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; DETERMINANTS AND CONSEQUENCES OF THE e e

ADVISORY RELATION IN PUBLIC POLICY SYSTEMS

s cwbgdoieow o of aieb

O T LT S U S CE&P’I‘ER ONE o i e S

B I AR T L R S LR S AN T A B P S Y .
INTRODUCTION
e N TN RS UNIVENIE "ot o <SSP U EUNE SRS

;¢ - The complexity of public p&licy guestions and the
demand for scientific solutions to technical problems have
increased the needs of government policy-making organiza-
tions for knowledge produced by expert advisors. It has =
become necessary for these organizations, at every level of
government, to obtain advice and technical knowledge from
persons and organizations whose identity is based on spe-
cialized experience and educational attainment rather than
. political position. This is especially true in the sphere .
of community development policies including the planning of
public investment, determination of levels of public ser-
vices and application of developméht”controls..' }j Juyu;‘n3
.~ The major objective of this research_is_to_identify
and clarify the variables that act as determinants of fhe

. relationship between expert advisors and governmental

policy-making organizations. These variables are identi=-
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fied through an evaluatibh.bf relevant theory and are
illustrated by case studies of two regional economic devel-
opment districts. This analysis is not inteﬁded to vali-~
daﬁé the variables but rather to indicate their possible
use as analytical concepts.- The research reported in this
dissextation shduld contribute to a clearer understanding
of the advisory function ini;ﬁbiic édlicy-making and to a
greater concern for the importance of inter-organizational
relations to improvement 6f public policy decisions.

~ 1" A basic assumption that stems from this phenomenon
is that theré.is:an incréasing demand for the transforma- '
tion of technical dafa into policy knowledge. This demand
may be implicit in the policy decision undér consideration.
The ability of an advisory organization to fulfill this
demand may be improved by an increased understanding of the
relationship between expert advisor andrpubiié policy-
making organiéation.

These variables should suggest criteria for desigﬁing
policyﬂmaking organizatiohs thét have the ability to dis-
cover, filter and utilize specialized knowledge and advice
in a manner.that will increase the "objective" rationality ~
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of public policy decisions.l 1In addition, the findings will
provide a preliminary basis for further research on the role
of the expert advisor in public policy-making, as a contribu-
tion to the need for increased objectivity within governmental

policy=-making. <. svs RXUstz bas emit too vorvinon owke pros D

s ;. FOr purposes of this investigation it is.assumed thét
the objective rationality of public policy depends, in part.
‘on the availability of specialized information, transforma-

" ‘tion by expert advisors into policy knowledge, and the h,ﬁ
application of knowledge to decision situations. This
occurs within a functional relationship between the expert
advisory organization and the policy body. Aan obvious S
corollary to this assumption is that the public policy- .-
making organization will produce policy and make decisions

with greater objective rationality, as the amount of policy

knowledge transmitted to the decision-making process is

1H!erbert Simon distinguishes between different kinds
of rationality depending on the values involved and the
objectives to be achieved. Rationality is a useful concept
in exploring public policy-making if it is e¢learly defined,
Objective rationality exists when a decision is, in fact,
the correct behavior for maximizing given values in a given
situation. Subjective rationality replaces objective ration-
ality under conditions of imperfect information. See:
Herbert Simon, Administrative Behavior (New York: Macmillan
Co., 1957), pp. 76=77.

a
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increased. el 1_, AR 3 -f' BT T P YIRS sl FIPEAT A -
fol gt The variables of concern in this study will be developed
primarily from theory within areas of administrative manage-
" ment, politics. and social relations. From administrative
theory the concepts of line and staff are of importance,
especially for the formulation of variables affecting struc-
tural characteristics of the advisory relation. Theoretical
concepts concerning the relation of knowledge to power form
the basis for determining variables that affect dynamics,
and effectiveness as well as structure, A further contribu-
tion is developed from theory based on a systems modelling
approach to the analysis of public policy-making., Finally,
concepts of role perception are applied to the analysis of
inter-organizational relations and the linking of expec:ta-'~

tions of the principal with performance of the advisor.

Theoretical Problems .. e

In terms of structural-functional theory the baéic

problem concerns the kind_of §Fructural relationship re-

quired by the functional needs of fhe organization. The

difficulty is one of resolving the rigid and formalistic

line-staff distinction in the direction of an integrated
functional approach without entirely vicolating the distine~-

tions between political responsibility and the need for
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specinilized training and expertise.

The problem in organizational_role theory is one of
devaloping concepts of role perception as part of the advis-
ory relationship. This problem relates to structure and
function because the expert advisory role and the political
decision-maker role are usually defined quite differently
and incumbents of each may have difficulty perceiving the
dimensions of the other.

A third theoretical progiggﬁ:;;cerné the application
of systems concepts to the advisory relation. The advisory
relationship is viewed as a system within the socio-
political environﬁent. The difficulty is one of developing
variables according to concepts of demand and support inputs

and policy outputs,

L R T iy

Finally there is the problem df aﬁplyingvcﬁhcepts of
the decision-making process to the situation where decision-
making may be a joint inter-organizational undertaking. 1In
a2 real sense the making of policy decisions cannot be
separated from the advisory organization even though it
may'not have the formal authority to make decisions. There-
fore, decision-making must be viewed as an inter-organiza-
tional process in which both principal and advisor are

participants. T .-‘.,'-.__Zlﬁ':t-;‘ ShroE g
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The variables thus explicated serve to link aspects

| of these theoretical approaches to the specific problem of
. understanding the relationship of expert advisors to public
pollcy-maklng organizations. This should prove ugseful in
‘developlng the kinds of relationshlps between experts and
pollcy—makers that will lncrea51ngly fulfill the practical

needs of publlc polxcy-makers for specxalxzed knowledge. =

_!:’\!jff- 3{} gﬂ.”t::{f_&ﬁeﬁ!xi?

o Research Objective
r.'c:._?' g gl Frorretenad ool A

~ Relatively little has appeared in print concerning"

the identification of the determinants of the relatlon:L“

ey S E = r ed , e- ___;»_. H “ _‘ \:_-:--.
B £ = 2L AL

between advisor and public pol:.cy-—maker.2 The 1ncrea31ngJ

<

need for ways of improving thlS relatlonshlp stlmnlated '
N I S

research, reported in thlS dlssertatlon, in the direction

of attempting to define and illustrate a set of varlables

ekl
" RS Coar

that are based on pertlnent theoretical concepts and that

3 Ve

i

appear operational when related to specific fl&ld data,

P -7 e gk TEaL s
spaeTr et aial Fosd £

L._.' R A

2Edward S. Flash, Jr., Economic Advice and Presi- " ¥
dential Leadership (New York: Columbia University Press,
1965), provides a preliminary set of hypotheses based on
his detailed investigation of the President's Council of
Fconomic Advisers under Truman, Eisenhower and John Kennedy.
A more comprehensive descriptive text on the use of factual
information in organizational decision-mazking is provided
by Harcld L. Wilensky., Organizational Intelligence, (New
York: Basic Books, 1967). Titles other than these are
largely concerned with science advice and naticonal defense
policies and are primarily descrlptlve and hortatory in *
nature., : ' '
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The most important ccatribution that may be made by
this research is to synthesize and focus concepts that are
applicable to understanding the advisory relation. .A et
further step that goes beyond the scope of this research is
to eﬁaluate the variables in liéht of a series of pertinent.
case studies of the advisory relation. A more pragmatic
and equally useful procedure wouid be to utilize the ivVir®
variables to establish criteria for the design of organiza-
tional relationships between specific advisory organiza-

tions and publj_c P°1iCY bodies. B L i }:’ o

. - N e Lo PR e T
R Rt T R oY et s TN, | N R R R i AR ‘

gl BTG-SV L R LA T R i

Research Method

——ad

The research for this study was conducted over a

g,
- o e . . AR Y
s B My LA . ' Tte T ;: s BAg
a3 -.«,--_i POAS I T A AP DA .. s R

perlod of elghteen months beginning with the formulatlon

T

of the problem. Concern for the determlnants of the

- ..-..u-. - . T E e P oy RS0 TUE & | . ;r
d? R # ~_- L LI

adv1sory relatlon stemmed from a series of dbservatlons and

experiences, These led the researcher to belleve that the
B I T~ S TN SRR RE I SRS oA S &8 S . U TR AL

utllltY of advice and recommendatlons concerning community

planning and development was qulte lcw. It scemed that

T ey

T T Tt Tt U e BTy TR - TS I Sty SV LT S ML

planning adv1sory organlzatlons were unable to meet the

AT PN

1ncrea31ng needs of governmental policy bodies faced with
[RERER - [ SR BRSNS Y Sl
crltlcal urban pollcy declSlons.
Formulatlon of the research problem led to a lengthy

study of theories that might suggest the substance of the
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determinants. It was found that a synthesis of theories in

several areas of inéuiry_was necessary to provide a logical
and comprehensive basis.fér the identification of determi-
pants. < . b et e sl e e e e
by Intensive field study and collection of pertinent data
followed the preliminary formulation of variables., The field
study involved two Céses of the establishment of regional
. economic developmenﬁ advisory organizations. fThis phase of
the research included interviews, searching of organiza-
tional files, newspaper documentation, visits to the United
States Department of cOmmefce. Economic Development Admin-
istration (EDA) and participant observation of development
dist;ié;.gééﬁéﬁlaciivities. The collection of data was
guided by thg preliminary variables identified from theory
but oﬁﬂéf ;¥eas were also investigated in the event that
elements hot covered should be revealed in the applied -
éiéu%tion. The cases were then written as factual narra;
tives aﬁd followed by an analysis of factors pertinent to
the-advisory relation and to the construction of hypotheses
and identification of variables. a - )
hﬁ”ﬁfﬁe final phase of the reseafch waé-tﬁé restatement .
of variables and their illustration from case study material.

The entire research effort concludes with a consideration
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of concepts useful to making a more general theoretical

statement of the advisory relat;on and its determinants,

EONCIERTOS O, SR
O T I I R R RN P, | B N S ob o It .

The research may be d1V1ded into three'general parts:

l. Development of the major variables in the relation
- R S T o e A T T S T To T of - SRS ol

between expert adv1sor and public palicy-making organiza-

tion that are determinants for increasing the utilization

R Tma. ©oeel Townns T Tevd ~iaedd &yt
of relevant knowledge in public policy formulatlon. These

were constructed first from concepts in theory and then
adjusted in light of empirical data ELQQ Qiséﬁé}wzr;éﬁéé;}
ific multi-jurisdictional economic development organiza-
tions . & T

- ey

"2, variables are illustrated using data from the case
studies., This is not case study research in the sense éﬁét
generalizations are to be derived from it, Nor is the data
used to attempt a rigorous testing of hypotheses. Instead
it serves to illustrate theoretical conclusions and also

to modify the statements of variables as determinants where
they appear inappropriate to empirical situations.

3. The variables are restated in light of steps 1, and 2,
above and the implications for a general theory of advisory

relationships is discussed. This necessitates the syn-

thesis of theoretical concepts with empirical data.
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Plan of Thesis

e N "7}{‘5 q_t"‘-"; i -7 B T

The thesis is a report of a major research effort with
a focus on clarifying the variables in the relatlonshlp bet-

ween advisors and public pollcy-maklng organlzatlons._ A

VA

consideration of relevant theory forms the first part of

the thes;s, followed by a set of worklng hypotheses that

provide a bas;s for the statement of the varlables. The

second part deals w1th the settlng of the problem 1n terms

]

PR LobriEE : Pooes g A

AL -\ Tt .'-' P

a

of econom1c development advlsory organxzatlons. In the
third pert illustrative case material is analyzed within
the framework set forth in the statement of variables. The

thesis concludes with a d;scussion of the theoretlcal—

Y T R TR Le SRS N

empir1ca1 evaluation of the varlables as a contribution to

a general theory of advisory relatlonshlps in political
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: CHARACTERISTICS (F INFORMATION AS DETERMINANTS OF THE
* EXPERT'S RESPONSL TO INFORMATIONAL DEMANDS OF PUBLIC
uOLICY---MAKING SYSTEMS

ko
Tyl

LT s Introdqctioﬁ _a'ﬂ;t:vft,t%f:u

Thieseeetien focueee on tﬁe.cénsideration of several
areas of theorf tﬁat coptribute coneepts useful in defining
'and‘clariinhg vaéiables ehae determine the basic aspects
of the relationship between expert advisors and governmen-
tal policy-making orgenizatiens. The most general theory,
presented in this chapter, explores the development of
systems theorles of polltlcs as a basis for defining re-
lationships between the characteristics of information and
the range of advisory responses to info;mational-demends.
*" Chapter Three is concerned with administrat%ven :
theories of line-staff ;eiatiens thet lend themee;yeg_to a
structurai-funeﬁienal analyeie of advieery relationships.
Recent concepts of integrating line aed.staff functions in
management organizations provide the basis for a general
policy-oriented approach to organizational management. A

major objective in this chapter is the application of

12
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theory, that has developed with respect to business or
military organizations, to the special problems and con-
cerns of public policy-making organizations.

In Chapter Pour, concepts of role perceptionlgre ex-
pisréé éhd'thefidea,pf_organizational role_iafint¥bduced.
Role ﬁheory is aﬁpiied to organizatibns to postulate the
determinants of speqified advisory roles for certain ad-
visory activities. This ingludes such determinants as,
kinds §f knowledge, types of decision-making, and kinds of
ouiputs that are required by the policy-making organization,

A theoretical framework is developed in Chapter Five
to tie together the theoretical concepts presented in the
preceding three chapters as a basis for the development of
a set of variables representing the basic determinants of
the advisory relationship. This framework rests on the -
theoréﬁical concept of the knowledge-power relation as
identified_by Lyman Bryson,K and developed by Edward S. Flash,
Jr. .; TP S R

| .iﬁ.the_concluding chapter of this section the major
variabieé are presented and summarized in three general ' -
hypéthéses. ihese_varidbles_will be illustrated by case -
matefial,_and_their potential as determinants evaluated in

Chapter Thirteen., . = = .
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+ Rationality, Knowledge and the Staff Concept

Expert advise is gloéely linked to concepts of ration-
ality and of_kndwledge in public PoliQY—méking.: Clarifica--
tion of these concepts is contained in an importan£ work in

G

administrative theory by Herbert Simon titled Administrative

“Eghgzigz.l Simor’defines rationality in general terms as,
"...concerned with the selection of preferred behavior al;
ternatives in terms of some system of values whereby the
consequences of behavior can be evaluated."2 However, éiﬁgn
finds it necessary to qualify the term 'raticnal’ with
.appropriate adverbs depending on the values involved anQM#
+the conceptionfof.thépdbjectives to be achieved. The dis=-

H
+tinction is stated-thus-

T SARNE & S ST s
R Then a declsion may be called 'objectively’
rational if in fact it is the correct behavior - -«

for maximizing given valués in a given situation,
It is 'subjectively' rational if it maximizes .. .-
attainment relative to the actual knowledge of
..  the subject. It is 'consciously’ rational to
" the degree that the adjustment of means to ends
., i8 a conscious process. It is 'deliberately' .; i
rational to the degree that the adjustment of
- means to ends has been deliberately brought Cpaw
+ . about (by the individual or by the organizatlon).

u.'-n \r!" “""C‘:

PRU

ot . .o

lnerbert Simon, Administrative Behavior (New York-
MacMillan Co.., 1957)._

weay SR SRS T LA SR S TG ¥
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.. A decision is 'organizationally' ratzonal if it
'is oriented to the organization's goals; it is

~" _'personally' rational if it is oriented to the

: 1nd1vidua1 s goals.3 :

R .-..:‘. is T

-Our concern w1th public pollcy declslons 1nc1udes all

s _'— .",, -

( of these aspects of ratlonality ‘but primarily with objective
:ratlonality. The other aspects of rationality become ele-
ments of the objectively ratiénal public policy deczs;on..
™m faet we may never know exactly whether or not a public
_”pollcy declsion is objectively rational, However, we can
.meve.toward objectlve ratlonallty by increasing the actual
knowledge of ‘the- policy matter in the direction of complete

.«S.

knowledge. By making our objectives and means more expli-’

cit, thet ia, by increasing the kncwledge about objectives
and means we can move toward' consc1oue and dellberate
ratlonallty? And thie w111 result in a mixture of both
organ1zat10na1 and personal ratlonality.

51mon defines the 1im1ts4ef rationallty 1n terms of
the 1nab11ity to attain synoptic decision-making., Three
major barriers to achieving objective retienelity are cited
by Simon. | - e e

"1, Rationality requires a complete knowledge and
anticipation of the consequences that will follow

each choice. 1In fact, knowledge of the consequences
is always fragmentary.

3Hefbert Simon, Administrative Behavior (New York:
MacMillan Co., 1957), pp. 76=77.




&8585 possible alternative behaviors. In actual be- '

Ao

vr 16

=i' 2, gince these consequences lie in the future,
imagination must supply the lack of experienced .
- feeling in attaching value to them. But values )
can be only imperfectly ant1c1pated. Cn e ek
B N At g e A e o R

3. Rationality requires a choice among all

havior, only a very few of all ghese. possible
alternatives ever come to mind,” - coomrom o

&g
It appears that subjective rationality is generally
substituted for objective rationality and that under stress
there may be a substitution of organizational or personal
rationality for subjective rationality. A major concern

in policy-making is with the attainment of at least sub- -

jective rationality and a resulting increased knowledge ¢

about the decision. Insofar as we can increase the amount

and utility of kndwledge about public policies, we may 4
mo#e toward objective rationality, although, as Simon in-
diéétes; it prébably can never be completely achieved. ¢
o o knowiedgé rélevdﬁf to a decisioﬁ:is; in Simon's words,
information about: “...the exact consequences of each =~ 7%
choicé;" ﬁnowlédéé: in the policy-making process, is

necessary to determine alternative courses of action ‘and -

R A T R A RALKE BT LT S F ke wAr
r

their consequences, [ -iisv rne-%ud i“f_ :fﬁzh:ffﬁ 3
If objective rationality is an optimum state in terms

of decisipnfmaking,;it_is dependent_in part on the know-

oo T ey FtYep eyt romg el

4Her'bert Simon, Administrative Behav1or (New York:

.....

~MacMillan Co., 1957). p._Bl.
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ledge available to the decision-~makers. Uider these con-
ditions; raﬁionality énd knowledgelmay be gefined accord-
ing ﬁo Simon's concept of objecti;e rationaiitiid
1. Rationality is a condition Qhoﬁe magnitude is increased
as the percent of 511;56§éi51y-réié;ant aiterhéfiées that are
considered in a public policy decision is increased.
;25. Kﬁowigdge is that information pertinent to increasing
.tﬁe‘considgxatioq of relevant alternatives, . . - |
A.ﬁﬁstems Model of Political Behavior and Policy Formulation
o In QQnatructing general systems models of pdlitical
behavior, the concept of a unit distinct from an environ-
ment and consisting of interacting parts suggests the im;“
éortance of inforxmation as the content of system inter-.”
act}pnsfs The dynamic aspect of the system épproach 1ie§'
in the analytical concepts of system stress, response, and
. disturbance as well as the substantive elements of inputs,
decision processing and outputs.©
David_Easton views the political system as,
e .. A system imbedded in an environment and

subject to possibkle influences from it that
threaten to drive the essential variables of

Sar1 W. Deutsch, The Nerves of Government (New York:
The Free Press, 1963) p. 118,

These terms will be defined and discqssed below,
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o Sgors ; Ghe system beyond their critical range. To per-

sist, the system must be capable of responding

30y nn.o, - With measures that are successful in alleviating

the stress so created., To respond, the authori-
.- ties at least must be in a position to obtain in-
formation about what is happening so that they
.:.. may react_insofar as they desire or are compelled
to do so.’
R E T TR A STTETE F TN TS S
As a part of the general systems model of politics

the expert advisor participates in the system's response

PR LIV - DR S

to the environment through the processing and transforma—

'tlon of information into estlmates of future states and

- . - e S -.g - ; "o .---""',‘ :
RPN S . ST N I i3] Ao i iay S f" ) 1, r

approprlate POllcy re3ponses. a polxcy plan as an ordered

LT LT

'group or series of responses is a way of meetlng external

. -~ : o L rr Vo e N T TR I
»i Ty ";1':"’. -f’ Con e ot o0 _l_,-_, LT HE

'and 1nterna1 system pressures and owes 1ts rationale to

demands that are generally characterlzed by the need to
A A I SRR Y IR T T L SN T 5=3 o R Y S
attain some objectlve.

The information that is relevant to the expert

PR |
\ Ty Fey M TEn ~ Ll R

adv1sor s task or act1v1ty withln the polltlcal system can

be divided into three sets that are dlstlngulsheble from

[ o E b A
A

one another for theoretical purposes although generally

intertwined in actual cases. These are: 1) Information
about demand and support inputs. 2) Information about

alternative decisions and policies, - -3) Information about

- 7Dav:l.d Easton, A sttems Analysis of Political Life
(New York: John wiley and Sons, 1965) p. 33.
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outputs in terms of actual outcomes. Although it is some-
what. artificial to attempt to separate these three types of
1nformation flows, partly because inputs, decisions, and
outputs are 1inked“iﬁ"the=system by definition, a distinc-
tion can facilitate the determination of informetional
characteristics that are partioularly pertinent to one or
more‘of the three elements. | | |
This ana1y515 of informational.characteristics and

their implications for the relationlof expert adrisors to
pr1nc1pals in a politicai system is der1Ved from the'work
of three political theorists- DaVid Easton. Carl Deutsch;
and Yehezkel Dror;l a o .. | : |

| Daﬁid Eastonuhee roroulate& ; modei of politics_thet

focuses on the input side of the system. Inputs are de-

"t

fined either in terms of demand or support. The system
responds to these 1nputs both through internal readjustment
and the modificatiop of outputsf8 Karl Deutsch also takes
a systems approeoo to the actions of oo;ernmeotlo;ing ;‘;
communioatioos oodei?tor describing the beheviorlof thexh?

political system. The function of information exchange is

8Easton. op. cit., see also: A Framework For Political
Analysis {Englewood” Cliffs- Prentice Hall, Inc., 1965),

-". ) i
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of primary importance to a decision system that maintains
itself over time.9 Yehezkel Dror constructs an optimum
model of the public policy-making process in order to
evaluate public policy-making activity. Dror's analysis
is based on net output evaluated according to behavioral
standards. He finds it necessary to approximate this
analysis of output through the use of secondary criteria
concerning “process pattern" (i.e. policy-making proce-
dures), output, structure and input.10

In summary Easton is concerned with information flows
as they enter the political system in the form of demand
outputs, support inputs and output feedback. Deutsch looks
at information flows primarily in terms of the adjustment
process that takes place within the system. Dror is con-
cerned with the contribution that knowledge can make to
the level of net output and views information as knowledge
that increases the rationality of the policy-making process.

The objective in studying these approaches to public

policy-making is to distinguish differences in the responses

9Deutsch, op. cit.

10Yehezkel“Dror, Policy-making: Analysis, Evaluation

and Improvement of Public Policy-making, Manuscript, The
Hebrew University, Jerusalem, 1966.
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of expert adv1sors to the demands for process;ng of infor-
matlon that heve thelr orlgln prlmarlly in the input, decl-
sxonwmakxng or output elements. The dlrectzon of this w__
analys;s of systens theory is 111ustrated by the follow1ng
hypotheses drawn from the theoretlcal formulatlons of
Easton.IDeutsch. and Dror.uemere. ‘ "

Motheses i t_':_-. o s ' STl i Iooarn L S B R

A.. The relatlon of the expert adv;sor to the prznc;pal in

terms of fulfllllng the 1nformatlona1 demands of the polltl-

,,cal system. will be affected by the relative emphasls of the

system on 1nput. dec;sxon-maklng or output 1nformatlon. and

. by the characterlstlcs of the 1nformatlon requlred

B. The ut111ty and releVance of knowiedge about the three“

elements of a pollcy-mak;ng system {1nputs. de0151on-mak1ng

T

and outputs) w111 vary accordlng to the relative 1mportance

of each element to the partlcular polxcy-maklng organlzatlon

. in the system.

PR R
A L

_c._ The effectiveness of the advisory relation is abstractly

» deflned in terms of the amount of polxcy knowledge available

'to the pollCY‘maklng body in making policy declslons.;,

Demand and Support as Inputs in public ﬁolicy-making

.-In A'Systems Analysis of Political Life, David Easton

develops a systems model of politicei deofsion—hakiné‘thet
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extends beyond allocative models in order to develop the
concept of organizational stress and to characterize the
responses of the gystem to environmental threats., Easton
also emphasizes the dynamic aspects of the system in
stimulus-response terms, ‘N 90 LSCANCERY NI B e
" The study of political systems embraces an 5&
o understanding of the processes through which
-fid authoritative allocations take place. But it does
more. It needs to be extended to an analysis of

-1t ¢ the processes underlying systems persistance
_ through time. And persistance, we have already

-y,  recognized, is intricately connected with the e
capacity of a political system as an open, self
regulating, and goal setting system -to change AT

dtself.nn | r _
e [ R Teeey " A e t_r."r_-rfn.'..\ S

Baston's theory provides the following major c6n~
cepts: demand inputs, support inpﬁts._response to support
stress, outputs, and feedback'response and reaction to %
ouéﬁuta.' In éSsence; the political éystem*exists within

'.thé social environment and boundaries may be aefined that

separate it from other é&étems and from the larger social

syétem.l2 The inputs of demand and support transverse the
li B P S (R SRS (P S TR A
... . Easton, op. git., p. 479.
et R ﬁafﬁxnw At wedd oy ot il

- See: Talcott Parsons, Toward A General Theory of
Action (New York: Harper and Row, 1962) Chapter 4, "The

. Social System.* Also: Karl W. Deutsch, "Integration and
the Social System", The Integration of political Communities,
ed. by Phillip E. Jacodb (New York: J. B.Lippincott Co.,
1964) Chapter VII, p. 188. : . :

: a g g e e g
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. 8ystem boundaries and produce 6ﬁ£put§ and éfﬁess responses.
“These may in turn be modifieé by feedbaéklresulting iq
rmodification Of output. . .. c: oorr |

. Internal workings of ﬁﬁé-gistem ﬁrelﬁharacteriééd as
sets of dynamic responses to extefnal étimuli and therefore
Eaéton does not treat pol;cy-makzng in its substantive
dxmensxons but ‘rather as a process of 1nteract10n with in-
puts and outputs. Easton's analysls, as it pertalns toe in-
puts is complementary to Deuésch?s discuésion of policy-

making 'and Dror's concern for outputs. I

I PREARE The Demands Input v

A The demands input is selected beﬁgstQ;‘as an explana-
torf variable because he assumes that démands constitute the
major  sourcé of’éYStémfstreSS. Easton s;ys. A demand may
be defined as an éibréssion‘of'Opinionlﬁhat an éuthoritative
allotation with regard to a partmcular subject matter should
‘or should not be made by those respon31b1e for doing so. n13
These demands are characterized by their.directidn; explicit-
ness and content. To illustrate further the meaning of de-
mands, Eastonlexcludes expectatlons. publlc ;plnzon,.mofzn

="vat10ns, 1deology interests, and prefexences.-.For an -

lsEaston, op. cit., p. 38,



interest or a preference to become a demand Easton states
that it is necessary for people to articulate a proposal

fotjaction to be taken by the authorities with reference
SR L l‘.‘.'-'_'t:i' T s el L e T

: Demands may be conceived as a central vari-
able for the simple fact that without them there
would be literally no occasion to undertake the

making of binding decision for society.

P SLE

L
L eatly

... Easton explores demands in the form of informational
inputs as a source of stress on the system. The concept of
stress is.of_central_;mportance to systems theory as it re--
lates to adaptive responses for system maintenance. Easton
discusses both demand_stregs and support stress and relates
depands to support. Tbe concept of support stress is dis-
cussed belqw. .Demand is gelated_to support in the sense
that demands are accompanied by some measure of support for
a proposal, Demands ;eldqm enter the system without a
modicum of support, b ELRRRAGE TR GLWRL 0
~+.. Demands may be a source of stress on the system in

several ways. The accumulation of unfulfilled demands may.

produce a decline in the level of support for the system.

e . E

Also, demands may produce si:.ress c‘li ctly by overwhelming

- 14Ea8ton‘ OE. Cit. r Po 47. . .. K ': SRR TP . IEY:"& "‘

1sIbid., p. 48.
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the system with the volume of demands, =+ & -~ .~

.+ - When a 'system is confronted with a situation °
in whlch the input of information conveying demands
becomes too great for the responsible members of
the system to process for possible conversion to
decisions, the system cannot help but operate under
the danger of collapse.

& Easton dlstlngulshes stress due to the content of de-

W

[

mands. Some demands, because of the1r content. aré more
difficult te satisfy and require longer time periods for
.achieving satisfactory outputs.l7;_-

Easton emphasizes the conversion of wants to demands
and. develops the concept of ‘gatekeeper' as a kind of fil-
ter for the demands entering the system. The structural
factors such as gatekeepers and cultural norms act tO'pre;
vent or minimize demand stress on the system both in terms
of volume stress and content stress. Functional processes,
such as the regulation of communication channels, and &
processes that reduce the intensity of demands contribute -
to the protection of the system against intolerable levels

of demand stress, .. .. - . TS oocvooee U

16Eastou, _op. c1t.. Pe 58.

Thls can be readlly seen in terms of env1ronmenta1
health demands in that the police protection output can
follow the demand more rapidly than the reduction of sub-
standard housing, o

. '._‘.‘-

# .
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erv-iiss The consideration of communication channels 'in terms
of channel capacity and the number of alternative channels
available is similar to the approach taken by Deutsch, but
is applied at the boundaries of the system rathéf than
within it. Easton's concept of communication channél‘will
be discussed in considering Deutsch's model. Aalso, the
utility of a systems approach to political analysis can be”
r- i1lustrated by the relation of stress to demands set forth
above. By posing demands in a way that reveals'ﬁhreats to
- the 'system's existence within its environment one is able
to bring out the 'Feactive mechanisms in the system that
guard against these threats. Perceiving these mechanisms
from this vantage point makes it possible to exploré as-
pects of system béhaviér that are not as clear if we look
only at the system's ‘equilibrium maintenance, or at the
system's output prodicts. . ameh does vrmamensne
<, s> Some major characteristics of demand input ihfofﬁé-
.- tion' may be identified that will assist in deterﬁiniﬁéﬂ
_ the content of the major variables of the advisdiy relation,
These may be listed as follows: . .. 3Ln;§aﬁ”g§ it
1. There is variability in’ the substantive precision of
-3t the demand inputs. ‘The information concerning a”bar-

v - ticular demand may indicste a precise action, may in-
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dicate only general objectives, or may lie somewhere

= in between. A request for a zoning change to permit

construction of a shopping center is a specific de-

mand whereas the desire of residents to maintain a

_certain “character“ 1n thelr commun;ty is qulte general.

o Bpeen e ee Lo

Demands may appear in dlfferent forms as the structure

of the informatlon dlffers accordxng to the source of

T

) the demand. Demands from one sector of the populatlon

of

may take an entlrely dlfferent fbrm 1n terms of infor-

i

mation than demands from another sector. On one hand

’.

a petitlon agalnst a change of zone may be presented

LR
A

to the governing body and on the other a group of

mothers may 11e down in the path of bulldozers. SR

'. L

- The complexlty and content of the demand will produce

varxation 1n the amount of lnformatlon that should

accompany each demand. That is, complex and perhaps

IRE TR ¥

broadly conceived demands requlre a hlgher volume of

b A RS

1nformation per demand unlt than other demands. There-

. l.'-

fore, lnformatlon flow volumes w111 vary w1th the con-

1 R

tent of demands as well as wlth the number enterlng

L

the system. A zone change declsxon may requlre par-

AR

tlcular and well deflned data concerning trafflc flow.

dralnage. market studies and site deslgn spec1f1catlons.

- I{‘-‘_ - B - S S ey - PEFTI
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-¢. A general policy for community development will require

- & many complex, interrelated and intangible informational

s inputg, (Hhbsued 2b A% 5w adsyininimie hos osadl

D Iin SEMIUen RoiFrhe w0 wpbaroug Ling Lol or J"Es .
~ The Support Input _ ‘
m;!j; - - : ey e P L M R R

Support 1s a second major input varlsble singled out
AT m R e T st CEC ar\{"_:f At SRR C0T &l

by Easton as e_determlnant of the maintenance of the system,

and of the manner 1n whxch changes 1n 1eve1s of support can
LT R0 S S N o 1Y S AR RN 511+ ETINE - SRS SN EA 4 R N L ) .

create stress 1n the system that w111 cause a stress re=-

dUClng react:.on.18 The concern here is not only for wants
S B VI R Rt DA YA S TR Yo S5 £ S T QIR ts (o SR SUNE T Ah JNER ) XN A LENYUE RN

that are manlfest as demands but also for sentiments. mani-

fest in support. dzrected to the polztzcal system.
— iR {»,jt,ﬁ FEer e Trpm o meelow i OETE e AR § 2O ATy bEY SN
Support becomes the major summary varlable
Laowrisis linking a system to its environment., It gives us
a unified and simple vocabulary for referring to
w723 a kind of transaction between a system and its
environment, in addition to that of demands.1?

T

EBaston 111ustrates the s;gnlflcance of the support
i T A SE o ISV RN T EP% 1
concept by considering three kinds of stress situatlons.

Tk PR oL

Lot 18ppe systems model is analogous™to’ organic models in
terms of the concepts of stimulus and response. A primitive
unicellular organism maintains an eguilibrium with its en-
vironment until some chemical imbalance occurs. This pro-
duces stress such that the organism must either adjust in-
ternally or actually change its location in order to survive,
In social organizations the emphasis is on internal adjust--
ment although in certain instances a change in locatlon mnay
also be possible,

19 . o
Easton, op. cit., p. 156, “iotsisc nlepared 4 nisd
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1) A minimum level of support is necessary for the pro-
cessing of demands into outputs by a stable set of author-
ities and administrators. 2) It is necessary to assume
‘stability in rules and procedures, a condition Easton cslls
.‘reglme‘ 3) -Some - 1eve1 of support is required to main-

tain a m1n1ma1 cohe81on among the membershlp of the system

that Easton terms the polltzcal communzty .

T

The support concept is subdivided by Easton into

overt and covert support, the flrst belng predzcated on

e TERE T

E

H”actlon and the second on state of mlnd To measure support

one must dlfferentiate between objects of support, scope of
IRy

support, effectlveness of support and the wlll toward sup-

portlve actlon. Easton then quallfles this stralghtforward

approach to evaluatlng support by 1ntroduc1ng the notlon of
net outcome to refer to. support ‘that has been dlscounted
for confllctlng attltudes and m1xed preferences of the mem-

,.‘ . e T, oo

bers of the system~env1ronment.s;-_ S

o A discussion of the objects of support, the regime,

the authorities, and the poiitical community 1ead'Easton to
-Icopsdder.tﬁe sources of stress.that heveltheir basis in the
.;usupport varlable. .Support~for the political community and
‘for the reglme is support for the system s ablllty to main-

tain a dynamic existence.~g R T A | e
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e mmemiin odi The criterion by which the political community
and regime has been selected as one central focus of
e support has been the probability that loss of sup-
port for it would prevent the system from cont%guing
..~ . yi1.to process demands through to binding outputs.
.-+, Support stress may be produced in the system in two
major ways. The first of these is erosion of support and
the second is cleavage of support. Erosion of support im-
plies that the system may collapse if a certain lower thresh-
0ld is reached. The cleavage of support is a more compli-
cated concept and more interesting because of its relation
to outputs, ... R T I A AP, EARE 12 TR Tt
- " «eseCleavages may bedefined either as dif- -~
ferences in attitudes, opinions and ways of life
... or as conflict among groups. . We may distinguish o™
these as social diversity; or attitude cleavage,
.- - and: political cleavage respectively. -
Cleavage may also contribute to support in terms of diver-
- 8ity, difference of opinion, and competition. It is only
when the negative supportive conseguences, as Easton calls
them, are predominant: that support stress results: from
cleavage,: This may occur when a lack of diversity of de~
mand inputs -make agreement on outputs difficult because

trade-offs and comﬁromise within the system is limited.

Lack of diversity of demand inputs can produce péiéfization

-y} R o A T SRR
Cueh R e

‘ 20Easton' 220 Cit.p P. 189. R C -

EER 1 o S
2 Ibid., p. 236.
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in support inputs. An example might be where the demand for
transport facilities was'confined to airpdrts.rather than
considering other modes of transportation. The result would
be a polarization around alternative airport sites rather
ﬁﬁéﬁféjméré'ﬁ#ﬁiéd si§ﬁat;9pdwhere Ehé gjrpo;; is cgnsidered
qidﬁéiwith.Bﬁé sfétiéné;Fﬁiéhways, aﬁd$9ﬁ§ef transébrt ter-
minaié.. Thé laéﬁvdf Aqréeﬁént resultiﬁ§ from polarization
ﬁg;:rééuit in output failure, such as inability to‘brocess
oﬁlputsﬂin some acéeptabié relation to'deméhds.' e

- " 1n order fo‘kéép sﬁﬁﬁg;i streséuatJéﬁéepta51f iow“?
levels the politiééilsyétéh'ffodqces dertain féspéhseff:”
'ﬁaﬁtonLidehtifiés gi}ﬁéturaliéiegégés such as represenﬁéé
tion, intersection 6f politicéi structures, and cultural
norme directed at reducing conflict, He then proceeds to
define threeléeneral responses to support stress that may
pe utilized by political systems. _One .6f these is the
modification of outputs, a éecdﬁd“ié the use of coercion
to maintain support, oﬁviouély-oﬁif{éiéhéfﬁ term response,
and third the creation df.additionéi gg5d"wil1fén& diffuse

c . o ., Cre R
support throughout the environment.22

- [
B S :

: 22Easton, _B! cit., pp. 275-277. A discussion of,
dlffuse support is contained in Chapters 18-21, Pp. 398
340. . For the purpose of this research diffuse support can
be v1ewed as public opinion and political attitudes.
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afds As a final aspect of the discussion of inputs we can
attempt to state the major characteristics of information
concerning supportive inputs as they may determine variables
23

of the advisory relation, RN SRS B S ﬁluniﬁs

Overt Support: : s lenifnoln bﬁﬁ,yjnmvsgv oy aim

1. Information is gquantifiable in terms of support units
J+ guch as organizations and in terms of support state-

“. ments such as votes and financial contributions. Cam=-
#7#: ' paign contributions, party organization, public opinion

~'t " 'polls and editorial statements are some examples of

£ "7 ‘overt support inputs,. i Uovrh EmmicY Lo doors e 0
2. Information is primarily discrete rather than continu-

+

" ous since it stems from particular actions, ¥¥nbafd

Covert Support: @ LOSEIArE Ot Gl e e ) JJx""rJ

1. Information content is largely subjective and is not
“amenable to quantification, Attitudes and feelings
about specific issues do not lend themselves to easy
accumulation and summation. T

_2; The flow of information is primarily continuous as

e ek
_-ﬁb* attltudes shlft and are reformulated. Lo ‘““"33“

IR LT SRS I &'

S it r R eade i BN

3Dror=is alsc concerned with inputs in his model of

the policy=-making process. However, they are not on the
same level of generality as those of Easton and they are not
included here., Dror is concerned with resource inputs that
support the policy-making system and produce outputs of pol-
icy. Money, equipment, and personnel are typical of the
kinds of inputs Dror is concerned with., See Dror, op. git.,
Ppo 89-92 -



"7 33
~3. The magnitude of information flow is highly variable

in that the amplitude is greater than:for information

~riny, concerning overt support. .Covert support, being dif-

ficult to measure, is quite variable and is trans~ - -

mitted unevenly and sporadically. SR Al
+3%... This congideration of demand inputs and overt-covert
support inputs provides a basic description of the input
.aspect of the political system, For these system inputs
.-ta be utilized in the production of output, i.e. responses
to demands; -a decision-making process must form the center
of the system. Inputs cross the system boundaries flowing
.into-the decision center and outputs flow back .across the
boundary into the environment, The next gsection of this
chapter emphasizes the decision-making process and cha- -
racteristics of information utilized for decision functions
such as: developing alternatives, learning and memory,

self steering, and innovation.24.f-ru‘

24The decision proceééﬁéﬁﬁhééizés the deééibpment of

alternatives and selection of a desired .outcomes” Other
activities also take place that include learning from past
outcomes and recording of previcus-discussions: that guide
or steer the selection process in identifying similar situ-
ations., Where these activities cannot be utilized, inno-
~vative activity takes place in developing new solutions or
alternatives.. G e et o e Do e

Lt B e A Lt
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The Communications Model of Political Decision Systems
gﬁL Karl Deutsch sets forth his view of the dynamics of

- ) -
the political system in The Nerves of Government. He

" applies comﬁunication models to political decision systems
in terms of intetaction, memory and feedback. The first
two parts of the book consist ofla review of types of social
science models with emphasis on game theory, and a discus-
sion of cyberneticsltelatiﬁe to ﬁodels of communication and
control. The thlrd part deals with the appllcatlon of con-
cepts of communicatlon and 1nformat10n theory to govern-‘
'ment§} de¢;sion-making,26 This provides a basis for con-
sidering the charécteriétics of inforﬁatioﬁ for.decision-
making that are pertinent to tﬁe_variables of the advisoty
relation. E‘#'.‘.'!-.'.-'.}."»l.!i'h flanraal ;-.2? 3'35" B *‘**5".'59;’ i eRsnge
 The Decision-making Procéss atd iﬁfotmati&ttbtocesSiné-:

o fﬁéagﬁély313’breéented by Deutscb is somewhat narrower
in scope than Easton s and cons;ders political systems as

LA ".vr-" v’._‘u"""" R I W aii7 T R

networks of decision and control., His emphasis is on the '

R e
. 25 » :"-_._: - .
} Deutsch, OP. g__l_-_t_;o. O R S g ,V,Gr"iu Tant u\;ﬂ KR . G
26rne most direct application of information theory
to public affairs to date is Richard L. Meier, A Communi- -
cations Theory of Urban Growth (Cambrldge°_ MIT Press, .. ...
1962). WOB 1 v

T STAC LA A
RN R A "
JEA e, T e
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internal function of the system and in this respect his
‘work fits within Eagton's systems model. Deutsch begins
with a mechanical model of man-made communications systems
- and assumes that governments resemble these mechanical

systems. “"The first major point of resemblance is the

.. dependence of all governments, as of all communication

. systems, upon the processing of information."z7

<7 The importance of information is due to its bétééfn

- -rather than magnitude or power and Deutsch is concerned
with the triggering effect certain patterns of information.
may have on receptors in the system, Information'impulsés
carry inputs to the policy-making center where they are
‘received, measured and evaluated, and may trigger ré?";'
sponse in terms of output., Deutsch defineS-infbtmaéioﬁ;~-'”
ag‘af\f,..patterned distribution, or a patterned.;elaticn-.
sﬂipubetween evenﬁs.“za A channel of communicatiqp is
formed by seqﬁences of information that have some common .
basié from one s#age of transmission to anpther, Thisf%g"
a soﬁewhat abstract way of looking at a channel compared
to the physical properties that define-the'concept in

traditional information theory.  However, beuts’ch is able -

: PP T

27Deutsch, QE! cit., ﬁ. 145,

ZBIbid., p. 146,
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to use channel to describe relations that consist of inter-
personal or interorganizational linkages.29

The effectiveness of information as a triggering im-
pulse for decision-making depends on two factors as stated
by Deutsch. One is the presence of instability in some
parts of the decision system, and the other a level of
selectivity of reception that permits response to an in-
coming signal.

Information can be effective if it provides knowledge
that the system needs to maintain equilibrium and if it is
in a form that is pertinent and applicable to specific
policy decisions. This indicates that information pro-
cessing must be guided by demand and support inputs and
be able to generate policy oriented advice.

In considering the political decision system, Deutsch
focuses on the reception and use of information by 'middle
level' decision-makers whose participation is necessary
for agreement on policies.

In all such systems we might look for the
crucial middle-level group-or rather upper middle
level group...without whose cooperation or con-

sent (or of course replacement) little can be
done in the decision system.

29Deutsch, op. cit., p. 149-150,

30Ibid.. p. 155. Deutsch seems to be referring to

the bureaucratic part of the political system.
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Deutsch discusses information flows involving these
middle~level decision-makers in two ways. 1) He considers
the flow of input information both as data about the pos-
sible alternatives and about reaction to proposed or pre-
vious decisions. 2) The output side of information flow
consists of telling those outside the decision system of
the alternatives that have been chosen. The enactment and
publishing of a law is an example of both output and infor-
mation flow. This represents Deutsch's view of the decision
system as being dependent upon information flaws.31

To complete the basis for discerning characteristics
of this information, concepts of institutionalized learning
and memory processes, and the self-steering feedback re-
lationship must be examined.

A basic area of concern in terms of information
processing is identified by Deutsch.

.s.the ability of any political decision

system to invent and carry out fundamentally new

policies to meet new conditions is clearly re-

lated to its ability to combine items of infor-

mation into new patterns, so as to find new

solutions that may be improbable in terms of

their likelihood of being discovered, but Ssle-
vant once they are discovered and applied.

31Deutsch, op..cit., p. 163.

32Deutsch considers information overload a source of
stress on the system that parallels Easton's demand input
stress concept. In addition, Deutsch talks of attention
overload corresponding to Easton's concept of too many in-
put channels,
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This creative intelligence function in the
society...forms an essential aspect of the in-
tellectual resources on which the survigal of the
political or social system may depend.3

To attain a satisfactory level of creative intelli-
gence some learning capacity must be developed and experi-
ence recorded so that it can be combined with new informa-
tion to provide creative solutions. The memory of the
decision system consists, in part, of the memory of parti-
cipants, partly in the precedence of the position that they
occupy, and to some extent in the history of the decision-
making organization itself.

The learning capacity of an organization is reflected
in its ability to change its response to repeated informa-
tional flows. These changes may be internal structural
changes that are reflected by changes in the external be-
havior, or the characteristics of decisions. Deutsch sug-
gests that the learning capacity itself depends on the ratio
of uncommitted to committed resources in the system. This
is simply a flexibility stemming from ability to commit
resources. It seems correct to infer also that learning
depends on memory and that the capacity for learning will

be enhanced by an organizational memory. This brings us

3:‘]Deutsch. omcit.,p. 164.
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back to the central aspect of information as the major
element "in decision systems  that attempt to achieve some
level of creative intelligence function.
- Deutsch's concept of creative intelligence in decision-
making may be stated as follows:
It considers creaﬁivit§ as an outcome of a
" sequence of steps of information processing that -
.. could be described, in principle, with some pre-
cision., The main steps in this sequence are se-
~ lection, abstraction, storage, dissociation, re-

conbination, selective critical recognition4 and
new application of informational patterns.”

Feedback and Self Steering
Before moving to the output aspects of the system it

_is important to consider the concepts of feedback and self
 steering that are déveloped by Easton and Deutsch. These
depend on the processing of information and are character-
istics of the decision system.

 Easton identifies the concept of feedback as one of
the seminal ideas of human thought comparable to Newton's
laws of matter and Darwin's theory of evolution.>® Feed-
back consists of information about outputs that is trans-
mitted to those responsible for selecting outputs from s

alternatives. The informational content is largely con-

N -

3 peutsch, op.cite,pe 175. | S

35Easton. op. cit., p. 367,



40

cerned with descriptions of outcomes and the responses of

FO oL R L.

the environment.

R ST ¥ R e B

P

o The return of information of this kind to
"% the authorities I shall call feedback: the channels
it follows and is intimately connected with, the
~ feedback loop: the actual flow patterms and related
7 effects, the feedback processes,

Tpoee

' The feedback loop consists of both iﬁfdrﬁatioﬁ énéd
response and links the decision system with the environment
‘that enables it to evaluate its actionshmbré_difectly'than
through the characteristics of demands. The complex feed-
back processes contribute to the system's learning"abiligy.
- by providing informational inputs for memory storage and
evaluation,
Typically these systems are able to learn
. because they can store information through many
" sub systems, selectively recall the stored in-

- formation for scanning, and apply decision rules
for evaluating it. )

4

" Thus the feedback loop, because of its informational
content, allows the system to reduce stress and match
objectives to environmental conditions and measure this

desirability of output effects or outcomes in relation to

D S R PR R - .

demands. . T

" . ‘.'? .t Y L]
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o In political life as in other social systems,
feedback can be shown to be fundamental both for
error-regulation, that is, to keep a system pointed
~in an established direction~-preservation of the
., Status guo-or for purposive redirection, that is,
| to move off in search of new goals to conquer.>8

AP

L

U i leads us directly to the self steering concept
that has also developed in relation to mechanical models

. for automatic pilots, thermostats, and industrial control
processes, Deutsch views government as a self steering
process responding to stimuli that are produced by demands
frdm the environment. This may be based on negative feed-
back that indicates the degree of opposition to cutputs
and enables readjustment within the system. In a sense,
this is information measuring the changes in the distance
between the dutputs and the goéls of the society. 1In
addition, there will be positive feedback information that
reinforces the decisions of the policy-making system and
results in amplification of responses, Deutsch notes that
thié may lead to extremes of respénse that will damage the
system, He postulates that for amplifying feedback to be
functional it should increase decreasingly with each suc-

cessive amplification.

38Easton,923 cit., p. 372. For a detailed discussion

of feedback loops in political systems see pp. 372-381,
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The self steering process requires the reception of
positive and negative feedback information in order for it
. to maintain desirable states and to pursue more promising

_states with a minimum of danger. The interaction between

. the political decision system and the environment maintained

by the processing of information is a vital factor in the

. continuation of the dynamics of the system. This creates a

basic demand for expert knowledge and precessing of infor-
SET ey mmd oaredoaainy

mation into advisory opinion.

Deutsch also makes the point that goals themselves

may be changed as part of the pattern of feedback processes.

Although it is necessary to allow for changing goals as part
. O

of the system 3 respo&se it' may be that the feedback infor-

mation provides only secondary clues to the need for changing

1ébéi§;’biffébgis.égéqhot‘ﬂgiﬁghﬁéé by decision oﬁtputs this

is indicated by the feedback process. However, the estab-

i L g T

llshment of new goals or change in relétiﬁé empha81s of

certain goals over others is more likely to be affected by

the content of input'ﬁehénds and dlrectlon o?linput supports.39

In the discussion of governments as self steering

CwE g wWhae prens

systems, Deutsch cautions that governments must be Judged

T O T SO PR A SR a

39Deutsch, op. cit., p. 191.
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not only on their ability to maintain themselves in a

- functional manner but also on the basis of the character,

personality, and opportunities for individual advancement

that are developed among their citizens. Although we are

-

. not primarily concerned with this aspect of government, it

‘is important to keep in mind in any attempt to study govern-

mental processes lest they be viewed as an end in themselves.

1

LURALLAEO e e T e P A s

Characteristics of Information for Decision~-making

The decision~making activity of the political system

ST R

‘ requires the search for alternative outputs and the evalua-

Tidra

tion of possible outcomes based on memory of past experi-

~ ences and the requirements for fulfillment of specified

goals. TIn this section we are concerned with feedback as
information for decision-making. Later, feedback will be

considered as knowledge about outputs.

4
'_’E_.’_

some of the characteristics of decision-making ine

formation relevant to variables of the advisory relation

. may be listed according to the general function of the

information.

P A A

Decision alternatives:

1, Highly technical substantive information based on - -
specialized knowledge usually accumulated outside the

system,
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2, 1Information requires processing and transformation to

be applicable to particular decision problems,

Rt
3. Grouped sets of flows in a continuous stream., .. . . .
Learning and memory information: : U S

l. Descrip*ive information that requires abstracting for
~use in particular situations that may be similar to

. but not identical with, the past event. . _ .. .

2. Information is summarized in a non-selective way when

. it is accumulated due to the lack of knowledge about

~ how it will be used. - i s . )

3. Segmented or pulsed flow into the system. | .

Self Steering infomation: Ped e T T . LA -
SRS IR I :

1. Routinized in format and content to trigger preset .

mechanism for system decision guidance. e epideg

2. 1Information is selectively predetermined according to
an established set of decision alternatives. . _ .,

3. Regular flow into the decision system.

LA, My RSy Lo Aty e

Creative intelligence:

1. Highif unstructured and unsorted information.
2. Lacks set methods of collection and transformation.aﬂﬁ
T e oo amo

3. Irregular flow into the decision system. & -

Th2a decision-making process described by Deutsch is

only one of many conceptual approéches to govéfhmeﬁﬁéi and

- L3 F . P

LS S S . 1 & O S R ST S SRS T SR S SIS Sl
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organizational decision-making. It has been chosen as the
definition for'éecision-making in this research because it

is developed within a system's framework and because it

P 4
RS- THE

emphasizes the processing of information,
%% A study of the variables or determinants of the ad-
visory relation, the relation between knowledge and power,
is primarily concerned with the ééilection. and processing
of information and its transformation into policy knowledge.
Therefore, Deutsch's éonceptual model of decision-making
provides a framework for identifying the basic character-
istics of information for decision-making according to a
sub classification based on the activities that take place’
when decisions are made and policy formulated., All four
activities: decision alternatives, learning and memory,
self steering, and creativity or innovation, play a role

in the development of public policy.“'i

. -
IR v Coat

The Optimum Mbdel and Evaluation of Output
A third aspect of the systems approach fo public
policy concerns a model for the evaluation of the entire
system in temms of the magnitude of ite net output accord-

ing to established performance levels. YehezKel Dror in

his book, public Policy-making Reexamined, takes several

steps in this direction. First he sets forth a framework
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for the evaluation of public policy-making in which secon-
dary criteria are developed in order to approximate net
probable output. Standards are also established. Dror
attempts an analysis of different countries, that he clas-
sifies as modern or developing, using his evaluative cri-
teria and standards to reveal the gap between actual and
optimum levels, This is followed by a statement of the
optimum model itself and a detailed analysis of the four
stages: metapolicy-making, policy-making, postpolicy-r§$
making, and communication and feedback. g |
| j;fhé-féiEGEHEé S%Jﬁfbr‘;‘work to reseéfdi on the

advisory_relation stems from a basic conclusion that the

-

Ly

mostriﬁﬁéfggﬁt gléheﬁ%'égniﬁﬁibﬁiﬁé the output of public

policy-making is the amount of policy knowledge fed into

40
_‘E_l}g_ m’ SRS Py 4 S AR 1)

Whereas Easton was looking at the relation between

coompn ool owpbianatal sl oY

e ke

the policy-making system and the environment, and Deutsch

focused primarily on communication dynamics within the .

system, Dror is concerned with evaluating the performance

_ of_Fhe system as an entity. Dror's gonception of perfor-
mance rests on the evaluation of ocutputs and this provides
a basis to examine the characteristics of information about

e ) - N
- L3 P ) ‘w:!.-".“.?'«;(i

outputs, RS Lol

40Dror. op. ¢cit., p. 392.
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" Odtputs and Qutcomes
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~ Barlier in this dissertation the concept of output as
stéﬁéd'by'Easton was discussed. It was noted that Eaétén '
defined output explicitly in terms of laws and actions as
well as more general policy statements. These were termed
authoritative outputé and associative outputs respectively.
“ pror takes a general view of output as public policy
and is more concerned with the impact of output than with
its shape and form.
SRR The direct output of public policy-making
. is 'public policy' which can be conceived of as
- a continuous flow of more and less interdependent
policies dealing with a variety of spheres of .
activity. The indirect output of public policy~
_.r. making is its impact on reality, commencing with
~—%- jtg effect on secondary decision-~making and SRR

. policy execution and windin? up in terms of in-
=i fluence on social reality.4 ‘ o

It is interesting to note here that pror's indirect
output is similar to Easton's concept of outcomes as dis-
tinct from outputs. This appears to be a useful distinc-
tion to make, especially as it determines the characteris-
‘tics of information about outputs and outcomes. For example,

the level of certainty and conclusiveness is higher for out-

puts than for outcomes,

poTorE g [T S

41Dror. op. cit., p. 70.
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Outputs as Feedback Knowledge

: , . ’ T W e R e
wind L

Easton is concerned with outputs as they stimulate

feedback response resulting in shifting demand on the

system as well as intra-system changes to reduce stress.42

We have discussed feedback in terms of its effect on the

decision process, This is well stated by Easton as

f°1¥§ws' 5 FooaGidrrenamef ond ofd ol Srae et Sreerdie

To sum up, then, as the producers of out-
- puts, the authorities represent the last link
... in the feedback loop. It is through their re-
" actions to the continuous flow of information
and actions through a system and its environ- . .
ments that a system may seek to control, regu-
.. late, modify, or fundamentally transform the .
situation in which it finds itself. v o

9

‘" pror's model of public policy-making involves feed-
béck and communication for three main purposes. Two of
these, determining the need to revise policy-making out-
put, and learning about the outcomes of policy outputs
have been discussed above and Dror's conclusions are simi-
lar to thpse of Easton and Deutsch. However, Dror identi-
fies a third purpose of feedback: serving to guide the
implementation sub phases of the policy output.44 The

system requires this kind of information to attain a satis-

factory level of performance. Without it, implementation

T - . :.l__‘:n -

,«423aston. op. cit., see pp. 382-429. U .F

43
Ibid., p. 464.

4Dr°r. _02. Cit.. p. 351.
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of policies would be viewed by Dror as haphazard and low in
rationality.

z A consideration of the characteristics of information
about outputs as defined by Dror requires consideration of:
1) descriptive information about outputs and outcomes for
overall evaluation of the system and 2) feedback information

about outputs to enablé_the_implemenfation of all aspects of

L.

output in ﬁhé environment.
Before $£tempting to idéhtify the characteristics of
information concerning these two aspects of oﬁtputs the
finds of informatiog.required may be illustrated by listing
qur's secondarylcriteria for output and identifying the’
appr@pfiate kindé 6f information required. Dror divides
secondary criteria into four sub units; process pattern,

étructure, input and output.45 The secondary criteria for

45Dror. op. cit., pp. 103-117. The other three sub-
units have criteria as follows:
Process pattern: : :
1. Meta policy-making in respect to the basic charac-
" teristics of the policy-making process. '
2, Learning feedback. »
3. Policy-strateqgy determination.
4, Elaboration of operational goals,
5. Extent of search for alternatives.
6. Establishment of cutting-off horizon and its

characteristics. _

7. Development of rationality components, ~ — ~~
8, Development of extrarationality components.

L EA e felm

~ut
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output are listed below:

1. Nominal output: Information on the clarity, internal

t” consistency, compatability with other policies, scope,
comprehensiveness and ‘operationability' of policy.
CangIEa 1T tromensreser . [ETeass e T e Vo

outputs,

2. Feasability; Information on the political and economic

L3 PR e lestn ar prtomadly voull i

feasability of outputs.

3. pProbable real output; Information concerning the out-

Frh ] _ A nE B oobniioo Fo rsbard
comes Of policy outputs. aB \zolnilog T it

o et BTH MGpYeys PUEAGeyuilog

(Pootnote 45 continued)
Output:

. 1., Nominal output; Information on the clarity, in-
ternal consistency, compatibility with other _
policies, scope, comprehensiveness and 'operation-
ality' of policy outputs.

2. Feasability: Information on the polltlcal and
economic feasability of outputs.

3, Probable real output; information concerning the
outcomes of policy outputs,

Structure:

ARALO R g €15 Fs 2 Vs OB Iecti S AR Ve W o B R

L el

R - 5 et

1. Existence of units explicitly in charge of perlodlc
.&iny ... and systematic evaluation and redesign of the poli~
cy-making structure.
2. Existence of units explicitly in charge of plann-
ing, long range policy-making, knowledge survey
PRI and policy relevant research and development,
""" 3. Organizational and social distance between policy-
—E B Ear making, policy execution and pollcy exegutlon lmr
i pulse giving units, e *
4. Characteristics, role and contribution of the dif-
ferent main units composing the policy-making
e structure, _ o
"7 5. Main forms of the aggregate function. °~
wrlfy Input: .

Lo o wFan . L S T *; Py ”\{Y_l;w,,!_\g 5 he

1. OQualified manpower. e T
2, HKnowledge and information.

3. Equipment,

4. Energy and drive,
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Characteristics of Output Information .. . .

a i

PU- - T4

The secondary criteria for output may be evaluated

interms of the characteristics of information that they

‘require. ' In small policy-making systems such as local .

governmeénts, genéral meagurements of outputs are more use-

[T

_‘2;' Informaﬁibnéh;swhiéﬂly?aéfaiied_EEhtéﬁE:i:;

* Por evaluation of policy-making systems: | |

(2

'?fui'thah'for_large systémsfsuch as the classes of nations

that Dror attempts to éﬁqluate. The basic characteristics

of information about outputs as feedback for the implemen-

tation of policies, and as data for the evaluation of the

policy-making system, are Stated below:

P T o H T
P PR e - 1S

For policy implementation:

Rl [P

"1. ‘Time and locational eléménts of the inforimation are

. ) T T L P T IR
extremely important, “: . ‘o otv0000 AR

3. Information is relevant for short pér;qu of time.

.. 4. Transmission of feedback information gehefaliywdoes

not reach back as far aqithe main policy-making unit.

o g

-

1. Information is descriptive and definitive in content.

"2, ‘Information is compreheénsive in substantive considera-

a|
-

i

- “tion of system-environmént relatioms, "/ [ -

3¢ Information is incremental in the sense that the process

L S ET TN

‘of ‘producing outputs through systematic policy-making

e B e o N g s e e e P
AR AR P el ¢ JERRA A A e

PR
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cannot be viewed entirely by an evaluative cross sec—

Pa

tion at one ﬁoiﬁt in time.

The_advisory organization may be concerned with out-
{puf inférmatidn for poiicy implementation if it is re-
quired to develop plans that produce outcomes as well as
policy output, Evaluation of both outpﬁt and ocutcomes may
also be an advisory function and thus both these elements

contribute to the identification of variables in the ad-

e - E-

visory relation, R R LA 0 P PR, Y

One may think priﬁarily of advisory activity as
occuring at the input and decision-making stages of policy
formulation. Dror's analysis indicates that the advisory
relation is also concerned with the output stage in terms

of evaluation. = ~7 U oo e el DTy

w Prat o A e, DL e

Knowledge Demands,

Characteristics and the Advisor's Response

- B S

. The characteristics of knowledge bearing on different
aspects of the public policy-making system that have been
suggested by the examination of the Easton, Deutsch and

Dror models are summaxized below:

g P
AT DME

s PSRN ST

Pemand input:

p - — v - Cow
P o e f e e e e e T e T4 . ™

1. vVariability in the substantive precision of the demand

IR AELIL I 3 S S B SR e O S T TR wghg S o
& TS 4PN aen ¥ S Y

inputs.

Fd

1
.
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2. Demands may appear in different forms as the structure

of the information différs according to the sourcés of
=iz demand, i o e
3. The complexity and content of demand will produce vari-

& ation in the amount of information that accompanies

o @ach demand, ;, -y .. - -

Overt gupport input: . ...

1. Information is quantifiable in terms of units of support.

2. Information is primarily discrete rather than continuous.

. Covert support input: - gt

» la Information content is largely subjective and does not

o

4 -

TyEatto vt

i lend itself to guantification.

w - - . T A

2. The flow of information is primarily continuous.

3. The magnitude of information flow is highly variable,

z

Decision altexnatives:

..;

1. Highly £échnicéi sﬁbgtﬁntive information,

w3ty

2., Necessity for processing and transformation of infor-

SIGELT et

mation.
3, Grouped sets of flows in a continuous stream.
Learning and memory:

1. Descriptive informational content.

* .o
e o e

2. Selective summarization of information accordiné to

- -

broad criteria of future use.,

3. Segmented or pulsed flow into the system.
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Self steering:

1,

3.

Routinized in format and content in order to trigger
certain decision mechanisms,

Selective determination of information according to an
established set of decision alternatives.

Regular flow into the decision systemnm.

Creative intelligence:

1.
2,

3.

Highly unstructured and unsorted information.
Lacks set method of collection and transformation.

Irregular flow into the decision system,

Cutput for policy implementation:

i

2.

Importance of time and locational elements.

High degree of specificity.

Short time period of relevance.

Transmission of information penetrates the system only

at operational levels, e

Output for evaluating the policy-making system:

1.

2.

3.

Information is descriptive and definitive in content.
Broad substantive consideration of system-environment

relations,

B S i

Information is incremental in character due to the need

b Mo

for evaluation of the system over time.

T b S S T VAP
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The characteristics that have been noted here have
been selected as be}ngfhin_the author's judgement, most -
important for the processing and transmitting of infor-

_matlon and therefore the same class of characteristics is

. Lia o - e

not covered uniformly for all categorles. For example, the

flow characterlstlcs are noted only for support inputs and

-——

decision elements because it was felt that the type of flow

was a most crltlcal factor in the processing of information

B A% e s

for these activities while it is less important in demand

inputs and outputs.$ el aiaet add ednd ecit asiumesaY L0
[ Ll S = #RT R h . .
o [ gm B DA wo T Surphs ©

Implications =~ o

The actions and responses of the organizations and

‘.:|..‘ sEn e Ty ety *-u} 1*’ i s s
persons collecting, transm:.ttmg and transform:mg informa-

tion for use by the policy-making system may be inferred

SR e *,
P . e SR ; e d '3-[", ."._v_-_—_-“ T R Y

from the charactérlstlcs of thls 1nfofmat10n. Community

and regional planners and development specialists are one

poe et

; D IPSE & R Y  RATTS BALEVINY Lol S e

class of expert advisor that performs these tasks for the

local or regional polltlcal systam. They may be concerned

e e Foreemi fant F e iy L L. S v :t

with information about 1nputs. decxslon-maklng. and outputs

in varying degrees of lnten31ty.
R e IR S r. o t.-_._--. -_":::*.' -";(‘:I? . r

“The’ planner is only one of many channels for the

Tt T S ¥

transmission of information in the political system and his

participation within each of the three major informational
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elements varies accordingly. Planning and development ad-
vice is concerned primarily with decision-making in the
sense of developing courses of action and decision sets
that attain objectives in a rational way. This rationality
is introduced through the application of knowledge to the
development of poliey programs,

Familiarity with planning and development ieads to
theﬂeseuﬁntion that the‘nlenne;li;'processing and trans-
forming information concerning decision alternatives to a
greater extent than 1nformat10n eenEernlng inputs and out-
puts.. He is also concerned with input demands or outputs,
especielly those a331st1n§ Lnriﬁniementatlon, but histori-
cally, the major part of his attention has been devoted to
adnisiné on elternétiﬁe; fefIﬁnﬁiiékbolicyfaeEisions. This
may be further qualified by saying that the planner as an

expert advisor Operates in an area of publzc policy only

broadly defined. (GICL Lawvit A votel LT v

gl L 3O oy T o M

i

The purpose of planning is to provide infor-
mation and expert advice necessary to insure that,..
all governmental functions will be carried on in the
best possible relationships to each other.

o ,t-'_'r”f's“_l e

CoEL .

Therefore, only those aspects...which are
essential to carrying out a well coordinated pro-
gram for community development and community
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living are aggroprlately the subject matter
of planning.

T A Lot e o Tew s L ket P
wiige SR P ST e e g e e e ey

Given the emphasis on the planner's concern for i
decision-making aspects of public policy-making systéms
qit is necessary to assert that the input aspect; also oy
play an important role. The.consideration of community <
goals and interests held by the public formg_gn_jmpprtanp
part of the planner's participation.in decision-making.
The characteristic search fp;:gpﬁls by plgyng;séis_@esc;fbed

by Alan Alschuler in a chapter of The ¢ity Planning g;ocess.47

He concludes that there 1s a need for the goal premlses of
plannlng to be made sufficiently explicit and acceptable,i
polltlcally“and iptgllectually{ to Fhe.polit§¢;a§§.fq . One
méjor source of informatidn for the formulation of goals

that will assist the development of goal premises for plan-

ning is the input of demands. P

o 4%ponald Webster, Urban Planning and Municipal Public
Policy (New York: Harper & Bros., 1958). This book repre-
sents perhaps the best clear statement of urban planning
functions that could be generally agreed upon by professionals
and government officials, Today such general agreement has
been abandoned in the search for new planning approaches to
the solution of urban problems. T

4?Alan Alschuler, The City Planning Process (Ithaca:

Cornell University Press, 1965). Chap. 5, "The Goals of
Comprehensive Planning”, pp. 299~-332,

48
Ibid.‘ P. 332.
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vaobmonstte i ono v Planner's Response 3 Lspni ool
Y&t 5 The response of the planner to informational needs is
conditioned by the characteristics of the kinds of informa-
tion acquired for processing and transformation into policy
knowledge concerning inputs, decision-making or outputs.

