population there will be middle-class Negroes who have the
requisite instrumental skills, but since they are middle class they may have difficulties in performing the expressive functions in this context or will not be
sufficiently motivated to assume leadership roles.
However, even if a population has a somewhat higher level of education than
that of lower-class Negroes, this in itself does not insure that the pool of
instrumental leaders will be larger. A population typically affected by urban
renewal programs is a stratum of small shopkeepers and other small entrepreneurs
who employ very few people, and who are part of the service economy of the community.
A strong t~adition of individual entrepreneurship plus the small scale of the
enterprises, does not lend itself to the development of those skills necessary
for instrumental leadership. An individual in this stratum is not an "organization
man" in more than one sense. This is not to say, of course, that small businessmen are not organized in pressure groups, but it is in this stratum that one is
apt to find "a failure of leadership"--a failure that is linked to the lack of '
skills and orientation necessary for effective leadership.
Knowledge •. If a leader needs knowledge about the political and economic and
social processes in a community, so does the group as a whole. Clearly, a group
is more effective when the majority of members know what issues are at stake, and
have a good grasp of the most appropriate ways of achieving their ends. Indeed,
we suggest that what is often termed a "failure of leadership" is really a
"failure of membership."
The necessary knowledge of the environment is largely a function of formal
education. On the other hand, a run-of-the-mill ward-heeler or slum-dweller may
often have a bet~er grasp of some of the complexities of politics than a college
graduate, because such knowledge is, again, often a function of experience and
participation. The old, urban political machine may not be what it
used to be, but it is still alive enough so that certain partc of the pof~lation
know more about the realities of politics than do others. Yet such knowledge
tends to be limited by the restrictions of the ward-heeler's life situation; the
ward-heeler, after all, is just that. Those whose style of life or occupational
position is less parochial are in a better situation, formally speaking, for
acquiring a more extensive knowledge of the structure. For example, a businessman
~~o is a sub-contractor for a defense industry is more likely to have a better
knC'~,dedge of the intricacies of the contemporary political and economic processes
than a businessman producing for a more restricted market.
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Awareness. HKnowledge, 111 as we have been discussing it so far, is a rather
meaningless variable in so far as it affects participation. In reality, knowledge
of the social structrue is part of what Karl Mannheim called "substantive ratioaality ••• intelligent insight into the interrelation of events in a given situation."
In other words, if the ends of a given population are to be achieved, or if their
interests are to be protected through participation, there must be an awareness
of or an insight into the relationship between these goals and the structure and
processes of the society. Knowledge does not automatically lead to awareness.
Awareness too is a function of formal education and experience in participation.
Those groups which lack both will be at the greatest disadvantage when they attempt
to participate. But again, other aspects of experience must be examined. A
stratum of small shopkeepers tends to be highly particularistic in its oreintation to the world. The shopkeeper is oriented to a local clientele, often merely
a neighborhood clientele, and for all intents and purposes the wider society
rarely impinges upon him in the course of his everyday life. His experience puts
him at a disadvantage when he must make sense of the relationship between his
immediate life situation and the events of the wider society. In other words, it
is not too great an exaggeration to say that this stratum lives in a world it
fundamentally does not understand.
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STRATEGIES TO INCREASE CITIZEN PARTICIPATION IN URBAN BUREAUCRACIES
by
Cary S • Hersey
The prme demand for citiaen participation today is by those left out, late
arrivals, groups that are less prosperous and less will educated with respect
to established institutions. It is these groups with limited access to the
bureaucratic process which constitute the latent demand to get into the political
process ••••• It is the lower income, black community that now is impatiently demanding "a pieee of the action", some power and control.
One way to improve the bargaining power of the "have-nots" is for the 11havenots11 to say "we want part of your slice and if you don't give it, we will raise
the cost to you so high that you will yell." Hence, demonstrations and protests
and civil disorders constitute bargaining devices to get at inaccessible systems.
"These tactics are meant to instill in governmental decision-makers 'fear'
of the consequences of not acting favorably on the group's demands. The power
of any group is increased, not when benefits are awarded paternalistically, but
' ••• when officials act to benefit that group or individual because the officials
belive [fear] that they will risk some deprivation (they will risk their jobs,
be criticized, lose votes) if they do not so act.'
':hree Strntc~>ies to Incr,::,:::;e. Citizcm P:.rticipntion in t;rb,n •.E.uren.ucrncies:
L Con:::.:_:':: ··Power '.ppronch to 1'-:1rtici~:•tion ':'hi:3 ia not to ;;,J.y .:h~-t representational c:.tizen participation i~; the only means for powerless out···group members to
increase their access to the system.
2. _Employment of Ethnic and Racial Minorities
"The major strategy in the
attempt to institute changes at the lower levels of municipal agencies is to train
governmental consumers. especially members of the out-groups, to become employees
of municipal agencies. The term usually used to describe this is 'para-professionals'. Such an effort is aimed at altering the 'personality' of the service delivery
system (its sensitivity, empathy, and responsiveness) by changing the ethnic
composition of the work force.
3. ·.Grievance-Response Mechanisms to Participation: 11Another general strategy
designed to introduce reform into the bowels of the bureaucracy comes under the
heading of 'grievance response machinery'. At present, it is quite difficult
for consumers of municipal services to effectively protest individual bureaucratic
abuses; time, money, motivation, ·and often legal counsel are required. Accordingly,
thesecare basically attempts to open up the channels of communication between
the service recipient and both lower and higher level officials in order to
rectify abusive bureaucratic behavior.
Devices for Receiving Individual Bureaucratic Actions.
A. "Ombudsman or Citizen Defender. According to this scheme, an outstanding
person, provided with adequate staff and resources and thouroughly familiar with
the workings of governmental bureaucracies, would be appointed to a full-time
position as citizen defender. He would have the power to hear citizen complaints,
hold hearings, subpoena witnesses, make recommendations for remedial actions to
local authorities or even correct inequities himself, and in cases involving the
violation of law bring suit. Some observers see such an office as actually being
'dysfunctional' in terms of long-range needs for community organization and social
change.

-Excerted
·----------from a presentation by

Cary S. Hersey, Graduate School of Public Administration, New York University, November 9-12, 1969.
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B. "Citizen Complaint Review Board. This is a variation of ~he Ombudsman
tachnique, and is best represented by several attempts at setting up police review
boards in different cities. According to Herbert Kaufman, they involve' ••• injecting
into administrative structures new bodies, dominated by ethnic minorities or their
friends, to survey and constrain bureaucratic behavior.' So far, they have met
with tremendous resistance from organized municipal employees.
C. "Community Advocate. Such a person would supposedly act in a more aggressive fashion than the Ombudsman. It would be placed inside of the agency to act
as a mediator between agency personnel and their clients and as an expeditor,
in the fashion of the ward-heeler, by interfering in the agnecy's operation on
behalf of the client. According to the HUD/NYU Study, 'While some question his
ability to do this while being paid with government funds, the present Public
Defender system is well-established precedent.' Yet, here the target is not the
judicial system, but the more difficult one of municipal bureaucracies. It remains
to be seen whether he could operate in such a setting.
D. "Neighborhood City Halls. The purpose of this innovation is·to act as
a clearing-house for citizen complaints; that is, the major action that would be
taken by one of these neighborhood offices would be to telephone the appropriate
agency and supposedly 'follow-up' to ensure that some action was taken. Due to
this inability to·take corrective action on its min, it can be expected that major
changes will not ensue.
E. 11 Neighborhood Service Centers. This program is designed to decrease the
fragmented service pattern among competing municipal agencies in order to provide a
coordinated approach to service delivery. In addition, these multi-service centers
would be placed in local sub-communities to increase their accessibility to
local res!dcnts. It remains to be seen, however, how much substantive service
improvement will result from this drive for comprehensiveness and coordination.
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DECENTRALIZING MUNICIPAL GOVERNMENT
by
Cary S. Hersey
Like citizen participation, decentralization of government has a traditional
place in our democratic ideology: The government which is closest to the people
is considered the best government because supposedly, it most accurately reflects
their wishes. The refrains of "Let's bring overnment back to the people," "Let's
decentralize the Federal government," and 11 Horne Rule 11 strike a responsive cord in
the American spirit. Such, however, has not been the reaction to recent attempts to
decentralize individual governmental services in large cities abnd place them under
lay control. The reason for this is clear: They represent attempts to delegate and
redistribute power to now powerless groups.
Demands for decentralization of municipal functions have arisen in the black
and poor communities in response to their inability to gain access to the existing
structures, as presently constituted. Decentralization is a means of gaining access
to decision-making structures by dividing them up and placing them under lay control.
"Rather than wait for admission to these structures - where, incidentally,
they are likely to encounter larger, more experienced, well-entrenched organizations opposed to them--these groups, while continuing to strive for recognition in the older institutions, have adopted the strategy of dividing those
institutions and seeking to build new ones in which they can have greater, perhaps,
dominant, influence.
"Several results would seem to flow from any decentralization (or dividing up)
of municipal agencies. First, there will be a reduced impact of scale within the
bureaucratic structures themselves •••• The~e is some hope that by bringing government closer to the people a more flexible and responsible service delivery will
be achieved.
"Second, decentralization is a necessary prerequisite for meaningful citizen
participation. Large, centralized municipal agencies can employ many strategies
to thwart the influence of client groups and participants. Conversely, although
smaller institutions possess nearly the same capabilities, there is reason to
expect that the impact of participation will be greater if participants have
smaller local decentralized institutions upon which to act.
Third, for decentralization to have a significant effect on service outcomes,
power and authority must not be decentralized on an administrative or areal basis,
but also must be delegated to lay groups; that is, within some general guidelines
and/or performance standards covering the entire area, local units must be given
power over policy, personnel, add expenditures. Such a decentralized system would
tend to promote greater acountability for personnel perfomance, possible closer
review of line operations, and perhaps even greater coordination of activities ••••
"Fourth, there is a general presumption that decentralization combined with lay
participation will be less efficient than the present large-scale centralized
system. Nevertheless, no substantive evidence has yet been offered proving that the
present large-scale system is more efficient. On the contrary, economies of scale
for most urban public services are negligible, if not non-existent, for jurisdictions
with over 100 2 000 people, in part because of the need for close geographic proximity
of service units to their recipients. Moreover, the fear of duplicating adrninistraExcerpted from a presentation by Cary S. Hersey, Graduate School of Public Administrntion, New York University, at the National Municipal League National Conference
on Government in Philadelphia, Pa. November 9-12, 1969.
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tive costs because of decentralization may be unwarrauted because the size of the
administrative component of the smaller decentralized units would tend to decrease
out of proportion with the reduced size and complexity of the unit. Recognition
of these imperatives lies at the root of the drive for decentralization.
"Lastly, it has been suggested that decentralization is a ' ••• means for generating sufficient power over decisions to generate bargaining power with the larger
community.' By decentralizing authority and sharing power with lay groups, the
local community will have more 'leverage' over existing administrative structures.
Thus, within the needs and priorities of the larger system, they may be able to
assemble more responsive service pack~ges for their populations •••••

It is not wholly abusrd to ask whether we should not abolish the city altogether as a political organization. Let us divide Chicago and Detroit into
thirty suburbs~ amall enough so that they have some chance of achieving: a
sense of local community and local responsibility for things that can be done
locally.''. . • Kenneth Boulding, Economist.
11
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COMMUNITY COUNCILS
RECOMMENDATIONS OF Tlm CITIZENS LEAGUE
REPORT ON SUB-TJRBS IN THE CITY

RECOMME~1DATIONS

*

We propose a double approach.
There should be a new opportunity for people to group together within
the ten communities of Minneapolis identified by the City Planning
Commission. Comnunity councils should be established, built out of
elections within the neighborhoods. These councils will be the
voice of the communities to the City Council, and to every level of·
government seeking a representative committee of citizens to advise
on its programs.
There should also be a new opportunity for representation at the citywide level. Seats at-large should be added to the City Council, for
which new coalitions of groups can contest. This will add an important new dimension to representation, while tending to balance the
decision-making system.

