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EXECUTIVE SUMMAFIY 

Local governments will play an integral role in any plan to 

revitalize the Mon Valley. Indeed, the prospects for long tern 

economic developnent rest, in large part, on the political viability 

and administrative corrpetence of the 71 boroughs, townships, and cites 

in the Mon Valley. 

In this paper we analyze four critical issues that mst be 

addressed if local governments are to respond effectively to the 

threats and opportunities facing them: 

Issue #l: Should the General Assembly of the Comnwealth 
modify the legal framework governing creation, 
classification, and boundary changes for local governments in 
Pennsylvania? 

The legal framework governing the creation and classification of 

local govermnts has produced a dysfunctional pattern of proliferation 

and fragmentation. Pennsylvania has 2,571 general purpose local 

governmen ts--more than any state except I 11 inois--ref lecting the 

relative ease with which new governments may be created. Most of these 

govermnts are very small and cannot achieve economies of scale in the 

delivery of municipal services. Moreover, the classification scheme 

for cities, boroughs, and townships does not, in practice, reflect a 

functional hierarchy of local governments. Finally, the laws governing 

boundary changes ( i . e., consolidations, annexations) are extremely 

restrictive, thereby discouraging efforts to adapt municipal boundaries 

to rapidly changing economic circumstances. 

This pattern is a stark reminder that any plan to strengthen local 

govermnts must involve the State in a prominent way. 

Issue #2: Should the codes governing the form and structure 
of the various classes of local governments be modified to 



enhance management effectiveness, accountability, and 
professionalism? 

The forms and structures of local govemnts, mandated by the 

state, are inpediments to managerial effectiveness. There is not a 

strong system of checks and balances to protect executive and line 

managers from political interference, of ten placing them in untenable 

positions. In boroughs, for exanple, the council menbers, who are 

part-tim and generally untrained in local government, have functional 

responsibilities for the day-to-day delivery of mnicipal services. 

Also, across all classifications of government, there is fragmnted 

responsibility for budgeting, accounting, and akiting making it nearly 

impossible to develop a coordinated system of financial mnagement. 

Finally, there are no state-wide standards governing the training, 

competencies, and job security of municipal administrators. Many 

states have procedures governing professional certification and tenure 

of appointed officials. 

Issue #3: What incentives can be developed to stimulate 
inter-municipal cooperation and resource sharing? 

Pennsylvania law provides a liberal mndate for local governments 

to establish cooperative agreements with other jurisdictions 

(horizontally or vertically) for the delivery of services or 

performance of administrative functions. Theoretically, 

intergovernmental cooperation looks attractive from the standpoint of 

political and economic considerations, yet it has not achieved its full 

potential state-wide or in the Mon Valley. Politicians harbor 

lingering fears of "creeping metropoli tanism" and municipalities need 

technical assistance to design and irrplement cooperative programs. 

Also State legislation does not permit the creation of 



mlti jurisdictional service districts which offer substantial promise 

as mechanisms for regional planning and decisiomking. 

Issue #4: How can public and private resources be mobilized 
to fill the leadership vacuum in the Mon Valley? 

Leadership is the c o m n  denominator which will account for the 

success or failure of efforts to revitalize the Mon Valley. 

Unfortunately, the leadership structure of the Mon Valley is almost as 

fragmented as the governmental structure. There are mny small 

economic development organizations in the Mon Valley (see paper by 

Roger Ahlbrandt, pp. 23-28), each conpeting for scarce resources to 

fund a plethora of proposed initiatives which are not necessarily 

compatible or coordinated. None of these organizations com~nds the 

resources or credibility to speak for the region. 

Political power within each community, as well as among 

cormnities, is highly fragmented and diffused. Therefore, none of 

the local governments in the Mon Valley, including the larger 

governments, can mobilize regional resources. Moreover, the smaller 

local governments may be on the verge of "political bankruptcyw--a 

condition manifested by citizen indifference toward government and the 

gradual dissolution of political legitimacy. Already there is evidence 

of proportional declines in voting activity and there are other 

indicators of citizen apathy. 

Leaders cannot be ordained; they must be developd. Leaders must 

have follmers who recognize their legitimcy and who "buy into" the 

leader's vision and plan for the region. 

A substantial and long-term comnitment must be made to building 

coalitions among existing public, private, and mon-profit institutions. 