If the political policy-making organization tends to empha-
size one of the three elements over the other two this will
affect the informational response of the planner.49 This

is especially true when the emphasis is on inputs or outputs
rather than decision-making. -~ @ Jrsamoisal 7ol LS

s » In the case where outputs are emphasized the inputs
of demand and support are relatively stable and well known
and decision-making is routinized. The planning organiza-
tion, under these conditions, will be processing information
primarily concerned with outputs. Information that assists
in the implementation of decisions, and information that is
useful in evaluating the performance of the system must be
processed. There is considerable difference in the charac-

teristics of these two types of information and concentra-

tion on output may present problems of reconciling conflicting

o funcler brovd o omy amgwita corloy od
49 nformational response is a concept that is distinct
from system response, It is used specifically to indicate
the action of the advisor in terms of processing information
depending on the relation with the decision-making unit,
This action is only a part of the system response,
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informational characteristics., Difficulties in processing
information caused by these conflicts will reduce the level
of advisory response in relation to system needs.
A second possibility is the emphasis of the peolitical
unit on inﬁuts and the evaluation of demands and support.
- This is characteristic of situations where the policy-making
system is being established or where instability in the
system necessitates reevaluation of input information. ‘-
Under these conditions the planner may conduct a

search for information that is complex and difficult to
evaluate. The development of quantitative statements of
demands and support will be at an elementary level and the
emphasis will be on formulation of goals and evaluation of
support elements, . S A Lo e SL

A third éiﬁuation occurs when the primary emphasis
is on the decision-making aspect of public policy formu-
lation. This is an extreme case of the more traditional
situation that prevails in the relation of planning and
development advisors to public policy-making organizations,
The system is preoccupied with adjusting decision-making
to reduce stress as indicated by output feedback that re-
veals a léck of correépondence between demandé and outputs.

Further stress is produced by the lowering of support in-

S R E R
T
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puts. 1In tgis ca#e the input and output situations are
fairly well perceived and the major emphasis is on the
decision-making process and the evaluation of alternatives.
The response of the planner to this kind of situation is
apt to be a concentration on technical information and dn
search for new alternatives through the processing of

highly unstructured and unsorted information. = =, .-

B . ) i,

Some Observations on the 0r1g1na1 Hypotheses
- b‘_f"‘ - A o g gt ¥ I e ff‘.,.; 1o :_ ,‘ ‘.M\. ..b‘{.,,,f 1')'} v ,:,, L ,._“_;

The brlef con51derat10n of information processing

and transformation under three extremes of system infor-
R LY wu Pommnr rr wrrrvoeen 5. } [ ey

mation requirements leads to a further evaluatlon of the

hypotheses presented on page twenty-one. These may be o

cvcbnognvr s s sl Lrg

restated as follows:

A. The response of the expert advisor to informational
needs of the political system will béﬁgggzgéééfggs g
the relative emphasis of the system on 1nput"mq<ﬁ,¢

decision-making, or output informatiéﬁ;uéﬁdwamégéwﬁ“

R 1 N

characteristics of the information required,

Il

B. The utility and relevance of the knowledge éﬁout fhe
three elements of a policy-making system will vary
according to the relative importance as determined
by its relation with the environment, of each element
to the particular polzcy-maklng organization served

REETR R U A sl D TWER O[T

by the expert.
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C. Some general conclusions may be reached from this
evaluation of informational characteristics par-
ticularly with reference to hypothesis B. Two
things seem to be basic to achieving any increase
in the utility and relevance of information processed
and transformed by experts in political systems.

For one thing, the differences in characteristics
of information must be analyzed in terms of the advisorf
response to lnforﬁatlon demands. For a second, ghe'rela-
tive strength of theu;;ééonse, divided ;moﬁg.iﬁpu£:
dec131on-mak1ng and output needs. must be evaluated in .1
térms of the relation of the system to its env1ronmen£
and the system stress that is being experienged. I;
should be recognized that advisory organiéafibns.may,
by their presencg, incrggse‘tye démaqd for info;matiqp.
Thishéan ﬁave.én effect ;ﬁ.systém.fe3ponées 5e§au§e-the
adv1sory orgénlzatlon will enhgnce demand in an area
that ﬁay‘ﬁotmbe m;;; ;ﬁéréprla;é towmeet system needs.

-, A question for further study. but beyond theé scope

U s ppdmivil

of this dissertation, is the degree to which expert ad-

visors can or should attempt to compensate for imbalance

Ll o e e . .
d LI oW e i

in system nseds by balancing their own informational re-
sponse, On the one hand this may reduce the effectiveness

of the expert in fulfilling immediate system needs. On
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the other hand the flow of information concerning, for
example, inputs when needs are primarily for output in-
formation, may provide longer term utility that will out-
weigh reduced effectiveness in the short run. It is
assumed that the system does survive beyond the short
term stress period. Perhaps systems under stress will
be more apt to concentrate informational needs in one
of the three elements whereas when stress is reduced a
more even allocation of needs will occur.

One example of balancing short run and long run
response to informational needs is the newly established
regional economic development district organizations.

The district policy board needs information on demands

and support inputs to a greater extent than decision-
making or output information. However, regional develop-
ment advisors who attempt to maximize their contribution

in this area to the neglect of decision-making information
may find that both they and the agency will have difficulty
later in meeting other demands because the emphasis had
been almost exclusively on meeting demands for input in-
formation.,

Recognition of the factors involved in the relation-
ship between the planner and the political system in terms

of the processing and transformation of information is of
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recent origin. Some of the ideas.presented thus far will be

used_as conceptual building blocks for ‘the statement of ap-

-

proprlate‘varlables. It is the author's conviction that the

achievement of more adequate levels of rationality in public

R ]

.,.”- et IR

pollcy-maklng can be attained through maximizing opportuni-

ties for the utilization of relevant knowledge. A better

understanding of the relationship between those engaged in
- the processing and transformation of information and those
charged with the direct responsibility for public policy is
an important step in this direction. As Drorx statess
- Actual realization of this optimum role of
Ledfe  knowledge in public policy-making depends on the
fulfillment of three conditions: 1) Knowledge
- ».which in fact can fulfill the potential function
- must exist; 2) Means for integration of policy
"~ B” knowledge into actual public policy-making must
- be available; 3) The will to improve public policy-
7 making reality through utilization of knowledge must
be strong enough to overcome antl-lnnovatlon 1deologles
% and other pro-inertia forces.5 S e
r: .5 The next chapter takes a different perspective on the
' relationship of advisors'to'political'organizations based on
7’ a structural functional approach to organizational analysis.
The scopeof concern is narrowed, from general system needs
and characteristic informational requirements and responses,
to the more specific concern for the theoretical bases in es-
tablishing organizational relationships and structure to a-

"chieve the satisfactory performance of expert advisory func-

tions, FeRndtar Ro o golsgeoe’roagnd Bee o pataussons st i

0
> Dror, op. cit., p. 392.
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THE STAFF CONCEPT IN ADMINISTRATIVE THEORY; NP
AN APPLICATION TO DISTRICT DEVELOPMENT ORGANIZATIONS :
JAm Ao u Ty e sk v o Dancn ikl Do shenn i A BB SIS o
| Introduction

Much has been written about the concept of staff and
staff-line relationships by administrative theorists. This
‘.-1?
has resulted from the desire to increase the specialized -

knowledge available to line administrators, particularly -
in business organizations. Reviéew ‘of the literature deal- -~
ing with staff-line relations revealed that attempts at

distinguishing between the two functions in modern organiza-

tions makes little more sense than the distinction between

policy'and-administration' insfeians 10 WasFelans 9“1?3“?5?,;

The concept of a general staff was also analyzed in

] Vi o Loy F o4 s T

connection with wr1t1ngs on milltary staff organizations.

RS & 1
1t seemed that the general'Staff concept - a group of A

generals who advise top level commanders on broad mllztary
policy and strategy - was closer to a governmental advisory

agency than the traditional speciéi=staff'iﬁ”industry. A

general staff must gather information about ‘demands,

64 .
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decision alternatives and outegomes, process ihe information -
and transform it into policy statements., For these reasons
the general staff concept was investigated to determine
whether it might provide a basis for integrating advisory
activities into complex political-governmental organiza-

tione. The reglonal economic development organlzation was
-z.__{ ) ks

chosen as an example of the applicat;on of this concept.
ol s PRt
Problems of Definit;on st i
_WThere are at least three major types of spec1allsts Sorn

. P

e

who are 1dent;fied as eteff in organizations. The first . ;i

st

of these‘ie the §ereope1 staff who assist an individual_;faﬁ,
actoc in_persona; macte;e Qénée?REd_?ith;the_aCtOIfs;ueanﬁ_ﬁi
exercise of authority. I?n eilitery organizations these i
advisoxe are usually a}des‘o; liaison officers. 1In business
oriooeecnment organizations personal staff people’are fpen R R
executiee assietants or assistants to the actor in authority.
The second‘kind of staff expert is qsually termed
spec1a1 sta?f “L?g_ie:chis notion of staff that is gener- R

ally referred to in discussing the characteristics of line .7+

versus etaff. These staff experts are concerned with one -,

y L ‘_\..__) tn
',.L" . veta F

particular area of funct;on euch as personnel or accountlng
1n bu51ness, and Ordnance. Quartermaster. or Engzneere in

the m111tary. An 1mportant characterist1c of the specxal iy

i
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Coley

staff is the likelihood of the staff expert having authority,
in an operating sense, over subordinates within the staff

unit., For example, the personnel director will be respon-

e T E WAL w o ,»‘.;..‘..,,

sible for supervising subordinates in the work of the employ-

ment office. And in the military, the commander in the .__..
S AKR agtus LI, e
Quartermaster branch will have command authority over sub- .

ordinates processing supplies and eguipment. This duel . ...

& A e

line-staff situation is most prevalent in the special staff

units., o . .-

P - A A R Lo ru Y
FRLIFI T SURE T ETR R L v ST R

The third concept of staff is the general staff

con31st1ng of advisory experts, concerned with pollcy for- . .

[ T [ PR R R A R N "

mulation and plannlng for an entire organization as related

to the goals and objectlves of that organlzatlon. The

AT LT IR [T R S LN S L S : P

R+

literature cited below has been selected primarily because .

of its relevance to the deflnltlon and ampl;flcatlon of the

Er Lal R st 230 AN TR = SR R

general staff concept of expert advisory functions,_ P ox

s . PRI
oyl TradEde

A further note of clarification is necessary regard-

EEa - I Ce ST P 4 AT -I"_I, BTN T - S N N R R S

ing the use of staff for executive development and human rt

relations programs in organizatlons.l The focus of concern

SEY LG EARLENAL L dde Trr0 e aedd

in this dissertation is on the staff expert as an aid to .

decision-makers and does not encompass dlrectly the role of

N RAT L I YT ST B AT

 see: Robert c. Sampson, The Staff Role in Management

(New York: Harper and Bros., 1955).

. B



67

staff men as counselors or change-agents based on psycho-

R -

. o C : ' LTI C] * P
logical-behavioral theories.

i“The'general staff concept may be defined according_{_g

to military or business usage. The militaff:é;hérai'staff_h
congists'of officers experienced in command positipns_who'lﬁ.
represent various fuﬁctional specialties. Théée ﬁ;ﬁ;;feiul
aséigned?éd a Generél Staff-unit for a specified period |
after wﬁich they return to command duties:wlin th;;rf'thié.”-
is{supp03ed to ensure that the staff advisors are fully
aware of command and operations activities as they funcflbﬁﬁ
in impleﬁenting staff plans. The General Staff is made up
of meh'experienced both in comman&h;nd iﬁ;ﬁranchéé sﬁcﬁ?fﬂ”
as Engineers. Artillery, Quarﬁéfmaéter. and Infantry.
They provide a conﬁinuing aé;is;fy ;ﬁd biéﬁﬂi;éﬁséf;icel
for the top level commanders., .fheir\functions include the
evaluation of particular';iéﬁéﬁigggjgnGIEBélbiaﬁniné for
stated broad objectives. | | |

The military General Staff &iéé pfsvides.é.Edﬁérall
function through its vergical relations with subordinate
staffs and advisogs SQéh As:di§i§ibﬁai Gl;LGz; G3, and G4,
The f£flow of information and the authority to coordinate

- = .

plans and issue directives in the name of the commanding .

officer enables the General Staff to exercise a certain

amount of control over operations.
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In business organizations the general staff concept is
modified from the military in two major ways. First, the

adV1sory organlzatlon 13 less formallzed and may take the L

EFA oL L ; .','_r‘. - TRAE PV L b, R

form of a committee of_managers and specialists. There

may be speclallsts from sales, englneerzng. accountlng.

B3 Er L E3E. T LWIRRI Tra G e ot R et o cag w sdan daaes 0 el R

and purchasing in addltlon to those in basic managerial_dﬁfﬁ”

positions., The general staff 1n business may be 1n the form

e AN S BN LTS § PSS SRR R S P S € R gt il

L

of an executive committee, a special research and develop-

ment committee, or a board of dlrectors dependlng on the
7 T B e B PR AT S sy, FE N B T R

managerxal style of the chief executive and his assistants.ly

Recently. planning units for corporate and f;nanc;al plan-

Er Sa I PIE I #Y+ PO RS T SR W& 1L I-- R tVS Yo S FRETRS SR Rt 3 - GLRY

ning have become a part of the company structure, it Fo reg

The emphasrs in corporate planning is more on plannlng
L ZIFRT., LB S L0 SUHI LT AT Tt Arab e S e

and policy formulation than on the conduct of operations, e

Also there 13 usually less vertlcal control in the sense -

o . ; et O
T S AT RN "-'..- R v v L ded pe -,

P, Bt-ai e

that the general adv1sory staff does not issue orders nor

do they have close relations w1th the ‘special staff at the

LT 1, FrRT R O LTI

lower levels., One of the major tasks of a corporate

N PN |

advisory staff is to chart the general directions and

"|
..

objectives of the company w:.th:m the env:.ronment of the »wmved
market economy.  This is a somewhat broader assignment

than the military General Staff. -
S CgER Aoren 9 rglor

'
BA
L R Cme e -n!'s:

T wrE

-2
‘Sees .- Melville Branch The Corggrate Plannlng b
Process, (New York:.  American Management Association, 1962).‘

C o
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The Militery.General Staff

- The'militef?UEOnceot of General étafﬁ has evolved
from formal'beéinnings in France and Prussia aboqt‘;jsp.;:ﬁ
Its early development iniérancé'Qéé;eéh96£5£iiy halted P¥o;
Napoleon but in Prussia the concept was hlgle refined by J.
military leaders such as Scharnhorst, clauaawztz, and von
Moltke. The United States Army did not possess a Genera1‘ 
‘Staff until after the Spam.sh-Amerlcan War whenu it was
instituted by Elihu Root under Pres;dent Theodore Roosevelt.3

“ gSince its’ lnception the gener;i staff concept in
military organxzatlons has been dlscussed by many authors. h
James D. Mooney discusses both the evolutlon and organlza-
tion of the Military General Staff.4 The basic_elements
of staff work and the fuocfione ofﬂéhe.eeoe;elléeeffxin
the United States Army are found in FM 10l1- 5, Staff officers

Field Manual: Staff Orqanlzation and Procedure {(Washington:

Department of the Army, July 1960 ) Two other publzcatlone.“
although unofficial, give a detalled dlSCUSSlOﬂ of General Staff

functions.5 A more recent article by Waino W. Suojanens.' |

3See. Report of the Secretary of War (Washlngton- _

Government Printing office, 1902).

4James D. Mooney, The Princxples of Organization (New
York: Harper and Bros, 1939, 1947, rev, ed ) e

5J‘ohn R. Beishline, Militarvy Management for National
Pafense (New York: Prentice Hall, Inc., 1950) and Jack D.
Nicholas, G. B. Pickett and W. O. Spears, Jr., The Joint . .
and Combiped Staff oOfficer's Manual- (Harrisburg~ The T
Stackpole Co., 195%59).
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*Military Management and the General Staff"6 reviews the
development of the General Staff and cites some difficul-

ties with the concept in the modern military organization. .

LA

These will be discussed below. . .psptewoge 1o Soag & 2%

 Fpargmee wmTue® Tounf omeen oade $A 0 Lseyn Fgmoldno
A General Staff in Business

in business organizations the development of staff
- _..-..J' T R T AT ow 2 1“'“‘? 1 "3‘{ A SES L T l.‘ \‘.’qgﬁl‘-
has been pr:l.rnarlly directed towards special and personal

staff who are considered "overhead" in the operation of the

. . . . v ¥
F) . ENES e ol LR RO

busineés; Thls is well 1llustrated in an art1c1e by Edward

C. Schleh, "Make Your sStaff Pay Its Way".7 where it is

a4

B S TR ST b 5 B
proposed that the staff be judged according to its direct
no
contribution to production and be made accountable for a
T

specific output in terms of staff work.
During the 1950's considerable attention was paid to

the role of staff in business organizations. Muach of it

&

was concerned with special and personal staff rather than
the general staff concept. Several management texts do

consider the broader use of staff in business organizations,

6Waino W. Suojanens, "Military Management and the -3
General Staff", Journal of the Academy of Management, 4
No. 2 (August 1961), pp. T115<122, e e S e

7Edward C. Schleh, "Make Your Staff Pay Its Way", !
Harvard Business Review, 35 (March-April, 1957), P. 115

8 R LY 1 t'nf“;‘, FYCY T _'l RJMI i
Ralph C. Dav;d The Fundamentals of Top Management
(New York: Harper and Bros., 1951}, pp. 369-487. e
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of special'intefest is the development of so-called
"functional” organization originating with Frederick W. =
'I'ay.lor.9 In functional organization the staff advisor be-
comes a part of operations and has authority for a'specifie
functional area. At the shop level Taylor proposed that
several dlfferent foremen be a331gned different functional

respon31bilit1es. At the top levels of management. how-

ever, the functions become consxderable broader.’

No longer do they (staff) merely serve as
=" advisors to the top executive. They are charged
with additional broader responsibilities for the .
‘particular functions of the business which they T
represent 10

. r
CLarT o rowec

on the other hand glv1ng equal eutnorlty to all functlonal
staff managers forceslTa;ortﬁec131ons to the top of the
organization. on the,otner, it means that.loner level
operatxng manegers may be reporting to several 1nd1v1duals
at hlgher levels of authorlty. L | _ e
Among pdblicatlons aimed at 1mprov1ng the use of |
_nstaff in busmness organxzatlons are several that cover.

gquite completely the different types of. staff. the uses of .

staff. problems in staff—llne relatlons. and the development

9Freder1ck W. Taylor, Shop Management (New York:
Harper and Bros., 1919).

..10 _ e o
Elmore Peterson and E. G. Plowman, Business

Qrganization and Management (ﬂh1cago. Pichard E. Erwin

Inc., 1941, 1952 rev. ed.)}), p. 267, .

R seoni
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of general staff in business organizations. Lyndall F. .

Urwick and Ernest Dale, in a brief but comprehensive

monograph titled, Profitably Using The General Staff
Eggigiga-iﬂngﬁﬁigessll follow the development of th?_Geﬁérgiff

Staff in the military and illustrate its use in business_:tJ T

P

organizations., .idisaogas: ab dend lﬁ@ﬁﬁléﬁ“ﬁnﬂﬁ-lq AL
ETE S Rt T3 A
~«» - This use of persons in a general staff L
capacity in business is not a mere matter of
deduction from military experience and practice.
There are instances, and highly successful ey el
instances, in American business, where positions =~ 7
have been created deliberately which are very
similar, by whatever title they may be called.
Functions and relationshigs, not titles, define
the nature of positions,l? )

I SRS

I e £ L

TR el

- .. Two other reports that also discuss the deéeiopﬁent“}rnﬁ
and the relationships of staff experts in business organiza~f?
tions, including the general staff, have been published by
the National Industrial Conference Board.13 These studies
contain é“EEéé;égién of the.characteristics of different

kinds of staff in business organizations and the evolution

of a top management general staff, :mi v 2t *“f:f“

bt e pmacrrel oo TG a0

Lyndall F. Urwick and Ernest Dale, Profitably et
Dsing the General Staff Position in Business. (New York:

Armerican Management Association, General Management Series,
Fo. 165, 1953).

lzltj_é'g" 1 po 17. b;

- . - - T

11

3 . . . EnieT
Hational Industrial Conference Board, Improving

Staff ard Line Relationships (Studies in Personnel Policy .
No. 153, 1956): Organization of Staff Functionsg (Studies-
in Personnel Pilicy No. 165, 1958). o
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Staff in Organlzataon by Dale and Urw;ck deserves

A

mention here because it is devoted entlrely to the questlon_¥

2L

of staff at a fairly general 1eve1 and 15 of relatlvely
recent p_u‘bl:.catlon.l4

reducing the work load of top level managers and focuses

faid

The book is largely concerned with f“f

on a type of general staff that is responsible to particular

executives, A descrlptlon of the mllltary staff 1e 1n-

S

cluded and a useful addltlon to Urwick's earller work is
the compérison of militery_and business staffs. A state-
ment quoted from a memorandum of the General Motors Company

during the reoiéanization in 1920-21;13 reproduced here

because of its similarity with the notions of general staff

- Wt e . R T TR S

in business through the late 1950's. - & o7 00od

The purpose of this staff is to advise the
chlef executive ... concerning problems of tech-
nical and commercial nature which are themselves
8o broad and require so much study as to be out-
side the scope of a single operation and which
will be, when developed, of_ importance in the
guidance of all operatlons.

Attachlng staff to operating executives at the top
level of a business organlzatlon tends to brldge the gap
between the General Staff and pereonal etaff that exists

in the military. The blendiné of these concepts is due in

4 . .
! Ernest Dale and Lyndall F. Urwick, Staff in
Qrganization (New York: McGraw-Hill Book Co., Inc., 1960).




-

(A

74 ) e
T S X AR TS EIPER T s SR
Part to - greater informality and more empha318 on personal
Wil "t :'\ x V': ¥ :..} :“ :»: .-5}- T‘-J_- .
Qualltles in business relationshlps- There are also indi- P4
catxons that the dlfference may be due to the operating )

. LA
FRET Lumerk s 7 YR oW :

dharacterlstics of business organizations as contrasted

with mllltary organxzatlon. This informal use of the general
scmam sdu W LhRIon .
staff concept was 1dent1f1ed by John Stanley who urged the
T
use of broad'gauge functional advisors as personal staff
PR Q“'!n& I .;. Ly 16 f e g “..-_ _L_:\_.
to the chief execut;ve. The Kbppers Company is cited

sk

as one éxample of the use of a modified form of the mili-

I TR TS R RUNP P TS
tary General Staff.
e S ww  mmitiaitat awdoud rias TEERRE g

The Concept of Staff-Line Relationships as a Basic Pattern
For The Institutionalization of Intelligence N
sv.. ...~ - and the Advisory Function TOo emaed

The preceding review of general and special staff in il
business and the military is indicative of two basic objec-
tives inherent in the concept of the staff-line advisory Al
relationship., One of these is the institutionalization of ¥i%
the intelligence function in the formal structure of the 7%

organization. The second is the establishment of a distinet *

advising and plannlng function apart from line or operatlng

T U PR N Qe e DU M A A P S Tl m e S e L
acthItleS . e By Zt..-::'-:' Lrn 7ol o kg ;').\'5‘.:? £
1 woem T Bap o pep ey E__"-!_l' _-\J\.-,_.,_‘_v:\ R 'j;, AEY I ey REROW

6John D Stanley, “"The General staff", Journal of
the Academy of Management, 2, No. 1 (April, 1959), pp. 57—
62.

L. -, . . yoie T e s b P
T AT j"-'-; iy ecd ﬂ‘f}- i vy R EE IR E PG ERAY i —r.'i "t
R R N A - I Ty . , |
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The 1nst1tutlonallzatxon of the intelligence fg?ctlon
y e P
means that there is an establlshed sub unlt for the collec-
tion and processxng of knowledge that w111 serve the demands |

of the organlzation in accord with its objectlves. This

unxt is a part of the structure of the organlzatlon and 13‘

1egltimate in the sense that it is recognized by the members

of the organization and has a history of performance in the
organizatioof.J;ﬁe éféatieh of the staff.unit. of.designa-
tion of some members of the organlzatlon as staff generally
has this effect | o

The staff unit, by its definition, is distinguisoed
from the line organization and substantial space in diecus-'
sions of stafflwork is devoeed to prescriptions for non
interference by staff in line responsibilities. It is:
recognized that line personnel gather and process informa-
tion and develop plans but that these are oriented to Y i+
specific tasks and responsibilities and are limited in "7 -+ °
scope to preclude thorough consideration of external conse-

quences. U R B R (t‘

+

Type of Organization as a Factor in the Character;stlcs
of the Staff-Line Relationship

Organlzatlons may be descrlbed for purposes of

dlstlngu1sh1ng different configuratlons of the relatzon L

of advisor to principal according to the pervasiveness of
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intelligence processing requirements necessary to fulfill
output demands. rhis indicates the degree to which the
organization depends on information and communication as
a factor of production. S |

PR S Ny SESE S ¥ o T SR B

The following proposition prov1des a starting point
for discussion; The line~-staff relationship will be highly

formalized, focused and independent in an organization

L I

whose output if well defined, undifferentiated and where
demands and client expectations are highly consistent and
well defined. The traditional industrial enterprise is an

example of this type of organ;zatlon. Under these condi- o

-r..n\":""-' R SEIRPIES L b

tions the staff provides eervices to the line that are

ancillary in character. They do not effect output except

. e _a‘._r'..
e Ty e LT . 5 5

through tertlary relationships such as employee morale as-

related to manufacturlng qualxty that effects consumer -
YR TON, LN 177 SR Caea SR

satxsfaction. Although this brzngs to mlnd the type of

organization whose output is expressed in phys;cal unlts__ _
CERARE W50 BETY Haats LTREET SRR E LY fomTaLr LIt TNt Tl o ihite s 12t Lt

it may also apply to bureaucratlc organlzatlons whose

L

products are not 50 tangible but are produced routlnely :

L LB Fanila i P . T

and con51stent1y received by the clients.17

17The Veterans Administration or state labor depart- .
ments are examples of this type of organization. See Paul
P. Van Riper, "Organizations: Basic Issues and a Proposed
Typology"., in Studies on Behavior in Organization: A
Research Symposium, Ed. by Raymond V. Bowers, (Athens.
University of Georgia Press, 1966}.
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At the other end of the.spectrum the alternative

propcsition is: the iine-staff relationship will 5e
diffuse, not well defined structurally, and 1nterdependent
in an organization whose output is dlfferentlated. and where
demands and client expectat;ons are hlghly varied, flexible
and diffuse, The research organization or aerosPace company
are examples of thia extreme type of organization where.cut:n
puts are highly differentiated within any one organlzatlon
and demands are subgect to conslderable alternation and |
redef1n1tlon by a clientele that is 1tself chanélng in
composxtlon. In this type of organizatlon the staff and
line function are not easily distinguishable becaase 1nfor:'h
maticn‘preceseing and communacaticn cf'speciaiized kacrledéeh:
is required for the maintenance:ef output and_to meet the
demands:cflcliente. It is underlthese §o£&i£i$£;“la§l’fﬁf
students of business management have developed an 1nte§ra- o

R LY g

tive approach to the tradltlonally dlchctomous staff—line

relatlonshlp. )

Once thls eet of 11m1t1ng uses is defmneé tﬁeﬁ';t
is appropriate to attempt placement of a regional economlc
development orgaﬁization within the set aﬂdhtq'determiae_;”
the degree of inteqrataon:tﬁat mgy occqré%hithe_adviscry';

-
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R L L

relationship.18

Types of Policy Issues as a Factor in the Characteristics of
-Staff-Line Relatlonshlps

R D g

Coaw Considering both structural and sﬂbstantzve dimen~

sioos of the staff-line relationship, types of policy issues
Lo YT ES RO

nmay be used to define limit;;g z;ses in the substantive area,
These may be defined along two dimensions, temporal and
substantive. The teooo;al dimension is indicated’by-tho?
‘time period for whioh the policy question is directed; the
length of time oeoessaoy to effectuate the policy and the
'breadth of its major effect, The oubstantive dimension
“i% one of &egree to ohich the policy is coordinative
rather than concerned wioh specific programs. Policy
objectives 'may be achiex}ed whether through coordination of '.
‘existing activities or creation of new ones,' ) (% 7Y
A combination of the two dimensions allows the

description of policy issues by location of four guadrants

of a two dimensional space, & AR AW SanEme

: o evk Freae For mnd
18 foeeen e 4 Py
The term 1ntegratlon has a number of different uses

and definitions. Two specific uses of the concept are per-~
tinent to the research on advisory relations, The first, as
it is used in this chapter, is a functional one. The inte-
gration of advisory and decision-making functions within an
organization. In the next chapter the concept of social
integration is used to explore the interrelationships of
organizations and their members. For a discussion of the
concept of social integration see 1L, Holzner, "The Concept
of Integration in Sociological Theory", Soclologlcal
Quarterly, 8 (Winter 1967), pp. 51-62,




79

coordinative .
o short - 4 1Lt geng T
(to 1-2 years) (over 1 yr.)
: L S ; ,
subgstantive

It is first assumed that most policy issues-will=fﬁ-;
fall in quadrants two and four because of the difficulty |
of instituting substantive policies to meet short term "
demands and the similar uncertainty of coordinative policies
in a more distant future where changes in substantive pol-
icy may have taken place,

- The basic proposition concerning types of policy.f
issues and the staff-line relationship is that the stgff ‘
work will be independent and self contained when the pq}icy
igsue falls in quadrant four and will be dependent and_v
incomplete when the issue falls in guadrant two, .

An example of independent_and self contained staff -
work is found in.the mil;ta:y use oflstgff:: Planning
-through cbordiﬁa£ion of élemeﬁts to meet'specifié'éitﬁa%
£ions is of primary importance and th}s is embodied in the
doctriﬁe of "completed" staff_ﬁo:k. 'Thé staff;becbmeéuhﬂ

almost an operating unit as it performs coordinative and

g T

Pt ML

evaluative tasks, -
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..+ On the other hand this example breaks down when
militarylpolicy issues become more substantive as happens

. with major decisions concerning campaigﬁs that may extend
for long periods of time. These major military decisions
do not follow the format prescribed for the use of staff
in the general military handbooks. Rather there is a
dependency on line officers and a mutual consideration of
alternatives, ‘The staff presents specialized knowledge
pertaining to the partial rather than complete analysis of
the situation and the possible outcomes. This phenomenon
is illustrated in the accounts of top military leaders -

such as Dwight Eisenhower's Crusade in Europe., A more "

common example however, is in the consideration of ecbhbﬁic
policy.as indicated by the Cquncil of Economic Advisers. -
Hefe substantive policies were subject to significént.uné
certainties and pressure that made the advisory relation-
ship highly dependent on environmental factors surroﬁﬁdiné
the President and his White House Stﬁffﬁ;.v S
Y ; These tﬁﬁ.aséectSIOf tﬁeﬁlfﬁe-§£$ff:félétionship-
types of organizatidﬁ. ahd types of pol%gies—are fundamental
derivatives from the theoretical bases for the considera-:
tion of the concept of staff in organizations. 1In the finpal

Furrem oppemnn, e wmealan P gy

section of this chapter management concepts of staff-line

g b gpvra e s

relationships are translated into an approach applicable to

regional development organizations. . ., . ..o o
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The General Staff and Economic Development Organizations

.+ There is very little literature on the broad applica-‘
tion of tha2 general staff concept to governmeﬁt'drgéniza-
tions, especially at the local level. Any genera;_d}stinc-
tion, in terms of operating resppnsibility, between-iine H
and :staff.is probably valid only at the_patjoqal level_p# _
government.  Studies have been made of personal.staff. Quch
as those in the White House offiqe. and of the President's.
Council of Economic Advisers, Sfudies of ﬂze exécﬁtive“
office of the President have explofeq the mpre:igformal__rw
advisory general staffs of Roosevelt; Truman, Eisenhoﬁef,
and Kennedy. R ‘. CL o ] l. . L

- A .key to the problem of applying thé general staff

concept to public policy-making organizations may be founq.
in two articles that appeareﬁ in 1961, One of these is
by Waino W. Suojanen cited above. The author discusses the
appropriateness of éhe military General staff for the._
modern army whose complexities require a high level of
- management as well as command activities and concludes that
it may be unsuitable tp“meet‘the needs of the more highlyl
.. management orientéd business organizations{
T J..the general staff devige is hardly appro-

priate for the administrative reguirements of command
{ »-management because it was created to fill the needs

of command rather than the requirements of manage- -
ment,

BT

19Suojanens. op. cit., p. 120.
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T In view of the fact that the general staff
concept has required extensive modification to ‘
i1 meet. the needs of a routine-oriented, management i
. type of conflict, the question is posed whether

=gqeinw$;the recurring suggestion that business adopt this

device might not be completely missing the point.

'In the second article, Gerald G. Fisch focuses on the
Pls A UEC] mniwe BEep e L Lot T fia
special staff in the areas of eng;neerlng, flnanoe and

wha

research.21 The author-oontends that in modern diversi-

- I SIS F RN Y R
- ‘ R tf N - ot N !
fied organlzatlons the llne-staff dichotomy should be .
replaced by a functzonal-teamwork arrangement wherebY the
Wioat R Ao ahacters ompe cnn oM SO DS
experts that are necessary for a dzverslfled oorporatlon

to compete in several different markets have joint author-
s s mope e o ibe vt Bnapisdos arie B8 Mopmenny IO Banbl
'ity and responsrbillty'wlth productlon managers. This is
integration of staff in a functional sense, Division of

s oav Firouel tewnT e ri 23 jo edgoesoy: LAl s
responsxbllzty is to be made according to functzon and

Proper emphasis Placed on the truly important functions in

Jvkrinacs BB

the enterprise. For example under traditional 1ine-staff

relations authorlty was vested in production or llne

2y u!; 2%

R N el i £ V.

executlves whlle flnanc1a1 specialists were con31dered

staff without authority. 1In a diversified organization,

I T T S

however, Fisch p01nts out that financial management may

be the most important function and fiscal experts should

- Cd e ey

-

A

have managerial authority. ,
Preienc <3 Tpunion Ers o sokvio

IETURTEE LA 4 o

2 . . . | O
OS“OJanens; op. 9_}_20# p. 122. T Y P :".’I!:':‘?f_.j' B et

1Gerald G. Fisch, "Line-Staff is obsolete", Harvard
Business Review, 39, No. 5 (September-October 1961},
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+* In addition, there is teamwof¥k between functional

units where the decisions of one unit overlap that of

P P

anoth;r:..Thi;Hdiffers from the functional approach developed
by Taylor bhecause it occurs at the top levels of management.
In fact, those managers who participate in_the functional-~-
teamwork,aq;1Vitié§£§:a; regérdless of the traditional line-

staff labels, acting as a general staff for organizational

I

policy decision-making.

Tl
H

Sﬁojanens provides éé&é-justifiéa£ién-for deélaringﬁ
the traditional general staff concept oﬁéolete iﬁ drgénizé-
tions ﬁhefe output as dharactefized byraiveréity ana'reéébn-
siveness to a wide variety of demands. An alternative to
traditional concepts of staff is offered by Fisch where a
more flexible type 6f gGeneral staff is integrated with units
responsible forﬁpfbduéiﬂghoutpﬁts.
| .:”i;'loékiﬁ%“éhlpuﬁiic bbiicy—makihg oréanizations.
especi;iiy rédional development agencies, we find ﬁust such
a diversified situation in which demands for many kinds of
acéi&ﬁzéﬁtﬁuts are being made. These may range from voca-
tigﬁal rehabilitation programs to géﬁ highwéys. or éians
for some aspects of regional resource development. Experﬁ_
advice and counsel is useful to these'organiéaﬁioné to
enable them to perceive demands properly, ﬁo design programs

to meet these demands, and to facilitate agreement on broad

T
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regional pollc1es that cut across functional and Jurls-
S L TR IR S L, TS 1 £ AT prezennile
d1ctiona1 llnes. pij_j_isgnj Grlm wg;ﬁg& s avye
A useful framework for approaching the design of

B2 B T S BT ok SR cj

‘:organizat1ons with functisnally integrated expert adv;sors
at the top poliéy levels is provided by the system's view
of organizations. Here again we must look at literature

concerned with business organizations. The book by Richard

A. Johnson, F. E. Kast and J. E. Rosenzweig, The Theory and

Management of sttems.22 contains a general introduction to

systems Cbncepts in managerial organizations. IThis includes
consideration of systems concepts in organizétional plan-
ning, control, and communication. In regard specifically
to planning, the authors state that the peopie'associated

with an operating system must do the planning. ThlS may be

applied also to éoverﬁmental organiiations..

P et

In this approach to designing the organization, the
' "experts necessary for planning are integrated at three major

organizational levels termed the Master Planning Council,

the Resource Allocation Committee, and the Operations

Committee, Figure one represents a hypothetical organiza—
AR
tion structure based on the system approach where, a

T FUNNEL I

22Richard A. Johnson, F. E. Kast and J. E. Rosenzweigq,
The Theory and Management of Systems (New York: McGraw-Hill
- BOOk Co. 4 Inc. * 1963) -
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The Master Planning Council has broad planning,
control, and integrative functions; the Resource
“.Allocation Committee has the primary function of
allocating manpower and facilities and aids in
systems design for the facilitating of project
systems.

The.SYStEM approach rests on a project orlentatxon for the
organlzatlon and is especlally well suited to the productlon
of complex products that requlre complex 1nterre1atzonsh1ps
of sub conmponents, It can also be linked to cost effective-
hess éerformance criterla since pro;ects are developed

- -

accordlng to Speclflc mlssions. Coo ) . . :

B

Thls is not 1ntended to 1mp1y that reglonal develop—
ment agencies can be organlzed along the lines of aerospace
industries. The very 31gn1f1cant dlfferences between

A T

organlzations politically responsible to the people in a

spec1f1ed area and a corporation that is financially respon-

+

31ble to its stockholders render unsuitable the application

of such rigotous organlzational modelsﬁas_Figure 1. It is
useful.lhoeevet; to consloer hew aporoaches to the incorpora-
tion of expert.aQVisorsﬂat the general staff level in govern-
meht oroaniaatioas. .The literature on the concept of ;
general staff illustrates the relevance of attempts at
inteétatigg expert advisots into governmental organizations,

defined in terms of public policy-making systems, to regional

development agencies. -

Richard A. Johnson, F. E. Kast and J., E. Rosenzweig,
The Theory and Management of Systems (New York: McGraw-
Hill Boock Co., Inc., 1963}, p. 100,
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Conclusions
A regional eccnomic development agency may be viewed
as part of a regional development system made up of polit-

ical, governmental, business and civic organizations and

:,:'individﬁals concerned with regional development. The agency

itself becomes a general staff, within the system, charged
_.with_ghg responsibility for planning and policy-making for
métters of regional concern, The projects then are carried
out by sub-units such as local and county governments. The
resource allocation function is accomplished jointly with
sub-units in the system based on resource inputs from within
and from without the region. Furthermore, the members of
the regiénal agency arg'aiéq participahta in the sub-groups
prpﬁiding tﬁe necessary relationships between overall plan-~
I:hing and projeét management.

R This-dhaptéflha; emphasized the functional-structural
aspects of knowledge-power relations to bring out structural
characteristics that affect the relationship between expert
and policy-maker. It may be that the structure in institu-
tional settings is determined by factors affecting the advis-
ory relation. However, it is doubtful that this is entirely
the case and the degree to which elements, such as type of

policy issue, affect the institutional structure should be

kept in mind.
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The investigation of general staff concepts in admin-
istration provided an understanding of the structural
characteristics that should be taken into account. The
approach to integrating staff and discriminating functions
also contribute to the formulation of concepts of effective-

ness of the advisory relation.
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.¢1on: o ROLE THEORY ABPLIED TO. THE STAFF EXPERT IN 1icie

PUBLIC POLICY-MAKING ORGANIZATIONS - = -+, .. ..~
~ETILON L wh i : A
?f?w”“iﬂallééﬁﬁ J7v Introduction UaILifiio iﬂodﬁ-“ééj T

«: In rh;é:ohaprer“the:concept of organizational role N
is exploredleepefWé§:or iookihgﬁef the,relationship of
expert edrlsors to publlc pollcy—maklng organlzatlons."ﬁy 3
deflnlog the expert ‘advisory role as one whlch requires the
transformatlon ofndata into relevant policy knowledge it is
possible to‘consider determinants of the_advisor—principal
relat;onshio:- The term 'data transformation will.be used
- hereefter'toirefer:to the process of oonverting iﬁformation
into knowledge for particular decision situations. Isroes ™,
™~ Several advisory roles are noted and a data.trans-
formerﬁrole is defined that summarizes other partial roles -
and emphasizes the decision-making process. The data
transformer role is analyzed accordlng to rour structural
ﬂPOSithDS. The determxnants of the data transformer role
are considered across organlzational tyﬁZngﬁé*tﬁ:'égééﬂnf'
transformer role analyzed w;th.regardf;o the_advisory role
'sé£. o L e .

89. . .
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The advisory function in organizations is linked to
the decision process by the flow of knowledge from the staff
to the decision-makers. Some writers on administrative
organization theory classify-the activities of an advisory
staff aggording to three phases: the informative, advisory.
and supervisory.1 The stéff is expected to provide informa-
tion about organizational operations. Units primarily
involved in this aectivity are usually considered special
staff such as personnel and accounting departments in’
business organizations. Advisory activities are directed
_toward influencing the decision-making process by supply-
ing and advocating knowledge that enriches the considera-
tion of alternatives and their outcomes. This is a means
for moving toward objective rationality. The supervisory
aspect of staff work corresponds to the concept of organiza-
tional control. Staff organizations may be required to -
supply feedback information on operations that assist in
pgintaining control over the implementation of decisions.

The staff function in local government has been
employed more. regularly in operations than in policy

determination. One exception to this is the urban planner.

1James D. Mooney. The Prlncigles of Organlzatlon
(HEw York: Harper.and Bros.. 1947)..p. "33, -
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The planner is concerned with operations only in the sense

! of administration of legal controls, He performs more of

GITOBNY ATEY DOAET s v

. a general staff function.
U The importance of the'éeoefal staff concept is its

focus on comprehensive functional areéas of policy develop-

l.".

ment rather than narrow technical sub-areas. This has been

carried over into business organizations in the form of

general assistants to the officers of the company. In ~ *

government, at the national level, general staffs have wE

been used by presidents in a more informal butwgéﬁorally

A

31milar manner to that of the mllitary.2 Even hEIEo

e o

however, expan31on of plannlng staffs 'did not occur until’

operational programs such as urban renewal demanded

. s D AT
implementatlon. STATInT e .;,uﬂi
A - Gl e RSy oy o vhaovd o odfaat oy et

Functional Roles of staff Experts in Public Pollcy-Maklng
_ Organizations; Some Types .

-From a rev1ew of literature- concerned with theory

EEY St et e e T

and principles of organization and staff in organizations.

) L. PLIBS
several functional roles may be identified that’a;o _f °

2Ernest)nale and L. F. Urwick, Staff in Organization
(New York: McGraw-Hill Book Company, 1960). See: pp.
112 149 and 186-213. )
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appropriate to political systgms.3 These roles could
probably be differentiated as elements of the staff role.
However, in keeping with thelfunctional emphasis in this
analysis, staff is considered as a structural position in
the orﬁanization within which functional roles may be
assumed by the occupants.4 Any actual staff position will
usually contain more than one of these roles and the
individual may assume different roles simultaneously or
successively.

Data Transformer Role. The role of data transformer

is the most basic element of the advisory function. The

term means, essentially, the processing of data in such

3Henri Fayol, General and Industrial Management (New
York: Pitman Publishing Corp., 1949).

Mary Parker Follett, Freedom and Coordination (Great
Britain: Management Publication Trust Ltd., 1949).

Luther Gulick and L. F. Urwick, eds., Papers on the
Science of Administration (New York: Institute of Public
Administration, Columbia University, 1937).

It is interesting to note that literature on adminis-
trative organization theory since about 1950, with the
exception of Dale and Urwick, does not elaborate on the
staff concept. Rather, attention has turned to considera-
tion of human relations in organizations and to decision-
making processes.

“rhe concept of role used in this research corres-
ponds to the notion of role as a pattern of behavior or
performance as developed by Harry Stack Sullivan and Ralph
Linton., See: Lionel J. Neiman and James W. Hughes, "The
Problem of the Concept of Role", Social Forces, Vol. 30,
(1951), pp. 145-146.
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a way as to produce knowledge for the decision-making pro-
cess, This affects the search and collection of data at
one extreme and the reporting of advocacy or knowledge at
the other, .The'role requires intellectual processes similar
to dedision—making itself.s-j fodabanh sioyos Loy TOoo dasn
- ?Fi?e other advisory roles are described briefly ;¥j 
beiow. Each requires the performance of the data trans-.
former role that is considered central to the functioning
of an advisory relation. In the latter part of this
Iéﬁéptéf the data transformer role will be developed in - -
more detailjih'éonnection with different types of struc-

tﬁral.posiﬁions fhat affect the knowledge-power relation.

o5i3 - Planner Role, Planning is an acknowledge part of

-

staff work because in order to see the implications of
alternative policies it is necessary to stipulate the steps
arequiréd fdr-acﬁualiy attaining the policy. In government,
the deéelopment of traditional physical design plans by '
urﬁan planners is quite common. These contain elements

such as pattérns of land use, location of highways and

In the military. however, the doctrine of completed
o staff work may be carried to an extreme such that the..:r-.
decision-maker is merely ratifying the decision of the

staff, This is intended for efficient handling of routine
~ matters but may also carry over into policy decisions thus
re limiting the usefulness of those individuals with the
~ responsibility for policy decisions.
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capital expenditure programs that are thought necessary
to attain certain community development policies. .=»oo

Innovator and Idea Producer Role. The staff posi-

tion may contain an innovator role such that the develop-
ment offpoliqy.;s aséié£éd by formulation of.new alterna-
tives and ppvelmyéys ;fﬁdeciding on policy matters,:ul i
Government qffipials m;§ be unable to develop policy that‘.
meets perceived.needs éithout finding new types of policies
not previong;y cqnsidered. Staff members should be gble"\
to perceive s@tuations Qhere they can suggest hitherto

e

unarticulated alternatives for meéting demands. = %

.7 Coordinator Role. This role is characterized by
activities designed to increase communication amgngvthe
parts of the o:ganization and assist in the determination
.. of general objectives that may be attained by particqlarhn‘

* units working in concert. In terms of public policy, the*
staff coordinator is concerned with coordinating depart-
‘mental programs so that broader policy objectives ray be
~achieved, ~id T pnis R 3 o B A -.,-:-,;.:._‘r:::r?;?.

Decision Routinizer Role. One imporfant'actiﬁitj of

G

the staﬁf may be to translaté'policy decisions into working

s“guide lines. The military sta€f, for example, is often

required to propose detailed orders to accompany a decision

- e
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tha; ;?;gg&@ﬁména;a to the commander. In public policy-
?ékihgﬁthiS'appears primafily in legislativef@atters where
iegiélation is drawn up by 1egislator's staff members for
enactment by a legislative body. An urban planne; e?y

- - EXOPUNE e i}
L“ass1st in the development of varlees public regqulations

A EEEA b

;for ord;nances and in the issuance of lnstructzons to

operaeing departments concernlng specific policy matters,
_This latter activity is"not so common in local government
.becaese the departmeht.ﬁeads themselves often act also in
an-advisorf.capacify for their particular policy areas.”

-wori =z Control Guidance Role. Here the role requires evalua-

tion of programs and program results in tetms of policy
objectives. _Ma;hfenence of contrdl is accemplished by 7
learning aseﬁé eperatioﬁg;“méféﬂing them‘kith-policy H
objectives, and feporting'to Eﬁe'ﬁoliéyibodf._ This might
include cellection and analysis of performanee.reports Ly
from 90vernment departments. S ERLns S ??%twe;azq_
| It must be remembered that the expert advisor will
ééeén be cherecterized by elements of more than one role,
This is especially true when the concept of role is applied
to an ekpert-edvisory organization, In oxrder to avoid
reificatio; difficulties that OCcur'when one talks about an
organizatienal fole it is necessary to define organizational

poare ottt CamrTaioogs Danled Ty R0

SIS DR L DAl i
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role as a role set, The organizational role set is made up
of roles determined by individual responses to demands within

and outside the organization.

Data Transformer Role in the Decision Process Under Fbur
bifferent Structural Positions : :

The four structural positions to be considered in
this'section Are éé&ff assistant, staff specialist, general
.advisor. ahd speéial advisor. The staff assistant is
primarily an e#ecﬁtive secretary who assists in the details

of_administration and supports the decision-makers by
Idoing work that they would otherwise have to do themselves,
Mucb of this is concerned oﬁly'with the procedural aspects
) of the decision itself, These'may include calling a
:megting, securing.copies of réports and answering routine
requests for clarification of policies and decisions. In
this situation the data transformer role is limited to the
.procéssing of secondary data that concerns the general

_ miliéu within which policmeaking takes place, rather than
~ the substantive elements of policy formulation. These
activities may ;ffect the decisions that are made, although
inla peripheral way.

The staff specialist corré5§onds to the popular
concept of staff (such as coiporation counsel, auditor

and personnel specialist) %hat'assiét the operating units
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of the organization. 1In this situation the data trans-
former role reqﬁires the handling of specialized information
that may be useful to the organization in carrying out

policies as well as for the formulation of policies in

Y]

specialized areas., The date transformer role is most

Ly

relevant to the relationships with the organizatioﬁs”

middle level officials in transforming data into knowledge

that éan'help them to move toward dbjective rationality in
decisions within general policy frameworks, I>7&s FIBJ& &

;s In public policy-making organizations the daﬁét“b?”

transformer role of the staff specialist is important to

the operating departments in terms of supplying buaget"ff 

advice, knowledge of civil service and persqnnel_prac-_?

"y 130

tices, and other specialized aspects of government
activities. At the upper levels of policy-making the staff
specialist may participate as data transformer in poliéy
dggisiqns that involve certain 3pecial_issue§ rathq:_;han
6ver é wide range of policy matters.6 This distinguishes
the.data transformer role occupied by the staff spgqia;igﬁ:

T B ortkans o

from that of the general advisor, - - "7 7%%

. . -
. . . . . T T T I |
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61t is always useful to note that policy-making is
not confined to the top levels of government any more than
the other kinds of organizations, Policy may be made and
modified by decisions at all levels of the organization,

wd 4,_, ‘1 i, b TR s Myt E [ B L T e e
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The general advisor and -the general staff are similar

. .in.that both are responsible for overall knowledge of a -

functional sector of public activity. This kind of advisory
position ig not especially .common in government although it
has been developed within the Executive Office of the
President, .. . ..

ST ¢ - local government, for example, the urban planner
is often both a staff specialist and general advisor. As

a staff specialist he may transform information into
knowledge about specific development proposals, rezoning
requests, and redevelopment projects, As a general staff
advisor the planner transforms data coricerning the dévelbp-
ment of the community into knowledge about the alternatives
for community growth, improvement of the environment, "

- public capital investments, and other general policies -
including the social implications of these policies,

The basis for this transformation is the specialized
knowledge and training of the planner. This includes con-
cepts of urban development, procedures and techaniques for
planning and professional values for the improvement of
the physical environment that provides thg framgwork for
the tréhéfbrmétibn dffdataiinto~§bliéy kngQiedée. Iplalsé
inqicat;s the kinds of daE;.fééﬁired and provides the basis

for the formulation of evaluative criteria.
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-;“ﬁrgy:iThg data transformer role is perhaps best illustrated
in the case of the general advisor. Here the requirements
of the role indicate the complexity of the data transforma-
ber! tion function and its importance to'poiicy formulation. The

data transformer is required to produce a wide variety of

i_kinds of knowledge in order to attain'subjecfiré~ro£ionality
j:f;as a. step toward objectlve ratlonallty in many -areas of
=% general public polacy formulatlon. Performance of the data
.. .. transformer role nece331tates the use.of proper search

procedures for collection of 1nformatlon and selectlon of

"1

_information both during and after search aot;v1t1es. - The

PRI

i, actual transformation of informotionzroquires a kind of
creative iﬁgoiieorual effort whosérioouts include not only
flipformation from the environment but also information
-.copcorning the elements of the policy under consideration

and the policy objectives of those formulating the policy

-y
L

and making the decisions among alternatives.

-

;51omrarﬂ; The final step is the transmf391on of knowledgep

resulting from the data transformation process, to the\:u
! policy-makiﬁg unit. This requires clear communication.of;
.~ the advice supported by advocacy that may be required'ino

establishing the validity and appropriateness of the:’ "’

knowledge offered. Advooacyiand'éersuosion;is an important

element in the data transformer rolé because the data

B AR e e T

fooa A
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+,Ltrgnsformation_process is not complete unless the output

‘_Jig;tr?nsmitted.into the decision-making situation and
available to the policy-maker. SRS

.+ The special advisor position should be distinguished
from the general advisor, not in terms of the level of |
policy-making, but because of his location outside the
formal boundaries of the policy-making organization. The
{,3p9cia; advisor is usually concerned with a specific issue
or policy matter. His tie with the organization may or
may not end once that policy has been decided upon.

Usually the special advisor is a consultant working
outside the organization and giving advice on a dontfactual
basis. The urban planning consultant is one example of
this type of special advisor although:he may also be
. retaingd to assist in the formulation of policy. that will
affect the overall development of the community.

For the part time advisor the data transformer role
is influenced by the narrowness of the area to be considered,
limits on the scope of available knowledge,.and the per-
spective of the advisor. 1In a sense the data transformer
role.is_bighly_gchggd in the position of special advisor,
~but it'may also be more superficial because of the short

.. term nature of the role under these conditions.
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Experience in data transformation in the appropriéte

areé'is a particularly important aspect of the role. The

organization's'choice of.bccupahﬁézfor‘the data trans-

formation role is iﬁfluéﬁced b?che‘fapidity with which

the'bccupénﬁ can transfoim data into knowledge for policy-

mékihg:és well as by tHé'degréé?of expertise. The special
advisor class of data transformer is most useful where

specialized or unusual types of policy decisons arise.
e

T : v o N R R T - I LIS B SR -f.':}. 1o e 5:.:

Role Determlnants- A Structural ‘Functional Analysis

This section is divided into six parts, each being a

‘ di§cussionf of one set ofirole determinants pertinent to

| th;“data transformer role.  The determinants are stated as
follows: ‘o

1. IKind of organization in terms of its relation to tlye;

env;ronment.
B ,‘;'.,'« R :_.-;' ,,g g

2. Locatlon of advisor in terms of structural positiony

AN

3. Different types of public policy-making organizations.

sutpe i o CE Lt IV L

4, Types of debision—making in the organization. col

2 K;nds of knowledge requlred. traBSfOrmatlonr P°tentlal'

oy POV . a L aw
T [ A L RSN 'h."'.'-:w & . P 1. AU e

‘ and organlzational development.

- T Klnds of outputs requlred <  :< RPAY LI

SE LAV S

These determinants are concerned with the organiza-

_tiénal and functional aspects of the role but do not include

» L4
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ﬁééééhalhéocial—psychological characteristics of the
océﬁpant of the role. These interpeféoﬁél detérminants
will vary greatly of course,;dependiné onitﬁe éets of
individual personalities involvedain'each‘adviéory situa-
tion. These have“heen_considered-tstconstants in the
présent”fesearch to reduce the complexity of the sttuctural
functional role determinants, This is not to minimize the
importance of interpersonal determlnants in specific cases,

but rather to attempt to develop a more generallzable model.7

e Kind of Organizatlon in Terms of 1ts Relatlon to the

Environment. An organlzatlon may be characterlzed accordlng

to its relatlonshlps with other organlzatlons. In some cases
the balance of power may‘be such that the partmcular pollcy-
"making organization must consider the power of the other
organization before it'ééts.“ This produces an 1nter-'-.

dependent relationship that limits the organization -

'7It is important to recognize the effect that inter-
personal variables have on advisory relations. An investi-
gation of these could be framed in a social psycholeogical
research study. The present research is structured such
that interpersonal variables could be added to modify the
framework in particular situations where personal relations
are especially important. There will be cases where inter-
personal variables are dominant and others where they are
significant, The general apporach in this research is to
develop a set of variables that will be valid in either

i
-t
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flexibility to decide among alternatlves and produces o

WY e I3 A WA G Bk A m [ ;w e Y T

interdependent policy programs. Conversely, the balance

of power relation may result in a largely 1ndependent 3id

Yib e a tu.,},.l P A A R o v T m ————

relationship and the policy-making organization can then_

act without worrying much about the reaction of other
1’“‘.2353'3{#.: QUPDY WY DD JJJ ROFEIVE R € of seddhr CRsaw g ¢q--n—4.4w,h;m P e -

organizations,

Ty

] “E Fsanirs .nv K P P - e 1“3 e t‘i-."-"im m.a_u

It is POSSlble to extend Flash's concept and charac-
gnil 'Bb.f”}_’ LATRANI fasiT e ;.33:"J-&Lm4\1ﬂ TR uthalawt W ows ik e e s
terize balance of power conditions as insensitive, sensi-

tive, or transitive, This may affect the data transformer
"ﬁﬁﬂam}.fimi'. DENRy 1&'1 2 ft“v{« +€1 F % 55 TR Y K] MUA-.."'- F5 T VIR SUR W

role in several ways., Primarily. the role will be altered

because of the different demands generated by the dec1$1on—
~@OYLL Uheld S8 £
making process under different balance of power conditions.

Where the organization is 1ndependent,the knowledge re- .
LN iR Ba o cRTwaenT MWL b
quired for policy will be oriented toward the consequences

S A

of alternatlve decis1ous for the decision-making organlza-
R RO . 7 2 - T

tion. There w111 be less regard for the effects on other

organizations and groups. For example, there will usually
-0 LR S

be more knowledge about the reaction of business toward a,

law regulating commerce than about the preferences of

criminals regarding a penal law., ' )
i e P._.. . oaciisiay vewog 1o goasled

nntrrBThis idea is developed as a way of determining the ”
effectiveness of the advisory function by Edward $. Flash,
Jr., Economic Advice and Presidential Leadership (New York:
Columbia University Press, 1965).
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“Where the pclzcy-maklng organization ia independent
thé data transformer role is apt to be narrcw in terms cf
both the consideration of alternatlves and the determlna-
tion of reactions by the effected groups." The army staff
provides an example where the command has highly independent
status regarding the units under it and the considcrcticc
of alternatives for action is usually limlted to detailed
study of a few that are specified withxn general guide lines
sét forth. As mentioned previoqsly the General sStaff is
expected to deveicﬁ plans and prcgrams fcr-thé iﬁplementa;
tion if its reccmmendationa; it evaluates line units on
the basis of their capabilities rather than their agree-
ment to part;clpate. This, coupled w:th the expectat;on
that-pclicichidelinés‘wiii come from commanding officcrc;.
narrows the staff cchcern ccnsiderably. 'of cccrse, when
you consider the ccmmand's relationship with the enemy
you have a highly dependent situation and the data trans;
fcrhcfdmcdidsupply detailéd”kﬁowledge on the.respcnse of
the enemy to specific-courscéuof.cctich..T S

An organization that is in Efccsiciccpffcmhoce B
balance of power relatlonship to another experiences a
change in certain rcle determinants. Therefore. changing

balance of power relations will produce tension due to



o

& 105
changing role determinants and to modified requirements

for data transformation. i Aoidswrroditt Dedsfomsone &ldd

Location of advisor in terms of structural position.

Structural positions may be brbadly considered in two
dimensions. One of these is the specialized or general
nature of the advisory position.” In a general staff situa-
tion the requirements for taansformed-data will encompass
a larger area of conégrn.'may involve several specialities,
and requires an interdisciplinary approach to the production
of knowledge. In the more specialized position the concern
will be for knowledge that is technically accurate and
complete but not neéeSSarily encompassing all ramifications
of the alternative policies. "'6i0ii%0 hedoele %0 yhod sfd
#i The second dimension is the temporal aspect of'policy
development,  The special advisor may be concerned with a
decision that is not temporally related to other policies

and the transformation of date represents an activity ¥

that occurs at one point in time. Information that is oid
accumulated during the actual data transformation activity
may be small but there is considerable emphasis on the use
of data stored from previous similar situations., The con-
sultant is an example of the data transformer who parﬁici-
pates in data transformation for particular decisions over

a relatively short period of time. One advantage of a

Ly o
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consultant over advisors within the organization is that
this accumulated information is already partially trans-
formed into knowledge, .- . . ..o o CH
. Different types of public policy-making organizations.
...  Four kinds of governmental public policy-making -
organizations may be identified to provide a frame of
reference for the data transformer role. These are: a bhody

. of elected officials under a weak mayor charter, an appointed

" . executive such as '‘city manager-council, and an elected

executive with strong mayor charter.
" In the governmental organization with a weak mayor
and an elected council the demands for knowledge come from
the body of elected officials and this puts specific con-
straints on the data transformer role. Since policy is
decided by nhegotiation and so called "partisan mutual
adjustment;ﬁg_there‘aré often conflicting demands for
knowledge and it may be difficult for all members of
the organization to utilize knowledge at specific levels
of complexity. In simple terms, what may be policy
- knowledge for one member of the council may be unintel-

“ligible to another, - ¢ - im0 T TR e a0

9Char1ea E. andbloom, The I ntelligence of cracx.
{New York: 'Free Press, 1965), pj pp. 1-87. '

FU
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@y A second problem éoncerns'thejadvocacy aspect of the
data transformer role when knowledge is transmitted to a
body of part:i.salns. It will be difficult for the data -~
> transformer to emphasize the applicability of the knowledge
that he produces without becoming involved in matters of
substantial interest to the individual policy-makers. ~

An appointed body is, in many ways, similar to the
- elected body except that the opportunity for successful
advécacf.by advisors is greater because the representation
of interests is not as diverse in the process of making
policy decisions.’ On the other hand the transmission of
knowledge may be hampered by a low level of involvement
on the part of the members of the appointed body. Although
they may be supporters of the objectives of the organizétion;nT
they may not have the same stake in decisions as elected
officials and, therefore, be less concerned with the acquisi- K
tion of knowledge to reach an accommodation with the other
members of the agency. A similar situation may exist where
political parties are strong and the elected body is domina-
ted by one party. . .- - P S U T R E e DAL G AP SR

The appointed and éelected eiécutivéstrmstE'govefﬁ;
ment also manifest determinants of the data transformer
role that crw sCmewhat different from those cited above,

Under the elected executive or strong mayor, the transmission



108

©of knowledge is less complicated for the data transformer
"éﬁdlthé advocacy of knowledge more succes?ful and a more
critical ‘element of the role. Knowledge ;r;auced by the
data transformer may be more detailed and betﬁer structﬁ£ed
 5é5ause it_is being used by a more unified poliéy-makihg
organization or individual. The study by Flash, cited |
above, i&8 a useful explication of the daté transfd;;éff
role in relation to the-Executive_foicé.of the é;esidént
of the United States... . ... s, T |
. The data transformer role will béumore closelfq% =
molded by the demands of the elected executive than:by
those of an elected council, if for no othgr reason than
because the latter organization itself is ﬁore ﬁivefsified.
:a”ﬁﬁﬁ The appointed executive, generally the professibnal
city manager, establishes,special_demaﬁds on fhe éatai s
transformer that determines certain aépgcts of the role.
o Foriéxample, the professional orientation of the man;ger
%'wiIi lead him to require data transformation in a f;irly_
" synoptic fashion such that knowledge éﬁout many algerna- .
" tives'will be produced by the data t?éngfﬁrmer. ﬁére. o
more than in the other three forms of policy-making
" organizations, the. data F;angforme;‘role‘will bé‘affected

::by differences between demands made by the executive or

‘manager and those made by the elected council. The role

S T
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itself may be unclear as to the appropriate transformation
reSPOnse to the polxtxcal knowledge demands of the manager.

Knowledge fOr pollcy-maklng based on accommodation of

interests may not be easily produced alongside knowledge

for pollcy—mak1ng based on management practices. The

result may be that w:th this form of organization the role
of data transformer becomes blurred and performance > @
criteria ambigﬁous. S T ,Effaziﬁﬁ'yﬁﬁ:ffﬁwf'

Types of decision-making in the organization. The

type of decision-making that takes place in the organiza- f
tion mef be an important determinant of the data transformer
role, Studies.of deeision—making have emphasized the pro--
cess of deciding and the steps in making a decision as well
as the behavior of people in decision-making groups and
as ;Ieéividuals. o eect gmer} cerenyer < TE ey

.- One concept of types of decision-making has been
suggested by Herbert Simon.%? He contrasts the making of
programmed with non programmed decisiene;n.éteéreﬁéed
decisions are those made in a fairly routinlzed way.
Decigsions with similar characterlstlc;;tewéhoe;lthat have
been made in the past allow the use of certazn guldes for__"

e P

the interpretation of knowledge that increases the prdb-

" ability of making at least a satisfactory choice among-

10Herbert Simon, The New Sciencelgg Management Decision
{New York: Harper and Row, 1960), pp. 1-13.




7110

alternatives. An example of highly programmed decision-
-~making may be found in standing operating procedures (sop)
that prescribe action to be taken under certain conditions
once sufficient knowledge about the situation is available,

. Non programmed .decisions are generally made where
the scenarioc.is unique, past experience is not relevant, -
or some alternatives required radical departure from -
existing policies. The decision situation is therefore
highly unstructured, Innovative behavior is an important
element in the decision activity and the probabilities -
-of making a satisfactory choice among alternatives is
itself difficult to ascertain. =~ : "¢ il

Decisions are programmed to the extent that

they are repetitive and routine, to the extent that

- a definite procedure has been worked out for handl-
ing them so they don‘t have to be treated de novo
each time they occur., Decisions are non programmed
to the extent that they are novel, unstructured,
and consequential. There is no cut-and-dried
method for handling the problem because it hasn't

. arisen before, or because its preécise nature and
structure are elusive or complex, or because it

- is so-important that it deserves a custom- o
tallored treatment.

It seems loqical that the data transformer role w111

vary accord;ng to the type of decision—making process. In

" oA

a programmed dec131on sxtuatlon the knowledge requlrements

e,

llHerbert Simon, The New Science of Management Decision
(New York: Harper and Row, 1960), pp. 5-6.

-
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111

-, Will be routinizéd, the transmission of transformed data
will be consistent, and areas of knowledge are well defined.