* We believe these changes in representation should, and can, be brought about
by the City Council. We hope the Council will act. Should it not, we think
an improved system of representation is of sufficient importance that the
change should be initiated by the State Legislature.
The basic, continuing, positive responsibility of the Community councils will
be to work out, and to present to the City Council, their own ideas of what
they want their communities - Northeast ••• Kenwood-Isles ••• University •••
North Side~-to be. And, of course, what they want their Community councils
to be doing in the future.

*

This new opportunity for the neighborhoods to participate need not impair the
city's ability to make hard decisions. Irresp6nsible protest activity will
be required to meet the test of responsibility. Individuals who now proclaim
themselves spokesmen for the people will be required to gain their legitmacy
through the ballot. Separate, different, special-purpose citizen advisory
bodies will be brought together into a recognized Community council concerned
with, and knowledgeable about, a broad range of city problems.

*

Finally, a stronger system of representation should be balanced by a stronger
system of executive leadership and administration. The present diffusion of
responsibility in Minneapolis government among the Mayor, Coordinator, and
City Council President should -- and can-- also be eliminated.

Excerpted from Sub-urbs In the City, Citizens League Report, May 13, 1970.
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We recommend the legislation authorizing formation of Community councils contain
the following provisions:
A.

Powers:
1.
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2.

Community councils should have the following powers:

Appointment of their own people to serve on citywide agencies.
a.

Each Community council should nominate people to the appointing
authority when notified of vacancies on statutory boards.

b.

Each Community council should appoint at least one person with full
rights of membership to all citywide advisory committees established
by ordinance or resolution of local governing bodies.

c.

The affected Community councils should appoint all members of
committees requested by agencies or governing bodies for programs
or projects limited to local areas within the boundaries of the
councils.

Review and comment:
Community councils should be notified of all spot zoning changes,
variances, permits, licenses and public improvements requested or
proposed within their boundaries for their review, comment and recommendation within a reasonable period of time.

3.

Planning and resolutions:
Community councils in their operation should initiate plans for the
development of their areas and should hold public meetings for
discussion of issues, and they may pass resolutions to be forwarded
to the appropriate agency er governing body.

B.

Formation: Community councils should be established by a two-step procedure
--one setting the boundaries, and the other the filing of a petition by
residents indicating an interest in having a council in their community.
1.

Setting of boundaries:
A boundary commission, consisting of the chairmen of the City Council,
School Board, Park Board, City Planning Commission, and Human Relations
Commission, the Mayor, and a member of the County Board who is a
resident of Minneapolis, should be established for th~.purposes
of developing and stting boundaries for each Commmunity council and
its election districts. Suggested boundaries should reflect areas
identified as communities, while election districts should be developed
which will maximize the opportunity for election of minorities. The·
commission should act to fix the boundaries only after holding public
hearings.
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2.

Establishment of councils:
Community councils should be established in the designated connnunities
where a petition containing the names of 500 residents has been filed
with the boundary commission and elections are held.

c.

Membership:
Connnunity councils should be made up of residents elected from small
geopgraphic districts and residents elected by a proportional vote from
a combination of districts within the community. Aldermen and districtelected Park Board members should be ex-officio, non-voting members.

D.

Elections:
Members of the Connnunity council should serve two-year terms and be elected
in elections jointly with the city general election. The boundaries of
voting precincts should be changed to coincide with election districts in
each community to facilitate voting for the members of the community council,
the district members of the Park Board, the ward-elected aldermen, and the
Legislature.

E.

Staffing:
Each Community council should appoint an executive secretary who would be
exempt from civil service and paid a salary not less than assistants to
the City Council. The executive secretary should work under direction of
the Community council to represent it at public.. hearings, committee
meetings of legislative bodies and act as thea:lvocate for citizens of the
community. He should consider citizen complaints and seek their resolution
with appropriate public officials and agencies.

F.

Compensation of members:
Members of the Community council should receive per diem compensation in
an amount sufficient to cover their out-of-pocket expenses and to encourage
their particip_ation.
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PART VI
NEW DIRECTIONS
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INTRODUCTION
The danger in
are so shrill
and energetic
of the cities
in scope, but
people of the

reviewing the crisis of the cities is that the cries of alarm
as to cause confusion and paralysis, where enlightened leadership
programming are needed. Any formula for dealing with.the problems
obviously cannot treat isolated systems and must be comprehensive
before any of these considerations, it first must involve the
city in making choices and executing plans.

The civil rights movement of the late 1950s and early 1960's and major federal
programs in housing, redevelopment, urban renewal and the War on Poverty
dramatically signalled the broadening - involvement of citizen participation.
The Model Cities Program begun under the Johnson Administration recognized the
role of citizens, as pointed out by Ralph Taylor, and the succeeding proposals
for community self-determination move a step further by permitting residents
to acquire complete monetary and decision-making control,over their own programs.
Gar Alperovitz credits this Community Development Corporation approach with
cutting through many of the current Congressional hurdles to resident participation and neighborhood self-determination. It is perhaps imperative to the
success of any program to take note of Bernard Frieden's plea for fle~ibility,
as well as careful planning and funding in the early stages, to build the , ···
necessary confidence to attract earnest participation.
If city dwellers and city planners dreamed dreams of esc?ping the chaos o.f

the contemporary city by moving out to New Towns, William H. Whyte warns
of the sterility and improbability of such ventures, and despite Athelstan
Spilhaus' allusions to glorious technology and all that it promises, we might
find more workable solutions in the more pragmatic Minnesota plan for a Metropolitan Council to coordinate planning and facilitate funding in a 7-county metropolitan region.
Proposals for more advantageous land use will continue to intrigue planners as
wells as Congressional leaders, however, and Gladwin Hill may be presaging a
new cry for the late 20th Century. Americnas do not have only other worlds to
conquer. They have giant steps forward to be made on this planet, in the name
of mankind. The steps must contain the imprint of many Americans. In the words
of John Gardner, we can act decisively, as individuals and as a nation. All that
it takes is "guts, money and leadership."
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A PROPOSAL FOR COMMUNITY SELF-DETERMINATION
by
Gar Arperovitz
Under our present welfare and antipoverty programs, the poor are dependent
on the willingness of the middle class to support them. Suburban congressmen
are continually asked to tax their own constituencies and, not surprisingly,
when good will pales, as it has in the wake of rebellion and violence, welfare
dries up.
We may bemoan this fact, but as long as such a system prevails, we cannot
expect to provide even marginal security for the poor.
Even were it secure, however, welfare is a bad system. Poor men, jammed
into urban ghettos or abandoned in rural hollows, don't want charity--even government charity. Welfare checks and food stamps strip them of dignity and breed
in them hatred of the total system. They go about their daily lives with nothing
new or hopeful on the horizon, resenting handouts, resenting the overbearing
institutions of our society, frustrated, alienated, angry.
Clearly, we need a new approach. We need a program that is not dependent
on the failing largesse of Congress. More fundamentally, we need a program that
will foster economic development-- one that will offer jobs, ownership, and dignity,
instead of hand-outs.
However, economic development through jobs and outside business investment
is not sufficient--not to achieve pride and self-determination, nor even order,
when one takes into account the alienation, turmoil and despair that is the central
fact of ghetto life today. What is needed is community development based on the
responsible participation of ghetto people in their own affairs.

*' * *

How is participation to be achieved? Inevitably through some community decision-making mechanism. One example is in Columbus, Ohio, where a Lutheran
minister, the Rev. Leopold Bernhard, worked to set up a neighborhood corporation
in a ghetto with the help of Milton Kotler, the Washington writer.
The corporation is, in fact, little more than a simple legal line drawn
around·a neighborhood of 8,000 people. All the stockholders live in this one
geographic area. Anyone in the neighborhood can become a member in the corporation
simply by signing up. Critically important: the corporation is controlled by
the neighborhood on a one man, one vote basis.
The Office of Economic Opportunity and others working to fight poverty transfer
funds directly to the corporation to be used for social services--day care centers,
job training, and teen centers--as the community deems best for i t s ~ self improvement.
Mistakes are made, as they are in any organization. But the corporation-the central decision-making unit--must face the consequences of its mistakes in
the open arena of neighborhood politics. There are regular neighborhood meetings
and corporation elections. And there are plenty of community groups and leaders
to keep an eye on each other--just as in any other political institution.
The Columbus example is being tried tn dozens of other communities. With
emphasis on local autonomy and private, decentralized decision-making, these
Re".'rinted from New Generation, "The New Approach to Poverty", by Gar Alperovitz,
Vol. 50, No. 4, Fall, 1968.
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projects adhere to the most traditional of American values. The 11 community corporation" recalls the spirit of the New England town meeting--the people closest
to a problem are responsible for solving it; local leadership is recognized and in
control.
The strength of the idea is the old truth that the only way to achieve
self-respect is to be responsible for one's life. Its special value for us today
is that it could provide the framework in which the energy of social protest
can be channeled into constructive activity for community development.
~

