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INTRODUCTION.

Metropolitan government in the United States is

at present very amorphous; metropolitan planning is practically
a8 formless. Although some thinking and action are being'con-

' ducted on ﬁetropo11tan terms by verious organizaiions, there is
no one institution whose ﬁesponaibility is solely the metropoli=-
tan area. Government in metropolitan areas is predicated almost
entirely on assumptions of municipal particularism. The local
_community is dominant in the metropolitan area, not a government

 of the entire ares.

_ Metropolitan govermment at present is almost com=
pletely disintegrated}' The separation of local government in
large urban and suburban ereas results in unequelized services
;nd unequalness between governmental needs and the financial
ability of the various communities to meet their requirements.
The development and ocontrol of the social, political, and
eoondmio institutions of the metropolitan area are hindered and
dispersed by the disintegration in thé metropolitan areas. The
' planning and execution of services for the metropolitan area
must often depend on the action of a partioﬁlar suburb which
“may have private reaéoné for not joining in action with the

larger area.

The problem of the metropolitan area is enorﬁous.
The physical size of the metropolitan area, the number of govern-

mental units involved,'the humber of specific situations necessi-

~
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tating metrdéolitan action are each important phases of
the problem and each constitutes a difficult problem in
itself. The.physicalysize 6f the meirOpoiitan aréa has
not yet been adequately'definid. The only aefinition
with any asoceptance is that meade by the Census Bureau,
based solely on popﬁlation density. Other. standards
for the definition of the metropooitan prea have been
suggested: commuting erea, retail sales area, adjacency
and contiguity, structural density; none have achieved
wide acceptance, ‘The number of govérnmental units in
8 metropolitan area is way out of proportion to services
rendered; there are many more governmental organizations
than are needed. The individual municipalities in the
metropolitan area are quite unable to cope by themselves
with many of the problems requiring action. How can one city,
for example, regulate and control adequately the development
~of & seaport or airport program for a metropolitan area? These
factors in the whole metropolitan problem are too 1nvol§ed to0 bve

discussed here and they have been discussed well elsewhere, 1

;Metropolitan GOVernment Victor Jones; University of Chioago Press,
Chicego, 1942, 364 pp.

The Government of Metropolitan Areas in the United States, Paul Stud-
enski and the Committee on Metropolitan Government; National Municipal
League, New York, 1930. 403 pp. ,

The Government of the Metropolitan Region of Chicago, Charles BE.Merriam,
Spencer D. Parratt, Albert Lepawasky; University of Chicago Press,
Chicago, 1933, 193 pp.

Regional Survey of New York and Its Environs, Vol.II, Population, Land
Values, arnd Govermment, Thomas Adams, Harold M. Lewis, Theodore T,
MoCrosky; New York, 1929, 320 pp. ,

Although two of these volumes refer to specific metropolitan aieas,
the four together constitute an excellent statement of the metropolitan
problem,
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even though their solution is as basic to the solution of
the metrppolitah problem as is the proper provision for

plaming for the area.

7

' The present discussion is limited

to a development of the function of planning in metropolitan
government. A consideration of various forms of possible
metropolitan government has been necessary since the planning

organization cannot be considered epart from its governmental

milieue.
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THE_PRESENT CONFUSION IN METROPOLITAN THINKING

The preépnt confusion in metropolitan affairs has
resulted in an anomolous situation thatis only vaguély'realized
- in thinking concerning metrOpplitan areas. A decentralization
trend in large oitieé is very real and strong; yet metropolitan
thinking is fooused on the central city, not on the whole area.
The area and influence of iarge urban areas have been extended
without regard to the politiocal boundaries of the cities. The
vitality end power of cent¥a1 cities are by no means limited
by political boundaries; the influence and soope of the central
city have been decentralized to extend throughout an entire
metropolitan area., The extension of the central oity is by no
means an accomplished fact; rather ;t is & trend that is growing
in importance and aooeieraiing in time. While‘the central city
has.beén spreading through decentraiization, its démination in
the thinking of the metropolitan population has remained strong.
All lines of activity in the metropolitan area lead to the
cente:,'not agross or around 1t; the central city to a large
measure still controls the work of the suburbs. The central
influence in the metropolitan area is stilllpredominant despite

the dacentralization trend.

| The amom&lous confusion regarding decentralization
is not primarily & result of just vested interests and big
‘bustness. It is true that there has bsen much talk and dige-

‘oussion by chambers of commerce, by real estate associations,
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by commercial giOups concerniﬁg thevneéd for revitalizing the
central areas of large cities. Organizations and inatitutions
with interests in the decaying core of cities have been active
in erdesavoring to find a solution to the problem. Buf more ime
'porfant than the efforts of particular groups to promote think~
ing along centralizat{on lines have been the fundamental attitudés
of the people. The centrél citykin the metropolitan area has
been dominatd 8o long that it oontinues to be so méxely by its
own weight. The entire lives of most of the population of
metropolitan aread revolve around the central city. The central
c;ty is the source of livelihood, the source of news, the location
of cultural leadership, an important place of entertainment for
most of the mgtropblitan population, It is small wonder that
the thinking of the metropolitan ppoulation also révbives around
the central ecity. The basic attitudes have been central for 8o

loné that inertia keeps them so.

| Concomitant with the_influenée of and emphasis on
the central city has been the strong effect of the local community
or neighborhood on metropolitén attitudes, The individual towns
and ciiies comprising tﬁé metropolitan area are usually thought of
.as being.entitieg complete and separate in themselves. The rela~
tionship of the units composing the metrOpolitan’areé to each
other and to the whole zrea heve not been much.a part of basic
- considerations éoncerning'thé larger area. Looal particulariam.

hes long had a dominant role in metropolitan attitudes.
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The ideas and opinions commonly held concerning o
the inflﬁenoe'bf the oéntral city and the place of the local
comunity in the metropolitan ares are not the result of a right
or wrong thinking as of a non-thinking, of inertia, of the oulturai
‘lag, as the conditions in and around the central~éity changé. It
is téue_ﬁhat opinionsg concerniné centralization and the>p1ace
of the local community have been nurtured and lead by those with
special interests but @he'leading could not be accomplished withe
out receptive aptitudes. And while metropolitan thinking is
oriented both centrally and locally, the decentralization trend

continues.,

4

The contradiction between commonly held ideas
and practice should be corrected if metropolitan areas are to
‘maintain their vitality. The cultural lag should be eliminated,
or at least narrowed, if the human resources of the me tropollten
areas ere to be well utilized. VWhether or not urban decentraliza=-
tion is good and valid, - it is existent and should be so recognized.
Recognition of the tendencies in urbén development will not come '

~ through chance; thinking in metropolitan :ather~than particulear

terms will be achieved only through guidaince.

Any attempt to promote a thirking in a given
diiection, not at all necessarily én attempt tp influence opinion,'
" can only be successful if it is organized, if the attemﬁt is
institutionalized, This is especially true of ideas on as
broad a scope as are mettOpolitan affairs. An institution

designed for the purpose of’prbmoting thinking and resulting
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action on a metropolitan wide soope is necessary. A planning |
orééniza&ion is established primarily to think; a métropolitan
plaming ageﬁcy is the institution beat»qualified to promote |

thinking in a metropolitan patterne.

An organization eannot think merély for the
seke of thinking; nor can an organization'promote thinking on
a given subject in a vacuum, In order to ptomote an attitude,
'an'organization must have a purpose and program, If a metro-
politan pianning agency‘deéires to foster’a.metrOpolitan
attitude, it musf have definite aims that it_wishés to accom=
plish. In the execution -of a desired end, the cultivation of

an ides will be oonccmitaht;

If a metropolitan planring agency aims to
cultivate a thinking in regard to the whole area of its juris~~
diction, not just a particular segment of it, it must have its
own ideas and program well foimulated. Since the Lasic problem
in urbaﬁ affairs is the tendency for large cities to deceniralize,
a reetropolitan planning agency must know its position in regarad,
to this fundamental problem. An insfitution with organized
and positive ideas éoncerning decentralizatibn can be the leader
in stimulating what it believes to be the proper oourse of action
for solving the situations and problems raised by devsiognent
away from the center of large cities. Aotion can only be accom=
plished by positive ideas; a metropolitanr planning agency is ?ell
fitted to provide positive ideas and programs concerning metro-

politan affairs.
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An organization planning for the whole metropolitan
- area is best suited to crystaliize ideas concerning urban
decentralization, The metropolitan area is the smallest possible
area that can cope with the problems rising from decentralizé- |
tion; many of the problems‘can only be met on a regional or
national basis. However; the metropolitan area must do what it
can to meet and solve its problems and a metropolitan planning
agency must not only participate but also lead in action concerne
ing urban decentralization, using its own attitudes concerning

the problem es a basis of action,

In an effort to promote metropolitan thinking
and activity, the overwhelming influence of the partioular
communities must be counteracted. Extremely provincisl ways of
thinking and local attidudes militate against endeavour of a |
metropolitan scope. The unwillingness of local comrunities to
subordinate their own individual interests to those of a larger
area is a great barrier to the cultivétion of & metropolitan
‘attitude. The stimulation of the awareness of the metropolitan
area as ndt‘only an existing area but also as a valid entity is
neeessaﬁy. Ag in the éase of deéentraliéation such a stimulation
can only be accamplished by an agency with a positive progranm,
a consciousness that such a program is necessary. A metropolitan
planning agency is an institution capaﬁle of fostering such &
progiam. ‘

An awareness of the metropolitan area as a real

entity is present to some extent at present. Local governmentai
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officials conscious of sdme‘of the reasons for their problems,
real estate interests cognizant of the movement out of cities,
‘other commerocial and industrial interesta of necessity taking
part in ihe decentralization movement, studénts of politiocal
gscience know of the metropolitan community and ;ts‘prdblams.
ﬁut the vroblems a&e not real just to special interests. They
affect all who derive a livelihood from the metropolitan area.
In order that the probléms affecting the entire larger urban
ares may be'solved sat isfactorily, the ﬁroblems must be iaalized
by the antire population of the area, not just by a few having
particular interests in the problems. An institution to
stimulate and be a leadsr in metropolitan thinking has not )

a littie or casy tosk.

A metropoliten planning agenoy aiming to
be a leader.in metropblitan thinking is, of course, not an
insurance that per se new attitudes toward decentralization
‘and the validity of the metropolitan community will come.
However, an agency whose job‘it is to thirk and plan for the
entire urban end suburban area 1a‘practically forced to have
a positive attitude toward deoentraliZétion and is compelled
to think in metropolitan, rather than local, terms. There
is, of course, much opportunity for a mqtropolitén plaming
agency to continue the’prevailing dominant attitudes concern-
ing 1oqa1 interests and the status quo regarding the core
of the large area. But the metrOpolitén'planning agency does
have the opportunity for full-time‘thinking on metropolitan
terms and is given.the chance to develop attitudes that are

N
not solely local in scope. .
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" The work of a metropolitan planning agency is

the medium by which metropolitan attitudes will be achieved and
‘encouraged. Reéearoh and analysis, problem diagnosis and program
formulation, public education and program execution are the
basic steps in thé planning process, steps whiqh are as valid

for ocomplicated overgrown urban sress as for relatively simple
small towns. The operations which would enable a planning
agency to establish and.maintain its leadership in fhe develop=
ment of a metropolitan attitude are the practical development

of the basic steps in the plenning process. In the execution

of ﬁheée steps the planning wgenoy has an opportunity to =zcquire
and revise its basic metropolitan attitudes and policies;' Develope~
ing & policy for a metropolitan area is not eésyg‘ it is not a
natter of siﬁply sitting down and writing’éut o pat . statement,
The formulation of a.set‘of idees concerning a complicated pro-
blem - or area =~ requires much time, effort, and work. It is .
only through the meeting of specific situations and problems,
through the enswering of individual questions, through the mak-
ing of daily decisions that a basic polioy for a metropolitan
area can be achieved. Only an organizafion whose job it is to

golve the detailed problems can know enough to achieve a genersal

solution.

With the necessity for making deily decisions,
there i8 greazt danger that a planning agency of metropolitan_
woope will not be able to see the forest for the-trees. No
simple solution can be given for this problem; the plarming board

must be so.constituted as to allow it to see detail in its proper
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perspective, in its proper relation to the problem of the
metropolitan area as a whole. Specific problems must never be

allowed to dominate the work of a planning agency.
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THE GOVERNMENT AND PRESENT PLANNING OF METROPOLITAN AREAS;

Metropolitan Government. _
Several types and combinations of types

~ of government have been advanced as solutions for the politioal
structure problem of the metropolitan area. These range from
proposals for informal inter-governmental cooperative action
to complétely arbitrary plang for city-states. Since the role
of a government plgnning organization pannot be disocussed
without reference to its govermmental structure, the various

- proposals for metropolitan government wili be éxamined briefly.
The exsmination will be a condensed attempt to determine which
proposal is most likely to become an aotual metropolitan
governméht and in which type of metr0poliﬁan goverment is

planning most likely to be effective.

Inter-Governmental Cooperation,

A significant development in city admin-
istration and management has been the recent growth of inter=
muniocipal serviceé, either informal or contract. To cite a
few instances: Cinoinnati has fire protection commitments with
ten cities and three townships; the cities of Birmingham and:
Bessemer in Al#bama have a jSint civil service commission;
the Chicago police radio network includes cities thirty miles
distant, not only the cities in Cook County; California by
law, permits inter~municipal contracting for technibal

personnel services. Los Angeles County has done a great
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deal of consolidation of services; it is in a favorable |
~ situation for such activity for its entire met£0politan
area is within one county. Some of the transfer of functions
~ has been on & charter basis, others pﬁrely cooperatively.

: weightx’a and measures arnd public welfare administration have
been consolidated completely; property assessment, tax
colleotion, public health, librery, and planning services
and the courts have been partially consolidated by the
countﬁﬁ These examples include both line and staff funotions
of municipal government. The process of cooperation andl
integration is by no means camplete; as the practice of
muniocipal administration becomes more and more profession-
- alized and secientific the integration of municipal‘servicés

\
increases,

Functional coneolidatioh, the technicsal
term for the performance by one unit of local government ‘
of a function or functions previously performed by two or
more units of government with no change in the structure
of loqal government, is essentially a device for handlihg
tiocklish govermmental problems without facing the problems

caused by the complexity of local government structure.
Such a centralization of governmental services, not dis-
turbing existing government boundaries is a compromise
between the advantages of unified administration and local
éelf-government. Local government vested interests, the
politidgna, are not at all fond of funotional consolida-
‘tion but they find it a diffioult movement to combat. Not
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being able to appeal to patriotism, they find their interests
being taken away very gradually.

Cooperation by’ﬁeans of formal contracf is
more advantageous for muniocipel action than ere informal,
personal &agreements. Financial and administrative reéponaibility
is oclear and definite. The temporary nature of the ‘contracts
which is -sual though not required, makes revision of the
sgreement easy.. The'unifoimity of services formelly agreed
upon provides economy and efficlency; +this is, of coufse, as
true in the casé of informal cooperation. Xormal consolida-
tion of sgrvioeS‘makes possible a transition period to a con~

solidation oflgOVernments;

’Intereﬁunicipal contracts have definite limita-
tions. The contract method is very valid when the administra=-
tion of a problem can be handled by uniform action by the
- respective parties to the contract or the action of the unit
handling the problem can be agreed to.readily by all parties
to the contract. The'confract method is not recommended for
a continuing problem when independent planning and autonomous
ézecution are essential. In suoh'éases‘independent government
machinery is indicated. The oampramiaes essential in the

‘oontract method may endanger long-term, broad-range objectives.