W In non progtammed decision-making there will be a

‘.. 'greater emphasis on search and innovation, fThe data trans-

+ former role and the unstructured demand for knowledge will
-probably exceed the output capacity of the data trans- L
- former. 1In programmed decision-making, the range and 1?3_

o

intensity of data transformation_activity.may be low, ”%“f
wheréas in non programmed decision-making it will be '-“d?
extremely high. On the oné hand there is the danger of
6verlooking unanticipated effects of routinized decisions
caused by changing conditions, while,pn_the_other there

is the danger of indecisiveness duelgo_the hyperactive
consideration of alternatives and_searqh for information
without sufficient priorities. Both of these factors S
will detract from the perforﬁance of the data transformer

s . : R R B
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« Kinds of knowledge required, transformation potential,

_and organizational develoﬁment. The role of data trans-
former is colored by the kinds Qf_knowledge required for
particular deCisibhs. Highly technical_policy decisions '

g

will require knowledge with different characteristics

than policy decisions of a more general social nature, '“F

For example, the role of the data transformer in advising
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on specific methods for sewage disposal will have a higher
- status or legitimacy, conditioned by "correctness” of
advice; than the role of data transformer in advising oh.
. ¢hanges in the social environment, This is due, in part;.
to the presence of a quantifiable ’'scientific’ solution
for gaining the immediate objective as compared to con-
flicting solutions of a 'non.scientific' nature that are -
laden with social values, Also, the scope of the question
concerﬂlng the social environment is a much broader one '
than that raised by sewage .disposal. -~ .~ .~ - @ -

.oy A éecond-aspect of this question is the potential
for data transformation, Some kinds of policy decisions *
require knowledge based on information that is easily
transformed., . Of special difficulty is the transformation
of information .about social values and of information - i
about conditions. in the future that are expected to be '’ I¥
different from those of the present and past. Knowledge
-for decisions that require the transformation of a large
proportion of data with these characteristics has a bearing
on the data transformer role in terms of the transformation
process itself, FPor example, certain mechanisms for handl-
ing values or discounting the future may be incorporated

B

into the transformation function,:
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.. Finally, we can re1a£e these two determinants to ”;f
evolutionary stages in the life of the organization.;?;; _
The characteristics of knowledge required by an organiza-:-
tion %@yﬂvary according to the stage of the organization ..
at any particular time. This is directly related to the
kindgmpf decisions being made and therefore the charact-
eristics of the knowledge required. 1In a political sense$ "

the 'establishment' of an organization may be said to
L 4

TR
.0 LR

occur with the election of new officials or new leadership
inﬂﬁgrffisting governmental structure.
A new organization may concentrate on technical
gecisions until it reaches a stage of maturity where it -
is able to make broader policy decisions involving the -~
adjustment of interests and reduction of conflicts. At 1
a later time in the life of the organization it may be
concerned with decisions which change or redirect policy
established earlier that will cause readjustment of = ...
interests and realignment of the organization in relatioq ,
to its environment. . v Chand EOIHENT .
This is only one possible evolutionary pattern that

may develop. Demands for knowledge will vary in accord.

with the different kinds of decisions and policies_?%

James G. Stinchcombe, "Social Structure and
Organizations”, Handbook of Qrganizations, by James G.
March, ed., (New York: Rand McNally 1966) Chapter 4.

12 S
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dekeloped by the organization and this effects the char-
[ o oA - . '. ) ’ e e
acteristics of the data transformer role. O

" Kinds of outputs required. The kinds of outputs that
the Bfganization generates have an effect on the data e
trahsfpxmer role ip an indirect way by determining’the"'”'
kinds of deciéion;;and thus the kinds of knowledge fé-ﬂz"f
quired. It should be acknowledged that the factors deter-
miniﬁ§ tﬁe.kindsJéf decisions made bf'an_éfégﬁiéggigh gfé"
nofTéntirely under the control of the organization but also
originate in the dem;ﬁds for polic&-hﬁée'bf tﬁé:;iiéntéiel
of the organization. T

In }éviewing the six groups ofﬁaete}ﬁinahts diééﬁsséé
above;wit is evident that there is considerable inter-
relationﬁﬁetween them qu that it is éometh£.é;tifici;iv.
to attéﬁbt to isoclate eqch one's particular contribution
to the charactefnof the data transformer role. .An a££éﬁb£;-
to do this was felt app;ppriate, however, because by

considering each separately it is hoped that the inter-

relationships emerge more clearly..
The Data Transformei ‘Role, The Advisory Role Set and
Objective Rationality in Public Policy-~Making
The data transformer role is determined by a series
of factors, we might ca11 the@;independentﬁvariablés}7£héf”\"-

-
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have been sfated above, IOne of the important aspects of
these factors is their interrelatedness. This may be
illustrated by a three dimensional matrix that contains
the important independent variables in the data trans-
former role. The matrix could look like figure one.

In this diagram the groups of determinants fall

. across all the cells whose location is described by the

basic structure of the governmental policy-making organiza-
tion and by the structural position of the data trans-

former. Each three dimensional block would represent one

- . "If.l.'t ..':. ’ i I .

concept of the data transformer role as determined by

the role determinants and their interaction with the
- .

structural factors and with each other assuming the

- . \‘
determinants are independent. - wieeemd
EOEE T . = . *,

. i ‘.'.:-Qx‘ " R
This overall conceptualization provides a basis

for the exploration of the interrelatimnships betweenl

the determinants set forth above. A number of deter-
minants are closely related to the decision-making aspects
of the organization's behavior. The internal-external
balance of power is linked to the decision~-making process,
The time and specificity of decisions is also an element
of role determinism as is the type of decision-making
porcess and the kind of decision t¢o be made., Decision-

making and policy-making activities appear to provide a
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link between major sets of determinants, The decision~
making process serves as a central indicator of the
character of the data transformer role. In other words,
it may be possible to understand the characteristics of
the data transformer role in a particular situation s
through a reading of the decision-making process. This
could serve as a substitute for dealing directly with
the determinants themselves. For example, although the
specificity of the decision is derived from the nature  no
of the subject matter and the kinds of demﬁhds:placed
on,. the  policy~making body, the decision-making process
itself can‘'be ekplained as an indicator of the”specifibiﬁj
of the decisioh without knowing the exact demands on the
organiéationffor poliey nor the subject matter itéélffﬁﬁ?ﬁ
This may be of importance in an empirical ﬁayfbécﬁu;é
it is often:difficult to detérﬁine accutately the déﬁands
on the policy-making organization and their magnitude.“
Also, the subject matter may beé complex and'speéiaiized,"yﬁ

making it difficult: for the researcher to understand the

i B
AL B R

implications for the data transformer role, IR S ¥ St X

aev g b

Beside the decision process itself, thé two strie- ' ~'~
e Ak

tural aspects serve as a link between the determinants,

The structure of the organization affects the decision~
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making process, the kinds of policies considered, and the
array of participants involved. The position of the data

transformer in the organization also affects the decision-

" 'makihg situation.

' - And finally, there is the temporal factor expressed

" by the evolutionary concept of organizational life. The

"chénge of.processea‘over_time. the changing réidfions
bYetween structure and process, apd the éonstfaints placed
on decision-making by the passagé of time are themes
' common. to many of the role_determinaﬁts;
In concluding this chapter it may be‘helpful to
- return to the array of functional roléltfpéé of ihe expert
" advisory position in governmeptal policy-making bodies.
The data transformer role in relation tdlfhe.five other
“advisory roles may be cpnsidgred a group or role set as
~@efined by Merton and others.13 -

The expert advisqry‘pogigioﬂ in éﬁ organization
indicates a certain role set £ﬁa£‘determ1he;.£he behavior
‘options of the occupant of the posiﬁioﬁ; This research

‘indicates that the data transformer role will be central A

| 13pobert K. Merton, Social Theory and Social
‘Structure (Glencoe: The Free Press, 1957). -
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to increééihg the rationality of public policy-making. <
The transformation of information into knowledge for

decision-making appééfé to be of major importance in- -

increasing the policy knowledge available to the policy- %

making organization. Of course, any descriptions of - v

the role must include the ancillary activities of data
collection and communication of knowledge to decision-
makers,

Creating knowledge for decision-making from rele-

vant information is the central function of the data

transformer role. It is this function that can be most

crucial for increasing the level of subjective ration-
ality to the point that public policy can move closer to
the attainment of objective rationality. The expert
advisor as an incumbant in the role can be an important
force in augmenting the flow of policy knowledge into
the governmental decision-making systems,

The theoretical concepts developed in this and
earlier chapters provide a basis for postulating the
determinants of the relation between expert advisor
and public policy-making organizations. The final chapter

in this section presents a framework that encompasses the
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theofies_digcussed in the earlier,chﬁpters.while at the ..~ ..
same time p;ti{ng Eyg gapnbgtqggnmgggeral concern for . . ..
the advisor-principal relation and the more specific . . . ..
problem of advisory relationships as an interorganiza- .

tional matter in governmental policy-making activities.



CHAPTER FIVE

A THEORY OF THE ADVISORY RELATIONSHIP:

— s, — —

THE KNOWLEDGE-POWER FRAMEWORK

It has been peréeptively noted by Lyman Bryson writing

in the Political Science Quarterly that in determining ways

of putting "knowledge at the service of power", the "right
relation of knowledge and power' is one of the important
problems in an age when "power islso developed and knowledge

nl Brysoﬁ discusses two aspects of advisory

is so dispersed.
‘relationships. One is the way that the.relation of the ad-
visor to the principal varies according to different config-
.urations of power between the principal and other organiza-
tions or actors. The second is the relationship of the
principal to other decision-makers as determined by relative
levels of support.

These two concerns are expressed by Edward S. Flash,

Jr. in his book Economic Advice and Presidential Leadership

as the "internal-external environment® and the 'balance of

power'" and are developed in accord with a general equilibrium

lpyman Bryson, ''Notes on a Theory of Advice", Political
Science Quarterly, vol. LXVI, no. 3 (Sept., 1951).
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theory to determine the characteristics of the right re-
lation of knowledge to power,

It (internal-external environment) represents
the complex pressures and opportunities growing out
of socio~economic, technological, political and ad-
ministrative consideration that devolve upon an ad=-
ministrator and crystallize into the balance of

"”}?&f-power operating between his organization and its
777 external surroundings.

“' The balance of power ;s established somewherg along a
ésn;ihuum from sensitive to insensitive. When condiﬁiéns
are sensitive the leader or principal acts with caution be-
o cause of the need to proteét his own power base. He assumes
a defensive posture as mediator with a short run emphasis

" on strategies and tactics and a curb on his own desires.
Under cSnditions of insensitivity however, Flash postulates

 that thé.principal has relative impunity‘ffbm'ankatfack'on

 'hiéh§ower base and he hég.wider diécretio;‘iﬁwfé;ms‘ofrl i
either taking action or deciding not tb resPéndlég'ééréaiﬁ

iieT L

demands made by components of the organization and outside

clientele.3 N A

R Al€hough the effect is in part reciprocal, -«
the internal-external environment as registered
~ by the sensitivity-insensitivity character of the
.7 balance of power has an overriding impact upon -
other determinants of the knowlédge-power relation-
vt ighip as well as upon the relationship itself.

_ 2Edward S. Flasﬁ;'Jr;.:Eédnomié aAdvice and Présiaential
Leadership (New York: 'Columbia University Press, 1965) p.
329.

*1bia., p. 331, .. *mid,, p.

e

331,

R
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HT;;;f  .Three other factors that act.as determinants of the
| kndﬁledge power relation ére stated by flash ags the ad-
visory objective, the essential advising activity and the
nature of the éxpertise. Within each of these elements a

kind of equilibrium or balance of forces exist.

mediel vafe vl onetd Tﬁe Advisory Objective 3ifits @i-7
-5 &+ The advisory orjective, by definition, is to fulfill
v organizational objectiveé.ﬁhrough the use of knowledge and
expertise produced by the expert, This in itself becomes
Ry éﬁa-dbjective of the advisory staff. Flash postu;ates that
the organizationalhobjectives as influenced by the external-
intérnal éﬂvirdnﬁenﬁldetermine locations of the advisory
objective along a dimension where the advisory objective is
iﬁierently coordinative at one end and inherently conceptual

-

" at the other-.'.

: 4 vy 0T
Zhmaritooad anT

Yo napcion o¥uB %t The Essential Activity +f W#Esld

-i;az ¢ Flash identifies three elements of the es;ential -2
activity as it refers to the means for carryiﬁé.out the b
advisory objective, 1In a three point system, "the balance
between the conceptualizing and the coordinating objectives

influences a similar balance between the activities of plan-

. N P I i e 2R S
FORERNE S LS it . K PR N I I S e B L S

ning, control;haﬁd ;ﬁéluatish.“s The degree to which one of

[

Yol o ~ i

SEdward S. Flash, Jr., Economic Advice and Presidential
Leadership (New York: Columbia University Press, 1965) p. 333,
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these activities is emphaﬁiged will determine the abstract-
hess or operationality of the activity which may, according
to Flash, be.rgflective_of“the_conceptual or coordinative

nature of the advisory objective. ... =

. The Naﬁure of t#é Expertiée
:. The character of the advisory function is also influ-
enced by the nature of the expertise involved. This_is de=-
fined by Flash as ",,.the character of the body of knowlédge
.involved, the applicability of the expertise to the organi-
- zational objective and to the a@visory objective and actiﬁity,
and the.professional or bureaucratic orientation of the %x-
+*pertise."6 ‘Flash concludes that "the expertise is either
"~ self-contained or dependent, either pervasive or limited,

.. and either professionally or bureaucratically oriented.7~

The Hypothesis
Flash, in developing his theory of the determinants of
the knowledge-power relationship, argues that it is not self-
- determined but rather is influenced by the balance of power

and the balance among the factors of advisory objectives,

- . advisory activity, and advisory expertise, as components of

®gaward s. Flash, Jr., Economic Advice and Presidential
Leadership (New York: Columbia University Press, 1965) p,. 334,

7393Q?&'P? 336..- .

i AN
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theuadvisbry function. The concepts synthesized by Flash

are éxtremely complex in themselves, It is hoped that the

reader will be able to identify them in the case material

ahd_analysis:that is preéented below, and in fact will al-

ready be familiar with them in somewhat different forms

from the discussion of role theory above.,

#e

R LTIt Y R I

Sh e s L sl

n

It seems that a desirable summary of the theory can

~ be provided by the hypdthésis Flash has developed for ex-

_ Plaining the interrelatiéhship of the factors he identifies

as being determinants of the knowledge-power relationship,.

-

- power relationship is interdependent and variable

-

i The more the complex internal~external
balance of power is 'sensitive' rather than
'insensitive', the more the advisory objective
is conceptual rather than coordinative, the
more the essential advisory activity is abstract -
rather than operational, and the more the ad-
visory expertise is pervasive, self-contained,
and professional rather than limited, dependent,
and bureaucratic; then the more the knowledge-

g oyyosi

LTy
. P
raply
TR

ILs
rather than independent and stable and the more
its impact on decision-making processes is general
and more peripheral rather than specific and in-
tegral, '

The mote this (knowledge-power) relationship M
is characterized by interdependence, wvariability,
and ideological features, the more the processes
of the advisory function are characterized by the
experts taking the initiative in maintaining the
relationship with the leader (principal) by accept-
ing @ wide latitude in the choice of objectives and
procedures, seeking involvement in accordance with

thane objectives and procedures, accomodating to its .-

environment, and developing a combination of unique

valucs and operations.,

L FEGIHMILOLy L 2 NoY wedld

.{P":?-"i
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o Conversely, under essentially opposite s

'determlnlng factors, essentially opposite know=

a2t ledge-power relations will exist and the ad- .

' visory process will more nearly conform to the

‘contrary characteristics of depending upon prece~ .. .
dent and instructions, following an established
range of objectives and procedures, limiting its .
involvement, impinging upon its environment, and
‘in general maintaining the advisory institution's
established combination of values and operations.

To clarlfy these hypotheses it may be useful to look
at the elements in chart or skeletal form organlzed accord-
1ng to the 1ndependent variable as it determlnes the depen-

'dent variable and as these determine the character;stzcs of

the knowledge power relation and the Qrocesses.of the ad-

Lo

visory function, This'islptesented ih Fié&te ohe.ﬁyi

Thls theoretical framework developed by Flash 1n con-
nection with his study of the Presldent's CDanil of Economic
Advisers provides a basis for understanding the aoviso;y
relations revealed in the district develogment.otoeﬁization
case studies presehted below. -The tenets o£che:theory will
be incorporated in the statement of hypotheses”andhmeﬁor

variables in the next chapter.

T LS ot WLy momof g Mmooy o . R T R ST L
T I . B ioa

e e, SURMATY
-In thls and the precedlng chapters theoretlcal con-

cepts relevant to 1dentify1ng the varlables in the advisory

s

8Eawara s. Flash, Jr., Economic Advice and Presidential

Leadership (New York: Columbia University Press, 1965) p, 337-
338,
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relationship between experts and public policy-making organi-

zations several different areas have been explored. These -
included analysis of political systems, concepts of staff

and staff function, organizational roles and role perception,
and the knowle&ge—power ffamework.' In the next chapter some

basic assumpti&ns or working hypotheges are identified and

variables stated to summarize the variety of theoretical

h = .

concepts discussed above.
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MASOR DETERMINANTS : HYPOTHESES AND VARIABLES B
XL . TII

Working Hypotheses and Major Variables

This chapter is devoted to a presentatlon of three

u ST 1 .r.ew.. f

R - iy i e -

working hypotheses and the development of major varlables

that specify the relation between the hypotheses and the

PUStELE TS SRR RS  RWIUinNe S0d
theoretical concepts presented in the previous chapters.

A

The variables will be discussed in the analysis of the

caaf ML FRNLOLTTO S T C0rIURL T 80 s fiw anit
case material presented in Section III and evaluated

accordlng to emplrlcal findings. The final section of this
SR i VOLYIOMIR woL oA SAY espl aAInd #L WJIug
dissertation will restate the major variables and relate

them to a general theory for describing the relationship
~BIEDAEIT S A0 801 4 RIW N3MILSDREY 9eldyoows YIonivis 1o soyd

between expert advisors and public policy-making organiza-

tions. _ : ]
y¥igodtes one ysilidianngeeyr exadw acoitasiaspio nl

The three hypotheses are intended to serve two pur-

poses. They provide a general summary of the theoretical
yinmisl b ol Ysmenolednel ovedw (Jeoidnasiin A
concepts that are felt to be pertinent to the advisory re-

lation., They also set forth three areas of concern in the
onfl roewded polisndsers sald L ootas

analysis of the advisory relation; (1) the characteristics,

(2) the magnitude and intensity, and (3) the effectlveness
vikismeoini d Desigoresoad
' of the relations.,

129
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some Working Hypotheses

STRUCTURAL-FUNCTIONAL CHARACTERISTICS OF THE ADVISORY

RELATYONSHIP WILL VARY ACCORDING TO THE ORGANIZATIONAL

STRUCTURE OF THE PUBLIC POLICY-MAKING ORGANIZATION IN THE

POLITICAL~ADMINISTRATIVE ENVIRONMENT, THE ORGANIZATIONAL

OBJECTIVES AS THEY INFLUENCE DEMANDS FOR KNOWLEDGE, THE

TYPE OF DECISION-MAKING IN THE ORGANIZATION, THE KINDS OF

DECISIONS MADE, AND THE TYPE OF ADVISORY EXPERTISE REQUIRED.

For example, the formal distinction between line and

staff in regard to authorlty and responslbxlity for oPera-

e
e - ,,,---’.

tlon w111 be mainte1ned in an organzzation that is hier~

archical and oriented toward routine production type out-

S

put. In this case the demands for knowledge will be routine

and the decision-making largely programmed in nature., The
B SPCTE CUG L Il
type of advisory expertise required will be of a standard-

ized technical repetitive nature.

[

s

In organizations where responsibility and authooiiy
are diffused, where the lines of aﬁthority are lateral
rather than hierarchical, where decision-making is 1ar§;1§'
non-programmed or innovative and the knowledge demands and
output highly differentiated, the distinction between line
and staff will be minimized. 1In this type of organization

the advisory relation will be characterized by informality

TRPY i

EX
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and exchange of positions such that expertise will come
from a variety of poéitioné located both within and outside
the policy-making oréanizations.

- ¥

' THE MAGNITUDE AND INTENSITY OF THE ADVISORY RELATION-

YT E

SHIP WILL BE DETERMINED BY THE LEVEL OF DEMAND FOR POLICY

KNOWLEDGE, AVAILABILITY AND COMPLEXITY OF THAT KNOWLEDGE,

AND THE INTERNAL~EXTERNAL BALANCE OF POWER CONDITION.

et

For example, in organizations where the level of system

T f e B e 1

demand inputs is moderate and constant, the availability of
policy knowledge is high and the complexity low, and the

A P P t ’ -
balance of power condition is insensitive, the magnitude

eat e
w3

and intensity of the advisory relation will be low. con-

RO S - .
versely, under conditions of sensitivity, with high and
eyl
fluctuating demand input levels requiring scarce and com=-
plex policy knowledge the magnitude and intensity of the
: : &oandd noeidibana swerfy gsbrd)
advisory relation will be high. '

THE EFFECTIVENESS OF THE RELATION OF EXPERT ADVISOR

IO POLICY-MAKING ORGANIZATION DEPENDS ON THE DEGREE OF IN-

<

TEGRATION OF ADVISOR AND PRINCIPAL IN CONJUNCTION WITH

ki

STRUCTURAL-FUNCTIONAL CHARACTERISTICS AND THE MAGNITUDE

INTENSITY OF THE RELATIONSHIP AS REFLECTED IN THE BALANCE

EFaREoeors Swdv ol cenk
OF POWER CONDITION, - e

~~t-= This hypothesis follows from the two stated previously-

" and concerns effectiveness defined as providing‘appropriate

CULEEE .o (LBCI L.nch) B o.oW

o
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policy knowledge for decisions that approach a state of

objective rationality. Attainment of an effective relation

N ST RNy i:a .H-J i Al‘l-\ b ‘/"""f R el B

is difficult to measure d;rectly, as is net real probable

output. The concept of lntegratzon 13 used as a secondary

LIS R 2 ﬁ{}"" si'-- -*‘T RS A T Sl ._" ¥ ﬁ R, .I. L';t.'.‘-.-: -" CMidal A A .
S e a

I DU iy
PR M TR

measure in terms of the soc1a1 condltzon of advisory re-

lations. Earller, lntegratzon was deflned as the structural

PTRMGIETTY DT Ty VAT A LR L SURRT R, ST

8
— —

functlonal ooﬁblnatlon of staff and line. Here the concept

is broadened to encompass the 1ntarrelatlonsh1ps of social

T g i linl levn e CfanuERen NIE SFLTSDON BL el wasdevos

organizations or social groups. In this respect_a reg;onal

development agency is a aoc1a1 organization and local city

Pty . ORI I M : e I awif.iff-a 1

and town councils are social organizatlons.l '

L e L - e

Where there is a sensztlve balance of power condition

£ EAneD 3O ATRITLDIND TRUIY  wlaRley

thexre is social informality and structural flexibility, and

the magnitude and 1ntensity of the relat;onshxp lB high

,j_,.‘ TriSE ..._?j.- YN 4¥ LR 'L: :."‘{

Under these conditions the adv1sory_re1at10n may be par=- -
ticularly effective in providing policy knowledge because
of the integration of experts with the policy;making organi=-
zation. When the need for policy knowledge is critical for
the organization, the incorporation of advisors into the

decision process will increase the consideration of policy

knowledge by the policy-making organization.

L e

,_‘...}. PIENT ep T _..-

\ . .
I
[

?‘**”““ICommunicative integration and functional integration
as defined by complex communication networks and mutual inter-
dependence, See Werner S, Landecker, "Types of Integration
and their Measurement", American Journal of Sociology, LVI -

No. 4 {(Jan,, 1951) p. 332,
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The formulation of these hypotheses are directed

toward the analysis of the multi Jurlsdlctlonal publlc

el
' N

policy-making organization where the condltions stated

under the third hypothesis have been found to exist in

. W 4 T A
R S Bt R Rt T BT TANE Lo Lo ) o RS AT R

varying degrees. The following section sets forth the

major variables or determinants of the advisory relation-
i : [T AT Y U I SNSRI N

ship and 1ndicates operatlonal definitions. 1In making

a distinction between character;stlcs, magnltude and in-

. . . g Eer v
e S B R N Y e BN S R R corrudisg

tensity, and effectiveness it should be noted that there

will be overlap of variables between categorles and that
TN EATACYTRINIMON oy L AR
for the purposes of this discuss;on they are handled under

the category in which they seem to be logically predoml-
L “'4‘«» fanl*wvtu s .‘p,~ R L

nant., The numbers in parentheses refer to the theoretical

chapter and sectioh that supports the derivation of each

gty i

_ bRtaic SEL TR
varlable.

o H‘ Savo apaaldo
4wk} g ~Be---c . The Variables - i-~-bygesg ad
A. Structural Characteristics of the Advisory Relationship.
.4+ . FORMAL ASSOCIATION WITH THE DECISION-MAKER AND HIS
BUREAUCRACY. y(, popgsoirs iz 8l yodsaibai o0 Jniasm
Agg varies according to. the-degree of dependence or in-
-‘dependence of the advisor and advisory organization to
the decision-maker and the policy making organization.
High dependence is indicative of a formal internal
. structure. High independence is a characteristic of an.

external structure. . . = ~AOLIES



134

-

Thls variable may be applied in terms of the ; o
' Lggmvirid

formal designation of the advisor and principal such
as incorporated government relating to incorporated

planning consultant on one hand and peraonal advieor

e 5 T ORE W

to the mayor on the other. Both institutional and ko

personal relatzons are considered. szferencee range {

EAFE DR D B I R B ek b atee e e

between dependence and independence in terms of in-_ .

R
R

st;tutlons and between 1ntimate and remote in terme.r!¢

Erlnoo manTye v a3 I RT 2 kg @200 A e W e linr w

of persons,

ISP P e T T L T Ll

2. RELATION OF smucm:. CHANGE TO FUNCTIONAL OB-
L PR

JECTIVES IN POLICY AND ADVISORY ORGANIZATION.

annpaes el T

There will be a modlfioation of structural charac-

v i iy LR T salilliraa @ W LaE
F ) R A% FRLIYE R TREMS LRSS, T Teailiras T A a

terxstics in relatxon to changing functional Objectzves.
This va;iable is primarily concerned with etructg:g} e
change over time.
The application of this variable depends on identi-
" fication of structural positions and jdb”descriptioﬁs."f
~ and on objectives stated in work programs and assign-
ments. One indicator is the creation of new positione
~;3 énd the tending to leave others unfilled as the work
- program is modified over time, & - o oe v

. 3. FORMAL MANDATE OF THE ADVISORY ORGANIZATION,

The structure of the advisory relationship will be

" influenced by the formal mandate of the advisory organi-

zation. . . : . L T '-‘"':_‘:“‘,,_..- T
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The mandate is usuélly in the form of a statement
authorizing the establishment of the staff organization
S PRt it e doemen 3o Y g R wp Y laer s Pe o) 0 e
or a contract for staff services. Or an informal man~
-, date may exist., These will indicate the structural re-
1. lation, specifically in a formal document and generally
‘g, in an informal understanding. et liE mdEilel oo

ns 4o POLICY SUPPORT AND DEMAND CHARACTERISTICS OF DECISION-

A

. pokds MAKING ORGANIZATION. . . 4.2

Gre o poidsnaioee s
The structure. of theladvisory relationship will re-
-: £lect the environment of policy support and demand.
“ynpgne High levels of demand relative to support will produce
a highly informal structure while high levels of support
i~ in relation to demand result in a more formélized struc-
- tural relation. ./, .ug ayteter BoiRgving 10 —
‘guingrs Demand is perceived aé requests for information,
requirements for decisions and actions suggested for
.- organizational survival. Support includes funds con-
tributed, budget allocations, taxes and bond issues
- approved, political power and public opinion. .o _
.di- 9« STRUCTURAL TYPE OF ORGANIZATION. ;. ..
“amss+ + The degree of differentiation and specialization
. . in both the advisory and policy-making organization

will determine the breadth of the formal contacts be-

tween the two organizations, Where differentiation is
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.
LI

" ‘high the advisory relation will be characterized by an

array of formal as well as informal contact points.

a e et

P

" Differentiation and specialization are measured in

. terms of tables of organization, number of different

specialists and complexity of assignments within the
", organization. Identification of these points leads to
a determination of contacts between the decision-making

SR

~and adViSQIY_Qrganization.‘?

Dynamics of the Advisory Relationship =~ =% “7 !

1. SUBSTANTIVE NATURE OF THE DECISION: TYPES OF. POLICY
‘Tha relationship will be modified in terms of the

narrow Oor pervasive nature of a particular policy

decision. The elements determining narrow or pervasive

Pyeew v opsn s oa . ; R R Ty -y
o

issues include: ~ °

. = Precision and error characteristics of the advice.

- The time horizon of the policy. -~

- The complexity and technical content of advicg.
Where advice has high precision, low error margin,

f,high complexity and technical content and a short time

horizon the issﬁe'ig nérrdw'and"will result in a de-

et oo n R

pendent relationsh@p.ﬁ'ﬁlﬁ”fﬁﬂ T T e

. - . - ¥
L3 . . PRSP, LT e T e e
.- R . foaky ) LT T, e RS SR .o
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2. LEVEL OF POLITICAL CbNFLICT AND PLURAL NATURE OF

LI -.'. P R PRI R S T R A - R e LT P

THE ISSUE.

4 TR T e e O T e R N s B e S P

In a 51tuat10n where the level of conflict and

fragmentation of interests is high the advisory re—

L R A N e L o T P R ]

latlonsh;p will be interdependent and 1oose1y structured

SR UL AT

rather than dependent and close.

b‘?g 3-—,:\-\‘-»—.« -, o e R .

fiakie

e

=g

i

This is lndlcated by v131b111ty of interest group

conflicts, numerous political constituencies, and

fr S Dl e e s e e e

lssues that dlrectly effect particular interests or

- ST IDEDOIG
governmental units, '

o a ¥ . kbR B emade PR R . " -

3. COMPETITIVENESS OF ADVICE AND SUBJECTIVITY OF

i3 Golny 0 AYeed A0 DROEDIA0D YR 2RETM
ANALYSIS, a

.#s The.intensitylof the'advisory relation will be lower

o - v -

where competition between advisors and subjectivity of

Lot iu ™

analy51s are great, - SR

e

Competition among advisors is indicated by the kind

“'bf advocacy proceedings often found in quasi-judicial

settings. The type of issue is one indicator of the
subjectivity of analysis. Social questions for which a

scientific solution is not evident usually produce com-

» A

petitive advisory recommendations.

uiin
4. DECISION-MAKING CHARACTERISTICS AND DEMANDS.

Wi}

The magnitude and intensity of the advisory relation-

ST ?RT
ship will be 1nfluenced by several factors:

- = e e o emr i wum o e W st m b mewmn ae 4 e m e s ab R
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e LI R T AT . SO

- Whether the decision environment is one of crisis or

defensive or offensive action

Coald s e S I o

_ opportunity, that is

Y FR R

is called for.

a4
* . R R T e

-_ﬂhether the decision is a result of programmed or

H RSN LILLT T R T

non-programmed decision-making processes.

Support inputs
i BT L “t :

DUTeNES N oreedTRRL s )

and demand inputs. High support and
I R R 1 SR L JERPY ORI P

low demand decreases the intensity and magnitude of

the advisory relationship as does prpgrammed decision
DA G U DR 0 VRS A e A T Lt B T

procedures. I,
A determination of crisis or ogg?fpup§g¥“ﬁ@§ bs

made by considering the degree to which the continued

survival of the decision-making organization is at

stake. Questions directly involving budgets, voﬁes,

or highly visible negative issues indicate a defensive

situation, Popular desire for change and a sﬁrong po-

litical and fiscal mandate signal an offensive.situation.

Programmed decision~making is indicated by reliance

on rules, regulations, and precedents. When this occurs

in conjunction with a high level of support and neither

opportunity nor crisis type demand situations, then mag-

nitude and intensity will be low.

5. BUREAUCRATIC VERSUS PROFESSIONAL ORIENTATION OoF

THE ADVISORY CORGANIZATION,

A bureaucratic orientation indicates a dependent
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and specialized relationship where the magnitude and
intensity is highly focused. The opposite condition
RN VTR R /A TV TN S MV AF ST~ ‘JC‘!Q&"’ (5 ATA R S Cee
exista when the orientation is profe331onal.
6L
Bureaucracy is indicated by a highly structured
Bo WE Yo EERTUREIR I S0 LRI ot Bt « T nto o VRN R T

organization w1th h1erarch1oal control and positional

differentiation as defined by Max weber._
oheiniit coty Gty Tk Ing s Leteed

6. CONSISTENCY OF ROLE DETERMINANTS FOR THE DATA

TRANSFORMER ADVISORY RDLE. )
Coaaer 0o ol unsivhe &79% gomg o s g o
In order for high levels of magnitude and 1ntensity
-
of -the advisory relationship to be realized there must
P4

I T b
CIVEE Sy yeL T Ee Lo BEENT

be consistency in the determinants of the data trans-

- former role. Consistency indicates a clear definition
Bas Siowey i e LU sfon rowos e sl ginad don
- ©f the role allowing maximum advisory function.
An example of a cons;stent defxnition of the data
ﬂf 2k ’fj g }I"J-j( o LT I I

transformer as general advmsor would be as follows:

.:- Policy-making corganization dependent on environment |
o {’;;;ﬁl}ihg broad concept of data transformer role.
- s
l%l- Placement of advisor in a generalized structural o
quihoositioﬁ with long term advisory responsibilitiee?ﬁn
’ creating a need for the generalist advisor. o
Idw:'An appointed, general or regional policy boa;gteilik

A RO
Y ;

expect the advisory role to be general and compre-
hensive since it must deal with a wide variety of

issues,
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- Non programmed’decision-making as a characteristic of =
the policy-making process willnrequiré7an adviéory

relationship that is ‘characterized by search and in-

novation and consideration of broadly defined areas

of interest.

- . . » .
e s R . R R IALE :': ‘:.l..i'.E?

- The need for policy oriented knowledge that includesg .:.

AR ta

consideration of social values in essentially non . .

quantifiable areas places the advisor in a general ... -~

v
e
»
&

position with wide latitude for advice and competi- .o ..

tion with oihér advisors. | _ . S
'“; Where deméndétfor output from the env;ronment are
T not high the gdvisory role will be wide ranging and- .
innovative. T ’ ..J e
e ST e P A

These six determinants, as stated,_shbﬁld.reéult in oo
an advisory relétiéhﬁhip thét is distinguished by a high
level of magnitﬁ&; ;;d intensity with the data transformer -
role defined broaéiy and Qperating in the position of general
advisor. This defihitidn of the data transformer role is
choée;.ﬁé ;n illustration of rqle consistency because it -
fits the situatio; of regional echomic development districts,

The illustrative material presented in 8ection III is based

on the study of two such districts. == .. ... = -, v

SEENE T s g e LR L
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C. Effectiveness of the Advisory Relation.

ol

These varlables are summarzzatxons of the variables

B DR wva ey s At o W B WEGIRE P AR

concerning structure and dynamics. Effectiveness as such

can only be measured indirectly in terms of the flow of
aF BTN RE S I S e I S ST e

entropy of the communication channels and the social inte-

gration of role incunbents among the adV1sory and pollcy-
.-&dl&.h«_«.ﬁ A S e L

making organizations,

P T R T T LRI TN S N LoLlie

1. PERCEPTION OF THE ADVISORY ROLE IN TERMS OF THE

3o gaers LG LWL BRT VO DOTBTLIMTY WL ETEREE O

: ADVISORY OBJECTIVE AND THE ESSENTIAL ADVISORY ACTIVITY.
ﬂ{)‘ j

The effectiveness of the advlsory relatlonshlp de-
a2 WS e PWER USEI0L iy WOTIOEw oo

pends on the degree to which advice and the advising

activity correspond to the advzsory expectatlons of the
AL inw Brdsifid wil 0 tdd T d e T

principal, :
- i o L . W T *

2, THE SENSITIVE-INSENSITIVE NATURE OF THE INTERNAL~-
~S8iry e jir

- EXTERNAL POWER RELATIONSHEP. ..

-

When the 1nternal-external power relation is sensi-
~105 FHDOY el

- tive, an effective advisory relation will be marked by
a conceptual rather than coordinative advisory objective,
by an abstract rather than operational essential ad-
viging activity and by an advisory expertise that is ™
pervasive, self contained and professional rather than
limited, dependent and bureaucratic, >iJ ©d Jokislay as

In this case the advisory relation that does not

conform to this hypothesis will be ineffective in
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tranamittxng xecommendations to the polxcy-making body.
For exa&ble. a coordinative advisory dbjactive would be
| _very difficult to achieve with a sensitive Lnternal-
.external pownx relation- T e e
3. LEVEL OF INTEGRATW BASED ON MLE PERCEP‘I'ION AND
THE KNOWLEDGE POWER RELATION. ey
The effect;veness of the adviaory relationship may
‘be summarily indicated‘by the degree of integration of
advisory and policy-making functions. This integration
is based Bh consistaﬁéfybf‘foléndéfe;ﬁin;hts;'corfes-
pondence of role perception and conformance of advisory
activities to those approPriate to the internal—external
.balance of power. Where there is an integrat:ve re-
lationship, the knowladge-power relatlon will be inter-
dependent and variable under environmental conditions
of sensitivity dn& independent and stasigluﬁ&;r con=

ditions of insensitivity.

The preceeding statement of major variables derived
from theory is further illustrated in Section Two by the
case matexial that follows. The variables are discussed

in relation to the cases in Section Three. .



SECTION TWO

THE ADVISORY RELATION: SETTING AND BACKGROUND

CHAPTER SEVEN

The Public Policy-making Organization
and The Expert Advisor in Regional Development

CHAPTER EIGHT
Science Advice and Government Policy
CHAPTER NINE

Policy and Advice:
The Case of Urban Development
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THE PUBLIC POLICY-MAKING ORGANIZATION
AND THE EXPERT ADVISOR
IN REGIONAL DEVELOPMENT

“iThe“Public ﬁblicy-making'Organization

It is generally conceded by analysis of public pollcy-
R Qrtmrﬂu\{x“ Dol idde eye mosy

maklng that policies usually’originaﬁe from more than one

element of the political system, and are seldom conceived in
Seandneige ol Y mackaiosh yng ion adas .

their entirety by a single unit. The making of publlc policy

is a process that involves many different individuals, groups

. TRt

TETWEDG anls onE e inetye 8fi0r sobni awn Y anfuke
-and -organizations. The pluralistic notion of political

power in ‘Aflerican communities is a recurrent theme in much
SRy N § o L SRR T TR Pat LT 5 G I B

ofthe urban polltlcal analysis of today.

In- attemptlng to formulate the major varzables in the
VROFLTE LI e T ey BRI it B AT bR or b me bpn v F

relationship between advisory organizations and publlc policy«

making organizations 1t is necessary to specify some prlmary

o STRREEE BN

2,

Tad i Y Y ] R A T

policy-making organization. This is required in order to

focus the empirical research used to illustrate the major

bk melasied g N e ana
variables,

obnrl poans e Franve g g opie '

- :1 “a : .." A 1 & L *
A T00 % Tgee EBdward C. Banfield, political Influence (New York:
The Free Press, 1961), pp. 235-285.

_ 2A well known work in this area is Robert A, Dahl, Who
Governs (New Haven: Yale University Press, 1961}.

i
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The substance of advisory relationships in public
policy-making is revealed by the types of public policy
organizations, the kinds of expert advisors, and the charac-

teristics of policy issues and advisory recommendations.

The Leéiélafive Organizatién--City Council

e The city council, county board of supervisors, state
- legislature, or the Congress are public polie;;ﬁ;king of-
. ganizations, These consist of a group of duly elected in-

,, dividuals who make policy decisions for fhe aéérepriafe
governmental unit, N - t 2. |

. Advice flows inté this gfééniéafion fégm ;aur.basic
sources. These are: (1) The feelings, viewpoints, and
desires of the electors or congtituents, (2) The pr$§osals

of a political executive such as mayor or county executive,

(3) Advice in the form of knowledge brought to the organi-

. zational decision-making process by the individual members'

. own memory and experience. (4) Advice that flows into the

| organization from experts and specialists who consciously
undertake to transform data from information to knowledge
that is relevant to specified decisions., |

B The legislative organization is usually identifiable
by the absence of a dominant political executive and the

making of policy through group interaction, bargaining
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~ii  among subunits, and identification of majority sentiments

37 through voting. This kind of legislative policy-making
body exists at the:ioéél ievel under weak mayor municipal
charters, village boérds of selectmen, and county boards

of supervisors when there is no county executive, f2/%¥

o BN AR BSOS U PR S0 § <SS S OF e i S 3 Eels S B EIV S MR LY notdoaitels

The Executive Organization--Mﬁyor/Manager

In these organizations policy-making leadership is

R A TS TS o s PN S Gt

ae b

exeréised largely by one individual in conjunétibn with a
1gg_is'1ative organization that ratifjes or rejects alterna-

T FOl Ak AL
tives that he proposes. In this situation substantive
advice on policy matters comes most frequently from special-
ists and staff assistants engaged in transforming data into
relevant knowledge. Political advice usually comes through
party channels that may or may not include substantive .
policy advice., There is also knowledge input from con- ;
stituents and interest groups who find the leader a con-
venient point of contact with the policy-making organization.

The manager-council form of government is a variation

that is similar to what might be called the administrator-
board government at the county level., The manager himself

¢ _
is considered an expert in municipal management combining

the advisory function of a staff assistant to the council

concerning administrative matters with the operating
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:esponsibility for carrying out council policies and managing
the work of government employees. In this.case, the manager,
as an agent of the council, may be one step removed from
participation in policy decisions depending on the degree to
which he accepts the non partisan role. In practice this
distinction may be blurred but it is still in contrast to
the political executive, o S

The specialist or ad§i§5£;:§;éﬁméglfh§ planﬁing direc-
tor, is further removed from the policy-making organization

when the manager assumes the passive non partisan adminis~

FRERPS-SEL N NS IR L R S PR

trative role.

The str;;ghmafor égfm éf.mugiéip;i ch%?fér o£ tgéJh
elected county executive form provides.a direct link be-
tween advice and policywmaking through the executive. The
executive relies on expertise not only in administrative
matters but also in areas of political concern. For example,
the President in considering economié policy may receive
economic advice from the Council of Economic Advisers and
political advice from the Postmaster General. The knowledge-
power relationship under these circumstances would depend on

‘the political sensitivity of the policy alternatives and on

the critical nature of the economic situation.

Tiarst e ot o d Nl Lm0 v o
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The Executive Board as a Policy-making Organization

The Executive Board of a district economic development
organization as a type of policy-making organization is the
subject of the illustrations presented later in this dis-
sertation. These boards do not make final regional policy
decisions for local governmental units. Rather, they par-
ticipate in the development of metapolicy, that is, know-
ledge about the means and substance of policies within the
' regional environment. ~igent gfrraeans wor oo dod e ailidurn
The executive board receives policy knowledge and ad-
i_viqe from the orgahIEat{BH'é"Eé;ffméhawf;a£ 6}§3H£§;ti6;;
and persons known to the members of the board. For example,
the board member who is president of a local bank may ac-
quire knowledge concerning the future prospects of a par-
ticular kind of bﬁsiﬁéss'froﬁ'tﬁéuéxﬁét officér“bffthe bank
as well as from a technical report by the staff, SR

IThe board-staff relationShip méy bé définéd.a§ én.%

advisory relation between specialists and a public policy-
making organization. ﬁ&weveflnsincéqéhé board does not =
have jurisdicpional powers and public policy must be rati-
fied bflgOVérnmén%él ﬁhifs in"tﬁe*ﬁiétfict, it was décided
to treat the board and staff combined as an advisory organi-
“zation. The advisory relation is between the board-staff
unit and county public policy-making organizations as defined

above,
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Other Poliéy-making Organizations
- - It should be recognized that nongovernmental groups
are also involved in what might be termed quasi-public
policy-making. One example, with reference to economic
‘Ideve;opment, would be a chamber of commerce. An organi-
zation of this sort could deﬁélop a program for the ex-
pansion of economic aétivity and carry through actions
tﬁat would haﬁe'definité bearing on public programs and
public policies for economic development.

R Anbther sligﬂtiyfdifferent type of organization is
the industrial development corporation. This organization
pfévidés a vehicle for conducting operations as well as
ipgt}tu#iﬁg programs fggé;é%ﬁglthe_location and growth of
iﬁdustrf.in an aréa. The devélopment of a particular site
as an industrial park by quysaﬂqo:poration represents a
.public policy decision"thatIWill benefit the people in the
district to varying degreési'JWL

Other similar organizations can also be idéntified as
sources of quaai-public policy-making to varying degrees.
In any area there are a large number of organizations of -
different types, with different kinds of legal authority -
to intervene in public.matters. The activity and interxr-

actions of these organizations with each other, with citi-

zens of the district and with units of government provide
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the total web of public policy-making activity. The focus

S I Y ~ty ot

in this study on the relationship between a district eco-

-

nomic development organization and the formal chartered

13 N L
L R R

units of local and county government should not obscure

the importance of the broader overall complex of inter-

-¥

organizational relations.

BT eI w4 LRS00 R S o oy g o Porrresne
The Expert AAViser : ras auso-nan
wre; « The ﬁése material that will be used to iliﬁstrate
the variables presented in Section One is based_@n the
study of two economic development districts. The formally
constituted governmental organizations are not the only
public policy-making organizations in the district and the
district organization is not the only advisory group.

Different types-of advisory organizations are discussed be-

low to indicate the setting within which the district or-

ganization operates. . .., ., ey v poupde cdm el FEag

R P

There are four kinds of advisory organizations and

PP

- organizational components that are interrelated and have

-direct relevance to this research. These are: (1) The

AT

staff organization such as a planning agency. (2) The sub-
stantive expert or specialist. (3) The consultant organi-
zation either private or governmental. (4) The citizen

advisor or citizen advisory board. The first three of
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these perform a data transformatlon functlon that includes
gee;;Q;eQVEata and transformeeg it 1ﬁt$ relevant folicy
knowledge. The fourth type, c1t1zen adv130r. is distin-
gulehed ;; the fact that pollcy knowledge is eontributed
by the members of the organizatien as representatives ef
external interest gfoupslor as»e reselt of their_ownh
careers and life styles,

The citizen adviser is of particular interest be-
cause policy-making organizations tend to maintain an in-
ternal advisory capacity through the inherent expertise of
some of the members. 1In a city council, for example, one
of the members may be a real estate salesman, a building
contractor or an accountant by profession. Similarly, a
mermbeyr of the district board of an economic development

council may also repregsent the interests of a public

utility, the chamber of commerce, or a trade association.

._ The Planning Agency
Ihdne.eeamﬁle.of e eteff oréanieation is the municipal
planning agency. ;te_work includee supplying information.
developing policies;.and.evaleating alternatives concerned
with the overall growth and deve;epment ef eommunities.

PR

" The American Institute of Planners defines as its area of
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pn k-

concern "The planning of the unified development of urbkan
communities and their environs and of states, regions, and
the nati .“3 ' _ .
S s wevaivese ek ool Jwrooe 24T Yo paldoos oo
This broad definition of the scope of urban planning
is applicable to several different types of planning
-y
agencies. These develop out of six assumptions aboutlplan~
ning a encxes.
~Erg 9 83 sif vopeos 3o sqys =T Jdosgaxeven [soul

l. The primary function to be performed by a planning
agency is to offer advice and recommendations on planning
matters and to develop plans as models or symbols for a

_ complex set of advisory recommendations. Planning here
Iin ’
~ is defined as comprehensive 1ong range spec1f1cat10n of

s
- ORI A
" e

community development and formulation of goals for this

-

development, L . - . .
¢ ' pail DULAR eonpdamunyln. RIAT #E Hyeg

2. Citizens and professionals performing the planning

function do so in an advisory capacity to the mun1c1pal

L ii.:iufl """ .-
4

government.

e e T .....a...-....,.,»f..--.rw T S j_«...rn.t... LR

mtirmngem Lo mw s le o }?ﬂi-"-itf’v’;{ Sognye 8dd 3o g

o

3T 3COnst:LtutJ.on of the American Institute of Planners.
The American Institute of Planners (Washington, D.C., 1967).

o 5
4See: Robert A. wWalker, The Planning Function in Urban
Government (Chicago: University of Chicago Press, 1947), pp.
+ 166=-171 for a discussion of the appropriateness of planning
- as a staff function. Confusion exists between staff and line
.s in characterizing planning functions. "The second type of
~ (Planning) agency is the regular line department in the mu-
-nicipal government..." Valentin Rupeiks, An Investigation of
Planning Commission Members. Master's Thesls. Unpub. Un;-
versity of North Carolina, p. 14, illustrates the confusion
.. by mistakenly placing planning in a line category. - -ust
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3. There are three basic approaches to the structural re-
) ’ e J R T X L R T b L

lation of the Planning agency to the governméhial pblicy-

making organization at the local level that illustrates

o
CET Y Sty

the setting of the agency in its environmental context.

"= The planning agency is an autonomous body with the power

to hire staff, develop plans, and make recomméndafiéﬁssin—
dependent of the executive and 1eqisiative elements of
local government, This type of agency has formal‘fe;QSQSi-
bility for planning and informal responsibility for implé-
mentation.> Y

- The planning agency is an advisory body to the executive
and/or legiglative elements. The.hiring of planning staff
and the development of plans are under the jurisdiction of
the city council, mayor or manager. The agency or depart;
ment in this circumstance still has informal responsikility
for implementation.

-'éﬁé“ﬁiéﬁﬁiﬁg éééﬁ&f_exists according to and at the plea-
sure of the executive-legislative elements. The agency has

formal responsibility for developing plans and hiring staff

and is to some degree also responsible for implementation.

T

- f i oaale o

+ -

5Responsibility is the accountability of individuals
or organizational elements for their decisions, Simon de-
fines responsibility as a primary function of organization,
This definition requires that there be authority present to
make responsibility valid., Herbert A, Simon, Administrative
Behavior, (New York: Macmillan, 1957) p. 9-11, In the pe-
culiar case of many planning agencies the responsibility does
not carry with it concurrent authority in the classic sense.
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4. These three organizational relationships will hold true

[ L

regardless of the existence of other citizen boards, (re-
BT 3

development authority, sewer board): civic action groups

(downtown association, neighborhood groups): or various
cerogd Bambepyavel
forms of municipal government (council-manager, strong

mayor, weak mayor or commission), _

woP e TIaNa odd To
S. Por purposes of definition three major functions are
assigned to planning agencies. _ . ,
s nf o wefiniae

et = R | ,,;a
-~ Quasi~judicial. The drafting and administration of zoning

ordinances, subdivision controls and other legal instruments
coawivis to soonzoasbuord wld bas
for development control.

- Policy-making. Formulation and recommendation of policy
matters pertaining to long range coﬁmunity planning and
developments ...:. . . ¢ el e s ohen od SPRL - I S ts

- Community representation. Représénting the community in

in planning matters and promoting the general welfare of
the community insofar as it can be defined. jﬁeéqﬂigvuﬁ
6. 1In general, planning agencies have responsibility for
planning matters, but as advisory orgahizations may not
have the authority or responsibility for implementation of

. . - . . ok e s i b TS S PR I .
vemepd s s onoitelwodrasadn edd Lita edioges 30

programs,

. . T
6In some instancesg the organization is a joint city-
county planning agency. In that case, the relationship to
the municipal government is temperaed by attachment to the
cmty government, See: An Exploratory Study, W. H. '
Colenna, Jr., University of North Carolina Master's Thesis,
Unpub, 1962, pp. 144-145,
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._?. The organizational relationships bet@egn thg pl?pning
agency and the public policy-making organization thaf serves
as its principal are conditioned by the environ@gpt.apd
determined by specific legal requirements, L
N This description of the planning agency is aq_gxgmple
of the staff advisory organization. The economic develop-
ment council or board is conceived of as a staff agency
similar in some respects to the planning agency. The major

difference is in the less formal relations to principals

and the broader scope of advisory expertise. |

©2i i 7 phe Substantive Expert RS
An advisory organization may contain group expéftise
or it may be made up of individual specialists who act in-
dependently when an organizationél response‘islféquiréd.
These specialists may act as individuals to affect regional
development decisions as well as serving within the organi~
zation. - v
7°° Harold L. Wilensky has undertaken a comprehensive
study of experts in labor unions and developed a typology

of experts and the characteristics of the knowledge théy

possess.7 The author defines the union expert according

o ATt

7Harold L. Wilensky, Intellectuals in Laboxr Unions,
(New York: The Free Press, 1956),

& Tt -
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Ty . o e i Pop o bgme Y
to two criteria: FTISURAD SUAVEISR lofofsaalows w07

1. He is a hired staff man responsible to elected officials

[ -x

and working full time in the headquarters of a national or
el R anYGLny & Yo moransr . 86 fund

‘international union.

E£?v§: “ﬁgﬁfs‘éi3méﬁﬂofiihowieﬁge' in the sense that he brings
to the problem at hand a body of specialized information
'gﬁgigﬂiif'écﬁuireértﬁrdughufqrméi'educatidh and/or training

“lhion the job.B  TIuE e ﬁﬁﬁigﬂ;ﬂaﬂfiiQ foponyag & rofdd

In his study.of 1ébor'uhions;?Wilensky‘deveidped“a
ﬁﬁ'typology of the primary role orientations of experts in the

union organizations studied. These were: (1) Missionaries,

R AR5 . . .
77 (2) Professional Service Experts, (3) Careerists, (4) ?
j_,fi'_' JoRalnd R N o Vospen mp ELEN T iy e oA e v P e ..r.;\v« s N
o POlltlcoe.g prtoabd snanden lesolax SO e o 24T -

- B ohe missionary role is marked by an orientation toward

a philoséphf'of tﬁe labor movemenﬁ’beyond the union organi-
““”zation. The union is viewed as a vehicle for social changes,
o The”ﬁissionary role is assumed bf'ah individual who is dedi-

* cated to using his knowledge to benefit the organization be-

cause this will also further his own philosophical cause.

v ouby

e - -

CIEre oo wme Vs T seeme ot
8 . . .
Harold L. Wilensky, Intellectuals in Labor Unions,
] (New York: The FPree Press, 1956), p. viii. ot
glbid., pp. 114=-115, v W7 wo0d o pdway o)
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The professional service expert is 1argely a product

of specialized training rather than experience. He has

completed a specific coqrse_of study.thgp distinguishes

him as a member of a professional group in society. The

professional then relates to h@s cpl;egues who gha:e qg;tain

values and educational experiences. The professional is

oriented to the possession of specialized skills rather

than a personal philosophy and the exercise of these skills

provides him with job satisfaction., ., . o

Wilensky identifies the program professional and the
technical professional within this professiogg; ge{g%gg
category. These two subtypes are characterized as follows:
- The Program Professional combines his high prqfeggignal
identification and his desire for full utilization of his
professional skills with an interest in achieving gq?-&
stantial program impact within his area of specialization.10
- The Technical Professional is solidly means centergg_when
he describes his work. He exhibits a preoccupation with
technical detail, technique, "pitch®, he does not speak in

terms of values or goals.ll

Oharold 1. Wilensky, Intellectuals in Labor Unions,
(New York: The Free Press, 1956), p. 138.

1i4., p. 143.
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The careerist expert is highly oriented toward the

27 ' union organization and looks toward upward mobility within
the union hierarchy., He may be either rank and file, coming
up from within the union or an outsider whose early worth
as a specialist was established in other organizations. An

~¢ important contrast between the careerlst and the professional

R LA LU L

is the high degree to whlch the careerist expertlse is ac-

qulred through experlence and job dutles whereas the pro~

Tt e At bt AR L kdde el et - . -

fessional acquires his expertise through formal instruction

and training programs. One contrlbutlon to the understandlng

L3 R L AL L LR IR {) BRI LI S PRk v ESRE uARe R -uc.,;-_--.,-a_

of experts in public pollcy-making made by Wilensky's study,

is the broadenxng of the concept of expert to include
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speclalists whose main gqualifications stem fram experience

rather than education. _
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The fourth type of expert found in labor unions is

termed the Politico. This expert values his political

ER T v L SIRE RBeIy 3 Lt '.!i-." MR RS 32 FNE 1. B ‘--&5'«1. RIS ) I ‘x o
skllls and his ability to advise on pollcy-making. In con-
trast to the other types of experts he contrlbutes know-
.Iﬂ'!“atl‘it‘i‘""‘* FTEY Lm.il""*""“{l £ Bl DATTV « CAAL T A3 f?v’h*”.ﬂ:_’
ledge about the process of policy-making rather than sub-
stantive program recommendations. Hls emphasis on 1nstru-
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mentality separates him from the profeSSLOnals and his lack
of ideological commitment is in contrast to the Missionary

- and Careerist experts. Wilensky sums up his typology by

saying:
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PR The Missionary’'s political energies, while
put out in less 'realistic’ style, are goal directed,

<344+, . attached to principle, typically guided by some image
‘of Utopia. The professional types have some commit-
. ment to a professional ideology of dispassionate

- service; they prize the values of objectivity and in-
- dependence, respect technical competence. Finally,

‘the Careerist is typically oriented toward middle
.. class values sustained by church, family and com-

" munity. The Politico, in contrast, lacking the

Gceer, , Stabilizing influence of a firm set of values reacts
' to politics with a hard-boiled manipulative outlook.

Although the above typology of experts was formulated
“on the basis of a study of union oréanizationekit reéeais

some interesting distinctions that are useful in examining
4 R A PRI SRR s R <

the expert in reglonal development advisory organlzatzons.

The profe551ona1 reglonal economic planner and other tech—

- Coepe T T ..',. ‘,.

nlcal sPec1a115ts generally fit the profess;onal category.

These experts owe their allegience to external reference
. '.._:. a1 I ‘_._.,.._' _‘_. R
groups and serve the regional organlzatlon by accompllshlng

their aselgnments according to professzonal crlterla.

o .
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There is also a second 1mportant type 1nvolved in

reglonal development organlzatlons that correeponds to
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W11ensky's POllthO. This is the industrlal development

speciallst. These advisors generally have considerablef

-
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experience. and a- relatively small amount of formal tralning

in their area of expertise consisting primarily of attendance

learold L. Wilensky, Intellectuals in Labor Unions,

{(Mew York: The Free Press, 1956), pp. 158=159,
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at institutes and conferences éﬁﬁse&ueﬂt'fb;tﬁéir"ente;%pg“
the industrial development field. The main reward of the |
industrial development épecialist is putting together a '
“package", that is, arranging a deal where industrial
entrepreneurs adopt a pariiculaf-location'on'the bésis'bf
specified conditions and agfeéments concerning such things
as serviceé"provided,'lbcal cﬁmmuﬂity assistance, and Siﬁe

*r

improvements, -
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.0’ In the district economic development organization the

industrial development specialist may be a primary advisory
resource because of the applied and pragmatic nature of
his activities., It was found that in the Mohawk Valley
District of New York the industrial development specialist
provided a major link between the local elected policy-
making units and the district advisory organization, These
specialists were able to provide relevant knowledge on
regional policy matters and also'td advigse on the policy-
making process itself. Their knowledge of local conditions
and local policy-making procedures provides the regional |
organization with information concerning the types of recom-
mendations that would be useful and effective in terms of
the characteristics of the local environment and the local

policy-making process,
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The Consultant, Private and Governmental

. A third kind of advisory organization relevant to
advisory relationships is the consultant and consultant
organization. In regional economic development activities
the private consultant is generaily a firm or partnership
that is capable of carrying out a specific contractual
assignment of a technical nature. These organizations may
be employed to advise in certain technical aspects of a
program and also may produce a speéific plan or program as
a finished product. Generally, there are few consultants
who specialize in policy advice or provide knowledge about
policy-making per se, exéept for the forays of academicians
and public figures who are employed for their skills as
generalists.,

A more unigue type of consultant involved in regional
economic development areas is the governmental consultant,
In both of the illustrative cases investigated a county
planning agency served as a consultant to local governmental
units, For example, in the Mohawk Valley, New York, ¢conomic
development district, the Oneida cOﬁnty Planning Department
contracted with Herkimer County, the Cities of Utica and
Rome, and the Herkimer-Oneida joint county planning board

for planning services., Thus the professional staff under
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the county planning commissioner divided its duties among
two counties and two cities.

One advantage of this arrangement over the use of a
private consultant was the degree of continuity that could
be maintained under the open ended yearly contract. A
second advantage was the possibility for coordination of
plans and programs where city-county and bi-county problems
existed. This provided a basis for the early identification
of conflict and afforded opportunities for working them out
before hard policy decisions were made by the governmental
policy-making organization,

The obvious disadvantages of the governmental consul-
tant include lack of sufficient specialization to handle
detailed investigations, and conflicts of interest and time
due to pressures from the parent organization, For example,
the Oneida County planning agency could not always provide
the same level of intensity in its consulting contracts
when problems arose in Oneida County that demanded a sudden
heavy investment in staff time.

Under certain circumstances the district advisory
organization may become a governmental consultant to sub-
units in the region as well as an advisor or regional

problems and regional development programs and policies.
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Although an exploratlon 'of this dual purpose approach is

wr

F

not appropr;ate in thls sectlon it is noted because of
.the possibility that exlstS'for_governmental consultants

to provide specialized advisory services in an area.
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- The Citizen Advisor
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. A basic input of policy knowledge may be attributed

pnd NICLF faae Ll

to the citizen advisor as a member of an advisory body such

as a plannxng board or economlc development council, The

RN W Y. L

expertlse stems from the adVLSor s knowledge about the

des;res and behav1or of some 1dent1f1able group. The in-

LSRR 3 A Vu;- -9,1 ] AR r_-.‘.,-l REETERre . N R o
portance of this knowledge in bureaucracies has been stated

at_length by Norton Long13 and 1ts presence 1n elected bodies

ST Feooty gl e, 8 T L R AL -

is evident in the many studies of Congress beginning with

Wood:ow_wzlson s Conqressional Government. et £

| In the dlstrlct development agency the board of
directors supplies this type of policy gnov%eq?erf S@e
executive board or council may itself contain experts who
" represent industrial seotore_ot}tne_1ooelje$?non¥,_epecial
interest groups and organizationms, occupational.groups, and
financial institutions,,‘ﬂ:" v ie pisties rabem

These citizen advisors should be distinguished from

professional staff and advisors as defined previously. They

13N’orton Long, “"Bureaucracy and Constitutionalism" in
The Pelity (New York: Rand McNally, 1966) pp. 64-76.
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represent an 1mportant soukoe of poilcy knowledge and are

considered here for this reason. Some indication of the
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kinds of knowledge contrlbuted by citizen members of ad-

visory boards is revealed by a study of planning board

- S P el o P oeeme e Toean T e s”‘-m.—\ﬁ. P LT ToR IR, | ﬁ._-?_:e;-w'__{
representatlon in major Uhlted States c1t1es. '
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Cities were selected from the top thirty in populatlon
e ——— r. L ey e e e e LT ' :

Teize according to 1965 estimates on the basis of general

relevance for the study and for broad geographical represen-— -
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tatlon. The c1t1es chosen for the study are listed below.
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est. pop. - _ est. pop.
eIy . _1965% CITY .. .- & .. _1965%

Buffalo, N,¥. - _ ~ 505,000 Los Angeles, Cal. 2,695,000
Chicago, Ill. 3,520,000 Milwaukee, Wis. 765,000
Cincinnati, 0. . 495,000 Minneapolis, Minn, 465,000
Cleveland, O. 825,000 pittsburgh, Pa. ' 560,000
Denver, Col, . . 520,000 st. Louis, MO. ,gq e ., 710,000
Detroit, Mich, =~ 7 1,660,000 san Diego, Cal. * 636,000
Indianapolis, Ind. 530,000 seattle, Wash, .., ..., 565,000

' Kansas City, Mo. 530,000 - .,
*Source: Municipal Yearbook 1966, International City Mahagers'

Association., Chicago. By permission of Rand McNally
& Co. ' i - '
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Vet 0 e study of these cities provided data for a general

" profile of the representativeness of planning boards in

- major United States cities. The boards are generally made
up of appointees representing the upper socio-economic level
in the community. The business segment is heavily represented

although the proportion of Negroes and labor leaders has in-
Lousod prloasls
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creased since the war. This has added voices that were not
traditionally heard on citizen planning boards. The boards

themselves appear to have a legitimate role in the community

T S B

political structure, although it is marked by tension be-

tween the 1mmed1ate demands of land use control administra--

o

tion and the feellng by board members that their major task

is to formulate long range development policy. The members

c A St t A

of the board would generally.be considered influentials in

the communlty, and thelr jobs, membershlps Ain social organl-

FI 7 SN ) Yoo e N gahah e

zations, and personal friendships provide many p0931b111ties

for them to be involved in both public and'private community

LN

" development policy-making. ?Ef:ﬂé;; : ‘  CT “:P :i{£

The planning body may be an advisory body, but it is

"also charged with the auvthority to make certain specific

recommendations., The planning boards, even in major cities,

have few members who are professional specialists in urban

B development. However, the specialists in these circumstances,

may well be the community leaders who represent special know-
ledge gained from involvement in a major sector of the com-
munity's economic and social life. In terms of the relation-
ship to the principal, it appears from the study that the

. board's potential influence on policy Qas greater where a
strong individual link existed between the mayor and the

planning board.



166

Bdward s, Flash, Jr. reaches a conclusioh about the

a.. Council of Economic Advisers which might, slightly re-

phrased, be said in the future about urban development

advisory boards, ez Hediod adi o asbiikn sofro wdd nl

T w3

orfT 'S

rnidin

Sy

Cdegar
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nuoakvbhe Without doubt, the Council has made a

significant difference. It has become the L
institutional embodiment of the President's ~~ roxg
responsibility for the nation'’s economic wel-
fare and his initiative in behalf of economic :3Isd
growth, The Council's position of acceptance

by the President and of influence on national »san
economic policy represents the combining of
economic expertise and political power. The 30
availability and application of this expertise

has strengthened presidential leadership and - o
control, The political power behind the -
Presidency has clothed economic expertise with { %o
force and at the same time tied such expertise

to criteria of political feasability rather 14

than to some theoretical or academlc 1deals.

L ammereattens i omalohs mrere F o N o Sl aTorany

Flash makes a further p01nt concernlng the pollcy

creation and planning activities of the Council as follows:

While providing information, analysis
and recommendations on correct economic
activity, the Council will strengthen its
role as economic ideologist by becoming the
integrator at the conceptual level of its
Administration's major programs of gconomic
and economic-related significance.

The economic development district executive board is

an expansion of the city planning board and as such possesses

14Edward S. Flash, Jr., "The Broadening Scope of the

President's Economic Advice", The George Washington Law
Review, Vol. 35, No. 2 (December, 1966), p. 292,

15
Ibid., p. 296.
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the kipd of expertness and generai policy advisory function

that has been demonstrated in the study of planning boards

in the major cities of the United States. el ya09ivig
The discussion of different types of expert adviéors

provides the basis for consideration of the advisory re-

lation in regional economic development organizations. The

  specia1 case of citizen advisor does not fit the definition

- of expert advisor for purposes of this research. It must

be recognized, however, as an important factor in the input
. of knowledge for policy-making, 3oft 7L wfomie Zand
. The next section focuses on the advisory relation as

revealed in the study of science advice in government. In

that situation the utility of the citizen advisor is minimal.




PIEORSICMENTOYS NATLINSG DT ORF JBAUT LR Sl T BT s e
zdatdnelo o dedsd wawon 2 foxiron o #ouged KUY RS YILInOE

- - e in BT % r _.!'-.. wepd. 7y
vadnl Lo iape el CHAPTER EIGHT % AR idLn it A Tt

g% ; Lhnern ' w0
SCIENCE ADVICE AND GOVERNMENT POLICY . .
adz _ % a.&_. Beeit

) % .. - § . . . . f
16: B oush oF7 55 Introduction  WIGIEOu ndn fevel lavol

L
Y.

-rr4 A rapid expangion of scientific advisory activity
in relation to public policy-making has occurred since “74%
World War IX, primarily in the area of National Defense,
Much has been written about the scientist in government S &+
and the social and philosophical problems of applying
scientific technology to weapons development, Many aspects
of the rcole of science advice in government have been"“_ﬁ“
explored as an extensionof a general concern for the role
of intellectuals in society.l The broad spectrum of issues

involving science and government are introduced in a series

of articles edited by Robert Gilpin and christopher Wiight“sz

e I
TR DTG

Eoe T ra R AT T
TITLT R e

. 2
Scientists and National Policy-Making.

sz A review of primary literature in the area of science

and government indicates that the focus of interest has been

I B
A Fia LS

1 ) '
See, for example, George B, Huszar, Ed., The

Intellectuals, (New York: Free Press, 1960) . ., « gy jory v 80

2 A , . . .

Robert Gilpin, Christopher Wright, Eds.,, Scientists
and National Policy-Making, (New York, Columbia University
Press, 1964). T .