**

But community control of outside resources in reality means very little. In
fact, it can easily lead to ' 1 co-option." Nor does it solve our first pt'oblem of
finding a source of funds other than a reluctant Congress for the transformation
of the ghetto.
Those who recognize that economic development is a good idea may, with a little
imagination, also see that funds for community social services might be derived
from the efforts of the community itself. If the community corporation were not
merely a conduit for outside funds but instead were also a vigorous economic
enterprise that owned businesses, profits could be plowed back into the community
for social services. A community corporation in this form would bear considerable
resemblance to an all purpose neighborhood cooperative.
How could a deprived community produce its own community-service funds and
manage its own anti-poverty programs? One way of achieving this is for a nonprofit community corporation to buy at fair market value the profit-making stores
and factories that white businessmen in the ghetto are becoming more and more
interested in selling as a result of the recent riots. Moreover, new supermarkets,
stores and industries can be started.
The idea of the community corporation as both a social and economic entity
is already being tested in communities as diverse as Crawfordville, Ga., and Los
Angeles, Calif. New Legislation introduced in Congress last July would give
these experiments and the broader idea a major push forward. Under the legislation
significant federal benefits would be available to launch community-controlled
development programs in poor areas throughout the nation. Were the program under
way successfully, the national welfare system, as we know it, could ultimately
supplement existing efforts by a system of anti-poverty programs communities could
call their own, for they would run them and finance them from the profits of
the enterprises they set up.
The proposed Community Self-Determination Act, which already has won broad
bipartisan support (more than thirty-four senators of both parties), was developed
and drafted in a cooperative effort involving the Kennedy Institute of Politics
at Harvard University, the Congress of Racial Equality, and business leaders and
lawyers.
The major thrust of the legislation is to provide government tax incentives
and government-insured loans to community corporations to insure a flow of capital
for new business. It would authorize the creation of Community Development Corporations (CDC's) chartered by the people of urban and rural areas where low incomes
and high unemployment are prevalent.
Stockholders would be the people of a self-defined community area, ranging
from 5,000 to 300,000 in the case of Harlem or Watts. A corporation would be
established only after at least 10 per cent of the persons aged 16 or more in the
co:::;munity pledged to buy stock in it. Shares would be sold for $5 each, paid in
cash or through "sweat equity"--earned through contributed labor or services.
Each stockholder would have one vote in the affairs of the corporation regardless
of the number of shares held.
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The initiative for the formation of a CDC would come not from the government
but from the people of a community. The formative process, similar to the NLRB
labor union certification process, would be supervised by a five-member National
Community Corporation Certification Board, appointed by the President, and would
involve pledge cards and community referendums. The certification board would
make a 11 seed money" grant to the CDC equal to the money it raises through its
sale of stock to community residents.
Each CDC would have these main functions: (1) to finance, acquire, own and
manage productive businss enterprises located in the community, and (2) to use the
profits from such interprises to finance its won educational and social-service
programs in the community. These programs would include basic education, child
welfare, day care, pre-school training, health, consumer education, home-o~nership
counseling, college placement assistance, job finding, recreation and legal aid,
among other services.
A semi-autonomous Business Management Board would be set up within each CDC
to provide overall management of CDC owned businesses. EAch such board, appointed
by the directors of the CDC it serves, would be required to set and maintain
reasonable standards to insure that the businesses they run avoid both excessive
retention of earnings and irresponsible distribution of required operating funds.
In effect, it would attempt to insulate business-management decisions from immediate
interference by CDC directors and stockholders. The board, acting for the CDC,
would purchase and hold the stock of the subsidiary community businesses, elect
directors, and exercise general stockholders' prerogatives on CDC's behalf.
Initially, most of the subsidiary corporations set up by the CDC through its
Business Management Board would be consumer and service corporations. Later on, an
increasing proportion would be engaged in manufacturing.
From the earnings that are generated by the subsidiaries, the Business Management Board would repay loans and debts of the CDC and reinvest in additional
business opportunities. Earnings then remaining would be transferred to the CDC
board of directors for administrative expenses and for the CDC's neighborhoodservice programs. Eventually, it could also distribute up to 50 per cent of its
earnings as dividends to its stockholders.
To provide capital and credit, the legislation would create a system of CDCowned Community Development Banks (CDB's), which would resemble the National Land
· Bank Associations that have been an important part of the national Farm Credit
System.
The CDB'.s, which would make loans to CDC subsidiaries to finance business
acquisition and operation, would receive initial capital by selling their own
stock to the CDC's and to private businesses or to churches, foundations and other
groups. They would raise further capital by selling bonds to the public. The bonds
would be guaranteed against default by money deposited in a special fund built
from the excess earnings of the Federal Reserve banks--the same kind of system used
when the Federal Depost Insurance Corporation was created in 1933 to insure bank
depositors against bank failures.
A United States Community Development BAnk would be created to serve as a
secondary financial institution to provide technical, managerial and financial
expertise to the CDB's and to promote the economic development of communities and
areas where no CDB was established.
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The legislation also contains tax incentives to encourage outside compalitles
to come into the area, establish a new plant, train local people to manage it
properly, and then sell it at a profit to the CDC as a new subsidiary. This method,
it is hoped, might provide a way to place sophisticated industry, as well as momand-pop stores in the community. The incentives would operate, not merely to
bring the company in--but to take ft out, leaving ownership in the hands of the
community. Profits from the sale cf such installations would avoid taxes so long
as the company invested the proceeds in another business in a poor area.
The CDC's would also be taxed lightly on profits so the excess could be used
for community services.
The Community Self-Determination Act is now being refined and revised. Its
adoption could offer a way to overcome Congressional hurdles to new programs which
tax some to pay for handouts to others--and offer no hope of serious jobs. It
could give our poor areas a chance to bufld their own wealth and draft their
own destiny. It might even provide the impetus that is needed for a real transformation of our cities.
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A DEMONSTRATION" CITIES PROGRAi'1
by
Lyndon B. Johnson
I propose a demonstration cities program that will offer qualifying cities
of all sizes the promise of a new life for their people.
I propose that we make massive additions to the supply of low and moderatecost housing.
I propose that we combine physical reconstruction and rehabilitation with
effective social programs throughout the rebuilding process.
I propose that we achieve new flexibility in administrative procedures.
I propose that we focus all the techniques and talents within our society
on the crisis of the American city.
We intend to help only those cities who help themselves.
I propose these guidelines for determining a city's qualifications for the
benefits--and achievements--of this program.
[1] The demonstration should be of sufficient magnitude both in its physical
and so~ial dimensions to arrest blight and decay in entire neighborhoods. It
must make a substantial impact within the coming few years on the development of
the entire city.
[2] The demonstration should bring about a change in the total environment
of the area affected. It must provide schools, parks, playgrounds, community
centers, and access to all necessary community facilities.
[3] The demonstration--from its beginning--should make use of every available
social program. The human cost of reconstruction and relocation must be reduced.
New opportunities for work and training must be offered.
[4] The demonstration should contribute to narrowing the housing gap between
the deprived and the rest of the community. ~1ajor additions must be made to the
supply of sound dwellings. Equal opportunity in the choice of housing must be
assured to every race.
(5] The demonstration should offer maximum occasions for employing residents
of the demonstration area in all phases of the program.
[6] The demonstration should foster the development of local and private
initiative and widespread citizen participation--especially from the demonstration
area--in planning and execution of the program.
[7] The demonstration should take advantage of modern cost-reducing technologies
wihtout reducing the quality of the work. Neither the structure of real estate
taxation, cumbersome building codes, nor inefficient building practices should
deter rehabilitation or inflate project costs.
[8] The demonstration should make major improvements in the quality of the
environment. There must be a high quality of design in new buildings, and attention
to man's need for open spaces and attractive landscaping.
Reprinted from a Special Message to Congress on Improving Nation's Cities by Lyndon
B. Johnson; January 26, 1966.
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[9] The demonstration should make relocation housing available at costs ·
commensurate with the incomes of those displaced by the project. Counseling
services, moving expenses, and small business loans should be provided, together
with assistance in job placement and retraining.
[10] The demonstration should be managed in each demonstration city by a
single authority with adequate powers to carry out and coordinate all phases of
the program. There must be a serious commitment to the project on the part of
local, and, where appropriate, state authorities. Where required to carry out
the plan, agreements should be reached with neighboring communities.
[11] The demonstration proposal should offer proof that adequate municipal
appropriations and services are available and will be sustained throughout the
demonstration period.
[12] The demonstration should maintain or establish a residential character
in the area.
[13] The demonstration should be consistent with existing development plans
for the metropolitan areas involved. Transportation plans should coordinate
every appropriate mode of city and regional transportation.
[14] The demonstration should extend for an initial six year period.
should maintain a schedule for the expeditious completion of the project.

It

These guidelines will demand the full cooperation of government at every level
and of pr.ivate citizens in each area. I believe our Federal system is creative
enough to :i.nspire that cooperative effort. I know it must be so creative if
it is to prosper and flourish.
Size of the Program
The program I recommend is intended to eliminate blight in the entire demonstration area. Through efficient rebuilding it must replace that blight with
attractive and economic housing, social services, and community facilities.
There are many ways by which this can be done, once the commitment has been
made to do it. Total clearance and reconstruction; partial clearance and rehabil·
itation; rehabilitation alone--any of these methods may be chosen by local citizens.
There are few cities or towns in A.~erican which could not participate in the
Demonstration Cities Program. We shall take special care to see that urban communities of all sizes are included. For each such community, the impact of the
program will be significant, involving as much as 15 to 20 per cent of the existing
substandard structures.
For the largest qualifying cities a realtively modest program could provide
decent housing for approximately 5,000 families now living in substandard dwelling
units. It could rehabilitate other marginal housing sufficient to affect SQ,000
people. A typical program could well involve a total of 35,000 units or 100,000
people.
For cities of approximately 100,000 people, 1,600 families could be rehoused,
and 3,000 units rehabilitated, affecting a total of 10,000 people.
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Benefits of the Program
I recommend that participating cities receive two types of Federal assistance:
First, the complete array of all available grants and urban aids in the
fields of housing, renewal~ transportation, education, welfare economic opportunity
and related programs.
Second, special grants amounting to 80 per cent of the non-Federal cost of
our grant-in-aid programs included in the de.'llonstration.· These grants are to
supplement the efforts of local communities. They are not to be substituted
for those efforts.
In every qualifying city, a Federal coordinator would be assigned to assist
local officials in bringing together all the relevant Federal resources.
Once authorized, the supplemental funds would be made available in a common
account. They would be drawn at the discretion of the community to suppor·t the
program. They would be certified by the Federal coordinator.
It is vital that incentives be granted for cost reductions achieved during
the performance of the program.
At least as vital as the dollar commitment for rebuilding and rehabilitation
is the social program commitment. We must link our concern for the total welfare
of the person, with our desire to improve the physical city in which he lives.
For the first time, social and construction agencies would be joined in a massive
common e£f0rt, responsive to a common local authottty.
Federal Cost
Funds are required in the first year to assist our cities in the preparation
of demonstration plans. We should not underestimate the problems involved in
achieving such a plan. The very scale of the demonstration~ its widespread and
profound effects on the social and physical structure of the city, calls for
·marshaling the city's planning and administrative resources on an unprecendented
scale.
I estimate the appropriate Federal contribution to this planning effort at
$12 million.
For that supplemental demonstration grants I will recommend appropriations,
over a six-year pe~iod, totalling over $2.3 billion, or an average of some $400
million per year.
It is impossible to estimate exactly--but it is necessary to consider--the
rising cost of welfare services, crime prevention, unemployment and declining
property values that will plague all governments, local, state, and Federal, if
we do not move quickly to heal and revitalize our cities.
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MODEL CITIES:

WHAT AND WHY?

The model cities program is designed to concentrate public and private
resources in a comprehensive five-year attack on the social, economic, and physical
problems of slum and blighted neighborhoods, Authorized by Titel I of the Demonstration Cities and Metropolitan Development Act of 1966, its purpose is to upgrade the total environment of such neighborhoods and significantly improve the
lives of residents.
Cities participating in the Model Cities program reseive one-year planning
grants to cover 80 percent of the cost of planning comprehensive programs to raise
substantially the levels of housing, education, health and medical treatment,
employment and job training, income, and social services in the model neighborhood.
When plans are completed and approved, cities are eligible for Federal grantin-aid programs and Model Cities supplemental grants to carry out their programs.
Community responsibility fnr the Model Cities program is vested in the principal
local executive officer Mayor, City Mangger) and elected governing body (City
Council, Commission). Because the Model Cities program is designed to improve
the target are and contribute to a more well-balanced, helathy city and metropolitan
area., it should also further develop the capability of local government to deal
with citywide problems similar to those faced in model neighborhood areas.
States are encouraged to work closely with Model Cities to relate State
administered Federal grant-in-aid program~, particularly those in the fields of
health, education, and welfare, to the needs of the model neighborhood. States
should coordinate activities, contribute financial and human resources, provide
technical assistance, and respond to needs for legislative change.
Residents of the neighborhood and the city as a whole (including labor, business,
and other civic groups in the community) should have a hand in identifying problems
planning, and carrying out the program. To assure them a meaningful role in
improving and rebuilding their communities, neighborhood residents must have clear
and direct access to the decision-making process in the Model Cities program.
Res•tdents should also ge given maximum opportunity for jobs in the projects and
activities of the program.
Q.

What are some ·of· the· improvements that may be made in the model
neighborhood?

A. Increased supply of new and rehabilitated housiqg with maximum choice
of housing for all citizens of all incomes; better education, from preschool
through adult; improved health and medical services; increased income levels as
well as better welfare and social services; increased opportunities for economic
development, jobs, and job training; better transportation, particularly between
home and job; reduced crime and delinquency; better physical surroundings through
adequate public and commercial facilities.
Within these basic goals of the Model Cities program, the locality plans a
program setting its own specific goals that will meet the most urgent needs of
the particular neighborhood.

Q.

Where does the money for a Model Cities program come from?

Excerpted from"The Model Cities Program, Questions and Answers", U.S. Department
of Housing and Urban Development, Washington, D.C. June, 1969.
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A. Public funds will come from existing Federal urban aid programs and State
and local sources. Moreover, the amount of private investment in the neighborhood
should increase substantially. Model Cities funds pay for 80 percent of the
cost of planning and administering a Model Cities program. Model Cities funds
are also available in the form of supplemental grants. These supplemental funds,
which are available only upon approval of the city's plan its target area, can
be used as cities choose, but with special emphasis upon high priority activities
in their model neighborhood program not usually provided for by existing Federal
grant-in-aid programs.

Q.

What is so special about the Model Cities program if it only offers
cities existing Federal grants, plus some extra Model Cities money?

A. The Model Cities program seeks to help cities deal more effectively with
the broad range of urban problems by giving them the technical and financial assistance to coordinate and concentrate public and private resources in a locally
developed program. The unique features of the program are the supplemental
grants to give the city greater flexibility in carrying out its program, the
promise of a coordinated Federal response to local needss and the encouragement
of a working relationship between city government and residents.