Cooperation between independent and autonomous
govermmental units is a good method of deaiing with an inter-
govermmental problem; it is by no means an easy method. _Every

instance of coperation has been achieved through the overcoming
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of a certain amount of local particularism. The subordination
of any portion of the interests of an organization to anothér
institution is always accomplished with some unwillingness‘and
often resentment. This is true even with the pressure of war
to facilitaté éooperation. The experience of Los Angeles
during the war is a prime example of the difficulty of obtaine-
ing inter-governmental and inter~-departmental cooperation, even
without the yielding of any autonomy. During the pre-war defense
period and the war years,vsix separate boards, offices, or
‘committees were established to coordinate solving of defensé
and war problems in the area. As it became evident that one

" board was not acoémplishing the job, another was set up for
the samé purpose. The field office of the National Resources
Planning Board together with the Office of Defense Health and
Velfare Services of the Federal Security Agency, the Vital
Areaé;Board, the Loa'Angeles Areé Composite Program Planning
Commiftee, the Los Angeles Area Composite Report Survey Com=
mittee, the Los Angeles Area Office of the President's COmmittee‘
for Congested Production Areas, and the Los Angeles County
Office of Mobilization were responsible, one after its pre-~
decessor, for coopdinating war agencies, for oooperaxing'

with state and local officiels in meeting war-paused pro‘blems ,,
for project expediting, for the formulation of camprehens;ve é
date, for joint prggr;mming. Not all the boards had all these
functions., Not until the fiffh office was estébiishad did
coordination efforts become helpful, The sixth office waé a

locel continuation of the fifth, & federal, office. If,
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despite the pressure of war, &ll this effort by war agencies
was expended falrly fruitlessly t@ obtaii cooperative action,
‘how can local governmments, with no extraordinary pressure,
save their own partiocular interests, be expéoted to unite

efficiently for common purposes?

Governmental cooperation and functional
consolidation are'exceilent piacticed - ag fér as they go.
However, they do not constitute an attempt to meet the problem
of the metropolitan.area; at best they are only palliatives, ;
Cooperation acts to smooth over or to go around the basic pro=-

blems in the urban~suburban areas, not to solve..

~ The thinking and hablts involved in oooﬁerative
action areof. great value in any trend toward a rational
metropolitan government., CQoperaxioq and consolidatioﬁ will
not solve the metropolitan problem but no solution to ﬁhé
problem will be satisfactory without inter-munioipal cooperation,.
Whatever form the govermment of metrOpolitan‘areas may take,
functional consolidation and cooperative action will have an

important role in the new govermmental struoture.

City-County Consolidation. ,
. | | Consolidation of cities and counties offers on
the fadé/a fairly iogical solution for the metropolitan problem. A
union of the government of an urban area that oéoupies most if not
all of the area of = pounty} with the government of the county would
1ea§en the multiplicity of governmehtal units and would meke for s
more straight forward edministration of the area. Such results of

city-county consolidation are eminently desirable.
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Union of cities and counties, however, is not
a simple answer at all to the metropolitan problem. The
boundaries of the respective areas present problems immediately.
City-county consolidation would seldom be & matter of one
county. Consolidation might be relatively easy if, as in the
case of Los Angeles, only one county were involved, This is
seldom the case; twenty-iwo counties compriée the New‘Ybrk
metropolitan area as defined by the New York Regional Plan
Aésooiation. Further, the boundaries of a metropolitan area
correspond only by coincidence, if at all, witkgthose_of ﬁhe
comnponent counties., Both consolidation and separation would
have t0 be used. Gbunty separation necessitates the withdrawal
of a portion of a,éounty from the remainder of the county,
implying its subsequent consolidation with another unit of
goyernment. To be effective, éll the area of the county or
counties that is in the metropqlitan area would have to merge

into one governmental unit.

The experiences of the few cities that have
experimented with consdlidation or separation have shown the
result of insifficient erea inclusion. FPhiladelphia, San
Francisco, mnd Denver havé'in varying dégrees consolidated
with their respective counties; Baltimore and St. Louis have
separated from their oouﬁties. These are only the outstanding
examples, not at all a complete 1ist of partial consolidation
instances. In each casevthe urben area has long since out-
grown the city-county boundaries. Not only have the cities

been unable to expand, being separate counties, but also the
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govermmental problems raised by continued urban expansion

and decentralization have been met only briefly.

In the case of separation, the oppositioh
of the rump counties would have to be met. Quite naturally,
there would be no desire on the part of the portions of the
counties not consolidated into one govermment to be left
holding the whole burdeh of the county, a burden that
previoﬁaly wés shared by the more pppulated and richer
portion of the county. ‘

' The administrative setting for consolidation
appears to be favorable for consolidatioﬁ, for the cdunty
' seat 1s ususlly the largest city in the comty. This is
séeoious reasoning, howefer, for most counties in metropolitan

~ areas are qompletely urbanized.,

There certainly is no need t6 have two types of
government offering .duplicating services in urban ereas. Hav-
ing overlapping city and county governments is nofhing but
inefficiency, westeful of time, money, and effort. But con-
solidation wili not bé ﬁffected merely by arguménta citing
good managemént reasons., The oﬁposition to cityboounty con=
eolidation or county elimination is lzrgely a matter of govern-
mental vested interests, the politicians again. It has been
proven time and sgain that their opposition is powerful. To
¢ite but one example, Pittsburgh has been long trying to con~
solidate tha\City.of Pittsburgh with Allegheny,County. The
proposal hgs been urged repeatedly and even brought to a vote,

with no Buccess,
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| ‘In addition to political reasons for the
insbility of ocities and counties to consolidate, the funda-
mental reason for the county's being militates aéainst.the
'county being useful in a sol&tion for the metropolitan problem.
Egsentially the county is aﬁ agency of rural goﬁernment. Its
strength in urban areas, whatever it has, is only a hang-over
from periods when the city was still & center of a rural mrea.
”Thé tendency to make the county itself the principal or ¢ m=-
solidated area of local administration, however, is less an
urban movement in the United States than it is a meement in
the rural areas, where the counties are coﬁing to absorb
more and more of the 1ccaleervicéa‘such as roads, health, end
in a few instances even schools,"l  The county does n;t have
enough vitality in the urban areas to become & metropolitan

government .

In the.interests of effipieht’government any
aettempt to conaolidate cities and counties or to eliminate
urban area oountiea‘oompletely should be enoouraged. However,
thexé is too much "gentiment” and not enough life in urban
counties to permit them to become the focus of & metropolitan

goverment.

1l Urban Government; Volume I of the Supplementzry Report
of the Urbenism Committee to the National Resources
Committee, U. S. Government Printing Office, Washington,

1939, P31-
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Municigg; Annexg&ign;

' Annexation, or, as it is termed moreu
politely, merger, is quite similar to consolidation both in
theory and practice, On the face, it is a very logical
solution for the metropolitan problem that has not worked

’out'at 2ll in practice., Detroit and Los Ahgeles being excep=
‘tions, there has been very little annexation in the last
twenty years. There has ®een no forcible annexation sincé‘

' Pittesburgh annexed Allegheny in 1907 . The‘metropolia has
grown ﬁQd fast for the clumsy process of merger tb keep up

with the growth.

The reason given most often for opposition
to’annexation‘is local autonomy. The sacred idéa of home rulé
is invoked immediately by sﬁhurbs whenever a central oity
intimates that annexation is desirable. The suburban independence
idea, sponsored by realtors and furthered by self-interested
politicians,l has caused such emotional cempaignsfor home rule

that the annexation movement has practically ceased.

Despite the exeggerated claims nade at
opportune mements for participation in local govermment, there
'is & validity in citizen participation thet should not be
discarded lightly. The tendency for 2 population to be
ﬁﬁcleated, even within the limits of & large city where the
populetion is organized around sub-centers, demonstrates the

value of the local community. Professional planning thought

1 The Metropolitan Problem, Thomas H, Reed; in Fationel
Munioipal Review, July 1941, Volume XXX, Number 7, p.405.

+
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recognizes the neighborhood as e desirable end. Annexation,
not facing the desire for loéal autonomy, does tend to
diminish the opportunity for participation in the governmental

process.

The arguments\for”annexation are much more
impressive with the‘viewpoint of the central city in mind than
with that of the suburbs. The central city has much to gain
from annexation, the suburbs not so much., All the problems
of the metropolitan area tbhat give trouble to the central
city are caused by the whole area, not by Just the central
city. The suburbs are able to ride on the coat tails of the
central citye.

Central city officials can be just as
dogmatic and arbitrary, however, as suburban politioians.
Milwaukee, iﬁ.a publication advocaﬁing a policy of annexation,
maintained that "Already (1929) we have seen attempts of
suburban officials to deprive Milwaukee of its water works and
obtain city water through a metropoliten conmission. Next would
come a demand for a metropoliten fire department, a metropoliten
police department, a metropoliten heelth service, etc. with
Milwaukee paying eighty five per cent of the bill and having
little if any control over these additional taxing units. 1

"Therefore, Milwaukee should, from the
standpoint of economy and efficiency in government, oppose the
’ creetion of’additiongl taxing units and duplicating governments
in the metropolitan area. Iiilwaukee ahoﬁld continue its pro-

gressive policy of annexation and unification of government
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because this policy offers the only sensible and practical

solution of its motropolitan problems, ..." 1,

Municipsl Extra-territorial Jurisdiction. ‘
| Jurisdiction of cities over areas outside

the political boundaries of citiés is a fairly common device
in ebout half of the states for éxtending municipal powers.,
ACOurte have beén liberal in the extension of extramurzl powers
for municipsal corporétions providing services and for governe
B  menta1 units exercising nolice power outside politiczal boundaries.

Extra-territorial jurisdiction is exercised for a definite
purpose, milk and water inspection, health services, obnoxious

" trade control, subdivision control, the provision of uﬁilities,

within a specified area or sphére of influence.

At best extra-territorial jurisdiction is
& device for easing a apecific»problem. At worst it gives
vcities the,oharacter of local 1nte:est centers competing among
themsélves for spheres of influence in an already complicated
jurisdiction scene. The extension of governmentzl rel&ationship
problems through extra-mural jurisdiotion can only result in
additional governmental confusion. 8uch Jurisdioction is of
gsome value for unincorporzted areas, little for incorporated

areas.

"Ad Hoo" Authorities,

In order to solve specific problems in

1. liaking ¥ilweukee Mightier, Arthur li. Werba and John J. Grunwall;
The Board of Public Land Cammissions, liilwaukee, 1929, p. 5.
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urban ‘areas, states and municipalities have borrowed'a device
from commerce, the corporation, a partioular agency to do &
particular jobe. The form of thess agencies, which are termed
“ad hoo® anthorities; is not rigid or a&bitrary. The formal
organizaﬁion and legal basis of suthority vary considerably
.among thé different "ed hoo" agencies. There are three general
types: the ngents of one central government, responsible |
to the exeoutive or legislative body of the state or federal
government ; sgents of several local units of government, the
representatives of the locél governments bging chosen by the
individugl units; and distinct units of govermnment, representa-

tives being elected dirsctly.

The purpéses for which "ad hoc® authorities
have been created vary aes widely as do the forms of organization
of the agencies. School districts are one of the oldest forms of
the independent special authority; libraiy ¢istriqts'are not z8
numerous as school districts; park, water, sewer, port, end
transit authorities ere common; special planning egencies are new.
or courqe; cOmbinationa of purpoaeé in one authority are .very
possible. The New‘!ork Port Authority is a prime example of
several funétions in one agenoy; the administration of the powt
of New York, the construction énd operation of various tunnels
and bridges, the supervision of railroad belt lines, arbitration
bgtween food éhippers and distributing agents, consultation on
éaekaging standards and farm relief programs in Kew Jersey, and

research in suburban passenger transit problems are combined in
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the one authority.

L d

The oreation of an agenoy for a specifie
purpose doés not involve the disruptioﬁ of an existing unit of
govarmment or the displacement of any political‘;r other special
interest. However, while "ad hoc" authoritieé run parallelito
local interests in an effort to bypaaé‘the problems of suburban
particularien, their oreation very definitely does complicate
the governmental situstion, Evéry new governmeptal unit in‘an

ares adds to the gd%ernmental_structure confusion,

. | The specific purposes of "ad hoc" authorities(

are serious drewbacks to efficient execution of the functions

of the whole governmental structure. ¥hile an "ad hoc® authority
may perform iﬁqown duties admirably, it 1s'very apt to have 2o
limited and narrow view of its job, Having definite purposes

en "ad hoc" agehcy ig in a sense not performing its job if it

tekes a comprehensive view of thé whole physiéal area of its
aﬁthority; Broedly this is, of course, not true, but narrowly

the "ad hoc"{ahthority is not oconstituted to do over-all planming;

. The "ad hog" ageney in genersl has no method
of coordinating its work with related work of other egencies.
Any corre;ation_is a result of individual cooperation, not 2
result of.an administrative mechanism. In a state government,\
‘for instance, the governor is responsible with authority for
the coordination of the ﬁork of the state departments. There
is no such mechanism for "ad hoo" anfhorities. They are respon-

sible prinoipally to themselves. In speaking of London it is
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said "the eight or niﬁe million inhabitants of the metropolis
are apparently to be sacrificed for an indefinite periocd to a
reign of "ad hoc" bodies, manned by expérts hursuing their own
separate, specialized paths unresirained by eny consideration
of the wider interésts of the whole, until suoh.time as disintegra=-
tion produced intolerable reéults.“l Alﬁhough'this statement must
be apﬁlied to the United States withA moderetion, 1t does illustrete
well the separate and individual nature of the "ad hoc" authoritﬁ‘

And metropolitan areas need muoh interrelation and coordination%

The lack of democratioc control common to
"ad hoo" suthorities is a serious disability. The debt inourring
power of the epeoific agencies 1s,often ndt subject-to regulaxr
procedures that are designed to insure public control. Ths
responsibility of the independent corporate governmental bodies ‘
is largeiy to themselves, not to the public. In all the sugges-
tions that perhaps the “ad hoc” authorities might amalgemate inte-
a metropolitan government, there is no mention of the undemocratic
nature of the authorities. How they could be‘subjeoted to‘formal

popular pressure has not been discussed.

:’ ” | The organization of the "ad hoc" authority
is so definite, particular and limited in its purpose that a
gradual'?hange is unlikely. The particular interests of the
specific agencies do not foster a merging of euthorities. The
lack of machinery for joint oonsultaﬁion and the independent
corporate stetus of specific authorities which is a bar to

1. The Government and Misgovernment of London, William A,
Robson; George Allen and Unwin, utd. London, 1939

A
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the maximum utilization of the resoufces of one unit which
may be useful to another militate agéinst & union of "ad hoc"

authorities.

It is not impossible, however, tha t/as
the number and confusion of "ad hoo" authorities becomes
greater, a compendious unit of-metrOpolitan government will
develop, incorporating meny functions of a consolidated
municipality. To a certain extent this is now taking place.
The very listing of the functions of the New York Port
Authority fllustrates this. The Boston lletropolitan District
Commission examplifies'the‘tendency in a amail waYy e Robeft
Moses in New York has merged all his bridge_euthoritiee into

the one Triborough Bridge Author;ty. Certéinly, however, no
great measure of democratio control is present in eny of

these amalgamations, _ N

. Amelgamstion i & possibility in the
metropoliten area. A union of "ad hoc" authorities will
probably not come inevitably; there will be ﬁoa much‘opposi-‘
tion by the suthorities themselves. Rather, it will come
a8 a result of the efforts of one person,as in the case of ‘
the Triborough Bridge Authority through gradual accretions

of powef and authority.