168
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on questions of social role, the scientific community in
society and the degree of control or power that scientists
may exert on public policy-decisions at the national level
of government. A less well-developed area of interest
that is pertinent to the advisory relationship at the

local level and fé§£6ﬁ31 1e}ei{concéfns the degﬁgdﬁfor
science advice and the response quindividuals and institu-
tions for this. demand. This includes #elationships between

independent advigory orxganizations and executive or legis- -

lative policy makers, and between individual consultants

G

and govermment, i~ ... - D

- - N Cot e L

T
The issues appear to be grouped according to degree

of autonomy, degree of client diversity and degrge of

n

Ca 4

responsibility for acceptance of advice. Degree of e

autonomy concerns the advisory organizations's structural

- s

v

and institutional position with regard to the policy-hakér.
The white House Science Adviser is, for example.'in a

less auvtonomous position than the Director of the National
Academy of Science, Degree of client diversity refers tQ
the number of clients served by the advisory organization
either in terms of individuals or organizations. Thus the
RAND Corporation has had until recently primarily only the

Navy Department as its client whereas organizations such as
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the Stanford Research Institute may have a number of P
governmental clientS.u..i- it miy  daipyn maeon 4 remy

ni Responsibility for a principal's acceptance of advice
is of concern in science advising because basic factual | g
"scientific" conclusions afé‘praditionally expected to .-
stand on their own merits, However, as political, and
particularly strategic considerations are interjected by
policy-makers these must.bé increasingly taken into account
in making advisory recomméndations. Effectiveness of the
advisory organization, in terms, of consideration of advice
by policy-makers, may be deéérmined by the efforts directed
toward gaining acceptance as mﬁqh\as‘by thorough research

‘and STUAY. . e - absiex oF gafpuod beldons soexinos aidt

Science Advising as Exampies of the Relation of Advisor
ANE] b B To Policy-Making Organization 4anrotd
£ A LISV A EE- N =

oid | The potential for learning about expert advisory ,uy
Ak S . . K A A . . : N g

relationships at the local and regional level from investi-
gations of national scientific advisory organizations is

indicated by a recent study of the RAND COrporation.3 et

™
ke

”_In_the case of not-for-profit scientific research 1o
oréaﬁizations the relationship between advisor and principal

is generally an organizational one. This is more comparable
arly L riad W8

3 '} . L)
Bruce L. R. Smith, The RAND Corporation, {(Cambridge:
Harvard University Press, 1966).
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to the advisory planning and devg;opment organizations thaﬂ
relations between individual scientists and members of
government. Bruce Smith, in his study of the establishment
‘and growth of the RAND Corporation and its 1ﬁﬁolveméht”in

a study of air defense bases for the Air Force, provides
f??fﬁaiéﬁ’

cremee U T e e EH

one example of this relation. '~
. The RAND Corporation was formed in response to a
basic organizational need in the Army‘Air Force. This was

the need to spend ten million dollars of research funds 5

that remained at the termination of World War 11.? a = 7*
research contract was drawn up between the Air Force and *
‘the Douglas Aircraft Company to continue research”in.inter;
continental warfare focusing on ai; weapons and basea.‘”WGJ
This contract enabled Douglas to retain a number of -
scientists who had been_wo:king on war-time research. e
Project RAND (Research and Development) commenced in 1946
and a number of technical studies were completed during the
early years of RAND's qrowth. e

' contract difficulties and possible conflicts of
interest arose during 1947 that made it seem desirable to

create a separate non-profit corporation and remove RAND

entirely from the Dougias Company. This was accomplished

4 Cmci D omee s T
Bruee L. R. Smith, The RAND Corporation (Cambridge:
Harvard University Press, 1966), p. 41. :

L S Do pnp
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on May 14, 1948 and the purpose of the corporation stated

as "to further and promote scientific, educatlonal and %

charitable purposes, all for the publié.welfare and security

of the United States of America.“5 wﬁu pofierlin iﬁfném_
.. From this point RAND broadened its concern to include

more emphasis on the social service aspects of defense

research particularly economics. The Air Force remained

the primary client of RAND. It was permitted to seek other

outside sponsors but the primary relation with the Air Force

in terms of defense studies was maintained until about 1960,
After the inauguration of John F. Kennedy, RAND accepted
more outside sponsors and began to conduct substantial : 312
research for both governmental and private organizations
outside the Air Force. This resulted in a diminished » =7
relationship with the Air Porce due to the feeling that ifti
RAND was no longer a "personal" advisor, Vo eorkds s R LT R TR T
..+ The bureaucratic segment of the organization also -iiw
increased in response to the diversification of clientele .
and the heightened public aﬁd Congressional interest in- ~Jo
RAND research a.c‘:tivities.6 RAND was beginning to find ?dﬁ

that its relation with other sponsors also had drawbacks in: .

5 ' .

Bruce L. R, Smith, The RAND Corporation (Cambridge:
Harvard University Press, 1966), P. 74 from Artlcle 2
paragraph a, Articles of Incorporation.

Ibid.. pp. 125-133.
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due to sponsors' difficulty in perceiving the freedom and
 flexibility that RAND was accustomed to under Air Force '©

% Contracts. How RAND responds to this more complex environ-

\. .

- - E I S L
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mental sitﬁation femains to be seen, 2uriil 2T

iioains Some 6f the determinants of the changing relation
between RANﬁ and the Air.Force will be discussed in the i
following section, Thiélprovides an example of science °°
advisiﬁg at Lﬁé national level that emphasizes the similar-
ities with other types of advisory organizations. It seems
clear that when policy advice is required, eveh écientific
and technically-oriented research organizations adapt to .
the strategic and social aspects of the advisory demands
and technical solutions often become.of secondary impoftance.7
The case of the Strategic Bases Study presented by Smith
illustrates this phenomenon and the ﬂeed to press for the
implementation of advisory recommendations rathér thaﬁ :
allowing them to stand on "scientific" merit. The evid..e.-.nce
that scientific advice for public policy is similar to "%
other types of specialized policy advice is supported by
the RAND case and runs through much of the literature on

scientists in government., The now somewhat classic

7 B R I B T

See Robert N. Kreidler "The President's Science .. -
Advisors and National Science Policy" in Gilpin and o
Wright Scientists and National Policy-Making, op. cit.
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" Pizard-Lindemann case described by Sir Charles P, Snow .,

~ indicated that this may be as true of individuals science

8

advisors as of organizations. . . oiume gviﬂ&aﬁ:dﬁg ads

g

Lomid
Problems and Issues in the Advisory Relation

The case of the Stretegic Bases Study (SBS) reported
by Smith in his analysis of the RAND Corporation provides

an illustration of some of the problems and issues that
SO S g keaad
concern scientific advisory organizations, ' o
TR TN R
The SBS was begun in 1951 when the problem of

selecting overseas air bases was submitted for study by
the Air Force. 1In a fashion characteristic of the RAND
approach to research assignments the problem was offered

to the staff, since the interest of a staff member was
L L)
necessary for RAND to accept the project. The general

policy recommendations were adopted by the Air Force in

1953, the study published by RAND in 1954 and declassified

in 1962.9

.A draft of the sﬁﬁdyu;6§éf 400 pagés in length, was

completed in 1952 a year after its initiation. The work
EARRURARNE V3 o Py ' LR D g G

'o% tf&ﬁémitting the findings to the Air Force occupied half

8Sir Charles P. Snow, Science and Government (Cambridge:
Harvard University Press, 1961).

9Bruce L. R. Smith, The RAND Corporation {Cambridge:
Harvard University Press, 1966), fn. p. 195. e
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of 1952 and most of 1953. Transmitting the findings and

recommeéndations to the Air Force actually took longer than
the substantive research and occupied considerable staff

time,

The RAND Corporatlon s contrlbutlon to defense policy
DA L ek gl e BRRITD GIEG Lol Ei )

in this case was as much one of educatlon as of sc1ent1f1c
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research, This was necessary even though the SBS indicated

b TY - B By Y ET AN ‘“:L AN O I -‘_.-'?. ‘ra“'— APt SR l"_'; A - ‘_;:'_‘_{;h-; FOE 4 e

s

that one approach to foreign bases was 91gn1f1cantly

superior to several alternatlves after allow;ng for a factor
E (o CF W Lo 2ol e NG« DS L2 VL ST T ORI A ooy

of uncertainty. Both tact1ca1 and cost criteria was

satisfied by the proposed solutlnn but thls was not suf-

.

‘AT e - e B R e CLAen
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-

ficient for adoption of the recommendations by the Air

Force.10 This case amply 111ustrates that the effectlveness

e L e
PR SRR T T

of en advisory relationship may be evaluated on the ablllty
to overcome many obstacles in the way of transmitting policy
knowledge to the decision-making center.

| Sohe of the problems and issues that are apparent

in a study of seience advisory organizations relevant to
other advisory organizations may be discussed in relation
to the SBS case. These are: (1) Short range vs. long range
-research orientation, (2) Internal survival.versus agdvisory

output, (3) Client diversification, (4) Autonomy of the

10Bruce L. R, Smith, The RAND Corporation (cembridge:
Harvard University Press, 1966), pp. 216-229,
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research organization, (5) Transmitting advice to the decis-

ion center.11v~

" :-f'!'ﬂj..{:) B I T TN P T Y IR T Crer et

[360  short Range vs. Long Range Research Orientation. This

involves the same kinds of problems that are revealed by a
Planning advisory organization's concern over time horizons
and the relation of long range planning activities to
immediate demands for project advice. 1In the case of RAND,
the daily demands of routine problems advising would most
likely diminish the productive effort devoted to broader
policy research that could set guidelines for project-* =&
decisions. Peelannl anasl DA mo o Dodivn don doliesedt
For example, requests for design of.strategic bases
as they become necessary would be missing the point if no
general strategic criteria for type and location of bases
had been adopted, Therefore, the location of RAND in-& o3
California rather than Washington and the creation of
other units such as Analytic Services, Inc., (ANSER) by the
Air Force provided a screen for advisory demands on RAND.
The Institute for Defense Analysis (IDA) is, like ANSER, *®%
also located in Washington and again responds to short Sag

range demands for research and advice, S dvissasy vilogd

Jimsagen aeerey viD P smislvooyna

Bruce L. R. Smith, The RAND Corporation (Cambridge:
Harvard University Press, 1966), pp. 74-75. . oo
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L=3~nr. This issue is further illustrated by RAND's creation N
of subsidiary units when additional clients and general .;
research recommendations required more specific operational
types of research. 1In laﬁe 1957 RAND created a separate ;:
non-profit corporation for its Systems Development Division
that had been organized to satisfy demands for systems bas.
training activities by the Air Force. . . . ..o et
wz, A Second spin off from RAND was ANSER, separated ..
from RAND in January 1961. The reason for this separation
was also to provide a research 6rganization for types of
research not suited to the long range intexrdisciplinary .u
work at RAND. Smith indicates that "The bulk of ANSER
effort has tended to be channeled into short range projects
and fulfilling requests for immediate staf£ assistance from
the Air Force Directorate for Development Planning."%zg'gﬁﬁ
Thus RAND followed a consistent policy of screening:
itself from day to day research and technical requests -::q
through its decision to locate in California far from the
Pentagon, through its policy of staf? acceptance of research
proposals, and by spinning off separate_organizations to -
handle research that had begun at RAND_but appeared in- .y

appropriate it its general mission.,

12 T T T . o
Bruce L. R, Smith, The RAND Corporation (Cambridge: - '~

Harvard University Press, 1966), p. 124.



178

- no- Internal Survival vs. Advisory Output, A problem that

occured during the growth of RAND concerns the internal v
structure of the advisory organization as it is modified to
meét thanges in the external environment. During the o
growth of RAND the internal organization became more complex
and the proportion of administrative personnel.increased g
from forty-nine percent to sixty per cent. Smith nqtes

that, “"... diversification in sponsorship, reinforced by =}
such factors as increasing size and the emergence of con-<Ad
gressional ecritics and other real or potential enemies, SiJ
has led to more formal management practices ‘and to somewhat *
13

less flexibility in internal operation." TEE o aed

ni 5 This phenomenon of bureaucratization is a response a8
to the environment in which demand levels are increased #il?
while support levels decrease. This is, increased volume °
and diversity of research requests occurred as RAND became }
more visible and subject to criticism. The original exclﬁ—
sive relation between RAND and the Air Force was diminishédj
and the advisory organization responded by changes in its :
internal structure, To what extent this reduced the ' 3ud

advisory capacity of RAND is unclear, save for the lower -

ratio of research personnel to administrative personnel. ¥

capk 13

Bruce L. R. Smith, The RAND Corporation, (Cambridge:
Harvard University Press, 1966), p. 132, ' '

ok
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Cextainly the effecﬁiveness of RAND in the implementation
of the SBS in 1953 would not have been sasily duplicated mey
in 1963, The environmental change that took place over %
these ten years appears to have reduced the potential for.9m
RAND to contribute to broad scale governmental policy -b7ouxg

decisions. .: fapmonisy nvoirvdricoathele coidxogory s ik

- €lient Diversification. As mentioned above, one of:*f

the factors that caused internal organizational change in-ad
RAND was its attempt to diversify its clientele rather . iizux
ﬁhan relying solely on the Air Force, This deéision was 1P
spurre@ by a projected freeze on Air Force funds in 1959 &:
such that Air Fbrcéwsupport dropped from'hinety-five per :%5i
cent of the corpbration‘s budget to sixty-eight per cent in

: the early.lQGO‘s.l4 The second major'consequence of na oF
diversification was a change in the relationship with the:dv
Air Force. Smith discusses the advantages and disadvéntages
of RAND diyersification and its relation to both internal "o
organization and client relations;ls Hé"views the situation
as one where some diversification is necessary and désirable
but when pushed too far it will result in a sévere reduction
in the effectiveness of RAND's relation with éentera of -vh=a

government policy decision., - = imgnostid AaBeRsY s sxjﬁw

h

PR N T

14Bruce L. R. Smith, The RAND Cogggratlon (Cambridge.
Harvard Unlverslty Press, 1966). p. 129,

s R vl UG n*_r:a-, s
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oW

¥ If we are concerned with the relation of an advisory
organizatisn to centers of governmental policy-making then
the diversificatioﬁ‘p}dblem becbﬁes an imporfané‘iséﬁé;ﬂxwy
RAND couid not maintain the integrity and confidentiality

of its relation with the Air Force whilé accépfinéﬁcoﬁégégts.
from other service branches or from the Defense Department.'
' ' Grpn

Work for'pribate'fi}ms;:éspeéially defense contractors

raised gquestions of conflict of interest. This is a prob-~

s L

lem in law firms_and'advértising ééencieéwého'm;y“héﬁé
c¢lients with similar or competitive dbjectives._ In terms
of RAND and its relation to éublié péli;y féfmulaéien.ﬁhe:{
dangers of diversification are real, This applies to most
advisory organizations with public~governmental clients,
Therefore, the effectiveness of the organization in trans- :
mitting knowledée into the decision-making process would
depend on the ability to handle broad research assignments
without conflict and to allocate sufficient personnel to
ensure a high level of competence in carrying out thej{

- :_irf. 3
research, In addition, the close relationship between

. . . R
principal and advisor when diversification is low will

e

assist in the transmission of advice to policy centers and

the acceptance and internalization of new knowledge.
et ) SN AL .

Autonomy of the Research Organization. RAND is a highly

autohomous organization as indicated by its policy for
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acceptxng research ass;gnments and 1ts desire to diversify

in spite of some Air Force pressure to the contrary. Smith
consiﬁefi_eye importance of autonomy both for the advisory
organizatlon and for the ¢lient. He concludes thata high .-
'ud??Ffﬁd?f agponomy is important to allow the organlzatlon-;
freedom to select research and formulate research problems;
and tg ensure t that the client benefits from independent v
thinking and that the roles and responsibilities of the .y

. . . 16
research and decision-making organizations are not confused.

W m

e The_prdblemlef eutonomy in scientific advisory organ-
izations is particularly important in preserving the ”mysti?
gue" of science that provides one basis for acceptance of +
recommendations, Preventing pfemature interference by .. .5«
political issues and the distractions of freguent program .r
problems are also justification for autonomy. This applies
equally well to other advisory organizations having goverﬁ—u‘
mental policy-making organizations for clients., Even when
the advisory function is not based in the natural sciences
the mystique of specialization and the need for freedom of

orientation are important to the production of policy ... i

knowledge.

1. * .
. s e TR e T T S S 4 PR I 4 AR S
sk B o smiess Boy QIR AR R G S Sli TuLE

16Bruce L. R. Smlth, The RAND Corggratlon (Cambrldge.
Harvard University Press, 1966), pp pPP. 268-270. ... .
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| Transmitting advice to the Decision Center. Clearly
the most interesting aspect of the RAND case is the need,
even in science advising, to expend considerable energy on
gainihg'acceptance for recommendations. This occured in
 the ?BS even though the policy was mandated on a thorough,:
reasoned and broad scale research effort. If the organiza-

tion should be autonomous it should also be able to close

" the gap quickly and effectively to provide the support i

necessary for the transmission of the new knowledge to the

decision process.

- A S [ L e -, e et
B IR ST 3 18T B B RO S Ui w3 T FUTEAES b B ML

Mf”agméghldbserves in the RAND case that the results of
- the research had to be presented to the Air Force as a 5.~
policy matter. The reports were distributed only to the

appropriate officers in the Air Force since leaks could -- -
severely compromise the Air Force's ability to make a.:::.:
policy decision to modify existing procedures. The authors
of the study permeated the Air Force at different levels

to gain acceptance by diverse“grougs who could be effected
by the proposed changes. In sum, the advisory organization
had to act as a pressure group in order to have its own -
recommendations considered by the top policy body, the icn
Air Force Council, In fact it was even necessary for RAND )
president Franklin R, Collbohm and two Qice;pfééiaéhgétfdmvi

meet with the Acting Air Porce Chief of Staff General Thomas
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S. Whtite before the policy recommendations were transmitted

to the Air Force Council for'-consideration.l7 o

7% Y In many organizations there will be different points

of view within sub units. This was true in the Air Force -

T

where jurisdictional problems combined with controversy

over the size of bombers to he employed and the inertia of

established programs to sand bag consideration of the ™%

18

findings; SV TRGE ATt yasea cOBE L Ly oaa g besseile wai miE
-ﬁﬁf + It seems clear that the political and promotional
aspects of the advisory relation are common to various types
of research advisory organizations. The ability to state

research findings relevant to policy issues and to educate

the client as to the meaning of the advice are important
aspects of the advisory relation. In regional development

advisory organizations this has been:recognizedfés a oo
critical function to the production of relevant policy'“;*;
knowledge. It appears to be an equally valid aséﬁﬁptiﬁﬁ 1o
to apply to scientific advisors. 9”-3'¥:
7. t7 The RAND case refutes the legend of Qcienée'adviébfs'

as seers who make profound statements which are automati- "

cally accepted by the policy-makers. Even in areas stuch as

17Bruce L. R. Smith, The RANQ-Cdrporation (Cambridgeé"
Harvard University Press, 1966), PP. 224-225, :

18

. o e
P L R

s E s b

Ibid., pp. 221-223. s wAT A e i GiEtu e e
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the use of new drugs where testing is rigorously scientific
there has been sciéntific controvefsy over Food and Drug
Administration-actions. Wallace Sayre, writing on scien-
tists and science policy has concluded that there is no
single science inferest group. Rather, there are many o1
specialized groups who may argue with each other based on
.gggh_qné's épecialized view of the problem or policy issue,
"In fﬁié cﬁéfaéferiStic; the associations of the scientists
share the pluralistic, fragﬁented. and internally competi-
tive attributes of the other participaﬁts in the American
19

political process..." IBuinal fednl -

The Science Advisor - Summary, Harvey Brooks in an

article titled “"The Scientific Advisor" identifies functions
: . : 20
of scientific advisory committees in government as follows,
» = Analyze technical aspects of major policy issues, io:
.. = Evaluate specific scientific and technological i gifd
Programs, w'aggtﬁgygﬁggwo g it [iaw don vl mfot £pnnya

- Determine new opportunities for research and 18dJra

development. C e Loeidestans g

19 Fambl oo oo el Rooidonasd ot
Wallace S. Sayre "Scientists and American Science
Policy” in Gilpin and Wright, Scientists and National . -
Policy-Making, op. cit., p. 101.
0 st e e e eanse JosRanney ety
Harvey Brooks, The Government of Science, (Cambridge:
The MIT Press, 1968), pp. 83-85. pee it uteredT .

are Tt B TN SR )
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Com 1

- Advise on organizational matters (utilization of
Scientists) 0w ontasoe fany Freos o e pnt oma D avne T
- Advise in selection of research proposals. -iuvifi:iousd
2 Accompanying these functions Brooks discusses seven
roles for the science advisor. e A DR
~ Scientific thinker applying a way of thinking to =3~
related areas.: :moflvics g, I omw Do T Tere U alnIoe b

ztvi - Liaison between scientific community and policy makers.

—~- = Proponent and supporter of particular policy decisions.

~ Specialist in policy research, SRR I R LT P
~ Intellectual, L;“:.,g:owqu RS
 : = Problem solver, .. ... ¢ l-.i wiciooooc i

*:mif Any one science advisor may assume a number of these
roles either simultaneocusly or successively according to
his primary function. Although the concept of organiza-
tional role is not well defined, organizations can be char-
acterized according to the roles of the members of the
organization, A N S 5
The functions that Brooks identifies cover the act-

ivities of scientific advisory committees but do not consider

the research organization as such. Therefore, it is nec-

learvey Brooks, The Government of Science, (Cambfidge:
The MIT Press, 1968)., pp. 86-89.
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essary to add functions such as definition of problems,

conduct of original scientific research, identify policy -

RO TSN N

issues in technical problems and educate or sell clients
on the value of the research recommendations. gaed3immon

- EAE IS

II_Considering these functions and roles, a series of -
general problems defined by Brooks, may be considered to

' IR 2 DR S
illustrate the broader aspects of scientific advising than

| 22 - N
revealeq_by the RAND case, cop B s BOSEAEOSSL ad bfuodd

nITs O LR NE A =riks
Selection of Advisors. The selection of top level

scientific advisors has been according to a system of
nooater af

personal knowledge and trial experience. Senior scien-ixqg

tific advisors choose people known to them who have admin-
gy el oz

istrative skills and political sophistication in addition: -

to scientific expertise, This is indicative of the variety
rpenlopn R BMIRICTRD

of roles that an advisor must assume., Selection purely on -

the basis of expertise could limit the ability of the ad-
moadd asd ds0t '
visor to transmit relevant, policy oriented knowledge to

policy decision-makers, e Yo (evel afi i

. rm .-
U S I

Representation of the Scientific Community. This is ¢

5Lt BURELV - eoAe s

a general concern because of the fragmented condition of
3oy (5B AN
the scientific community. Therefore, a committee of science

advisors may be either too specialized to perceive the i

22Harvey Brooks, The Government of Science.(Cambridqez
The MIT Press, 1968), pp. 90-107. Py avE panYLORRT IEnbdi oo’




187
merits of a proposal in another area of specialization or
too genéral to understand the policy implications of a
specific technical finding. The use of a system of sub-
committees in the structure of national scientific advisory
organizations is an attempt to avoid these two extremes.

Communication with Policy-Makers. This problem has

been considered in detail earlier in this section and it
should be recognized as a general problem in scientific
advisory relations,

Advice versus Decision. This again refers to the

problem of communication and the degree to which advice

is transformed into decision. Brooks makes the point that
prestige, predictive value, political power and a definable
constituency all enter into the acceptance of scientific
advice by public policy-makers.

Responsibility. A general problem that has been

argued at length from a moral point of view is also evident
at the level of science versus budget restraints. It is
here that the definition between scientific and political
expertise becomes clear in policy issues. The science
advisor may evaluate the relative merits of ten proposals
competing for funds but the final equivocation may depend
on political judgement according to the financial and

political resources available.
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~¢ - Resolution of Conflict. Brooks criticizes science

advisory committees for seeking consensus that is difficult
to secure rather than exploring ways of narrowing and defin-
ing disagreements., In the RAND case the Air Force tried

to impose a system of concurrent majorities on those
researchers trying to present their findings. This neces-
sitated high level meetings because it was found that little
progress could be made gaining consensus at the lower levels.
Science advisors may overcome this problem by defining dis-
agreements and conflicts so they may be resolved at the
upper levels where procedures for conflict resolution exist.

Executive Privilege. The problem of confidentiality

pervades most scientific advisory relations, especially

when they involve defense matters, patent rights or competi-

- tion hetween organizations with similar goalS'of with a -

shared and limited resource base. i S >3 7oet6. 20 0o
471 , Brooks recognizes the need for confidence and separa-
tion of scientific advisory committees from public scrutiny.
In the RAND case isolation was an important element in the
organization's ability to produce significant research
studies and recommendations. The problem of client diversi-
fication has at least one foot in the morass of confiden-'
tiality, security classifications, and prevention of pre-~

mature disclosure of recommendations. Both Brooks and Smith
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conclude that science advisory organizations must be given

privilegés béyond those accorded agencies and deparfments

o e

within the government. . v e ~o7u gmelsy @ iEess
ees . Conflict of Interest. At RAND steps were taken to

A

FRECE

KRR

et S ok toaveso L0 L LI e

see that individuals were not profiting from recommendations
that could have monétary value. Disclosure of stock hold-
ings and other interests were required, = Conflict of interest
in terms of prestige Or career gains rather than purely
monetary_rewards is more difficult to control but of some
concern in scientifie ainsory organizations. The same

kinds of problems may apply to other advisory organizations

. where prior knowledge of possible government action could

‘be of financial benefit to the advisor. =mepm 7000 70

., -~ These eight general problem areas identified by Brooks
in a study of the science advisory committees of the execu-
tive branch of the Federal Government provide an overall
summary of the characteristics of science advising. It
seems clear that the issues in the relation of science
advisors to public policy-makers are not substantially
different from those faced by other organizations that
furnish policy advice to government whether federal, state,

LERE 0TI R

or local, . ... - i3 st ownd ocom oot dEo FDS AR ED

R R P LT R e et
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f"km'g; Aplicability to Regional Development Advisors -

iy 2 The issues and problems explored above are meaningful

A

Efy o

if they reveal some uniqueness that accrues to science
advisory organizations or if they reinforce conclusions
about other government advisors such as regional development
organizations. Analysis of the issues presented above in
relation to the cases under consideration indicates that
there are substantial grounds for discussion of simi;arities
and little reason to claim uniqueness. ey eda paiaub

42 'The range of response of the research organization

is an important consideration in regional development and
planning organizations. The local planning agencies within
local governments are generally unable to develop a broad
perspective due to close ties with the decision-making unit
and the constant demands for current studies. Tﬁe regional
agency on the other hand has a measure of insulation that

is accompanied by autonomy and independence due to its

< broad basis of support. This permits research and issue-

formulation on a more comprehensive basis. ssdyogmi oo

Creleord The diversity of support coupled with a single client

focus is somewhat diminished however by the sub regional
interests of the local governments, When there are compe-

titive environmental pressures éupport'levels may be reduced

Loz such that the advisory organization must serve individual



e

.......

6ur 191
local ne«eds for advice at the expense of regionally oriented
research, A second effect of environmental tensions on
the internal operation of the organization is a lack of pol-
icy issue formulation and resulting sterility of research
in terms of recommendations for action. o TEHIG Fuonls
BY L For example, the North East Pennsylvania Economic
Development District devoted staff time to general regional
studies without clearly defining regional policy issues
during the period of environmental conflict when the dis-
trict was reorganized. In the Mohawk Qallex.New York,
emphasis was placed on assistance to local communities in
developing projects rather than the kinds of policy studies
needed to back up project allocations. These acts are
analogous to the RAND Corporation's studying the design of
overseas bases or the relative strength ¢f the United States.
long range war-making power rather than the overall loca-

i

tional problem of bases. . *'v.v_oun U Lol R POTE ol

it The complexity and diversity of client relationships

is important for regional advisory organizations because
problems of privilege and conflict of interest may inhabit
the advisory functions. While serving a regional consti-
tuency the organization also serves a number of local policy
units who are all interested in regional decisions., This is

similar to the problems RAND would have had if it accepted
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assignments from other branches of the Defense Department

while wofkihé”bi Eﬁé'SBs;“'fﬂénfégiénai'organization must

" be able to conduct research without being exposed to con-

r

stant criticism and evaluation by local governmental units.
One way of accomplishing this is by selecting the organiza-

tion's executive committee members on the basis of their

- regional perspective rather than local relationships.

b

Once recommendations are formulated on the basis of

policy oriented research, the advisory organization focuses

"oh thevacute'pfoblems of transmitting the knowledge and

recommendations to policy-making bodies., 1In the RAND case
an éducational effort was directed at the various sub units
in the Air Force., 1In a regional development organization
a similar effort is necessary to inform the local govern-
ment units.that must concur on regional policy decisions,
Attention must also be paid to conflict resolution in both
cases whe:e some action may be needed to define alterna-
tives and clarify disagreements so that policy decisions
may be considered without requiring the full satisfaction
of all units. 1In the Air Force a hierarchy of command and
final authority makes this possible if recommendations can
be communicated to.the top levels. This is more difficult

to achieve in regions without such institutions,
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There are many slmllerztles to the factors effecting

P—— b g M .
bopop~ mmede o K iat e ST g RS [P W N

the relationship between scientific advisor and the federal
government, and reglonal adv;sory organlzatlons and local
LTVE D RD FiemL Los 93 A

governmental units. The RAND case and the study of the

Presxdent '8 sc1ence advisory commlttees prov1de illustra-~

tions of these factors where only the prestige and mythology
- of sclence has generally been thought to fao{;itate the
e effectiveness of the advisory relation. Crrie yoriuy
ann i r ot ar-f:i‘ (R12 A Je R P Tepo TR coaduan edd A
e GRAR e T e e pimer yny Doy ol 200 L0 Bha N
b dne moaiact st ts hade s owan ooiTe Tonoiteenbs os
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' POLICY AND ADVICE, THE CASE OF URBAN DEVELOPMENT

A [+
.{5.5. B b LT LT TEeepempert S P I I AR L NP USRI FOUTNC I "‘;d 3?"
-

_ Introduction . s -
S 2 (L o Ll T BT SRR AN Teh bk v T ‘v'!rvr““;a-.

In this chapter economic development policies are , .

“-"*‘N\ili x\.._e\s-a\-a.nd. \'-.ﬁ-_-..-':»-. LT e s ke
identified that are based on economic theory. These are

contrasted w1th politlcal policies based on knowledge of

R R . B oA A A i '.;...n:, o ad W oF S AR

politics and governmental institutions. Together they g:"'“*

provide the substantive baeee f;om whlch regional economlc

o ;-r-.af IO ST uq.ew LF, e -

development policy is formulated. An understanding of the

substantive pollcy lssues is 1mportant in analyzing the

LT Y v ._,I_.r. 3

advisory relations as presented in the case studies, bt

gele sl OF LeIgmes.poon oo Development sfites naswred gide

PR T 4 s e Tabom svidoalbsyg
Long Term Development Policies ‘°+P%% ot _O!.g ? R

?  Economic development policies established for specified

regions generally focus on the spatial distributions of i

economic activity and the labor force. Concepts of spatial

distribution stem from the.early work.oijay.l Von ‘I'hunen,2

l"‘p‘ g eVii]

1J‘ean Baptlste Say, A Treatlee on Polltlcal Econonmy,
1857 Book II. -
-‘-.2 . h‘?r‘ "5 atd ARy ,uan ISR 1 STRY ‘71
Peter Hall (ed ) von Thunen's Isolated State.
(Oxford: Pergamon Press, 1966).

. ,a¢$1u3 el .anzf
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Levasseur,3 and W’e‘ber.4

These writers were concerned with the intra-regional
distribution of population and economic activity and ranged
from Von Thunen's attempt to derive principles of space
economy il}qstrageddby a hypethetical_region. te Alfred
Weber‘s_eoeeentratien on Ehellocation-ef basic industrial
activitf; Early in the twentieth century two major contri-
butions broughtfte§EEﬁe;$1ines of thought that had been
developed in the eighteenth and nineteenth centuries.

G Thenfireé 6f-£hééé-éééi£?&1th disfribuéien theoriesxﬂ

Ceagy

of population and activity. Walter éhristaller de#eloped
a tﬁeefiﬂceﬁgefnlng the locatxon. qrowth and centrality of
human .settlements based on an analysis of a reg;on in .
Germariy.> 'The growth of thése settlement riodes was de-
termined by the mix of economic activity aﬁa-the relatione
ship between settlements, Christaller attempted to deveieé
a predictive model of reglonal growth and develogmeng based

on empirical ev1dence_fr0m southern Germany. Subsequent . .

analysis has shown this to be of limited application. One

- '“°’pierre Emile Levasseur, “The Concentration of Industry
and Machinery in the United States," Annals of the American
Academy of Political and Social Science. IX, (March, 1897)

PP- 178"197 -

4 | IV .
Alfred Weber. Theory of Locatlon of Industry, Carl
Frledrich Trans.;(chlcago- “U. of Chicago Press) %929
- 5walter Christaller, Central Places 1n Southern Germany,
Trans. by Carlisle W. Bogkin (Englewood Cllffs, Neda:

Prentice~Hall & Coiy 1966),.
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important result of ﬁis work was an understanding:of, and
appreciation for, the relétionship between centers in a
region and the existence of a regional pattern of hierar-
chical relations. This meant that actions taken to in-

crease economlc act1v;ty 1n one. center were thought to,:,

- S F e e a

have an effect in other centers. This suggests a more com-

prehensxve approach to _area w1de development.”;T,

s T A ey

’,*q The second major work was also by a German, August

Losch. Rather than 1ook1ng at the dlstrlbutlon of ecopomlc

- R R

activity in space, Losch considered the location problem

and viewed the development of regions as an outgrowth of

B B

the separate location solutions of firms locating according

to market and resource factors. He also incorporated the

R R

transportation factor into his analysis in terms of time-

' cost substitution problems. This included the cost and

time factors for comparative transport routes and also the
concept of substitution of units of transport for other

locational advantages.

o T

P R AT T T e Mﬂ--%

Losch proposed a hexagonal market area such that a- -
whole network of nodes could be determined and a hierarchy

of centers established by the correspondence of market areas.

e o o e
6August Losch, The Economics of Locatlon (New Haven:

Yale University Press, 1954).
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Advantages of agglomeration such as numbers of firms and
associations of like or complementary activities would
accrue tn these nodes.

The concept of a hierarchy of centers and the estab-
lishment of locational advantages suggested that concen-
tration on augmentation of the locational attributes of
major centers would in turn benefit other lesser centers.
This could provide a rationale for investment in centers
that possessed a significant locational advantage.

These concepts concerning intra-regional interaction
and location of economic activity may be applied to the
problem of determining a point of intervention in the
regional economy where actions could result in an increased
output of regional product. This has resulted in the defi-
nition of a growth center or "pole de croissance.”’ An
analysis of the regional economy and estimates of sector
potential will yield appropriate types of actions that can
be applied most effectively to the growth centers in the

region.

7Albert O. Hirschman, "Interregional and International
Transmission of Economic Growth" in John Friedman and William
Alonso, eds., Regional Development and Planning, (Cambridge:
MIT Press, 1964) Chapter 32, pp. 623-64l1; See also fn. 3,
p. 623, Perrons, "Notes sur le Notion de 'pole de croissance'"
and Boudeville, J. R. "Contribution a 1l'etude des poles de
croissance brisiliens."
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mott This concept is at odds with the historical notion
£, '

that each community can compete individually as the location

for a wide range of economic activity. It infers that a

- coordinated effort by the settlements in the region will

yield a higher level of regional economic growth than a

R £ 0 B €0 B I Lt d o 3 e SEE SRR o

o

free marREt Competitive approach. b JR LN I AR L, REL e gt

Public Investment Programs and Multiplier Effectsim.faﬁmg

Closely related to the intra-regional pattern of

cactivities is the concept of.public investment programs

acting according to a multiplier factor in stimulating

prlvate 1nvestment. Adam Smith in Wealth of Nations points
~LTi .

~ out the importance of certain public actions to the opera-

_tion of a free market mechanism.® This'basic acknowledge~

ment of the need for some publlc lnvestment even in a free
: T#)
market economy has been expanded by later wrlters to in-

clude a multiplier concept. Keynes, of course, developed
this concept in terms of national economic growth in a !
manner that has had a profound influence on_QOVernment_f““

fiscal policy and political ideology. It has also been

applied to reglons and subregional unlts prlmarlly through

g

-\ -_‘

L

two different approaches. One of these is the econOmlc "base

concept and the other 1nput-output analyszs. G e
i 4 ."“-.i. AT

- P B T A AP T
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Adam Smith, An Inquiry into the Nature and Causes of
the Wealth of Nations. (New York: Modern Library, -1937).-

-
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The economic base idea developed essentially from
models of international trade activity.9 This approach

was refined and further developed by Homer Hoyt, Charles

10

M. Tiebout and others. The concept is important because

9
Some relevant references to the development of the
concept in a sub national area are:

M. Aurousseau, "The Distribution of Population: A
Constructive Problem", Geographical Review XI (1921), p. 574.

Robert M. Haig, Major Economic Factors in Metropolitan
Growth and Development: Vol. I of Regional Survey of New
York and Environs (New York: Regional Plan Associates, 1927).

Arthur M. Weiner, and Homer Hoyt, Principles of Urban
Real Estate, (New York: The Ronald Press Company, 1939).

M. C. Daly, "On Approximation to a Geographic Multi-
plier," The Economic Journal 1, No. 198-~199 (June-September,

1940) pp. 248-58.

George Hildebrand and Arthur Mace Jr., "The Employment
Multiplier in an Expanding Industrial Market: Los Angeles
County, 1940-47," Review of Economics and Statistics XXXII
(Aug. 1950).

John Alexander, "The Basic-Nonbasic Concept of Urban
Economic Functions," Economic Geography XXX (1954), pp.

10Char1ea M. Tiebout, "The Urban Economic Base Recon-
sidered," Land Economics XXXII (Feb. 1956) pp. 95-99.

» The Community Economic Base Study (New York:
Committee for Economic Development, 1962.

Ralph W. Pfouts, (Ed.) The Techniques of Urban Economic
Analysis, (West Trenton, N.J.: Chandler-David, 1960). See
also Pfout's critigue of the method in this volume.,

Homer Hoyt, "The Utility of the Economic Base Method
in Calculating Urban Growth," Land Economics, February, 1961,
Vol. XXXVII No. l.
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it introduces the multiplier effect to spatially defined
areas such as regions and because it suggests a system for
distinguishing between economic activity that supports the
growth of regions and that which serves it.

The economic base approach has provided a basis for
determining sectors of the regional economy that will
yield the greatest regional growth in relation to sector
growth. Besides assigning priorities to locations for
investment it now becomes important to select specific
sectors of the economy. The multiplier is incorporated
as a ratio between those sectors and other sectors and as
a relation to the population as a whole. Furthermore,
public investments become important as stimulators of pri-
vate investment since they may provide for a reduction in
externalities at particular locations and create direct
primary effects through the inflow of dollars to the region.

Two points of interest emerge from this work that re-
late to development policy. One of these is the need to
concentrate area wide on selected sectors of economic
activity to maximize the increase in regional growth. The
second is té concentrate public investment in areas that
have the greatest locational advantage in terms of stimu-

lating private investment in these selected sectors.
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Generally these efforts are intended to result in raising
the level of economic development of a region through in-
creased GRP per capita and are indicated by rising levels
of complexity and differentiation.llwﬁ,.ﬁ;w:gr; B Jiwﬁt§ .

= The input-output approach to regional economic develop-
ment is distinguished from the economic base concepﬁ by its
emphasis on analysis of transactions rather than institutions
and the development sf sector multipliers in matrix forﬁf

- This approach was originated in the work of Leontief12
and adapted to regional analysis largely through the efforts

13

of Walter Isard.”~ Basic discussions of the method of anal-

ysis and its applicatioﬁ'may be found in two publications,

L

1Compl—exity and differentiation are concepts that
some investigators have constructed as indicators of economic
development. Essentially, complexity refers to the degree of
.division of labor and specialization of occupations, Differ-
entiation has a similar meaning in terms of the range of
distinguishable economic and social organizations. See:
Frank W. Young, and Isao Fujimoto, "Social Differentiation
in Latin American Communities," Economic Development and
Cultural Change, Vbl. 13, (1965}, pp. 344-352,

lzwa531ly Leontief, The Structure of the American
Economy, 1919-1939, (Oxford: Oxford Unlversity Press, 1951).

ce . "Quantitative Input-Output Relations in The
Economlc System of the United States," Review of Economics
and Statistics, (August 1936).

T 13Wa1ter Isard, Location and Space Economy, (New York
and Cambridge: Wiley & Sons, Inc,., and Technology Press,
1956). S o _ _

B
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14

one by Isard™ " and one by_Miernyk.ls This approach is

described as follows:: o xobigsssyyaidnl fBnvig=s % J o4 FEEG

gt - The technigue postulates that any given line
of economic activity bears a measurable relation-
»i= ship to every other industry in the economy, and ~=
that these relationships can be set forth in a
as series of equations readily solved by computing ~ fioct
machines, These inter-industry relationships can
be expressed in terms of what lLeontief has re- ot 2
ferred to as a huge revenue expenditure accounting
. system. The revenue side of the balance sheet
shows how the output for every industry is dis- _
tributed, and the expenditure side records for - 9%«
each industry the distributiog of inputs per unit
of output for all industries, B

-goi The technigue therefore, establishes a basic relation-
ship between the volume of ocutput of any given industry in -
any given region and the volume of input required in the #4%

production process from all other industries in this and V-
all other regions.l7. g fAdnd o aheltslsy yrisubileredae Io
The importance of this technique in terms of regional
development policy is its focus on the relationships be-
tween industries and theluse:of the multiplier concept for -
defining the magnitudé ofithése.relationships. This re~ - =€

o0

gional refinement of a technique, developed first on a

14 mrags Dxadse Lsyosnep 2dd 20
Walter Isard, Methods of Regional Analysis: An In-
troduction to Regional Science. (Cambridge: The MIT Press,
1960) pp. 309-374.

- ;"Jr’v W

15
William H, Miernyk, The Elements of Igput-Output
Analysis (New York: Random Hbuse. 19537

16F. Stuart Chapin, Jr., Urban Land Use g;anninq.

Second Edition (Urbana: Univ. of Illinois Press, 1965).

™

171pi4., p. 113.
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national basis by Leontief, provided the dynamic counter-'v

part to thwe regional interpretation of trade theory em- P

bodied in economic base studies. The input-output idea
ol sie; aldontaare £ oaesoed YIRINIOI 00 DLACGONS IO,

makes its contribution to the setting of regional economic:

policy as a model for the regional economy rather than as
oo sgidarsias ety deoanke oot s LRoINnLn

a technique for analysis. It provided the impetus for

the study of interrelated sectors and the importance of
T ST SN V-SRI SN Y oo PR SO Sl 3 £+ b A e JEEVERTPRRE A K AL (o2 4 £

secondary and tertiary exchanges that would acecrue to
certain types of economic activity. ?3;
- :-t: AS & fésulf it bécame important to formulate develop-
ment policies that woﬁid cbnsider more than "basic" in- &
dustries or 1océtion;i éttfibuteslfertaining to industry o=
types. The effeéfs df.industrial activity on the system t;é
of inter~industry relations of both an inter-regional aﬁd ;;
intra-regionalwhature had to be determined. ... ..¢
..e. The importéﬁce.of the input-output model over other aﬁ
approaches to régional ahaly&is such as regional income
estimation, social accounting; and interregional flow kb
analysis is emphasized.by\isard as follows: i fax ,:nc}gf
0f the general interdependence approaéhes
-+ ¢ which have been investigated, the interregional
.+ ..3* input-output approach is most prominent, both
in terms of accomplishment and recognition. It

presents a fruitful approach for depicting and
3 investigating the underlying processes which

. . wiadlinn
bind together the regions of a system and all TRRARREN
N R AR u W "" B D
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the separate facets of their economies...In

essence it expresses the basic fabric of an

interindustry system as it exists not_only

within each region but among regions.

Other advanced techniques of a general interdependence
approach, such as industrial complex analysis, and inter-
regional linear programming are not considered to have had
an impact on development activities because they have had
only limited application and are understood by only the
most sophisticated and research oriented regional economists.

These basic approaches to the analysis of economic
development strategies provide a basis for the dissemination
of concepts that result in economic development policies.

A concern for locational advantage and the concept of
market areas prompts the adoption of policies that will
improve the market position of one particular area in re-
lation to another. Since location is fixed, the programs
often focus on reduction of externalities and introduction
of external economies in terms of public facilities.

The concepts of growth centers and economic base
have engendered policies designed to reinforce the strong

competitive market locations within a region so that the

entire region would increase its GRP in relation to other

lawalter Isard, Methods of Regional Analysis, op. citw-,
p. 310.
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regions, The multlpl;er effect became an important factor
Y ¢ oa PER RS ..-.':."; e 2

5 J\

in determlnlng the potent1a1 for publlc investment in par-

tlcular areas.
aantelragnl CIenn 8 oo sednircisar besasocho oAl

A third general policy area stems from approaches to

Lnter-industry transactions and sector analysls. In Fhls
Bes Srnnapwti
case, it was realized that certain sectors of economic
activity would provide for greater expansion than othef;m}
sectors. Under this assumption the promotion of indusery_
would be focused on the industrial sectors that had growth
poteotlai for the national economy. This could be trans-l
.1ated into secondary and tertiary relations depending on
tﬁe suitability of the area for particular types of in-
dustry and the availabilitylof existing industrial plants,
Subsequent.consieeration of human resource develop-,

ment and general development models will further illustrate

the array of economic poll01es for reglonal development. i

3. J-ﬁ-— e P AT e i L . R

Human Resource Development plans, b oty Femarnn Yo

~:In describing the setting for urban development
policy and advice, human resource development approachee'i
T}T} ik

are important because they focus on the 1abor factor

rather than other factors of production. Interest in human

resource development stems both from the economic concerns

oa——

of the entrepreneur and the social welfare concerns of %
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public officials, civic organizations, and social service
foundations, GonUDD To S TEETTR o ed RN U TUGLGS DITRML s LIS

~f:  On the economic side, the concern for labor force -
characteristics is a major one in the location of labor ~ '~
intensive or highly specialized industry. Until the HaiIb
enactment of the Economic Opportunity Act of 1964, com- .-
munity job training and retraining programs were developed ...

only in a limited fashion. Industries felt that the com-

munity should provide them with a trained labor force and

i

those communities deficient in this respect returned the
responsibility to industry, or state and private orgahié;
zations. The job training that did exist took place #X74-
either in small inservice training progréms or vocational

schools, The small impact of industry efforts was due to >

the specialized nature of their programs and the fact that *

L

it included only those already employed. Vocational edu-
cation, although processing a large number of students was ©
of limited value because the nature and level of_vocational
training was often not appropriate for industry needs. -
The Economic Opportunity Act of 1964 and subsequent
programs in the Departments of Labor;'and Health, Education
and Welfare have provided a broader base for human resource

development programs which are of importance to regional ~>-

Lo maniag saswrolovet
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anivrioe feivok hos .eanls. €07 o owivio .sle o070 o fowy
development efforts. Establishment of county OEO ofgahi- %
zations provides an institutional base for manpower train-

ing programs. Contracting for job training through in--..in
dustries has increased the participation of the private i
sector in raising the level of skills in the local labor

S . Cops o yait bl ope el Y
Poole.  sr suaw AmaTeoe oooonto e oS paisd and sl TR

En

. This increased concern for development of productive
skills in the labor force is accompanied by educational . suun
programs and community service activities under the general
"poverty progrém“ label. Of particular interest is the o v
opportunity for joint action by economic development organi-
zations and community action agencies. There is a signifi-
cant opportunity for the combination and coordination of
economic development and human resource development in a i
complementary fashion. This occured in Fulton and Mont- i
gomery counties New York with the creation of the Fulmont
Facilities Corporation combining both economic development
activities with an antipoverty program for the two counties,
The importance of increased attention to human re-
source development programs lies in the relationship of ..» -«
human skills to levels of economic development and the op-

portunities for an integration of the two in district wide

development planning.
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The regional development policies that resulted from

the recognition of manpower training are directed toward
improving the public educational, health, and communication
facilities. To improve the position of particular communi-
ties and regions policies were formulated that emphasized
investment in schools, hospitals, roads, electrification, .
and telecommunications, sfenmi ;5’“:%Tqiﬁi s Y niasgi

-+ In the Mohawk Valley particular attention was paid
to the creation of graduate engineering programs at a local
college to provide advanced training opportunities for
engineers employed in local industries. Theoretically, the
advancement of professionals should lead to a general in-
crease in the achievement of all levels of the population

through both direct and indirect effects. pT uesien

Intra-Regional and Inter-Regional Development Models.
: ) e Se

Models of economic de#elopment are an outgrowth of

theoretical work in space economy and may be distinguished
ERRI SA A RS ¢
by the

RS R RMLT R

general integration and summarization of existing
concepts. :
gt A g ddadus Fo etar Tonioaem snd

‘AS previously discussed, Losch drew on considerable
early work on trade areas and the distribution of cities.
His primary accomplishment in terms of constructing a
general model was the linking of location theory and central

D S
place theory with equilibrium theory.

.-

+
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., More recently Edgar M. Hoover provided a general
synthesis of location theory with special emphasis on v :

19 He further developed the

- transfer costs and site rents.
Lochian concept of substitution_of site, market and trans-
port advantages, The imperfectability of the market parti-
cipants._Hbover maintained, impeded the thimum use of land.

miz This combination of substitutiﬁn concepts with the_
probabalistic nature of the regional and intgrregional dis-
tribution of economic activity provided a_perspective on
regional development efforts that encouraged a more general
approach to development than was suggested by narrower
models. R ST R S ST RNt R DR ANGETE AN ATk BN SRR Y 321

Walter Isard in his book Location and Space Economy

has provided the most far reaching synthesis of previous

g ;'-;_3_’
work to the extent that a general theoretical approach to
regional and interregional space economy is available.zo

Isard summarizes this effort by stating a basic principle

F T e 1 S L LI T P

of 10cation.J
B O I A h
The marginal rate of substitution between
any two transport inputs or groups of transport
inputs, however the transport inputs or groups

RO

19Edgar M. Hoover, The Location of Economic Activity,
(New York: McGraw Hill Book Co., Inc., 1948).

20

. S e ey

Walter Isard, Location and Space Ecomomy, op. cit.

—tt.
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of transport inputs may be defined, must equal
the reciprocal of the ratio of their transport
-1z rates, social surplus (however defined) less
- costs on %il other transport inputs being held
-~ ¢ constant, nwels
foacre As this gquotation indicates,_the basis of Iéard's
approach is the application of substitution analysis to -
regional location with distance guantified in terms of ...
transport inputs and rates. This provides a framework to
tie together the transport orientation of Weber, the mar-
ket and supply area analysis of Fetter-Launhardt, Loschian
market area definitions, and the agricultural location
theory of Von Thunen. Isard states that his formulation
permits a synthesis of locational doctrines and a generaliw
zation of theory as well as a fusion of location theory and
production theory. w: ' . . -+% _neibnds essd simeanoss 3o
7; The impact of Isard's work has been primarily a recog-
nition of the substitutability of locational factorxs. This
tends to reduce b1lind adherence to an optimum approach to
industrial location in regions and between regions., It
places the policy emphasis on providing those factors that

will yield locational advantage rather than focusing only

on those industries for which a known locational advantage

r 5 . o
k ComiMOn A
S AT s maarl L FRerene st e o o Terere

already exists. - .. ... et

T - o
ST 2 ) G ELef 3T

21Walter Isard, Location and Space Economy, op. cit.,
p. 286,
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| Isard himself has determined that ﬁgé“;éxé ;;éé in
developing a regional model of space economy is the in-
coxrporation of non economic factors that effect the economic
relationships between activity and location. These are the_;
elements that introduce uncertainties as descfibed by Hoover
and discussed in a preliminary fashion by Isard. and -‘Tung in
a paper presented to the Regional Science Association in
1964.22* ﬁﬂb;rﬁauﬁijﬂgij D P T PRI E R Yy

The difficulty .in minimizing external effects has held

back the development of a fully operational model of re-
gional development. The general effect has been the adoPtionh
of concepts from partial models as illustrated in the case
of economic base studies. The orientation and actions of
planners and economists working on regional development
programs has reflected this difficulty. Experiments with
only incompleﬁe theoretical backing have been undertaken.
Policies in specific regions vary according to the concepts
that dominate the thinking of experts in that particular

location, ¥owd aunl redtie. OTAEIAL T Al o ke

22Walter Isard and Tze Hsuing Tung, "Selected Non
Economic Commodities: Definition and Speculations on
Supply and Demand, Measurement and Utility," The Regional
Science Association Papers, Vol. XIII (1964) pp. 71-921.

re
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These economic policies for regional development pro-
vide one source for regional policy formulation., A second
gource may be found in public and political considerations

reviewed in the following sectlon. GRS BL R

R - NV TR

Publlc Policy and Polxtlcs for Regional Development

SRS E G BLALLUW BVGUL Ay Yl el
The setting for reglonal development is establlshed

E

in part aleo by the characteristics of public policy in .
AGLTLLQELT EBIION SR EQ e iely sl

the region and the political considerations that may shape

it,
eriocs ttpt voarrn Tl Dawnblobeag® |, erlanied a0 Uhont BUS
The lznk between models of urban development and
it
metropolitan pollcy-making is explored in a chapter by .
ERShice EIRWITR Y T T S
Britton Harrls in Issues in Urban Economics edited by Harvey

S. Perloff and Lowdon Wingo. Jr.23 Harris asserts that he

TS s eSSV E B L te S OT SR 470 Wil i i

has chosen to concentrate on "optimal, long range, metro-

p—

politan plannlng with some considerable emphasis on its
[N f A IrLEE
spatial aspects.“ The basic contrast between this theme B
illustrated by Harris and the demands of public policy- \
. TR

making in a regional political system are aptly illustrated
by Anthony bown's comment on the Harris paper. . .
_ _ R el e 1552

_ The particular class (of models) on which
uet he concentrates consists of 'optimal long-range, -

e i i

23_ . . \
Britton Harris, "Quantitative Models of Urban Develop-

ment: Their Role in Metropolitan Policy-making," in Harvey
S. Perloff and Lowdon Wingo, Jr, Eds. Issues in Urban Eco-
nomics, (Baltimore: John Hoszns Press, 1968) Pp. 363—412.

Wt WAL WITONLT RIA, DAST e i 2 i SRR
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rn, metropolitan plannlng models. Since no re~ - cijv
sponsible decision-makers on this earth have .
a2, Viewpoints dominated by any one of these  .n soynos

traits, the main area on which he focuses

attention is almost guaranteed to be irrele~ ,wjivay

vant tg4pract1cal decisions in metropeolitan
areas.
E F R e 72

JEreast e T SEEE ST B AN WU £ e

It is the gap 1ndicated by the above writers, between

4 e
I

comprehensive economic models of regional development and
soh e F et eyt e T S a0 7

iterative, satisficing models of public policy formulation

that may be narrowed by the advisor's performance of the
oA
data transformation function. Specialized information con-

cerning economic policy must be transformed into knowledge
R S O LI O Y Ealtde SF oo

that will be relevant and appropriate for public reglonal .
a
development policy. The attempt, often tried in regional
Fooes Lt L

planning, to change public policy-méking procedures to con-

form with a rational planning format has met with little

[T {'rT(-
+

success. The purpose of this research is to bridge the

gap with an appropriate mechanism rather than revise either

type of activity.
el ' .

: There are three themes that run through public policy
for regional development., These are: (1) The generation of

fragmented localized project oriented policies; (2) A heavy

aofuwre 24pritton Harris, "Quantitative Models of Urban De-

velopment: Their Role in Metropolitan Policy-making," in
Harvey S. Perloff and Lowdon Wingo, Jr., Eds, Issues in .#
Urban Economics, {Baltimore: John Hopkins Press, 1968}, i
"Digcussion of Part II," Comments by Anthony Downs, p. 427.
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weighting of alternatives in favor of immediate or short
run returns and pay-offs:; (3} An emphasis on the physical
development and infra-structure relative to "software”
programs such as educational enrichment and job training.25
4 su1o The basis for these themes lies in the political en-
vironment and power relationships in a multi jurisdictional
region., Significant investigations of the characteristics
of public policy in multi-jurisdictional areas have been
conducted in metropolitan areas with urban centers. SRR
o These findings are appropriate for the two districts
used in the case illustrations because they both contain
large urbanized areas. However, most economic development
districts established by the Economic Developmerit Adminis-
tration are located in areas of rural poverty'and high un-
employment. For studies of public poiicy in fﬁes;.areas it
would be necessary to look at the work of fﬁra;_sociqlogists
concerned with patterns of communitf social structure and®
‘organizational characteristies. *® fnn et s hoEan od

- A general review of policy formulation in multi o€

jurisdictional urban areas is found in "Politics and Power

in the Metropolis™ chapter 7 in The Metropelis, by John C.

25A series of cases of metropolitan public policy

decisions that illustrate these themes may be found in
Roscoe Martin, et al, Decisions in Syracuge (Indiana
University Press, 1961, New York: Double Day Anchor Books
edition, 1965), winilan’d .o Durwll o ayol
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‘Bollens and Henry J. Schmandt.26 The authors discuss the

. patterns of political influence indicated by studies of

At;anta, New Haven, Chicago, and Syracuse and two small
_cgmmunities in New York State. ;najfﬁgrﬁg-;g D L L RRp
-1 These studies, with the exception of Atlanta, describe
a pluralistic policy-making environment where power is fo-
cuse@ according to the issue through the coalition of in-
terests or actors concerned. The extrapolation'of these
findings may be made to multi-jurisdictional areas and =~
summarized by the concept of a 'web' of political influence.
.. . The parts or reference points of this web are the
political jurisdictions and the actors. There are cities,
towns, villages and counties with varying degrees of powers
and prerogatives under the state constitutions. The actors
include business, labor, political parties and the formal .

27 The interaction of et

decision-makers and bureaucracy.
actors within and among the jurisdictions create what might
be termed a political eco-system wherein each issue disturbs
the ecological equilibrium and causes some degree of re-

alignment., Major change, such as the adoption of a metro-

politan or areawide government, represents one end of the .

2630hn C. Bollens and Henry J. Schmandt, The Metropolis,
Its People, Politics and Economic Life, (New York: Harper

wiaee 27por a more complete discussion of forms of government
and types of actors see Edward C., Banfield and James Q. :
Wilson, City Politics (Cambridge: Harvard University Press,
1963).
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spectrum while inability to agree on any.movement or change

at all represents the other.28 e Booa 9ty bedads

o ariv This multi-centered, issue oriented, pélitical system
affects the development of regional policies and gives them
the characteristics or themes identified above. The first

of these, fragmented, localized project oriented policies,
stem from the bargaining ﬁethod of m#kiﬁg inter-jurisdictional
policy decisions., Identified as partisan mutual adjustment

by Charles Lindblom.29

this process results in the matching
of benefits or trade offs such that policies can be appor~
tioned to the localities in some measureable way. To achieve
this unit of measurement the specific project is normally the
nomenclature for the policy. o ittt moy} priwotrod eus
diuzs This approach to policy for the region may achieve
some coherence through a political market mechanism but it
is quite different from the broad comprehensive approach to

N

be fdund'in the theories and models of regional economists

and planners, - Ciedemn maomeoold steeld Bubdd sdD

TR 28 ' S SOt L T o 3T JJ‘I.}“S’THL" f?fm derimrasl e
_ See Martin Meyerson and Edward ¢. Banfield, Ppolitics,
Plannlng and the Public Interest, (New York: Free Press,
. Macmillan, 1965} and Brett W. Hawkins, Nashville Metro:
The Politics of city-County Conscolidations. (Nashville:
Vanderbuilt University Press, 1966).
‘ 4
29charles E. Lindblom, Intelligence of Democracy,
(New York: Macmillan, 1965).
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A second theme is the heavy weighting of alternatives
in favor of short run re£urns and payoffs. This is deter-l
mined_by the need for payoffs to support the political s
system..aihase payoffs must have visibility in the form of
a project and must also be timed according to the demand

of periodic elections. #::7 1 zsmufld wo coirglusgopuois ar

Y

"Esi*;-This is in obvious_juktap9§iiion £§ the factors ogh?
£ economic devélopm;;t st:ééééy.wﬁich reqﬁire_substantiaf‘*
consistency of programs ;§er\exteﬁded périods of.;ime. Any
immediate changes or payoffs are diég;unted by“a loﬁger
range p;rspébtive in which actions ;nd 0ppor£unities act
¢ in a cumulative fashion. Conflict.may occdr when:decisions
¥ are made basé&“on-shbrt run payoffs that in thg_ionger run
are borrowing from.futu;§:§qtantials for more cﬁmprehensive
development, For examﬁié; £;x iﬁcegpive plans may result
‘in attraction of indﬁstry that williﬁf&bide immediate re-~
> sults in terms of employment but 5é ﬁﬁéuited to the longer
term economic potential of the area.  as:dd adr xt Lnue? ad
The third theme places an emghasis on physical de-'s.
‘ve;opment and infrastructure improvemehfé.‘JThis“is due in

AR TIR
part to the greater visibility .of these kinds of actions !

R RIS T ST s <3 GRS T A T

and in part to the concrete and generally accepted benefits

that they produce., As it is easier to gain potential agree=

P - g
C o En ST

ment on a regional incinerator than on a regional police.;
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force, it is politically more likely that prOjects resulting

in physical merovements will be undertaken before social

"r.‘.}i.z.iu'-.'r'.f“\.w..' POLEIEPTP I Ite SEREPICNREIWL - Y [V S~ R [ DO

. el L3

service and human resource "development programs. X P

This is 1n contrast to economic development polzczes
Lt @it o B A 1EEE lran Fonwi - ERa SRR

where external economies and economies of agglomeratlon

Rass

based on infrastructure development are only a part of the
SRR e A Coean I apm DRYBIT BBEEIE ..a.:«fzt’;j:;w;. S HoNLeR3Y

total developmeht approach. Programs for human resource

develoPment as a basic condltlon for economic development
SHAEOY B2 I

are a generally agreed upon theme in the literature.
Economic development policy also emphasizes the development
BOL RN DBARELERT 2] L AACIILON0T DAMONN0S o S35 e Linn
of the labor factor and entrepreneurial skills., The re-
duction of regional opportunity losses may be substantial

FOLDOTE JREM JBLOOGOLE S0d 3o Quitelnselin Asrwigerioug
if the ability of people to make use of the potential ad-

AR I

vantages of a reglon is increased,
mpandeg sy (sLesto Y dollsszoint wol davscn w24

} ‘.zl - Creation of Policy Knowledge ﬁi?tﬁﬂﬁﬁi o
-éﬂo--'The formulation of policy, whether based on economic
or political models, is supported by the probees of:oOn;
verting information into policy knowledge. This process
is a primary determinant of the data transformer role as
agcribed to expert advisors. 1In a preceeding chapter the
implications of the role for the advisory’relatiohiﬁefe’ﬁ
explored, ‘7 ¥ Lsdexqussal gedy el noljsmcial e&il

Ysm t5r2 B3sb yoiico nildug Dus Issidilng Yo #fpil i
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The process of converting information into policy

' knowledge is exemplified by elements of the planning pro-~
B S PR ST LA N vy ey

cess applied to community development. The need to estab-

- lish policy for an area is determined as a first step that

RN PIETCR T S S R R e . 1]

--initiates the collection of data. This search for infor~

mation is guided by traditionally eetablished areas for
Tade Thy ermr o wine syyr Tovesrenfevsss rgariepov o JAnl un mauss

reseerch additional areee etated at the outeet of the wOrk
and the professional orientation of the expert in charge

Bomrwesons 6% pobioneee olzed g ous aageleveh
of the work. :

For example. basic agreement may indicate the need to

Rt TR v Ny - RN NS rﬂ;i'&; O e R IR TSRS S . i}

collect data on economic conditions. Eetablished practice

may lead to the use of employment and sales figuree. and
o Ymanl et o a2

professional orientation of the economist mey produce a

gm.

search for data on inter-industry transactions,

Ags the search for information prooe;de:“th;‘pzoceee
of identification of problems and potentials begins,
Actions based on theoretical and practical investigations
are applied to the analysis of the data. This leads to o
the clarification of alternative futures or outcomes basged
on existing or revised policies. One or more technical i
solutions to problems or methods of realizing potentials
are usually produced at this stage. - - wli %o erilanil )l

This information is then interpreted by the expert

in light of political and public policy data that may
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affect the selection of alternatives. The final advisory
recommendations resulting from the consideration of public

policy determinants are transmitted to the policy-making
institution, “itevrils SLTW BT By LRaBOTY ﬁ@wbﬁmﬁﬁiaﬁEX?l

SN he transmission of policy knowledge to the decision-

making unit or units is a critical part of the data trans-'
formation function. As indicated by the variables stated in
chapter sixteen the relation between expert advisor andfj“i'
policy-making organization iéiéi%féhéiy'iﬁpdrtaﬁf; The pro-
cess of converting information into policy knowledge is in-
fluenced by the type of relationship that exists and the flow
of policy knowledge is indicated by the magnitude and inten-
sity of the relation, -7 &8 celen sendd Bexsoon esdl 824908
~wLun

The process of con#erting information into policytiﬁq

knowledge"is'ﬂarkédhbf én"inputqdf specialized technical
data_?hat is subsequently modified by inputs of political

’“Enﬁ éoéiél needs. The search for a policy response to a
technical or social problem is usually formulated first in ’
terms of'a teéﬁnicai solution. For example, waste disposal
prdblems in communities mﬁy be critical to maintenance of
political support for an existing governmental policy body.
First a technical solution will be sought with regard to ™ ™

methods of dispoéal or site for disposal. Only when the

technical solutions have been explored, will political alter-

natives such as regional cooperation or redefinition of
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public responsibility be conzidered. . m-z~-~rn'.ef~ ERCIER
si+ For this reason it is important that the public policy

aspects of decision altermatives be included in the data
tranéféfmﬁtion process. This is what distiﬁéuiéhes it from
purely fact finding inquirigsmorHtechnicalmasgistance programs.
To have maximum positive impact on policy-making in complex
~situations where expert information may be particularly help-
ful, édvice must Se presented by the expert advisor in the
form of relevanp_pqligyﬁknow;gdgeigng)._ugthegwise, recom-
mendations with a high degree of technical accuracy will usu-
ally be of little help to the pqlicyfmakgf: A vl Pl
wre~ - The discussion of the setting for regiﬁnal deveiopmeﬁt
advice has covered three major areas. These are the public
policy-making body, the expert advisor, and the characteris-
tics of political policy and economic policy for regional .
developments ... ... 4. feiT theoe oiaaoc o al jnﬁﬁ.ﬁﬁ&b _
. .The picture that emerges provides an image of tqozquite
different kinds of policy formulation pertaining to fegional
community economic development. Economic policy, as formu-
lated by expert advisors and advisory organizatiohs; is not
easily integrated into public policy formula?ﬁ@.by épge;nfﬁ; .
mental policy-making organizations. There is a demoﬁstra£eé
need for expert advice concerning substantive economic . . .