In the short term, financial and technical resources should be targeted 



- 
toward the strortgest and most credible organizations in th lkm Valley 

i n  t h e  hops o f  enhancing t b i r  capacity to develop a multi- 



PART I 

THEUICAL--IRR 

A. Introduction 

... Municipal corporations are subdivisions of the State, 
created as conwnient agencies for exercising such of the 
govenmpental powers of the State hi& may be entrusted to 
them...The number, nature and duration of the powers 
conferred...rests in the absolute discretion of the State. . . .The State, therefore, at its pleasure may modify or 
withdrw all s d ~  powers, may take without anpensation s h  
property, hold it itself, or vest it in other agancies, 
expard or cantract the territorial area, mite the wble or a 
pert of it with another rmnicipelity, repeal the hrter and 
destroy the corporation. All this may be done, axditiarally 
or unconditionally, with or without the amsent of the 
citizens, or ewn against their protest. In all of these 
respects, the State is supreme... 

Here, Mr. Justice Moody is speaking for the majority of the United 

States Supreme Court in a 1907 case, Hmter v. Pittsburgh (207 U.S. 

161, 177-180, 28 S. Cot. 40, 46-47, 52 L. Ed. 151). The response was 

to a Pennsylvania statute authorizing consolidation of the adjoining 

City of Pittsburgh and the City of Allegheny (now the North Side of 

Pittsburgh), done against the will and consent of the citizens of 

Allegheny. The court, in this case, confirmed the position of Justice 

Dillon in a famous Iowa case (1868) that local goverrmrents are 

creatures of the State, and handed down what has remained settled 

doctrine governing state-local relations. It is a stark reminder that 

any discussion of strengthening local governments in Pennsylvania, in 

general, and the Mon Valley, in particular, must involve the State in a 

serious and 

governments 

establishes 

prominent way. It is not just that the State creates local 

and sets any standards for becoming a local government. It 

the procedures governing boundary changes. It grants the 
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powers that local governments will have, establishes their duties, 

mandates the basic form and structure which local governments will 

have, and decides what, if any, standards and procedures will govern 

the day-to-day operation of government. Parts I and I1 of this paper 

will discuss the pattern of local government that has emerged under the 

aegis of the State. Part I11 will focus on intergovernmental 

relations. These sections will be accompanied by comnentary and 

analysis. Part IV examines the leadership problem in the mid and lawer 

Mon Valley. The paper concludes with a discussion of options for 

strengthening local govermnts in the target area. 

B. The Pattern of Pennsylvania Local Government 

The basic units of local government in Pennsylvania are cities, 

boroughs, townships of the first class and tamships of the second 

class. There are 2,571 of them in State; 128 in Allegheny County; more 

than 70 in the target area. Table 1 displays the breakdown. 

W l e  1 
ZIocal Gowrxmmts in Pemsylmia and 

in Allegheny County-1988 

Cities 
S t a t e  - Areas 

YL 5 
- 

4 
Boroughs 967 54 82 
First Class Tbps .  91 4 26 
Seaxn Class 'bps. 1,459 8 16 

In addition, there are 67 counties in the State. Although in 

urban areas counties function very much like independent units of local 

government in tern of responsibilities and services provided, in legal 

terms they are administrative units of the state. The inportanoe of 

this point lies with the ability of the state to use its counties to 
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resolve regional problems, especially those involving ineffective local 

governments. For example, in one State there was a legislative 

enactment that provided that when a borough droFped below a certain 

assessed valuation, the County Board of Comnissioners could declare and 

such borough duly dissolved. 

Pennsylvania has classified its local governments, and has done so 

on the basis of population, except for boroughs. This classification 

scheme is shown in Table 2. 