Consolidation of "ad hoe" agencies,
despite their narrow viewpoint and undemooratio aspéct,

together with increased emphasis on inter-governmental
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cooperation and'functional ooﬁeolidatibn will probably be
the pattern for the develomment of a metropolitan governe
nent. There ére many reasons why such & merger will not
be definite or final - or even desirable - but "ed hoc"
suthorities do exist end will continue to be a powerful
influence in the futuré structure of the government of

the metropolitan areae. T

'Mggicigal-state Relations,

| Municipal governmeﬁts\are not, in our
governmental structure, absolute entities. The suthority
end responsibility of & city ere derived not from the fact
of its own existence but from a superior governmental unit,
the state., This being so, it is quite natural for cities
to look to the state for assistance in meetihg problems that
ere too much for an individual city.

Assistance given by the state to_municipalities
has resulted, of course, in increased supervision and control of
‘ local cities by state governmenté. In natters of tgxatioh,
preparation of operating and capital budgsis, control of
expenditures, and phe operation of verious gﬁvernment proe-
tective services state are continually extemding their_cpn-

trol over municipalities.

While the states are losing much of theirx

reason for being as central govérnments that made the ntate
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an important unit of govarhment in time of poor communication,-
the states are assuming new and-édditional sgtias 88 intere
medicry agents between the federal government and local
individual towns and citles., Huch federal aid is channel=

ed through the states fcr\supervision and administration.

It i9 pogsible that the region, encompassing several

states or portions of states, will usurp the role of the

state as intermediary agent. Tor the present, however, the

- state has a continuing role as an administrétive aid to

the federal goverrnment.,

\

The more that cities look to the states
for assistance in meeting tisir ovn problems, the more will
the city lose its right to exercise individual initiative
and to be responsible for its own future. ZFurther, sﬁate
aid to municipalities can not by itself solve all local
problens; state aid cén only help in the solutioh of o local
problem, States are now conscious of their responsibility to
municipalities in the metropolitan problem; thinking end

action on the state level oogcerning metropolitan areas
is incréasing. liowever, the problems of large urban zreas

will not be solved by state assumption of the probleme.

Municipal-Federal Relations.

‘Tne problems raised by relations between
municipalities and the federal government are essentially
the same as those between states and oities, the same but

much more acute. There is much more financial phwer behihd
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the authority of the federal government than behind state

governments.

‘ ‘Federal services for citiéé are growing
and‘expanding/in the establishment of minimunm standards for
various types of governmental endeavour in which the federal
goverment is interested, The regulation of business praetiées,
social security provision, health and sanitation measures,
eduo ation engours genent, the construction of public works,
food and drug regulztion are increasingly becoming reeponsi-
bilities of the federal governnment, This development is
occuriing less through direet operetion of services than through
the establisﬁment of minimum standaxds by'meahs of fiscal ald-
to local units of government. In fields of activity in which
the federal government is operating, state andlocal 1nitlativé
is coming increasingly to be forced to operate within the
framework of federal standards. The federal government is
accampliehing the establislment of standa;ds through fin-
ancial pressure 3y increased federal taxétion, federal
spending, and federal credit., Federal aid to local govern-
nments, given upon the fulfillment of requirements mey be |

in the form of outright grants, grants-in—aid or as credit.

4 More and more effort is being expended
by federal government in 1ts Telations with local units of
government. Direct relations with cities, unthinkable

under a literal interpretation of the constitution, are

/
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beconing cdmmon. While such an action would not be possible
at present, it is entirely feasible thét, as the legal bases
for federal gdvernméntal action are changed gradually, the
incréased functions of the central govermment regarding local
communities méy become institutionalized in a.Departmenﬁ>of

Urban Affairs.

Federal aid is a powerful method of
obtaining local cooperation in federal programs, & method
which can be ﬁsed and abused, At present, the iron hand in
the velvet glove is functioning well with much obnaideration
for local interests. The operation of the United States
Public Housing Authority is an excellent example of deference
to local responsibility by a federal agency. The Authomity
is quite decentralized. Local auﬁhoritiés are reaﬁoiaible
for site selection, project planning and construction; and
for project operation; the federal authority glves only'

financial assistance - and advice.

‘ Receiving federal aid is a very
attractive pfoapect to munioipalities but one that may
‘weli help a municipali}y become atrophied. Cities receiving
federal aid may become dependent upon the aid, reducing the .
respective expenditures when aid is withdrawn. Thq cessation
of the activities. of many state planning boards when the
National Resouroes'Commiftee ald was withdrawn is illustrative

of this definite possibility.

Grants to0 local governments for specific
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purposes actually have the effect of limiting the discretion
of local govermments. This is especially true when the grant
is B0 large in respect to local revenues that the local unit'
is not free to decide what should be spent on various services.
If local expenaiture discretion is lost because of the ex- |
cessive size of federal aid, then local self-government ié

but a form, not an actuality,

1% would be a brave city that would
refﬁse federal aid on the grounds thatythe right of self=-
government was being denied it., Ths influence of financial
aid is very ﬁersuasive. Federal e2id mnat be continued, for
local communities are unable to raise enough money for their
needs and problems, but at the same time local responsibility
for the expenditure of sid received should be meintained and
- increased, "The equalizing. and stimulating grants for specifioc
" purposes should be m;n;mized and eﬁphasié placed on redistri-
butive grants intended frankly to offset the narrow scope and

inflexible character of locel government taxing power." 1

. ~ The balance between local control and
central fihanoe ;s'délicate. o Each level of gpvernment
quite naturally wants to extend its'own authority~and
responsibility; it is extremely difficult to minimize one's
own authority and influence and voluntarily yield resyons;bility

1. Federal-State-Local Fiscal Relations, Thomas H. Reed;
Municipal Finance Officers Associetion, Chicago,

1942, P 59.



to another. The federal government is at present maintaining
the primacy of looal interests. The constitutional basis
of the government fosters such action =~ but the constitutional basis

of government changes.

| In thefadminisﬁering of f?deral aid to

local municipalities“assistanoé is given both direotly to
‘ local_CQmmunities'and throughstate governments. In the
development of metrOpolitén governnent ;t is very likely
that direot relations betweeh the new unit of government

and the federal government would be established. In essence,
the state is now an arbitrary unit of govermment. It is no
longer neceesa&y as a,dentrai gQVernment as it was in the
- colonial period and in the'early'days of.thefrepublic. The
principal‘regsdn for federal deélings’with.municipalitiéa
through states is that the authority'of cities is derived
4d1:eot1y from thg state., A metropolitan government ideally
would not need to be dependent on the state for its,

authority.

Metropolitan probleﬁs ere too laréé~
't0 be solved by nunicipalities alone; federal assistanée
is required. Federa1~a1d in the metropolitan prpblem will
- come in the further gfowth of federal services fcrvéities
and.in the growth of the number of relationships between
the federel government and the municipalities that bypass
the state. Much judgment and moderation aré necessary in
the application of federal aid fo large urban areas lest

L4
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federel standards and finamial assistance become rigid and
erbitrary for the solution of the numerous and complex metro-

politan problems,

i

Federatioﬁ. v _
The most practical ideal solution for
the metrOpolitan governmental problem is the formaﬁion of
- an adéitional unit of govérnment in thsvarea, a federated
metropolitan government. A federated government would
qtilizé existing local government units as its basis for
repreaentation and services. A federated government for
a' large urben area has many disadvanteges; it is by no means
the perfect solution to the problem. It ;s, however, the
most perfect solution that stands a chancé 6f being .

executed. - L

Federation would maintain the sacred
fires of local autonomy while at the same time providing
a central government to cope with problems involving the
whole urban and suburban eres. Federation bypasses
hostility resulting from annexation or consolidation pro-
posals. Although federation is more practical than other
metrOpolitan gqvernment propositions, political practioélity
by itself is no reason for adVaneing e suggestion. A fede-
erated govermment would be able to provide governmental

services on a metropolitan scale.

The two principal examples of a, fed-
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erated government for a metropolitan area are New Ybrk

end London, neither of which either is a true federation
or governs an entixe metropolitan area. 1In every ihstancq
of federation,,the.tendency haé been toward centralizae

tion at the expense of the semi-autonomous units.

The boroughs of New York City, com-
parabie to local govarnﬁental units in a true federa=-
tion, éctually have no legislative .power. They are
administrative divisions of the board of public works.
The_president of each borough aotg in a legislative

capacity on the Board of Estimate but that dbeavnot
constitute a local gavernmeht. ~Each borough has a
planning conomission. Since the planning commission

of the city is unwilling to give the borough commissions
any voice or authority, the borough commissions are com=-
pletely ineffective. New.Ybrk City is a fedenation in

theoretical structure only.

The goverrnment of London County is
‘more truly a federated government than is that of New
York Cit}. The Jocal governments, the MetrOpolitgh
Borough Councils, have oonsiderab;e legislative and
administrative power. Departments of Engineering,
Health, Treasury, Valuation, Libraries, Parks, and
other minor functions are édminiatéred by an elective

council having legislative power. The government of

AN
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the entire County is the County Council., Its eleotive
council administers departments of_ihe Cdmtroller,'the
Engineer, the Architect, the Solicitor, Health, Valuation,
Public Control, Parks, Education, Supply end Social Vel-
fare. The County Council levies assessments on the bors
oughs and the boroughs have tgxing powers. While the
individusl borouhs have considerable suthority, the
tendency has beén for the powér of the County Council to

increase at the expense of the Borough Councils.

Many proposals for e federated-
government for metropolitan sreas have been‘advanced. To
elevéte the county to be the oenﬁral governmént unit, to
preserve existing municipalities, to abolish the existing
municipalities in favor ofhlarger governmental subdivisions,
to delegate specific power to the central government with
all regidual power left to the local munioipélities;and
the reverse of such allocation of power are examples of
"the vafious.prOposals. Mothods of representation end

~

election are as numerous.

In order to be an effective gov=-
erning body, a federal metrqpo;itan government would have
to have the ﬁower of assessment and taxation. If local
units of govermment had any substantial measure of fin-
ancial autonomy, they could disregard at will the centzal

government. Central financial control is necessary also



to equalize.gove;nmental sexvioes throughout the entire
, metrOpolifan.area, at ieast_to bring the poorer governmenta
in the area ﬁp to an established minimum. There iS'nothing
in federation that would prevent a ldcal member of the
federation from providing additional services or levying
additional taxes if it so wished. A fécie:ated govermment
would have to take its finaﬂoiallpower from the_compohent

communities and, as necessary, from the state.

Despite the trend toward centralization
in partially federated metropolitan governments, and indeed,

in all levels of government, federatidn,shbuld mean édmin-

istrative and political decentralization. Federation gives

en opporﬁunity for the governing of local areas end the
solution of local problems by local units of government
and the governing of metropolitan areas and the solution
of metropolitan problems by a metropolitan unit of governe
ment. Perhaps such a decentralization of authority of
authority is utopian; the tendeney is }n tﬁe opposiﬁg
direction. For instance, in the Los Angeles City annexae-
tions ‘each community anne#ed to the large city has the .
opportuﬁity of forming a borough council to aot in an
advisofy capacity to the central government. Admittedly
this is a weak provision of local government but it has

never been exercised.

Thé exeoutive officer of a large

federated metropolitan government would have to be elected,

4
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a mayor rather than a manager. Too much policy deterw
mination and too mény relations with component, state,

and federal units of govermment ere involved in metropolitan
government to permit the exedﬁtive to be appointed by the
legislative body., Efficient management is admiréble but

the executive officer is a governmental leader as well as

a govermmental mansger.

f It is probable that the adfantagea of
o federated system of government optwéigh the disadvahtageea
Federated metrobolitan govern@ent Qould result in s ﬁbre
efficient performance of the area-wide functions of gov=
ermment than does their performance by many separate units;
local autonomy would be maintained; each locality could |
be given the;type\and amount of services it desires, over a
minfmum; tex differentials could be provided for the central
oityband the.rioher and poorer satellites. To cite dis-
advantages; an additional unit of government would be
created;"g dusl system of govérnment is more complicated
than a single system; a federated system of government
may well ﬁrove to be.expensive, its effioiency being

unproven.

Metropolitan federation is the
only proposal that allows direct differentiation between
mefrOpolitan and. local problems and provides a government

for each type of problem. Given a proper measure of -
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authority by means of the power of taxation, a federated
governmenf for a metropolitan area is the most feasible

governmental gsolution that reoognizes the pecuiiar nature

of the problem, its metropolitan character.

Miscellaneous Metropolitan Government Posgsibilities.

Proposals that are more novel
than practical have been advanced for the solﬁtioq of the
metropolitan governmental problem. These include sugges=
tions for a regional council with veto power, for a city-

state, and for a completely new city.

The first prize winning proposall ‘
N in the American Soolety of Planning Offifials' Contest
for p&dposals for the organization for metropolitan plénning
suggesis the establishment of a regional council for a
métropolitan erea, composed of repreeentaxives.bf the
federal, state and the central city governments, that
would have the power of review énd‘veto ovVer proposals by
’the component governments involving financial or area -
eomnitments ooncérﬁing the metropolitan area. The power
of veto.wouldAneoessitate active planning so that the
council could approve or disapprove proposels with reason.
1First Prize Winner, Harvey F. Pinney; Organization for

* Metropolitan Planning, Four Proposals for Regional Councils;
American Society of Planning Offiocilals, Chicago, 1943.
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The proposal is excellent as far as it goes - but it doéa'
not go very.far. The pegional council is not givén any
financial control over the area. It is hard to see ﬁhy
a govermment, especially the federal govermment, should
submit to control of fund expenditures by a ooﬁncil
thiat has no.responsibility for the collectidn of those

funds, Those who get money want to spend it,

The remaining two proposals,

that for a city-state and that for a oqmpletely new city,

are practically identical ; cértainly,the objections fo

each are the same. These sugges?ions may ﬁe the simplesi

type to put on paper, for all existing administrative

and legislative struotures and problems can be ignored =

but such & procedure is completely unrealie£ic. Qnelunit

of govermment for the metropolitan area is not at ali

the ideal, for perticipation in and feeling toward the

new government wou;d'be nil. A single large unit of -
 goverrment for the metropolitan area would involve about
" a8 much individual emotion and ection as does the federal

government .

Existing Planning for Metropolitan Aresns,

Planning for metropolitan areas
is carried on to a limited degree at present by various
institutions, both public and private. Other types of

present public planning activity can have influence on
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planriing for metrbpalitan areas. Private metropolitan
planning orgenizations, inter~-governmental planning

activity, plénning aétion‘by "ad hoc” authorities, and
the influence of state.and federal planning can affect

metropolitan arees.

Private Planning Insgtitutions.