O

policy. There must also be policy advice concerning the .,

T REIEML IOy v SRDOEC FEatiin T 2y BT < R A A B AR S - 3 51
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political process, the incorporation of economic policies,
and their modification in terms of the political environ-
ment. This research will attempt to show, through the
case illustrations, how the data transformer function as
determined by the variables set forth above may accomplish

this task.
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CHAPTER TEN

THE ECONOMIC DEVELOPMENT DISTRICT ORGANIZATION

""" Introduction
Section Three is devoted to the presentation of a

description of the activities of two economic development

district organizations and their relations with development

. experts, local governments and local and county planning
boards, It became appafent in the course of the research
that the establishment of an advisory relationship was
important in two respécts.' buring the period of initial
formation, the districts were expected to develop general
district policy programs that required significant parti-
cipation by expert advisors in economic development,
community organization, law and community planning. As
the district organizations began to function as develop-
ment: agencies they established advisory relationships with.
the cities, towns, and counties in the district, These
relationships were critical to the adoption of overall

policies and for coordination of development projects.
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A History of Area Redevelopment: The National Resources
Planning Board, Area Redevelopment Administration and The

Economic Development Administration

Two landmark programs directed toward economic
development in the United Stétes are the Tennessee Valley
Authority anﬁ_ghe National Resources ?1§nning Board, The
TVA remains up;qug in the.Uhiggd States where the Federal
Governﬁent éreafed é.corporafion to develop the natural
resourcés of anlénfire vailey section. The two best known .

books on the TVA arehﬁi-bavid E. Lillianthal, TVA: Pemocracy
1l

on the March, an& Dav1d 0. Selznick TVA and the Grass Roots.
Lillianthal describes the organization and progréms of the
TVA from his own vantage point while Selznick analyzes the
POIigiéélsaha"éééiaifinteraction both internal to the - .. -
organizatioh and in its relations with other organizations
and gfoﬁﬁéﬁin fhé ?éliéy. Selznick describes how, through '
the process of cooptation, the programs of the TVA were
modifiéd by local interests, The very unusual nature of
government intervention in the Tennessee Valley and the
fact tﬂat it has not been repeated doés. however, diminish
its usefulness for understanding later progrémé.

The ﬁational“Resources Planning Board, created under
President Franklin Roosevelt in the 1930's, has a more

lnavid E;:Liilianthélj TVA: Demoéragi‘gg,ghgiﬂggéh.

(New York: Harper & Bros., I853), bavid 0. Selznick, TVA
and The Grass Roots, (New York: Harper and Row Torchbook, 1966),
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direct bearing on economic development programs of the 1960's.
During more than a decade the Board promoted régional and
national planning and development. Shortly after World War
II a conservative éongreas abolished the board in a reaction-
ary move against any form of national planning similar to
that undertaken in Soviet kusaia.

The National Resources Planning Board concept was
first embodied in the National Planning Board as an adjunct
to the Public Works Board as of July 30, 1933. The Board
was to advise on the preparation of public works through
development of regional plans, surveys and research, and
correlation of efforts among Federal, State and local
agencies., On June 30, 1934 Executive Order 6777 established
the National Planning Board and established a National
Resources Board and Advisory Committee to prepare and
present to the President a program for the use and developf
ment of land, water and other national resources. A year |
later Executive Order 7065 issued June 7, 1935 transferredlliv
these activities to a National Resources Committee which.; .
was abolished the following year under Reorganization Plan I
of 1939. By public fésolution on June 7, 1939 the National
Resources Planning Bbafd was established in the Executive*‘

Office of the President.2 Executive Order 8248 September 8,

2(53 Stat., 813, 5USC133snote. 133tnote).
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1939 called upon the Board to “"prepare and make available
to the President with recommendations such plans, data and
information as may be helpful to planned development and use
of national resources,"

The National Resources Planning Board was abolished ;
by a resolution of the Congress on June 26, 1943 to be
effective August 31,'1943.3 Rexford Tugwell, one of
President Roosevelt's friends and advisors, later Governor
of Puerto Riéo and Chairman of the Interdisciplinary Urban -
Planning Program at the University of Chicago, summed up
the efforts at national planning and economic development
as follows: .

It (National Resources Planning’Board) had -

at first been an adjunct of the Public Works Board,

then had gained more autonomy as the National '

Resources Planning Committeé, It had carried out

some useful surveys in the conservation field,

had sponsored planning units in the state govern-

ments, and had made cautious suggestions concern- -

ing policy. But it had not ventured into the
fiscal field and had tried to conciliate both

Executive Departments and the Congress, It never _"'”

possessed the necessary independence and review
authority for genuine planning, and it was always_
feeble and insecure.

The National Resources Planning Board was largely .-

concerned with planning for public investment in community

e

3 (57 stat., 169; 5USC133 note).

“Rexford G. Tugwell, The Enlargement of the
Presidency (New York: 1960, Doubleday & Company), p. 408,
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facilities. However, an important undercurrent was the
philosophy that public investment would stimulate private
industry to develop and expand. This same philosophy is
apparent in:the later Area Redevelopment Act with its
emphasis on public facilities projects and in the Public
Works and Economic Development Act of 1965.

In 1941 the Natiocnal Resources Planning Board pub-

lished a report on Development of Resources and Stabilization

of Employment in the United States, in three parts entitled:

“"The Federal Program for Natiowmnal Devélqpment,“ “"Regional
Development Plans, " and “Funciional Development Policies."
These reports focused mainly on public works as the means
for extending public services to the people, for creating
jobs, and for planning the conservation of natural resources.

Part I of the report discussed the objectives for
national and regional public works-planning and development
policies. The general objective was stated in the form of
a question:

Does the project aid manage to derive from
all available resources the maximum benefit and
satisfaction consistent with the permanent main-

tenance of our primary resource base? Does it
increase economic welfare, private employment
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- stabilization, and improve the utilization of
resources?3 -

'-“bététhin Part II1 of the report the link between o

" public works and private economic activity was more clearly
Lol Lo memmaesle e g0 om0 oL T e

" stated,
A soundly cdnceived public waks proéram is
an essential part of the total public activities
and expenditures that are desired to stimulate a
~high level of employment and economic activity.®
.,-.The link between government and private industry was
never clearly spelled out, however, and the emphasis remained
on the primary and direct effects of public investment in
termgzqf_creating jobs and providing services,
The NRPB's apparent successor, the President's
qouncil of Economic Advisers was created by the Employment
Act of 1946, Rexford Tugwell in an article on "Govern-
“mental Planning at Mid-Century" discusses the Council of
Economic Advisers as an outgrowth of the national economic
and public works planning philosophy of the 1830's., The

Council of Economic Advisers is of interest not only be-

cause of its ties with earlier efforts at national programs

5National Regources Planning Board, Development of
- Resources and Stabilization of Emplovment in The United
States., "Part 1. The Federal Program for National Develop-
- ment.” National Resources Planning Board. January, 1941
- {Washington: U, S. Government Printing Office)., p. 33.

6Ibid.. "*pPart III. Functional Development Policies,"

P. 5.
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to promote employment but also because it is an advisory
organization to the President and as such was the subject
of an important analysis of governmental political advisory
rel.';tionships.7

The comprehensive study of the Council by Edward S.
Flash, Jr. led to a number of conclusions about its role as
an advisory organization in economic planning and policy
determination. He found the Council to ﬁe concerned with
broad policies and ideas that proyided the foundation for
the dévelopment of national economic policies. The Council
often assumed both an educational and promotional role in
its relations with the President. The Council emphasized
the development of recommendations that were within the
framework of policy issues involving the President. 1In
addition, as the Council became more mature the planning
aspect of economic policy came into greater prominence,
first in terms of emergency planning and later as a more
general strategy for reducing cyclical fluctuations.

From these directions the Council developed as a
personal staff to the President with a pervasive, govern-

ment wide perspective on economic matters relative to

7Re.xford G. Tugwell, "Governmental Planning at Mid-
Century. The Journal of Politics Vol. 13, No. 2, (May, 1951).
See also Stephen K. Bailey. Congress Makes a Law (New York:
1950, Columbia University Press).




231
public policy concerns. Flash concludes that the Council's
- relationship with the President is a relation between econ-
omic knowledge and presidential power distinguished by the
fact that:
The Council's reliance upon an interpretive
and opportunistic application of jits expertise has
- been inevitable and natural. It is an outgrowth
of the epvironment of presidential association and
political conflict, of broad-scale involvement and
subjective analysis in which the council has lived
and workegd,8 " o
Regional Economic Development Programs after World War II
After the enactment of the Employment Act of 1946 the
next: significant event in the path toward area development
- programs was the enactment of HRS141 as revised in confer-
-ence July 27, 1953. This bill terminated the Reconstruction
Finance Corporation and created the Small Business Adminis-
~tration on July 1, 1954, The SB2 program began with a
revolving loan fund of $275 million of which $150 million
was for loans to businesses that could not obtain credit
elsewhere.
This program continues today to be an important factor
- in regional economic development programs. The Small Busi-

ness Administration, inspite of cases of mismanagement and

corruption, has been a primary agéﬁt acting for the government

BEdward s. Flash, Jr., Economic Advice and Presidential
Leadership., (New York: Columbia University Press, 1964),
p. 307.
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in stimulating the creation and expansion of new businesses.
The Small Business Act of 1958 made SBA a permanent federal

agency and increased substantially the size of the revolving
business loan fund.,

Interest in area development programs was increasing
during the 1950's under the promotion of Senator Paul Douglas
of Illinoia.9 Senator Douglas introduced a bill in the
Eighty Fourth Congress in 1956 that would have set up a
$100 million revolving fund to aid urban industrial areas
experiencing ﬁhemployment rates in excess of six percent.
This introduction of the six percent unemployment base has
remained a part of all subsequent area development legisla-
tion in one form or another. Interestingly, in light of
the rural emphasis in the Public Works and Economic Develop-
ment Act of 1965, provisions for aiding low income rural
areas were added during the protracted legislative struggle

in the late 1950'9.10 In 1956 the Douglas bill never reached

For a detailed historical discussion of area redevelop-
ment legislation see: Sar A. Levitan; Federal Aid to Depres-
sed Areas, (Baltimore: The John Hopkins Press, 1964), and
Roger Davidson, The Depressed Areas Controversy; A Case of
American Business Politics, (Ann Arbor: University
Microfilm, Inc., 1964).

10In addition to the primary sources listed above, this
summary benefits substantially from the historical analysis
of area development legislation by Dennis Rondinelli in "The
Evolution of Federal Regional Development Policies and Pro-
grams. A Political Analysis," (Ithaca: Cornell Penn State
Regional Organization Study, January 1967). Working Paper
No. 2. Mimeo.
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the floor of the Senate inspite of a compromise between
John Kennedy and J. William Fulbright, This compromise
gave rural araaa consideration equal to urban centers and
gave jurisdiaﬁion fof ﬁhe bi;l to Kennedy's Senate Labor
Subcommittea.l.j.txha:1 T e

The Eisenhower administration prevented the considera- .
tion of the Douglas bill in 1956 and Douglas reintroduced
it in the 85th Congress ia 1958, This bill was enacted in
amended form August 15, 1958 and was agreed to by the Senate. .
on August 22, Eisenhower then vetoed the bill on September . -
6 explaining that there was too little "local responsibility;l;,
Dennis Rondinelli points out in his monograph that the basic.
difference in philosophy between Eisenhower anq_Douglas was
Douglas’'s belief that outside capital was needed to stimu-
late industrial expansion whereas, Eisenhower felt that
industrial dévelopment was a local responsibility and that
. the market mechanism should allocata_the location and, -
magnitgda.of ecdhoﬁic activity. e Do fﬁ . oy

r Tﬁewprohlems of unemployment and depressed areas were
becoming more visible as the 1960 election appfaached.and
provided an importantipqlitiéai.issue. In the 1958\91ec-
-gions the Democrats gained thirteen Senate‘seats and fdrty

"seven House seats. Douglas introduced a bill in 1959 that

Mpederal Economic Policy. 1945-1965. A Back- . ..
ground Report, (Washington: Congressional Quarterly — ° =
Service, Inc,, 1966). .. o L
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was caught up in mounting political pressure from both
Republicans and Democrats. After protracted maneuvering
a compromise bill was passed by the House on May 4 in a
Calendar Wednesday proceeding and accepted by the Senate
on May 6, 1960. The bill provided $251 million for loans,
grants and technical assistance for industrial and rural
areas and was again vetoed by President Eisenhower.

The end of a decade of relative inactivity by the
federal government in the economic development of the
nation was signalled by the Eisenhower veto and John
Kennedy's primary campaign and victory in West Virginia.
The nation's political forces began to indicate recogni-
tion of the need for some general effort to alleviate the
economic problems of less developed regions of the country
that had benefited little from "free market" economics.

On May 1, 1961 President John F. Kennedy signed
into law the Area Redevelopment Act authorizing the
President to appoint an Area Redevelopment Administrator io
serve under the Secretary of Commerce. The Administrator |
was authorized to loan $300 million from the Treasury to
finance industrial and rural redevelopment loans and public
facility loans. On November 13, 1961 the ARA administrator

announced that 135 industrial areas, 641 rural areas and
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47 indian areas were eligible for aid under the unemployment

.. s 12 -
and income provisions of the act. R SRR PP S0t S s AN

A related measure passed during 1962, the Public
Works Acceleration Act, was designed to have an immediate
impact by directly creating jobs in depressed areas similar
to the public works program of the 1930's. Then in 1964
President Johnson signed two bills of importance to area
development efforts. One of these, the Economic Opportunity
Act, provided the authority and funds for human resource |
development programs tﬁat coulqlbe carried out in con-
junction with economic develoﬁﬁént programs. The Community
Action Programs, although faﬁd%ing the larger cities, have
also provided a bﬁéié.organiz;£ional model for the more
rural districts- defined through ARA's successor, the Public
Works and Economic Deﬁélopmen£ Act of 1965. The Economic
Opportunity Act also contained provisions for assistance to
small business thus complementing the Small Business Aéﬁiﬁ—

istration programs. SO -_ : - con o B S . : ‘ e
Perhaps the most important piece of legislation that
can be considered a ﬁrelude to the Ppblic Works and Eé&ﬁéﬁic

Development Act of 1965 was the Appalachian Regional DeveloP-'m

ment Act of 1964. Here was a specific law providing for

e

12 pederal Economic Policy, 1945-1965. Op. Cit.., p. 36.

s
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federal assistance in the economic development of one section
of the country. Over one billion dollars was authorized
over a six year period for development in twelve states.
The program was to be administered through a joint federal
state partnership under the direct control of the governors
or their representatives who serve on the Appalacian
Regional Comm;ssion.

Meanwhile the ARA program had run into difficulties
with the Congress in 1963. President Kennedy sent to
Congress a bill to increase ARA funding_authorization but
it failed to pass inspite of a series oflamendments reducing
the amount of the authorization.

By 1963 ARA had approved nearly 300 projects costing
more than $100 million but the.impact was small inlany one
area and proponents of the bill fOund that these expendi—l
tures did not increase support for the program. ARA would
expire in June 1965 and the prospects of its extension were
not good. In 1964 and early 1965 the peneral Accounting
Office issued several reports that wefg critical of ARA
operations and noted administrétivé irréqularities. ARA
had been unable to establish a strpng iﬁstitutional base
and clientele structure. The."pérklbarrel" aspect of public

works programs added to the political problems of the agency
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and did not strengthen it as has been the case with the
Corps of Engineers. Administrative and procedural problems,
common'fd rost new organizations, were joined by substantive
probléms that continue to plague its successor.

The difficulty ARA had in establishing a substantial
contribution to the economies of depressed areas was due,
ironicallj}'to national economic problems and the market
economy. During 1960-63 national unemployment exceeded five
percent and ARA tried not to sponsor projects that might be
interpreted as competing with existing businesses. There
are still substantial problems faced by area development
programs. In the enviromment of the early 1960's they
proved to be mortal for ARA,

" Faced with the demise of ARA June 30, 1965 the
administration began work on a substitute proposal that
would encompass ARA-activities but on a more politically
acceptable basis., The President's Council of Economicu .
Advisers indicated three major problems in ARA strategy
and program, First, ARA dispersed its funds too widely |
to have an effect on any particular redevelopment area.
Secbnd. designated redevelopment areés were confined to o
single counties thus restricting the program's opportunity

to assist the larger self sustaining economic regions.
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Third, it was recognized that many areas did not have the
basic infrastructure necessary for a higher order of econ-
onmic devalopment.13

To conteract these deficiencies the Johnson adminis-
tration began to draft a new act to replace ARA after June
of 1965. Working with the bureau of the Budget, two basic
concepts were employed. One was the "Pole de croissance"
or growth center that would act as the focus for develop-
ment programs in a region. Investment in the growth center,
it was felt, would result in multiplier effects that would
promote the development of the entire region.

As a corollary to the growth center it was ﬁéceséary
to consider broadening the redevelopment area concept t;
encompass an economic region.’ Thus the draft bill contained
provisions for the formation 6f économic development dis-
tricts containing two or more redevelopment counties and
such other counties as deemed appropriate to the regional
definition., Within each development district there would
be one or more growth centers,

This approach immediately raised political problems
which are central to the case studies that foilow. The

controversy over growth center designation'was accurately

3 , : ; Pt it
- Council of Economic Advisers, Annual Report of the

Council of Economic Advisers (Washington: <U.S. Government = =

Printing Office, 1965), p. 140.
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forseen by some mgmbers of Congress, On one hénd every town
in a deﬁresééd area might want to be designated as a growth
center, and on tﬁe other it would be difficult to make a
technical determination as to which had growth potential

and which did not. These two problems became central issues
in the case of the Mohawk Valley Economic Development
District and provided important insight into ﬁﬁe relatipn
of expert to political and administrativé'orgaﬁizatipns,uﬂ”_

A third element of the new bill was the forméﬁ%on of
Regional Commigsions forhsectionspof the country ouféidg o
Appalachia:.'This.so called "little Appalachia"p¥oposal
was specifically in return for Congressional éupbo;t”for
the Appaladhia Bill passed in 1964, So far it has not been
widely impleﬁénted. Although other regional dommiésions
have been?g9£é$iished the funding levels are miniscule
compared to Appalachia. -

Politicalﬁstrategy played an important part in thé
drafting of thé?sill from another angle as well, beseeing
difficulties in reporting the bill through the House Banking
and Currency Committee, as had occurred with the earlier
Douglas bills, &Aﬁégzﬁitle I was added. This provided for

federal grants forwconstruction of publié works and develop-

ment facilities ih redevelopment areas.,. Thus the bill had - - .-



240

public works added to its title and could be assigned to
the friendlier Public Works Committees in Congress.

On June 22 the Public Works Committee of the House
reported the bill (HR6991) with the seven Republicans
on the committee issuing a minority report that stated
in part;
...we believe that the measures it (HR6991)
provides have been proved to be wasteful and
ineffective, that the bill as reported was
hastily and poorly drafted and that Congress
would be abdicating its responsibilities if it
enacted a bill of such sweeping scope with so
few Congressional guidelines and controls for
proper administration.l4
The House accepted the bill with only three amend-
ments, none weakening the intent of the legislation. House
passage occurred on August 12 with the Senate approval follow-
ing four days later.

The Public Works and Economic Development Act of

1965 was signed by President Lyndon Johnson on August 26,

1965 thus creating the Economic Development Administration

to replace ARA whose expiration had been temporarily ex-

tended beyond the June 30 deadline.

14“Regional Development", Congressional Quarterly.
Vol. XXIII, No. 27 (July 2, 1965), pp. 1291-1292,




CHAPTER ELEVEN

ECONOMIC DEVELOPMENT OF THE MOHAWK VALLEY

Introduction

The signing of the Public Works and Economic Develop-
ment Act of 1965 authorized the designation of multi county
economic development districts in areas across the country
with high levels of unemployment. Two sections in the
Northeastern United States that qualified under the Act
were the Mohawk Valley counties between Utica~Rome and
Johnstown-Gloversville and the Pgnnsylvania Counties sur-
rounding Wilkes Barre-Scranton. The accounf that follows
in this and chapter twelve is a description of the organi-
zation and first two years of existence of the Mohawk
Valley Economic Development Distfict and the Economic

Development Council of Northeast Pennsylvania.

History of Community Development Efforts in the Mohawk Valley
The Mohawk Valley in general and Utica-Rome in particu-
lar experienced five phases of economic development according

to Dr. Virgil Crisafulli, Professor of Economics at Utica

241
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College, These were: the pre industrial phase, the early
industrial and commercial phase, the mature industrial phase,
the decline of the 19th Century economy, and the emergence
of the new econbmy;
The pre industrial phase extended from early settle-

ment to the War of 1812 and was marked by colonial econqmic

activities such as farming, milling, tanning, dairying and =

metal working.. ; The tendency to settle along the Mphawk_H_:
River in this period, because of transportation needs agd o
protection from indians, set a pattern of linear develop-fb,
ment in the valley. This corridor has been reinforced
periodicallygﬁy the creation of new transportation_:outgsi_lh_
along the rivexr, . .. .

Barly industrial and commercial activity began after
the war of 1812 and was signalled by an event of natiopa;“. R
importance in 1825 with the opening of the_Erie.Cahal.f By
1853 railroads connected Albany and Buffalo p:ovi@ingﬁthg.
second transportation link through the valley. The intro-
duction of the power lodm enabled-textile industriéé to
expand throqghout éhezﬁaliéy éxbeﬁt for the flat lands

around Utica. It was not until the introduction of steam

o S

L . .

virgil Crisafulli, “Economic Development Efforts in
the Utica-Rome, New York Area", 'in John H. Nixon, Community
Economic Development Efforts, (New York: Frederick A,

Praeger, 1964), pp. 107-180.
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power that the textile industry built factories in the city
itself. The end of this phase of development was marked by
the selection of a three member industrial development com-
mittee in 1845, This committee spearheaded the formation
of industries in the Greater Utica area to take advantage of
advances in the use of steam power. Local capital was em-
ployed by local entrepreneurs to develop this industrial
base in contrast to more recent attempts to secure capital
and managers from outside the region.

The mature industrial phase from 1865 to 1912 encom-
passed the period between the Civil wWar and World war I.
Dr. Crisafulli notes that,

The third phase of industrial growth saw

the development of the industries for which the

Utica-Rome area became best known. These in-

clude dairy farming and cheese manufacture,

canning, water and rail transportation, textile

manufacture, leather and leather products,

metals, and metal products, copper and brass,

and silverware. '

By 1912 textiles accounted for forty-four percent of
total manufacturing employment for Herkimer and Oneida

Counties. Both Utica and Rome experienced a growth in

metal working and metal products industries. Of historical

2virgil'crisafulli, "Economic Development Efforts in
the ‘Utica-Rome, New York Area", in John H., Nixon, Community
Economic Development Efforts, (New York: Frederick A.
Praeger, 1964), p. 109,




- 244
significance is the design of an advanced rifle by Eliphalet
Remington, Jr. and the invention of a typewriter, which led
to the establishment of the Remington arms and typewriter
industries in Ilion a few miles east of Utica.
" The mature industrial phase reached its peak about

1910 and was carried along by World War I with the heavy
demand for tgxtiles, metal products and railroad transpor-
tation. The valley, a major corridor to the west, supported
Ja largé tranqurtation industry. Vestiges of this period
?'cén-be seen today in the still impressive but vacant factory
| ﬁuildings surrounding the river in Little PFalls.
o After 1918 a phase of decline set in that was partlally
‘hldden by the expansive period of the 1920's, the national
depresslon of the 1930's and the artificial stimulation of
the Second World wWar. After the war, the decline was quite
noticeable aﬁd precipitous, By 1958 textile employment had
deélingd from forty-four pexcent of manufacturing employment
in 1912 tolfour'point two percent, Of interest to communi-
ties searching for the "growth" industries of today is Dr.
Crisafuili's éommént that;- | | |

| 'Tﬁe'great_expansion between the Civil-

Wwar and 1912 was .carried forward by about ten

© industries: textiles, transportation, agri-
culture, cheese manufacture, canning, gun

manufacture, tools and other metal products,
copper and brass, and lumber, building
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materials and furniture. These were by and
large growth industries in the 19th Century

and became declining industries in the area

of the 20th Century. They carried with them
many dependent supplier firms and other ser-
vice industries. Thus, the decline was general.
complex, profound, and of long duration.

Industrial Development Activity

Early attempts at industrial development appear to
have been centered at the western portion of the valley in
Utica-Rome. In 1896 the Utica Chamber of Commerce encouraged
local citizens to raise $100,000 to form the Savage Arms
Company and in 1919 favored the formation of a city planning
commission. Little was accomplished during the 1920's and
1930's. 1In 1945 the Utica Industrial Development Corporation
was founded and worked with the newly designated New York
State Department of Commerce. These organizations was
assisted through financing from the New York Business Develop-
ment Corporation, established in 1955, A coalition of de-
velopment groups, community leaders, and government officials
was able to attract three major industries to the Utica area.
‘The most important of these was General Electric which, be-

ginning with a tube plant in 1942, expanded into the manu-

3Virgil Crisafulli, "Economic Development Efforts in
the Utica-Rome, New York Area", in John H., Nixon, Community
Economic Development Efforts, (New York: Frederick A.
Praeger, 1964), p. 117.
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facture of radio receivers, phonographs, and military elec-
tronlc equipment. in'1961 General Electric was the largest
: employer in the Utica area with 6,800 employees.
| In 1948 Chlcago Pneumatic Tool Company moved to a site

in Frankfort just outside Utica. Employment levels have re-
mained.steédf at around 2,000 employees. Then in 1953.-
Bendlx Corporation moved into a plant built in 1947 by
Continental Can Company in south Utica and has been employlng
between one and two thousand.

Further development efforts in the 1950's focuséd.on
a retraining program for electronic technicians and metal
_ workefs. £he expansion of Sperry Rand Corporatioh; alnew
headquarters for Mohawk Airlines and the renovation.and
reuse of vacated manufacturing buildings. 1In so faf.as
possible, the development organization assisted companies
.by proﬁiding sites and building plants under lease agree-
- ments. The city of Utica extended utilities, paved roads
- where heéeséary and made zoning changes to accomodate the
new uses, Other towns also cooPeréiéd on siﬁing of new in-
dustry.

In Rome, interest in the economic development of the
area focused on Griffiss Air Force Base and Rome Air Material
Area (ROAMA.) As the base expanded, private industry de~

veloped to serve the needs of the defense installation.
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In 1960-61 a Defense Department decision to phase out the
ROAMA 1nstallatioﬁ was met by a storﬁ of local protest.
Subsequent defense considerations prompted retention of
the facility until 1963 when discontinuance was again an-
nounced. A second "save ROAMA" drive was mounted and at
present the facility remains in operation with some 3000
employees while the Air Force base alone employs 8000
civilién.workgrs.

The results of the “de.velo]_:ment effort;s; in the Utica-
Rome Area as analyzed by Pr. Crisafulli are indicated in

table 1.

Organizations Oriented to Ec&nomic Development

The Utica and ﬁﬁme development corporations provided
the legal and institutional basis for developing sites and
securing financing for new or expanding industries. Other
organizations also played a part in the "new economy" phase
of the valley's industrial development. A New Products
Clearing House was set up to stimulate new ideas and in-
ventions that could be marketed. In 1957 a Mohawk Valley
Council for Economic Development was established and, sup-
ported by a grant from the Commitéee for Economic Develop-

ment, published a report by Dr. Crisafulli titled An

Economic Analysis of the Utica-Rome Area. This led to the

% 5
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ChaPter Eleven  -9-tTsnoiet T

Table one, Establishments Assisted by Nonprofit Develdpmgnt
" oOrganizations and Public Officials, 1945-1961

S : A ©- - YBEAR 1961
ESTABLISHMENT ASSISTANCE GIVEN ' STARTED EMPLOYMENT
G.E.~Radio -+ - purchased, renovated 1945 1
Receiver Dept, and leased building I
G.E,-Light ' Provided site, streets, 1951 6,800
Military Elec~ . sewers, fire and police
tronics Dbept, protection outside city _
Chicago Pneumatic Donated site and build- 1948 1,380
Tool Co. ing plans, provided o -

sewers, fire and police
- protection _ _

Bendix Corp.  Rezoned site, trained 1951 1,095

e wpxkerst _ St
SPétry;Rand Corp. Renovated building 1957 1,234
Mohawk Airlines, Developed site, con- 1958 675
Inc, structed and leased

_ . buildings -

Utronics, Inc. Provided building . . 1959 83
Hess 0il Co. Sold site i 1960 16
Bendix Radio - - Renovated and leased ° 1960 140
Division building _ .
Oneida Electronics, Helped find building 1960 300
Inc. _ L . i R
Cook Electric Co. Renovated and leased 1960 . 225
Nohawk Valley . Sold site .. . . | . . . 1961 .. .. .-13
Cement Co,’ - ————

‘ Subtotal . = - - o . o S 11,561
Griffiss Adir - . . L. e v e . 11,282

Force Base
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formation of the Mohawk Valley Federation of Loca1 Govern-
ments supported by the mayors of 25 cities, towns and vil-
lages. The federatiqn has not been active because it was
not supported by the Republican dominated county govern-
ments. However, in 1963 the Oneida County Development
Corporation was created and works with the city development
agencies in attracting new industry.

New York State created a Job Development Authority in
1961 to supplement the work of local development authorities.
By 1963 it had made loans totaling $329,000 to four develop-
ment corporations in the Utica-Rome area.

Finally, there is the Oneida County Planning Depart-~
ment created through a reorganization of the county govern-
ment in 1963 that provided for an elected county executive,
Since its creation the department has become the major
professional planning organization in the valley. The first
county executive Charles Lanigan, former Mayor of Rome,

New York, was interested in economic development as a part
of county planning. He worked closely with the planning
Commissioner D. David Brandon who attempted to_initiate a
planning program that would address itself to the economic
development of Oneida and Herkimer counties. Herkimer
county established its own planning board and contracted

with the Oneida County Department of Planning for professional
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séivices; In addltxon, a jOlnt two county planning program
was 1nst1tuted under the guidence of a Governmental Policy
 and Liaisoa Committee, | |
" In the easternlparu”of.the veliey,:tﬁe mejor deveiop-
" ment effort is carried out by the Fulmont Faczlltles Cor-
poration. This is a joint Fulton-Montgomery county agency
‘that combines industrial development with economic opportunity
“'pkogreme under.the direction of Raymond Sill. Its activities
are centered around the Amsterdam area which faces some of
the same problems as utica-Rome. oﬁe unique aspect of
'Fulmont is that it combines in one agency economic resource
" development prograﬁs with human resource development. Job
training and induetrial site preparation are both carried
out uﬁdersthe same corporation offerinq an opportunity to
key industrial developmeot to the available human resources.
Urban renewal has not been a major factor in the de-
velopment of the.vallef.. In Utica the urban renewal pro-
gram was sefiously bogged down witu the important exception
of a newly eonstrucfed deperfment store,: In Rome a project
had been completed edjeceuﬁJEo downtown that added a motel
"and discount department atore but d1d little to enhance a
“decaying and obsolete czty commercxal center. thtle Falls
‘”completed ohe commerc1a1 prO;ect and is plamning a second

while in Amsterdam the major physical changes have been due
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to highway construction. 1In essence, urban renewal has not
been able to provide cleared land for industrial sites, in
the cities of the valley, that is attractive to business
and commercial prospects.

The current economy of the Utica-Rome area indicates
the emergence of a new base for the future. While in the
past heavy reliance was placed on textiles, in 1961 defense
expenditures supported approximately one-fifth of the total
employment in Oneida-Herkimer counties. Dr. Crisafulli sums
up the new economy by the following contrast.

Three factors characterize the new economy

and distinguish it from its predecessor: 1) the

shift of manufacturing concentration from textiles

to machinery and transportation equipment; 2) the

shift to non manufacturing employment; and 3) the

new concentration of employment in defense activities

both in manufacturing and at the Air Base,”
Participants in District Organization
Assaro, Dominick Mayor, Utica, N.Y. 1968- (Demo.)
Barwick, James Director, Oneida County Plan-

ning Department, 1967- Senior
Planner prior to Jan. 1967

5Virgil Crisafulli, "Economic Development Efforts in
the Utica-Rome, New York Area", in John H. Nixon, Community
Economic Development Efforts, (New York: Frederick A.
Praeger, 1964) p. 153. NOTE: The preceeding account of
economic development in Utica-Rome relied on the report by
Dr. Crisafulli and the following secondary sources: Paul
B. Williams. Industrial changes in Utica Since 1940, Oneida
Historical Society (Utica: Utica Mutual Insurance Company
Publisher, 1957). Harold Rubin, "Utica, New York, A Case
Study in Community Efforts and Industrial Change." Un-
published MPA Thesis, Syracuse University, 1956,
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Branden, D. David: -«

Brennan, William
| Dildilian, Ara 7T.

T

) Dulan. Frank

Gapin, Michael

Grﬁﬁoﬁski, Donald
Herxick, Thomas

Kennedy, James G.

Ladd, John M.
Lanigan, Charles .

L -

Nichols, Paul

N

e Tt

- Program Director MVEDD K .
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" Deputy Director, New York State
. 0ffice of Planning Coordination,

1967= s

Director, Oneida County Planning

Department prior to January 1,

1967

Chief, District Support Division
Office of Development Districts,

. EDA

President, ﬁVEDD, Member OEDP
Committee :

_President, Fiber Glass Products

corp. Amsterdam, New York

- Mayor of Utica prior to 1968

(Repub., )

_ Planner, Onéida County Planning
- Department

Commerce Regional Supervisor,
New York State Department of

‘ TCQmmerce,_Utica, New York

Economist, District Plans
Division, Office of Development

 Districts, EDA

Planning Director, City of

* Utica 1968-Formerly Senior

Planner, Oneida County Plan-

‘'ning Department

‘Executive Director, MVEDD,

Member OEDP Committe?

- Director, New York State Office
"of Planning Coordination, 1967-
- Formerly Oneida County Executive
= (Repub. ) ' '

i

e .



Nixon, John H.

Paolino, Raymond

Peterson, Ronald

Pirnie, Alexander

Sitterly, Mrs. Arlene

Tyson, William

Valentine, wWilliam

Webster, Orlo

Wrigley, Robert

Zappone, Thomas A.

Zimmerman, William
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Economic Development Advisor
Formerly New York State De-
partment of Commerce

Economist, New York State De-
partment of Commerce

Commissioner, New York State
Department of Commerce, for-
merly Director of the N.Y.
State Office of Planning

Member of Congress, Utica, New
York (Repub.)

OEDP Committee, Chairman,
Fulton County Economic Develop-
ment Committee

Bureau of Planning Administra-
tion, New York State Office of
Planning Coordination, Formerly
New York State Department of
Commerce

Mayor, Rome New York (Repub.)

Retired, formerly Commerce
Regional Supervisor State
Department of Commerce, Utica
New York

Chief, District Plans Division,
Office of Development Districts,
EDA

Member OEDP Committee, Executive
Director, Oneida County Indus-
trial Development Corporation

Deputy Commissioner, New York
State Department of Commerce

NOTE: The above list comprises the major participants in the
events described in the case. When additional parti-
cipants are introduced they will be fully identified.
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 6¥g;nization Qf the District, Phase I

| TheIMphawk Valley Economic Development District, as
constituted on July 1, 1968, is located in north-central
';ﬁﬁwkiofk Staté,_west of Albany and east of Syracuse, It
v{inéludes the counties of Oneida, Herkimer, Fulton, Mont-
g&mery and Schoharie; and the citi&h;of Utica, Rome, Little
Falls, Amsterdam, Gloversville and Johnstown. The district
Ipopulation'in’lQGO was 461,931 with about 350,000 people in
: the Utica-Rome SMSA.G RS
o Uhemploymént'ih the district ranged from seven perQI{

cent in 1950 to seven point five percent in 1960 and five

pdiﬁéigight.péfcent in 1965 with the exclusion of Schoharie
-ngqunty.7 - Schohaxie County has experienced a continued un-
.eﬁgioyhénénfaté of close to ten percent from 1958-to 1965
although the county contiins only about four percent of the
_distfiét.eméiqyment.e o o

Currentiy the major industrial development is occuring
J inielééiricéiféquipment and machinéfy and in the éxpansion,
6f Griffis§ Air Force Base, Both of these activities are

I P

centered..in the Utica-Rome SMSA.

L RN

¢§OVera11'Economic Dé?eloyﬁant Plan.'Mbﬁawk valley -

;fEconomic,DeveIOpment District, December 1967, pp. 15-18,

"1bid., p. 27, Table S.

3Ibid.. Supplement 3, Mimeo.
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Early efforts to further the economic development of
the Utica-Rome SMSA was basic to the manifestation of in-
terest in Federal economic development programs. The
passage of the Public Works and Economic Development Act
of 1965, noted earlier, and the role played by Congressman
Alexander Pirnie and Oneida County Executive Charles Lanigan
in developing this legislation stimulated local interest in
a multi-jurisdictional development district. There also
had been prior experience with Area Redevelopment Adminis-
stration (ARA) programs which created awareness of the po-
tential for funding of public works projects under the 1965
Act.

In November of 1965 ﬁ. David Braﬁdon. Planning Com-
missioner of Oneida County, outlined the possibility of
creating a six-county ecoﬁomic development districé, to
include Oneida, He;'kimér. Fulton, Montgomery, Lewis and
Hamilton counties, at a meeting with representatives of
four of the sixlcountiea.g This idea was not pursued,
however, and Oneida County joinad with Herkimer under a
two-county planning program,'that had been originally
approved on February 20, 1964, to develop an Overall

Economic Development Plan (OEDP) for the two counties. At

9
Utica Press, November 23, 1965.
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the end of 1965 booh coeotles were eliglble under Title I
of the 1965 Act to receive grants for public works and
development orojects.' The two—cduoty'OEDp was completed,
but on'July 1; 1966 Oneida County became ineligible under = -
Title I due to a drop in its unemployment rate. At this
poinﬁ attention returned to the multi-county district con-

cept as a means of continuing the eligibility of Oneida

County and the cities of Utica and Rome. Brandon, who had

Er
-4

reviewed a draft of the 1965 Act and suggested funding on

a slidihg.scele‘base&-oe differeno'levels of unemploymentolv
began to rekindle local interest in a multi-county districtf
He was joined by Hon. William Valentine Mayor of Rome, who -

also saw the opportunlty for continulng ellglblllty, es-

pec;ally since the CItY had been deve10p1ng an application o

for a major study of tourlsm and recreatlon potent1a1 for

o FE B R AR b T T - e

the Rome area.

- o LT R T U W Y SR

Some mlles to the east in Albany, Governor Rockefeller

amy ot ey .:r"r'i,. s Wi Lo A

and his Secretary of Commerce. Ronald Peterson, were also

interested in the establlshment of development distrlcts.

N ‘ p-."rv"',"‘; PR T Caal

Shortly after passage of the act, Peterson and his deputy._ﬁ”

0 _ S _ ‘ | o )

1 Memo from Brandon to Charles Lanigan dated April 15,
1965. Lanigan sent this on to Senator Kennedy who acknow-~
ledged it but the suggestion was not incorporated into the
Act. .
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William Zimmerman, were in contact with the newly formed
Economic Development Administration in the U. S. Depart-
ment of Commerce. It is reported that New York State
first proposed that the entire state be designated as a
development district. This opening gambit was not met
with enthusiasm by EDA officials since it was interpreted
as purely a bargaining maneuver. Shortly thereafter three
districts were defined with the assistance of Dr. John
Nixon, an EDA official, who had previously served in the
New York State Department of Commerce under Governor
Averill Harriman. His kﬁowledge of the state's economy
may have been useful in closing the distance between the
statewide district concept proposed by New York and the
smaller more homogeneous districts envisioned by EDA. 1In
addition to the Mohawk Valley District, composed of Oneida,
Herkimer, Fulton, and Montgomery counties, a Saint Lawrence-
Black River District and an Eastern Adirondack District
were defined.ll See map one.

The actual task of organizing the Mohawk Valley

Economic Development District and preparation of the

11The Saint Lawrence-Black River District has prepared
an OEDP, been designated by EDA, is funded and has employed
an executive director. The Eastern Adirondack District is
still in the formation stage.
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District OEDP was assumed by Mr. ﬁimmerman and his assistant,
George Cooper in Albany, and by the New York State Commerce
Department Regional supervisor, drlo Webster, situated in
Utica. Mr. Webster and his assistant, Donald Grabowski,
became involved during the winter of 1965-66 and Mr. Webster
proceeded to formulate a tentative list of district board
members based on his. long experience in economic develop-
ment affairs'in the Mohawk Valley area.

Those selected by Webster repfeéented a broad cross
section of people who had been prominent in public affairs.
Many held positions either in public or semi-public organi-
zations while others represented various economic occupa-
tions such as manufacturer, farmer, and salesman. In most
cases tﬁeéedpotgnt;a;&pember; were known to political and
governmental officials yithin the district and this criteria
entered into: theirx qelgc#iqn sgnce appointment was by the

local andxtounty,ggﬁggqmantg. The diversity of backgrogpqu_
and interests:.of sthese flft;’_EIQ'ht people coupled with, hl;th
local viéibilityﬁlenpug_sen;ifivity to the board in terms
Of'Edmmﬁnicationjgetwegn ;P;a1 and‘regional organizgt;ogpqua
This 1istkpf1fif£yf;igﬁ; names was sent to c°ﬂpﬁ¥nn]€);
boards 6f'supgrvisorsfwmayors and other officials«in, the

four counties with the suggestion that they consider them

in the appointment of Board members and that they send
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representatives to a preliminary meeting on:August 17, 1966,
Out of Webster's 1;32;.fif£y;éix of the fifty-eight were
eligible, fifty~four Qéré”désiqﬁated as members by their
respective counties, and éiéhf.additional members were added
for a total of sixty-two. It may be of some significance
to note here that while seven of the eight additional mem-~
bers were elected to the thirty-two member Board of Directors,
Mr. Webster had been able to identify twenty-five of the
thirty-~-two potential board members. This was done several
months prior to the drawing up of the by~laws that specified
the composition of the membership.

As a further“preliminary step Mr. Webster secured the
gervices of Dr, wWilliam Gragg, President of Fulton-Montgom=
ery Communtiy College, as acting president to preside over
the organizational meetingé. Dr. Gragg was interested in
the development of the areas served by the college and at
the same time was politically acceptable to the centers of
influence in Amsterdam-Gloversville and in Utica-Rome.

The district-was to be organized accoxding to EDA
policy that requi?ed créétion 6f an indepen&eﬁt public
corporation. An a;térnative févored by some of the district °
representatives waé.;n intefgovernmental cbﬁncil; The

Oneida County planners were particﬁlarly intereated in this,
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feeling that direct participation by government officials
in regional policy recommendations would be important for
implementation of proposals. The planners had experienced
this structural difference in dealing on the one hand with
a citizen planning board and on the other with a commissioner
of planning,

Oon August 17, 1966 the organizational meeting was held
through the efforts of Orlo Webster who was to serve as
acting secretary for the organization until permanent offi-
cers were elected. Commissioner Peterson, Deputy Commis-
sioner Zimmerman of the New York State Department of Com=-
merce, William Brennan and Alan Yakely of EDA, and D. David
Brandon of the Oneida County Planning Department were among
those present. Mr. Brennan explained the reguirements for
district designation and it was decided to appoint two com-
mittees, one to prepare the by-laws and the second to pre-
pare the OEDP. Subsequently, the State of New York received
a grant from EDA for technical and administrative assistance
to district organizations which contributed toward the pre-
paration of the OEDP and the drafting of the by-laws and
papers of incorporation.

The attendance at the organizational meeting indicated

considerable interest in the formation of the District.
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| Some attended because they wished to be direqt}y involved
and others so they could report back to those who had
selaected them., A high level of attendance was.maintaineé
at general meetings, Board of Directors meetings and special
committee sessions. As the organization of the district was
accomplished the participation narrowed to a smaller more
intensive group of ﬁeople. The general membership provided
a broad basis for passive participation., The Board of
Directors acted as the legitimate governing body. An
executive committee became the decision point for policy
recommendations, and the special committees and staff pro-
vided the primary input of knowledge, |

PYENRIE Dr. Gragg asked for names of people to serve on the
two committees and, at the_ne;t_meeting on September 6,
announced the appointment of four individuals to each com-

mittee. The membership of the OEDP committee was as follows:

fes e, Mre. Arlene Sitterly ... Fulton County
John M, Ladd "~ Herkimer County

safitiiwta. Ara T, Dildilian . . Montgomery County
Stephen T. McTigue @ Oneida County

The OEDP committee immediately held its first meeting.
with Dr. Gragg, Mr. Zimmerman and Raymond Paolino. Mr, .
Paolino, an econcmist in the New York State Department of

Commerce, was assigned to write the OEDP in cooperation with

the committee. At this meeting, Michael Gapin of the Oneida
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COunﬁy:Planning Department offered his services to the

a2 Mr. Paolino was to proceed to write a draft

committee,
of the descriptive sections of the OEDP for review at the
next meeting., This preparation was guided by a manual of

instruction provided by EDA as to content and format.

Tﬁe District OEDP-

The next OEDP meeting was held on October 4 and George
COOper.'ﬂr. Zimmerman's assistant, was present. The economic
description section was reviewed and changes made where
indicated by committee members' local knowledge. Mr. Gapin
and James Barwick of the Oneida County Planning Department
reviewed the material intensively before each meeting paying
particular attention to statements concerning Oneida and
Herkimer counties. George Cooper reported to Mr. Zimmerman
after this meeting that he felt the OEDP Committee members

were competent and interested and that Ray Paolino had es-
13

tablished a good working relationship with them. Those
in attendance at this meeting were: Dr. Gragg, Mrs.
Sitterly, Messers Dildilian, Ladd, McTigue, Gapin, Yakely,

Cooper, Paolino, Webster, and Grabowski.

leemo from Donald Grabowski to Orlo Webster, Sep~

tember 7, 1966.

13
Memo from Cooper to Zimmerman, October 6, 1966.
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. The relationship between the staff experts and the
board me@bersjip the development of the OEDP was sub- -
stantive rather than procedural. This is indicated by
the informal nature of the meetings and the willingness
of committee members to add knowledge that they felt rele-
vant to the various sections of the OEDP. The process of
drafting the OEDP was marked by concern for substantive
-ﬁrather than procedural mattera. Paolino d1d follow the
 format of the EDA manual but, as the choice of growth |
centers will indicate, did not adhere to procedure when
substantive issues intervened. This was an important
factor in dbtarnlng agreement among members of the board
" to OEDP polic1es.
3

'{ on NoVember l, EDA officials held a meetlng with the

OEDP Committee to revlew thelr progress and to encourage

i £ oo B

them to complete the OEDP 80 they could quallfy for dis~
trict designation at the earlxest possible time. 1In addl-.
ti;;%;; nx.ﬁﬁ;enéééi“tﬂe'ﬁﬁé rield coordinator, and the
dlrector of the EDA Reglonal Offlce in Portland, Malne, the
meeting was attended by Dr. Gragg, David Brandon and Mlchael
Gapin, Arlene Sitterly and Ara Dildilian., .

A guestion was brought up at this meeting concerning

the possible inclusion of Schenectady County in the district.';

oo
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The idea had come from people in that county located out of
the District but it was looked upon with disfavor by those
in Fulton and Montgomery counties. This was due to the
fear that the other counties would be overpowered by the
Schenectady-Albany area with its large population and big
cities. Oneida County representatives were not so strongly
opposed, however, and had considered the possibility that
eventually Fulton and Montgomery counties would become more
closely allied with the Albany-Schenectady center leaving
Oneida and Herkimer as a separate two-county metropolitan
district. This was not possible at that time, however, due
to EDA district eligibility requirements.

It was decided at this meeting that each of the four
county representatives and the state and county planners
and economists would take certain responsibility for fur-
ther preparation of the OEDP, especially the sections on
problems, objectives and projects. These assignments were
to be agreed upon at the next meeting in one week's time.14

Therefore, on November 9, the OEDP Committee met in
Fort Plain, N. Y., and each county representative agreed
to form a sub-committee to assist Mr. Paolino in preparing

the parts of the OEDP pertinent to each particular county.

14Memo from Cooper to Zimmerman, November 10, 19é6;
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. . This meeting was well'aﬁtended and included, in addition to
q_Mr.=anlin0.'Més§ef§ Wébsier, Grabowski, Cooper, Fred
Bennett and_George'Nighik;;ﬁ from the New York State Office
.of Planning-Coordinatioﬁ;féééph;ﬁmolney and Mike Gapin from
'_the|0neida County Plaﬂning Depértment; Messers Yakely,'
'._Mc':igue_. Ladd, Gragg, Dildilian and Mrs. Emma Krauss sub-
stituting for Mrs. Sitterly. Thus out of the fourteen:

people there were four professional planners, four employees

of the New York State Department of Commerce and an EDA

field coordinator, : .- i_;;w#p” x ~,I—;;;4q,, v
. Agreement was reached that the subcommittees would

develop material on the prbblemé and p;qjectg for their -
respective areas andiwoula:then ﬁold separate meetings with
Mr. Paolino to review their findings. The meeting concluded
with a general-discussidn'bf the district's problems and -
potgptiallfor-economié development. -

The input of knowledge in the development of policies
came from a variety oOf experts and types of experts. The
major policies in the OEDP concerned education, transpor-
tation, use of resources for economic aqtivity, planning

and intergovernmental cooperation.ls The recommendations

based on these policdies tooksthe form of a list of projectsﬁ

150verali Economic¢ Development Plan, Mohawk Valley
Economic Development District, December 1967, pp. 75-76.
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for the district. The subjectivity of the advice that de-
termined the selection of these policies and projects was
minimized by the procedure used in making advisory recommen-
dations. The economic analysis of the district was followed
by identification of problems and potentials. The problems
provided a basis for formulating policies and projects
that would take advantage of the potentials., Subjectivity
of the recommendations appeared primarily in the assignment
of priorities to the projects. That these priorities did
not create conflicts among local members of participating
governments was due to the substantial input of political
knowledge obtained from politicians and governmental members
© of the advisory organization.

'Economic concerns dominated the analysis and formula-
tion of problems and potentials. The collection and analy-
sis of data followed a basic economic methbdoiégy. The
econamic'COnéépt of public investment as a factor in in-
creased private economic activity provided the rationale
for the acquisition and preparation of plant sites, pro-
vision of sewer and water facilities and conservation of
natural resources. The basic concept of the importance
of transportation in the Iocation of economic activity was

fundamental to the suggested improvement of transport
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_.facilities. fheé;-iﬁproveménts would, according to economic
theory; give thé'rééion a comparative advantage over other
Ka;egions that posseésed a iess articulated transport system.
. A further inpuﬁ of ecoﬁomic knowledge is illustrated by
ﬁ_the.growth center propdsal that appears below.

The issues in the OEDP recommendations were such that
"a significant level of consensus was achieved and there was
little evidence of dissatisfaction from any one section of
the districf. This was due to the consultative process in
the developmeht of the OEDP and the selection of issues

' that were based on district wide economic considerations.
Consideration of the projécts, however, reveals an emphasis
on public investment that would have district wide impact.

. This was followed by selection of more specific projects

designed to assist the various sections of the region.

- The "a" priority projects are listed below and the summary

_,of problems, potentials and goals are included with a com-
plete list of projects in the appendix to this chapter.
Projects one and three through six are regionwide in
‘ scéﬁé while the others provide assistance to localities
”_guch that all sections of the district are covered.
éépecially the tﬁé urban centers of Amsterdam-Gloversville

and Utica-Rome. .
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i A e —— ey i dujp ol S -

.16 . problem Potential Goal Goal
Project Number  Number Number Priority
A IR -
l. Nuway 1 3 2 A
2, Little Falls Thruway
interchange 1 3 4 A
3. Airport to serve Fulton
and Montgomery counties 2 3 10 A
4. Airport to serve
Herkimer County 2 3 10 A
5. Area vocational high
schools 3 - 3 A
6. Expansion of higher
education facilities 3 —— 1 A
7. Little Falls industrial
site development 6 -—-— 5 A
8. Little Falls industrial :
park development 6 —— 5 A
9. Gloversville water sys- _ :
tem expansion 15 ——— 16 B
10, canajoharie water sys-

tem expansion 15 - 16 B

11, Rome Tourism develop- :
. .ment 10 1,6 8 A

, 12, Amsterdam industrial o
. site developmént .6 —— 5 B

. 13. Montgomery-Fulton
..  regional water ' . :
" systems | 14,15, 7 11,16 A,B
14. Montgomery-Fulton : '
counties planning

 program 13,14 . -== 9,11  Aa,A
15. Amsterdam water - _ :
system improvement - 15 ;. —_—— 16 B

Two meetings were held on December 15, one in Utica
and the other in Herkimer. At the Utica'meeting a formal

presentation was made on behalf of Oneida County emphasizing

16
Overall Economic Development Plan, Mohawk Valley
Economic Development District, Decembexr 1967, p. 86.
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. thé'né;é'ééépthe estggliéﬁment of two institutions of higher
educaﬁion-and construction of the Nuway, a highway from
Canada to Binghamton that woulé.éﬁés.ﬂe;r U;ica._“_W“

The second meeting, in Herkimer, was_at?ended bj the
'.press and was less well organized. John $;55“ﬁ§& prepared
a questionaire that had been sent out to peoplgliplﬂerkimer
County. The response was very light however;.a;& ﬁf. Ladd
read the nine replies at the meéting;' Some of the major
needs for the county were identified as more industrial
sites, a Nuway and a county airport.17 The planne:s,
Messers Gapin and Olney, frém the Oneida County Planning
Department were present at both mgetings'as part of their
responsibility for the joint cﬁunty planninglp;ogramﬂ
Their contribution to the OEDP waé*made mainly at the
meeting in Oneida County. ""’*':fi;f;i o

" Purther meetings were held in Fultoﬁ_aﬁd'HOhtgoﬁery
- Counties that followed a fairly informal pattern. From
these meetings, Ray Paolino was able to draft the OEDP
section-onlp¥ob1em§, deficiencies, potentials for growth
'-ﬁnd de§elopment goals.and there was a general review
..ﬁeeting February 15, 1967-coqcerned with a preliminary

draft of district problems, potentials for growth and goals.

. Memo from Paolino to Zimmerman, December 16, 1966,
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The environment in which decisions on policy were made
was one of high demand and substantial support. The OEDP
was necessary for designation of the district and future
funding from EDA., The decision-making process was essen-
tially non-programmed since alternatives were evaluated
according to a set of criteria that had not previously been
utilized., The combination of experts in economics such as
Paolino, with those knowledgeable about community needs and
local political expectations such as Webster, was possible
because of the general need for policy recommendations.

The types of issues faced were such that support also re-
mained high and disagreement did not prevent the achievement
of consensus building.

In terms of policy decisions within the district it
was primarily a question of gaining local acceptance of
project recommendations. Most of the projects were already
of interest to the local governments so that action de-
pended on recommendations based on the expertise of the
district organization concerning both the policies and
methods of implementation.

The final meeting of the OEDP committee was held on
March 1 to review a revised draft of the OEDP and to dis-
cuss projects. Paolino submitted a list of projects and

included three that had EDA applications pending. These
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were expansion of the water supply in Gloversville and
Canajoharie and the development of an industrial site in
Little Falls, -

Mr. Paolino's list of ten projects appears in the
finai approved OEDP in essentially the same order of
'priorit& as listed by him with the exception of a Rome
tourism project that he did not include but which played
‘an important role in the final dgsignation of the Rome
Growth Center.18

‘The Qfowth center proposed in the OEﬁP was.developed
&uring thé preparation of the plan and there waslgéﬁérél
agreement that there should be two grqwth.éenters, one
covering.thé Utica-Rome area and a second cbvering the
Amsterdam-Gloversville area. This aspect of the OEDP will
bé discussed in a subsequent section. See map two.

: Thé'drafting of an OEDP consists of three basic parts
tﬁat require different kinds of participants and different
c&nfigﬁratibns of knowledge inputs. The first is a his~
tsrical description, the second an gnalysis of problems and
thé'third'éqformulation of objectivés. projects and priori-

ties. The variety of people involved both on the OEDP

18 ) NN
" ‘Memo from Paolino to MVEDD Committee, February 24,
1967. See OEDP, p. 86.
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Committeé and as outside advisors provided the resources
necessary to develop the OEDP., Functionally, the OEDP was
written by one man, Ray Paolino. Substantively however,
it was a joint process marked by local participation and
the input of localized knowledge. The OEDP itself was
judged to be a superior product by the evaluation section
of EDA. This was due in part to Mr. Paolino's following
accurately the EDA handbook on OEDP preparation, but more
significantly, dﬁe to the local participation of those
having specialized knowledge about their area and those
with professional backgrounds in planning and industrial
development, There was both cooperation and interchange ‘

- among professionals and among local community representatives.

Organization of the District, Phase 11
During the period that the OEDP Committee was meeting;

the organizational committee drew up by-laws and secured
resolutions in support of the district from the county
boards of supervisors. The only problem of support that
arose was with Oneida County due to political differences
between the Democratic members of tﬁe Board of Supervisors
and the Republican county executive., The board members
would not approve a resolution naming the county executive

as the representative from the county because they wished
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to be represented by their Chairman. This matter was re-
solved in a characteristic manner by appointing both the
County Executive and the chairﬁan of the Board of Super-
visors as repreaentatives.lg

One other incident of a political nature occurred due
to the sensitivity of the New York Sﬁate Department of
Commerce organization to the Republican party affiliation
of the Governor. The previous year, 1966, éenator Robert
Rennedy and Eugene Foley, Secretary of cOmﬁerce} had visited
the Adirondack region of the State and Kennedy propdsed the
formation of a North County Council for which ﬁe secured
an EDA grant in the neighborhood of $100,000 for the period
June 1966 to September 1967. It was felt that the State had
been by-passed and that the Council might be a barrier to
the organization of the state planning districts and the
EDA districts that had been worked out by Commissioner
Peterson.

With this in the background, Orlo Webster learned that
members of Senator Kennedy's office had arranged for the
Senator to meet with Dr. Gragg and Thomas Zappone in Utica
on June 3. Apparently, the Senator planned to be in Utica

on that day. Webster advised Dr. Gragg to use caution in

19
Utica Observer Dispatch, December 6, 1966.
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deciding whether or not to meet with Senator Kennedy; but
Dr. Gragg decided tentatively to go ahead with it. However,
" the é;ﬁﬁtor.céncelled plans to visit Utica and the meeting
waé'hever held.zo As aifootnote, the Congressman whose
 district includes Hérkimer and Oneida counties is a Republi-
can, Alexander Pirnie, and both Representative Pirnie and
'Senator Kehnedy supported the Pyblic Works and Economic
'Development Act of 1965.

 The first official meeting of the Mohawk Valley
Economic bevelopment District, Incorporated, was held on
Jﬁnuary 17, 1967, Officers were elected and Maurice
"Richardson”waslnamed President pro tem because he was unable
to accept the presidency for a full term., In addition to
’ memberé df the district the following state and federal
officialé.attended this meeting: Edward Unger, EDA program
'6fficér.-Alah Yakeley, EDA field coordinator, William Zimmer-
::'man, Deputy CQmmissiohér_of the New York State Department of
cOmﬁérce,'ahd.Orlo Webster, Commerce Regional Supervisor,
New York State Department_of Commerce.zl. No doubt this was
'a gratifying momeﬁi fo?IOrlo Webster since he had been the

key organizer at the local level and had spent considerable

20Memo from Orlo Webster to McGrath, November 30, 1966,

21

Utica Daily: Press, January 18, 1967."_‘ 
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time and effort during the previous fall on district

matters.

The articles of incorporation of the district contain
the following statement of the formal organizational mandate
as drafted by the organizational committee.

To research, investigate, plan, initiate,
perform, conduct and complete, and as to others

to encourage, foster, advise, assist, promote,

attract, coordinate, guide, collect and disseminate

information regarding projects and research directed

‘toward economic, industrial, educational development

and betterment of the people of the Mohawk Valley,

regionally or locally, and directly or in association
with political subdivisions of Federal, State,

County and local governments and agencies thereof,

with interested individuals, groups, organizations,

foundations, and corporations, 'and with universities,
colleges, school districts and educational bodies

of all types.zz ;

This implies broad analysis and planning to increase
GRP (Gross Regional Product) and provide the basis for a
mix of productive factors that would produce expansion of
employment ‘and a rising level of per capita income for the
region,”

It should be noted that little newspaper publicity
had appeared concerning the district or the preparation of

the OEDP between the time of the organizati onal meeting in

August and the first official meeting in January. No stories

’

22certificate of Incorporation of Mohawk Valley
Economic Development District, Inc¢., Sec. 2.
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were found in the files of the Utica Press and Utica

Observer Dispatch on the QEDP prior to its approval at the

. Board meeting of March 30 when the OEDP was officially

;. approved,

The research indicates, however, that this was not -
due to lack of participation but rather to the informal
nature of che organizing effort and particularly the low
level of ﬁoliticallconflict within the district conceming
_regional mattere; |
o The=second official meeting was held on February 16,
1967 and consxsted of members of the executive board. The
Fgeneral pollcy was that the Board would meet monthly and
the entire membershlp would meet Just once a year at an
“eenuel-meetlng. Later an executlve committee was estab-
lished to meet bl-monthly alternating with the full board.
This practice was not instituted, however, until a year
-1ater. o |

At the meetlng February 16, Ara T. Dildilian was
elected presldent to replace Mr. Richardson. Then on - -
 March 30 the board gaAve final approval to the OEDP and it
‘waa sent to Dr. Wzlliam Je Nagle. nireotar of the Office
hof Dlstrlct and Area Planning of EDA with a lettes Af en-

dorsemen ' by Deputy Commissichéf“iimmegman;
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This OEDP contained the proposal for two growth centers,
as mentioned previously, because both the state officials
and district representatives felt it to be a sound recom-
mendation in terms of economic development concepts and
district organization.23

The organization of the district set the guidelines
for the advisory obijectives and essential advising activity.
The selection of the executive director reinforced these
dbjectives. The advisory objective was to provide recom-
mendations for projects of regional significance that could
be assisted by federal grants. The primary aspect of this
objective was the OEDP statement that set the framework for
project recommendations. The provision of information abouﬁ
sources of public financing apart from sPecific.recommen- h
dations was also an important objective.

The essential advisory activ;py was the generation.of
project recommendations and technical assistance to indus-
trial development groups within the district. This emerged
after the completion of the OEDP and in conjunction with
the hiring of professional staff, The essential advising
activity was keyed directly to the local and.county govern-
ments beonuse of the breadth of board membership_and the

presena~ of dovernment officials on the membership roster,

231nterviews with Raymond Paolino, James Barwick, John
Ladd and others.
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Thg_prgap}zational experience of the Mohawk Valley
District may be summarized by reviewing local, state and
federal participation as the basis for the successful es-
tablishment of the District.

At the local level in the Mohawk Valley Charles
Lanigan, through his fdrmer-positiOn as Mayor of Rome,
was familia;:withhARA type programs and was an early sup-
porter of the 1965 Act when he was Oneida County Executive.
This concern was coupled with the professional interest of
D, David Brandon, the Oneida County Planning commissioner,
in development planning. His approach to planning empha-
sized the allocation of resources to achieve optimum levels
and mixes of production rather than allocation of a fixed
level of income.  In essence, this was pianninglfdr pr64 ”
duction rather than planning for consumption.

- At the state level, the interest iﬁ-the 1965 Act was
largely that of gaining a share in the program espetially
since the state was governed by a Republicah'whereas‘afea |
development legislation was identified with the Democratic
party. The state's first contact with the newly estab-
lished Economic Development Administration supports_thia
assunption as illustrated by the request to designate the

entire state as an.Economic:Development Distriect,
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Onc2 the executive branch of state government decided
to establish development districts there was a joining of
forces among local, state and federal officials. The local
desire for project funds was coupled with the state govern-
ment's wish to participate in federal grant programs. This
union was then reinforced by the fledgling Economic Develop-
ment Administration's desire to demonstrate its ability to
implemegg the 1965 Acﬁ.

Some generalizations may be ventured from the organi-
zational experiences of the districts. One is the importance
of the state government in guiding the forces of local self
intereat:into an organizational pattern that sets the basis
for multifjurisdictional cooperation. A second element is
the uaefulﬁess of a fiéld office system within the state
agency. _Tﬁis provides a iocal base for organizers while
maintgining the broader state widé perspective, In the
third place, the presence of politicians and planners
familiar with planning for production factors (development
planning) coupled wiﬁh'prior experieﬁce in federal economic
development programs provided a local initiative for par-
ticipation. That a district was successfully organized
within the political environmen£ of the Mohawk Valley

appears to be attributable to these three factors.
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R Thé Groﬁfh'Center'cvntrbversy. Phase 1

As districts were formed under the 1965 Act the EDA
administration worked to organize their efforts to en-
courage and support activities at the local level and at
the state level, Primary responsibility for the organi-
zation of districts was lodged in the Office of District and
Area Planning later designated the Office of Development
Districts. The major efforts of EDA were divided between
two députf assigfént secggtaries,.one for Economic Develop-'
ment Planni;g aﬁd tﬁé second for Economic Development :. -
Operatioh. fhe Office of Development Districts is the
majorqbperating offiéé under Development Planning while the
Office.of Pﬁbiic Works and Development Operations handles
projeci appiiggtions and g;ants.

Tﬁe bffiée of Development Districts was originally
organized according to geographic areas but by June 1968
was divided ﬁetween pre~-designated and post-designated
districts witﬁ geographigal divisions under these two
functional headings. A third division is the District Plan
Division, formerly called the_District OEDP Policy and
Evaluatiéh ﬁivision, which is responsible for reviewing the
OEDP's submitted bf the districts to see that they-confbrm

with EDA requirements. (See chart one.)
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Chart I
Office of Director Training
William J. Nagle, and
Director Evaluation
Act
Special Deputy Director for Plan- District
Projects ning Action
Fred Eaton, Deputy Director Plans
District Plans District Support District Organi-
Division Division zation Division
Robert Wrigley, (Post-Designation) (Pre-Designation)
Chief William Brennan, Jack white, Chief

Chief
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Of particular interest to the Mchawk Valley District
is the EDA policy on "economic development centers" commonly
known_as "growth centers.® The Acﬁ itself declares that
these centers shall be designaté& by the Assistant Secretary:
in accordance with such regulaﬁioné.aélhe_shall prescribe - Yt
80 long as the proposed center is included in the OEDP, is
economically related to the growth of the district, and
does not have a population exceeding 250,000.24 The Act
does not specify whether there ﬁéy be more than one growth -
center per district nor does it specify the boundaries to
be used in defining the growth centers.

EDA policy on growth centers was speliéd out in
Economic Development Order 1-28 dated January 6, 1967 which
stated essentially that‘tﬁé'growth center, in addition to
having a population of’250,000'or less, must be a city or
contiguous grouping of incorporated places. Further inter-
pretation of this policy by EDA offigiﬁlé limited the
district to one growth 'center onif. N

These administrative regulatidns wére formulated on
the basis of limited experience and a desire by EDA to pro-:J
ceed slowly in the establishment of growth centers. The

primary reason for adhering to a single growth center defined

24public Law 89-136, Title IV, Part B, Sec. 403 (a) (2).
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by a primary political boundary appears to have been a desire

;! to hold down the number of growth center project applications

in the face of limited availability of funds for project
-grants.25 S L0y

-~ The development center or growth center concept is
fundarental to basic economic theory that assumes the market
area model which operates according to a dynamic gravity -
principle. Significance is placed oﬁ existing centers and
their potential for growth that will affect the surrounding
areas. Economists and administrators at EDA generally sub-
scribed to this theory in the abstract and modified it in
‘accord with administrative conétraints.

* The: ‘OEDP Committee, however, was occupied with the
'application_ofuphe:coﬁéept tﬁ'their ﬁéttiéularﬂarea. The
designation of_theﬁdist:iqt growth ceﬁter'depended-on an
economic analysis and evaiuation of that locatibn, whose
development would p:qvidé\the most éidﬁifiéant economic
advantage for the:en;;re diatrict. Knowledge that was '
necessary to make thié detefmination'was supplied by the
economist Ray Paolino and by-ioéal area specialists such
as John Ladd and Thomas Zaﬁpoﬂe. The recommendations of

‘the economic experts coincided with the political assessment

-251nterviewiwith Frederick Eaton, EDA.administrator,

wWashington, D.C.
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of the political and governmental experts on the board thus
ensuring acceptance of the proposal by local and county
governments,

A further refinement of the growth center concept was
the expansion of the definition to include contiguous com-
munities that were economically an integral part of the core
city. Under these conditions the growth center proposal of
the Mohawk Valley District was justified both in terms of
economics and political expertise.

The official statement of the designation of growth
centers in the Mohawk Valley District is as follows.

Utica, largest city in the district, must be
considered the nucleus of an economic development
center for the district. It accounts for nearly
one-fourth of the population and is 60 miles, via
the New York State Thruway, from Amsterdam, the
easternmost population center in the redevelopment
areas. (Utica is only about 20 miles from the
western border of the redevelopment areas.)