Q.

Will the Model Cities program mean that after five years the model
neighborhood will offer the same benefits and the same opportunities as
the city as a whole?

A. Probably not. During the five-year period the city is expected to make
as much progrss as possible toward raising the quality of life in the model neighborhood to the levels of the rest of the city. However, the neighborhood is
selected because it has some of the worst conditions in the city, and lt may not
be possible to accomplish all goals within a five-year period. On the other hand,
the five-year program should make substantial improvements in the neighborhood,
and establish the groundwork for continued ppogress.

Q.

If cities selected for this program are supposed to have neighborhoods
with serious social, physical, and economic problems, why is it called
"Model Cities"?

A. In attacking these human and physical problems, these
pected to use innovative approaches, new techniques, and reach
coordination of Federal, State, local, and private resources.
should serve as "models" to be followed by other cities facing

Q.

selcted cities are exa high degree of
Acccmplishments
similar problems.

Who should be involved in planning and carrying out the local Model
Cities program?

A. All public and private groups and individuals in the community who are
affected by what happens in the model neighborhood, provide services to the model
neighborhood, or have resources, financial and otherwise, whichcan be u3ed in
treating model neighborhood problems.
A partial list would include residents of the neighborhbod, all ~ity, county,
and State agencies that provide services to the neighborhood (Police Department,
Sanitation Department, County Welfare Department, Health Department), State
agencies (State Education Department, State Health Department), elected officials
and boards (School Board), civic and citizen groups (Health and Welfare Council,
Chamber of Commerce), organized labor, universities, industry, private businessmen,
professionals, churches, and others.
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3(c 3
Citizen Participation
ij.

What part do the residents of the model neighborhood take in the Model
Cities program?

A. The Model Cities law requires "widespread citizen participation" in the
Model Cities program. HUD has issued general performance standards calling for
a citizen participation structure in model neighborhoods. This would give citizens
early, meaningful, and direct access to decision-making, so they can influence
the planning and carrying out of the program. Leadership of the structure must
be accepted by the residents as representing their interests. Residents must also
have direct and timely access to technical help which they consider trustworthy.
Q.

How do residents choose the people they want to represent them in the Model
Cities program?

A. HUD does not require any particular method of picking the citizens who
will represent the neighborhood.

Q.

If a citizens' group feels it has been left out of the program, can it
deal directly with HUD?

A. HUD staff will investigate the complaints and report its findings to the
city. HUD's objective is to encourage a working relationship between neighborhood
and city government, not between the neighborhood and the Federal Government.

Q.

Can model neighborhood residents run their own program?

A. The city is basically responsible for the Model Cities program. Since
the city government and various private agencies provide services to the model
neighborhood, residents cannot run their own program apart from the city government. They, however, can and should have an important voice in the Model Cities
puogram.

Q.

How much money has the Congress authorized for Model Cities?

A.

For the first three years of the program, Congress authorized:
~36 millioh for planning grants
$1.9 billion for supplemental grants
$600 million for urban renewal projects in model neighborhoods.
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CITIZEN PARTICIPATION IN THE MODEL CITIES PROGRAM
H. Ralph Taylor
The frustration quotient related to citizen participation is very high - higher
in some cities than in others, but high in all.
This is a statement that all of you will agree with.
Nonetheless, I do not believe that there is any point in discussing whether
there should be citizen participation. The fundamental principle that citizens
have a right to participate in and influence the development of plans that will
affect their lives is no longer debatable. The social revolution under way
throughout much of the world has made this so.
But recognition of the principle does not mean that the practice will be or is
effective.
And this is our problem. It is easy for citizen participation to be an affective
barrier to action, just another layer of red tape, another means of immobilizing
ourselves.
Professionals who work in this arena. see unmet needs en all sides. We feel
that we can put together programs that will meet these needs. We are frustrated
by having to deal with (what some consider) the chaotic, undisciplined, unstructured, quarrelsome reality that is the world of the poor, particularly the black
and the Spanish-speaking poor. It would be so much easier if they would accept
programs mounted by professionals to solve their problems. But programs,
whether stale, ineffective, and irrelevant or new and full of promise are no
longer acceptable when packaged and delivered.
This is the reality of today. And I believe it to be healthy. The process of
growth from apathy and alienation to participation and a full role in a larger
society is necessarily difficult. We must recognize and understand this for
the black, Puerto Rican, and Mexican-American communities because these are
problem areas.
..

Recognition, however, is useful only if it leads to understanding and policy
based on understanding. I want to talk briefly about three issues which bear
on policy:
1.

2.
3.

Control
Technical Assistance
The Larger World

Conrol is a word that permeates the rhetoric of the minority community and is
rarely, if ever, heard in the white community. There are those who say that
when you have it, you do not have to talk about it. But people in minority
ghettos are going to continue to talk-about control, in the Model Cities program
and elsewhere. This talk of control is an important part of the rhetoric of
Excerpted from Citizen Participation in Urban Development, Hans B.C. Spiegel,
Editor,NTL Institute for Applied Behavioral Science, 1969. From a speech
presented at the meeting of the National Association of Housing and Redevelopment
Officials, Minneapolis, September 1968.
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self-affirmation and must be understood as such.
Beneath the rhetoric, however, there can be no e~clusive control by citizens
or by any single citizen group. The work that has to be done can be accomplished
only by various public and private forces working together. In the Model Cities
program the responsibility for marshalling the public and private forces through
political leadership is placed on the Chief Executive of local government.
Where citizen participation is seen and used as a vehicle for creating a
separate enclave, the program and the city are in trouble. Apartheid, whether
voluntary or involuntary, is not a legitimate objective of the Model Cities
program.
Citizen participation works best when, despite the rhetoric of control, citizens
and city government negotiate a sharing of power that permits the people of
the neighborhood to participate effectively in determining the use of the resources that affect the quality of life in that neighborhood.
In this partnership, the city is clearly the dominant partner and that is as
it should be in the Hodel Cities program. But this does not mean that partners
should not negotiate out rights and obligations that clarify their respective
roles. I stress partnership because that relationship is vastly different from
paternalism - whexe the recipient is not a partner but a "subservient."
Neighborhood influence over the decision-making apparatus in areas of concentrated
minority residence is going to grow. In some communities, action may not be
acceptable until the dominant minority is in apparent control of at least part
of the structure.
There is nothing new, startling, or frightening about this. It is clearly
consistent with the historical pattern by which other minorities have moved into
the mainstream. Today this situation is complicated because there are those
who see all social programs as pacification efforts; those who see the destruc-tion of the present social structure as an essential prerequisite to progress.
Such persons are determined to prove their point by negative opposition to
all proposals, particularly those they cannot dominate or use to achieve their
objectives.
I am convinced that the overwhelming majority of the people in minority communities have not give up on the system. A CBS national poll recently documented
this. The challenge·, then, is to build two-way communication with forces in
the minority communit1, which retain some hope and faith.in the system, while
at the same time keeping channels open for participation by those who are bitter,
suspicious, cynical, and even hostile. But one cannot let the effort to maintain
communications with the hostile and negative minority prevent forward-motion
for the benefit of the community.
This is a very difficult and sensitive area~ with great suspicion and hostility
on all sides. City governments must be sincere in their willingness to share
power. Insincerity will help polarize the community. They cannot reach the
moderate middle ground unless the city and residents together develop a relationship that the community will accept as valid and honest. The old captive
' 1engineering of consent'; kind of participation is no·, longer acceptable.
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I draw three implications from the above:
-Power must be shared in reality, not just on paper.
-The purpose of the power sharing must be positive- to identify and meet
real needs, and to develop the capacity to function effectively in a society
where coalitions, not absolutes, control.
-Success will be determined by the way persons work together, not the
rhetoric that often tears them apart.
I am convinced that a structure that has legitmacy and is accepted by substantial
portions of the connnunity is essential. Without a structure, every subgroup
makes its own demands, and chaos is the inevitable result.
White community leaders, particularly business leaders, tend to respond to demands
of the subgroups without a full understanding of power relationships in the
neighborhood. The result has been in some cities,to build up those who negotiate
by escalation of demand and threat. Negotiation by threat does not develop
the competence to function effectively in a coalition society. It only exacerbates the backlash reaction that threatens the very real progr€ss that is·being
made,
The neighborhood structure must have the assistance it needs to bargain and
negotiate effectively. This does not mean that it must do the planning or that
it must have a duplicate planning staff and capability. It does mean making
available technical assistance and expertise that the neighborhood can
trust. With this assistance they can analyze, criticize, and suggest alternatives
to be explored and developed, and judge whether the exploration of those alternatives has been honest and thorough.
The objective of the Model Cities program is to help develop the capacity to
function in and use the system. Technical assistance is an indispensable tool.
And if it is to be accepted, it must be trusted. In many places, to be trusted
it must be under the direction and control of the,community. That is why we
are moving to encourage the concept of Independent Technical Assistance - making
available to the residents, under their control, resources to provide technical
assistance and expertise they trust.
Citizen participation can be an effective means of blocking progress. That is
easy, particularly when the ~pparent spokesmen for the minority community
are divided and contentious. It is more difficult for citizens and their government to develop a working partnership that will move from rhetoric to joint
planning, to delivery of programs responsive to neeas, and to changes in existing
systems and institutions to make them more respoRsive.
This will not happen of itself. It will require a structure, a great sensitivity
on the part of the majority community, technical assistance to help develop
capacity and overcome mistrust, and a desire by the minority connnunity to move
into the wider system.
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A WARNING NOTE
by
Bernard J. Frieden

7,
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The fundamental principle underlying the Model Cities Program is that communities undertaking major programs to deal with the problems of poverty and unequal
opportunity ought to have the freedom to shape these programs according to their
own sense of priorities. Most prior federal urban programs imposed severe restrictions on communities, and prevented the use of federal funds for purposes
other than those specified in the law.
From the outset, it has been clear that cities have responded to this invitation to set their own priorities and program activites. Thus, even though Model
Cities has peen administered by the Hepartment of Housing and Urban Development,
city proposals have stressed many activities not normally funded by HUD: education,
health care, income maintenance, and so on. An analysis of the first round of
Model Cities applications, carried out by the Department of Housing and Urban
Development, identified the substantive areas that were given first priority
by the cities. Education and training were given first priority by more cities
than any other subject, followed by citizen participation, employment and on
the job training, administrative machinery, housing, and helath services. Further, t
the proposals differed considerably from one community to another. These results
confirmed that local communities do in fact want to work along the lines contemplated
by the legislation: to combine a wide variety of programccomponents cutting
across the usual boundaries of individual federal aids, and to develop special
combinations of activities to suit their own circumstances.
The first element in a legislative strategy should be to resist pressures
to earmark 2uppiementary grant funds for specific purposes. Such pressures are
not purely hypothetical. Experience with the Community Action Program is instructive in this respect. When the CAP was first initiated, local community action
agencies were invited to prepare individually-tailered programs with a promise
that federal wid would be forthcoming in a reikatively unrestricted form. At first,
community action funds were appropriated without designation of the specific
local purposes for which they could be used. But within two years, Congress began
to earmakk a major share of community action appropriations for specific "national
emphasisn programs--Head Start, legal services, and so on. As a result, community
action agencies were increasingly unabree to plan their own activities and instead
had to rely on predetermined programs. This course of action should be prevent by wa
warding off proposals for earmarking Model Cities supplementary funds.
The Model Cities Program supports a plannigg period of one year before a
community is funded for the first year of operations. Mnay cities are taking
longer than a year to prepare their plans. This necessarily slow process occures
in a setting where many residents are impatient for action, beset by problems
that need urgent attention, and skeptical of new organizations that seemingly
talk endlessly and do nothing. The Model Cities organizations often find it
difficult to establish their credibility as agencies that will be able to deliver
anything, and thus they lack the community confidence that is essential to attract
serious local participation.
Offering limited discretionary funds for Model Cities agencies to spend
on action projects during the planning peirod would be very helpful in many cases.
Excerpted from Delivery Systems for Model Cities; New Concepts in Serving the
Urban Community, Eddie N. Williams Editor, The University of Chicago, Center for
PoJ.lcy Study and Center for Urban Studies.
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Federal agencies have offered certain specified programs (such as the Concentrated
Emplyment Program) to Model Cities areas during the planning year, but they have
not offered block grants which would allow agencies freedom to define their own
early activites. ~Iany agencies probably would prefer not no undertake early
operations, but a new fund for early activites would be extremely valuable as a
local option.
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A NATim1AL LAHD USE PROGRAM