Private planning institutions,
encompass;ng the area of more than one governmental
unit, in genefa1 have a.policy of stimulation of and
cooperation with official pianning action. The emphasis
in the activity of‘the private planning is on
_collaborative and adffisory functions, not on direct
participation. The New York Regional Plan Associa-
tion, for example, has said that it can olaim some
succens if its only‘accompliehment is the ftirring

" up of loecel planning. The functions of the Regionai ,
Agsociation of Cleveland ara tokencourage the expan-
sion of official planning agencies, to provide con-
sﬁlting services;‘to make: technical studies, and to
‘engourage educatioh for plénﬁing. The Regional
Planning Federation ofﬂthe_Tri~State Hetropoliten
Area of Philadelphia has estcblished similar functions.
Some of the private planning organizations that ore
concerned with the area of more than one municipality

have maintained in the past that cooperative action
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can accomplish most of the solution of the metroﬁolitan
problems, that doubtful benefits are contingent on
| the oreation of & govermment body with metropolitan
Jurisdiction, Whatevér the private organizations
mey have said concerning thelr basie philosophy they
heve accomplished much not only in the stimulation
of specific programs but also in the encouragement
of the idea of the metropolis as an entity. xThaﬁ there
is a consciousness of the needs of the metro voliten drea
is to a great measure due to the work of the private
planning organizations. Even though the private assoce
iations are being’Oalled upqh‘to perform more and more f
work of a siemi-official natu:e'in both a coordineting
and & technical role, their primary value is their
ability to stay apart from go#ernmental polioy and
detail,‘remaihing free to advise and to criticise im-
partially. In this role the private planning institutions
are extremely useful and worhwhile. An officisl met:o—
politan planhing agency will bDe very fortunate if it
has an alert privaté planning vody availzable to provide

criticism and advice.
Cooperative P nl Action.

In the field of inter-governmental
planning action cooperation is the keynote. Some planning

is being done by associated govermmental units but it is



42

all ddne on a basis of action among equals., No one
member of any group has power over any of the other
members, nor do the associations héve any authority
in themselves. In order to cvarry planning by several
aessociated go#ernmental units beypnd the stage of
platitude utterance, active cooperation is absolutely
necessary, since positive asuthority is lacking at

present.,

Cooperation ahd, in planning
egencies with a little measure of eutonomous authority,
coordination, ere the basic ideas of inter-governmental
planning commissions. Even in time of emergency it is
very difficult for a 1ocal govermmental unit to yleld
any of itélauthority to a coordinating agenecy. The
Hampton Roads Regional Defense Council, for instence,
was established on a purely coordingting basis; it

had no suthority of its own.

Educational and advisory fﬁnctions

Bébupy most of the effort of the Harrisburg Regional
flanning‘Commission. Although its enabling ect permits -
local planring boards to delegate to the regional
‘planning commission all of their‘planning duties, aétually
thé regional cormission is limited to the giving of
eadvice to.local boards, It aids locael planning bvoards

in the consideraztion of sub-division development, with

city and state aid studies regional traffic problems,-
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and advises on zoning problems.

The Cincinnati €ity Planning Comrission,
with the cooperation of the Metropoliten Planning Com-
mittee whioh is composed of representatives of the
'other;gOVanments in the metropolitoan erea, hes assumed
the initiative in the preperation of a metropoliten
master plan, The metropolitan committee includes

representatives of towns in both bhio and Kentucky.

The Toledo City Plaming Commissiqn
and the Lucas County Planning Coﬁmissipn operate . out
of one office; the engineer, the assistant engineer,
'and,offide pgrsonnel are the same for both commissions.
Three members of the city planning commission are also

members of the county planning commission.

Coordinating committees of similer .
adminiétratiVe\agenoies meeting to facilitate the
solution of joint, specific problems are beoomming moré
and more cammoh. While such committees are not ooncerned
with overall planning, they are a definite step toward

more cooerative action,

Purely oonsultativé and advisory
bodiea such as the Massachusetts Federation of Plénning‘
Boards, exchanging and discussing professional views and
problems, are an additional medium furthering inter-

governmental cooperatione



44,

" The work of inter-governmental planning
associations must not be negleéted, however, merely |
because they are ﬁot e part of one goverrmment with
power. Cooperative action is of too much valye both
in itself andnin its resulting governmenﬁal habits to

~ be cast aside arbitrarily. The metropoiitan govern=~ |
mental problem will not be sol§ed by'voluntary coopera-‘
tion alone - nor will it bYe solved without coo?erative

| action. Cooperative thinking end action are excellent
methods of beginning to overcome the jealousy of loocal
prerogatives that are so big an obetaole to metropolitaﬁ

action.

County Planning.

The influence of tha‘county in metro-
politan élanning ié‘good and of vaiqe as-far a8 it goeé.
That the boundaries of the county coincide with those
of the metropolitan area by hapvenstence if at all,
nilitates against fhe county bveing a very practical

medium for metropolitan planning.

The outstanding instance of county
planning for a metropoliten srea is in Los Angeles,
California has established regional planning distiicta;
in the case of Los Angeiee, the Regional Planning

District and the County have coincidendt boundaries

A}
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80 the«planning_oammiséions_of the two have been
madé identical, The Regional Planning Commission of“
the County of Los Angeles is a Very active commission
and its poiicy of cooperation with the planning '
commisaioné-df the‘oounty constituent cities hes

been practiced consistently.

Not all uiban counties are planning
so well for the metropolitan areas The area of
Hamilton County, Ohio, which has & Regional Planning
Commission, is fairly identical with the Cincinnati
metropolitan erea, yet it is the Cincinnati City
Planning Commission which has assumed the responsibility'
in formulating & matropolitan master plan. The authority
df the Regional Plann#ng Commission is limited to advice

to component towns and control of uninéorporated areas .

County planning cen be of assistance
in metropolitan planning affeirs but the influence of
the county in urban areas is in general not strong

enough to enable sounty planning to be of much use.

"Ad Hoe" Authority Plsnning.

Thé planning of "ad hoe" authorities
- affecting metropolitan areas has the séme faults con-
cerning metrOpolitaﬁ affeirs as do the authorities:
themselves. The same criticism can be made concerning

any specific department planning in any level of
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government ., Deéartment or "ed hoc" authority planning
ténds 00 much to be of limited scope to ﬁe of much
valus in overall planning. The specific thinking
involved in a particulér action agency is quite
necessary for its own program, but specifio thinking
‘does not make for coordinated plans, It is an extra-

| “ordinary ageney that can consider basic espeots of
.a problem concomitantly with ite details. Planning
by "ad hoc" authorities must‘be a part of an overall
‘metropolitan plan, but merely an assembly of various

agency 'plans will not result in an effective plan.

Statg Aid for Pianning,

| The assistance bhat states have
"given to local coimunities in planning asctivitiecs may
~influence planning for metropoliten areas., The state,
'being t0 an increasing meaagra responsible forsthe
action of individual cities, has inoreased not only
the amount of assiétance but also the amount of actual

participation in looal affeairs.

At best, state action regarding
local planning ie a beneficial paternal influence. The
Tennessee State Planning Boeard cooperates actiVély with
looal éommunities in providing both guidance and tech-

" nical ald for local planning. In the early stages of

planning in a community, funds for plenning are supplied
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lergely by the state - and the Tenessee Valley Authority -
to individual towns. As plenning becomes firmly establish-
ed in a given community, that community is suppoéed to
aésume more.and more of ths financial burden of planmning.
Although.there ig a great témptation for the towns to
continue derendent on tha state for such financial
assistancas, thé system isg working out in preotice. Such
practices must be executed with jﬁdgment and moderation
‘lest the state find itself carrying ell the financisl
burden of planning, Plapning paid for by such beneficence
a2lone cannot hope to have good support from thevregpectiye

oommunities;

At worst, stape action regarding
local planning can be either a complete déminamion or
e oompiete igndring of locel planning. Ones is as bad
as theother, especially in the case of metropolitan
government , for the problems of the metropolitan afea
cannot te solved by the zction of merely one govern-

mental agency e

In any state sotion concerning
large urbaﬁ areas there is the danger that thevrespective‘
state policies wili be dominated by the portion of .
the state that is rot urban. This is a very common
situation; the "down-state" or "up-state” influence
on the state legislature is actively disliked by

metropolitan areas. Perhaps a single metropolitan
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" government would be able to offset the rural influence

on state asction.

The desuctude into which the
Division of Metropolitan Planning 6f the Boston
Metropolitan District Commission has fellen is
illustrative of results of state neglect., in 1241
the Division wae‘merged with the llassachusetts State
- Planning Board and practiocnlly speaking hesn't been heard

from since.

A state planning board probably
would not spend much time in the encouraging of planning
in a metropolitan government; it would conserve its
energies for local communities lacking in finanecial
resourcas., ﬁowevar, the influence of the state in
metropolitan affairs, both actual and potential in the
state's beiﬁg ths source of authority of a metropolitan
goverhment, nmust not be minimized. A metropolitan
government planning agency would-have to work in
cooperation with the stste govermment and planning
board if it desires accomplislment 6f plans that

affect other than Just the metropolitan aresa.

Federal Aid for Planning.

The relation of urban planning to
federal assistance for planning is in gencrel muoh the

geme as are the municipal-state planning relationships =
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the stimuletion of local plamming activity by means of

financial assistance snd encouragement.

| Federal aid for local planning
has been given by three geﬁergl methods: cooperative
oontracts;‘aa in the Tennessee Valley Authority rela-
tions with state plahning boards; requirementé that
projecég to be constructed with federal financial
»aasistance conform to a local plan;.and outright
encouragement and technical assistance given by the

National Resources Planning Board and its predecessors,

Before 1940 the Tennessee Valley
Authorify had no formal mechanism for the encourage-
. ment of local planning. luch was accomplished, however,
by the customary Authority method of cooperation and
personal contaét. In 1940 régular planning assistance
programs weré eatabl;shed. In these, the Authority by
meéns of cooperative contracts work with the state
planning voards to fostef»lbcal planning. The State
cormissions are resyonsible for. the initiation and
guiding of local programs; the Authority supplies
funde equael to those provided by the state, and
technical personnel. The coopefation between the
stetes and the Tennessee Valley Authority is very
close and active, resulting in much local planning

stimulation.
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The Federai Works Authority
requires thaf every application for an advance plan
preperation must ghow that the desired project
conforms to an over~all plan that has been epproved
by the respective. competent goverﬁmenﬁ.‘ The reqpiring
of plen conformity is & basic part of thae 'federal
government's public worke programs, resulting qﬂite
natura;ly ffém a desire_to see federal funds’expeoted
wisely. At present, the financial authority of the

-_federal government is being used Judiciouély in
deferring to and requiring of local planning; there
always 1s the pcssibility of arbitrary direction.

_ The National Resources Planning

Board béfore its demise worked’through state planmning

boards in its stimulation df local planning. The

N.R.P.B. furnished technioal consultants to state
| planning boerds, participated in the intérrelatiné of
plamning activity among several planning agencies, and
collabbrated with speocial cormissions on regional
problems. If metropoiitan goverrments had been in
existence, the N.R.P.B. would very likely have worked
directly with the metrOpolitan.pihnning agencies. |

kany agencies of the federal

govefnment give assistance to other govermmental

1

units in various phases of plenning™. A metropolitan

l¥ederal Aids to Local Planning, National Resources Planning
Board; U.S. Government Printing Office, Washington, 1941, 151 pp.
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planning agency would need to know the best methods

of utilizing federal planning services providad.

A metropolitan planning agenoy would
.probgbly haeve direct relations with the various
federal agencies concerned with urban affairs. A
laerge metropolitan government‘would be sokstrong and
the respective state govermments would be so weak in .
relation to the metropolitan govermnment that there
would be no need for the métrogolitan governmenﬁ to
have the state as an intermediary in its relations
with the\federél~government. Federal planning
activity, both direct participation and financial'
encouragenent, will continue to expand in the field
of municipal affeirs and will be very important to a

metropolitan planning agency.

’”

Conclusionsg.,

The organizations and governments thet
can help in the planning of metroéolitan areas ore
several and diverse; they ere not, however, systematized
et all; there is ro cooprdination among them‘on e metropolitan
basis. Various of the different planning agencies can
meke definite contributions to the solution of specific
metropelitan problems; no oﬁe cen solve the whole problem
of "conurbations". An institution solely concerned with

metropolitan planning wodld have to correlate the efforts

’
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of all the yianning and acticn-agencies that have interest

in metrOpolitan arees, »Much of the correlation pfbcess

would of necessity be & definite understanding of how

much work cuuld be left to outeideé agencies, how much the
metroyolitan‘planning sgency would not have to doe

Certainly there is no.ﬁoint in a metropolitan government
trying to supplent ell the_activities of other.governmental
units, in disesteblishing all the foundations of cooperative
aotion that have been built up gradually by agencies concerned
both finencially and politically with metropolitan ereas.

The present complex, uncordinated
structure of planning for metropolitan ereas, distributed
among several governueni units, illustrates well the
necessity of having bne unit of government to be e focus
of metropolitan activity, to have authority over the
netropolitan area. The existing emphasis on coopevation
thet is easing some of the problems of large urben arees

-is very definitely velid but it is not'endugh. lore power
in an urbén centiral government'is needed to give Qdequata
governmeﬁtal sanction to metrépelitan planning, to
facilitate the execution of plans. If a metropolitan
| govermment is given pufficient authority, then its
planning agency can héve vitality. Planning for an
orgaenization without'authority and power is essentially

planning in a vacuum, An active and.responsive planning
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agency can best be & part of that metroypolitan govern-
ment that has power. EBssentiszlly 1t matteré little
what forn of.metrOpolitan government evolves so long
as it encompagses the entire metropolitan area and
has authority in the entire area. If it should happe;
thet the urban oounty was revitalized jmalgemated to
include & whole urban and suburban erea, _blanning
coﬁld be a vitsl part of that form of metrépolitan

government «

The future course of metroyolitan
govermaent &ill probably be a continuing formation and
merger of "ad hoc" authorities. Althoughk éuch agencies,
formed to meet speeific situations, are makeshifts in.
the whble metropolitan problem, they are the only
metropolitan tendency that is at present at all vitel.
yﬁerger of goverrmental agencies into one metrbpolitan
govermment wiil probebly be reached through the efforts
of a nositive pérsonality, rather than through an ine
evitable trend. The particulzsr aspects of "ad hoo"

authorities militates against merger by other than

definite and positive action.

As the merging proéess continues,
i£ is possible that a pattern of federalization in
metropolitan goverrment will appear. Certainly a

\federated‘government for l:=rge urban arees is the

/
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solution that is both most ideal ‘and most posgible
of acoamplishment, Federation attempts to meet both
the problems of the metropolitan sres and those raised

by local particularism.

It ie unlikely that any of the
other possible forms oflgovernment for metropoliten
areas;will develops The other possibilities disouvssed
are tbo'much devices to be realistioc. The merger of
"ad hoo" authorities considers existing.tendenciea;
federation considers the practical and ideal aspects
, of the metropolitan problem. None of.the otner |

 governmental solutions do either.

Whatever the future pattern
of metropcliten govermment mey be, the feder |
emphasis in metropqlitan affoirs will continue. This
is especially true in the finsneiel contribution of
and resulting control by the federal government,
Hetropolitan probiems have too'many nztional aspects
for the federal govérnment to ignore. A matrOpofitan
governmént must oontinue to expect and ¢ooperate with

. federal pertioipation in metropolitan affairs.

. There is, however, no one single
answexr that can be given to the problem of a mstrovoliten

orgenization, The definite answaer will be different
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for each metropolis, depending much on specific situations.
The different types of possible organization are not
mutual exclusive; several may be used together as the

local problems require.

In any case, a2 metropalitan
gOVefnment must have authority. This can only come
basically from the ponsession of the power to levy
and collect taxes. The taxation power must be taken
from the component muﬁicipalities and vested in the
metropolitan government. If the central government
does not poséess this power, it has no compelling

foroe over the local communities.