Utica alone cannot comprise an effective
economic development center, however, Although
of sufficient size to foster growth in the re-
development areas, its potential for economic
impact upon the redevelopment areas is limited
in several respects. As a highly developed
urban center; it has high population density
and limited available space for further develop-
ment. In recent years, growth and development
has occured in adjacent areas rather than within
the city and this trend is expected to continue.
An effective economic development center, there-
fore must extend beyond the city limits of Utica



288

to areas which have shown development in the past
and have a potential for further growth.

. _ *A sezondary concentration of population and
economic activity in the eastern part of the dis-
trict, is identified as a redevelopment center,
- It includes the cities of Amsterdam, Gloversville
- and Johnstown and eight surrounding towns. This
: redevelopment center forms the nucleus of economic
... activity and its development within the redevelop-
ment areas is necessarily an integral part of any
~developmental program. As in the case of the
economic development center, political boundaries
. ., -do not correspond exactly with the geographic area
' of the redevelopment center. Practical considera=-
tions make the use of political bouBQarles neces-
sary for the purpose of deflnltlon. :

-

When the Mohawk Valley OEDP arrived 15 Washingten with
proposals for two growth centers each containing more than
one city it'waslgiven careful review. EbA officials were
quick. to remember the earller pr0posa1 that the entire
state be deslgnated as a development dlstrlct. In a 1etter
to Mr, Dildilian on May 19, Dr. Nagle reported that, flt
(OEDP) is an excellent program ehat we can approve once you
have revised and expanded the section thatlt:eate 'Develop-
- Cengéfs;“;ze :  ¥ef:.3_; ;. L :

The lseue of growth center de31gnateon was one which

served to unlte the dlstrlct governments and made it more

likely that they would rely on the recommendat;ons of the

26Overall Economic Development Plan, p. 79

Ibld., P 80.

28
Letter from William J. Nagle to Ara T. Dildilian,
May 19, 1967,
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staff. In any public policy decision there are usually
substantiﬁé} in this case economic, political and adminis-
trative aspects. 1In the case of the growth centers the
coincidence of substantive and political knowledge provided
support for the recommendations of the district staff. The
administrative criteria imposed on the decisioh-making
groups from a higher or more generalized position of authority
actually stimulated close relations between the district and
local governments,

The economic basis for the growth centér recommendation
has been explored in the discussion of the OEDP. Reference
to chapter eleven on economic policy is suggested for a
review of the growth center conéept.

The letter from Dr. Nagle was received by the board
of directors at their meeting on May 24, 1967 in Herkimer,
Strong sentiment was expressed by members of the board
that they should hold to the original recommendation for
two growth centers and that by arranging a meeting in
Washington with Congressmen and officials of EDA, they
could present their case and persuade EDA to accept the
proposal. A delegation was appointed to travel to Washing-

ton for a meeting on June 6 and an intermediate strategy
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meeting was called,for_mag'29.w Menbers of the delegation

~¢:%  Raymond Sil1 . U o
William Valentine =

John Keane, Jr. . = . _ L
John Ladd R T,
James Barwick

Harvey Mansfield . K . .°°~ . .~ . Lo
Ara T. Dildilian o

Roy Watkins o :
Charles Fames T e aT

James Casey
Raymond Paolino

T

on Maylzé;”twblmééfihQS'tdak place at the Oneida
County airport concerning Eﬁ?héiatfiéﬁfs.pbsitioﬁ regarding
the designation of the growth centers. At a nobh’iuhéheoﬁ.
william Brennan of EDA wés’présent_gnd ekp;éiﬁgd'that_the'-
two growth centéfsﬁﬁoﬁid ﬁbtiﬁé-acﬁépééd becaﬁééwédmini;-
trative policy required one growtﬁﬂéenter péffdiéﬁricf;
limited in area to a single cifyl‘ He suégeéteé tﬁat'the
district prepare a 1etter'idéhtifyiﬁg a single #iFy és ité,m
growth center in order for the“district to be éééigﬁétéd
and receive funding. A further incentive for doiﬁé'fhis
was provided when Brennan mentioned that a project appli;
cation for Gloversville must be‘Sﬁpported by-the district
if it were to be funded before the fiscal year ended on

' 3
June 30, 1967. °

29Minutes of Board of Directors meeting of the Mohawk
Valley Development District, Inc., May 24, 1967.

30Memo from Orlec Webster to J. E. McGrath, May 31, 1967,
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A Rome tourism grant proposal had been turned down by
EDA and this was a secoﬁd matter of major concern, especially
to Mayor valentine.. On the basis of this project, and a lack
of interest in the district on the part of elected officials
in Utica, the.district board decided to propose Rome, New
York as tﬁé growth céntér if they could not attain both of
the large centers,

At the May 29 meeting the planners from Oneida County
suggested that their office should provide the technical
staff and assistance for the district but others felt that
there should be a separate district staff. It may be re-
membered that the Oneida County staff offered their services
the previous August when the district was first being formed.
There appeared to be a deep concern that the district would
compete with the county in terms of planning activities.31
So far this has not been the case as the district has em-
phasized project implementation in lieu of planning or re-
search activities.

In the afternoon of May 29 a second meeting was held

and the strategy was to have two letters ready to take to

Washington, one designating Rome as the growth center and

31
1967.

Memo from Orlo Webster to J. E. McGrath, May 31, - -
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the other designating both of the more extensive centers,
However, Brennan attended this meeting and assisted the
- group in deciding that it would be better to have Rome
;'designated now rather than face further delays in designa- -
tion and funding., The group was more or less reconciled
to this but planned to make a strong protest in Washington.
at any event. Whether or not Brennan returned to wWashing-
ton with the letter in hand cannot be recalled by the par~
ticipants. At the least, a verbal agreement was reached
and at 5:00 P.M. on June 5 a telegram from Ross Davis,
Assistant Secretary of Commerce, announcing the designation
of the District was sent from Washington.32
The. decision-making process was highly programmed in

terms of the strict application of guidelines to the growth
center problem. This process did not take into account
the unusual nature of the situation nor the new alternatives
suggested by the district. Under these conditions the know-
ledge and advice generated by the district were not utilized
by EDA because the nature of the decision process precluded
it. .

- When the delegation arrived in the Capital on June 6th,

the district had been designated with Rome as the growth

32Weste:n Union Telegram dated 5:00 P.M., June 5,
1967, signed Ross Davis, Assistant Secretary of Commerce.
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center. The meetings were held as scheduled but much of
the purpose had been drained by the events of the previous
week. A further complication had developed with the announce-
ment by EDA that on July 1, 1967 Montgomery County would lose
its designation as a redevelopment area due to a drop in un=-
employment. This meant that the District would be éedesig-
nated because it did not contain two redevelopment counties
and that, although it could continue to receive planning
grants, only Fulton County would be eligible for project
assistance. This left Oneida and Herkimer Counties at
essentially the same place as they were the previous summer
unless they could keep the district alive by adding Schoharie
County along the southern boundary.

On the morning of June 6 the district delegation met
with Congressmen Pirnie, Stratton and King and representatives
of Senators Javits and Kennedy. During the meeting it was
decided to discuss several matters with EDA officials in
the afternoon. These were: securing a planning and admin-
istrative grant, continuing district designation by including
Schoharie County and reconsideration of the Rome historical

project, and the Gloversville and Canajoharie water projects.>3

33Memo from Raymond Paolino to Zimmerman, June 8, 1967,
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At the afternoon meeting attended by the delegation, Congress-
man Pirnie, and Messers Eaton and Brennan of EDA; Fred Eaton
said that they wouldlask the Office of Public Works to re-
View the Rome project and indicated that the Gloversville ..
__Qroj?qt was 9lready_unger active review.34

... The outdome 6f the meetings, so far as the district -
de;eqapion was concerned, was mainly a moral victory in
beinghable to show EDA officials that their Congressmen
were supporting the district, Certainly, the entire matter.
had worked out to the satisfaction ofIEDA officials, since ..
they had beep_gble_tq designate a new district without
éidlating their policy limitation on growth centers. )

EDA's request that the district choose one growth -

center and their rigid adherence to a policy that had justi-
_ficgpiqn‘qnlylin terms of central administrative convenience
__beargygareful evaluation, This policy stance almost caused.
the_@isgo}ut%gn of the district although it might have been
modified if_B:ennan had not been able to persuade the or- .
ganizatiqn_to go alqng with it. For example, if Utica's
mayor had been strongly intgrested_in planning_and urban
.development it would probably have been necessary to have a.

 Utica-Rome growth center in the first instance rather than

3%Memo by william Brennan to files, July 5, 1967.
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waiting until a year later. We can suspect that EDA would
have accepted this proposal since they did make one major
deviation from their original policy by approving the
Scranton-Wilkes Barre linear growth center in July of 1967.
At the June 12 meeting of the board of directors a
telegram was received announcing the funding of the Glovers-
ville water project in the amount of $301,000. Then on
June 30 EDA notified the district that it had been awarded
a grant of $40,795.20 for the operation of the district for
one fiscal year. At the July 18 meeting of the board, John
Ladd was appointed Executive Director and continued to work
on the application for inclusion of Schoharie County, in
the district. Apparently EDA had suspended dedesignation
with the expectation that Schoharie County would be added,
and in September, Ross Davis atated.in a letter that EDA
would approve its inclusion.35
The board held a meeting on September 21 to consider
admission of Schoharie County and satisfactory arrangements
concerning the county's representation on the board Qere
worked out during the fall., The inclusion of Schoharie
County was made official at the board meeting on December

19, 1967 and the district thus remained eligible for project

assistance with Rome as its growth center.

35Letter from Ross Davis, September 28, 1967.
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. The Disfficglééaff
. buring the fall of 1967 a second staff member was

added under the title of program 6fficer. John Ladd.and
his new assistant Paul Nichols worked vigorously on the
development .of project applicatioh; for various parts of
the_district. . Nicliol's previous positipn with the OEO ..
.ﬁrograp in Schoharie County énd"his.bﬁékgrouﬁd as a native
Uticanxggve_him a knowledge of the district that a profes-
siqngl h;;gd from elsewhere would néf havé héd. His work
iﬂ Schoharie County may also have been heipfu; in securing
the.County Board of Supervisdr's appfovai.fo; the county's
joining the district. ... | |

_thn Ladd also had’bonsidérabie expefience in the
Mohawk Valley. 1In addition Eb'wbrking as a sales;represen-. E
tative.hhe had served as Supér?iéor, Town of Schuyler, New -
York, President of the Adirondack-~Mohawk Development Alliance
and pPresident and Executive Director of the Herkimer County
Area Development Corporation. He had.also chaired a Special
CGmmiétee on County Development'in Herkimer County. -

Ladd and Nichols constituted the entire paid staff of
the District with the exceptioh of a competent secretary,
but were assisted by governmental consultants such as Ray

Paolino, Alan Yakely and Thomas Zappone. The degree of " .-
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professionalism inherent in the paid staff was low in terms
of formal training in economic development and development
planning, However, their backgrounds in terms of experience
and their perception as specialists by lay board members
placed them in the kind of independent position characteris-
tic of professionals as opposed to bureaucratic staff or-
ganizations, Both men worked independently developing pro-
grams, consulting with board members and transmitting know-
ledge to local governmental policy bodies and other organi-
zations concerned with the economic development of the
district. This kind of activity is a characteristic of the
professional orientation in staff organizations.

With this orientation the district staff took as their
major objective the implementation of the OEDP, This in-
cluded the expediting of existing projects and the develop-
ment of project applications for new projects listed in
the OEDP., Further planning and research on district prob-
lems did not form a part of the staff activity during the
first year of district designation, It was generally sup-
posed that when studies, such as airport location, were to
be made they would be done by consultants.

The types of activities engaged in by the staff were

compatible with and largely-determined by-their own
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experience. Basically, the decision to hire them in the
fi{gﬁ plgce.was_a decisiop_by the Board to pursue an action
| oriénted advisory program rathet than a support building .
technical report 11b£;ry. This’indiéatéé that' there are’
_ dszerent types of adv;sory activities that &an meet. the
need fé; ;xpert adv1ce.; ;p ;hgmyohawk Valley_thg_staff
conﬁfibuted a process of'éonsultation and assistance to
local goverﬁmenfs rather than a series of informational
Packéges. Uﬁdéf thi;ﬁaﬁéfoach the advice and recommenda=::
tiqpé_were highly relevant to specific policy issues. RS

o A major project that had a high priority in the OEDP -
was the Nuway and in May 1968 the state legislature after
several years of 1nact10n reconsidered and passed a bill -
_.authorizing'pianning studiéé for the new highway. Many .
peoéle aﬁd orgaﬁizationé in tﬁé western part of the district
pﬁﬁlcoﬂéiderabie'efkort into fhis“project including Mr, -
Ladd and the members of the MVEDD.

| Thé profeééiénal staff of the Mohawk Valley district

represéﬂted one pl#nning and'development agency in the
diétrici. It waé distinguished from the other agencies by
i£§ district wide céncern and its program orientation.

The county planning agencies, city planners, and local -

development corporations all shared in the generation of
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policy recommendations that constituted the sum of district
policies for economic development.

Some competition was evident during the organization
of the district and the development of the OEDP. In general,
however, the agency was able to maintain cooperative relations
with planners at the local, county and state levels. The
assistance of the Oneida County planning department in re-
viewing the OEDP was an example of this cooperation. Their
suggestion that they provide the staff assistance to the
district board was an example of competition. The fact
that the regional planning agency authorized by the state
had not been organized, reduced the potential for conflict
that was realized élsewhere in districts with existing

regional agencies,

Growth Center Controversy, Phase II

The summer and fall of 1967 brought increased political
activity in the city of Utica. The incumbent Republican
mayor, Frank Dulan was challenged by Dominick Assaro, promi-
nent undertaker. Assaro had been active in local politics
since 1963 when he attempted to challenge the Republican
party renomination of Mayor Dulan. Prior to Frank Dulan's
election as mayor the city was alledged to have been run by

a political machine and Dulan was elected originally as a
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reform candidate., In 1963, however, it was Assaro who_
asserted the need for new leadership to fight corruption,
but did not make a primary fight for the nomination.

During Mayor Dulan's term of office from 1963-~65,
Assaro became more concerned about the political leadership
in Utica and decided to challenge Dulan's renqmination in
the summer of 1965. in July of that year, Assaro made some
" suggestions for changes in the pending Public Works and
'ECdnomic Development Act of 1565 that would enable Utica

"and Oneida County to quaiify for assistance.‘?6 Congress-

" "man pirnie sponéoréd aﬁlémendment to the bii;_that made
:Oneida County eligible for‘Title I grants and_it was passed
by just two votea; | -

Mr. Assaro's.campaign for the Republican némination
for hgfgr;wéé not so éuééessful an& he was beaten that year
by HMayor pulan who was suﬁseﬁuentiy elected for a new term,
Mr. Assaro remained extremély interested in planning and
urban development and criticized Mayor Dulan's lack of
leadership in the implementation of Utica's ﬁrban renewal
program and his failure to hire professional planners.

Mr. Assaro's differences with the mayor increased cver

the next year and a half. 1In 1967 he affiliated himself

36

Utica Press, Jﬁiy 6, 1965,
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with the Derwocratic Party and won the party nomination over
the resistai.ce of the party regulars. Dominick Assaro was
a tough camjaigner who fought not only the entrenched
Republicans but also members of his own newly adopted party.
He was assisted by the Democrats' strong desire to return to
city hall and by the endorsement of Robert Kennedy who came
to Utica on his behalf.,’ Assaro won the nomination by 120
votes after a recount and went on to defeat Mayor Dulan by
a plurality of 2,000 votes.>’

Mr. Assaro's campaign was not énly based on reform
but also emphasized the need to introduce urban planning
and executive leadership to the city. Assaro's platform
had planning and urban development as its major tenet and
the reaction of the voters indicate that he had found a
soft spot in the Dulan administration. This conclusion is
supported by the relatively inactive role played by Mayor
Dulan in the organization of the MVEDD.

Upon being sworn into office in January 1968, Mayor
Assaro met with MVEDD officials and Oneida County planners
to discuss the possibility of including Utica in the dis-
trict growth center. The new mayor was intent upon utilizing
all possible Federal resources in his program to further the

development of the city of Utica.

37ytica press, June 24, 1967 and November 8, 1967.
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' Since Montgomery COQﬁty wéé no longer a redevelopment
area there was - renewed interesﬁ.in establishing Amsterdam
-as the second growth center as originally proposed in the
| digtrict OEDP. Thus the district requested that EDA approve
 the extension of the Rome growth center to include Utica and
the intermediate town of Whitestown.3® It was also proposed
that Amsterdam be designated as a second growth center.39

The economic justification for this had been previously
idbcumented-and now further political justification was pre-
' “gented to EDA. The programmed nature of the decision-making
ﬁrocess within EDA was replaced by the need for an innovative
resporise as the demand increased and political support was
' reduced, The fact_thét the change was supported by economic
knowledge and recommendations meant that a small decrease
in support, either real or perceived led to a change in the
pattern of decision~making and a change in the resulting
policy. . |

In Washington..ﬁnA officiﬁls were being pressed by
several districts to recognize multiple or corridor growth
‘centers and began to recognize the possibility that a single
standard for designation of growth'centers was not applicable

to the diverse districts that were being formed across the

38yvEDD, OEDP Supplement IV.

391bid., Supplement II,
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country., The most dramatic recognition of this was the ..
accépﬁance by EDA of a corridor growth center including
Wilkég-Barre”and Scranton, Pennsylvania in the Northeast
Penngélyania Economic Development District., This decision
was made in the. summer of 1967 and although the OEDP for
this Pennéylvania district was approved and the district
designated it was dedesignated shortly thereafter due to a
drop in unemployment, - This district is still eligible for
planning assistance but receives only about one-third of
its support from EDA. The following case study will treat:l
the Northaast Pennsylvania district in more detail.

_.fyqs. in the spring of 1968 when MVEDD submitted its
reéues£ fo:_gxpansion_of the existing growth center and.
addition of a second at the other end of the district, EDA
published an Economic Developmenﬁ Order superceding the
order of Lf6-67.) The new order dated 3-11-68 coptained
two key phaseas: | |

Nbrﬁélly, EDA will designate'thé single leading
growth point in a District as the Zconomic
Developrent Center., However, additional centers -

may be designated if unusual conditions exist in
the District.

R

In the'casg ofeDisfricts with multiple cdities in
reasonably close proximity, consideration will be



204

given to boundary adjustmenta to include corridors
of growth between such centers.40

- It was gnnounced by Congressmen Pirnie and Resnick,.
respectively, on March 18, 1968 that Utica-Whitestown would
‘be included in the Rome growth center to be designated an
Economic Deve;Opment Center by EDA. This marked the end
"of the second phase of the growth center controversy. It
appears that the change in EDA policy was affected pﬁrtly
by a realization within the program sections of EDA that
multiple or corridor centers did make sense from an economice
development point of view, More important, howgver, there
was increased political concern voiced by cOngressmen.
friendly to EDA that broéder“project eligibility be obtained
in EDA districts located within théir.ccngressional districts,
The forthcoming election for the House of Representatives
in the fall of 1968 was a factor in increasing the sensi-
tivity of legislators to the needs of their local constitu-
encies., Finally, EDA itself was looking toward the passage
of new legislation by the 91lst Congress in 1969 to modify
and extend the 1965 Act and appropriation authorization

that expires in fiscal year 1970,

4OEconomic Development Order, U. S. Depérfment of
Conmmerce 1-28, Rev, Subj. Economic bDevelopment Center
Strategy, Bffective date 3/11/68., Sections 3,02, 3,03.
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Further action on expanding the Utica-Rome growth
center was taken by the staff on May 13, 1968. Letters
were sent to EDA requesting an extension of the Utica-
Whitestown~Rome growth corridor to include the city of
Little Falls and the towns of Frankfort, Herkimer and
German Flatts, This request was approved by EDA in the
summer of 1968. The expansion of the western growth center
followed the definition contained:in the OEDP except that

‘the town of Schuyler was omitted.

Conclusion
Three major afeas of interest remain at the time that

this case is written. The most immediate of .tHase is the
need for cash céntiiﬁutions from member c&unties to sﬁp-
piement the local in—kindlshare of the district expenses,
EDA has encouraged the district to provide cash contribu-
tion from anf‘sourcé.41 This may be a significant test
for the district in terms of the commitment of its con-
stituency and the performance of the district director |
and staff. In the fall of 1968 all the counties except
Schoharie had budgeted amounts for the purpose for 1969 as
follows: Fulton, $750,00; Montgomery, $750,00: Herkimer,

$1,000.00; Oneida, $3.200.00.%2

41Minutes, Board of Directors Meeting, May 23, 1968,

42Letter from John Ladd, November 15, 1968,
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A second and closely related issue is the success of
district sponsored projects in obtaining Federal funding,
So far the projects funded were developed prior to formation
of the district, staff ;nd board members worked on these
projecta but their success cannot Dbe attrxbuted prlmarlly
to the district organ;zation. New projects are currently
.in process_however,‘that are largely an outgfdﬁfh_of dig-
trict actxvity. - )

- In terms of district partzcipation it seem; clear
that the Nuway pro:ect was given considerable support by
members_pf_the district board, Meetings were held and
interésts mobilized-ﬁartially through the efforts of dis-
trict menbers to_hqvg_;he legislature recqnsider a proposed
bill that 1af dormant in ﬁhe New“Ybfk Assembly. The dis-
trict has also beeg active in pressing for_establishmént
of an upper 1e§é1 cqllege in the Uiiéa-nome area,  The
selection of a site-by the State Board of Regents has been
vrged by the diétriét director and othefg.

In terms of projects, the district Ls hopeful of -
obtaining state financing for a cdmprghénsive airport survey
as the basis for es;ablishing one or more county airports
to serve inaustriailﬁnd private aircfaft owners., This

project, in contrast to those mentioned previously, will
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be the first that has been developed and implemented almost
entirely by the district oréénization._

The role of the state has been important wiph regard
to the district's strategy in gainiﬁg support through the
implementation of ﬁrdjects designed.to increase the GRP of
the district. Thisﬁinvolves specifically two projects
which the state is funding. Planning and engineering studies
for the Nuway weré.aﬁthorizeé by the state legislature after
the district organization héﬁ focused local opinion on the
majority leader of the séété éssembly through a large public
meeting and through individual contacts b? local governmental
officials. The“diéﬁfiét“plﬁyed an important catalytic role.

A second project, the location of new county airports .
to provide local seréicé'for executive aircraft and air
freight has also been undertakén by the state at the reqguest .
of the district, In this caée EDA was unable to support the
district with funds for a site study and it was necessary
for the state to step in,

The third area of interest has hardly.emerged but may
be an important issue for the diétri¢£ orgénization. The
Department of Bealth, Fducation and Wélfafe has a grant
program for comprehensiﬁe mﬁlti—éounty health planning.

Over nine EDA districts in the country have been designated

as district planning agencies under this program. Applica-
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tions are pénding_from-several orgéﬁizations.iq the,Syéacuse
aréa';ha iﬂtereét is beginning to rise in.the Mohawk region
as well. Slnce the Oneida County Plannlng Department has a
profe351ona1 plannlng staff they feel that they are the
approPriate organlzation to undertake this task It may
‘well be, however, that the dlstrlct organization will look
“upon this as an opportunlty to create their own prof9931ona1
-staff for plann;ng 1n the five-county dlstrict.

The MVEDD, with the exception of Schohar;e County, con-
. forms to Oﬂé 6f the New York State Planning Regions but the
Regional Planning Council has not beeﬁ active, Thus, there
is'potenﬁiél for plannihgidn'a'reéional Easis either through
an expandéd pfogram of the Oneida County ﬁianning Department,
the MVEDD, or.a ﬁdint effort through thé'éfeétion of a tri~
county Fu1ﬁén-Montgome;y-Schoharie planhihé board.

An bvé;éii viqy_qf the.MohaWk'Valléf e#pefiéhé; leads

to the éonciusion that functional strategies and administra-

tive arrangements will vary depending on environmental con-

ditions and that no one strategy will be universally appli-

cable, The MVEDD is administratively linked to local
governments but is legally a public corporation rather than
an intergovernmental council. This allows a certain amount

of autonomy without insulating the district from political
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realities and policy demands. The district's strategy has
been one of effectuating the OEDP through the implementation
of projects. Further research and revision of the OEDP has
been delayed until success is achievéd on the existing pro-
jects. This appears to be an appropriate strategy for the
district but relies heavily on support by EDA and other
federal agencies who have programs to support specific pro-
jects. A significant amount of descriptive research on the
district had been done so that embarking on a research
oriented work program would probably not have been an

effective way to build support.
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July 1

July 1

August 17

September 6
October 4
November 1

Novenber 9

December 16

January 17

CHAPTER ELEVEN - APPENDIX A

CHRONOLOGY

1965

Public Works and'Economic Development Act of

1965, Public Law 89-136 became law,
1966 |
Oneida-Herkimer Counties OEDP approved.

Oneida-Herkimer Counties no longer eligible
as redevelopment counties. '

General organizational meeting to consider
district formation. District OEDP Committee
appointed., Dr. Graff of Fulton-Montgomery
Community College Acting President.

.General Meeting and first meeting of the

OEDP Committee,

OEDP Committee meets to review draft of
economic description section of OEDP.

OEDP Committee members agree to form sub-
committee for their own county.

OEDP Committee meets to discuss problems in
the district and future prospects and cbjec-
tives.

OEDP subcommittee meetings held in Utica
(Oneida~Herkimer) and Herkimer (fulton-
Montgomery) .

1967
First official meeting of the Mohawk Valley

Economic Development District, Inc. {(MVEDD).
Maurice Richardson President Pro tem.,

310



February 10

February 16

March 1

March 30

April 12

May 19

May 24

May 29

June 5

June 6

June 12

July 18

September 21
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OEDP Committee meets for further discussion
of problems, objectives and projects.

MVEDD Board Meeting, Ara T. Dildilian
elected president.

OEDP Committee reviews draft of problems,
potentials, and objectives.

Board of Directors approved OEDP.

OEDP sent to Dr. Nagle at EDA Washington for
approval and designation of the district.

Letter from Dr. Nagle indicating OEDP will
be approved once the "development center”
section has been revised.

Board of Directors decides to send a delega-
tion to Washington to meet with EDA officials
and Congressmen concerning the designation
of a growth center.

Meeting of Washington delegation with William
Brennan of EDA to discuss the problem of
multiple growth centers and to decide on the
strategy for the meeting in Washington on
Tuesday, June 6.

5:00 P.M.Telegram for EDA announcing the
designation of the district with Rome as
the development center,

Meeting of district delegation in Congress-
man Pirnie's office with EDA officials.

Board of Directors meeting, Telegram
announcing $301,000 EDA grant for expansion
of water supply in Gloversville, New York.

Board of Directors Meeting. John Ladd
appointed Executive Director.

Board of Directors meeting. Amsterdam and
Montgomery Counties no longer eligible as a
redevelopment area.



December 19

January 16
' February 20

March 18

March 26

May 13 -

Vot

MéyIZS

A
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Board meeting., Inclusion of Schoharie County
in MVEDD approved by EDA. Resolution to
request that Amsterdam be designated as a
second growth center.

1968

Board ﬁeeting. Ara T, Dildilian reelected

" president for second term.

First executive committee meeting, Vote to
add Utica and Whitestown to Rome growth
center, . - S

Utica-Whitestown added to Rome growth center,
Amsterdam growth center designated.

Board of Directors meeting.

Request extension of Utica—Rome growth
center to include Frankfort, German Flatts,
Herkimer, and Little Falls.

. Board of Directors meeting to discuss

district industrial site study and receive

request from EDA for cash in addition to

in~kind contribution in district funding.
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Appendix B QEDP Exhibits

Chapter Eleven
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o+

poténtiéls for growth

Many historic and recrea-
tional sites and areas of
scenic beauty which are
largely undeveloped.

A1l counties 1.

Deposits of a number of
minerals which may have
a potential for develop-
ment. :

All counties 2,

A location on the main
east-west transportation
corridor in New York
State. -

-All'counties . 3.

I

A substantial amount of
abandoned farmland and
other land in relatively
unproductive state.

'All counties 4,

All counties - 5. A developed industrial

. ’ -base which includes both
specialization in some
areas and diversity in

others.

All counties 6. The New York State Barge
e Canal.

All counties 7. An abundant water supply.

+

Nature of

" Prospective Development

A comprehensive progranm
to develop the historic
and natural assets of
the Mohawk Valley in
order to promote recre-
ation and tourism and
enhance the quality of
leisure-time activity
for local residents,

Studies to determine
the economic potential
of these wminerals.

Eliminatien of inade-
quacies in transporta-
tion system to permit
full benefit of this

 locational advantage.

Studies to determine

. the best uses for this

land. -

A concentrated effort
te attract complemen-

‘tary industries which

would be either sup-
pliers of existing firms
or consumers of their
products.

A program to develop
recreational boating .
and other recreational
use of the canal.

A coordinated program
to achieve fuller
utilization of water
resources.
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formulation of goals

---------

Goal
Number

Goal
Priority

-----------------------------------------------------------------------

10.

]1.
112,
13«

The establishment of one or more institutions
of higher education in the district.

The construction of a north-south highway,
meeting Interstate standards, through the
district.

The establishment of a system of area voca-
tional high schools in the district.

The construction of additional Thruway inter-

.changes in the district in areas inadequately

served at the present time.

The development of industrial parks and
industrial sites in the district.

The abatement of pollution in the district's
lakes and streams.

Deceleration in the rate of farm abandonment
by helping small farmers to become more
efficient and productive.

Greater exploitation of the district's natural
and historic resources to stimulate tourism
and provide greater recreational opportunities
for local residents.

The encouragement of planning and development
controls in the district.

The establishment of general aviation airports

in areas not currently served by such facilities,

Encouragement of intergovernmental cogperation
Abatement of air pollution in the district.

Development of methods to assist in the growth

of small and medium-sized business firms in the

district.



. R . B L + - --------------- e wmmwm e mm -
Goal : : ' . : S Goal
Number : : - Statement'of Goals ' _ Priority
14;f_;}?9i ' Improvement of the d:str:ct s internal primary ‘B

") ov - highway system. _ .

is.fT".f“ . The development of incresased cultural C ; .. B

RN “:. - opportunities for district residents. . :
16, . Expansion and upgrading of water, sewer _ . B
..+ and other public facilities. :
17tu:n}",- Diversification of industry to eliminate - ¢
.. - .+  the instability resulting from seasonal :

and defense-oriented industries. -

8L Expansion of the supply of adequate o : T
S - housing 1n the districe. . -
13.. ' Greater ut1lzzation of mineral resources R
' I in the district. . :



319

CERTIFICATE OF INCORPORATIOﬁ OF MOHAWK VALLEY ECONOMIC DEVELOPMENT DISTRICT,
INC. PURSUANT TO THE MEMBERSHIP CORPORATIONS LAW

WE, THE UNDERSIGNED, for the purpose of forming a membership corpora-
tion pursuant to the Membership Corporations Law of the State of New York,
hereby certify:

1., The name of the proposed corporation shall be Mohawk Valley "~
Economic Development District, Inc.
The purposes for which it is to be formed are:

To research, investigate, plan, initiate, perform, conduct and com-
plete, and as to others to encourage, foster, advise, assist, promote, at-
tract, coordinate, guide, collect and disseminate information regarding
projects and research directed toward the economic, industrial, educational,
development and betterment of the people of the Mohawk Valle{, regionally
or locally, and directly or in association with political subdivisions of
Federal, State, County and local governments and agencies thereof, with in-
terested individuals, groups, organizations, foundations and corporations,
and with universities, colleges, school districts and educational bodies
of all types.

To accept, acquire, receive, take and hold by bequest, devise, grant,
gift, purchase, exchange, lease, loan, transfer by jugicial order or decree
or otherwise for any o% its purposes, and whether from public or private
funds, both real and personal property of whatever kind and nature or des-
cription and wherever situated. :

To sell, exchange, convey, mortgage, lease, loan, transfer, disburse,
dispense and distribute or ctherwise use or dispose of such property as the

objects and purposes of the corporation may require, subject to limitations
imposed by law.

To contract with Federal, State and political subdivisions thereof
and with research firms and consultants, institutions and advisors of any
and every type.

To borrow and lend money from time to time and in furtherance thereof
to issue, give or receive acceptances, endorsements, executions, bonds,
debentures, promissory notes, bills of exchange, guaranties or other ob-
ligations for money borrowed or consideration paid for property acquired
or other purposes of the corporation, and to secure or receive security
for the payment of such obligations by mortgage, pledge, deed, indenture,
agreement or other instrument of a trust or by other lien upon, assignment
or agreement in regard to property, rights or privileges of the corporation
or another party wherever situated, whether now or hereafter to be acquired.

To invest and re-invest its funds in such stock, common or preferred,
bonds, debentures or mortgages, or in such other securities and property
as its Board of Directors shall deem advisable, subject to the limitations
and conditions contained in apy such bequest, devise, grant or gift or im-
posed by law. g

3. The corporation shall be operated in conformity with Section 501
(c) (3) of the United States Internal Revenue Code of 1954 as amended; no
part of its net earnings shall inure to the benefit of any individual;
and in the event of its dissolution all of its property shall be assigned,
trgnsferzed and conveyed to the counties of Fulton, Herkimer, Montgomexy,
and Oneida.
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‘

.

. 4. The territory in which its operations are principally to be con-
ducted is the geographical area of the Counties of Fulton, Montgomery,
Oneida, and Herkimer in the State of New York.

S. The municipality and county in which its office is to be located
are the Village of Herkimer and County of Herkimer, New York.

6. The number of its Directors shall be not less than three (3)rmor
more than fifty (50).

7. The name and residences of the Directors until the first aanual
meeting are: : : .

Donald R. Nevinger 518 Seneca Street, Utica, N.Y.

Harrison J. Hummel = 115 N. Main Street, Herkimer, N.Y.

Maurice W, Richardson 56 Market Street, Amsterdam, N.Y. .
- . Isadore Willner : 40 N. Main Street, Gloversville, N.Y.

8. All the subscribers to this certificate are of full age; at least
two-thirds of them are citizens of the United States; at least one of them
is a resident of the State of New York. Of the persons named as Directors,
at least one is a citizen of the United States and a resident of the State
of New York, ' .

. IN WITNESS WHEREQF, we have made, subscribed and acknowledged this
certificate this Z4th day of Gctober, 1966. ' ’

({Signed) Donald R. Nevinger

Harrison J. Hummel

Maurice W, Richardson_

Isadore Willner

William L. Gragg




CHAPTER TWELVE

ECONOMIC DEVELOPMENT IN NORTHEAST PENNSYLVANIA

introduction

In Northaast Pennsylvanla, anthracite and the s;eamv

railway combined to provide the basis for an urbanized valley

"
-~

that contoined over one million one hundred thousand people
at its peok about 1930, Today this Economic Developmegt .
District is composed of carbon, Lackawanna. Luzerne. Monroe,
Pike, Sohuylklll. and Wayhe counties wlth an estlmated 1965
population of 890 200. The smoklng carbon plles. crossing
and recrossing of rallroad tracks, and the goay stone
buildings of Wllkes-Barre'ond Scranton‘remaln.as ample
evidenoe of the district economy in times past.

The District OEDP describes the economic history of
‘the seven oo;ntyfregion according to phases in a fashion
similof to Dr. Crisafulli's analysis of the Mohawk Valley,
Four phases are identified in the development of the dis-
trict: transportation, minerals, population, and "joy of
living."

buring the tranéportation phase the basic settlement

of the region took place. The waterways promoted the growth’

321
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of white settlement and were of military value in defeating
the Iroquois Indians during the American Revolution. It is
postulated that these natural transportatlon routes pro-
vided the basls.for settlement patterns. This preceded

the minerals phase which beganlabout 1789 with the discovery
of iron ore. | _. d!.l N

e E"""'M.'\‘.l'.n:m.c,:;h by 1900 iron and steelmaking had virtaally
:disappeared from the.district;.the diéa@%éfy‘éf anthracite
coal back in 1812 sparked a new'surge of_activity that |
bpeaked with the prodaction of_ﬁinty{hine.ﬁoiat six millioh
tons for the state 1n 1917. The development of the rail-
roads llnked the coal mines with the major eastern popula—.
tion centers at the time of the great industrial expansion
of the 1ate 19th and early 20th centuries. The District‘_f
was by far the major anthracite coal producer in Pennsyl-
vania. producing sixty out of a total of elghty nzne pointf
six mlllion tons in 1930 and fourteen pornt szx out of a .
total of seventeen poxnt seven mlllzon tons in 1960 1 Durrng
this perlod the d1strict s share of total state production .
rose from sixty six percent to eighty two percent indlcating
the persistent nature of the coal miadag_industry iahthe

1Economic Development Council of NOrtheast Pennsylvania.
Overall Economic Development Program. (Wilkes Barre, Pa.:
December 1967), pp. 1II-10, IIX-11.
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The third phase of the district's development has been

termed the population phase.2 The rationale for this ter-
minology appears to be based on a sequence wherein natural
features allow settlement, settlers discover mineral resour-
ces, labor migrates to extract the minerals, and families
follow the labor build up thus providing a “"population.”
This populatién was the basis for the establishment of
manufacturing firms, especially apparel industries where
a large proportion of the workers were women.> The increase
in manufacturing employment was not marked, hdwever,'untii'
the decade of World War II when district employment in
manufacturing increased from 60.413.in 1940 to 166.911 in
1951, Since 1951 there have been céntinued efforts to further
the growth of manufacturing in the district and these will
be desc;ibed below, :It should-ﬁé noted, however, that much
of the manufacturing empioyﬁeﬁt wag concénﬁrated in apparel,
leather working, textiles and tobacco which are not generally
considered to have any substantial growth potential fbr the
latter half of the twentieth century.

The latest phase of the development of the District

has been termed the "Joy of Living" phase, reminiscent of

2 i
Economic Development Council of Northeast Pennsyl-
vania. Qverall Economic Development Program. (Wilkes Barre,

3Ibid..
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the boosterism that infected communities in the 1920's and
+ 30's. The essence of the "Joy of Living" phase is the
promotion of the non-work environment of the district as a
factor in industrial location. This phase, like Marley's
- ghost of Christmas yet to come, is mainlf.an image of the
future, The orientation of this phase appears to be
toward the development of a post industrial society in
which new forms of economic activity are more closely

associated with human enrichment and personal satisfaction.

community Devélopment.Effofts: Background

The first concentrated efforts to encourage industrial
development in the district were launched in Scranton about
1910.4 There was a fear that lack of diversification might
" ‘someday prove detyrimental to the econoﬁy if the demand for
coal declined. Anticipating change is one thing, and
developing effective programs to meet thét change when there
is no immediate danger is another. However, the Scranton
Board of Trade raised $100,000 in 1913 and in 1914 the
Scfanton Iﬁdustrial Development Corporation was established
and the Board of Trade launched a million dollar investment

fund.5 Althoﬁgh this ambitious program was largely over-

4'I‘he facts presented in this description of the dis-
trict history are taken from Dennis Rondinelli, "“Organizing
for Regional Development: The Economic Development Council
of Northeast . Pennsylvania." Working Paper, Cornell-Penn
State Regional Organization Study, July 1968. - (Mimeo)

SIbid., p. 2.
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shadowed by the booming coal industry through the 1920°'s,

it became apparent by 1940 that the fears of 1910 were not
unjustified. At the start of World War I unemployment in
Lackawanna and Luzerne Counties feached nearly twenty seven
per cent due to the reduced demand for anthracite coal.
This hard natural coal was especially well suited for home
heating because it gave'off felatively little bituminous
material when burned. The increased use of gas and oil in
heating processes had a substantial effect on the anthracite
market. The economic dep&ession of the region was tempor-
arily attenuated by wWorld War II when oil and gas were in
short supply. Like the Mohawk Valley, the full effects of
the national economic changes that océuxred in éﬁe 1930's.
and the technological advances of theI1940’s were not felt
until the postwar period. |

Following a pattern similar‘to that of the 1910-1915
period a corporation was capitaliééd iq 1946 to purchase
plants and plant sites to bring néwlindustry into the area.
Its first accomplishment however,Iwaé.the.;onversion of 'a’
war industry into a producer of plumbing suppligg, ;TEE
seeds of a broader regional perspective were plahted that
same year with the establishmgqt.pf_the Scranton-Lackawanna
Industrial Building Corporation..fﬁ'th;rd ;réan;éation¢

the Lackawanna Industrial Fund EnterpriéééIWas_establishedJ_
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in 1950. Both SLIBC and LIFE raised over one million dollars

primarily to provide plant sites and industrial buildings
for new industries with limited capital.

gl 00
Sl o,

-
L

.qu factors should be noted in relation ;o.tﬂ;se kinds
E{;k iﬁ&ﬁégfial &é&éiopmenﬁ éffoﬁﬁé.. The first is that new
capital is be;ng supplled from w1th1n the region and the
amount of money flowing in from out91de is less than it

might be., Secondly, the kind of industries that arq unab1e

o

or unwilling to invest in a plant and site improvements may

be e;ther poor in worklng capxtal. placlng them at.a dis—

5. i DL e
F RIS

advantage in today s market environment. or be labor 1nten-””
sive industries where low cost labor is a prerequisite.
The Northe ast Pennsylvania district does have capital

reserves but one of its problems, as 1ﬁent1f1ed in the

\.,

OEDP, is the concentratlon of low wage,_low sklll manu-

facturing operations, 3

By 1954 the development éfférts iﬁfScranton had@'
resulted in seventy five pl&nt expans;ons and fxfty f;ve B
new factories. No doubt some of thése contrlbuted to: the -

N 4

*problems” recognlzed in the OEDP of 1967.- i;' at :?

60vera11 Econcmic Develogment Program. Op. c1t. Of
particular pertinence are the following problems: 1. In-
adequate levels of income per capita, 2, Under~investment
in levels of capltal 1nve5tment per employee, 3. An over-
abundance of “low wage paying" manufacturing industries, - -
4, Qver abundance of small marginal manufacturers. (see

PP. V2—V3 ) .

o~

B LA BT . e e P B
') . T AN . o ST A U S e

R ’ - o . : .
Sve ) o R o



327

One important result of the early organizational
efforts in Scranton was the stimulus to other nearby commun-
ities to consider economic development programs. Industrial
development corporations were formed in Hazelton, Pittston,
Nanticoke, Pottsville and Shenandoah.

At the other end of the valley in Wilkes-Barre the
Wyoming Valley Industrial Development Fund had been estab-
lished in 1939.’ This was followed by the formation of
a Committee of 100 in 1952 sponsored by the Chamber of
Commerce. This effort was called "operafion bootstrap.”

a term later applied collectively to the industrial develop-
ment efforts in the valley.

The limited success of operation bootstrap in the
early 1950's and the difficulties inherent in using local
capital led to the establishment by the State_of Pennsylvania
of'the-éeﬁnsylvania.Iﬁdﬁstriailﬁegelopmént Authority. Under
this agency low interest loans could be made to local
industrial development groups on a shared basis which pro-
vided an inflow of capital to the region. At this point
the Utility Company, Pennsylvania Power and Light, moved

strongly into the industrial development picture through a

7Dennis Rondinelli, "Organizing for Regional Develop-
ment: The Economic Development Couneil of Northeast
Pennsylvania" p. 7.



| ‘ 328 B
contribution of $100,000 and the money raisingﬁefforts_of
its Scranton Division head John Davidson.8 The asssdiation
of the Pennsylvania Power and Light Company with inéust:ial
'development programs made economic sense sincé fﬁe ékpén:
sion of the utility»generally regquired expans;on of.the
economy, increased population, and new indﬁééfi&llugeré §§
electric power. Mr. Davidson's involvement has continued
at a higﬁ level including the presidency'éf.tﬁé.Eédnoéié -‘
Development Council of Northeast Pennsylvania; |

These efforts to increase the economic de?elopmenﬁ
df;ﬁérthéast. Pennsylvania and to overcome the severe
difficulties brought about by the major'deéliné'in‘démand
for anthracite coal provided an environmental seeting for

the creation of a district development organization as

‘authorized by the Public Works and Economic Development Act

£1965. As Mr. Rondinelli observes:

By 1966 there were at least thirty three non-

. -profit industrial development organizations in
existence as well as numerous chambers of commerce,
local civic groups., bankers, lawyers, corporate
executives, labor leaders, and individual residents
involved in the process of economic redevelopment
and industrial diversification in the two counties
of Lackawanna and I.uzerne.9 —

_“BDennla Rondinelli, “Organizing for Regibhai bevelop-
ment: The Economic Development Council of Northeast
Pennsylvania", p. 1ll.

glbid., p. 12,
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Coméarisons with the Mohawk Valley'

The setting in which the organization of the Economié
Development Council of Northeast Pennsylvania took place“;
is similar in many ways to that of the Mohawk Valley. Inﬁeeda
the two case studies were chosen bécause of this similaritﬁ
in an attempt to hold environmental factors constanﬁ.

In the case of the level of economic activity and
development, both districts are at an advanced stage with
a history of industrial activity dating back to the 19th
century. Both have a considerable infrastructure in terms ...
of pﬁblié and private facilities and capital improvements,
Both face the same problems of over ‘spécialization in an
industry for which demand at that location has declined;
anthfaéite-coai in Wilkes-Barre-Scranton and textiles in
the Mohawk Vaiiey. In each district there was a fairly high
levelhof differentiation in terms of specialized skills,
entrepreneurial activity, and organizational complexity.
finélly there was a pool of semi skilled operative labor
in the middle aged range cbmplemented by a substantial

fémale labor force.

Labor Force Participation Rate: 1960 Male Female
Mohawk Valley District N 75.5% 37.8%

Northeast Pennsylvania District 70.9% 35.2%
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Age Distribution: ‘1960 ' Mohawk Valley  N.E. Penn.
0-14 years - - B 29.5% .- 31.0%

-~ 15-24 years .. .o b 1Y.6% : 13.6%
25-44 years .- = 25.6% L 26,1%
45-64 years . - e 21.3% VoL 0 20.0%

65 3+ years T o 12.0% o 9.2%

'-'Source: Mohawk valley Economic Development District,
C - Qverall Economic Developmgnt Program. (Mohawk,

Nbrtheast annsylvania Economic Development

Council, QOverall Economic Development Program,

(Wilkes-Barre, Pennsylvanla- 1968). Part VI, L
. Tables 3D. 4. - RN et R

" 1¢’is also important to note-that both districts have
similar”pefentials-for economic growth’'Based on their euf-:
rent"eiﬁeaiion.'preximity to major population centers. and
the ex;stlng bas;s of economic act1v1ty. | o

One part:.cularly interesting contrast between the B
districts is the hlStOrY of early efforts toward induatrial
development. In Nertheast Pennsylvania the process was_wf”
community wide in scope and occurred in many parts of the -
district, Asheffofts ine;eesed,dthere was meaningful inter- .
vention by the pewer utility to further mobilize the support
of private'induetry. :ﬁ the Mohawk Valley, development
efforts began largely at one end of the valley; and aléhough
carried out initieiiy by a combinatiop Ofnpuginess and i
commun%txileaders,-became a majer eeﬁcern to public officials.

This divergence between the districts in terms of public
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versus private support for the economic development of the
distriet appears to ﬁéve had a major impact on the subse-
quent operation and strategy of the district economic develop-

ment organizations,

Participants in District Organization

Raymond Condor Assistant Director NEPEDC, formerly
economist Pennsylvania Power and
Light,

Raymond Carmon Director, Pennsylvania Economic

.League, Central Division, formerly
Executive Director NEPEDC,

Asa L, Day Manager, Coca Cola Bottling Company
of Wilkes-Barre, '

Eugene Farley President, wilkes College, Wilkes-
‘Barre, Pennsylvania,

Lewis G. Feldman Attorney, former President of NEPEDC,

Daniel J, Flood U. S. Representative,

Thomas Kiley | President, First National Bank of

: Wilkes-Barre,
Hugh King . Research Director NEPEDC.
Donald Moyer . Executive Director NEPEDC,'formerly

Appalachian Coordinator,

Organization of the Economic Development District of
. Northeast . Pennsyilvania '

The Economic Development Council of Northeast
Pennsylvania was established within a political environment
of high conflict. a regional_approach to economic develop-

ment was first suggested by the Director of the Pennsylvania
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Economy League, Central Division, PFurther interest along

this line was expressed by John Davidson of the Pennsyl-

- o
n R N

vania Powéf éhduﬁight céﬁpany (PPsL) and Eugene Farley,
president of Wilkes College. Dr. Farley was very inter-
ested in prbviding service to the community and felt that

a center for information of a regional nature could be
established afIWiikeé:Cbilegétfo provide the basis for'iﬁ’
regional development cooperation. The importance of infor-
mation as a basis f&: cbéperéﬁivé‘activity has remained a

strong theme in the strategy and policies of the district

AT S

organizatian.“-
‘FIn 1963 the Ford Foundation made a grant of $150,000

I-tg'aiiﬁeshébiigée:fb.éhppbff the organization of an Area
Research Cente;.;?hLAs in the Mohawk Valley, 'a local colléqe
president had%taken‘anfintérest-in-megiona; gconomic develop-
meﬁf"prbgfams.ﬁ Dr. Farley was then able to secure.a two.
year technical assistanﬁé Qrant.ff;;-ﬁhe Area Redevelopment
Administ;aﬁion, also in the amount ef $150,000. This grant.
set the stage fof"thé orgagiéatiSQ;;f an independent re-

gional development council contingent on the raising of

matching funds.

lonennis Rondinéili; “Orgahizing for Regional Develop-
ment: The Economic Development Council of Northeast -
Pennsylvania" op, c¢it.., p. 15. S B
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The organizational experience in Northeast Pennsylvania
differed from that.in the Mohawk Valley. For one thing, a
technical assistance grant was made to a private college
rather than to an agency of the state.government. This
provided the basis for the continued pfivate interest
support of the Cﬁuncil that was reinfbfc;d by the partici-
- pation of PP&lL. Secondly, there wasxﬁ?ﬁéednto raise sub-

- stantial sums of money 1oca11y'in 6rdér to establish the
organization whereas in the Mohawk ﬁalley a ém%li 16&#1'
cash contribution by the participating counties was |
received only after the first“year 5f designated existence.
The primary matching support was contributed by the state
and the counties as in-kind services.

Dr. Farley was able to.securé a pledge from PP&L for
$50.9005alyear for five ygars”and additional contributions
fréﬁwbther businesses amqunting to an ad@itional $100, 000
per year. These funds enabled the research center to expand
its activities and it was renamed the Economic Development
Council., An attorney} Louis G. Feldmann, whé was activé in
indistrial development affairs, was named President of the
Council and a bottling plant manager,'Aéé{L. Day, Jr.,
became Vice President, The treasurer,.zho@és_Kiley, wasg
President of the First National Bank of Wilkes-Barre and

Dr. Farley served as secretary.
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When the ARA grant was received in 1965 the council
had hired an executive director and a research economist,
but was stili located at Wilkes College. There was consid-
erable feelxng by the end of the year, however. that the
Council 8 actlvitles should be developing a more coordlna-
tive andlgatalytic orientation. It was proposed that_the
Council be reconstituted under the terms of the Development
District provision of the Public Works and Economic Develop-
ment Act of 1965 and the Appalachian Regional Development
Act,

The narrowness of the Council's support was a draw-
back to broader participation in regional economic develop-
ment, As Dennis Rondinelli‘réportsi

The fact that EDC was heavily financed by N
private enterprise and that its board was composed’
primarily of businessmen, meant that it had to

" expand the scope of its representation of communlty
interests in order to attract wide-spread community

“support and meet the representative requirements

of the new federal 1egislaticn.ll
Because of this, the leaders of the council decided to move .
toward a broader, more fepfesentatiée base with the expec-
tation that they would be des;gnated as the EDA district

organization for Nbrtheast Pennsylvania., This reguired

expansion not only within the core counties of Lackawanna

llnennzs ROndlneiil, “0rgan1z1ng for Regional Develop-
ment: The Economic Development Council of Northeast
Pennsylvania”, op. cit., p. 16.
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and Luzerne but also the inclusion of Wayne, Pike, Monroe,
Cgrbon. and Schuylkill Counties.

| The type of organization that evolved was primarily a
regional g¢ouncil that might be termed a council of economic
interests in contrast to a council of governments or poli-
tical interests. The change from the original research
group was necessitated both by EDA requirements and by the
;recognition on the part of the organizers that direct
-_participation of reglonal interests was necessary. In
contrast to the Mohawk Valley, the organization in North-
| @ast Pennsylvania emphasized the Council form rather than
the corporate status although it was incorporated under

the laws of the State of Pennsylvania., This reflects the
_continued orientation toward research and publication of
_‘information rather than projects and implementation.
| The mambers of the original board represented the
private economic interests in the district in contrast to
the Mohawk Valley District Board. When the board was
Iroconstituted to meet EDA requirements it became quite
similar, on paper, to the MVEDD. Actually, hqyevqr. the
_ifounding members continued to have an influence on board
activitxas. greater than their representation would indicate,
through personal contacts and their relations with John

Davidson of PP&L who setved as president. .
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In March 1966 the. Council replaced the first executive
director with Raymond Carmon, an exper;enced research direc-
tor who headed the Central DlVlSiOﬂ of the Pennsylvania
Economy League (PEL): a governmental reseerch organization
.1devoted to efficiency in governmental administration. Hugh
leng. the research economist, was retalned as research -
director and Raymond Condor, a research econamlst with PEL,
became full time assistant director.L‘Mb. Carmon served
| only half time and continued to hold his Job with PEL, '77éw
Physical changes took place correspondlng to staff changes
.h-and the office was moved from Wilkes College to the First
Vuﬂational Bank Building," in downtown Wllkes-Barre. where

Lt

JPEL maintained its offices, ‘This arrangement formalized -

' the strong ties between’ the business support concentrated

‘around PEL, banking 1nterests represented by the Council i
ttreasu;e; who served as President of the FPirst National
jgenb..and the action-oriénted governmental reeearch approach
of the new executive director. These changes_were_also @
intended to set the stage'for reorganization of the Council:
Lyboard and establishment of a district wide responsibility
fot formulating ecénomic developmeht progtems.“ﬁﬁfﬁ_”flﬁﬁﬁﬁﬂ
srac: The econflict that followed may be attributed in part -
| to tbe fact that the staffing and office changes only rein-

' forced the sectional and private interest character of the

P T S
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Council, and in part to the vigorous and skillful rabble-
rousing opposition led by a small group of Scranton political
leaders. The activity aroused competitive rivalry between
the two most populous counties and their central cities of
Scranton and Wilkes-Barre.

The leader of the opposition to the expansion of the
Council, Bernard Blier, was active in industrial development,
planning and renewal in Scranton and had been excluded
from participation in the early phases of the organization
of the Council.12 Probably because of the strong influence
of Wilkes-Barre industrialists in the Council he was not
able to take part in the development of EDC policies and
programs and was alienated from the “"non-political" approach
favored by the leaders of the Council.

Jealousy over the control of federal development aid
that might be available under a district organization rather
than on a county basis, as under ARA, led Lackawanna county
officials to oppose the expansion of EDC. -The ia;pe was
essentially one of political and governmental control of
economic development programs versus private and semi-
pubiic control that would be outside politics. Clearly the

action of the EDC leaders shows that they were not yet ready

2 " P i W /
- Dennis Rondinelli, "Organizing for Regional Develop-

ment: The Economic Development Council of Northeast
Pennsylvania", op. cit., p. 22. :
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to accept the consequences of a district organization
constituted in accord with EDA guidelines, There was a
strong feeling by some members of the Council ;eadershi§)
that the political process in Lackawanna and Luzerne Cqunties
and in the cities of Wilkes-Barre and Scranton was not é#f;-
ficiently enlightened to permit positive and meaningful
participation in the process of regional economic develop-
‘mént. It was this assumption and the political reaction

to it that was at the root of the difficulties experienced
in organizing the district.

7 " Duaring 1966 the attacks on the EDC continued and &
competing organization was formed, the Northeast Penqszl—.f
vania Economic' Development District Council (NEPEDDC).
‘Based on political and governmental support, the NEPEDDC

was also judged to lack regional representation according

to federal policies and also met with difficulty in gxpanding
its membership.

{-i..  The EDC'countered by securing, as members, officials
of all the surrounding counties except Lackawanna, The
Council was also able to pexrsuade EDA regional officials

of its competence and ability to do relevant regional
economic research.  In addition, community leaders were
mobilized to support EDC and both United Stdtes Séﬁéfoﬁs:f”

as well as Representative Daniel J. Flood lent their backing
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to the choice of EDC as the district wide organization.

This expansion of citizen participation after the
organizers had experienced opposition to their efforts
indicates the importance o{ lbqél partiqipation in creation
of a region wide advisory o;g;niﬁayiah. %The“}ack of early
inclusion’df political and governmental réprégentatives
at the local level was a determiﬁhpﬁ_oﬁ_theftype df adgisory
activity thgt.fﬁe district organiégti§nﬁ?asﬁ?blg to under-"
take. Broad?p;riicipation in the ofgapi;étign éf tﬁé dis-
trict is fundéﬁeﬁtal to building suppoft“;écessary to meet
demands for.exfééﬁise that would affect economic development
poiiciesnﬁ, | |

" WVigorous aftempts to question the integrity of EDC by
o its opponents in Scranton continued througp 1966 and ;Qtof
1967 culminaéidg in aﬁ attack on Coﬁéressmgn Flood himseif.
The personalkéﬁd;hiﬁtribnic nature of-the_QPpositiop!bgcame
ev'iden;T%‘B‘"botp state and federal officials., In December
of 1966 the Penn;ylvania State Department of Commerce had
designated EDC as the officigiy&iétrict development agency
for Northeastern Pennsylvania and on June:25{ 1967 it was

similarly designated by EDA,

13Dennis Rondinelli, "Organizing for Regional Develop-

ment: The Economic Development Council of Northeast
Pennsylvania", op. ¢it.. p. 28,
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o The_gormal_mendetenof the district is revealed by the-
statement of purposeuand corporation cobjectives contained in
the bylaws as follows;;4: (A detailed list of specific .
objectivee is inc;uceo in the appendix to this chapter.)

s~z ° 7 Purpgse. The purpose of this organization is

to promote the continued social and economic develop-

-z ment of the District through the expansion and .. .

attraction of industrial, commercial, financial,

...=r;  research, educational, and. other allied business

"and” developmeﬂt activities.

' Objectlves; The objectives of the corporation
are to reduce the costs and factors which stunt
economic growth through means of joint and coopera-
tive action using the power of persuasion supported "
by comprehensive facts as the means of prov;dlng a

; regional environment conducive to more economic

© growth, S

After designation, opposition dwindled and the district

organ;zation was expanded to meet EDA requlrements in splte

-

of the fact that thls should have been done as a conditlon B
for de31gnat10n. At the same time a district OEDP was
;prepared and a prellninary draftieent to EDA for review;f.
. In :Northeast Pennsylvanla the district was organized
5y orofess1onals representing bualness rather than govern-'
mental 1nterests. The highly fragmented and stressful

pattern of local governments in the district probably pre—

cluded a more localist approach no matter were it to come

14Econom:.c Development Counc11 of Northeast Pennsyl-
vania, By Laws, (a8 ‘amended, June 12, 1968), Article I,
Sec. 4, Article II, 3ec. 1. - ' ’
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from Lackawanna or Luzerne county. The abortive attempt
to establish the NEPEDDC in Scranton is an indication of
the difficulties local political leaders would have had
if they had attempted even to organize a bi-county district.
Whether the remedy of para-political initiative applied in
Northeast Pennsylvania can result in an organization that
can eventually be integrated into the local governmental
framework is yet to be established.

Although the EDC was officially designated on June 25,
1967, it was dedesignated on July 1, 1967, five_days latér.
because statistics on the unemployment rate in the district
showed a decline of unemployment below the required level.
The designation was of primary importance, however, in
establishing the legitimacy of the district organization.
Although the district was no longer eligible for project
loans or grants EDA was able to make a technical assis-
tance grant to support research and planning studies.
Dedesignation meant that thé district would continue to
reply on donations from privaté interests and utility
companies,

One outcome of this situation is the Council's lack
of responsiveness to governmental agencies due to indepen-
dent sources of support. This has reduced the need to

develop close relations with local and county governments
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and coincides with the Council's desire not to involve
local political and governmental officials in policy matters.
This represents a significant contrast to political and
governmental involvement in the Mohawk Valley District.

The advisory objective and essential advisory activity
of the district stemmed from the organizaéion of the dis-
trict and was determined also by the political environment,
The advisory objective was to use information as a means
of achieﬁing regional coordination., Essentially, the
increase in knowledge about economic and social factors
was expected to provide insights into cooperaéive develop-
ment activities that would increééé.the GRP. fhg increased
knowledge would be HSed by econbﬁié decision—ﬁéiers to
.maximize ieturn on inﬁéstment and by.governments to antigi-
Ipate_publlc'faéility:inﬁﬁts. |

| The advisory activity focused on the research and’ﬁ'
publicatibniéffinformation on selected topic§ 6f'regionaiﬁ
'coﬁcern.'such as tourism, labor foréé.potgntial and highwayf
need;. A secondary activity was thé'bfepa;atiéh of the
overall economic developmeht program, ?Tﬁig is-consid¢red
in thé following section and provides a coﬂtrast-£6=£he'
primary_report writipg and specialized reéearch,activity.

LR
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Development of the OEDP

TheloﬁDP was preceded by a series of publications
'ﬁeginning in December 1965, A preliminary report on the
oiganization of a district council and its proposed work
program titled "Blueprint for Action" was written in the
spring of 1966.and issued by the newly appointed executive
Director Ray Carmon in April 1966 shortly after the office
had been moved to.ss;;town Wilkes-Barre, Thls report
- urged the reorganization of the EDC into a district wide
sgessy £$£ economic development and set forth an action
orientea program as desired by the EDC leadership.

During the period from April 1966 to January 1967,
.when the reorganlzatlon was being sharply attacked, the EDC
issued a series of spec1a1 reports on manpower and recrea-
tion and tourism. This did not implement the spirit of
*Blueprint for Action" but focused{_for strategic reasons,
sn specific informational sssdiss. ”Ths new director,
Carﬁbn. was most experiencedlin_shis typs of work, and he
thought it was strategicallysdesirabis.not to attempt to
make recommendations on regional issues or develop regional
programs, but rather to demonstrate the Council’'s competence
to produce professional rssearch reports with a subsgtdritive ~

sy

rathexr than areal focus. Thus the kinds: of“bfoad planning

and action programs that ha&“ﬁeen suggested by Counc11 :
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[T

members were postponed due to environmental factors that
required strategies designed to build a basic level of
support for the organization.

o The type of advisory recommendations developed by -
égé-éﬁupcil were_confihéd td spédific bbjeétive“analyses;v_
Subjectivity of ana;ysié was low aﬁd the accompanying focus
| Qas on technical alterpatives without explanation of public
policy ramificétions. This low level of subjectivity and
adherence toupechnical values wés cbmpatible with a low
level of suppq;t and the.minimal demand for policy recommen-
dations. This apprpach-wa; also.carried through the OEDP.
as is indicated by therinability to complete the project . .
sect;on of the_prqgram.

IKZT:ByTJanuary 1967 thé Council had received instructions -
ffﬁm EDA pertaining to £hé pteparatibn'of the OEDP and work
wag_g?gug_by the Reséarch Diréctor,'Hugh King, Several
gqqn;ies_pad previbusly prépared OEDP's for their own areas
but these were of ligéié help in drafting the district wide
document, Mf. King.worked on the program off and on as the
prospects for designaﬁion by EDA brightened and darkened
intermittently. In May 1967 it was finally decided that
the OEDP should be completed sd that the district could be

designated even though it was known that the unemployment

o
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rate had dropped to the point where the district could be
dedesignated on July 1, 1967. | -

Suddenly speed was important in preparing the OEDP
if the district was ever to receive designation by EDA and
Mr; King worked through May and qune_in_an attempt to create
a suitable document. Time 4;; sﬁort, analysis was broad,
and the regional list of projects and‘priorities was not
included. |

The importance of sPecialized knowledge in developing_l
this OEDP‘Qas mainly in terms of kndwiedée of writing repor;é.
and assembling econimic data., The OEDP wés completed b?f_4
cause a specialist on the staff was able to assemble the |
materials required by EDA and make the brief desgr%ptive
comments necessary. Lack oflé statement of regiogal |
policies, goals and projects is ciearFevidence thgt pplicy
knowledge was not applied to the'formﬁiééiﬁn oé the OEDP.;

Participation in the development of the OEDP wasi
severly limited. It was written by Hugh King, mimeogrééhed
and presented to an OEDP committee consisting of planning
directors and officials of the district counties, The
membership of the committee was as follows:

Planning Director, Monroe County Plénning Commission,

(Chairman)

Executive Director, Carbon County Planning Commission
Director, Lackawanna County Planning Commission’ -~ .
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Pike County Agricultural Agent

Executive Director Schuylkill County Planning
Commission

Chief Clerk, Wayne County Commissioners

Executive Director, Tocks Island Regional Advisory
Council

RTINS

Sinée the document was presented in June of 1567 both to
: the OEDP €ommittee and to the Council there was little
time for review prior to ité being submitted to EDA., The
Board of Directors of EDC approved this preliminary OEDP
at their June 1967 meeting which was the first held under
the reorganization plans and marked the official beginning
of the seven county Economic bevelopment Council of North-
east Pennsylvania, The relationship betwéen.disﬁrict |
staff and the 5oard and between the staff an& local govern-
ments was highly prbcedﬁral. Little substahtive.i;viéw of
the OEDP occurred with the exception of one member of_the
OEDP Committee, and this occurred after the draft was
submitted to EDA, | ~
The district was designated by Eng.éh-Jhne 25 in
spite of the incompleteness of the OEDP éhd the fact that
mofé tﬁan one:growth éeh£é£ (Economic De?élopmenf.ééﬁtef)
was proposed. This happened largely because designation
was to be only a token géstﬁfe, that woﬁid add to.Eﬁﬁ?g |
total number of designated gistri§ts and allow them to

continue technical assistance.gfants; ‘A letter from Richard

[ VT
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Greer, Acting Director, Office of District and Area Planning

of EDA contained the following paragraph:

In view of time limitations we shall approve
- the OEDP and, providing organizational matters can
o be ironed out, designate the District in the very

'-,“ycﬁ near future. We are doiny this with the under-

A A L o

.+ standing that you will revise the OEDP, along the
lines indicated in the attached critigue, and
resubmit it to our office on or about Aug“St 1st

» ©Of this year. 15 LT S

Attached to this letter was a fourteen page critique of
the OEDP focusing on both substantive and stylistic defic-
'iencies. The objections of a substantive nature that are
féle@éﬁt to this discussion are noted below, SEMRRE

1. The OEDP was not certified by the District
Organizatlon as thelr program for the entlre district,

ErTERLT O F ERRRER LR A

2. There was no ev;dence that the flnished OEDP

was reviewed and commented upon by any local bodies

or by the state,

ey, - ¢ S e e
3. The board members dld not meet EDA s require-
ments for involvement of elected officials nor its

¢, . requirements for involvement of the poor, unemployed,

or underemployed.

4. There was little evidence that local gfoups
were anxious to cooperate in a mult-county program.
RERRIE S1oy ek Woea Tl by

'5. Little information was supplied on the resources
and potentials for district economic growth., . ...