Gladwin Hill
"We don't have too many people, u Secretary of Interior Walter ...J. Hickel remarked
recently. "The trouble is that they're concentrated in the wrong places."
In an era when urban congestion is becoming excruciating in many ways, 49 percent
of the nation's area is still classified as "farm:lertd"- although only a small
fraction of it is needed for agricultural production and only 5 percent of the
nation's population lives on it.
Meanwhile, 80 percent of the nation's population is crowded into less than 10
percent of the land area, suffering from and grapping with the various pollutions,'
personal tensions, tax-support problems and deteriorating livability.
There are 11 acres for every man, woman and child in the country, but most people
exist on only a few square yards.
The basic reason for this uncomfortable paradox is that during its 200 years of
existence, the nation has never taken a comprehensive look at how it .might
better apportion its land among its ever-growing citizenry.
But there is not a gleam of light at the end of the tunnel. The Public Land
Law Review Commission, a body of Congress appointed in 1964, has presented the
conclusions from an intensive five-year study of the nation's land that the
federal government owns.
Many planners hope that this will be a step toward reassessment of all the
nation's land and the development of a coherent, servicable national land-use
program.
Up to now, whether a piece of land should be desert, forest, farm land, a dump,
an.industrial plot, a cracker box subdivision, quality residences or a park has
essentially been decided by uncoordinated parochial economics.
Sen. Henry M. Jackson of Washington,calling the situation "anarchy," S§lys that
how the nation's land is used is determined by 60,000 separate governmental jurisdictions -with quasi-zoning authority. Sen. Jackson has introduced a bill that
would encourage states to establish comprehensive land-use plans under federal
supervision.
There has been a traditional reluctance by both Congress and the executive
branch to poke into this potential hornet's nest of state and local jurisdictions •
•
But the matter has become urgent with the prospective increase of the nation's
population by 50 percent - 100 million persons - in the next 30 years.
Reprinted from the Minneapolis Tribune, from an article in the N-ew York Times.
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As things stand, the only outlook is for most of these new citizens to be added

to the already overcrowded urban areas. President Nixon and other cfficials
have spoken of the need for developing hundreds of new cities to accommodate
the new population. But specific plans have been slow jelling, for lack of a
national land-use plan into which such a large amount of development could
be fitted.
With a national land-use plan, environmentalists have said, the federal government
could by many means - such as the placement of federal contracts and assistance
to "new city" construction - gently channel national growth into leas-developed
areas.
This would simply be a latter-day version of the way the government encouraged
"the winning of the West": through the Homestead Act, under which a pioneer got
title to land by settling on it; through land grants to the railroad builders;
and through grants for the support of state school systems.
The process of channeling growth would in effect begin,·a redistribution of
population, anq with it the dispersal of industry and commerce, whose current
location and density (rooted in the era of water wheels and sailing ships)underlie
many environmental problems.
A start on this redistribution process maybe closer than many people are aware.
A particular concern of the Public Land Law Review Commission, its director,
Milton A. Pearl, said recently, is "the question of whether, and if so to what
extent, -public lands should be made available for the expansion of existing
cities or for the development of totally new cities and to~"Ils".
He added significantly: "We know that some Western communities cannot expand
unless public lands are ~~de available for them. One suggestion made to the
commission was that the government open lands for settlement under an urban homestead procedure comparable to the Homestead Act of the last century. Another
suggestion would provide grants for the establishment of new towns that would
be self-sufficient of self-contained."

I
I
I

I
I
I
I
I
I

I
I
I
I

I
I
I
I
I
I

THE CONCEPT OF NEW TOWNS: MIRAGE OR Pf:I.NACEA?

3 7/

William H. Whyte
The next step, many people believe, should be the building of whole new towns.
Better big subidivisions are not enough, they say; what we should do is carry·
the cluster concept to the ultimate; grpup not only homes, but industrial
plants, hospitals, cultural centers, and create entirely new communities. These
would not only be excellent places in their own right; together, they would be
the last best chance of the metropolis.
It is a hope that at last seems nearer the threshold of reality. Developers have
been moving in this direction and across the country a dozen large-scale
communities have been started, each of which is meant ot have an eventual
population of 75,000 or more. In addition, there are some two hundred "planned
communities" being built which, if smaller, claim the same basic approach.
Big corporations have been getting into the business. Gulf Oil financed the
start of Reston, outside of Washington, and has now taken over the whole operation;
the Connecticut General tife Insurance Company is financing Columbia, outside
of Baltimore. General Electric has set up a special division to assist the
builders of new towns .snd a Rand-type of think center for the planning of them.
Philosophically as well as physically, the true new town is to be a complete
community - so complete that it can exist independent of the old city, and,
quite literally, help cut it down to size.
The specifications are remarkably similar to those laid down some half century
ago in England by Ebenezer Howard. Like many generations of planners after
him, Howard sought an antidote to the city. "There are in reality," he said,
"not only, as is so constantly assumed, two alternatives - town life and.
country life - but a third alternative in which all the advantages of the most
energetic and active town life with all the beauty and delight of the country,
may be secured in perfect combination. 11
He proposed a garden.-city in the countryside - a community of about a thousand
acres set in a green belt of five thousand acres. The connnunity would own the
land and lease it to. people who would build according to the plan. It would
be a balanced community; in addition to residential development, there would
be local industry, thriving agricultur~, and in total there would be enough
jobs for everyone in the town.
Howard saw this not only as good in itself but as a soluUon to the problems of the
city. London, he thought, was monstrously big and unhealthy, and its land
values inflated out of reason. If garden cities were bilt, they would prove so
attracitve that they would draw people from the city; this would depress the
land values in London, thus making it possible to redevelop the city at a much
lower density. The new tovms, he prophesied, would "be the magnet which will
produce the effect for which we are all striving - the spontaneous movement of
the people from our crowded cities to the bosom of our kindly mother earth."
Excerpted from The Last Landscape, Doubleday and Company, Incorporated,
Garden City, New York, 1968.
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The language of this kindly utopian is not that of today 9 s new town planners,
but in their own more scientific way they are saying the same thing. They,too
are repelled by the city. New town proposals are generally prefaced with a
sweeping indictment of the city as pretty much of a lost cause. We tried, the
charge goes, but the city is a hopeless tangle. lfodical analogies abound. The
city is diseased, cancerous, and beyond palliatives. The future is not to
be sought in it, but out beyond, where we can start fresh.
'.:'he possibility of working with a clean slate is what most excites planners and
architects about new towns. Freed from the constraints of previous plans and
b1ildings and people, the planners and architects can apply the ~hcle range of
m.w tools. With systems analysis, electronic data processing, game theory, and
tm like, it is hoped, a science of environmental design will be evolved and this
will produce a far better kind of community than ever was possible before.
On the main specifications, however, there is already considerable agreement.
First, the new town must be balanced. It must have people of all income groups
and houses to match. Second, it must be self-contained; it will have its own
industry and commerce and jobs enough· for all who wish to work within the
boundaries of the community. No one need commute to the city.
No one will need visit the city for culture either. The:ncw town will be selfcontained in this respect as well, with its own symphony orchestras, little
theaters, junior colleges, arid colleges, and the town center will have all the
urbanity and services of the center city. Recreation will be built in, and
close to every home will be green space, tennis courts, golf courses, hiking
and riding trails.
To offer all this, a new town would really have to be a city, and lately proponents
have been using the term "new city" in describing their communities. But these
are not to be like cities as we have known them. There are not to be any slums.
There are not co be any ethnic concentrations, or concentrations of any kind.
There is not to be any dirty work in them.· Housing densities will be quite low.
There will be no crowded streets. Yet, it will be a city - 11 a whole city/' one
developer puts it, "with all the texture and fabric of the city." It will have
everything the city has ,in short, except its faults.
NEW TOWNS: A MIRAGE?

Building self-contained new cities ••• it is the validity of this concept that I
. am questioning.
It would not work. The reason it would not work does not lie in the usual
obstacles that are decried - fragmentation of local government, lack of trained
design terms and so on. The substance of this critique is that the trouble is
in the idea itself.
As elements of the metropolis, new towns could not take care of more than a
fraction of our future population growth, even under the best of circumstances;
not could they significantly change the structure of the metropolis. The English
new to~ms have not; the Scandinavian new towns were never meant to.

I
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As a community, the self-contained new town is a contr~dlction in terms. You
cannot isolate the successful elements of the city snd package them in tidy
communities somewhere else. And if you could do it, would you be able to have
only the good and none of the tad? The goal is so silly it seems profound.
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I would further aTgue that the idea of getting people to stay put and work and
live together in the same healthy place is somewhat retrogressive. Americans
move too much to be thus beneficently contained. Their mobility does breed
problems, but it is also a dynamic and in the oversig~t of this the self-contained
community is irrelevant if not contradictory to the main sweep of American life.
American planners ::tend to overplan, even where the constraints of reality are
great, and when they are given a clean slate to work with, the temptation to
overplan can be irresistible. There are exceptions, but physically the most
striking thing about plans for ideal new towns is their finality. Everything
is in its place: There are no loose ends, no question mar~s, and it is this
completeness of the vision, more than the particulars of it, that stirs recalcitrance- It is one thing to be beckoned down the road to a distant utopia, quite
another to be sho~m utopia itself in metes and bounds and all of it at once.
This, the plans seem to say, is the way it jolly well is going to be. There
is to be no zigging and zagging to adapt the plans to people. It is the
people who are to do the adapting and if there is anything they cannot adapt to,
it will be just too bad because there is no provision for changing the plans
as time goes on. These designs are so ordered in their intricacy that if you
changed just one element, the whole thing would be rendered inoperable.
The designs all look the same because they spring from the same design philosophy.
It is the design philosophy embedded in the standard redevelopment project,
with its high-rise slabs ans aseptic open space.
Just at a time when it is
finally being conceded that the design doesn't fit people too well ("I certainly
don't agree with Jane Jacobs, but ••• 11 ) , the whole thing is about to be
reincarnated in suburbia, only called something else and stretched even further.
The center of the new ci;ty is a vast expanse of mall surrounded by office and
apartment towers and beyond these the various neighborhoods, or "villages,"
stretch off in the distance, each encircled by its own spaces. The sweep
is awesome. The planners will have a great deal to say about human scale, and
to make up for its absence in the plan, they supply it in the brochures with
ground-level sketches of what life will be like. The sketches are now standard:
people sitting at outdoor cafes, mothers with baby carriages looking at Parisstyle kiosks or waiting for the monorail.
Planning brochures and promotional literature for new towns have become so
standardized in their themes and illustrations that much effort could be spared
if one all-purpose brochure were worked up. It would include the following:
(a) aerial picture of farmland taken in 1945; (b) aerial picture of same area
ten years later, covered with subdivisions,(c) photo of massed rooftops and TV
aerials; (d) photo of neon signs, gas stations, and pizza stands on commercial
highway; (e) photo of cars .in traffic jam; (f) sign at entrance to state park
saying "filled"; (g) bulldozer hacking at hillside. Next- come the good things:
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(a) photo of new town center at Stevenage er Vallingby or Tapiola; (b) the
Tivoli gardens in Copenhasen; (c) the impressionistic drai1ing of U.S. new tm,m
center, with a group of children holding balloons; (d) picture of intelligentlooking people around a table looking at a planner pointing to a map; (e) flow
chart of proper planning steps. Either at the front or at the back there will
be one or two mood pictures. A special favorite is a photo of two children
walking hand in hand through a woods.