In a2 definlte metropolitan govern-'
ment, complete extinction of locgl governing units
is neither necesscry nor desirable. A metropolitan

government can exist simultanecously with snd derive

‘strength fron local communities. At the same time,

the metronolitan govermment problem is completely.
unsolvable if éxaggerated and bigoted ideaé of local
particularism preveil, Individuel municipalities
must be ready to yield some of their prerogatives to
the central govermment and the metropolitan govern-
ment cannot expect to assume 2all the powers of all

the component goverrments.

Metropolitan government cannot



be achieved if attertion is paid only to specific
projects and problems. The overall cspects of the

metropolitan sres problem must be considered, It is

the inzbility of "ad hoo" authorities to consider the

basic area pioblem that mekes thém but a makeshift
in the solution of the whole problem. An adequate
golution to the goverﬁmental problem must consider
thé relatioﬁ of the metropolitan government to qther
government uniﬁs énd must have fundamental attitudes

concerning the - metropolitan area developed.

56.
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THE PLANNING AGENCY IN THE STRUCTURE OF METROPOLITAN GOVERNMENT

The Place of a Planning Agency in the Govermment Organization.

In order to determine the place in the
structure of government that best enables an official planning
agency to execute its duties; the functions of both the exeocu-
tive and legislative branéheé of government must be studied.
Both branches, as is the planning agency, are responsible to

some extent for poliocy determination.

. It 1s the legislative arm of QOVerﬁment
that is responsible fundamentélly for policy determination.
In theory, the'legislature formulates and defines the 5asic
ﬁolicies of a goverdmental unit; in practice, it does make
final decisions on specific policies end practices. Such a
responsibility certainly aeems'to necessitate a technical
group to advise the legislative body on both basic and
specifio polioies.l If the planning function in government
were limited to Just general policy determination, the planning
agency might well be attached to the legislative body in an

advisory oapacity.

However, the planning agency in govern=
: mentvhas much more t6 do than herely to advise an& oiganiza—
tion eoncerning community‘deveiopment policies. Limiting
the planning agency by placing it under the legislative
branoh of government would be depriving,it of much of its
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reason'for beinge

Aside from theoretical considerations,
the planning agency éhould ndt.be controlled by’the legis~-
lature for a much more péaotical‘reaeon. Akmén cannot serve
two masters. If the plénning agenoy’were subject to a |
legialative body, it never would Xnow what it was doing. It
would be impossible for one sgenocy to serve well all the\
members of é legislative body, nb matter how considerate

and well organized the legislative body might be,

The executive arm of government has
in general three functlons° to provide a system of govern-
mental and public-governmental cammunication to proncte
the. securing of desired and essential govermmental efforts,
and to formulate and define purpose. The last function |
belongs ultimately, of ocourse, to the legislative branch of
thegovermment but the exeéutive has the responsibility of
leading and encouraging the.legislature, for the presenta-
tion to the legislature of infonmation and recummendatibns.
The planning agency is qualified to .implement the policy.
definition function of the executive; it also can aid the
executive in his other two functions. The planning agency
in a govermment structure has much concern with implementing |
policy execution, with the dissemination of public irforma-
tion ooncerning community development, apd with the ooofdina-

tion of govermmental activities. These responsibilit;es

-~
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of th; planning agenoj are part of the first two functions
of the exeoutive. The planning agency has much work to
do besides policy determination advice, efforts that are
part.of the executive's funotions; a planning agenoy
should be responsible to the executive branch of the gov~

ernment.

The Relation of & Planning Agency to the Executive.

~ Whether metropolitan government evolves
“from a merger of "ad hoc® authorities or a federated form of
goverment coﬁes directly, the executive arm of the new govérn-
ment should haye.tha plaming function responsible to it. A

planning agency can be esssociated with the executive of a

'“governmenﬁ by two methods; by an ad#isory, semi~-autonomous

position‘in'the governmental structure and by direct and
immediate accountability to the exeoutive. The first of
these methods is conventional for planning commissions in
United States governments; the second is used partially

only by the New York City Planning Commission.

The advisory position of planning
in government is designed to keep the planning agency.free
from political influence and to help popular participation
in the planning of the dévalopment of an aresa. Thevposition
of a planning ageﬂoy directly responsible to the executive

of a government facilitates the meking of administrative
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policy in addition to area development planning. Although
a8 metropolitan government would be far too big to permit
its strucﬁure to be predioated on é citizén participation
bagis, the‘two methods of relating ﬁlanning'to the executive
ere not entirely nmutually exélusive. It is true that
popular participation in the planning process for large
metfcpolitan areas will have to be éecured by ﬁetﬁods

other than membership on the plénning commission, but
administrative policy fgrmulatioﬁ does not per se enable a
planning agency to be erbitraxwx}n its deVel&ﬁment plans
and merely because a.planning agency is accountable
directly to the executive does not of necessity mean that'
it 18 controlled by the executive officer of the govern- '

men:b unit,.

While it is generally admitted
that é planﬁing sgency can'be an ald ﬁo the executive in
overall administration‘and ocurrent management, ;ﬁere is
still'considerable question that the planping agency should
be exclusivély appurtenant to the\exeoutiﬁe. It has been
maintained that an agency whose funqtion it is to deter-
mine the future development and character of a city can-
not be cqnaidered as being tied closely to either the
executive or legislative branch of the government. HNowe-
‘ever, a pianning board camnot exist profitably in a

vacuum; in order to funotion well it must be closely
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related to its govermment, more closely related than
by'tﬁe'happenatance of dooperaxion; 1t is not~theA

, planning agency that determines the future development
of a commmity but the community itself. The planning
aggncy‘is only the particular agency that is establish=
‘ed to reflect the attitudes of the 6ommun;ty by means

of expert opinion in the government.

Since the formulation and definidion
of purpose is a function of the executive, the specific.
agenoy that enables the exeéutive to fuifill that function
must be olosely associated to the executive. "The formula=-
tion and definition of purpose is ..... & widely distributed
funotion,‘only the more general ﬁart of which is executive.
In this f;ct lies the most immortaﬁt\inherent difficulty
in the operation of cooperatiye systems -~ the necessity
for indoctrinating those at the lower levels with general
purposes, the major déoisions, so that they remain cohesive
and able to meke the ultimate detailed deoisions coherent;
and the necessity, for those at the higher levels, of con-
stantly underetanding the concreté conditions and specific
decisions of the 'ultimate' contributors from which and |
frbm whom executives are often insulated. Without that
up~-and-down-the-line coordination of purposeful.deéieiona,
general decisions and grand purposes are merely intellectual

processes in an orgenizational vacuum, insulsted from
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) realities by,layérs of misunderstanding. The function
of fd:mula&ing‘grand purposes and providing for their
redefinition is one‘whidh needs sensitive systems of
comunication, experienbe in interpretation, imagination;

n 1

end delegation of responsibiiity. And most planning

comnissions are only advisory bodies'

~

That a semi-autonbmque‘planning com=
mission with an advisory role in the govermmental structure
would be free from control has been one of the principal
arguments for such a type of planning commission, That
gsemi~-autonomous planning oommissibns can be aubjédted to
control, either political or other special interest, even
though their place in the government 1s‘designéd to free
them from such control, need not be discussed here. Nor,
at the same time, need the fact that with increased
scientific public adminiﬂiration e. planning agency directly
responsible to the ‘executive will not necesaaﬁily be subjeot
to the political whims of the executive be discussed here.

Both depend much on specific ciroumstances.,

In considering the advisability of pro-
viding administrative mechanisms designed to prevent the

1The Functions of The Executive, Chester I. Barnatrd;
Harvard University Press, Cambrigge, 1938.
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influence of special interest on planning'oommisaions,
the work of the pianning agenqy itself mﬁst be weighed.
‘The funotions of the planning agency must be considered
first; a blanning sgency cannot operate well if it is
hamstrhng by deviees designed to prevent political
oontrol, The best insurance against such influence is
- the effioient 6pefation of the.ageney itself. Perhaps
the advisory plaming commission is free of political
restraint\but it is also free of an efficient relation
with the government it is supposedly serving. The
 desirdbil1ty of afiding the executive in his thinking
and planning responsibilities’overcomee disa@yantages
caused by the possibility of political domination of

| é metropolitan plamning agency by the executive office
having the planning agency directly ‘accountable to
1tself.

Nevertheless, a planning agency #
does not need to be a babe in fhe woods. A planning .
agehoy éan be so0 organized even with direct aocountabilig;
to the exeautive éé to militate against special interest
domination. A commission organization with.members
having long overlapping térms can be as effective for
the prevention of political influence for a plénning
commission that is responsibie directly to the executive

as for an adviéory commission.
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> It can be argued that 'a board type .

of organizatioh is not feasible if the agency is to be
direstly responsible to0 the executive, that 1f olose
~contact to and control by the executive is to be
maintained, a single head for ‘an agency ié neoessﬁry. i
This is true for operating departments in which specific
action, not bontinuous thinking, is the function of

the department, 1t is not true, however, fof a planning
egency whose function it is to advise the executive.,

A planning agency in order to prevent staénation must
have a Variety'of}minda and opinions; a single head of
& planning agency would make for not only stilted but
also unrepréaentativa,planning/bOard,bpinions‘ A single
head fof a planning agency is botb unecessary for the

executive and undesirable for the agency itself.

New York City:has experienced diffic-'
culty in the operation of a planning commission with a
multiple head. It was found that each member of the
commission wanted to issue commission admigistraxive
orders, a practice whioh resulted in much confusion
among the technical persohnel of the commission, This
hindrance to efficient administration can be overcome
by a oclear delegation of ‘commission administratiye

authority to the chairman alone.
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The'advisability of long overlapping
terms as a device fo counteract political control has
been qﬁestioned, Since the exeoutiv&sqf . governmental
units increasingly are becoming stirong, and such would
" be the case in a metropolitan governmeﬁt; the executive
- must havg oonfidence in the planning agency or eiae
‘relianée will not be placed in the agency nor will
funds for the égency be forthcoming. To maihtain OCOne
fidenoé, devices such as,overlappiﬁg terms and removel
restriotions are held to be undesirable. To & certain
. extent this is true. Certainly the executive must have
confidence in the planning commission, However, the
neoessity in a planning agénoy for the continuity of
ﬁhought outwéighs the disadvantages to executive cone
~fidence fesulting from long overlapping'terms. Community
planning cannot be done overnight; much time and effort
are essential. The reserve of thought concerning both
specific problems and an entire area that is accuﬁulated
by a planning agency in its daily operation must not be
arbitrarily thrown away at the pleasure of the executive.
If this is true of cormunity planning it is even more
pertinent fér metropolitan planning withlitsnlafger \

problems.

' The executive does not need the device

- of control of the tenure of office of the planning agenocy
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‘members. Just the faot that he is the executive officer
of. the areas is sufficient to give him sufficient
controi over the planning commission, The planning
commission needs the confidence of the executive to
effeof any changes ih governmental policy; the planning
‘cormission ﬁeeda the confidence of the,axecgtive to
effeot the accomplishment of a specific project; the
plamning 6ommission needs the confidence of the executive
to secure funds for its own operation. The executive of
@ metropolitan area need not be concerned that the
planning agenoy will be dominant through its own

efforta.

The mechanics of the composition
of a.metiOpolitan agenoy that will bve diféotly responsible
fp the executive are quite straightforward: é full-time,
pald commission-having departméntal status, with 1ong,‘
overlapping terms, appointed by the executive. It is
probable thet only the larger mefropolitan areas could
afford a fuli-time, pald agency. Perhaps in smaller
metropolitan areas only a chairman need be full-time,
the other memvers being reimhuréed per diem, In either
case, the planning agency should be a staff agency of
the executive. The exact number of years in é térm is
unimportant, as long as the term length enables a

continuous thought pattern to be established. The New
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\

York City Planning Cammission has an elght year term.,

The total membership on the metropolitan plapning agéncy,v
should be small in order to enable the executive to
maintain oontact easily with the agency. The number

of memberé should, of courée, be uneven. A membership
-~ of seven would pérmit two members to be from the central
city, two from the suburbs, one from the state, one

from the iedqral govermment, and one to be apportioned
a8 required by the particular situation. Nine members
would raise the central oity and suburb representation

40 three eashs The planning agency membershiﬁ‘répreaenta-

tion is discussed below.

The Suggggeive'Veto.

The suspensive veto, the require=-
ment of an extraordinary majority in the legislative _
body to overrulé an action of a plamming board, has
been advanced as a maané of giving a planning agency
more aﬁthority than the oustomary advisory:struoture of
planning commissions permits. if\a planning board

A désirea to Be in an independent position in the govern-
ment the suspensive veto is an anomaly,vfor.it is the
legislative body that should be the f£inal policy deter-

mining agency;‘not a eemi-a&tonomoua board. The suspen;

sive veto gives an advisory planning commission an undue

amount of authority over the elective 1egislative body.
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The suspensive veto held by the planning

agenocy is_equaily anomalous if the planning agency is
directly responsible to ths executive. It would be
giving the éxecutive en extraordinary conirol over the
legislative body. If a project disapproved by a plamning
agency had to be passed‘by a two-thirds vote of the
iegisiative body in the first submission of the project
to‘the‘legislative body, the executive would have
eséentially two opportupities tp veto 2 project, the

first submission and his own, normal veto power.

| . A planning agency direotly aocountéhla
to the exeoutive is in a position to ease the executive's
responsibility in prodedt_approval. A provision that .
all prospective changed in the ghysical strﬁcturé of the
metropolitan area that are subject ﬁb governmental oontrql /
be approved by the -planning commiséion before submission

to the legislative body would enable the planning commim@on
t0 exerocise directiy an executive function of projeot

approval.,

The legislative body ought to be sble
to override thé decigions of the planning hoa:d by a
simple majority. If the planning agency wished to cone
tinue to oppose a 1egislaxive,overruling, it could advise
the executive to veto thé measure, If the messurs was

vetoed, a two-thirds vote by the legislative body would

1
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be necessary to pass the measure finally.

‘
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THE DUTIES OF TIE MRTROPOLITAN PLAYNING AGENGY

3

The Scope of the Activities of & Metropolitan Planning Agency.

The sun total of the activities of
e metropolitan plahning agency should result in a public
policy for the.metropolitan area. Since the area comprising.
metropoliten districts is so large and the problems of the
metropolitan area ere so many, varied, and exacting, the
funotions of the metropolitan‘planning agency necessary
for the formulation of~th§ public policy are several and
fuportant. To sumerize the activities of & metropoliten
planning agehoj;'reséarch ooneennihg both the existing
conditions of the metropolitan area andvthe resultant
:problems; phywioal planning for the metropolitan area;
formulation of standards an& minimum requirements, minima;
not stereotypes, for local plaming; the stimulation of
local pléhning; the stimulation of partioipation in
metrOpolitén plenning; the coordination of inter=depart-
mental and inter-governmental activities and programs;
planning the exeoﬁtion of metropolitan proposals; and '
eduction for metr0politan thinking. Dach of thess
éctivitigs will be discussed below. |
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Resegrch
The function of a metropolitan planning

- agency upon which5area planning dependé is, of course,
research and analysis of metropolitan activity. The |
assembly and.examination of data congerning the metropolitan
area is basic in a formulation of policies for the entire
area. All the surveys that a local community planning
board needs in the solution of its problems are Just as

necessary for a,metr0politan planning agency.