6. Lack of project description, relation of projects
to goals, and establishment of problem priorlties .
related to project priorities. -

15Letter from Richard T. Greer, EDA, to Raymond Carmon,

.; June 9, 1967.
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In addition to these selected criticisms two.items of a
positive nature are of particular interest and are quoted
below, |

.The financing of tﬁe EDD appears to be the
soundest of any reviewed to date. They have received
almost 60% of their budget from non-federal, non-
state sources, :

- The Wilkes- Barre/Scrangéh'ﬁehtef; fof good
reasons, appears to be a sound choice as the major
center of growth
The'basiC'issue in preparation of the OEDP was.not one

~ of economics but rather of the strategié'positiqn_of the
staff and board in relation to the loCal goverhmeﬁtal decis-~
ion éénférs. The klnds of recommendatlons that would
result from the OEDP were felt to be. premature-§1th regard
to the!support level in the distrlct¢ The baslq issue
was whether or not therelshould be‘a disﬁ#iét.wide advisory
organization. This had ﬁauﬁe'fesolved 5ef$téjissues of
economic and social development could be'cénsidered.
Subseﬁuent'to the initial submission 6fh;he OEDP,
comments were received from members of the OEDP advisory

committee, A revised draft of the OEDP was sent to

committee members on'AugﬁSt 4, 1967 and a meeting of the

1§Comments on the initial OEDP, submitted to EDA by
the Northeastern Pennsylvania Economic Development Council,
by the District OEDP Policy and Evaluative Division, Office
of District and Area Planning." EDA, Memorandum undated,,p.4.

17mi4., p. 10.
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there ﬁas a lack of staff assistance suited for the job due
to the emphasis on organizing, fund raising, and fighting
. off ﬁhe attacks of the Scranton group, Second, a working
relationship with planners and local government officials
that would have provided necessary informational inputs
- was not established. In contrasting the two districts on
this point the findings indicate that c:itigal differences
- in the political environment were important.determinants -
of the OEDP both in regard to process and product.

aww Since the publication of the OEDP the ‘Council has
been developing a list of capital projects for the district
but the problem of assigning priorities remain too "polit-
ical" for the council to undertake, U» i ¢ ¢t 171 Sodui
w2iu¢ ' The lack of participation in the preparation of the
OEDP included the Executive Director and the leadership of
the Council. The OEDP did not provide a framework for the
Council's activities. It was looked upon as one more s
. *product” to be turned out by the Council for a specific ¥
- objective: the designation of the district by EDA.18 This
is closely related to the research orientation of the Council

- and its strategy, during the 1966-67 organizational period,

of avoiding conflict. "Even when the intensity of opposition

. S e B e e
L T [ T P AR R T S -1 fl-z d i

8Interview with Mr. Raymond Carmon.
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-committee was held on August 28 to review projects, prio?_
ities, goals, and objectives, i . o g pdTERS ¢ f;
: . .- The response to this review included detailedlcémmeqts
running to five single spaced pages from the chairqgnjof%}
the: committee, presented at the meeting on August 28. _In
addition,-written comments were received from the Tpcks W
Island member of the committee and frqm a development
economist at Penn State University. T '*~'ﬁé}?5_wiﬂ
After this limited review the revised OEDP wﬁs pre-
pared although the section on projects and priorities was
+ never -expanded to meet EDA's objection. It was approved
by the Council Board of Directors in November 1967 and
printed for distribution in January 1968.

- There was. little contact with local planning agencies
-nor was there an orientation toward economic development i
planning. Rather, the major input of organizational exper-
tise was in the direction of physical and economic studies
and analysis concerning specific sectors of the regional
econémy and also concerning methods of organizing support
-of civic. and business organizations, |

In retrospect it seems clear_that the district was

. prohably- not eqguipped to produce the kind of general develop-

ment plan that was reguested by EDA for two reasons. First,

N3 - [
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subgtantially diminshed, however, the Council was reluctant
to become involved in broad regional development programs
whose implementation would require allocative decisions
affecting local political units and their constituencies;'
This approach is reinforced by the non-publip source of.
over half of the financial support for Council activitiesh
and the non-governmental affiliations of the Council

leadership.

Designation of the Growth Centers

An important aspect of the organization of the Mohawk
Valley District waghthe controversy over the designation
of growth centers pfecipitated by EDA policies on the
number and size of the centers designated. Technically,
in Northeast Pennsylvania the situation was similar to
that in the Mohawk Valley‘with the exception that there
was a high degree of competition between Wilkes-Barre and
Scranton such that the designation 0f only one city as the
growth center would have been disasterous to district wide
development efférts. Comparable to the Mohawk Valley,
Scranton and Wilkes-Barre were located in different counties
and were also separated by intervening municipalities that
could be considered part df an industrialized growth

corridor.
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s, The political nature of the issue of the designation
of the growth center completely overshadowed the economic
aspects., The simple fact was that if EDA administrative
criteria were followed there would: be no diétriét-org&niza—
tion‘that represented both Lackawanna and Luzehe Counties.
The economic issue of whether a linear strip of cons;derable
length and population size could operate as a v1able growth
center was never faced. The demand for. advice and the '
knowledge necgsééry for determining the growth center was
centered on the ﬁblitiéal environment. 1In this case the
district staff éucéessfully incorporated relevant poIicy_ 
knowledge into théir téchnical recommendations although
the situation was well known to all the participants.

' -In the original version of the OEDP, the Wilkes-Barre-
Scranton growth corridor was p;gsentgd in spite of the fact
that this did not meetTﬁﬁﬁ'ﬁ gggcific,Policy:requirements L
at the;timé; ﬁltéfnativééIwefe.not_included and no attempt
was made to pfﬁvi&eﬁﬁsiéfial to allqgnEDA to evaluate the
suitability of sé;éral different centers. In the EDA
eritique this waé“mentioned but the Wilkes-Barre-Scranton
center was : accepted whereas in the Mohawk Valley a similar

growth center proposal had been rejected, nearly causing

the dissolution of the district.



353

. Apparently the reason for this inconsistency in EDA

Yooy
adrinistration of the 1965 Act was based on several factors.
For one thing it is true that only one multi-jﬁrisdictional

center was proposed in Northeast Pennsylvania whereas in

B " T T

the Mohawk Valley there were two centers, Secondl&.ﬂéﬁe
independent nature of the EDC and its private b§secgfi_;;g
support meant that the reQﬁrds from.designation woﬁld be .

- received by EDA as well as by th?_CQPnc%}'u*ﬁlfgf_t@?;¢;¥“
_pragmatic donSiderationlthat the digtrict would be designated

only for a very short period of time meant phat no project

grants could be made to the growth center, HVH;J3 g;

The decision by.EnA tq achgghthg growth center pro-.
posal indicaéed § deﬁiation from the programmed decision-
making thatocgu;re;lcqncerning the Mohawk Valley proposal,
This-was due to the perception that this was an unuéual céég
wherein the_@istgiet_qquld not conform to the decisionrgmﬁ
critéfia and survive, The resulting approval of the liheéf‘“
growghh?eptgr apﬁ gubsequept change in EDA policy is ihdica;
tive éf the new gnowledge transmitted to EDA by the district
becagsg-qf ghe need establighed by the non-programmed natﬁre
of the decision situation.

_HWh?q_ﬁye pfélimiharf OEﬁP for Northeast Pennsylvanié

was sent to Washington it contained the proposal for a

linear growth center encompassing both Scranton and Wilkes-
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Bafre. During May end dﬁne.EDA officlals we;e preeented
.. therefore, with OEDP's from two districts in neighborieg ’

' states containing proposals for multi-jurisdictional growth
centers. It appears there was little or no communication
between the districtg., When the Mohawk Valley board was
fighting for their proposals they could probably have;thﬁi
strengthened their case had they known that Northeast
Pennsylvania was making the same request.d -

From the'evidence presented, includieg the eva;uatien
of the OEDP's and the potential for diet;ietf%ocal_coopera-
tion, it appears that EDA's decision wes_beﬁed on its view
that the potential of the Mohawk Valley Dist:ict to func-
tion ‘as an effective multl—jurisdlctlonal economlc develop-~
ment organlzatlon was greater than the distrzct organization
in Northeast Pennsylvania. The knowledge that the Northeast.
Pennsylvanla Dlstrlct would have to be dedesignated on -
July 1, 1967 played an important part in the flexlblllty
with which the OEDP ‘and the' growth center proposal were o
treated by EDA as a basis for designation. This incident ..
lends some significant suppe;tlte“the eréﬁment that tﬂe-fﬁm
organizational and advisory activities were more effeetive
in accomplishing the deteioﬁ;eﬁt éoeis.eftthe(éﬁbiic Works

and Economic Develobment Act of 1965 in the Mohawk valley

5 e
T R
Td

than in Northeast Pennsylvanza.
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iirecy The EDCNEP case illustrates the basic problems of

developing policies for a new federal progrem'simultaneously

¥

with implementing the program in the field. . The local

organizations were required to develop a plan or program

before becoming eligible for project assistance, wh;le B

¢ EDA began funding the organization of districts 91multan-

ecusly with its own program development and economic - 9

research., 1In a sense, EDA asked the local organizations -©

to postpone implementation., while itself feeling the
pressure under its legislative mandate for immediate action

.- ) 5
in the field. It was somewhat peculiar that the federal *~

‘agency proceeded on the basis that local organization 83

ETY

“could survive without early taﬁgible'resultsﬁwhereas the

' 4 PO P L . AR
agency could not, T malaen ﬁnﬁ-xx.ﬁadfueh; PRt B

- The situation ﬁas been simplified in this daecription
in order to bring out the differences in the way EDA per-
ceives its own organ;zatxonal strategguegd Egag“ngQhe'}ocal
distriet organizations., Essentially, it is difficult to
set upj10cal organizations_and encourage them to engage in

DI ORI LAV DI
meaningful planning activities when the federal administra-
tive agency is 1tself in- the process of creating its own -~
administrative policy. This was at’ the root of much of o
. the difficulty that the Mohawk Valley“experienced during
its firse two jeere’ofhopefation,_lThe fact'that.EDA has

LY Fiied
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now accepted the concept of two multi jur;sd;ctional growth

.. centers as proposed in the orlginal OEDP corroborates the

analy31s presented above in thdt it is an admlssion that -
economic and political criteria must be heav;ly we;ghted in
reletlon to administrative policy. It is evzdent that EDA
1earned tbis during the years 1965-67 and that this learning
process within the agency was a burden on 1eeal efforts to
organi._ze districts. . . -' e g
In revising the OEDP for finaiTEﬁblieeeiee ;he Council
felt free to broaden its definition of growth centers to the
extent that "...the EDA criterion have been abehdoned in-5n

BN
favor of what seems to be the more 1091ca1 and real;stzc

desxgnation of growth areas or 'Development Centers'" 19-“5

This approach resulted in the naming of four growth centers

i .

(development centers) as follows: = : @ nelowwizu o

Cemter .. .. .:. .. wlu.se 0/ 0011960 Population

Wilkes-Barre/Scranton ... - @ .- 452,553 v o
Hazleton/West Hazleton .. 38,334 . ivce
Pottsville = - 21,659 s T
Stroudsburg/East Stroudsburg . 26 Oll

Source: OEDP, Economlc Development Council of Nurtheast
Pennsylvania, (Wilkes-Barre, Pa., December, 1967).w

P Tt L SRS AT

S

R o LA

190vera11 Economic DevelopmenﬁaprogrEh, Economic
Development Council of Northeast Pennsylvania. (Wilkes-
Barre, Pa., December 1967), p. Iv-3. I

D -t . o T -
- . ¥ ‘I! R L X S e
- R S L S B prr e AT e e B .
B T TeL AP T R AU I S .
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Jemomad

teg 4 Hiring and Performance of the Staff

| h%ﬂ' Prior to the reorganization of the Council in 1966

i S

the staff of two was concerned with research and fact

. gathering that did not involve the formulation of policies

nor the need to relate research_finding to policy alterna-
tives, This situation_changed after the decision was made
by the Council 1eadership to hire a new executive director
and realign the Council's focus of concern to encompass a
broader geographical area and.to adopt more action and
program oriented.0§§é¢tives{

Raymond Carmon, while theoretically working half

S W .
LY T g [

time for the'Pennsylvania Economy League, actually spent ™

the major portion of his energies on Economic Development

. 7 . AT
H : - .

HE)

Council affairs. Previous to taking the position as iy

Director of 'the Central Division of the Pennsylvania et oo

= . ‘t\ EER ‘.., - -‘

Veegr. oW
g e . 9
] v 1

Econéﬁf League, Mr. Carmon had conduéted government research

with the Public Affairs Rgsearch Council of Louisiana and

. T . a0l
- PR SRt B | PR e Tua bemT o
BT £ DTN LR

the Government Research Center at the University of Kansas,
Be had a strong background of kﬁowledge and experience in. .
governmental research but not directly in industrial develop-

ment organizations. His approach to his job with the F}iqm

e,
N EL

: RN R IR .
Council contained two major themes. One, the output of a .

"good product” that would indicate the professional compe-

tence of the Council to advise on matters of regional policy.

w0 ome A

wi .
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Second, the need for personal efforts by the staff and
council members to promote programs for economic develop-
ment :i.n thg region,,zo LT B T

- Of further importance was his bias in favor of private
sector involvement in development activities. His low level
of expectation regarding the performance of local govern-
mento_in solving problems was complemented by his affinity
for the powerful and consistent support that would result
from the involvement of private interests. Rondinelli
reports that,

. Ccarmon prided himself on his ability to keep

the Council independent of the control of both

state and federal government agencies and_thie -
' ‘dominance of any single pr1vate sponsor.

"“A¢ in the Mohawk Valley Dlstrlct the selectlon of.”
an Executive Dlrector was in no small measure the selectlon
of an approach‘or philosophy for the operation of‘the organ-~
ization. In'boéh'cases;'ﬁowever, fho resoltant stoategieo
were modified by environmental conditions that determined
the scope and type of poiicy ioaues'on'which'the organiza-'
tion was to focus its éhoréieé and exporoise.

" fThe advisory relation with local and county oovernfl_
ments was.affeoted by the adoisoff acti#ity as it related

to the envirorment. In Northeast Pennsylvania a series of

ZORondlnelli, _Q. cit., pp. 37-38. = .. oo

T

Ibido [ po 38.
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technical reports and data collection were undertggen
extensively 5y the staff while-pérsonal promotion activities
by members o# the staff were held back by low levels of
supPOrﬁ. -“-.;:'i.l-. JH' + oy ’.:t“-‘_*"."E_E':f.‘..‘f!»“_?%'-"‘-: BT ..,»;,-..:_-v,‘._-:g ¢
LY As meﬁtioned above, the research dirgctor, Hugh King,
'had preceded ﬁaymond Carmon on iﬁe Council staff, His O
.orientation was toward economic statistics and ghe_cpllgc-
ﬁion and compilation of data; He wrote the original OEDP E
and provided the basic staff work for the “product® that ;
the director desired. The lack of participation by the L
local.éommﬁnities in developing the OEDP was felt by Mr,
King buﬁ he waa'upéble to secure greater involvement -~ - --
Because of the nature of his assignment., Wwhether he would .
have been.p£epared to enter into a truly consultative_j“*“f
arrangement similar to thét which characterized Ray Paplino‘s
role in the Mohawk Valley is doubtful. -

~ ~ Raymond Condor, also a research economist by training
and experience, was occupied, as assistant executive direq;or,
with administration. Aalthough not as accus;omed to t@g

personal approach favored by Mr. Carmon, he served as a '

coordinator of staff activities, =~ ~Tu o e Tt men
~{ During 1967 a public information officer was hiredj%?
and attention was given to the generation of publicity

. releases and informational bulletins, This activity has  *~
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- continued despite the fact that there has been some staff -

turnover, s e 0 ey alime e 0 s B

Y r e

. - In October 1967 Donald Moyer was appointed Appal-
achian Program Coordinator to organize and develop programs

undexr the Appalachian Regional Deve;ppment Act of 1965. Mr,

Moyer had a background of experience in social and neighbor-
hood community organization and planning. He was an ordained
Lutheran minister and had earned a master's degree in com-
manity organization and develoﬁment. Mr. Moyey impressed :
Ray Carmon with his organizationai ability and the way he
could relate to others on a personal basis. Therefore, in
1968 when Mr, Carmon was faced with the choice of full time
director of the Council or director of PEL he decided to <«
return full time to PEL and fecommended that Donald Moyer
be his successor. i .. B T I R AT
EDA played a role in this decision by making its . .

technical assistance grant contingent on the EDC having a

full time director. The work load had been growing and it

was evident to thé Council leadeféhié that a full time

director was necessary. Ih“conjuﬁ;tidﬁ with;this change,
the officers the EDC were moved‘&o'the same floor of_the
First.National Bank“Buildiﬁé'as“éﬁaé'éééupied'ﬁy fhg PEL.
Thus, although Ray carmon-ﬁaé'formaii}.feﬁained as a consul-

tant to the Council, he waélthSiéallyuéﬁly a few steps away
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from the office of the new executive director{_non Moyer.
A further regult of this arrangement was the éharing of
library materials by PEL and EDC. *noe’ 0w woid et e

r~ In Deeember of 1966 Jerome F. McCormack, formerly -
Executive Secretary of the Scféﬁion'Chamber of Commerce, was
named Development COordinatof;' His assignment was to focus
on recreation and tourism.projects:and programs, The staff
had previously ccmpléﬁed a.majdr report on recreation apd !
tourism as economic factéfs in the development of the 777
district. This_proﬁided £hé basis for Mr. McCormack’s _fﬂﬁ

promotional activities, ' o o idodEiRs L o0 Rk

.

The most recent addition to the staff was the hiring-
in August 1968 of Leonard Ziolkowski as Planning Coordinator
to work on physical piénging and development for the district,

-+ The current staff.of professionals in the EDC is R
indicated in Chart gne., rz.nn g P29LTL0R50S LEYEDONG jSfssb

TSFTI T A Rt

Chart One, Chapter Twelve

" " " 'Board of Directors

I P LTI . In EUnReE D
Coestr 7 John S, Davidson, Pres. ' S ;
Executive Committee - Lo omle
Consultant Executive Directoxr  ;,  Legal Ny
Raymond Carmon Donald Moyers © Council
| Assistant Exec. Director S
Raymond Condor
Researxch Recreation Industrial Planning Public
Hugh King, and "~ Development. & Dev, Inf.
Director Tourism Jerome F. Leonard Judy Aita

McCormack, Ziolkowski P.I.
Director Director Officer -
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This expansion pf the staff is indicative of the -

evolution of the Council orgaﬁization from the early stage
where there was a director and assistant with only a < ' i — .
research staff professional, to the point where a filling
out of ?he_gubstantive program staff positions has occurred.
In the organizational period, the half-time director re=
quired a full time assistant and a public relations officer
to handle the oréanizétiénal aspect'of the'éouncil and to :
fight the gc;;ntpp baséd opposition to the expansion of the.:
Council. The second'need.ﬁas for é.reéeérch director to: % -
provide the basic support for the Councii in terms of reports
and_informationai studies. Tﬁe e&fif?staffing decisions
werg based on ;hesé ;equireﬁents. AT SN

;;;_Later,in'1967_££e cﬁnflict over the reorganization of
the Council was reducéd. IN@W staff members were hired to
develop program activities in tourist and recreational
industries and to coordinate the Appalébhi% program and
other sources of pfoject fﬁnds. :Tﬁé recént shift to a full
time executive director further sigﬁéi&i@bgvggcqqq.stage

of staff work and a reorientation of organizationéi'oﬁieEQ

tives, N F L , Co

- Tie
4o : : oo

a high.level .of professionalism that pervades the dii@ri@ﬁ

L .

acquisition of prdgraﬁ*staff;ié-indicative;of';QH
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advisory organigzation. ‘Mr. Moyer holds a master 8 degree
in community organizetion and‘the other staff members have
considerable professlonal experience in apec;allzed areas.
This provided the basis for the independent relatlonshlp '
that Carmon integ@ed to maintain with polic¢y-making organ~
izations. The_profese?enal.orieﬁéatien was present in both
the Mohawk Valley and ﬁbrtheast Pennsylvania but the formal
professional status ef the'stafffﬁas greater in the NEPEDC
than in the MVEDD., sapefon

: == It should be noted that consﬁiiants were not exten-
sively employed by the Council in Northeast’ Pennsylvania’
except for some aspeets of an airport survey done during
- the pre~-expansion peried. There is no indication that the
-use of consultants will behincreased as the Council leader-
ship and the eyecutive director feel that the efganization
should develop its own reeearch capability within.the -
_professional steff.  This contrasts with the Mohawk Valley
éieifict where the staff saw its role largely as a program
coerdinater thet'?ould rel} on consultants for specific

i e

studies rather than hiring additional permanent_pfofessional

staff, L ' |
“ ’_'.In.'.f.j"?" wiliTeRt O 'f*: q'l',') Jn-{d-’““{ =

.J“il: Other sypes of plannzng agenc;es daid exiﬁt in the

district but these were not reglonal in scope except for the

Tocks Island agency. The district did attempt to relate to
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-

local agencies, however, as indicated by the review of the
“ OEDP. Little competition is evident except that with the
‘. Seranton redevelopment agency and. the Northeast Pennsylvania

n~Indus£§iéiﬁbéGélopment Commission (NEPIDC). ' The redevelop-
‘menf’aQéﬁéﬁ was used by Mr., Blier, leader of the opposition
-“ito the "f&f?%éfi:ion of the district, as a basis for his attacks.
‘He foiféd the NEPIDC as largely a paper organization that
‘competed with the District in pame only, .. - .. i 5 %
Wi | Projects gt
. The EDC was unable and unwilling to formulate a list
of projects and priorities at the time the original OEDP
was drafted in May 1967 Time was not sufficient to
accomplish this task and the political climate was not i
amienable to the setting of priorities. .In the f£inal version
of ‘the OEDP the followzng statement oIk projects represents
the positlon of the COuncil coqqepnlng,this-vxtal aspect
of district economic development planning.
_ This section is not completed. When finished;
it will consist of a listing of different community
" - efforts, at the county level (or lower) which are
designed to solve ‘District problems,' Aan order e
.., of importance or priority will be established in ..
' listing these community projects.
The listing of these projects has not been
acconplished to date, because the rationale for

 establishing priorities has not been developed in
__the diffe:ent_communities,\_Iguis;anticipated'that
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such development will take a year or more and that
considerable educational groundwork will have to bez
laid before an acceptable framework is established.

Although it is not specified, the “educational ground-

cnrow AaYE

e

work" means the renovation of the polztical-governmental

environment in order to reduce conflict and permit agreement

Y Fo et v ~
f B

F

and scheduling o £ projects that have dlstrict wide 1mp11ca—
tiohs for economic development., There is a severe contrast
here between Northeast Pennsylvanla and the MohaWk Valley
that is a direct indication of the varying sen51t1v1ty of |
the political environment. ' In the Mohawk Valley, joint

cooperation on project definition and priorities was possible
- T LR A T £ , ', N ot r\gfﬁf- ﬂ‘[
as part of the district w;de part1c1pat10n in the CEDP. In

Northeast Pennsylvania there was little part1c1pation in
the OEDP and it was not possible to formulate projects in

spite of EDA's formal requirement that such projects be.
oo ises Isbwdsubel b EAREIe A
included in the OEDP. 1 - jwajm 37 s I NTFE eonp

The final sectlon of the OEDP takes a dlfferent approach
sedwr  Jfomidoon poldnubower an
to the 1dentif1cat10n of projects by looking at problems in

three areas: economic, social, and environmental. To estab—-
ol e hsm aaerdt ats

......

lish priorltles it is proposed that four goals be adopted.

. - - = ‘n-l.,
A R o T ;»\,.;J‘ -...:..ﬁ--u v.-'t-‘_.z( < w . - pau.. ‘1. .3

2
These are:

22 ' IR . 1'}:10.:51 :
Econonmic Development Councll of Northeast vlgaﬁxmq
Pennsylvania, QOEDP, Appendix G. .
- _ ’ &R
2 : ' . ES I
3Ib1d., PP. V 5~V 6. N A gi A
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++1l, A series of programs should be developed and
"action taken to raise the district's per capxta

wincome level.

7 2, Individual and community action should be -

taken to 1mprove the dlstrlct s phy51cal environ-

iment,

"»:.3., A new 'image' for Northeast Pennsylvania needs

TR A

to be created nurtured, and promoted

4, A better 1nst1tutional env;ronment needs to be

- “greated,

- The bulk of the recommendations fall under goals one

and two and are largely hortatory in nature,

“The community media need to expand their educa-
tional roles-particularly with respect to basic econ-

~~omic education and exploring the role of business

e

" image of Northeast Pennsylvania is needed.

in the economy. Also a major effort to Brove the

O

The first of a“five pronged" attack on the problem of

low wages due to low labor productivity is stated below.: -

First, in cooperation with the Chambers of = ..
Commerce and Industrial Development Groups, the _
quality of management might be upgraded by providing
direct management consulting (via an extension

» 8service) and management seminars--covering such

practices as production control, personnel manage-

- ment, industrial organization and control, marketing
and 1ong range planm.ng.25

In terms of goals three and four, the actlons to be

taken

el e

and the proposed counc;l programs are not 1nc1uded

4gconomic Development Council of Northeast

Pennsylvania,. QEDP, p. V 10..

2SIbid.. p. V 11,
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Each section does contain a brief statement on the role of -
26

1]
4

the Council. For each goal it is' in essence as follows:

s Goal I: The role of the Council is seen as s
primarily catalytic-~that is, it should try to
encourage actions of the most vitally interested u:ir
groups, but within a framework which will assure
maximum benefits to the District within the shortest :
period of time and the least real cost. S

P : . BT

i Goal II: The Council's role in furthering

action relative to Goal II is seen as one primarily
to research, analysis, exposition and public informa-

iy tion. . . ' ) ) o : } e

-

' Goal III: In the development of a néew *image’
for Northeastern Pennsylvania, the Council could
become the coordinator for many groups working to
create that image,

Tl Wl o nmomeun ot ke gown s
Goal IV: ‘The Council cannot take a role in
partisan politics. But it can work with different ruid
organizations interested in better government to
- promote efficiency and to expand governmental service
...1it can provide facts and figures to administrators
. Who see the need for a change and who want to do ... ..
something about it. o
. Ll v mbrss s Bwe s rteogieie T eed

One can see from these excerpts that the recommenda-

tions of the Council contain in the OEDP are at the broad

program level., They do not represent a selection of action

programs that are related to existing resources or political
EFUE I RS LIV S S
preferences, Rather, a general overall view is presented

-

from which projects may be defined and selected at a later

T T T L L S
date,

Ed e i

C Gy ik wal o Ve P TR R e
A JEIRTYLD T LR 1 L A e LR PN W

®economic Development Council of Northeast
Pennsylvania, QOEDP, pp. V 11-V 18.
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A general observation on the development of projects
was made by the research director and confirmed by Mr, =~
Carmon. This was that the OEDP as a statement of policy
and direction for project development was not utilized by
the_cbunéil.leadership. It did not provide the kind of
plahning éocument that was'intended by ﬁﬁn. ﬁ;thér it
was viewed as a “product" turned out to satisfy the require-
ments.éf oﬁé federal agency fér iegitimigéﬁion_and the
:“réceipt of federal funds, and.it barely succeeded in deing
this. R

S RN sommary | |

The case of the Economic Devél;ément COuhcil fof
Noftheast Pennsylvania is marked by three part;cularly
~-sigﬁificant themes.  The firét is the importance of the
:ﬁﬁiiésophf and-exﬁerience'of the'staff in meeting demands
for expertlse and the kinds of recommendations made in
llght of policy knowledge concernlng the polztlcal environ-
ment. The second is the orientation away from a dlrect
léd§1sory relation with local governmental off;cials, rein—
forced by the d;fficulty of securlng the kind of part1c1pa—
ti;n-desired by federal agencles, such as EDA in its economic
dévelopment distrlct program. The third point 4is that lack
of participation in, and commitment to the OEDP prevented

it from becoming a meaningful document for the guidance of

B
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either the Council ieadership or local governmental officials,
In Northeast Pennsylvania there was 1itt1e chance to
co-opt local and county governments into the regional develop-
ment process. Thérefore. it was determined that private and
semi-public interests would pfovide the basis for coordinat-
ing the developméﬁt of the regional ecénomy. There was a
history of this in the past and it seemed appropriate to
the S;QEhi;éfgwgfuzﬁg district to capitalize on it. In
order to dampen sectional governmental :iValries and build
supporé} tﬁé-éistriét:§¥ganization con&ﬁcted research on
technical matters and worked_to.establish an image of at."£
regional data bank and technical research center, -~ =..3!

t The bésic.similarity in terms of ecdonomic history-
a;é“p6£é££ial for development between Northeast Pennsylvania
and the Mohawk Vvalley provides a basis for contrasting the
di}%éfénces in the advisory relation and'the effects of
environmental characteristics. The next chapter will“¢$§L
attempt to do this according to the fraﬁework of variables

described previously. TR
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" Director part-time.
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1963

. j.m.’j_. P

Ford Foundation Grant of $150,000 to
"Wilkes College for support of Area
" Research Center.

1965

T™wo year technical assistance grant of

. $150,000 from ARA for Area Research -
. Center.

1966

Raymond Carmon hlred as Exaautive
Report "Blue Print for Action" issued

Series of Technical Reports issued by EDC
on manpower, recreation and tourism,

Attacks on NEPEDC and the formation of
Northeast Pennsylvania Economic Developj

" ment District Council (NEPEDIC)}. -

EDC designated by State of Pennsylvania
as official district development agency

- ‘for Northeastern Pennsylvania,

1967
Work begun by Hugh King on the OEDP.

Draft OEDP completed, approved by the
Board of Directors and sent to EDA,

Designationn of the NEPEDC by the U, S,
Department of Commerce, Economic Develop-
ment Administration.

370
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1967 July 1 ¢t,  NEPEDC dedesignated by EDA due to low
unemployment rates,

1967 August 28 OEDP Committee considers revision of OEDP

1967 November Revised QOEDP approved by the Board of
Directors.

e LA wr DL meeganers 1968 _..._...:.;";‘1:5; IS fo 3 SnlvEobiy

1968 Januaryhﬁgg_ OEDP printed for distribution,

hal P
Ly iR

. 1968 Jugei Carmon resigns from NEPEDC, Donald Moyer

T T Y appointed Executive Director.
g ] - N ;_f { ey N -

s sifs b Ly o 2 3
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CORPORATION OBJECTIBES

Objectives. The objectives of the corporation

are to reduce the costs and factors which stunt
economic growth through means of joint and co-

~ Operative action using the power of persuasion

supported by comprehensive facts as a means of

‘providing a regional environment conducive to

more economic growth. Such purpeoses and objec-
tives are to be accomplished through, but not
limited to the following activitiess

1.

Providing industrial and commercial com-
panies, associations, organizations, and
public bodies with planning and technical
assistance in the form of consultant service
to aid in strengthening the economy of the
District;

Developing and maintaining basic economic
data of the Region and developing and
interpreting indices of economic activity
that are significant to the development of
the District for dissemination to all
interested groups and organizations within
the District;

Working and cooperating with existing
agencies, development groups, other District
organizations, or other similar organizations
and associations to encourage the coordina-
tion of parallel endeavors and to eliminate
duplication of effort:;

Identifying specific areas within the
District economy where concentrated studies
would result in taking advantage of this
economic potential and growth:
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Planning for the proper development of the

- economic resources affecting the entire

District, as well as for those portions

.. of the District which may have problems

of special concern;

Publicizing constructive developments that
have taken place in the District, or those
that are in process or planned for the

- future, and in other ways disseminate
information that may be of value in estab-

10,

11,

u-..a-.-." T
e W L

lishing a true and favorable image of
Northeastern Pennsylvania;

Assisting in the projects, programs, and
plans of existing public and private
organizations and agencies for the better-
ment of the District, but in no way supplant
or supersede the plans and programs of these
organizations;

Assisting the District's county and municipal
jurisdictions in deriving the maximum benefit
from the utilization of public investment
funds which may be available from time to
time;

Congidering the need for and the desirability
of public works and public investments re-
lative to the economic resources of the
District or any portion thereof; and advising
local applicants in applying for public
investment funds on an individual or regional
bhasis:

Advising to obtain and maintain a proper
balance among industrial, commercial,
agricultural, water supply, residential,
recreational, and other legitimate uses of
the District and as to their economic
impact;

Insuring cooperation with both public and
private bodies having jurisdiction or
interests in District activities and
programs;
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Preparing broad-based plans for the

‘development of the District, including
-overall economlc.development programs ;
‘and assisting: countles of the District

in-like programs,

i . 13.

14,

Reviewing only progects of present

- governmental units which are related

te the overall economic development of
the District; ST

Contracting for and providing technical

- .planning, research and development

assistance fo counties,. local govern—
ments; agencies, development groups,
District organizations, and other related

;asSOCLatlons._
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CHAPTER THIRTEEN

ANALYSIS: THE VARIABLES AND THE ILLQSTRAE;ONS

Some Fundamental Comparisons Between the Illustrations

Organizational activities and interorganizational

e

relations are the substance of the adv1sory relationship

between the economic development district organization and

.1l\f.. Sl

local policy-making bodies and between the staff experts

and the district boarda.;”
The organization.of the Mohawk Valley District pro—

vides an excellent example of harnessing local self interest

&%

as a means toward the development of multiujurisdictional

programs, -In Nbrtheast Pennsylvania the organizatiOn of

the district was accomplished in spite of local self interest
The very fact that the political 1nterest of Congressman
Flood and others was channelled through the State of Penn;
sylvania and Wilkes College, was 2 synbolic and practical
avoidance of the local county and city political structures.
The ‘early operational strategies of the district maintained

Lo v -

this peolicy of insulating the district from local involvement.

L
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Once the New York State government became interested
in organizing economic development districts the task was
given to the State Department of Commerce. This department
worked through its field offices and regional supervisors,
The combination of state authority, and local knowledge
possessed by the state regional supervisor was very important
in the organization of the Mohawk District. The State’s
function was 6ne.of joining the self interest of localities
with the regional approach of EDA. . It would have been more
difficult, pefhapé iﬁpﬁssible, for Oneida County officials
alone to have organized a five county district because of
this strong identification with the Utica~Rome SMSA.

In Northeast Pennsylvania it was necessary to build
regionwide suppdrt. This was done with the assistance of
two semi-public organizations of regional influence: the
First Nationai Bank and the ﬁennsylvania Power and Light
Company. The district was organized by the bank and power
company in conjunétion with.private interests and the
Pennsylvania Economy League,

In the one case the organization of.the district was
accomplished through state and local agencies as a part of
the governmental framework of the district while in the
other it was accomplished by an overlay of private and semi-

public regional or statewide agencies.
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A second element in terms of organizational strategy

B

also deserves mention because of its comparative signifi-

PR VL)

cance, One of the first moves made by Orlo Webster in the
Mohawk Valley was to involve Dr. William Gragg, president
of the Fulton-Montgomery Community College. Dr. Gragg was = '
interested in the growth and development of the Mohawk |

Valley and welcomed the opportunity to act as a spark plug
for the district. His role as the "acting” president of

the MVEDD supports the view that he saw himself as an

R

initiator rather than a regular member of the organization,
He provided an important factor of legitimacy that helped

to secure the cooperation of both the eastern and western iets

. e P v g ey o PP )
e - . s . B ey bi

gsections of the valley, ™7 . T7 "o LT TS TR LB RS

In the Northeast Pennsylvania District the local ~H¥w="ow

college also played a role in the establishment of the

I

district through its president, Eugene Farley.' Mr, Fariey

took an interest in the problems of organization and was - **%°7

able to obtain initial independent funding and institu- % °

tional support for the district organization. The differ- = """

f e

ence between the participation of the two college presidents

was that Gragg took a leadership and promotional role out-

L

side of his own institution whereas Farley attempted to use = “

Ratets o

Wilkes College as an incubator for the fledgling regional

research organization. The fact that this academic -
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en?}ronment was npt suited to developing an agency that
coﬁld respond tolthe demands of orgénizations interested in . .
fhe_;ndustrial and economic development of the region is
Isignified by the decision te moVe“the'cQuncil staff to down-
:£ow? Wilkes Barfé aqd appoint a more pragmatically oriented . .
é#gcutive dirécf&f. Both Doctors Farléy and Gragg have
remained on the boards of their'respecgéve councils but are
ébn;iderably'less involved in district affairs than they

werg during the organizational phase.ncw__ Loom

| In the Mohawk Valley in contraét to Northeast ..
Peﬁﬁéylvania, there'was no major opposition to the forma-
:tioz'l of the district, | In addition,. however, newspaper
. coverage during the formative stage was largely non exis-
tant, Few people in the vally other thdn the parficipanis
'”ﬁeré informed of‘thé organizational efforts until the .
diétrict was officially established on &anuary_17;'1967. -
In par£ this is a reflection of the 1ack.of opposition,
and in éart an indiééfion of the desire to avoid publicity
thét'might:endanger the organization during its gestation,
This is in contrast to the publicity thatlfesulted.from e
the ;ttacks and counter attacks of the opponents and prb-x_,J

ponents of the Development Council of Northeast Pennsylvania. -

.

T . o SRy e
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| The preparation of the OEDP was a baslc EDA require-

ment for. district designation and funding. New York State
{the Department'of Commerce) received a grant from EDA
for technical assistance to the. development districts.

This grant represented a substantial part of the total

RCLENEEREE

State resources c0mm1tted to the district program. The
State Department of Commerce assigned an economist. Ray
_Paolino. to the Mohawk Valley District. The study of the fﬁ;

_OEDP and its preparation indicates ‘that there was a joint -

e
PP o £

E,research process involv1ng Paolino, loeal officials and an

planners and representatives of EDA. . . e
' i Blpand nc:*ssﬁﬂsga* At

o The Northeast Pennsylvania District treated the OEDP siid

in a far different manner as is eVident from the narrative ok
T TR s

in Chapter Twelve. Rather than making the OEDP the back-

bone of the consultative process with local policy-making apnn

organizations, the dlStrlct attempted to begin a dialogue

with a series of technical studies. The director felt
Bre At F L ciwatiede EEF My A LF y_ﬁ:.ﬁ:}l\? n‘%f{ﬁ'

this was strategically desirable because of the low level et
:i”. L ‘:

of support that the dlstrict received from local political

C s R R TR U ¥ P Ala TR : ff

bodies. The OEDP Was réqnired for federal designation,

however, and the manner in which it was eventually developed

‘,g--.\ IPRPTE

was diametrically opposed to the process in the Mohawk N

Valley District., There was 1itt1e éonsultatlon beyond the _ .,
o, ."‘ :‘.-.r. ; Pl '\""‘ .‘L g g

'."i.. . .:“ ’ . .""..l’.
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office of.the research director andhprofeseionalTreviey was
largely perfunctory. -
One general observation that emerges_from_considerafp_
tion of the development of the OEDP is rhediﬁportance of H

state assistance. This assistance allgwed rapid completion

of the Mohawk Valley OEDP while simultaneously maintaining

B

local involvement., The hiring of an outside consultant

would probably have resulted irn a packaged OEDP that would' _.

Ay e 5

be regarded only as a product by the dlBtriCt organization.

on the other_hand!.ppehhiring of_pro£e531ona; staff within

the organization would have delayed the OEDP and limited ;
the degree of partzcipation by local professronale as well
as the 1ay meﬁbers of. the organization. _W- e
One;disadvantage.in this_approach ;hat mcer be
considered'ie.rﬁagweéate?tecﬁnical assistance rnhibitsﬂ
the acquisition of professional technical staff and it-caf
then de1ay”6¥'§&;§iuae géséafga'ana planning as aspects of
the organization's later work program. This appears to
have been the case in the Mohawk valley Drstrict. i?d" B
The designation of both districts was predicated adn h
the complatzon of an OEDﬁdahdrrﬂe ;esolution of conflicts'h”
concerning the growth center concept Each dzstrlct handled

f“"

the problem in a different Way haeed on constraints that
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operated in its environment. The OEDP proposal for two
multi-town growth centers was considered to be a satis-
factory approach to the economic development of the Mohawk
Valley. It was felt by both the professionals and the
laymen involved in the OEDP that the nature of development

in the valley necessitated a binodal approach to plans for

increasing production and employment on a regional scale.’ -

In addition, the symmetry of this approach in terms of

population distribution and centers of political power was

s

congruent with professional judgment. Tl e rnd e

!

In EDA, however, administrative considerations loomed’

larger than regional development ones., It was decided to’

Ty

limit districts to one growth center each so that the number

of growth center proiects wonld.not exceed the financial - *°

resources of the agency. There was also a strategic ¥

rationale pertinent to economic devglppment involved in = i "

this policy. That is the need td have a maxiﬂum'impaét' CoNmti L

available in the ratio that wOuld'exCee& some tipping point

by matching the number of centers with the resources B EEES

for increased growth and development. This argument cannot, ™

however, be justifiably ‘applied to the Mchawk Valley on the

basis of population size and the binodal character of the Lhit

: . AT o
district, #iam i f;ﬁlﬁﬁiﬂ'fQ$15¥§ﬁg$ﬂgﬂ RN T

c

Ty H



383 . . B

In Nbrtheast_Pennsyl§an1a the same administrative i
conditions were raised“bf EDA in connection with the \}Lag LA
establishment of the groﬁth‘centgr. The extreme inter cigy RS
and inter countx_éolitiéai jealgusieé made it mandatory. »m.' 
that a linear grgéth céntér-bg acceptéd if any kind.off=;; ;xwfwf
regional cooperation or influence was to be attained by-?} £n; o

s

the dist'rict vouncil, - .. - T B IR SR A PR T T

PRRI I et Rl LX T

There is some difference in the intensity of the .. . %s.

37
o

urbanized. corridor between Scranton and Wilkes-Barre and

oL

between Utica-Rome And Amsterdam~Gloversville, The popula- w?;» 

tion is more heavily concentrated in one end of the Mohawk

Valley strip than in Northeast Pénnsylvania.f Total urban .ag:A;
population is also iarger in Lackawanna and Luzéfne counties ,;;:
than in Oneida, Herkimer,,FgltOn énd'Montgomery coﬁnties.ﬁgqx;

However, withiﬁ the regional:or-development district . . o ooae
context there ﬁas ample justification for binodal growth : :u:m,u

féenters in both Northeastﬂpennayivania and the Mohawk ...
zballey.zlh _ | R ; ¢w Ce e e e
wWhy did EDA approve a linear'growth_center'for_
Northeast Pennsylvania while af the very sahe.ﬁoint in -
time turned it down in the Mohawk Valley? Mbét'likely,the

decision was an indicator of the strength and potential, as

estimated by EDA, of the Mohawk Valley District in relation
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to Northeast Pennsylvania. If one assumes that, in terms
of economic-dévelopment theory, there wﬁs no real difference
between the two districts that wouldlmake the binodal con-
cept valid in one and not in the other, the decision must
have been based on the administrative and stretegic problem
of utilizing scarce resources for maximum effect. Since
the NEPEDC would be dedesignated and would not receive iy .
project aid, the designation of two centers would have .y oz
little practical effect. 3 pictiw edign prmie FIAISSYPS 2I8D 0F

One major difference between the two districts is the < -
degree to which they were able to develop projects and B VAT
priorities. This is a direct indicator of both the poli- ' .l "
tical climate and the basis of support that existed for
each district. In the Mohawk Valley it was possible to nistot
obtain general agreement on projects and priorities through revi:
consultations with local officials. 1In general, however,fﬁwéavﬁs

the projects were largely in areas already accepted or of . »umes ©

=<

broad region wide scope., New and specific projects or Frueviroufs

project descriptions would have met with political contro~ « =
versy. For example, one project was the building of a new = ¥

state college for upper level studies. This was generally - iox

advantageous to the district but no specific site was . - fref O

recommended due to the number of possible alternatives and

to the controversial nature of site proposals. .- =5 ngtisae &



In Northeast Pennsylvania the development of projects
was precluded by lack of time and lack 6f anyaconsultative P
arrangement with local governments. ﬁnder the circumgtaAEes. A
any projects developed by the'Council.during that period ™
would probably only have provided more grist for the mills
of discord that were still turning steadily. L L AE

The creation of projects, is of interest because S
they provide a test of the district organization's ability';wiﬁ“ﬁ
to gain agreement among units within the district on poiicies Sal
important to the economic development of the district. It
is difficult. however, to evaluate the preliminary projects # """
developed by the Mohawk Valley diétrict organization. - roesSTLL

Regional decision-making has been enhanced by the =
organizatioﬁ of the Mohawk Valley district as an institu-" @ “oaw
tion that is tied directly into the city, town and county = 'v%
governments, The district organization is responsive to the
requests for asgiééance of governments in the valley and =
encourééédr:gqioﬁéi decision-making in a number of ways. f; R
The_QQSOf deciéiaﬂé-in the gﬁitial period concerﬁed pro-. TN
jecé :pfioritiésﬂﬂﬁt'the 5asis exists for more éémprehensive i
pplicy deve;opﬁenfff Of:siéhificance ié”the role of the ERERE
district in encouraging réﬁfesentatives ofltpe.two nodes of ' - Vv
aevelopment_to discuss district widetpfoblems.jbintly Wiéﬁin Ll

a setting that heretofore had not existed.
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Evaluation and Discussion of the Variables in Terms of
the Illustrations ;

- )v . Ly
Brid v pnotoastlen pr g

The variables explicated in Chapter Six are discussed
below in light of the findings from studies of the Mohawk
Valley and Norxrtheast Pennsylvania economic development’

districts. The primary focus is on the district organiza-
M ST S

tion as an adVisory council to local and county governmental

policy-making organizations, _
J; "r. -3»-1 %, :’t.“:{l

Secondary advisory relations are also identified as

they further relate to the variables. These relations are
: ."5’:‘5‘:@?5.5..3 A0 gt

between the district staff and district board, and between

the district and the Economic Development Admanistration.
i LT e .1

To exclude these secondary relations would be to miss a

ey ru}«»» H A

significant aspect of the advisory relation and an artificial

“5"‘1;

limitation on the usefulness of the illustrative material

The illustrations are evidence of the existence of multiple

oA i

advisory relations, with the economic development district

as the center, ... Y7, JryhasTal sctt od wadgiod CLUARLILY BanT

The characteristics of the advisory relationships will e

be the determining factors in the degree to which knowledge,

plans, and recommendations are available for incorporation

into policy actions taken by the regional decision-makers. - »

The material from the illustrations also indicates specific

organizational and administrative functions that can be ™% 2i
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affected by the variables, The explxcatxon of the variables :

is carried out in three sections. The first emphasizes the

structural characteristics of the advisory relationship, the

second is concerned withfdfnaﬁics, and the third with effec~

. CHEETIC T INAN NP

Fophottfo JTEONEL

tiveness. - qé;;fdv
These distinctioﬂe c&hﬁer belfrneiy dra;n anéuas in

the development of the yariables_there is some overlap from
one section to another. fﬂeyfare ueeful however, because

they 1dent1fy d;fferent aspecte of the adv1sory relatlonship

that relate to elements of theory. |

;;strqetural Characteristics o

Theeef;;rieblee rii;?éetermine the foreaiJand informal'.”

relationships between advrsor and polxcy~maker. It is :

assumed in this research that functional relatlons will be

Pl o

NS SRR 1§ ST, SRS BRANEE PO TR SN

identified by structural arrangements.

1, FORMAL ASSOCIATION WITH THE POLICY—MAKER AND HIS )
BURBAUCRACY . ..., . . e 5 i -y hlig e o

‘This variable relates to the dependent or independent ffyg
nature of the relationship of the edvisory orgenization to
the policy body. A hlgh degree of 1ndependence and autonomy
will produce an informal, external structural relationship. r;*J
with high dependence the relation will be internal and highly

'fbrmalized. This distinction between internal and external’

~ is the differencembetween an advisory organization within -
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the policy-making institution and one that is its own separ-
ate institution. This may be illustrated by the difference
between the relationship of the Oneida County Planning
Department (OCPD) to the county executive, and his relation
with the Mohawk Valley district organization. The OCPD
operated in an environment characterized by dependence and
therefore relates to the county executive in a formal
internal manner.

This is not the case with the district organization.
Because of its broad scope and wide jurisdiction, due
largely to federal sponsorship, the district-county environ-
ment is marked by independence. Its relation with the county
executive is less formal and external in character. The
approach to the performance of functional activities must
be one of cooperation and mutual aid rather than service
and staff assistance. This provides a rationale for the
establishment of district organizations as separate corporate
entities rather than federations of local policy-making
units. Such a suggestion appears congruent to the ecology
of multi-jurisdictional development districts that include
many municipalities and counties.

In both the Mohawk Valley and Northeast Pennsylvania

this is further illustrated by the relations between the
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staff and the board, 1In the Mohawk Valley the association

of the staff with the board was informal and characterized

by substantive concerns, In Pennsylvania the board-staff .

relation was more formal and concerned precedural matters ;...

such as hiring of the staff, budgets and location of cffice
space.- '- e '

The implementation of the OEDP through project activity.

in the Mohawk Valley was assisted by the informal substantive .-

structural relation. Tn the Northeast Pennsylvania this .
was not the case 5ecause of the“fo;maiwnéture of the rela-
tioﬁ with the board and the very ﬁor@alistic ;hd“Eonstra%ned
relation between the advisory organizgtion aﬂa*local
governments, . | | B
2, RELATION OF STRUCTURALICHANGE T FUN&TIONAL OBJECTIVES
IN POLICY AND ADVISORY ORGANIZATIONS. | | |
It is important to recognize that there is a tempor#?
aspect to.étfuctural cﬁéfa&ﬁexiatics and that, over a perioa
of time, changes in structural characteristics occur that
correspond to changes in functional objectives, As ;heﬂage
of an advisory agency increase, it may take on'new functions
and discard some from ité organizational period often causing
structural change, It is logical tc expect that the organ-
ization should bé ablé.to make:strucfufgiddhéﬁges when

required to support changes of function,

TR
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The Mohawk Valiey district concentrated on initiating

and expediting projects recommended in the OEDP. This is
one means of building local etpport and aCceptancenat the_
outset so that as.thetéietrict.agency natures it.oan nake
meaningful and aeceptaole recommendations concerning polioyiu
for regional eoonomic growth, John Ladd and Paui Niohote. :

as the professional staff, were experienced in these typee

o

of act1v1t1es and were able to assist 1oca11t1es in preparing

‘«1.‘1

applications for progects. determinlng eligibility and
_ - . S Lo Tl
obtaining funding approval.

- LR N B oy od adow A A
ST WA el o s SRR B |

The structural relation of the agency to groups in

Bpaw 2o
the dlstrlct may undergo modlflcatlon in order that the
R o e YLt e ST R eans T LY FRRRUOG ke e

agency may take the 1ead in formulatlng POllCY recommenda-

4

tlons rather than respondlng to prevzously stated demands.

RSN PR SECIE e S TR S It A

For example, the dlstrlct agency could well be required to

assume Some review power or overall jurlsdlctlon that

‘- . R
- s 3

PREE 2 YA S ._’-_-,, R P

would place it in a somewhat different posrtlon with regard

to other organlzations. )

AT ST Ty A R L A I B I L Favve v L W frpoad L'?“’,'.'"‘f :

In Northeast Pennsylvania the dlstrict organlzatlon

attempted to bulld support through technzcal studres rather

S T AR P
than beglnnlng W1th overall development plannlng and pro-

ject management. The establlshment of the agency at Wllkes

r“,‘ 3 O e

College indlcates the 1n1tia1 thrust of the organlzatlon s
FE

functlon. The transfer to downtown Wilkes-Barre and the
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hiring of Ray Carmon marked an incremental change of func-

tion. Thls was accompanied by reconstltutlon of the district

P

board so- that relations w1th 1oca1 governments might be
lmproved The opposxtlon 1ed by Mr. Blier in Scranton
min1m1zed the effect of this shift during the organ;zatzonall_i”
phase. - The seneltlve polxtlcal env1ronment meant that the' B
klnds of support bulldlng activ;tzes pursued in the Mohawk
Valley would have 1ncreased conflict rather than built
support in NOrtheast Pennsylvania. Thus; whlle structurally '
both organlzatlons maintalned informal and external rela-
tions, the Northeast Pennsylvanla dretrzct pursued a ”
strategically different set of functional objectives. The
combination of these two varlables set limits or contraznts
on the extent to which the advisory relation is condltloned
by the formal mandate of the adv1sory organlzation. and the
policy support and demand characteristics of the decision-
making organization. |
B This sugéests.that allowances for different environment

produced strategieSIShonld be made in designing'the structure.
of district organlzatlons and that concern for structural
relatlonshlps should not be forgotten once the district is
designateqd, . Rather. a perlodlc review of the suitability

of structural relatlons should be requlred in connectlon

with an evaluation of functional cobjectives.
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3+ FORMAL MANDATE OF THE ADVISORY ORGANIZATION.

wz. . This variable is in some respect a corollary to
number two above in so far as;the demands on fﬁe advisory
organization correspond to the 6rganizationa1 objectives.
When these coincide there will be a simpler‘;;lation of
structure to function than wﬁenuthey do not. The formal
mandate will usuallywbé'importént”in déﬁermining fhe
~initial structural‘féiétiohship between.the.advisor and
policyﬁmaker.-“hs'ﬁhe‘bfgaﬁizatiéh'funcfiéns oﬁer a period
ofwtimé however, some fuhctiobalibbjectives based on support
of the agency in its environment may'reQGire.different

o

structural relations, i+ wifginmgao AL S L

I35

;Efiu - The formal mandate of the Mbhawk &aiieéﬁ;igtrict
advisory organization implies broad analysis and planning
to increase GRP (Gross Reéiohal Pfoduct) and provide the
basis for a mix of productive factors that would enable
the expansion of emplofmen£ éné a fisihg level of ﬁer
capita income for the region. ;n the Mohawk Valley one
structural.arténgéﬁeni that fitted this mandate was that
of an independent agency of district wide character. How-~
ever, to maintain and ihproVé its ability to operate as a
legitimate regiocnal institution, it was important for the
organization to be&ome'ﬁBré specialized and localized. The

independent type of relationship became less important and
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coincide with it in terms of the emphasis on fact gathering
and informaéisﬂ;i fepofﬁs. This is not unusual since the
mandgge was wri££en by those organizing the district and
thgy coui& reé&iiy.pe¥§eive it in relation to the political
environment andltﬁ funééions that the cbﬁhcil might perform
within this.envir;nﬁéﬂ£.ﬁb |
4. POLICY SUPPbRT Aﬁb;bEMAND.CHARACTE§ISTICS OF THE
DECISTON-MAKING ORGANIZATION. R T

This variable i; developed from the concept that
decision-making aﬁd adviséry organizationéﬁéfé'elements of :
a system of policy-méking witﬁin the'socié;politiCal environ-
meﬁt. fhe objective is to chafacterize the structural ¥ °
relation between advisor and p¥incipai in terms of system
concepts of deﬁand and support. The ﬁ?pe of structural’?ﬁ
relation between advisor.and pbliéy-maker is determined by
tﬁe relative levels and types'of support and demand inputs
féceived by the policy~makihg orgéniéation;"<“

When policy demand inputs are accompanied by sufficient
suppért inputs the struc£ﬁral rélation'ﬁetween policy and
adviéory organizaﬁions will be formal and highly institu-= "~
tidnal. ‘Under tﬁe;é.condiiioﬁs thé advisory organization
Qill suppiy knowledge and advice required by the demands on
the pelicy organization directly in response to the demands

.
B NI T S S PO
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placed iﬁ turn by the policy organization on the advisor.

- Such a situation is illustrated by the relation of
doctor to patient where traditional support inputs are so
high that the physician maintains a very formal, institu~
tional and controlled relation with the patient.

. In genetal terms, an advisory organiz#tion will be
more independeﬁt and less closely aligned with the decision-~
makgrs where the level of support is not high. More
sgecifically thiélconbept may be applied to the district
development organizations and their relations with local.
| poliqy-makihg organizations. It has been noted that the
district organizations require demands from policy organiza-
tions as well as their own support_inputé to be able to
- contribute knowiedge'to regional policy choicés; Both the
MVEDD and the NEPEDC first embarked on.a program designed

- to build support inputs, When these are accompanied by

_demands for knowledge f£rom policyumgking oféanizations
_:thatlare réacting to their own policy ﬁemand inputs, there
, will be a formalization of structural relations among units
in the systeﬁ.

For example, in the Mohawk vallef it ﬁﬁglsuggésted

that the district should have been organized as an inter-
governmental council. The EDA requirement that there be

a public corporation in this instance is indicative of the
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recognition of EDA that considerable support inputs would

be needed before a formalized and institutional relation
PRCINF¢ & QU T vEy £ F15 0 SO

such as a council of governments could be established with

local policy-making organizations, ' - _; “ffn?5;
. BRI L T ey anl iy -
An adviéofy orgaﬁizatibn with a low level of support

that is locked into a highly institutional structural o
rosition may be geﬁ;rally ignored and does not have the
flexibility necessary to build support inputs. '&%;:;QI

-: In Northeast Pennsylvania the process of iﬁstitutional—
izing structural relations and building support inputs was
directed away from local governmental organizations and “¥¢ -
lagged behind that of the Mohawk Valley. The fact that EDA
requirements forced the Northeast Pennsylvania district to-
modify its board membership to increase ties with local_}g
and county governments meant that the orgaﬁizers of the
distridt had not previously had this as one of their major
6bjectives. s ey bEed ‘,.-.-‘f,l.f'-_'_;* e R \{:.zjis.r;%.r-'r.z.z-r' apery 1'* e

;ﬁi Eurthermore, the difficulties and the distaste forf?%'
building ties with local and county governments forced the
organizers to look to private and semi—public groups. Once
“this had taken place it hindered efforts to build formal-??:_
ties and support inputs in the public sectof."xma oo gy

‘nw Some of the indicators of a high level of support in

"' relation to demand in the Mohawk Valley were: R A
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1. Lack of competition between Utica and Rome in designa-~
tion of the growth center.

[E

2. The agreement to include Schoharie County in spite of
' the fact that it would ask more of the district organi-
zation than it would centribute,

3. Implementation of OEDP projects such as the Nuway and
“ airport survey, L : R -

-~ 4, Contribution of cash from the counties in the district
to supplement in-kind contributions.

e

5. Positive reaction to Mayor Assaro's request for the
designation of Utica as a growth center.

sw - -v Low levels of.public regional support of Northeast
Pennsylvania are in&;cated by the substantial cash contri-
- butions of PP&L, thelindependenqe and the product focus of
. the council, and its emphasis on council rather than cor-
porate organization;i status. The
5. TYPES OF ORGAMZATION IN TERMS OF DIFFERENTIATION AND
SPECIALIZATION, + =+ = /. R S
The relationship between the advisory organization
and the governmental pOIicy~makqu bodies is affected ~i-°
structurally by the degree of differentiation and specializa-
tion within the érganizations.
In the Mohaﬁk valley, the advisory board was highly
differentiated in terms of the different occupations, pro-
fessions and commﬁnity organizations_represented. This

. created a structural relationship that was characterized

- by a-variety'bf formal and informal ties beyond the general
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institutional ones established by the incorporation of the
~district. For example, the Mayors of several towns served
~on the board as did industrial development organization
officers, and chamber of commerce executives, This provided
formal links in terms of overlapping positions and informal
ones in terms of memberships on local community organiza-
tions. Orlo Webster's interest and skill in choosing the
board members was an 1mportant factor in achieving this
differentiation. His own e#perlence had apparently indicated

the value of this in creatlng organizational relations across

e i AT TR L

. . L aw
B B Y N T L I e AL AR LY o

polltlcal boundaries.w :
In Northeast Pennsylvanig the_degree of;differentia-

tion of the original board was less than in the Mohawk Valley

.and this narrowed the chapne%ﬁ oﬁ comnunication and the

number of individual coﬁtacts between the district board

and the local governmental organizations. The recognition

of this as a_hinderance to local board relations as indica-

ted by the reconstructlon ofjt?e board membership during

the organ;zatlon of the council., i aeil o veess e o
The varlablé relatlng structure to differentiation is

based on thé.éonéébé of part1c1pat10n and representation in

advisory relations. This is particularly pertinent when ., ;.

dealing with public policy-making and governmental organiza-

tions in contrast to bu91ness organizations., These differ-

R I N XU PR
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-

ences are primarily in terms of the representative nature
of the organization and the tenets of democratic procedure
that accompany it., 'For this reason secondary and tertiary

formal and informal structural relations between advisory ..

bodies and public poliéy-making bodies are particularly -

important in determining the right relation of knowledge .

- . : X P L ,’_.:. - o L taasd

to power,. v o F fTa# st omwlen o SUToE

. The variables concerned with the dynamic aspect of ihe
advisory:réiatidp;gﬁﬁﬁ;siiérbfihéfiiy the intér-relationship
between advice and decision~makin§, and knowledge and power,
Hypothét{égily; fheuéifﬁé;hfgihféiaiiah.ié.égéentiallym

independent and specified, and limits the dynamic aspect of

TP R

the relétionShip. In“féct}'héﬁééér. igmﬁoﬁid'hat'ﬁé'possible

for one to say that dynamic variables did not have effects

- - AR -
L e e, i H sy .
Pt ¥ A . JER

~on structure and vice versa.
"% There are six variables in this section that attempt

1

to set the perimeﬁe:s for thé'magnitﬁde”and”ihﬁenéity'of- “

the advisory relationship. After evaluating them on the
basis_df'theorefiéalsrééééQCH and'emﬁiriéélhdété'itmwas
felt that these six adequately dover all major dynamic

PR T e P Tre Tae 0T

dimensions,

1. SUBSTANTIVE NATURE OF THE POLICY DECISION

The substantive nature of policy“décisiohs ﬁayhbéw
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characterized by precision and error characteristics, time
horizon, and complexity and technical content, The advisory
~relationship will be modified in terms of the degree of
specificity of $ particu1ar policy decision as indicated.

by these chéfaéﬁeristics. When the advice required has. %
high precision, low error margin, high technical complexity,
and short time horizon the épecific narrowness of the issue
will result in a highly dependent, intensive and well de-

fined relationship; f;; R _;?amyJ; Pﬁ;.qg_rmx?mgﬁuﬂxnnn
T 1In contrast, é.poiicfd&é;is;on.that concerns an issue:
with a pervasive charécte; is one that covers a broad range
of technical, political, aﬁd_value considerations. Advisory
recommendations for thié type of decision will usually be
of low precision, high error margin.zlowltechnical complex-
ity and a diétant'tiﬁe ﬁo;izon. Under these conditions the
advisory relation will be indepeﬁdent, inactive and diffuse,
This variable is illustrated by some policy issues
that confront the district organizations. When the issue =
is one that involves an engineering solution for a joint =t
pub}iclfacilities project, the localities are dependent on
the advice obtained either from a consultant or from;ﬁ-nﬁﬁw
specialists on the staff of the district organization. On

the other hand, when the question concerns individual or

joint participation in the construction of facilities, the
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relationship of the advisory agency to the decision-makers
- Will usually be more independent and less intensive, Under
these circurstances the contribution of the district organ-
ization may be more in terms of policy knowledge, that is,

knowledge about the process of making district policy than

o

. P SR

‘substantive policy recommendations. 7 F- -oitmT
?d;li,The substantive nature of much of the advice coming'
from economic development district organizations will be
characterized by its pervasiveness rather than technical  *
complexity. For this reason, the relationship between the
district organization and local policy-making organization
will be independent and of low intensity. This places a
_burden on the district organization to provide policy know-
ledge, a la Dror, that will strengthen the relation and
increase the ability of local governments to generate
policies of district wide effect, “+ ' 7 7

... In the Mohawk Valley an independent relationship
existed, but the district organization devoted most of its
resources to assisting localities in developing those
policies that would enhancg regional development potential
vhen accompanied by specific projects. One example of this
was an airport survey, The district determined the indivi-

dual needs of the counties for air facilities and indicated
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- a way that they could méet their requirements on a district

wide basis, The result of this recommendation was the *°
7 decision to undertake a regional airport site survey pre-

liminary to the construction of one or more county airports
wz for the purpose of enhancing the development prospects of
the district. The illustrations show that due to their
independence, economic development districts are more likely
to have the kind of relationship with decision-makers that
will be suited to the transmission of policy knowledge than
to making.specific recommendatibns. 'This implies that the
traditional research orientation, as followed by the Economic
Developméﬁf Council of Northeaét Pehﬁéylﬁahia in'producing '
a sefles of spec1alléed reports on.spec1f1c subjects. may
be less productlve than more coﬁpréhenszve pollcy orlented
recommendatlons to gu1de local unlts in reg10nal declslon—
making. The comprehensive foéus may then be comblned w1th
more specialized assistance on projects that have been gen-
erated by local policy determinations. o

A contrast between the Mbhawk valley and Nbftheast

Pennsylvénia in terms of substantivé issues is illﬁétf&ﬁéé” o
by the growth center extension by the MVEDD and the omis—
sion of projects in the OEDP by the NEPEDC. |

27 . The extension of the growth center to include Utica

and the subsequent establishment of a second growth center



403

- covering Amsterdam-Gloversville was an issue.that was perva-
sive, general, and long range and did not require precise

‘‘prediction. It was a general policy recommendation that set

- a framework for specific development projects although it

- did provide a funding advantage for the jurisdiction involved,

In Northeast Pennsylvania, the selection of projects

~was an issue thaf touched directly on specific actions of

- immediate consequence and impact, Justification in terms

of predicfing outcnmes and distributions of benefits was -
important.. These factors limited the ability of the dis-

- trict ofganization to make recommendations on this issue '

becauSé_of the high level of political conflict. In con-

trast, thelpnoject issue was faced in the Mohawk Valley

because political conflict was lower and the district organ-
ization‘hndiéstablished an appropriate structural relation

with'thé.ionnl and county governments, o

2. 'LEVEL OF POLITICAL CONFLICT AND PLURAL NATURE OF THE

ISSUE, |
'This.variable involves environmental féctors that

affect the dependence of the advisory relationship. Where
the level of conflict and fragmentation of interests is

high the advisory relationship will be interdependent and

the intensity of the relationship will be reduced. This is

a condition wherein competitive demands on the advisory
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organization reduce ité ability to influence the total
pattern of decision-meking, Numbers of policy-making un;ts
is one aspect of this variable and £he”reiations between
units is another. Therefore, high leéels of.coﬁéétition do
not automatically follow from the presence of 1ar§é numbers
of political unitse;:; -yt =i ﬁli-ﬁﬁ?ﬁjf_;ﬁ.i‘-”ﬁia dngyteih ol
In both economic development districts there were a

iérge number of policy-making units and it was the differ-
ence in the relations between them thatdﬁetermined the
interdependence and intensity of the advisory relatién. T
In ﬁhe case of the RAND Corporation, however, the humber of
clients.was the important factor. I$;¥;g= f:f ;w?JJﬁfﬁﬁﬂﬁﬁ

B In the Mohawk Valley district the level of polltlcal
c&nfilct was not high and the issue of reglonal development
waslnot a plural cone in the sense that many.interest groups
reéreéénﬁed opposing points of view. This type 6f environ~
mént was a major factor in the district organization's ﬁWfﬁ
success in developing an OEDP 301nt1y with the 1oca1 |
communlties. The creation of the OEDP is evidence of the-f
_ qualzty of the advisory relationship. e ﬂﬁé fen g?ﬁ”“"”*'*
) Resolution of conflict by the MVEDD is indicated by 1
the 1nc1u31on of Onelda COunty planners in the OEDP process.
The dlStrlCt was also taklng steps to minimize poss;ble con-

o

flict between Senator Kennedy and Congressman Pirnie when
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the'KEnhédy'Giéit was called off. This occurred during the
*--organizatioﬁ of the district but later it was also able to

' stand competitive demands as indicated by -its ability to
- satisfy Mayor Assaro's request for the inclusion of Utica

:las a growih center, .The low level of inherent conflict in
the district environment is further illustrated bf'ﬁﬁe lack
of newspaper cbveragé during the formative stage of the
"organizing effofts.i=-

*4'ThelNortﬁeast Pennsylvania district, where pOlitiéai
conflict was high and there were strong opposing forces
‘involved in therissue of economic development, the district
organization was unable to obtain meaningful ﬁarticipation
in the.OEDP and, in fact, élaced it rather low on its own
list of Objectivés. The ?ery basic issue of the establisﬁ;.
ment of a'regibhai-council_was_a divisive one and indicated
an inherent difficulty t§ be faced in any attempt to gain.':
agreement on genéfal pélicies and projects.-"““'w ST

The nature 6f the:cénflict is illustratéd'by'the'éﬁafp
attacks of the Biiér forces, the decision to expand the *
membership of the council. and the total avoidance of'prbject
fornulation even after tﬁe_OEpP was approved and the districﬁ
designated. | |
e THO £DA approéch to éhe organization of districts and

the develcpment of district OEDP's might be guided in part
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~= by the dimension expressed in this variable. One conclusion

would be that it is more important for district organiza-

tions in high conflict environments to develop a 'two stage’

. OEDP. This allows the economic development organization to

stabilize its posltlon in the distrlct while the OEDP fact
gathering and analysis activity can provide a framework for
increasing congensus in the district on regional pelicies.
Also, a danger must be recognized in relation to the *““}i
organization of districts in high conflict'environments;
The oatofei'tendency has been for increased eupport from
Ehﬂfof'priﬁate‘interests to of fset the iack of cohesiveness
in the polltlcal and governmental sectors., This reliance
on federal or private support may be effective in texrms of
the initial establishment of the dlstrlct but can relnforce.

the independent nature of the relatlonshlp and harden the )

distinction between the distrlct organlzatlon and the local

- w Cora Y
v | i g

political units. Doyaavason eeeed win wdd o io_xe,eu_koyy
ﬁxperienoe in the Mohawk Valley indicatee that locel
political participation is highly desirable in otganieino
the dlstrlct and formulatlng the OEDP. Where this is ”
difficult to Obtaln steps must be taken to recondltlon the
environment BO that it w111 become more suitable for dis-
trict developmentlefforts. It is certainly easiet to say

this should be done than to specify and actually carry out
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~--programs, However, actions and strategies that are intended
tq.move in the directiqn of chapging tpe structure of politi-
cal institutions, such as governmental consolidation or .
reapportionment of legis;atures are a necessary first step.
The present_requ};gmgng for political and governmental fepre—
septation on_district‘bogrds is evidence of a recognition

of the problem by EDA, but the approach requires further::
development through the evaluation of other districts in
_terms of the variable operationally defined as political..
conflict, and the pluralistic nature of economic development

;}issues,_ IR u’?iﬁﬁa**:T‘E“W“ufh,hﬁf¥ﬁ$¢¢-“"ﬁf

“ . Certainly the dynamic character of the ggvisory rela-
tion of the Nbrtheggt Pennsy;vap;a district with local and
coﬁnty governments was deeply effected by this_variablg.,j
This could also have been a problem in Fhe Mohawk Valleylﬁ
in terms of the original selection of a growth qenger.#f y
Mayor Dula# of Utica paé been actively interested in obtain-
ing thatldééiénatioq_for his city.