But it is the same old redevelopment project, magnified. There is the same compartmentation of activities, the same insistence on order and symmetry, the ·· ··
same distaste for the street and its functin, the same lack of interest in the
surroundings.
There are no surroundings. In birds-eye renderings of urban redevelopment
projects, the grubby details of neighboring streets and buildings are customarily
airbrushed away. People who sketch new towns have no such impedimenta to contend
wich, but even so, they give little indication of what, if anything might lie
beyond the project. They don't seem particularly interested. The background
is shown as a boundless tract of undifferentiated space. It is almost as if
the planners had come upon a habitable planet unmarred by previous habitation.
You see no palimpsests of previous towns, factories, trailer villages, or railroad
tracks. Even the greenery is indeterminate; you cannot tell whether it is
farmland, forest, upland or lmiland, or some algaelike growth.
The treatment of space within the boundaries is similarly grandiloquent. New
towns do not squander space the way conventional large-lot subdivj_sions do, but
this is not saying very much. New towns have especial reason to waste no
space at all; the whole rationale of the accompanying wedges and green belts
rests on this point; if planners are to justify setting aside such vast acreages
the better to contain development, the~1developmEnt should be very contained
indeed.
·
But it is not. The densest part, the core, seems extraordinarily expansive.
The essence of a downtown is concentration and mixture, but the malls that are
sketched in the plans are quite vast, even for a big city. Beyond the core,
the densities decrease further, with the houses on the periphery set in half-acre
and acre lots. This, too, begs the question of the green belts beyond. For
whome are they functional? The people who live next to the green belts have
already been provided with the most open space of their own. The majority
of the people are put in the middle, in high-rise towers and garden apartments.
These are the people who need the open space the most and yet they are the
farthest away from it - in some plans, up to two miles away.
True, the people up high can always look out of their windows at the green
belt, and the distances are not so great that they couldn't walk there if they
are of a mind to. However, if the pedestrian habits of present suburbanites
are any index, even relatively short distances are a deterrent, and as these
are increased, the use of open space falls off drastically.
In this best of both worlds there is to be bustle without noise, concentration
without confusion, people without traffic, excitement without danger. What the
planners mean to do, in·short, is to isolate each of the good qualities of the
city from its ·context and reconstitute it in suburbia without its companion
disadvantages. In a word, urbanity without cities.
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The good elements of the city and thF· bad elements, alas, are often different
aspects of the same function. We should try to make the most of the good and
the lease of the bad, but separating them out is extraordinarily difficult. Where
does the bad leave off and the good begin? One of the charms of the city,
most people agree, is the cosmopolitanism of its sroBll shops - the Irish bar,
the German Konditorei, the Italian grocery which makes its own line of pasta,
the street festivals on the saints' days. But this kirid of cosmopolitanism goes
hand in hand with ethnic concentrations and it is certainly not the kind of
thing new town planners wish to perpetuate.
Conversely, among the obvious bad things about cities are the old, dilapidated
loft buildings and the once-grand neighborhoods gone to seed. But the loft
buildings are a haven for marginal enterprises and an incubator of new ones
because they are dilapidated and inexpensive to rent. Similarly,slightly seedy
neighborhoods are the makings of new bohemias, and eventually, as the advance
guard moves on to another ~eedy neighborhood, high-rent areas.
It would be wonderful indeed if one could isolate the desirable qualities and
export them wi!thout their context. Architects and planners have a gallery of
urbane places they would like to borrow from: the hill towns of Italy and
Provence,. for example, are great favorites for exemplifying compact development;
Venice, for the pedestrian.' s city. In citing the desiderata, however, the
tendency is to slough over the not-so-good elements that make the good elements
possible, and this is even more pronounced when planners consider·what is worth
copying from American cities.
Let us take the matter of urbanity. Almost all new totm prospectuses.make a
big point of it. No typical suburban shopping center for them. Their centers
are going to be highly urbane, with a full range of cultural activities, specialty
shpps, off-beat restaurants, sidewalk cafes, and a host of touches evoking the
flavor of Greenwich Village anc Georgetown, for which latter place a considerable
number of new developments have been named.
But it never seems to work out that way. What middle-class suburbia gets are
shopping centers for middle-class suburbia. The institutions that flourish here
are those which do an excellent job of catering to the middle range - such as
Sears Roebuck and Howard Johnson - and where there is a branch of a large
downtown department. store, the top and the bottom of the line are left out.
The supermarket provides the same kind of choice; acres·of goods lie before you
but they are the same goods, and they will be the same in the other big supermarket. You can find every known brand of ccrn flakes, or tomato catsup, or
processed cheese, but if it is something slightly special you want, like a good
head of lettuce, you will roam the aisles in vain. Only small stores have this
kind of variety.

In

Restaurants seem to be an especially vexing problem for·developers.
most of
the new postwar communities, the restaurants ate rather bland, and residents
will frequently complain quite strenuously aboct them. Developer never planned
it that way; many of them have made special efforts to brin~ inf a good specialty
restaurant or at least a first rate operation. In one case,:the developer
offered generous lease terms in order to get an Italian family to set up a
Greenwich Village-type restaurant in his new town center.
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But the environment is not right. In the first place, the kind of restaurateur
that is sought does not have the capital to wait out the lean years while
the population builds up sufficiently to provide a reasonable market. Only
chain operations usually have the capital for that. Secondly, well-capitalized
or not, the operation must inevitably become an all-purpose one. It will be
a service element - the place, for example, where the local groups will hold their
meetings. The lunchtime clientele will be the people who work in the center
and they are the blue-plate-special or club-sandwich crowd and not the twomartini people who provide the midday support for a city's French and Italian
restaurants. The weekend business will be mainly prospective homebuyers with
children in tow, and the restaurateur will have to put in a supply of high
chairs. And whom does he get at nights? A few regulars in the bar, a smattering
of residents, and a few visitors.
To survive, the operation will have to adapt to the median. From community to
community you will find that even the best of the- . operations generally feature
the all-American menu-shrimp cocktail, baked potato with sour cream and chives,
steak, salad ~ith roquefort dressing, and selections from the dessert wagon.
As staples go, these can be pretty good fare; nevertheless, the residents will
complain that there is no decent place for eating out, and even if the food
were really good, they still might complain.
The image has been fixed. At nighttime the restaurateur can put checkered
cloths over the formica tables, dim the lights, put out candles in fishnet
containers and add a pianist. u,1t it just won't wash. To the residents, it
is still a community-service center and in their mind irrevocably coupled with
daytime shopping, children and luncheon meetings of women's groups.
In another aspect, the new towns lack self-sufficiency. There's to be no sin
in them. Despite the claim that the new towns·are to have all of the attractions
of the city, there are no provisions for night clubs, bookie joints, or any
but the mildest of vices. The new towns are to cater-. to the widest possible
range of tastes, but there is not to be any bad taste. There will be no raffishness, no garish "strip", no honky-tonks. Some suggestions have been made
about filling the void with a "fun palace,~ an idea bruited in England for
a large factoryl.ikc. otructure in which, as in a free play period, people could
improvise all sorts of activities. But the fun would be wholesome, and as with
a similar suggestion for a permanent carnival for the to~m centers, one
senses a monitoring and somewhat condescending presence.
The bars are to be genteel, too: In the new towns of England some of the pubs
are so prim they look as though they shculd be called alcohol dispensaries, and
the.ones over here are not real bars but the cocktail lounges of adjoining
restaurants, the kind with Muzak. All this is understandable enough, and new
towns are not to be scorned for such uholesomeness: It's one of the reasons
they would be nice places to live in. But would you want to visit them?
The affinity of such communities for the middle range is a universal phenomenon.
When they planned the new town of Vallingby, the Swedish planners, who are -quite
city-minded, were es~ecially anxious to have a highly urbane town center, and
they want to considerable lengths to provide attractive plazas, fountains, and
well-designed street furniture. But the urbane shops did not take root. To the
disappointment of the planners, the shops that flourished were good average,
but not ~uch more.
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The same thing is true of the English new towns. The planners have lavished fine
statuary on the centers, elaborate water fountains~ and so forth. Enterprises
that have leased the shops, however, are of a more mundane style, some tather
plebeian, and the effect of the whole is somewhat tacky. (The food in the restaurants is beyond description. It is so awful that even new tovm planners
blanch; they much prefer to eat in old towns nearby, and will be sure to take
a visitor there).
There is not very much planners could do to change things. These centers lack
the essential quality of the city - its location. Urbanity is not something
that can be lacquered on; it is the quality produced by the great concentration
of diverse functions and a huge market to support the diversity. The center
needs a large hinterland to draw upon, but it cannot be in the hinterland; it
must be in the center. This is the fundamental contradiction in the new tovm
concept of self-containment. The kind of self-containment that most excites new
town proponents is the idea of everybody's working and living in the same place.
It is not to be just another suburb. In the ideal new town the planners mean
to provide as many jobs as there will be workers, and the jobs will cover the
whole range of skills and occupations.
Some kinds of jobs, of course, won't be included. Plans do not call for dirty
work and the kind of smoky, noisy plants that would pollute the environment.
But the planners don't think there will be any imbalance, for they are sanguine
that the industrial trends are going in their direction. What l?ith automation,
atomic power, computerization, they hold, industry is transforming itself into
the kind of clean, white-collar, smokeless facilities for which new· towns would
be the ideal setting. Because of this affinity, they further argue,tbe new
town will be a powerful vehicle for the decentralization of employment. The
present pattern of industrial clusters close to the city will be loosened up,
the components dispersed all over the region, and each encapsulated with its
own resident work force.
The planners are misreading the trends. Suburbia is going to get more plants,
just as it's going to get more people, but the two are not to be so neatly
packaged together. As far as employment is concerned, I hope to demonstrate,
the self-contained connnunity is impossible to achieve and it is a very good · ·