The compilation of dates on a metropolitan
scale 18 an enormous task, one that cduld consume ell tlp
time and effort of a metropolitan planning commisgion, If
a8 meuropolitan planning sgency has to meke all the necessary
surveys itself, to undertske all its research alone, either
the agency would be bigger than any of the metropolitan
operating departments or else it would be sble to do no

actual planning.,

In order to amccomplish its program and :
not bve completely bopzed down by date requirements, 8
metropolitan planning boerd must utilize existing surveys
and deta assemblages as much as possible. All local
planning board deta must be awailéble to the largef
planning board. A metropolitan planning bqard ﬁuét'work
in close booperation with private, state, federel, and

othgr planning agencies possessing needed data so that
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the desired data may be available to the metropolitan
planning agency. | '

As much as feasible, & metropolitan
planning egency should be a research and survey coordinating
egénoy, not a research. and survey Operating agency. ©Such
coordination depends mainly on cooperation, and cannot ‘
be achieied by definite allocatioﬁ of duties. A metropolitan
 planning sgency cannot arbitrarily tell a stote planning
board what surveys it should conduct nor can it dirgat
local plamning bosrds in their research since local

problems differ from metiopolitan problems.,

Thé problem of compiling end correlate
ing the deta of different agencies is difficult but ﬁust'
be solved. Each agenoy very probsbly has different
standards in its examination aﬁd‘presentatipn of data;
different political entities present area boundary
problems; different surveys are conducted with by no
means identical purposes. The metropolitan planning
" agency must receive all different surveys and studies
and éombiﬁe them into one set, having a uniform basié

and presentation.

It is probable that o metropolitan
‘planning agency will not be able to find all the necessary
surveys ond studies being conducted by other agencies.

Some research will have to be conducted by the central
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agency; this, if possible, should be only the research -
thet is not being conducted by other agencies. Aé a
metropolitan planning agency "grows in capability it
will be sble to do more and more of its ovn research,
being able to conduct its surveys primarily for
metropolitan problems;lnot being forced to depeﬁd on

studies made for other thamxmetropolitan-reasona.

If, as will be very likely, a
metropolitan planning commission finds it necessary to
| .lim;t its research program, it should study the economic
. base of the metropolitan area. Such a study is very
| probably not perfoimed by other agencies. It is-
essential for a governﬁent planning agency to have well-
founded ideas concerning the economic present and
future of its govermmental areas. The next most basic
study for a metropolitan agency, a land use study,
can probsbly be compiled from surveys made by component

governmental units,

As a metropolitan planning
egency becomes established it should, in conjunction
'with its economic base studies, summarize and report on
the volume of employment in the métropolitan area and
make recommendations concerning the expanding, contracting,
or'adjusting of public works employment levels. In order
to be effective such a program must bevconducted in

cooperation with the federal govermment, for publie
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public works employment adjustment can only be of

value if done nationally.

i

| conoomitant’with\a program
- of research, a good planning library is necessary.
The metropolitan planning agenocy must keep not only
a iibrary of its own material but also an index of

metropolitan material available elsewhere.

Physical Planning,

In plahning for a metropolitan -
area the formulation of a.master‘plan should be the |
basic principle in the progrem of the planning agency.
Even though much of the work of a planning agency,
especially of an organization for a new, large
gbvernmental unit, will of nécessity be concerned
with specific project and problem planning, the
fundamental policies upbn whioch a master plan should
be predicated must be considered in all detail.

planning.

. A metropolitan master plan
must not be just a pretty, paper plan containing
only design, bdut rather should be the formulation
of a definite program to achieve desired and definite
objectives. In addition to design, it must inoclude
the financial, administrative, and legal mechanisms
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necessary for the plan acoomplishmentQ Program
definition must include dats anslysis, a diagnosis

of problems, and a étatement of objectives. Although
these requirements are not at all~peou11ar té

metropolitan aréaa, they are basic to master planning.

A metropolitan master'plan
mukt, of course, not concern itself with purely local
problems; it has quite enough to do with the problems
~ of the metroéolitan area. The nature of a partiocular
. problem determines which type of govermment should
deal with the problem. A metropolitan plamning - .
organiéation should be concerned with.the following
gituationa: the provision of equipment and services
;that are be&ond the capacity of a particular locality;
the provision of facilities located in a particular
district but serving ﬁﬁe entire metropolitan area; the
provision of services in which efficiency of operation
requires a high degree of specialization; the need
for coordination of effort; and the provision of uniform
stendards. Housing, éirporta, technical education,

street naming, end zoning ere respective examples. _

Many of the more common problems
that should be dealt with by a metropolitan planning
caﬁmission~have been given considerable publicity.

Highways, railroads, airports, seaports, recreation,
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education, and utilities are ﬁsually,qonsidered'
as metropolitan pro’blems.\ Urban redevelopment,
specislized public health institutions and medical
services, taxation policies, smoke abatement, flood

control if necessary are also problems that can be

efféotivély dealt with oﬁ a.metrOpblitan scale.

The planning for large housing
and slum clearanbe'projects cannot be done by Just
one municipality. Urban‘deoentraiizaxion is too much
a metropolitan problem for urban rgdevaibpment to be
just a municipal affair, Urban redevelopment must be
. planned in cooperation with local houéing suthorities
and the federal government. The metropolitan planning
commissions not & private redevelopment corporation,
must be responsidble finélly for all redevelopment
plans, This is essential if the new projects are to
~ conform to the‘méater plan of the metropolis. The
metiOpolitan planning aéency should assume the lead
in the replanning of slum and blighted areas and not

passively accept private real estate ideas.

. A,ﬁlan to ease the tranaportaxion
difficulties of the metropolitan ares will probably
be the first of a metropolitan plamning agency's
specific plans. A good transportation plan muét be

closely allied to the airport and seaport, if present,
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plans for the metropolitan area.

In planning the accamplishment of
its program the metrOpélitan planning sgency must con-
sider the taxation policies for the area. Tﬁe problems
qf.blighted area taxation, tax delinquénoy, anq premature
subdivisign are definite metropolitan problems . ~Of
course, & metropolitan plamning agency is not.soleiy'
reeponsible for these probléms;‘they'must be studied
in cooperation with the bﬁdget and financiai départments

of the metro polis.

| MétrOpolitan plens must not usurp
the functions of local plans, For instance, the metro=-
politan recreation plan should deal with the provision
of 1é£ge paiks and open spaces, not at all with thel
provision of local parks and playgrounds., The same is
true of utility planning, education planning, public
health planning, and other functions of,metropolitan
planning; each ahpuld‘be concerned only with those
aspects of the problem that are too large or too

1nvolvedvforflocal communitien.

| | In the relation of local

 plans to metropolitan plans, metropolitan planning
should provide the framework into which local plans

can be fitted., In order to be effective a metropolitan

- pkeleton plan which can be givén'aubstance by local
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activity must not be imposed arbitrarily but must
~be formulated in close cooperation with local governe
ments and ﬁlanning bodies - a very difficult

procedure.

Metropolitan-Local Planning Relstions.

In considering the organization

" and functions of the planning agency in a.metropoliﬁan
governmept, the contrast between plamning fdr a2 locel
comnunity and planning for a large metropolitan area
must be remembered. Planning for a metropolitan area -
is such an immense and difficult problem that of
,nécessity'many conceptions of citizen participation
in the planning process practices by local planning
bdards would have to be discarded, Metropolitaen
.problems are so vast that theig‘solution would have

~ to be quite impersonal, At the same time, however,
metropolitan planning, Just as much as iocal community
planning, needs publie support and paxtioipation in
order to be effective in furthering a new conception
of the metropolitan area. IEven though & metropolitan
planning agency cannot operate with continual citizen
perticipation as should local advisory planning boards,
it musf, nevertheless, enable its work to be visualized
on a local kewel. It is & diffioult problem in itself,
aside from the basic metropolitan problem. The big |
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- and impersonal mature of the métropolitan area, not

at 211 local and smell, necessitatew;;n emphasis on
‘poliey in plann;ng.‘rather than on citizen participation.
Tﬁe necessity for partiéipation is pregent, however,

in metropolitan pianning; its acquisition is very
difficult. | |

In its physicél planning procéés
the emphasis of the metropolitan planning agency nmust,
of course, be on area rather than on local problems.

In order to accomplish anything, the metropoliten
planning agency must‘oons1der only those broblems that

| affect the entire urban and suburban area. If it paid |

any attention to local problems, not only would it be

assuming local prerogatives but also it would become

50 involved in detail that no metropolitan pianning

could be sccomplished, |

| Metropolitan planning must
stress coordination much more than does locel planning.
A.metrppoiitan planning agency would be a parﬁ of the
coordination mechinery of government, a median agency in
the coordinztion process. A metrOpoiitan gqvernment'
‘suuld have much coordination responsibility; local
govermaents receive the result of coordination. Local
planning boards can expend much more effort, relatively

speaking, in physical planning than could a metropolitan
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planning agency; a metropoliten planning agency
would have to expend much time and effort in intere

departmental and intef-governmental coordination,

The line of‘damarcatibn between
the duties of looazl plenning boards and the métropolitan
- planning agency is vexry tenuous and difficult to define.
.Ebw'muohAahould the metropolitan planning aéenoy daplicate
or assume the funétibns of the local planning boards

is not a question with a facile solution.

‘ Administratively, the easiest
method of solving the problem of looalametropolitan
planning re;ations is to deny the solvability of
"~ the problem,jfor the metropolitan planning agenoy
to assume all the duties of the local planning bozards.
Such a solution to the problem would enable the
metropolitan blanning agency to plan for the entire
area without the necessity of considering looel.
prejudices and atﬁitﬁdes. A metropolitan planning
aéenoy could consider each problem only from the
netropolitan viewpoint, not needing to weigh local

factors except as found necaessary or desirable.

Administratively, the eliminge
. tion of local planning boards is very attractive,
Local feotors often militate strongly against the

' proper metropolitan solution of a problem. The
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example of Milton in the Boston metropoliten area is
illustrative. The town, adJaoenf to Boston proper,

has adopted & policy of restricted building suiteble
for a much more rural suburb than it is. The policy
’has kept ¥ilton as it desires to be but it has at the
sa@e time foroed the expansion of the whole Boston

area into awkward pétterns; The problem of acquiring
local support for locally undesired metr0politan plans
is almost so difficult as to necessitate camplete
operation of local plamning by the metropolitan plannihg

’ agency .

The larée number of component
municipsal planning boards in a metropolitan area that
need at the very least cooperative liaison with a
metropolitan planning agenc& favors the elimination
of the local boards. In the New York metropolitan
are; as delimited by the New York Regional Plan
Association there are 550 separate oammunitiea; It
would be & huge task to cooperate effectively with

such a number.

An elimina;ion of local planning
boards may be very attractive administratively; it
would also be very undemocratio. Such an elimination
would be in addition very impractical for it would
result in almost & oompleté 1mposaibilityvof plan
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acocomplisiment, If metropolitan planning had no
local support, it would be a planning in an ivory

tower.

Metropolifan-lacal planning
relations might be facilitited by an up~the~line
system of reéponsibility:_all local planning decisions
to be approved, rejected, or modified by the metropolitan
planning ageney. Such a system would insure that
metropolitan considerations wére given proper weight

in local planning.

| However, & metropolitaﬁ plenning
board cannot be absorbed entirely in local minutise.
It the'central‘planning body hae to ingpect 211 local
plans, it would never be able to do any of its own
work. Aoctually, such a systemlof responaibi1it&4 |
‘upwaxd is but a elight modification of no locel planning.
If the final end definite responéibility for all decisions
is with the ﬁetr0901£tan board, there is no incentive
at all for local plamning. A delegaxion of authority
to the central planning egency would make for little
gommunity perticipation in the planning process, ‘

| The metropolitan planning agehcy
and the community planning boards must each have their

own sphere of influence. The line of demarcation can
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' only be drawn on the nature of the problem, whether
they are metropolitan or local in scope; Although |
the line should be fairly rigidly dramn‘éo that
each ggénoy-knows its responsibilities, the line
must not be too exclusive. The problems themselves
are not rigidly dividéd but spill over into the area

of influenoé of both types of goverrments.

Tha mstrOpoliten planning board
‘rshould deal, of course, with problems affeoting the
entire metropolitan area, the local boards with- purely
community problems, ' Bach should be responsible for
its own sphere of influence. There will be little
temptation for local boards to asgume'metropolitan
funotions but the metropolitan plenning agency mnst

be careful not to'undertake loc2l prerogatives lest

it lose the benefit of loocsl assistance. '

A méthod of control by the
_metropolitan'planning agenéy over local governmentel
affairs having a metropolitan aspect is essential if
metropoliten considerations, not solely individual
community attitudes, are to guide in the development
of the metropolitan area. The establisiment by the
metropolitan planning agency of metropolitan stendards
which oan guide local planning boerds and a.metropolitan

plan framework into which loceal plans oan be fitted
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can enable a central planning commission to insure
the domination of i+4s own ideas oonoerning'the future

of the metroyolitan areas

) The plan framework is the
basic master plan for the metropolitan area, a statement
of fundemental objebtives concerning metropolitan
'develépment as well as the éesign and précedures
necessary to accomplish the objéctives. Given a baéic
metr;politan mnagster ﬁlan, local planning boards can \
plan asccordingly, cen adjust local plens to meet the
requirements of the entire area, Of course the o
hetropolitan pianning agency is responsible for the
basic nzster plan; however, the plan should be made
in consultation with local planning bvoards on factors

affecting the respective communities.

A metropolitan planning ageney i
should establish standerds for zoning, subdivision |
coqtrol, reﬁreation and education, to be guides for
local commnities. Bhese standerds would b§ established
both to achieve desired minime end also to help execufe

portions of the master plan.

In conformity with its master
plan, a metropolitan planning agency should establish
a zoning plan for the entire metropolitan area, cone-

sidering the welfare of the metropolitan area and the



. o 85.

component towns together. The zoning plan would
be trensmitted to the towns who would then have to

adjust their zoning ordinances adcordingly.

. There would be no necessity
for the matroPolitan planning agency to write a
detailed zoning ordinance for the entire metropolitan
area. It would be sufficient if it defined in some - -
detail districts and uses. A ﬁoo detailed ordinance
would be a wasting of time on phases of the problem
that_ ocould be better solved locally. The metropolitan
planning agency would be responsible for general zon-
ing definitions of uses and diatricts, definitions;
in only enough.detail so that the individuai towns
would heve no doubt as to district boundaries. Local
planning agencies would be responsible for detailed
interpretations of the general ordinances and for

its administration.

Subdivision regulation can be
handled similarly. The metropoliten ‘planning agency
shauld establish subdivision standards for the verious
sections of the metropolitan area in accofdénce with
the desired ppttern of charge or growth for the area.
The regulations, of course, need not be the same for
the'eétire me.tropolitan zrea. Local plaming b?axds

would establisly detailed regulations supplementing
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~the general metropolitan requirements and administer

the regulationa.

In the establishment of standards
‘for recreation and eduscation faéilitieé, the metropolitan
planning agency should set fortn minimm stenderds for
' the'varioﬁs:mnnieipalitiea of the entire érea. These
need not be uniform and must be based on considerations
of local factors. The estaﬁiishment of staﬁdards_for
partiouler services is not an asttempt to solve local
problems, rather an a&tempt to guide the solution in

a desired pattern.

Eetropolitan—iocal cooperation
in the esteblishment of a plan framework and standards
is'esaential if both are ﬁo be adhered to by local
cdmmunities. The metropolitan government is responsible
for the standards, but thgy'must be made‘by and with local-
governments ., Thq mec%anice of joint formulation of
standards and the plan framework as affecting local
communities will requiré the use of advisory committees
of the local planning boards. The sotual work of the
advisory committees will be done, ingofar as the
individual eommunitiee are concerned, by the local
planning techniocians but the local rgsponsibil{ty is
ultimately with the actual local p}anning cormissions.