3.. CQ&?ETi?IVENEéQIOF AIVICE AND SUBJECTIVIT¥ OF ANALYSIS,

| This ﬁariable relates both to the complexity of the .

advisory-policy-making system and the type of advisory ;::
demands made on it. Where the system is complex and advice
competitive, the intensity of the advisory relationship will

be low and this will be especially so when the advice itself
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. is highlyﬂsubjective or value laden. Sfrengthenihg the
advisory relation requires the reduction of competition and
the creation of mechanisms for handling value conflicts i
when the policy issues aré highly subjective in nature. Both
elements of this variable pertain to economic development
districts, _"";'_'i_'.,;.;;:‘ r;:m_i'.itéh-a: éi;i:}ﬁ‘rzﬁqﬁm 'nksﬁn\iz;m'n:} .3.-..£«:_:E:-: ':"r._.::_nf
The problem of competition of advice sﬁems érimarily
from the presence of agencies or staff organizations in the
district. Where the district is high in complexity there
are usually county planning agencies that wili be concerned
with regionai development issues although planning has beeﬁ
historically oriented toward distributive planning rather
than devélopmentlﬁianning. Other staff organizations such.
as chambers of:ébmﬁércé, labor unions, manufacturing fQ?.f%_
associations, and public aéencies including highway depart-
ments, social welfare deﬁartﬁéﬁté.and labor &epartments"“;%
are also often involved in economic development policy. Ai
desirable relationship between adviééry organizations would
be one where the district agency received assistance on 7
local aspects of regional policies;-‘The disffict then e
would be the primary advisor on regional poiicyﬁand this
relationship woﬁld be étienéthenéd by ﬁhe'suppért<of'ioéalia
planning experts. Where there is conflict within the region,

however, there will be competition for advice and the
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district agency will not be the only advisof to the consti-

tuent jurisdictions, This is further exacerbated by the

subjective nature of broad regional policies, :-¢- < it
-+~ Although some competition was evident in the Mohawk

Valley case during the development.of the CEDP the agency

was able to maintain cooperative relations with the other

planning and staff organizations in the district.

. .:: The problem of subjectivity of advice was minimal in
the Mohawk Valley district because the agency made recom-—: ..
mendations and pursued programs for which there existed a -
degree of consensus and avoided those that were likely to
produce serious value conflicts, The basic issues were
dealt with in the Mohawk Valley within a frémework of high -
support, low demand and@ non programmed decision-making. The
economic justification was sufficient for most issues because
high levels of subjectivity could.be tolerated. This was
particularly true of the growth center issue, :Competition
of advisors was low due to the-spécialized nature of the
MVEDD staff. The result was an achievement of consensus
as to the economic and political justification”for policies
that were accepted by the decisioh-making organizap%on.f*"
The only exception was the temporaéf rejéction of the

et T )

original growth center proposed 5y EDA,

BN ¥ v s EARGT T e
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The Northeast Pennsylvania districtlwas highly differ-
. entiated also and this partly underlay the organizational
difficulties that were experienced. The competition for
advice was not focused however, on planning agencies. In
fact, the only true review of the district OEDP was under-
taken by planners from the local and county planning beoards.
Rather, it stemmed from the Scranton Planning and Redevelop-
ment agency, whose executive director saw the establishment
of a Wilkes-Barre based district agency as a threat to his
advisory position in the Scranton area, He had apparently
built up a strong reputation of success in obtaining.funds
fq;_;hg Fityfs urban. renewal ﬁrojéégs:-'Thislcoﬁpegit;gn_
wﬁshéertginly_a factor in precludiﬁ§.£;e &é?éiﬁpmep;rgf_a
dynamicnady;sory4relationéhip betweenyéﬁé EDC,.Lackawanna ;
County and Scranton. :':.° Jﬁh_ﬂLQﬁjzha; P ¥e J?“3a ffa ﬂ“f
J¥x1 The conflict-in“Nbrtheastnﬁénnsyivanié\ﬂad. in addition
to competition for advice, the élémeﬁﬁfof subjectivity of
advice, This problem is inherent to ecdnomic development
planning in spite of the recent design of quantitative par-

tial models of regional development and economic location

patterns, -1 L optiav sfvpalesly iy L0 0ol tAnIDe Y
s The preliminary nature of these models is such that
their predictive validity is low due to intervening vari-

ables. Economic development recommendations are subjectivéi
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in content because the ability to predict outcomes of
alternative actions is low., There is insufficient fineness
to discriminate among alternatives for the achievement of
maximum future effect, nJ:;;Q:'5* N S Pﬁf e
:.0.:, The generally high'conflict énvironment méde it T
;=particular1y difficult for the district organizations to

- handle the subjectivity problem. EDA recognized their

difficulty in making an exception in its criteria for " &

. designation of the growth center. It could see that the - °

~subjectivity of any recommendation made by the district
-could lead to severe attadk.énd rejection by decision-~
making units in the district. 1In this instance the district
‘was successful in transmitting new knowledge to EDA as
the decision~-making organization. This further contributed
to the low level of magnitudé‘and intensity that was apparent
in the relation between the Northeast Pennsylvania district
and local governmental policy-making organiz;tions. T
.4, DECISION~MAKING CHARACTERISTICS AND DEMANPS.

This variable is defined according to the demand for
a policy decision, the type of decision—makingtprocess. and
the characteristics of the deciéion setting. Whereas the =
first variable in this seétion dealt with the substantive

nature of the decision, this variable emphasizes the way

the decision is made and the concommitent form of the s
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demand made on the advisory_organization. It is postulated
that a more intensive relationship of greater magnitude in
terms of the flow of relevant knowledge exists under one

set of characteristics than under another. Three character-

. Ly : I PR
Rt o SR, P R PR e

istics must be considered. S

1. Whether the setting within Whlch the declslon-maklng

HE AT

takes place is one of crisis or opportun;ty. that is

R

whether defensive or offensive action is called for. -

. _,"_.,, 4

2, whether the decision is the result of programmed or
non programmed decision procedures. ‘Under programmed %
procedures there is a general Quide”or*rdﬁtine’to support

el e T s
AR SRR R R e e

the decision-making activity. L
3. Whether the demand for a polic} deéision.is high or
low will affect the decisjon process and thus also the
advisory relation. & i v Cratokt £33
When the decision-making setting is 6ne of oppor-
tunity, the decision procedures are non-programmed, and
the demand is high and exceeds corresponding sﬁpport. the
advisory relation will be of high magnitude and-inteﬁsity.
On the other hand, when the setting is one of crlsis,. e
demands do not exceed support, and dec1s;on—making is pro—
grammed, the magnitude and intensity of the relationship
will be less. This is simply a reflection 6f ﬁhe need for
advice, but consideration of the three aspects of this need

’ oL L e . ke Teo

-
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is useful in determining the dynamic characteristics of . .
the relationsﬁié: | |

~ This variable is moéﬁ'important when the structural
dharacteristics of the adﬁisory relation are formal and
well defined, This.is generally.not the case in the district -
organizations but some indication may be found in the Mohawk
Valley case, When there is a need for advice to solve a
pressing regional problem..for which there is no accustomed
way of reaching a decisién, the district organization may
play an intensivé part. The Nuway prdject in the Mohawk
Valley is one example of this. The construction of a major
Nbrth-South‘ﬁighway ha& been ﬁﬁdef consideration for some
time but action by the state legislature.ﬁad not been forth- '
coming., The new mayor af Utica was extremely'interested o
in this highway because of its proPosed route near the city.
He was under pressure to gain reelection and enlisted the
assistance of the district staff., The result was an inten-
sive relationship betwééh ihe staff, board, and those con-
cerned about the NUWAY.I Tﬁé staff advised the participants
both on the economic need.fﬁr the highway and on the strate-
gies to be employed to secure legislative passage of the
preliminary guthorizétion. -The enlargement of the growth
center to include Utica ié-élso mééﬁingful'in:this regard,
The district_organizationtﬁas prepared to respond to what

was essentially an opportunity sitﬁétioh.”..
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-~ iy The distriet organization cannot control the factors
;.- that determine the decisidn SE££ing ;hd tfpe of decision-

+ making process but it can be prepared to.:espond when the
magnitude and intensity of the advisory rélationéhibwis“_nf
expected to be high. Research and preparation in policy
areas that may result in high demand, non progréﬁm;d; 6553}*
tunistic decision-making within the particular district will
increase the probability that the advisory ;réaﬁizaﬁion will

SRR

. be able to provide a substantial knowledge input. This

oy

i b’

should broaden the scope of responQe.énd develop.a mofé:'”
. pervasive advisory relationship while incfeasing its magni-
tude and intensity. The district organiéatioh”;ay éheﬁ be
able to contribute more specialized knowledge to policy
. decisions of a regional development nature,
“.i. In terms of preparation, the Northeast Pennsylvania .
district was providing for the possibility of intervention
when the situation was rigﬁﬁ.. Tﬁélbuild.up of professional
staff and the potential for, énd production 6f; in-house
. research studies was far greater than existéd in the Mohawk
Valley, This background of research was a major factor in
the council's establishing a working relation with the dis-
trict's tou:ist promotion agencies and industrial development
groups, Toward the end of the pefiod under study, the Council

. began to move, on the basis of its technical reports toward

. . - . ‘s
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developing a cooperative district wide highway planning func-
tion and a comprehensive pﬁblic investment program. In high-
way matters the district assumed a coordinative role whereas
in public investment planning 2 more substantive advisory
position appeared to be the council's objective., More pro-
gress had heen made on the former than on the latter. This
_is not surpriging in view of the factor of_subjectivigy_of
~advice, that would impinge more. heavily on a substantivg
adﬁisory role regarding public investments than on a coor-
dinative one involving transportation. . .- ::im”fj"j;ﬁfﬂ.mL_
5. BUREAUCRATIC VS. PROFESSIONAL ORIEN’I'ATION OF THE ADVISORYI

ORGANIZATION. SO SO R R S e

This variable deals with the characteristics of the

advisory organization as they pertain to dependence and
gspecialization of the advisory relation, 1It is hypothegizgd
that.theztraditional‘staff organization.is essentially a
bureaucratic unit within the degision-making organization -
that specializes in activities th;t assist other production
or decision-making organizations to perform their tasks.
The professional advisory_organization,.on the other hand,
usually exists outside the organization and its legitimacy
as an advisor stems from professionél expertise andﬁgome
- measures of independent recognition by society.
The bureaucratic orientation ﬁf,an advisofy organizaf

tion indicates that the advisory relationship is dependent

edol



416

and specialized, and the magnitude and intensity is highly
“channeled, A professionalforientation signifies greatef‘”
“indepeﬂdence and breadth of concern, This may result in a
relationship that is not as uniformly intensive and more
ﬁneven than that pertaining to advisory organizations with
Ta bureaucratic orientation. o

IA the illustrative cases the district development'tj
organizations were professional in orientation and this
“éoincides with their independent status in relation to

decision~makers in the district. A city or county planning

agency such as the Oneida county Planning Department would

+

have a bureaucratic orientation as it is formally, struc-

i

turally and institutionally dependent on one particular -

+ + » * . 2 Lhas 141
decision~maker. The level of professionalism varies 1in <

district orgianiza..tions. as shown by the NEPEDC and the MVEDD
staffs. Therefére. the concept of professionalism is some-
what broadly defined, In the Mobawk Valley, John Ladd “*%
participated in developing the OEDP along with Ray Paolino
and-Oneida County planners Gapin and Olney. In Northeast;
Pennsylvania the professionalism of the staff was not. S

illustrated by the OEDP but was revealed in other fact -

gathering activities and perscnal contacts carried out by

S g e

Ray Carmon, Don Moyer, Ray Condor and Hugh King, =~ “7i% + 7 :0i
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... The inherent independence of district organizations
indicates a need for truly professional staff in 6rder to
reinforce the advisory relationship. An independent advis-
ory organization that is also bureaucratic in orientation
will not be able to achieve a highly satisfactory relation~
ship with the decision-maker due to its independence. The
traditional citizen planning board is one example of an
independent bureaucratic advisory organization that has had
a relatively unsatisfactory relationship with governmental
decision~making organizations., .

... It follows then that the non-bureaucratic orientation
natural to the district organization should'be developed in
the direction of professionalism by the hiring of truly
professional staff members. This has_been acknowledge by -
EDA in principle through its job specifications and review
of proposed staff additions. However, shortage of guali-~ -
fied professionals has led to the hiring of semi-profes-
sionals or professional generalists that do.not carry the
legitimacy that a true professionally oriénﬁéd advisory
organization requires. This problem is well illustrated in
the Mohawk Valley where the advisory relation could be
strengthened if qualified regional economists and govern-

mental specialists were added to the staff.
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6. CONSISTENCY OF ROLE DETERMINANTS FOR THE DATA TRANS-~ .°

~ FORMER ADVISORY ROLE. =« .- “rigs wopdoess 0i @ rbiciia

e i
+

. The magnitude and intensity of the advisory relation
is also influenced in part by the consistency of the deter-
minants of the advisory role. Beginning with the assumption

that the data transformer role is an appropriate one for the

- expert advisor concerned with public policy-making, one may

- postulate that the consistency of the role determinants will

increase the solidarity or external perception of the role
and increase interaction between those assuming the role :5:
and those who perceive it, . S 1 > It i
;0" A social role or organizational role is constituted by
a number of elements that together give the role substance.
This is similar to a lock with a set of tumblers, For any -
particular lock -there -is one key that adjusts the tumblers
so the lock mechanism will move. The data transformer role
is simply a statement, like the key, that fits the tumblers
of social conditions., When the key fits there is congruence

between the key and the lock, The conditions that satisfy -

"the tumblers have been met, -The analogy breaks down, however,

~ because in terms of roles there is variation in goodness of

fit whereas a key usually either fits or it does not. ~»r-o»
A simplified example of this is the college professor

role. The determinants of this role may be holding of a Ph.D.



. 419
degree, appointment to a position of academic rank, Eébpon;
sibility for teaching students and grading éhé&; and reporting
of research in scholarly publications.-jin the?é;se of a
student who seeks role relevant advice from fhe incumbent
 0§ the role the consistency of the determinanié wiii affeét
-tﬂé‘ﬁanner in which the principal relates to the adﬁisof,“
If, for example, the incumbant does not hold a Pﬁ.D.; ﬁf
doeg not have responsibility for teaching studenﬁé the.magni-
_égdéwgpd intensity of his relation with a.stﬁdeht ;ili be
Ni&wefed dge to the student's perception of the inconsigtengy
ig-the role. ) |
- For the purpose of this research the detérminants éf

the data transformer role providé'a”définitioﬁ.of.é general
‘advigqry organizational role. Therefore, ih:the districﬁ;:j
seftinqwone would expect consistency of rolé detefminants.‘
to establish a high. level of magnitude and inténsity of the
advisory_;elationship; The determints are.éuﬁmérizeﬁ
bfigfly belpw and are then evaluated in 1ight of the illus-_
trations. : |

| __The adyisor will be in a genefalized.structurél posi;l_
tiop, not highly institutionalized but with long temm advigo:y
responsibility. The advisory organization will deal wifh ; |

wide variety of issues and therefore view the advisory role
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as comprehensive, Decision-making related to the advisory
role will be non programmed in nature requiring substantial
search and innovative procedures. The demand will be for
policy oriented knowledge of a largely non quantifiable and

social valﬁe laden nature, While the demand on the advisory
organization for output will not be high the implicit demand
for policy knowledge will be quite high providing the oppor-
_ tunity for moving toward objective rationality in public
_ POliCY“ﬁakinj by increasing the magnitude and intensity of
the advisory relation. - ¢ o 7 UL L O
The role defined by these determinants may be con-
;trasted by the reverse extremes that would constitute a .
narrow, precise, technically oriented and well defined
~ special advisory function. This would still be a data fo
transformer role but the behavior pattern of the incumbeniy
person or orgénization would be quite different., = - -

e Rolé éohgruéﬁce as a variable has meaning based on the
assumption that consistency of role determinants woulq
increése thé iikelihodd of higher levels of magnitude and
intensity in an adviéofy relationship. The six determinants
will be dis;uéééd bfiéfly in terms of the illustrations. ™

e

. Dependence on environment - In the Mohawk Valley and in

~Northeast Pennsylvania the governmental policy-making organ-

ization was profoundly influenced by the local political
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enVironmgnt.: In both instances this required a broad concept
of ihé_data_transformer role. 1In addition, in Northeast
Pénpsx;yaqia there were the nongovernmental regional policy-
mékérg who were, in the short run at least, less dependent on
_théhgﬁvi;pnmepﬁ. Their dependence was, in any case, regional
£;£$éf.pﬁan local. This should have permitted the advisory
. organization to.take on more specific functions., The fact'
thaﬁ it did not is attributable to other detenminanté dis-
cussed below and serves as an indicator of the lack of true
regionai importance of the. nongovernmental organizations
backing.the Northeast Pennsylvania district.

Placement of advigor - In both districtsthe advisory role

was seen as a long term and continuing one. The district’
organizations occupied a generalized structural position. =~
This, as noted earlier, was characterized by differences in

the informal, rather than formal, relationships. Lo

The appointed regional policy board ~ Both district boards ~
saw their role as general and comprehensive in nature. This
follows from the terms of their appointments and the sum of
their knowledge about the governmental environment of the. ' .. -
districts. The specific approach_taken by each board to
fulfilling its generalist_role was colored, however, by the
type of regional respresentation of the boards. The board

involvement that Orlc Webster used as a criteria for his
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1t 1ist of potential members was an important product of his

- perception of the organizational role, '

Non-Programmed decision-making -~ The non programmed nature

of regional decision-making was apparent in both districts
os the problems of economic develeopment required the crea-
tion of innovative and non repetitive decision alternatives.
The level of certainty or probability attached to outcomes
was low in spite of a history of development activity in
both regions., This provided anjimportant inducement to the

- local governments to cooperate with the regional agencies

in these areas. The degree to which this occurred was again.

dependent on the consistency of other determinants,’

Non quantifiable knowledge - Both districts found their roles

determined in part by the non guantifiable social value °
factor that precluded sPéoifié!measﬁred_oﬁﬁﬁazg'of advice
focused on well defined problems., Under these conditions

the districts focused on either regional studies or regional

il si";;.ﬁﬁ:s EYV gt he
implementation of existing proposals. A B o

Low demands for output - Although the type of knowledge

required by policy-making organizations was of the type

[ PO

that would produce an intensive relatlonshlp of hlgh magni-
tude, the low demand for output gave this :a narrow or pulsed

character., In Northeast Pennsylvania a somewhat lower con-

sistency of role determinants was related to the low demand
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for policy knowledge. This resulted not only in a generally
wide ranging and innovative’type of advisory output but also
in a turning to noqgovernmentgl_Q;ganizations for clients,
One particular example of this in Northeast Pennsylvania
was the recreation and tpurism study that was produced in
"e part to satisfy demands of.trade organizations and for the
tourist industry,_ E

:;i-When evaluating the two districts according to the - :
consistency of role determinants it apéears that the greater
 magnitude and inténsity of the advisory.relation with public
governmental_qrganizatiopa in the Mohawk Valley is‘éttribu-
table in part at least to role consistency. '

The degxee_ofﬂcoggistency of role determinants was
influenced in the”Mdhaﬁk Valléy by events that required or
provided opportunities fo;,adviébrf”recommendations. One
of these was the extension of the Rome growth center.
Anothervﬁs'thg potential for multi-county planning or com-
prehengive health planning. The MVEDD has responded to
the first_an@ ;g in the process of'r69ponding to the second.

'.it appearslfrom,the gtudy of the two district organiza-~
tions”thagwthg greater inconsisténby of the determinants of
the daia tfansformer rolé in Northeast Pennsylvania was due
to depapdepqg_on environment, the appointed regional policy

board, and low demands for output. The shift in dependence
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from governmental to private_qu§q§gations combined with a
- bias against them inherent in the meMbership of the board
wasrelated to the low and fragmeqpfémggﬂgnd level. These
conditions produced inconsistencies in the data tréhsformer
role of the district agency résulting*j§hgpnstraints on ‘x
. the dynamics ‘of the advisory relafidnship between'tﬁe dis-
- trict organization and governmental policy~makihg'brganiza-
tions. . cete e et oal wlaniven ’fe.,‘*’":’!ﬁ 1
o4, This analysis of the degree of consistency of the data
transformer role that points to a relation béiﬁéen.role g‘
; consistency and the advisory relation depends on the assump-
.+ tion set forth in an earlier chapter that the data tfansé
former role is an appropriate one for the district-economiq
development ‘organization. S R ;f;ggf
o oty sy DEfectiveness of the Advisory Relation
This section contains three summary variables that
‘draw upon those developed earlier in an attempt to provide
a framework for defining and evaluating the effectiveness-g
of the advisory relation. They are based on the concepts -
of role congruence, internal-external power relations, and
social interaction as applied to organizations. The evalua-
tion will focus on the advisory relationship rather than the
correctness -of advice or appropriateness of resultant public

policy decisions. It must be explicit that the basic assump-

tion underlying effectiveness is that:'gbmore effective
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advisory relation occurs when the amount of relevant policy

knowledge transmitted to the decision-making process and

available to the decision-makers is increased, thereby in-

creasing the likelihood, all other things being equal, of

attaining objective rationeiity in public policy output.

L

1. DERCEPTION OF THE ADVISORY ROLE IN TERMS OF THE ADVISORY
OBJECTIVE AND ESSENTIAL ADVISING ACTIVITY.

The perceprion verieiie'is based on the hypothesis |
‘that the effectiveness of the advisory relationship depends.
on the degree to which the advisory objective and the advis-
_1ng actLV1ty correspond to the expectations of the principal.
Where correspondence is high the relationship will be more
effectzve en transmlttlng relevant knowledge than where it
is low. R |

For example, the Norxtheast Pennsylvania district organ-
izatxon saw as its advisory objectivé and essential advising
accivity the provision of informational réports, analyses,
anc studies of.regiooal elements such’' as recreational poten-
tiei.or 1ebor force characteristics. These were based on
_organi;ational obﬁectivee such as building support or
expanding the profeseional staff. Tocal policy-making units
would perceioe'a different kind of advisory objective and
essential advisory ectivity for %he'district-organization.'

There may be an immediate need for advice and assistance
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to the local units and their constituents. Wwhen this occurs,
as it might have in the Mohawk Valley, this difference in
pq;ception lowers the effectiveness of the advisory relation-
ship since tﬁe reéorts igsued by the district agency may -«
_ngygr_be read and local projects are not developed  for maxi-
ey} TR régioﬁal effect. wme LAY 0T SHFARIVIND LBSIRUGUE el
o 3.This‘appe§£s to have been the case in Northeast Pennsyl-
.- Vvania, at leasf'during its first years of operation. One
. factor thaﬁ limited the effectiveness of the district in i?'
»; advising local gbvernments'ﬁas the difference in role percep-
. -tion betweeﬁ the executive director and the district govern-
oy .-;‘= ATt

R P N S
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noanyico- Ray Carmon perceived policy-making activity at the:f%_“

LI

loéai level as so laden with political values as to be
unablé-to digest technical recommendations., He preferred
to deal with the more neutral regional organizations such
.., as PP&L and local business groups. ﬁz3‘3'953_?33f£ﬁfff35*?} 
_wrnpmgﬁ This variable:is a summary factor that rests on the
_Wlfindings concérning variables related to structural position
... and dynamics. EsPeéiélly relevant is recognition of the *%%
potential for informal relationships between local and "
regional persoﬁnel that were appropriate but unrealized F?f_
and the inconsistencies in role determinants, Ti KRE@ JHT .aﬁ
In the Mohawk Valley District there was a substantial

amount of agréement between the agency's perception of the .
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aﬁvisory role and that of the local units. The joint pre~
paration 6f tﬁé OEDP and the close correspondence of the
‘_ggecugive director’'s views with those of local and couﬁéy
government;ucdﬁcerning local project assistance are indica-
‘t?:?qu roie congruence in terms of the advisory dbjective
and essentiél ainsing activity. Some criticized the district
s_Stgﬁf as being too project oriented hut the development.bf
the OEDP éoui& be pointed to. as reflecting a tfuly cdmprehen-
sive approacﬁ to the problem of increasipg regional economic
.deéelépmeﬁé. Tﬁe district staff was sensitive to the deﬁands
Qf_loéal units of government. Also, the structural character-
isticé ofuéhe relationship were such that tﬁe district organ-
ization could directly receive cues as to the éxpéctétions

Y

of the principals (in this case village, town, city,-and

st

~county governments, and development corporations).
. As understanding of this variable provides a framéwork
for inéreasiﬁg-£he'effectiveness of the adviéo#y relationship.
This is accomplished by ensuring that there is good communica-
tibn between advisor and principal and that internal organiza-
tional Sﬁjectives do not interfere with the advisory objective
and.esséntial advising activity to the extent that a lack of

congruence of role expectation occurs, & i TR

i

2, THE SENSiTIVE—IﬁSENSITIVE NATURE OF THE INTERNAL~ -

IR T

EXTERNAL POWER RELATIONSHIP, ' -~ fum =/ oo

This variable concerns. the environment, and the
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‘reiationship between the decision-making organization and
othér units, in the system bf regional development policy-
making, as well as the advisory environment. It is hypothe-
sized that when the internal-external power relation is
éensitive-an effective advisory relation will be marked by
a:conceptual rather than coordinative advisory dbjeétive.
by an abstract rather than operational essential advising
activity, and by an advisory expertise that is pervasive,
self contained and professional rather than limited dependent
Jand bureaucratic.1 S

To attain an effective advisory relation it is nec-
| éssary to take into account the relations between policy-
making units as well as between the policy unit and the
advisory organization, In essence the advisory relation is
affected by the status of the principal and an understanding
of the condition of this status will allow the advisory " !
oiganization to structure its relationship in an effective
manner. Evidence to support this hypothesis is developed
in Flash's study of the Council of Economic Advisers where

different issues were analyzed; each developed under different

environment conditions. The relationship of the Council to

L 1For a thorough discussion of this variable in connec-
tion with the President's Council of Economic Advisers see:
Edward S, Flagh, Jr., Economic Advice and Presidential
Leadership, {(New York: Columbia University Press, 1965,

Pp. 308325,

- . - A T SR S
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429

the President was observed on issues where the balance of
power was sensitive and also where it was insensitive,

This variable is crucial to understanding the district
advisory process. The particular issues are generally a
guide to the sensitivity of the environment. In some issue
areas the local decision-making units acted unilaterally
and with substantial support, or at least acquiescence on
the part of other units in tﬁe system., Other issues required
sﬁbstential a@ounts of cooperation, bargaining and adjustment
among unite in order-for anyone to make a polioy decision.
ﬁﬁder theee oonditions the poeef'relationship is highly
sensitive and this is usually man:.fested in the short ruo,
by the 1eve1 of demand and support for the adv1sory organl-
zation., In thls manner the external power relatlonshlp among
declsxon-making organlzatlons is related to the internal
power relatlonehtps w1th1n the advieorylsysteﬁ. :
| | Slnoe dlstriot organlzatlons relate prlmarlly to toe
collectlve groups ofllocal polltical unlts, the sensitive-
1nsensltlve nature of the relation is determined by the degree
oflcoosensus aoong iocal units on sPecefeed 1esues.‘ In the
Mohawk Valley the issues that were dealt with durlng the '
period of study were generally of an insensitive nature..
This Vee.due to the agreement among sections of the district
for'ioiotlcoooefation in solving economic problems. Sec-

tional disputes were not very evident in comﬁérison to
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Northeast Pennsylvania. The Mohawk Valley district organ-
- ization wes able to méintain a coordinative advisory objec-
tive combined with an operational essential advising activity
‘and a somewhat lgmited; dépéndent, and only semi-professional
advisory expertise. .The distfict‘s activities in coordina-
ting projects and focusing on operational problems coincide
“with the limited professionalism of the staff. Under these
conditioné the adviéory relation was effective in accomplish-
ing_the advisory objective perceived by the principals.

in Northeast Pennsylvania the degree of sensitivity
was extremely high and the effectiveness of the advisory
relationship ﬁédﬁced by the inability of the district
.Qrganization to develoPIa'suifable conceptual advisory objec-
tive, an abstract essential advising activity, and an advis-
ory expertise that was pervasive, self contained and pro-
| fessional. Instead, thé district's advisory objective was
noninally coordinative as illustrated by its attempt to
develop a common highway needs presentation and an overall
public investment progrém. The essential advisory activity
was not highly abstract in nature although the advisory :i’-
expertise was substantialiy self contained, pervasive, and
professional as indicatéd'by'the'orientation toward turning
out a professional product such as in the study of tourism.-

This response to a sensitive environment that resulted in a
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legsening of the effectiveness of the advisory relatiqn.aggin
indicates the summary nature of this variable as it relatés
to the claracteristic and dynamic variables explored above,
3. LEVE‘L OF INTEGRATION BASED ON ROLE PERCEPTION AND THE
-+t KNOWLEDGE-POWER RELATION, - < ' .7a7r.s.n wiorivbe
S50 This third variable is also primarily a swumary vari-
able that combines concepts éeve;opgg eériier;and relates '
particularly to the twe effectiveness vg;iéﬁiés.diééagged'ﬁ
above, It is hypothesized that the effectiveness of the
advisory relationship may be summarily indicated by the
degree of integration of advice and policy decision-making.
This integration is based on correspondence of role percep-
tion and conformance of advisory activities to the internal-
external balance of power, Whe;e there_is an intégrative‘;
relationship the 399""13&93'}?9"9? _:I'elatic_m wil.}. be. interdepep-
dent and variable”qnder;énvigpnggntgl gonditiong éf sengiu.
tivity and independent and stable gpdgp conditioﬂs bf insen~
sitivity., .~ o moendat ..’.—".:3 T o ;s.e_rrlf.j' . | EASER |
i It is postulated that the effective advisory relﬁﬁion-
ship is one where there is an integration of advice in i
policy-making and a social integration of advisory and g

policy-making organizations, The variables discussed in ‘i

previous sections and one and twoc above are all directed -%

toward a relationship that is structurally and dynamically
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integrated and provides the maximum opportunity for the
inclusion of relevant knowledge in public policy-making, °
wo-icn  This has obvious application in regional devalopment
pPrograms where specialized knqwledge is extremely important
in making policy decisioﬁs te increase gross regional pro-
'{§ucﬁfgemployment.'and entrepreneurial activity. The develop-
ment district ofganizations are set up to provide this
knowledge, and. to stimulate increased awareness of the re-
~ gional aspects of local éoliéy deéisions. Broad regional
L_prpgrams such as may be develoéed in the OEDP must be incor-
porated in local policyldeCisioﬁQﬁaki;g if projects keyed
~ to regional development are to be dafri@@ out,’” f¥ Benvynac.
- - The district organization may actwas an advisory n
lpgrgagization for the local governmental units and other RN
I.orgaqizations'that are direétly concerned with economic

development in the district. In the Mohawk Valley the

]

.gtaff,and boara members wofked together on substantive pro-
grams and activities. They also provided an integrating ?ij
element when they served jointly in local and district 7
wide capacities, Qe LT Hﬁ;mﬂﬂi%Vﬂb_iﬁkﬁﬁﬁ?ﬁ;fj}3$”5ﬂf.
.. It is especially impﬁrtan£.t£a£.éovernmentalgofficials
_pg meaningfully involved in the district organization. Fed-
efal pqlicy underlying the creation of economic development

districts asserts the need for a public role in assisting”

private enterprise to expand the economies of those regions

A
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where economic growth has not kept pace with the country -
as a whole-..'_; s '“1 EREE S S AL vt ~?! e Tropiost

+rmio A fundamental indicator of the difference in effective-

[ PO

ness between the MVEDD and the NEPEDC is the OEDP process
and its product, Failure to dev¢1op a meaningful OEDP'indﬁ
Northeast Pennsylvania is indicat}ve of the organization's
;inability=to transmit relevant policy knowledge to local
decisiqnemaking organizations. The reasons for this unsat-
'iéfactdry advisbry relatioh are epntained in Ehe discuséian '
oflthe variables above. -Possibilities for attaining-a'”“5~;
greater contributibn of knoéwledge to local 6;§anization9ﬁ{J:
concerqu with_régiopal_ecoﬂbmic development policy are seéﬁ
in the contraStiﬂQﬁcase of theyﬁohawk Valley.i‘:;
Summagi _T‘ﬂ-.‘j: ;.§;T¢5m“L§¥5f inﬁﬁ{rr;ﬂ-ﬁﬁfﬁ
- Since this cﬁépter has been.largely a summafy of et

experiencgs_gained from practical and theoretical investigaw
tions into the'adviséry relationship, a further géhéfaliﬁdé“'ur
tion at this point seems superfluous. Et is iﬁténded that
the variables described above be used as a guide fd fhinking
about the d§strict7&evelopment organization and its fe;gtions
with other organizations and with the general'soéiai énd
political environment in which it ékisté.?*f'?lik?*”f;f;”

.-+ In the next and final chapter the variables will be %

summarized in three hypotheses about advisory relations, '"

o T ST RS CUM SLPR P SR SRS S SELR NI : : L
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These will be considered as part of a general theory of
| advisory relations in public policy-making concerned with
the importance of knowledge and the relations between know-

" ledge and power.



CHAPTER FOURTEEN

e e _ . N
cConsideration of Hypotheses and Conclusions B Rk
_With Respect To a General Theory of Advigory Relations SEis

 =ingpio i3 2iast Lanldesingp

;fConsi&érStionIOf ﬁypothes;s
"% STRUCTURAL-FUNCTIONAL CHARACTERISTICS OF THE ADVISORY
RELATIONSHIP WILL VARY ACCORDING TO THE ORGANIZATIONAL  ~%**“F
STRUCTURE OF THE PUBLIC POLICY-MAKING ORGANIZATION IN THE
POLITICAL~ADMINISTRATIVE ENVIRONMENT, THE ORGANIZATIONAL 7
OBJECTIVES AS THEY INFLUENCE DEMANDS FOR KNOWLEDGE, THE Yioz
TYPE OF DECISION-MAKING IN THE ORGANIZATION, THE KINDS OF -
DECISIONS MADE, AND THE TYPE OF ADVISORY EXPERTISE REQUIRED,

DiStric;l;-LoCal Relations’ amCr TR TInensd Dioose TRAND 2a0L206

‘Y fhe relationship of the district organization including

the staff, to local policy-making units is illustrated by 7 %

structural functional chatracteristics. The Northeast Penn-
sylvania district had a detached and formal structural re-

lation while the Mohawk Valley district was structuraily’
quite highly integrated into the pattern of local organiza- °
tions. This difference may be seen as an illustration of #5¢

the first hypothesis if one examines each district in terms !

I “' .... .' .- Ioep i ol . - . P - oy & "y T .:".
acd qo mroldsg eviritognes - o o wECEn A Jdrivtnik ol T

435

. Destinzzauy yol Dasrmek ol231l eew ursd? aptays laoisilos



436

of the characteristics of the policy-making organization,
The organizational strﬁcture for public policy-making
was similar in both districts where there were city, town,
and county governments. The kind of decision-making was
also similafﬁiﬁ:ﬁoth distri;ts within the poliéy-making or-
ganization. variations maj?ﬁe noted howeve#. ﬁn the organi-
zational objectives andﬂ;ﬁébgypg_of advigqry e;pq;tise re-

quired..r,ﬁ,w;W,” e e G ot agat st UEs

P FGAFENY B A AL Y R FA0T RO A

In No:thgast Pennsfi§ania the objeétives of local_\,ﬂTT
governments focusing on egonomic development were largely FJ?
self cgnte;ed and concerned the potential development of
the areas oggupied bjl£ﬁéir constituencies. In the Mohawk
vValley there was greater recognition of the importance of_;;.
actions that would benefit sections by stimulating the Rl
development of the whole area. In Rome and Utica there was ‘
a tradition of intercity and intercounty cooperation that cris
did not exist in Wilkes Barre-Scranton. e e

The type of expertise required in each district also
varied as a corollary to the organizationa;_objegtives. In
Northeast Pennsylvania the demand for advisory e#pertféé
waé in the form of applied technical studies that were . . ..
‘sectionally oriented and would be acceptable within parts -

of the district., Because of the competitive nature qf the

political system there was little demand for generalized
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or integrative proposals aimed at the éégﬁomidﬂaeﬁéiSEQEnt o
of the entire district.” What was‘neede&: in reiréépect. o
was meta-policy knowledge thatfwouldtindicaiélﬁéf regionél i
devélopment policylwas to be formulated. In the Mohawk “b\¥ﬁ
Valley, however, there was a demand for inﬁegrativa'aoihtigﬁs
although jurisdictions were conscious of the need for”AEGice
on local actions as well as joint regicnal onéé;hfiv#aqﬁéjiﬁjﬁ
We see then, generally, that in ‘the case of the Mohawk
Valley and Northeast Penﬁsylvania"tﬁe orgaﬂizafionai objec=. i
tives and the type of advisory expertise were important. AT O
factors in the degree of formality or integration of the ;f§dﬁ“
structural- relationship. The-fgct that the Northeast
Pennsylvania diatﬁict:otganizgfioﬁ found its ﬁﬁéﬁ‘iﬁﬁortSnt'f;:ﬁ
relationahip.to-be”with‘th§ ¢aj9rggriy§té“§§dJ599}_pﬁ?;ié“;“.
institutions-suéhras‘banksfand'utilitf'companies 1§nds ; TfuuaFi
support to thig finding giPFG“ppg;g 9pj9ct§ye§:and_demands -
for expérti;é ;ere driented toward region-wide concerns. .;;;h
Thesg aspgcts_qf_thg:hypgthggﬁgsyil}“bgudeveloped in mere

detail ﬁnder the analysis of structural-functional variables

. . R RPN AN P Bt O 2 A . v
in a later section, =
RS e R e R e

_____ S R St S SIS LWL

District-Staff Relations : vyixiu i~ 4% (PTaTRGLTACS L Soumi
A second type of advisory relation exists between the '

district policy board and the professional staff. In the
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Mohawk Valley and Northeast Pennsylvania-the professional ??
sraff was formally under the jurisdiction of the executive |
board of the district council, Their formﬁl relationship ny?
was marked by differences in the degree of joint partici- ‘Eg
pation by the staff and board members in policy formulation.
In Northeast Pennsylvania the staff ex;sted only under gen—*?
eral supervision of the board, and staff pollcy statements "
such as the OEDP were accepted by the board with little
discussioh; In the Mohawk valley on the other hand, there'fﬁf
was a close relat1on between the staff. consultant and ﬁ%vf?
_ The interdependent néﬁure of th;trelﬁtioh:;;;;éengtﬁé
staff.and.tﬁa boﬁrdlwﬁs éué.to the rtrucﬁdral chéracterisri;;.
of board-local relations. The board-staff relatlon is 5 ' ';;
sub-set of the adv1sory relation in the polltical system.y:*ﬂ%
In the Mohawk Valley the 1oca1-board relation enabled the .
staff to become almost a partner of the board rather than 'fﬁ

g YV ; . . . e
[ Vo e e e
! TO A

a dependent sub unit, & LW e T TR RS

THE MAGNITUDE AND INTENSITY OF THE ADVISORY RELATIONSHIP .
opLs

WILL BE DETERMINED BY THE LEVEL OF DEMAND FOR POLICY KNOW-

Ty

LEDGE, AVAILABILITY AND COMPLEXITY OF THAT KNOWLEDGE, AND

THE INTERNAL-EXTERNAL BALANCE OF POWER CONDITION. ‘#~# .

F 7 . T - o al ew e A . PR T
- w o S T RN T T B R e

Y
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District Local Relations

This hypothesis summarizes the more epecific variables
discussed in' the preceding section. In terms of the North-
east Pennsylvania and Mohawk Valley districts the megnitude.
and intensity of the advisory relationship depended lafgely .
on the level of demand for policy knowledge generated by

policy demands on governmental organizations, and on the ;,nqg

internal-external balance OFf POWRE . .= tmodery bowm soF 7 ambareios 5

YQI& In- Northeast Pennsylvania the magnitude and 1nten31ty -

was relatively .low and little knowledge was made availeble T
by the district. This was due to the low level of demand
and also the sensitive balance of power with resPect to the

formalistxc structure of the relation. The pollcy advxce
that was produced was limited in its usefulness to non-~ -

T ST ’ FrUNR “ t"’i“.{}iam fou’? ‘1 13
governmental organizations in the district. IR

- The Mohawk Valley had a somewhat higher level of mag-hf

L ST O G AR T SIATY TP T Rl
nltude and intensity that seems to be due to a higher level

of demand for policy knowledge and a more insensitive balance
' T TOY AT Ry
of power relation that corresponds to a less formalistic

structural arrangement. The availability and complexlty of

A N T T et S T R T T RS RO “\-{\fp_

pollcy knowledge on regional development were somewhat
greater in the Mohawk Valley due to the inputs of Ray Paolino,
\_,.(r Ly ‘5—2"\ ‘-{ﬁ“"(‘ﬁ Nwo.m,-#n i",-"--’l:l"ﬁ R Y L)

the reg1ona1 economist for ‘the New York State Department of

Conmerce.
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District staff Relations Grioiie A LEpO] FaRITEY
2L The demand on the staff for policy knowledge by the

board was higher in the Mohawk Valley than Northeast ~~5ﬁmwﬁ?
Pennaylvania.' Ih the Mohawk Velley the technical staff - op
worked jointly with board members and local specialists-ﬁ -
and there was a high degree of lntegratlon of staff with

policy-makrng.' In Northeast Pennsylvanra early acquisition’
of technrcally oriented staff precluded the need for external
expertlse euch that the 1ntegration ‘of staff with the policy

board wes minimal, This, of course, was also partly ‘due to

T

the lack'of intérest'end cooperetioﬁ.sheﬁﬁ?by lécal and = ¥©
county governments in the districtl - BRI bl
THE EFFECTIVENESS OF THE RELATION OF EXPERT ADVISOR TO

POLICY-MAKING: ORGANIZATION DEPENDS ON THE DEGREE OF INTE-
GRATION OF ADVISOR AND PRINCIPAL IN CONJUNCTION WITH
STRUCTURAL~-FUNCTIONAL CHARACTERISTICS AND THE MAGNITUDE
AND INTENSITY OF THEIRELATIOﬂSHIPIASZQE?LRCEED IN THE BALANCE
oF pownn CONDITION. |

_ The effectiveness of the advisory relationship is S

P e

"-hypothesrzed here in terms of the degree to which the 1nte—

B XTIV )

gration of experts end policy-makere is achieved within

the constraints of structural cheracteristies end lavals of

P LReU L mind TRos et s w P R [T J S .- .
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magnltude and intenslty. Effectiveness cannot be measured
"-' \'-:..'

in terms of the effect of advice on policy formulatlon be-

cause there is no adeguate way of determining the relative

effect of advice on final policy decisions. Also, as seen

from Dror's study, it is exceedingly difficult to measure

g

~such things as appropriateness or success of policy or of o
the relation of outcomes to policy output. Therefore, in

this study of the advisory relation the primary concern is

NH“

with increasing the amount of relevant policy knowledge

that is transmitted to and received by the decision-making
ELRT
organization whether or not it is utilized explicitly in

LETE

policy output. _
et "’? ..rl” i rfx:% J'

It has been assumed that lncreases in the availa-~
ol

bility of relevant policy knowledge will lead to the move-

L e aaTa

ment of policy output toward objective ;atlonallty. That

is, availability of knowledge about eighty percent of all

*"“33 hf!-}

factors that will determine the outcome of a particular

policy decision produces a dec;sxon that is closer to being
g Do qu".#:‘. EX RIS e el g Tl S oF EY ”““.z.-.;'

objectively rational than when only sixty percent is avail-

able, Availability w111 be affected by the structural
oG TR LT LT R M LS s e »hﬂ; LG G
characteristics, the magnltude and intensity of the know-

ledge flow and may be summarized by the concept of inte~ . -

gration of advisofeprincipal_relations. Bl
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In other words the effectlveness of the adv1sory re-”m

lation depends, as defined above. on the "rlght relatzon of

1

kn°W1Edge to power“ and it is postulated that a basic

element of an effective relation is the lntegratlon of L

.

advisory expertlae in public pollcy-maklng rather than trans-_

v T P

mittal of expertise from one dlstlnct unlt to another.

.a comparlson of the two dlstrlcts w111 illustrate thls N

Lot BRI

po:.nt especlally in regard to the OEDP. - In Northeast

Penneylvanxa the OEDP may be said to have had v1rtually no M;_

N E Bogeed o .

1mpact on local governmental policy-making. Technzcal.
studies on tourlsm and recreatlon also had 11tt1e effect
at the local or county level. The level of integration;was;

extremely 1ow. As lndlcated above, ‘the structural relatxon

was - 1ess approprlate to the env1ronmenta1 conditions .and

the. magnltude and 1nten31ty was lower than in the Hohawk ..

K

o .

Valley.

T L

In contrast to thls. the OEDP produced in the Mohawk

'.( LR

Valley was the product of close consultation and cooperatxon

between the expert adv;sor and the 1oca1 governmental organi-

If-»' we T " s
i P b 7

zatlong. Thls consultat;ve arrangement allowed for greater

integration and therefore a more effectxve advisory relat}on

T LA T T LR AR A E AT T

lL&man“Bryson‘.‘"Notes on a_Theory of Advice".Political
Science Quarterly Vol, LXVI (Sept. 1951) No. 3.

-
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between the distrzct board and public polzcy-maklng organi-
PR N LT

zations. Thls integration developed from structural re- .
@y

: latlons and magnitude and intensity levels that prov1ded
PR o Fe i

Ioodaee REL .“‘ PRI

* the basis for its achievement. The most important aspect

of the illustrative material presented above is the emergence
'of the concept of different degrees of integration as indi-
cators of the effectiveness of the advisory relation, Eﬁ?ﬁﬁﬁ&

wang rouTe ais s mienn BI2s A
District-staff Relations

e T o — e mm b .,._.,.'_ P ..‘._‘._:....._.l'..I

The relation between the dzstrict staff and the board
dichamanse Lsl «MNIAGLABY H S DONLLLIITGRMNMPr BE L I7liW 1L

"showed a similar variation between Northeast Pennsylvania
s
and the Mohawk Valley with regard to the OEDP. In the
_ Yn andeadTt ng Boeoee
" Mohawk Vvalley, members of the board Berved on the OEDP com~

mittee and worked with the staff expert supplying expertise
AT DERLEDBY ACDLAINIHY YROBLVEE 16 o Soous} o awlfasg
of their own to the process. In Northeast Pennsylvania

’-'j::'

there was 1ittle contact on substantive matters between the
_ D RSNE SIPT SENe SC CAN T SIS 7 Tade . TYAVRSS S LA S d SNEE, TRV SURR &1
staff and the board either in terms of the OEDP or other
: ' [ E5% 141
technical reports. This seems to be linked to district
S BWRERVIY OB oL 2u0dos Isglivibal %o yiilsrooaog eddd ench:s
‘local relations since one path to achieving integration of
g
expertiee is through a link provided by the citizen board
2OQL2EL AT LhenoldrRiaerrosedan salann el oot s o funad
as representative of the local communltles.
- - : : ~DRO vIoRivbs aedw

Conclusions with Respect to a General Theory s~ utrid
¢ There are three basic concerns that must be dealt

with in summarizing the results of the research effort:  omi«z
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explicated above. These are: conceptual issues raised in
: RS

. £he research approach new knowledge contributed by the

.y -
- BT T |

formulation and 1llustratlon of the variables, and further

- research and approaches that may follow from the present
o A T Lo o
. StudYQ " h . .. ol Lk

LT . B T ST . ©

SIS AL ERUTLEST e e n T T o gt ek ] WS K

conceptual ISSues - ot s T g oot e sedr S aweens

A basic concern in the study_and analysis of advisory

_Jrelatlcns is’ the 1mportance of personality and the manner

v i .
ceAL e pf & LA _.-,"~ T t - L r oy b S 13 R 5
IR TS ?‘*E, o e it VAR 2 ; L AR A IR “

h;n which ‘it is conceptuallzed as a variable. The assumptlon

concerning 1hterpersonal relatlons in this research is dis-

. R : g wweedoee sl for lioem
cussed in chapter Four. PN g ' -
The personalzty factor 15 a very apparent one in sub-

jective recollectlons of adv1sory relatlons because the o

tendency is to remember those situatlons where 1nterpersonal

A
e

relations were a dcmlnant theme. prever. in a bread com-

prehensive approach to the specification of advisory réla-
. . S S TR R

tiong the personality of individual actors is so pervasive

as to be meanlngless as a separate varlable. Thissis-par-"

Uy . \_... s e

ticularly true in complex 1ntercrganxzatlonal relatlons

when advxsory organizations. interact in’ a'hlghly differen— o

S ‘:;"

-

tiated manner. - ‘-sﬂﬁﬁ-;ncﬁ.feV<'ﬂ”’qfdw e
- P - . . !,_; sh.t w

‘The concern for personality is pfeaenf not only in

terms cf advisory relations but alsc in conceptual approaches
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to general organizational behavior. Victor A. Thompson in

his book Modern Organization makes the followxng assumptlon.

This exclusion of personallty from our

account may seem wrong to many persons in super- aivbe
*mﬁvisory positions. They feel this way because swtnd
- they take the organization for granted, The few =~
personality cases are easy to see, and they take Lo

up time. The enormous system of order, the organ-

ization, goes unnoticed. The devient is a person- _

ality problem precisely because he does not re- e IR
. spond to organizational determinants; his behavior . .
- cannot be explained by organization theory and e
must be referred to personality theory. Fortu-_
nately, the very general standard personality ~
... assumed by organization theory fits most people
otherwise, organizations would have to be managed
from top to bottom by psychlatrlsts.2

¥ ,._-va«- R .vr-' Ee R

SEAHY O f‘ at
srditreyem

A SN

The personality aspect of adv1sory relatlons can be -

v1ewed as a random varlable that may be of greater 1mportance

T & S e A At ot B N

in some situations than in others. over a 1ong run of cases

the effect of - personallty may be cons;dered as a constant

R LR S R T

in relatlon to the organizational varlables. Therefore. an

appllcatxon of the ‘variables will produce change in the -
; B ‘ B

advisory relation over an accumulated series of cases al-
e -‘;E

though the specific impact in any one case could be over- .
RN

shadowed by interpersonal relations. Essentially, it is

argued that the personality factor does not substantially‘w_v

minimize the usefulness of the variables and hypotheses o
_ LAOGn

‘developed in the research reported herein, s P
£ KT AL -3 PO ¥ o

2yictor A. Thompson, Modern Organizations, (New York:
Alired A. Knopf, 1961} p. 9.

o TR BHKI A
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Another conceptual problem'arisés £rom the usé of
advisory boards to illustrate the determinants of the |
advisory relation. This problem concerns the distinction
between advisory board members as experts and as staff mem-
bers. There is a tendency to view the board members as |
experts because they represént special interest groups. It
should be recognized that this is not the same as the expert
who possesses specialized knowledge and skills. The board
member, as distinct from the staff member serves on a board
as a representative of a pelitical person or orgénization-
He is not considered an expert:if his expertise concernst
knowledge about .a specific inte;eéf:gﬁoup tha£ he represents.

An e;amplg'qu;his would bé'a_farm proprietor whblis
a meﬁgéflof a districf deVelopmeht.board. He is a repre;.
sentative of an interest group within the district and he
may'éle.béihnuékpéii on the éffects of technology-as
applied go agricultural production and yields. A Board
membef'mﬁy éécﬁﬁflbﬁénbr'more'of three different roles de- =
pending on the functionai state of the advisory process,
He maghbé‘giéépréséntétiﬁé of a policy organization, a
spokesman for the expert, or an expert himself, 1In terms
of the Mohawk Valley'énd'ﬂSréﬁéa;t PéhnéQiQahia.éASékillﬁs-
trations, board_members were largely representatives and

spokesmen.,
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The concept of relevant policy knowledge (RPK) as a
commodity is implicit in the conceptualization of the
variables. It may be categorized in the context of the
advisory relation in terms of availability, need, and
acceptance. This is particularly important for defining
the effectiveness of the advisory relation.

RPK is available when it is known by the policy-makers
within the policy-making organizations. . It must be more
than just physically present or proximate to the decision-

maker. When RPK is available to the policy-maker it is a
xi By

part of the decigion §fbéés§'whether it is accepted as'a

ey e oo -, Wiz i b

recommendation, modified, or rejected. = "

" RPK that is needed is defined as that which is per- =~

LIRS LA DO

ceived by the policy-maker as required for the policy

decision, If the advisor§ relation is effective, this will

NS TEFATIC AN R G T

usually be only part of the RPK available.

o LR

A third modification of the RPK term is needed to =~ '~
cover acceptance of advisory recommendations. This is also

a subset of availabie knowledge and méy 6r;may not include

g

all RPK needed by the decision-maker, The situation in

terms of a Venn diagram maihbé as follows:

. v e e - - e [ R T
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: ~Knowledge available
--=d-Knowledge accepted

/

---Knowledge needed

It sﬁould be-remembefed that.Réklméy ﬁé &ocepted in
the policy.decision that was_hot:perceiveo to be nééded by.
the decxslon-maker.‘ Ih’fefmo of.EDA'policy on groﬁth
centers it was obv10us that EDA dld not perceive ‘a need for
information concerning polit1ca1 conflzct in evaluatlng |
growth center proposals. This khowledge became avaiiablé,
however, in connectlon Wlth the Northeast Pennsylvanla case
and, as relevant polioy knowledge, ied to a revision of
basic EDA pollcy. |

Another concept that 13 1mportant to the final analysus
of the adv1sory relatxon is data transformatlon. The advisory
expert may undertake a nunber of differemt activities in-

cluding researoh, advocacy. analysis. coordination and come
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munication. For the purpose of this research one cohcept
is used to indicate the primary role in terms of its impor-
tance to the transmission of RPK to the policy-making or-
ganization. The data transformation function is the heart
of the advisory process.

As described in an earlier chapter the data transformer
provides RPK by a variety of processes where the objective
is to collect data, analyze it in terms of the decision
problem or policy issue, and present it in a manner that
enhances its incorporation in the decision-making process.
In fact, the performance of the data transformer function
becomes an adjunctive part of the decision-making process
and therefore brings the expert into the policy-making
situation, This is one of the most important positive im=-
plications of the role since it enhances the integration of
policy-maker and expert.

The decision process itself is conceptualized as an
activity directed toward the objective of defining a problem
or decision situation, predicting the outcomes of alterna-
tive courses of action in terms of relative liklihood, and
applying decision criteria to determine the most desirable

outcome, The advisory process is an integral part of this
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decision-making process as can be seen from a simple repre-

sentation of a decision-maker presented by I. D. J. Bross.3
PRV I . Loy T O

I o ST S S SRS

Predicting System
Decision

Data Criteria Recommend Action

‘Valﬁé System
Wi£hou£.the expert a&viéég.ﬁﬁis.pracesé woﬁld of
necessity be synoptic to attain‘#hg bggt_decisions_pepause .

there would be little attention. to tﬁé_felévance of data
and the formulation of the problem. Thedadvisory process
reduces the synoptic requirement of the decisionemaker by
processing the data such that qualitative improvemen?s_willkw

offset the quantitative lack of all data that would be re-

sy E o
- RES

guired to operate synoptically. This activity affects the
input of data both for the predicting system and the value
system. The policy relevant requirement of RPK assists in
the formulation of decision criteria, especially in terms

of the emergence of a problem orientation. Finally, it
should be noted that Bross terms the output of his decision-  

maker "recommendations.® This emphasizes the fact that

decisions must be implemented to be considered valid and

31.'D. J. Bross, Design for Decision (New York:

LRI S SCEE RN

._,'-\i P
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that prior to implementation they are still only indications
of what should be done rather than what will be done. There
is a parallel with the advisory process since the data trans-
formation process coincides with it where both processes : .#/i¥
yield output in the form of recommendations. - ianuie A

L et mayos oo geite Tex veenivis s oo Jforsoret wn

New kﬁbwledqg

The aim of the research reported herein on advisory

- -y
R B R T N FLOMOE

relations has two major interrelated objectives. One of

these is to develop new or heretofore unarticulated know=-

I S e € VT T T SN 2 LRSS SRR To : .
ledge about advisory relations. A second is to generalize
_ B 1

£ e

FE-LE

and correlate partial theories about experts and organi-

B . =T s
BRI 23t

zations into a more complete theoretical statement that

&

contains concepts that may be employed in order to further
gy L 41

study, evaluate, and modify advisory relations in terms of
their effectiveness as a means of improving the rationality

of public policy.

- One area of new knowledge that the author believes

has been developed from the research is the comprehensive

2.4

o

statement of the variables that are the major determinants
of the advisory relation. The three categories of variables

‘build on each other in terms of their interrelationships

v

"and the interplay between characteristics and dynamics is

RIS S 1
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essentially summarized by those hypotheses’ and variables
concerned with effectiveﬁé;s. A systematic statement de-
veloped from relevant o?éa;izétion. pdlitical, and social
theories has not been‘féﬁnd in the schblarly literature on
the advisory relatioﬁ;:iu3§: P PIT L R T G R SRR LR TP

A second area of:new knoﬁieége that has emerged from -

the research on the adviéory reisﬁion concerns the definiw

A ey

tion of effectiveness of expert advisors as it pertains to
social and political integration, ' R
The concept of effectivenesgss presents difficulties
when.apélied to advisofy reiétiéﬁships. Recent research_ “ x
on the problem rangés.frdm a ﬁﬁrely subjective rating of *:
effectiveness of ci£§ ﬁlénnihg agencies by a panel of
'experts’ to the evaluation of the proportion of advisory
recommendations accepted.ﬁyhfhe principai.4 This author
has also investigaﬁed.citygglégﬂi;gnéitizen boards to L
determine whether their effectiveness could be determinéq
by some acceptance ratio for their recommendations. o
Neither the subjective approach nor the attempt to R

be quantitative in determining effectiveness has proved

_ Yror the subjective approach see: Francine F, .
Rabinovitz, City Politics and Planning (New York: Atherto
Press, 1969); For a middle of the road approach to acceptance
of recommendations see, Edward $. Flash Jr., Economic Advice
and Presidential Leadership (New York: Columbia University
Press, 1965).
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véfy successful. The subjective assessment depends too i .-
heavily on the éxpectations and perceptions of the judges . ;
as to effectiveness., On the other hand, counting recom-
mendations accepted is unsatisfactory because of the variety
of weights that may be aésigned to an array of recommenda- .:
tions and the tenﬁousness:of determining thé impact on the ..

final policy of any particular recommendation. A further

difficulty, explored by Yehezkel Dror is that of evaluating

oot

pubiic policy cutputs themselves, . .. =

T Ee e T Dl RB™TTELT

In view of the above problems, a different conception

of effectiveness has been"éeveloped in connection with this .
research that appears to have considerable usefulness and 4
validity in the éiudy oflthe effect of advisorf”relations

on public poiicy deterﬁination. Essentially, effective-l;;fﬁb
ness is viewed as the reiéti&e.increase in the émﬁunt of :2;H?
relevant poliéy knowledgelavailable to the decisipn-making I
organization or principal. Availabiliﬁf by‘defihition %?5 e,
means that the RPK is considered in ﬁ;king the_policy def E
cision whether it.ié aéceétedhsr not. This‘appréach.éeems o
advaﬂfageous bécause perfeétiy raﬁional recommendations, S—

as evaluated by the experts, may be irrational in terms of

AT

the decision situation as perceived by the policy-maker.
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Under the present system of public policy determination it
is the rationality of the oolicy-makef;'hoi'the akpéft, that -
is foremost in the political governmental systeﬁl

Aﬁfﬁetherlexpahsion of the concept of effeofiveaeés:f-aﬁ
that coinc1des Wlth the availability of knowledge involves
integratxon of advisors and pollcy-makers. As deflned
earlxer. 1ntegratlon is -the merging of soc1a1 characterls-»' ”
tics and soc1a1 relatlons .among two social groups.l In terms .
of advisory effectlveness it is postulated that 1ntegratlon o
increasesjéoe amount of relevant policy knowledge availablehﬂv

to the deCLSion-maker by expanding the channels of communl—

cation and ralsing the flow or empathy of the advlsory re-.-?

P ey . I Yoo R B - T SR D )
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lation.
The baeloloonStruct is that effectivenesa in terms.of o
availability ofiﬁPK'will ultimately depend on the 1eyel'o£ L
integration wﬁich in turn depends on attaining oeftaln con=-""
figurations othhe variables that determine characte;ietics;:'
and dynamics.ofﬁﬁhe advisory relation. This oo;oept.of o
effectiveness as integration is as close to a eummary state~

ment of this research as is possible at this time. Further;i‘

research is necessary in this area. The complexity of the.fﬁ"

5Warren Bannis, Chan g;ng Organlzatlons (New York:
McGraw-Hill, 1966) -
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advisory relation seems to belie any attempt at a simplified
conceptual summarization, |

The concern for effectiveness and integration leads to
consideration of its incorporation into a general theory of
the relation of knowledge to power in policy-making situa-
tions. The hypotheses reviewed at the beginning of this
chapter provide a theoretical bridge between partial theories
of knowledge in organizations within the political system,
and as determinants of social functional roles. If these
hypotheses provide a basis for increasing the amount of
knowledge available in the policy-making process then a
subsequent concern is the effect on policy output and on
the role of government in human affairs.

That there is a relation between knowledge and power
has been noted by many students of government and politics.
Knowledge may be used to determine ways of accomplishing
objectives that would otherwise be unknown. This point is
clearly illustrated by the development of the atomic bomb
and its impact on world political power relationships. The
knowledge that permitted the construction of a weapon based
on the principle of atomic fission is not only evidence of
the relation between knowledge and power, in this case
physical as well as social, but indicates that the two may

often be equivalent.
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The raﬁifications of increasing the flow of Rpx‘in_
public policy-making systems is important in terms of the
increase in.powef‘tﬁat may result., The increasing demandéir?
on governmenthto solve complex problems require not only
policy decisibns, but also the power to give them meaning
for society. The increase in policy knowledge will result .=
in policy fhat is improﬁéd in the direction of objectiyeh o
rationalityuand in increaséd power to carry them out. .

Fiﬁaily.‘in terms of hew knowledge, the utilizatidh
of a systems Appraach to the relations between advisory i .rv
organizatiﬁng and policy-making organizations provides a .-‘
framewor£ for evaiuéting'interorganizational relations in
terms of a dynamic demand support environmental model.
This is aéséciﬁted'with decision=making as the centrall.i
activi£y-§ff£he sysﬁem. ' This approach enables the deciéion-
making proceés'to be injected as it modifies interorgani-
zationﬁl relations through its response to support and .
demand inputs, The systems approach._especially.the_com~
municatiéﬁ.éspect~déveloped angd applied to government bf.
carl Deutsdh, has provea to be highly useful.ag a model

for the evaluation of advisory relations.
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Further Research . .ofin~ o pisosuo e 0 mi dajopeiss foanlvodon

Because of the broad nature of this dissertation topic,
it provides a frameﬁork for fufther résearch in improving o
the advisory :elatipn as a means of improving public policyf
makiné;. Two liﬁes of fésearqﬁ may be followed that appear i
particﬁ;arly pertinent, Investigation of other typeg of 4 v
cases and the evaluation of the variables and hypotheses.  4;~
should be undertaken, This should include a typology of_ ?f{?
advisory cases so they may be grouped into categories. .ﬁ?ﬁﬁﬁﬁ
Also, because of the complexity of the advisory reiatiop,:wniﬁ-
in tﬁe abstract, of even one situation over time, more gngwjrf
attention should be paid to issue oriented investigation.=’ o
In preceding chapters of this dissertation, variatibns in o
the advisory relatioh depending on the issue, were illus-. -
trated in a preliminary manner. This should be extended 1%021
such that the variables and hypotheses may be evaluated @ iz
according to homogeheous sets of igsues and theq gontrasts
made between sets. _=;i§ gw{é?ﬁnqiﬁ?;ﬂra fory zggég%g? Sﬂm mral

While this research ﬁas concerned thelétudy ﬁfle¥ist- -
ing advigory relations and institutions, there should be
recognition that organizations and organizational forms are o
changiﬁé gﬁd.ﬁoﬁifyiné ﬁo#ﬁ the problems and the prospects

identified to date. Warren Bennis explores the trends and ..
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potentials for organizational change and the role of the:

behavioral scientist in effectuating change. His thesis
is that organizations, particularly business firms, are
changing from hierarchical forms to participatory foims - :
because of the increasing demands for new and specialized
knowledge that is not'gained by long experience in working
up through the hierarchf of the organization. Bennis sees
integration of experts and pbiicy;makers as one major as-
pect of change. He asserts that there will be substantial .
change in organizaéional;éfrdétufe; especially in business -
firms, "Adaptive;'tempbféry sfstems of diverse specialists,
solving problems 1inked %ogethéf byncoordinating and task
evaluative specialisis;'ih'organic flux, will gradually
replace bureaucracy as we know it."6

This may seem some distance removed from the tradi-
tional city hall but a look at the problems of the cities
and the demands pléded on éovernment to find solutions sug-
gests that the relatibn between a diverse group of special~- .
ists and experts, aﬁd”bﬁblié'p6licy;makers will ‘be an ine-
creasingly integrative'one.“f

Most reports of research end with the suggestion that

others may wish to take up where the researcher has left

6Warren Bennis, Changing Organizations (New York:
McGraw-Hill, 1966), p. 12. S
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off and explore areas beyond the scope of the original wbrk.
The number of researchers making these suggestions appears
to be much greater than those aécepting them, One of the
vexing problems of social science research stems from the
low level of replication compared to the more traditional
sciences. This author is not beyond criticism in this re-
gard and therefore will conclude with the expectation that
he will be able to explore further some of the concerns dis-
cussed above, with the aid of comment and criticism by

other students of policy science,
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