Table 2 
Classifimtion of Penasylvania -1 G o v e m t  

C i t i e s  

First C l a s s  

Second C l a s s  

!33xd C l a s s 4  
Third Class 

Over 110001000 (PhiZadelphia. Now 
Hane Rule.) 
500,000 t o  1,000,000 (Pittsburgh, Now 
Hanre Rule) 
135,000 t o  500,000 (Scranton) 
10,000 t o  l35,008 

First Class 
Seand Class 

A t  least 300 people per square mile 
Rder 308 p e m  per square mile 

To conplete the pattern of Pennsylvania local government, there 

are 2,605 Authorities in Pennsylvania, and 501 School Districts. As 

opposed to general units of government, discussed above, authorities 

and special districts, legally, are limited corporations, most 

performing a single function. This is illustrated in Table 3 which 

shows the breakdown of the 198 municipal authorities in Allegheny 

County. 
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Table 3 
Municipal Authorities in Allegheny Coulty-1986 

Parking 
School 
Sewer 
Water 
kcreation 
Health 
Multi- 
Other 

C. Sources of  Power 

Each l o c a l  government c l a s s i f i c a t i o n  noted i n  Table 2 rece ives  its 

b a s i c  g ran t  o f  powers, and its f r m o r k  f o r  operat ion,  from a genera l  

a c t  c h a r t e r  granted by t h e  S ta te .  These c h a r t e r s ,  i n  Pennsylvania, a r e  

known a s  Codes - c i t y ,  borough, and township codes. (School Districts 

opera te  under separa te  School Codes. Municipal Author i t ies  a r e  crea ted  

under t h e  Municipal Author i t i e s  A c t  o f  1945.) O t h e r  major sources of 

powers and d u t i e s  which govern cities, boroughs, and townships a r e  

s t a t e  s t a t u t e s  which apply t o  a l l  o r  mst c l a s s i f i c a t i o n s ,  f o r  exanple, 

The Pennsylvania Munic ipal i t ies  Planning Code ( A c t  247 of 1968), t h e  

Local Tax Ehabling A c t  ( A c t  511 of 1965), and A c t  62 of  1968, the  H m  

Rule Char ter  and Optional Plans Law. 

Comnentary and Analysis - P a r t  I 

The s i n p l e  f i g u r e s  presented i n  Tables 1 and 2 mask, a t  l e a s t  

t h e o r e t i c a l l y ,  some fundamental weaknesses o r  concerns which go t o  t h e  

h e a r t  o f  unders t and ing  t h e  p o t e n t i a l  of any e f f o r t  t o  s t rengthen 

Pennsylvania  l o c a l  g o v e r m n t .  These  fundarrrentals concerns a r e  as 

follows: 



1. Not only does Pennsylvania have a large number of independent 
local govermnts, (second only to Illinois), but most are very small. 
Around 93 percent have a population of less than 10,000; approximately 
four out of 10 have less than 1,000. This does, in part, reflect the 
rural character dominant in part of the State. Nevertheless, an 
examination of the number and size of govermnts in the urbanized 
target area would shaw a similar patted'! 

/! 

2. Pennsylvania draws little distinction between its cities and 
boroughs and its townships. In most States only incorporated 
jurisdictions (cities and boroughs) are designated municipal 
corporations and given a Charter. Townships, by whatever name, remain 
unincorporated and the basic needs of these comnunities are generally 
provided for by the county. In Pennsylvania, townships are accorded 
the status of full-functioning, general units of govermnt, and 
function under a charter given by the State--the respective Codes 
governing First and Second Class Townships. 

3. Looking further at the formal classification system prescribed 
by the State legislature, a certain lack of logic becomes obvious. 
Once incorporated, changes in city classif ication--either upard or 
downward--may take place, but are not entirely automatic. There is, 
for exanple, no loss of city status by any city of the third class 
which falls belcw the minimum population requirement. Thus, cities of 
the third class range in population from 5,960 (Monongahela) to 119,123 
(Erie) . The City of Scranton, the State's only Second Class City-A, 
naw has a population of only 88,117. Even if a municipality would wish 
to change classification (as Scranton Considered) , the process is 
ambersome. The law provides that such changes cannot take effect 
until a ten-year period has elapsed from the time the Governor 
certifies that, in each of the preceding two United States decennial 
censuses the population has either increased or decreased to warrant a 
new classification. 

There are no population requirements to becane incorporated as a 
borough. Thus, boroughs range in population from 36,130 in State 
College to 16 in the Borough of S.N.P.J. (Slovene National Benefit 
Society). 

Although Tmships of the First Class must have 300 persons per 
square mile, townships of the Second Class do not automatically move to 
another classification upon reaching that population. It is optional. 
First Class Townships range in size from 84,054 (Upper Darbey) to 425 
(South Versailles) ; Second Class from 52,391 (Ben Salem) to 29 (Pine 
in Clearfield County). 