thing that it is impossible to achieve.
To have any claim to self-containment, the new towns must provide somthing for
export. Taking in each others laundry can keep a let of people busy, and
almost any new community provides a considerable number of local jobs - store
clerks, deliverymen, service-station attendants, doctors, lawyers, bankers.
But there is a limit to the number of service jobs a community can provide,
and vital as these are, they give the community no dynamic. The new town
must have primary industry. It cannot have just one kind, either, for it would
simply be a new version of the company town.
Signicantly, the most notable communities built from cratch have been built
around the industry of government - Washington, D.C., Canberra, Brasilia,
Chandigarh, and Islambad. These capitals may have many admirable features but
they are essentially one-function towns and they are anything but models of the
complete community.
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New town planners are very keen on having a "balanced" population, with a pretty
complete spectrum of income, education and skills. This is all vary fine, but
to match all these people with jobs ~ould require that the planners create not
only a miniature city but a miniature metropolis.
No new tmvn comes close to these specifications. The English new towns, some
of which are factory-worker communities, do provide a good nuwDer of jobs, but
the range is not a broad one, and a sizable number of people journey into the
tmms or out of them to earn their living.
In practice, it is virtually impossible to tie jobs to homes. Even when a
lot of jobs are provided in:a community, the people who fill them will not
necessarily be the people who live there. As a matter of fact, the chances are
strong that a great many won't be. In a number of places where a large supply
of close-to-home jobs has been provided, there has been a large amount of
commutation and reverse commutation. Vallingby is a case in point. There are
9000 jobs there, but most of the people who work at the.m do not live in Vallingby.
They commute to them, some 7000 people, and as they do, the bulk of the wage
·
earners who do live in Vallingby - 25,000 of 27,000- commute outward, mostly to
the center of Stockholm. In varying degrees, this mixed commutation pattern is
true of most new towns in any modern society and it is hard to see how it
could be otherwise.
The oneness concept of work and residence is at odds with out dominant growth
tends. It is true enough that factories are moving outward and that certain
expanding industries find outlying locations excellent for new facilities.
To deduce from.this that a massive decentralization of employment iG taking
place is quite wrong. As factories have been vacating their cramped, high-cost
city locations, there has been a corresponding increase in managerial, professional, and Ger,1ice jobs in the center city. More, ·not less than before, the
city is headquarters. The people who service it are basic to any balanced cpopulation; any new town that is to have its share of them is going to have a lot
of people who must commute, just like any other suburb.
And what, it might be asked, is so therapeutic about working close to home?
There is much to say for it, and it.is a beguiling thought that one could take
a five-minute walk along a footpath, or a short ride on a minibus, to a campuslike office in the woods, and even perhaps return home for lunch, like French
businessmen used to do. But all this propinquity is not without price. The
fact is that a lot of people rather like the separation of work and home. They
ennoy having as neighbors people who are not the same people the have been
working with all day; they even enjoy the geographic buffer between 'the. work
place and their wives, and many of the wives do too. The commute, furthermore
is not always the ordeal it is often pictured; for many people it is the only
time they ever get to do any reading, and the ride back can serve as a decompression period.
But let us suppose, for the sake of argument, that in one case the new town
planners achieve their dream. They do reproduce the metropolis in miniature,
they attract a bread range of people - low income, high income, blue collar,
white collar - and on;a one-to-one ration, for every kind of person they provide
jobs to match.
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Self-containment still wouldn't work. There would be no real choice. In the
agg~egate there might be a lot of jobs, but for any one person there would be
only a few that were suitable, and the more educated and more skilled the person,
the fewer. If you were, say, a certain kind of electrical enginee;, there might
likely be only one job slot in the whole area for you - the one you have. You
are, in effect in a company town. If you came to dislike the job, you would
have no practical alternative within the community. If you did like it, you
would he in a poor bargaining position with your employer. In the tacit
negotiations for raises or advancement, or, simply, having yout opinions prevail,
your ability to get as good or better a job, and the employer's awareness of
this, is crucial. Pleasant surroundings cannot compensate for a lack of choice.
Self-containment would hurt employers as well. When residence in a certain
place is packaged with a job, the employer may have some good talking points
about the good life and the non-job benefits. But for all this, he is under severe
disadvantage in competing for people with specialized skills. Just as the
worker needs access to a wide range of jobs, the employer needs access to a wide
range of people, and the further he is out on the periphery, the tougher his
position. In a more central location he can compete much more effectively
for prospective employees; for he does not have to persuade them to pick up
stakes and move to the new town as part of the deal.
Theoretically, the accessibility problem could be solved if the new towns were
linked directly with each other with a circumferential rapid transit system.
Then a tna.'l 1right live in New Town A and jouney around the circle to work in
New Town B, or C, or D. Ebenezer Howard suggested something like this in his
original prospectus. He proposed a circular arrangement of municipal railways
that would link the new towns in a system. Much the satte idea has been advanced
for tying together future new towns, with the inevitable monorail sketched as
a possible means. Anpther suggestion is creation of an additional se·t of belt
freeways around the outer ring.
This. circumlocution would be very bad transportation planning. To be economic,
mass-transportation routes must tap great concentrations of high-density
traffic. We are having enough trouble in getting good mass-transit systems
even when they go ~th the region's traffic flow, which is essentially radial,
ltlth the lines converging.tmT4rd the center. The c~pital cost of another masstransit system cutting across the grain would be prodigious.
Highways, of course, can go where mass transit cannot. The new beltways have
created a great deal of suburb-to-suburb traffic and in some areas more commercial
development is being built to tap these circumferential routes than the old
city to suburb axes. But only so many circles can be built. Additional freeways
across suburbia would consume inordinate amounts of expensive land, and would
further aggrandize the role of the car, a prospect that should be anathema
to planners. In the long run, such freeway systems would be economically
unfeasible for the same reasons that a similar rapid-transit system would be;
high-cost facilities to serve low-density traffic.
Theoretically, the only way you could generate enough traffic to justify these
systems would be to force new town people not to work in their o·wn new town or
in the city but in another town along the ring. But this would be a refutation
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of the new tovm ideal, and the worst of both possible worlds-suburbias without
a city, a vision truly peripheral.
As the major answer to the growth problems of the metropolis, the new town
concept is not practical. For the New York metropolitan area the Regional
Plan Association has figured that to take care of the expected population
growth over the next two decades via the new town route, one hundred new tovms
of 100,000 each would have to be built. This would take some doing and even if
it were possible, the Association does not think it would be desirable. The
result would be an extremely inefficient pattern, for the dispersal would rule
out any effective mass-transportation system.
The Regional Plan Association believes that the heart of the growth problem is
employment. The RPA is trying to encourage a concentration of industry and
business in a relatively small number of centers; some would be new, some would
be built: on existing centers. There would be residential development around
these centers, to be sure, but job and residence would not be tied together.
Access to_· jobs, not propinquity, is what is important. "For the same reason
that people prefer to live and work in large metropolitan areas," says .Stanley
Tankel, RPA's planning director,"they are willing to trade a walk to work in
a self-contained new tovm with its limited choice of jobs for a somewhat longer
trip to work to a center where job choices abound. A region wHh deep and wellgreased channels of transportation provides security of choice whether you
are seeking work or workers."
In the new town scheme of things, people not only won'· t have to leave the town
to go to work; they won't have to leave ever. The new towns are to provide
total environments so encompassing, so beneficent that they will to a large
extent eliminate the rootlessness s.nd mobility of urban life.
The ultimate aim is the "life-cycle connnunity 11 with a full range of accomodations,
activities,. and culture for every stage of life's journey. It is conceded that
there would be some transients - the plans for the culture centers virtually
require some staff bohemians on the premises - and undoubtedly there would be
constant leakage as some people broke out of the cycle. For the bulk of the
population, however, there would be no point in leaving. From cradle to grave
they could progress through all phases - kindergarten, school, college, child
rearing, retirement - moving within the. community to the kind of housing units
and neighborhoods appropriate to the particular stage of the cycle. (The
·
planners do not pursue the logic of the progression to the conclusion, however.
In no new town plan I have seen is there space allotted to a cemetary).
There idea is a very old-fashioned one. From the time of ·utopian communities
of the early 1800s there have been many attempts to encompass the good life within
the physical boundaries of an ideal coirmunity. Th~y:have all floundered.
Even in the more agrarian days of the early eighteenth century, such communities
were at odds with the main currents of American life. Today they would be
utterly inconsistent.
Planners are behind on their sociology. Several decades ago there was a tendency
to look on mobility as a bad thing, and there was much -concern over the anomie
of rootless people and an exaggerated veneration of the psychic benefits of the
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structured society and the belongingness of small-tmm life. But this was
nostalgia even then. Americans move; they always have, and though they have
paid in 11'.any ways for this mobility, they move because of opportunity, and
the people who move most are the managerial and professional people the new
towns would like to have - such as planners, who are among the most mobile of
professionals.
Characteristically, new middle-class suburbs have a relatively high rate of
turnover, even the best of them. A case in point is Park Forest, south of
Chicago,When developer Philip Klutznick built iit shortly after the war, it
was the most advanced new town in the country. In some respects it still is.
Unlike most new towns, it was set up at the beginning as a self-governing
political unit.
Developers are usually fearful of such an arrangement. They prefer to be benevolent on their own terms, with democracy expressed through unofficial civic
organizations. They fear that if the residents had political control, they
would raise all sorts of mischief over zoning and taxes. But a real government
also means a real community. Park Foresters did give Klutznick some rough
times, but their involvement in the community was thorough and deep and the
community was much the better for it. People are· ,re.ore attached to a place they
run than one they do not.
Compared to older communities, however, Park Forest has had a fairly high
turnover. Residents tend to be touchy about this, as I found when I published
a study on Park Forest. I had,:noted that the greatest number of transients were
in the rental units and that as the proportion of single family homes increased
more people would be staying on. But many people bristled just the same, especially those who were staying on. Like developers and new tm•m planners,
residents want to see the stabilities emphasized and they regard talk about
turnover as a reflection on the quality of the community.
But the turnover is normal. It is not a defect of new communities that they
harbor transients; it is one of their great functions. No matter how "balanced"
the community, it is the college-educated, ttiddle-income people who usually
provide its leadership, whatever their numbers. When they leave a connnunity,
they are not necessarily rejecting it. Many leave because the;"have to.
Their organization·may be transferring them to another post or they may be moving
because they are switching to another company. It is the game.
There are some people who do not have to leave but do so because the community
has no housing suitable to the next rung up. As they sometimes put, it's
time they "graduated." The new town approach, by providing a broader selection
of housing, would tendrto cut down this kind of turnover.
A broad range of housing is certainly a worthy goal for new towns. Any new
community which provides a range will be more adhesive than one that does not
and probably a better place for people to live in. But not forever. The
community is bound to have a lot of turnover and it would be a failure otherwise.
The only way to have a very low turnover is to have a one-class static community.
If the community is to be truly balanced, turnover is going to be a built-in
feature.
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Whether or not the new town ideal is impossible to achieve, as I have been
arguing, the sheer effort to achieve it can have important consequences. Some
of them will p~ good; a number of the communities that are going up under the
new town banners will probably end up as excellent places to live in - even
though they do not really measure up to the true new town ideal, or rather,
because of the fact that they do not.
But an equally important question is what is not going to be built. The new
town movement is essentially decentralist. The physical specifications virtually
dictate that the planners look away from the city to the periphery and beyond,
for the large virgin sites that are called for are not to be found with the
present metropolitan area.
If the new town movement could be stripped of its anticity utopianism, there
would not have to bet-is decentralist effect. Many goals of the new town
approach are excellent- the range of housing types; the mixture of industry,
commerce, and homes; the weaving in of recreation and open space. They are
quite applicable to the more built-up areas; indeed, as some have suggested, there
is a case to be made that new towns should be in the city, or very close to it.
A new tow-n that would make a lot of sense, for example, is t:he one recently
proposed by the State of New Jersey; it would like to create an authority
to build an urban complex on the Hackensack Maado~s, a boggy expanse five miles
from mid-Manhattan.
Within the metropolitan areas, of course, there are trememdous problems to be
surmounted~ For one thing, there is apt to be a difficult tangle of governmental
jurisdictions - in the case of the Hackensack Meadows proposal, some eighteen
local governments woc.ld be involved. Good sites are hard to come bys they
are usually irregular and they are expensive. The land would have to be much
more effectively used, the development more compact. But the communities would
not necessarily be the worse for the discipline of these realities. And they
would be where the need is.
But the, it can be argued, they would not be true new towns. The whole idea
of new towns, advocates maintain, is not to try and rework a hopeless tangle
but to get away from it and start fresh. That blan.~ slate is crucial. Listening
to some new to~m discussions, one gets the feeling that the end object is not
workable community so much as the untrammeled exercise of expertise in planning
it. The approach must be experimental, new uncompromised by the present. At
one recent meeting, a new-town advocate was asked why there couldn't be new
towns close to the city. He said:"If you try one of these ambitious and innovative projects in a situation where you are going to be forced by circumstances
that are far beyond your control into all sorts of compromises, then I think
you are likely to be forced to erode the vision with which ~~ou began. 11 The
city of today, then, will not do. It is a tangle of situations with circumstances.

a

But this fractured, messy, tangled, place is where the main problems, are, and
to talk of seeking its redemption somewhere else is sheer escapism. Building
new tmms can greatly improve suburbia but as a means of saving the city the
movement is somewhat off-center-rather like taking a mistress, Robert Herman
has observed, to improve relations with your wife.
And is the tangle so hopeless? It is hopeless if the measuring stick is perfection;
it is hopeless if we demand a solution. There is no solution to the city. It is
full of circumstances; some of them are good, some of them are badp and as soon
as one bad one seems about licked, others will crop up. That is the way of
cities~ and of people.
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THE E..~PERIMENTAL CITY
Athelstan Spilhaus
In my proposal for the experimental city, the central thought is to start nuclei,
de novo, spaced far enough from existing cities so that when they have reached
the optimum size there will still be enough reserved land unencroached around
them. Essential people-services will be preplanned for the number of people th
city is to contain. Entirely new technologies - pollutionless factories; noiseless,
fumeless transportation; reuse of waste; and a complete information utility would
be planned. Buildings will be demountable as rapid technolgical and social
change makes them obsolete. Even community structures should be completely
flexible as the uses and needs of the community develop.
SIZE
When the experimental city was first proposed, one of the most difficult concepts
for others to accept and yet one that I feel is most fundamental to the planning
of new cities or, indeed, to the improvement of the old, is to plan on scme
optimum size and number of population. If we are to plan the network of
services first, arid put them underground or as the permanent city substructure,
they must be planned for a certain predetermined load, Otherwise, if services
are provided after the population grows unplanned, as is generally the case now,
there are bound to be "too many students for the schools, too much sludge for
the sewerG, too many cars for the highways, too many sick for the hospitals,
too much crime for the police, too many commuters for the transport system, too
many fumes for the atmosphere to bear, and too many chemicals for the water to
carry."
In a city 2 miles square, one could reach -the edge of the city walking on the
trafficless ground level in 15 minutes or less. By the use of 400-mile-an-hour
underground tube transit systems which are presently in design, we could go
from the center of the city to the center of its neighbor in the same acceptable
commuting time of 15 minutes. Thus, mobility, not only within a city but
between cities is a vital part of the concept of making dispersed controlled
size cities multiply the choices offered to any individual in any one of the
different cities.
Neighboring cities would then not compete, each for a baseball team, each for
a symphony orchestra, each for an art gallery - but would complement each other,
thus increasing both the quality and the number of choices.