. 3 The metropolitan government
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must not be dogmatio in the establishment of standards
or it stands no chance oﬁ}kaving any weight. However,
the metropolitan govermment must be able to enforoe
sdherence to standards or to the plén framework. The
enforcement must come not from the metropolitan planning |
agéncy but from the entire metropolitan government.
| 1t is inherent in the idea of a metropolitan govern=

ment that it has authority in metropolitan affairs.

b : ' Authority for a plan framework
_énd stapdards can be obtained by legislative action,
If, as with eny legislative measure, the executive
submits a fozﬁulated stendard to the metropolitan
legisla%ive body and it is passed by the legislature
\ vahd~signed by the exeocutive, it then would become an
ordinance and have the power of the metropoliten
govermment behind it. The same prqcedure_ie very
proper for those portions of the master plan having
‘prospect of immediaﬁe execution. Long-term plans
should be well publiocized as being the opinions
of the metropolitan planning agency but should not be
given the authority of law; conditions are too agt
to change to permit long-term plans being made \
of ficlel, yet at the same time in order to gain
public acceptance they should be well known, Legise
lative authority for standards and for plans for |

immediate execution helps make the whole metropoliten
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govermment responsible for the plenning process, not

Just one agency of the government.

A metropolitan planning agsncy
can help local-metropolitan planning relations by
a policy of stimulating 1océl planning. By g;ving.aid
%o communities, & me;rogoiitan planning agency can \
foster a cooperative attitude fhat will be of great
R value in facilitating ﬁhe acceptance of metropolitan

‘ideas by the looczl communities,

The policy of encourasgement
must not be 2 policy of replacement., Local plaming
autonomy must not be discarded in favor of dependence
on metropolitan planning.’ The Seéneesee'valley
Authority has maintained local autonomy; the National
Resources Ccmmittge was not able to establish state
planﬁing boards on a firm basis, Xoderation in the

extending of zid is quite essential,

Local communities shbﬁld be
ehcourégéd to have a8 active a planning tody as they
can afford. Aid should be given to those cormunities
thet need it, aid in the form of technical personnel
end financiel zssistence for plan and capital dbudget
. preparation. As plonning becomes firmly established
in & community,‘less and less zid should be given by

the metropolitan government to that community.
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Locel reletions can be helped by two
edministrative devices. the use of metrOpolitan planning
field representatives and subordinate matronolitan
‘planning districts. It will be of great value if the
metropoliten plenning egency can go to the local plahning
board through the device of 2 field representative and
- not require local personnel to come to the metropolitan
office. Any device that maintaine the self-importance
of the local community is important; the metropolitan
government will tend always to - increase its prestige

at the expense of the local units.

The number of comuunities in o
metropolitan area will necessitate field offices. To
conduct all loczl planning relations from one office
would result in & huge establishment very difficult to
manage. Iield office districts woul& probzbly be con=-
stituted on & county basise. VWhile it would be very
desirable to esteblish districts besed on logicel
boundaries, the fact that present census data is
essembled on a county basis would probably require

that qOunties be used.

Advisory cormittees, discussed below,
can be of great value in establishing and mointoining
good local relations. Advisory comaittee membership

ghould ha drawn from all coiponent communities and
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planning boards, though not every unit need bve represent-

ed by any means on every committce.

In the relations of the metrOpolitan
planning agency to local planning bosrds, great emphasis
‘should be placed on the stimulation of local govermaent
and planning prestige, ‘In all technical aid'to local
planning,‘the fostering of local asoendéncy is important,
The metropolitan government will dominaxe par se;. the |

local munlcipalities must not come to feel inferior,

In the enoourageﬁent of good
relations between local and metfopolitan rlanning
~ boerds, the representation of the local communities
on the metropolitan planning board ocan be of great.
help. In ofdér to make the suburban cities appear
importentlin metropolitan govermment, espeoially'in
the planning function of the government, they should
have representation on the metropolitan plenning com=
mission equal with that of the central city. If the
particular situation requires, the extra member of the
planning agency night well be alloczted to thé suburba.
The central city need have>no worry thet the suburban |
' munioipalities will have more authority than it does-
the central ozty has enough power Just by being the
largest municipality 4in the metrOpolitan'government.

In the selection of the suburban
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representativea,»the executive of the metropolitan
goverrment will have difficulty not to slight any
of the satellite cities and towns. Since every
suburban city can pbvidusly. not be represented
on a workable planning agency, the executive &ill
have to remenber that it is not in the planning

| agenoy but in the legislative body that the suburbs
have their basic representafion in nmetropelitan -

af fairs,.
Advigory Cogg;ttegg.

A metropolitan planning agency
must utilize every opportunity to lighten its work
load; the problems of a large urban-suburban area
are,sb great and numerdus thgt one body cannot hope to
plan effectively fdr all by itself., Even thbugh the
easiest method of work supervision is to have all
agency duties performed by the one agency, a metropolitan'
planning'aggney must b;.willing to have some of its
funotions;performed by groups not completely résponeible

to the central planning agencye.

. ‘ Advisory committees, thopgh
edministratively a headache, are a useful device for
eaéing the work of & metropolitan pianning commission.
Advisory committees can be used to provide technical

advice and aasisténce, to stimulate citizgn participation
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in metropolitan planning, to help in public reletions
and the education for metropoliten thinking, and to
aid in ooordinating the work of local planning boards

with the central planning agency,v

| In order té’géin as complete

- representation as possible, the memberéhip of the
advisory committee should be drawn from the entire ,;

metropobitan erea, The menmbers should be ohéséh by
the metropolitan planning agency in‘ordervthat.it

| may acquire the type of techniocal assistance and

populai representation it desires.

, Advisory committeea for a
metropolitan planning agency can be of two types, ‘
technical and oltizen. The function of the technicel
advisory ocommittees is to provide professional or
governmental ad#ioe on metropolitan affaira, that
of the citizen advisory committees is to be.prinoipally

a public relations medium.

Teochnical advisory committees
may be composed of profesgionsl planners or of other
representatives of variogs goverﬁménts and governmental
agencies. Advisory oconmittees made up of planhing |
technioians from local planning boards will be of
primary importance in the formulation of standards

for application by local communities. ‘G;v;né a
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committee composad of loeal representetives the
reaponsibiiity'for forming a sténdard to be used by

the individual towne will facilitaxe the acceptanoe

~of that standard by the component localities.

~ In eddition to,the forming of
8 pariioular standerd or the giving of sdvice on a
partioular problem, the technicszl advisory committees
will be e medium of exchange of metropolitan ideas.
Metropolitah problems should be discuséed‘and tentative
solutions agreed upon by technicians in order that
permanent satisfactory anewers may be decided
‘generally; technical advisory committees are a device

for such discussione.

- In organizing, and coordinating,
| ahd maintaininp the work of the planning techniocian
advisory cammittees a superior~inferior relationship
must be av01ded, Committee chairmanSnips_by local
personnel and continual field trips by metropolitan
planning agency technicians and field representatives
are devices to help avoid such a feeling. - The
‘metropolitan pianning agency must be willing to go
to the zdvisory committees and their local planning
personnel éhd not expect local technicians to come
glways to the metropolitan office, both if it desires

the advisory cammittees to mccomplish any work and
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if 4t wishes to supment locel planning prestige.
“For advisory committees to do any satisfaotory
work, their efforts must be continuzlly prodded

by the metropolitan planning sgency by means of

technical asgistanee end vrestige stimulatiqn.

Planning technician advisory
 committees should be several in mumber, one for each
specific metropolitan problem or standerd that
‘requires discussion or solution. Several oommittees
will azllow the membérship of each to be small end
werkeble. One, or even a few, cormittees cannot

cope with all the problams of & large urban-

suburban ares.

Repreaantatiﬁes of various
governmental units and governmental departments
can be used as pubiia works coordinating come
mittees, Representatives of all government agencies
having authority‘over'funds for public works affsoct-
.ing the metropolitan area should be inoludéd; the
federzl, the state, the metropolitan government,
and the component cities and counties éach have

some authority in the construction of public works.

Public works coordinatlng com=

mittees will allow the various governments and gove

~

ernment departments to be cognizant of pubiio works
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planning and development from the beginning of each
project. The committees will be a device to prevent.
one department from taking soction affeoting another
g67ernment department or‘unit without its knowledge.
The‘advisory committees in this coordination functiqn
will be primarily a common meeting grouﬁd for the
respéctive operating agencies, not organizations to
approve or veto a specific project. Such definite
sction is a responsibility of the goverrment units

as whole, not subsidiary advisory committees.

Public works coordinating
coomittees, as well as the technical planning come-
mittees should be several, one for each of the several
aspects of public works construction. Of ocourse,
only agenoies concerned with a partiocular type of
construetion should be represented on the respective_

coordinating committee.

Citizen edvisory committeeé,
a public relations instrument for the metropolitan .
planning oommission,‘can be used to acquaint special
groups outside the government with the problems of
the metropolitan area and to secure advice on those
problems from the respective 1nterééts. Essentially,
| citizen advisory oommittees‘are a[ﬁethod of spread-
ing the.influenoe of metropolitan, rather than local,
attitudes.
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Citizen advisory committees
are_the‘place for special interest represéntation

in the planning'process. The planning agency itselg

~ should be free from damin&tion by one set of iﬁfluenoes.
The strong influence of the real estate profession

on many planning boards am'preaenﬁ is an example of

é preponderant influence that should be évoided.

The planning agency of a large met:opolitan area, being
‘both paid and full-time, cen be.so - consituted as

to prevent interest domination. However, the ideas

of particular groups should by all means be heard

and reckoﬁgd with; advisory comnittees allow special,
groups to express their opinions without danger to

the intégritj of the planning egency.

. The memberahip.of citizen
advisory committees can be 1afger than that of
technical advisofy committees. While technical
comnittees should have fairly, stable membership to
permit oontinuity of thoﬁght, the membership of
-citizen advisory committees should change fairly
freguently in order to enable as hany people as
possible to see the perplexities of metropolitan

problems.

An . industrial advisory

council can help the metropoliten planning sgency

Vs
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in its problem of.industrial zoning, The location
of 1ndustriai estates andvthe decentralization trend
are, of course, subject to great pressure and influence
by industrial ana comnercial interests. The planning
,agencj's solutionsvto industrial zoniné problems can
only be satisfactory if reached in oooperatién, not

.necessarlly agreement, with industrial interests.

Ve

A labor interest committee is
ﬁeoessary to counteract theinfluence of the industrial
advisory council. In the govermmental process, labor
groups must be made to feel as important as the com=
mercial interest. "Labor groups must not come to |
feel that the metropolitan planning agency is dopinated

by real estate and industrial leaders. If they do,
popular reception for official plans will not be easy

to achievee.

A local research council can
help make available to the metropolitan planning
agency research donélby other agencieé. By Jjudicious
manasgement the metropolitan planning agency may be able
to instigate desired projects and to inculcate its
own research ideas ahd standards 1n£o the activity of

other researoch agencies,

A technical society council,

camposed of representatives of local chapters of
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professional soclieties, AJ.A., A.S.C.E., AS.L.A,,
and others, can give citizen ﬁrofessional and
teéhnical advice on metrovolitan problems, Service
organizationa, public iela.tiona groups, educationsal
and religious institutions, women's clubs, public
welfare groups, and recreational éocieties can be
media for assistance in tle metropolitan planning

agency's public relations tasks.

In all the work of the advisory
committeés. the'metrOpolitan'planning agenocy must be
the final authority; Advisory committee must not be
used as a.method of BVadiné responsibility, but as a
means of securing pertinent opinion, The increasing
use of the advisory committee in the administrative’
process demonstrates thet a more effective and
available method of obtaining citizen opinions and of
measuring consent than the relatively orude device
of the ballot is desired. Advisory committees are
chamels for ffesh ocurrents of opinion, designed to

. augment, not to replace, governmental machinery.

The central planning ageﬁoy has
a major problem in maeinteining advisory committee
interest in its activities, not so much interest by
non-members as by the members themselves, Practiocally

a requisite for interest continuance is the acceptance
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of the opinions of the committee by the metropolitén
plaﬁning agency. In order £0«be eble to accept the /
Judgmentq of the advisory committees as much as poss-
ible, an effective check on irresponsible end imprectical
advice is necessary. Such a check can only be achieved
by very judicious care in membership selection and
the requirement of exm;éordinary majority or even

unanimous committee opinions.

i

Adviao:y oomﬁitteea, both
technical and citizen, can be a very usefui device |
for seouring local cooperation. The fostering of
good relations with component communit@ee is one of
the prime functidna of the metropolitan government

and its various departments.

Coordination Fuﬂctiog;

Interfdepaqtmentél and intere
govermmental qoordination,’a primary function of
the executive in a metropolitan government, is to
a oonsiderable extent the duty of the metropolitan
planning commission, It is a responsibility of the
planning commission to lighten the work of the |
executive by being the metropolitan goverrment

coordinating agency.

In its coordination duties,
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easing the executive's span of control problem,
a metrbpolitan planning agenoy is by no means
entirely responsible for inter-departmental
coordination. The final responsibility rests,
of course, with the executive. Howe;er, the
plamning agency can be the 'operating!Aagency

for inter-depertmental planning and thinking.

The need for inter-deparitmental
coo;dinamion is not & result of poor management
of the operating departments nor a result necessarily
of self-centered attitudes on the part of the operat-
ing eraftmenta. They are simply too busy to think
about the»longéterm or joint aspects of their work;
they are not organiZed to do long=term planning, that
not being their job. Cons;derétions of basic problems
by operating departments are a result of individual

action, not a result of an administrative organization,

A definite agenocy is necessary
as a nucleus for coordinating action. Coordination
is never achieved through good will alone; positive
action is needed. A.metrOpoiitan planning agency 1is
well suited tp be a center for coordinating activity,

to assume the lead in coordinatione.

It must be remembered that

coordination is purely an advisory function. An
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‘ A . y
agenoy to study and recommend should never be an

operating agency for the execution of its conoclusions.
A coordinating agency has accomplished ifa purpose

if an agreement on policy and necessery steps for
polipy executidn has been reached by the respective
operating agencies., The recommendations 6f the
“plenning agency in its function as a coordinating -
Agency can ﬁe used by the depaxtments and thé executive
to help offéet the effect of narrow, rigid department-
alism by having a joint plan that cuts across depert-

mental activity boundaries,

v .

The inter-departmental
éommiéfee, mentioned .above, is a good device for
departmental ooordination. Zarly determinat#&n of
departmental plans and viewpoints helps avoid mise
understandings and irritation. The Regional Planning
Commission of the County of Los Angeles has found
th? inter-depﬁrtmental committee an effective method
of‘bfinging together departmental répreaentati#aa fof
informal discussion., The inter-departmental committee,
a8 an additional benefit, is a method of securing
expect advice:

Formal review by the metropoditan
planning agency of all public works projects of metro-.
politan significance will aid in the coordination
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process. By such review the planning agency would
be able to advise oon&erning project conflicts,
conflicts with either other department projects

or with the master plan.

| In formal review of projects,
the approval or diapproval of the planning board should
be stated definitely. Since the planning board is
advisory to the executive, the planning boaxrd
should approve or disapprove all projects before
their sulmission to the exeoutive for his submission of
them to the legislative body. The executive ocan, of

course, overrule the action of the planning boazrd,

. In order that the planning
board may‘have the respect of the operating departments
and maintain friendly relations with them, the metro=-
politan planning board should have equel status with
the other departments of the metropolitan government,
The chairman of the metropolitan planning board must
be able to deel with high administrative officials on

their own level.

| As important in metropoliten
planning os the‘coordination of inter~depertmental
affeirs, is the coordination of inter-governmental
public works. Inter~departmental coordination is,

of course, facilitated by the singleness of govern-

~
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~ mental authority; inter-govermnmental coordination

" is complicated by a multipliocity of.goverhing units.