If Pennsylvania's classification system seems not grounded in 
logic, does it rally matter? In response, consider these points: 

a. Terms like "city," "borough," "town," and "townshipt' seldom 
acquire a precise meaning in law. Nevertheless, in a popular sense, 
and in some states by law, they denote a grading or hierarchy of local 



governments. When an area has reached a certain population, for 
exanple, it must becane a city and take on duties different than other 
classifications. This is not the case, to any great degree, in 
Pennsylvania. There is little distinction between the Code governing 
townships of the first class, and the Code governing boroughs. 
Townships of the second class have basically the same range of powers 
as do cities, and, in some cases, more freedom (no required civil 
service system governing police selection, for exanple). 

b. The fact that Pennsylvania has treated its townships as 
incorporated units of governrent has had some inpact on h w  we have 
arrived at the present pattern of government. Until 1968 incorporated 
areas (again, cities and boroughs) could annex territory of second 
class townships against the wishes of the township. In order to 
protect themelves, some townships, or parts of townships, proceeded to 
incorporate, regardless of their size, land area , or financial 
resources. Today, townships are generally protected from annexation 
since an affirmative vote of residents from both municipalities is 
required. In some parts of the country, particularly in the West and 
Southwest, annexation laws are more liberal and have provided the means 
for cities to expand their boundaries to meet urban requirements, thus 
limiting the number of new general purpose municipalities. In 
Minnesota incorporation of tamships into municipalities with full 
governmental powers is forestalled by State policy which does not 
permit such incorporation of new cities on the flanks of existing 
ones. 

c. As a final point, it must kept in mind that any changes in the 
respective codes which might be anticipated as a means to strengthen 
local governments would apply to all jurisdictions in the class. This 
presents particular problerns with boroughs and townships where there 
are not meaningful population prescriptions. Any change in the Borough 
Code, for example, becomes applicable to S.N.P.J. Borough with 16 
residents as well as to State College with a population of over 36,000. 
There muld not be amendmnts to the codes applicable only to Mon 
Valley rmnicipalities. 

4.  It has been easy to become a new municipality in Pennsylvania. 
Returning to the Borough of S.N.P.J., it was incorporated abut eight 
years ago when a dozen or so people were permitted by the court to 
secede from North Beaver Township in Lawrence County. The founding 
group was basically a Yugoslavian fraternal organization, seeking 
independence for reasons of both national pride and a desire for a 
liquor license. (The township was dry.) The Borough of Green Hills in 
Washington County was incorporated in 1979 and, today has 18 residents, 
a golf course, and a liquor license. Pennsberry Village, a 
condominium, was incorporated in 1976, basically out of dissatisfaction 
with the level of services which it was receiving from Robinson 
Tmship. Whatever the reasons, a series of court cases over the years 
has confirmed established policy in Pennsylvania which is to foster 
local self+govemnts so that local problems m y  be resolved by the 
c o m n  i ty . 



This policy is seen most clearly in Section 201 of the Borough 
Code which governs the creation of new boroughs--still considered the 
basic unit of local government in the Cmnwealth. 

The courts of quarter sessions (now C o m n  Pleas) 
may incorporate any area within their 
jurisdictions, not already incorporated or a part 
of an incorporated municipality, as a borough, 
which, after having been so incorporated, shall be 
a body corporate and politic ... 

There is no minimum requirement of land area, wealth or population. 
Wide discretion, then, is left with the courts. If it is demonstrated 
that a majority of the freeholders want the incorporation, if there is 
a consnonality of interests, and if it can be sham that basic services 
can be provided for, the incorporation is granted. 

In 1981 the Borough Code was amended (Act 80) in an attempt to 
strengthen the process of creating new boroughs. Naw the court is 
required to establish a Borough Advisory Cornnittee consisting of two 
residents of the proposed borough, two residents of the existing 
governmental unit or units not residing in the proposed borough and, as 
chaimn, one resident of the county not residing in either area. The 
director of the county planning comnission serves as advisor to the 
comnittee. The Comnittee is required, within 60 days of its creation 
to advise the court on the establishment of the proposed borough based 
on criteria including the ability of the proposed borough to provide 
community support services, existing and potential commercial, 
residential and industrial development of the proposed borough and the 
financial or tax effect on the proposed borough and existing 
governmental unit. Upon finding, after hearing and advice of the 
comnittee, that the prescribed conditions have been met, the court is 
required to certify the question to the county board of elections for a 
referendum vote of the residents of the proposed borough. Following 
certification of the election results, the court is required to enter a 
final decree granting or denying the petition for incorporation. 
Without weighing the merits of this amendrent, it would seem clear that 
borough making can remain a creative effort rather than a hard science. 