SOME NEW IDEAS
Shelters that open up like Japanese lanterns, mass produced mobile homes that
can be stacked, foam-in-place units extruded continu~usly from a mobile truck,
preassembled kitchen and bath units, and mobile factories for prefab housing.

Excerpted from Science and Technology and the Cities, A. Spilhaus, editor.
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There are new fabrics which emulate 11 the lesson of the trees" which I learned
from Safdie.* "In the temperate climate, the bra-:-1.ches and leaves of the elm
or the maple radiate in a spiral pattern, achieving the maximum absorption of
light~ for every leaf. In the desert, the cactus leaf rotates so that it is
pe!.·pendicular to the sunlight, absorbing the least possible sun and preserving
moi.sture. The olive tree has one side of its leaf silver$ and the leaves rotate
in the course of a day with the silver·.side always facing the source of sun.
We must learn to group the elements which make up our environment in the same
unarbit;:-ary way. Foi· dwellings and public areas, to absorb the light and sun
where it is wanted, or to shade each other and shelter each other where needed.
The deciduous tree sheds its leaves in winter, transforming its form to accommodate
a change in climate. Our cities too, in the same climates must transform. In
summer, shade is necessary, open space and breeze are desired; but when the cold
winter comes, transparent shelters, lenses covering the public spaces and the
open gardens, absorbing the sunlight, and protecting from the cold and the wind
are necessary. 11
We have the new materials with which we can imitate this "lesson of the trees. 11
We already have fabrics of reflective and absortive film which may be air-supported
and selectively disposed over huge enclosures and achieve essentially complete
control over radiation input and output like the trees.
One essential in all mass produced housing of the future is simple erection.
Haterials should be brought up from thei·citY substructure inside the growing
building itself so that a building can grow without clogging the surroundings~
but it should also be easily demountable. As needs change buildings may be taken
apart and the materials go back into the city's substructure to be stored and
reused.
In new cities of the experimental type the infrastructure contains all the servicespower, communication, water, gas pneumatic tubes for parcel delivery, express
tunnels for police, ambulance, fire and other emergency vehicles, fume sewers
for carrying out all wastes including waste heat to processing plants outside
or underground. For most of the services in the infrastructure new technologies
elready exist; its just that there has never been an opportunity to try tnem
as a system.
I have commented on the importance of high-speed mobility between dispersed cities.
This network can also provide access to airports of the longer distance transcontinental and intercontinental travel. At the present time ~irports are being
designed for use 10 years from now which are tied to the length of a taxicab
riae. Surely, in 10 years we can have a better method and a many fold faster
method of getting from the center of the city to an airport. The idea that an
airport (~xcepting for vertical takeoff and landing craft) should be near a
city is ridiculous. They compound the problems of the city and are only placed
near because we do not have the imagination to provide new rapid access to them.
The airports of the future should be separate entities, away from the city.
* Moshe Safdie, designer whose structures appeared at Expo 67.
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COMMUNICATIONS
In a city planned from scratch, one of the greatest st:ep jumps that could be
made is through the integrated use of our know-how in telephones, switching
systems, television, coaxial cable, digital analog conversion of messages and
the use of computers by every man. It is now fairly clear that for information
transfer in densely populated communities radiating systems should not be
used and that we inevitably must move toward "the wired city." In such a city
once suitably wired a whole spectrum of terminal devices becomes applicable.
Telephones, kinescopes, television screens, picturephones, facsimile terminals,
simple typewriter consoles tying in with computer services to hospitals,
schools, libraries, stores, and banks can all be flexibly applied as needs and
uses of a complete information utility develop.
Such a communication system provides the laboratory for much needed e::cperimentation on systems of medical care (spreading it all over, not just in the hospitals),
systems of education (spreading it all over instead of just in the schoolhouses),
libraries accessible anywhere (not just in the library building), and electronic
shopping, eanking, and crime prevention.
In this way the communications system, like the other technologically based
city services, make the experimental city not only a place where experiments
and new technologies can be tried, but providea also a magnificent laboratory
for ongoing social experiments involving people in a real time situa~ion.
Thus we may develop new ways of bringing services for people's learning and
general well-being.
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THE l1ETROPOLITAN APPROACH

THE NEED FOR A METROPOLITAN APPROACH*
The Twin Cities area has invested ten years and several million dollars studying
and planning for its future growth. Now it is time to make that planning effective.
It•is imperative that these be developed within the framework of some consistent
policy about the kind of community the 'Iwin Cities area is to be.
Unfortunately, we do not yet have at the area-wide level the governmental
arrangements through which it will be possible to build and develop the area's
major transportation, utility, open space, and other systems consistent with
our plans and policies.
Even more serious, our planning is not yet effectively
development of the area. The Metropolitan Development
proposals -- as to what is to be built, when and where
if the major systems are to be effectively coordinated
with the overall development program.

giving direction to the
Guide lacks the specific
-- that nre required if
with each other and

This is a critical problem, in view of the major development decisions soon to
be made.
A SUMMARY OF THE METROPOLITAN COUNCIL ACT**
In 1967, the Minnesota ~tate Legislature created the Metropolitan Council, a
broadly representative bcdy charged with planning and providing essential regional services.
The clear need for comprehensive programs for the metropc,1:f:tan region is indicated
by recent population figures:
-the population of the Twin City metropolitan area, as of 1970, contains
over half of the citizens of the state.
-as of 1970, over half of the state counties are losing population.
-in the next 30 years it is expected that the seven county metropolitan•··
area will gain over one million additional persons.
In the metropolitan area, 1.8 million citizens live within 300 governmental
structures,no one or dozen of which can provide:

* Excerpted from Metropolitan Policy and Metropolitan Development,Citizens

**

League Report, October 14, 1968.
Excerpted from Regionalism, a pamphlet prepared by the Upper Midwest Research
and Development Council, July 15, 1970.
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-a. comprehensi7e transit facility
-a sewerage disposal operation
-an international airport
-plan for recreation space
-health services

The Acf
Purpose:

to create an administrative agency for the purpose of coordinating
the development of the metropolitan area comprising the counties of
Anoka, Carver, Dakota, Hennepin, Ramsey, Scott and Washington.

Structure and Membership: the council is under the. supervision and control of
15 members, all residents of the metropolitan area. Foutteen members
shall be appointed by the governor on a non-partisan basis, and with
the consultation of representative members of the legislature from
each council district, for terms ranging from two to six years.
Council districts consist of combinations of legislative and representative districts established by Extra Session Laws 1966. Each district
shall have one council member.
The Chairman is appointed by the governor with the advice and consent
of the Senate to serve at his pleasure. He must be experienced ir.
municipal and urban affairs, with administrative training and executive
ability. He is the 15~h-voting member of the Council.
Members are paid a per diem compensation of f/35.00 for each meeting
and shall be reimbursed for reasonable expenses incurred by his rendering of s€rvice. The salary and expenses of the Chairman are fixed
by the Council.
The Council may elect officers; a secretary and treasurer need not be
council members. The Council sets its own meeting times, which may
be called by a majority of the members or by the Chairman.
The Council may also set rules, establish committees, division, depart-'
ments and bureaus, and staff them as necessary; and when specifically
authorized by law make appointments to other governmental agencies
and districts (appointments subject to rules of the unclassified service
of the State Civil s~rvice).
The Chairman may recommend ( and has the appointment of an executive
director to serve at his pleasure. Residency is not a requirement,
but rather his training and experience in the field of municipal and
urban affairs.
Members of the advisory committees serve without pay, but are compensated
for reasonable expenses.
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Reporting:

On or before January 15th of each odd-numbered year the council must
report to the legislature on its budget and e,tpenses; any comprehensive plan adopted in whole or in part for the metropolitan area;
summaries of any studies and recommendations it has made, as well
as those it has received, from local governmental units; its
recommendations for legislation. The earlier established metro
commission is suspended by the Council.

Powers of the Council: (Largely those of VETO)
-Employment of officers, staff, and agents - as public emplpyees, and consultants for engineering, legal or other professional services.
-May accept gifts or apply for and use grants or loans of money or other
property.
-Prepare and adopt a comprehensive development guide for the area, including
goals and program$ for physical, social and economic needs, in such areas
as land use, parks and open space, airports, highways, transit facilities,
public hospitals, libraries, schools, etc.
-Review all long term comprehensive plans of each independent commission,
board or agency within the metro area when such plans has area-wide or
uulti-community effect, as determined by the Council. Review over a
period of 60 days by the council must praceed any action on such plans;
trl.thin 60 days after submission of such plans the council may suspend action
indefinitely if it decides the proposal is inconsistent with its comprehensive guide or detrimental to the orderly development of the area.
The Council reviews plans of municipalities, and of federal programs applied
for within its area of jurisdiction. Governmental units may request a
. hearing before the Council, involving other interested units. The Council
may mediate and resolve differences of opinion among units.
-In cooperation with other agencies of the state, and with the University
of Minnesota, the Council gathers data on such subjects as land use,
governmental finances, etc. The Council also studies the feasibility of
programs for ··the metro area where studies have not been otherwise authorized
by law. A continuous prog~am of research and study 1s the duty of the
Council, into areas such as already noted, plus air and water pollution,
waste disposal, long-range planning in the metro area, but not for the
area, tax structure, consolidation of governmental units, land acquisitionwith appropriate recommendations for the best governmental unit to enact
the suggested program.
-Coordinates Civil Defense t-~i.thin the area
-Partipates in local government where boundary changes may be involved and
conducts feasibility studies about such proposed changes; assists a
metropolitan expediter (under.the Federal Demonstration City Act of 1966) on
condition of this filing monthly reports with the Council; approves use
of monies to local units from the land and conservation fund, the open
space program of HtJD, the state natural resources account.
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-Appoints from its membership a non-voti~g member to serve with the metro
airports commission, the mosquito control com~ission, the MinneapolisSt. Paul Sanitary district (now Metro Sewer Board) or any other authorized,
metro area commission or board
-The Council may levy a tax on all taxable property in the seven county
area to provide funds for its operation, not to exceed 1/2 mill on each
dollar of assessed valuation.
The Council was principal sponsor of the following acts in the 1969 State
Legislature:
1.

2.
3.
4.
5.
6 •.

Airport Zoning
Highway(local consent)
Metro Park Board
Metro Sewer Act
Solid Waste Disposal
State Zoo

I
I
I
I
I
I

The Study of .the City·. A Jf6ok
of Readings. Edited by
Es ther Wattenberg and Sally
Flax. 1970. 3 volumes.
Vol. III
OFFICE OF CAREER DEVELOPMENT

The Study of the City. A Book of
Readings. Edited by Esther Wattenberg
and Sally Flax. 1970. 3 volumes.
Vol. III
OFFICE OF CAREER DEVELOPMENT