In métropolit@n erens the state or
states and the federal government are\the governmental
units whose activities most neéd to be coordinated with l
those of a.metropolitan‘gbvernment. At present, any
coordination is a result of happenstance, not_an‘
orgenized system., State-local relations are largely
a.matier of individual state department relations
with local comnmunities as each department sees fit.

. Muniqipaiities have no one source in the state to

which they,daﬂ go for inforﬁation éoncérning all the
plans for a specific looality. The saﬁe is true of the
fgderal goverhment, the probleﬁ béingvare acute beocause

of the greater complexity of the national government.

To heip achieve inter-govermment -
v‘coordinaﬁion the superior governments oconcerned with
the metropolitan érea gshould have representatives as
membqrs_of themetropolitan planning oommission; Since
the planning agencyis the coqrdinaxihg agency for the
metropolitan area, other government representatives on
the metrOpolitan planning commission cén help it -
cootdinate the public works éctivitieé of their |
'respective govermment units, They can be liaison

officials between the metropolitan government and
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their own, H@ving full knowledge of the metropolitan
problems they would be able to work closely with th§
proper department of their parent govermment, scquaint-
‘ing ench department with metropolitan requirements and
" helping to eliminate parént govermment department
duplication of effort concerning the metropolitah

erea. The superior government representatives would
acquaint the metropolitan government with the standérds,
proposgls, financial resources, and policies of the
superior governmment that relate to the metropolitan
area. The representativés of the superior govern-“ 
mental unit would have no euthority tn themselves to
change the actions of their psrent govermment; their
function would be limited to coordinations

The repreaentétive of the state
.government, appointed by the governor from or on the
advicg of the state planning board, and approved by
the normal course of state action regarding executive
appointments, would bé peid by the state. His job
would be full-time. Constitutionally, such a
representative yould be entirely feaéible, since
municipal authority is derived from the state. A
state repreaentztive on a metropolitan planning
board would help the state to maintain close and

active relationg with a metropolitan government.
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If the metropolis . extended
into more than one state, each state involved in
the metropolitan area should havefa representafi#e
4on the metropolitan planning bvoard. The gotal member-
ship of the metronolitan plamning agency must be en

unequal number, however.

| The representative of the
federal government should also be appointed ﬁy the
executive and paid by the federal goveimnment. The
representative should come from the exscutive branch
of the government, not from one pé&ticular department
' If the National Resources Planning Board were revitalized,
it could supply a representative for the metropolitan
planning bOard; At present, the Budger Bureau is the
only promising section of the exeocutive for & metro-

politan representative,

At present there is a question
of the oénstitutionality of a federal represenf&tive
for a metropolitan government. Since all govermmental
powers not specifically allqcated to the federal govern~
ment reside in the goveinment of the several states, such
a representative would probably be construed as an undue
assumption of power by the federal government., At
pfesqmt, therefore, a federal representative to a

metropolitan planning commission would have to be a
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consultant, not & regular voting member. In theory
at least, the planning comuission would be able to
disregard the opinions end actions of the federal
répreaentative. Aotually, however, he would still
be the representative of ,the federal gOVernﬁent-who
was spending all his time on the problems of a part1~

cular metropolitan area.

| Constitutional law changés;
the functions of the federal government are expandings.
The emerging power of the federal govermment probably
will meke possible.a federsl representative on a
metropolitan plaming cammission by the time there

is need of one,

If an "ed hoc" authority is
important.in a.ﬁetrOpolitan area, not being a partA'
of the metropolitan government, ii should have a
representative on the}métrprlitan planning agency in
the same menner as tﬁe state and feéeral governments.
The Port of New York Authority should be so0 repreaanted

in a New York metropolitan government ,

The members of 2 metropolitan-
planning agency wihd are representatives of non=metro=
politan governing units sphould be always in the
minority. The representamives of the metropolitan area
should always be able to out~vote those who are not.

In casas of deadlock between the central city and
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suburban members on the metropolitan planming board,
the répreaentatives af'superior governments would be

able to resolve the conflict.

Administrative Function, .

The funotion of the executive
that makes a planning agency necessary is the formulae
tion and definition of purpose} the planning sgenoy
ai@p the executive in his thinking and planning
responsibilitiess The duty of performing the thinking
tasks bf the éxecutiﬁe.ia a full~time job, one that

cannot be done concomitantly with another responsibility.

| A plamming agency is not an operat=-
ing agency. If a planning board béoomes involved in

the exéeution of & poliey it has 1ittle or no time for

its tﬁinking responsibilities. The experience of meny
planning bosrds in goning is‘illustrative; maﬁy boards have
beoome g0 tied down to zoning, both its drafting and .
adninistretion, that they have had no timé for any

other plahning activity, The necessary, continual

detail esaential for the good conduct of an operzating
egency militates strongly egainst the possibility of
1ong~térm’thinking. | |

The great deficiency in plan

execution is commonly considered to be the fault of
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the plamming ﬁgency of a goyernment. Sincé the
planning board has made plahs and sinée the plans are
-unexeouted the planning board is therefore at fault.
To cOrrect thia aituation, many propoaala have been
made to give the planning agency more administrative
power than it now possesses. It has been suggested
thet the plenning organization have all legal powers
necessaery to make sure that 1ts decisions are carried

out.

Not only would plan exeoution
authority oompletely swamp a planning agenoy with
administrative detail, but also suoh authority would be
en incorrect solution to the problem of accomplishment
of plans. While a planning asgency must of course gone-
sider in its planning how plgns can be exeouted - a
feilure to do so resulting per se in ivory towar
planning - the lack of action concerning plans is not
alone the.fault of a planning agency. It is the
foult end responsibility of the entife government o
A pianning commission is not a whole governmeht in
itself, it is but one special section of a governing
unit whose function it is to think and plan for the

7

whole government .

The solution to the problem

of the disparity between plars end execution is not
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the improper loading of the planning agency with
tobhs that belong to operating depaftments, but

| rather the better integration of the planning agency
into the structure of the govexnmént 80 that each
department of the government will feel equally
responsible for the plans of the plenning sgency,
even though the plens are drawn by one paxticular

agency, not by each depertment individually.

o Let the metropolitan planning
égency be f;ee of administrative responsibility so
that it may concentrate on its own function, metro-

- politan plenning. The administrative reéponsibility
sometimes delegated to the planning board should
rather be a;located to the proper administrative
2gency. Reai estate aoquisition should "be handled
by a separate real estate board. Subdivision control
gshould be menaged by looél planning boards, zoning
by local building inspectors, and zoning appeals by
locel bosrds of apﬁeal." In order to maintain the
metropolitan character of zoning and becsuse of the
amount of work involved in the administration of
'zoning for metropolitan ares, a separate metropoiitan
board of eppeals will be necessery. This, however,
should be very separate from the metropolitan

plaming bdard,

The delegation of edninistrative
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regponsidbility to the component government units
reises the problem of securing uniformity §f policy
appliéation,in -1 d;vereity af suthorities. The préblem
is very difficult to solve but is Justified by the

necessity of freeing the metrOpolitan planning boerd

from operating responsibilities.

In order that zoning may be
effective over the entire metropoliten area, not just
in those municipalities that egrée with the basie
metropolitan zoning pattérn, 1tamust be accepted
camplgtely byfthe~ooufts, ihe legislative bodies, the
building inspeotors, and the boards pf eppeals of the
area. The acceptance is not easy but is fundamental,
If thé metropolitan legiaiative body and théiéourts
maintain a firm attitude from the beginning, eppeal
trouble will be lessened markedly.

4

‘Good,subdiviaion oontrol
prectices will have to be maintained by continued
friendly relations between the metropﬁlitan end the
loocal planning boards, This is.especiallj true in

the formulation of subdivision standards. _

Divesting itselfl of administrative
responeibiliéiea by no means eases the work of a metro=-
politan planning agency. By the increased ncoessity for

inter-depertmental and inter~component metropolitan
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govermnental good relations the metropolitan planning
agenoy has to spend thai much;more time and effort in
its coordinatibn activities. And coordination is not
easy ot 2all?l It would be far simpler for the
metropolitaﬁ plenning agency to assume all the cone-
ventional plenning board‘administrative power ard not
ot with local coordination. Such a policy, however,
wcﬁld definitely 1limit the amount of metropolitan
planning that the metropoliten planning agency would be
eble to dos

Plan Accomplisiment,

_ Mthough the accompliskment of
& program is essentislly the responsibility of an entire
‘governmental unit, not soldy thet of the plenning agency,
the plenning agency must be concerned with plan execution,
for achievement of results is juﬂf'as much a part of the
planning process s is design. It must be remembered,
however, that the planning cgency is primdrily & thinking,-

not an operating, cgency.

In the formu1a$ion‘of e progrem
for plan acoomplislment the planning ageﬁoy&must
recognize changes in the metropoliban situstion that
develop as various porfioﬁs of the’metropolitan masgter
plan szre executed., It is a primaﬁy responsibility of the

" planning agency tomaintain its thinking ahead of the
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ourrent metropolitan situation.

The preperation of a capital
budget is the formal mesns svailable to a planning
- agency for° the exeocution of plan proposals in their
proper order and in relation to other metropoliten .
goverhment»reqniraménts. In the formation of &
'oapital‘bﬁdget; departments'ahpuld'submit to the
plennihg agency their estimates of a stipulate@
period program for thé respeot;ve depa:tment; the
executive should make known to the pianning agenby his
desired emphasis in capital improvements for.t{he
forthooming budgetary period; and the budget director
should make avallable to the planning sgency the
amount and nature of the’debt which the city can
incur, With these estimates and with its own
program the planning agenoy‘can prepare a.detailed
capital budget for the forthooming year,and‘lesé
detailed estimates for the rest of the stipulated -
capital budgetary peribd. After comment by the
comtroller, this should be submitted to the legis-
lative body through the executive. Aftér adoption
by the legislative body and approval by the executive,
no capital improvement project can‘be permitted

for the respective period unless it is included
in the capital budget.

A capital budget for a metro=-
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'po;itan go?ernment need not be different from a good
capltal budget for an ordinary mmicipality. The
ca@ital Eudget is the fo?mal mechanism for review
of all govermmental projects affecting the physical

structure of the metropolis.

| An effectivq policy of inter-
departmental and inter-govermmental eoordination is
" very necessary for plan execution., This isg t?ue.
of course,'for ail'governﬁental aotivities with which
the planning agency is concerned; it is especially
true of assessment and taxation and budgeting and the
debt structuie. Close liaison by the planning apency
with the respective departments concerned with these
sctivities is essentizl if good and effective policies

are to be developed.

\

_ Since'the executive officer of
& metropolitan government is responsible for the seouring
bf essential and desired efforts by the government,
the fundamentel method aveilable to & metropolitan
planning agency of securing the accomplishment of its
plans is the meintainence of close and effeotive
relations with thesexecutiye.  The executive is
charged with governmentvmanagement and leadership; the
responsibilify for encourasging and persuading ﬁhé
leglislztive body to accept a partiocular planning agency
proposal is that of the executive, not solely that of
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the plaming agency. IExeocutive responsibility in
a large government like a metxopolitan unit is the
primary reason for the nedessity of hamﬁng the

metropolitan planning agency directly accountable

to‘the exeautive.'

Stimulation of Metrovolitaen Thinking,

, A very important funetion of
a metropolitan plenning agénoy is the stimulation of
metronolitan thinking. Since sound popular oonaent‘
is essential for the accomplishm;nt of eny plan, |
parhaps the publioc relztions. duty of a,metr0poliﬁan’

planning egency is its most importent job,

0f course a metropolitan,
planning commission must conduct hesrings on parti-
culer problems or standerds as they become current.,
Hearings:ere the legal device for securing citizen
perticivation in the planning process; While hearings
are quite necessary, sctually any proposals or atandard
to be submitted to the 1egislaxﬁre should be much more

widely publicized than just by hearings alone.

The public informeztion section
of a metropolitan planning agency would issue all
reports and statement of the agency througl: or in the
name of the executive of the metropolitan government,
Since the planning agency would be direcfly accountable’

to the executive, it should not issue rgports from an
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arbitrary and aloof position but rather directly

from the executive branch of the government.

A public information section
of 2 metropoliten planning agency is the formal
organizational repdsitory of the agenoy's main
function, education for metropolitan thinking.
Actually every éativity of the metropolitan ylanning
agenoy should be premised bn the same main function;
éll efforts of the metropolitan planning agenoy
should tend to further metropolitan habits and attitudes,

Technical Staff,

The technicel staff of a
’_metrdpolitag planning egency would bé oomparéble to
that of the planniﬁg commission of 2 oonventibnal
cify but}be much 1arger'an¢ much more inclusive. The
difficulty and number of metrovolitan problems will
necessitate a large staff no matter how much planning

work is left or delegated to locsl plaming boardse.

* Hetropolitan plamning technicians
will be several in type. In addition tq planning
engineers, the designers and physicel planniﬁg
teohnicians, économists, administrative management
specialists, and lawyers will be‘needed to aécompliah
the‘wo:y of o metropolitan planning zgency. The.formula»

tion of standards and wiform local planning legislation
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will necessitatevlawyera; economists will be a
requisite for.the preparation of economic bass,
population,-and_eﬁployment level studiés; and
administrative analysis will be necessary to aid
.the executive in administrative management.
Librariens will be eeseﬁtiai if the great amount
of researsh materiael is not to be either losﬁ.or

become unusable

Field representatives
of a metrovpolitan planning asgency ere necessary
to helﬁ in the coordination and stimulation of
local planning. The number required depends on

the specific metropolitan situation,

| The techn?cal work of the
metropolitan planning agency should be directed by
one person, an executive director. The director
should be responsible to only the chairmen of the
plenning agency. The span of sontrol principle
works up as well as down; & person can have -
effective direot control over only a few subordinates

and can receive direction from but one superior.
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THE METROTOLITAN PLANNING AGENCY -~ A SUMMARY STATHMENT.

A metropolitan planning agency, in
order to sccomplish its function of planning for a large
urban-suburban area, must be fesponsible éiréotly to the
executive of the metropolitan govermment. The planning
egency should have a small, full-time, peid menmeiship
of uneven number; the’central city and suburban representa-
tion on the planning agency should be equal;'and the
guperior governuents concerngd with the metropolitan
area, the state, federal, and other governmental units
e8 necessitated by a partiocular metropoliten ares,
should have regular, voting members on the metropoliten

‘planﬁing agenoy.

The basic xesponsibiliby of o
.pl%nning agency for a m@troyolitan‘government is
the stimulation end encouragement of metropolitan
thinking in order thet the metropolitan aree may
maintain.and'increase its vitality in whatever
direotioﬁ is considered most proper and beneficial
by and for the ares. A metropolitan planning agency
is the board most qualified to,considgr the trend
toward deéentralization in metropolitan areas; 1t.

mﬁst not be afraid in ite planning to take advantage
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of the trend. Decentrelization ig & powerful
influence on metropolitan affairs; the plenning

agency must guide and direat it,.
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