A. Introduction 

As one examines the plight of many local governments in the target 

area, and beyond, it is obvious that many of them got to that state 

because of the historic and legal roots (discussed in Part I) which 

brought them, in the first place, to the status of independent, general 

units of local government--too small and with insufficient resources to 

govern effectively over time. 

This section examines the State's mandates with respect to local 

government form and structure which are set forth in the respective 

Codes governing each classification. These mandates governing form and 

structure inpact in a fundamntal way the quality of government. The 

discussion which follows will be limited to boroughs, the two classes 

of townships, and third class cities. 

B. Form and Structure-General Comnentary 

It is no secret that some governments are so poorly organized that 

a cloud of obscurity hangs over them. It is difficult for citizens to 

determine who is responsible for what functions; where to place blame 

when things go wrong or do not work well. Some governments are so 

poorly devised that even small mtters require numerous actions by 

different public officers. The descriptions which follow illustrate 

that Pennsylvania local governments do not escape these weaknesses. 

Capable and dedicated elected officials can mke even the poorest 

structure work. It is also true that less qualified officials can 

produce poor results with the best form and structure. When properly 

designed, a good municipal organization can facilitate responsible 
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government, encourage effect ive management, and minimize wasted e f f o r t  

and resources. With proper form and structure,  those public o f f i c i a l s  

who a r e  not a c t i n g  responsibly o r  with competence cannot escape 

responsibil i ty and accountability for t he i r  actions. Thus, good form 

and s t ructure  is a means, not an end, t o  gett ing good results--good 

policy. Good form enhances the potential  for  a t t rac t ing  and developing 

l eade r s ,  and t h e  managerial and t e c h n i c a l  t a l e n t  needed i n  any 

urbanized c o r m n i  ty. 

The sketches of borough, township and third c l a s s  c i t y  governments 

which f o l l m  display the basic s t ructures  provided for  i n  the Codes for  

each class.  They expose not only the general weaknesses referred t o  

above, but a l so  some very spec i f ic  weaknesses which a re  noted in  the 

notes and c o m n t a r y  which acconpany each sketch. 

A l l  Pennsylvania municipalities can escape these dysfunctional 

code mandates by adopting a hom rule charter. The authority t o  do s o  

came through a 1968 amendment t o  the Pennsylvania S ta t e  Constitution. 

Simply put, hom r u l e  grants the r igh t  t o  a local government t o  frame, 

adopt and amend its m charter.  A home rule  conmunity t h e n  is out 

from under t h e  provis ions  of the borough, township or c i t y  Code. 

Statewide, only 57 rmnicipali t ies,  including f ive counties have adopted 

home r u l e  charters. Wo c o m i t i e s  in  the  target  area,  McKeesport and 

Monroevi lle, a re  "home rule." 

The 1968 amendment t o  t h e  Constitution, and the implementing 

legis la t ion in  1972, provided options other than home rule.  The formal 

t i t l e  of t h e  l e g i s l a t i o n ,  i n  f ac t ,  is The  H o m  Rule Charter and 

Optional Plans Law. For m n i c i p a l i t i e s  wishing not t o  adopt home rule, 



the legislation provides for five optional structures of government: 

Strong MayorXouncil Plans A, B, and C;a Council-Manager Plan, and a 

Small Municipality Plan. Municipalities that choose one of these 

optional plans r a i n  under their repsective codes exept for the new 

structure. State-wide, only seven nunicipalities have adopted an 

optional plan, none in the target area. A brief sketch of each 

optional plan is provided in Appendix A. The use of these plans as a 

device for modernizing Pennsylvania local government is presented as 

part of the recomnendations of this paper. 

Returning to the concept of home rule, it is inportant to note 

that municipalities writing a home rule charter are free to adopt any 

form and structure of government. Experience has demnstrated that 

this decision area is among the most difficult and controversial facing 

the Goverrnnent Study Comnission--the elected body changed with drafting 

the charter. 





1. Except for some aspects of the police function, borough government in Pennsylvania places 
responsibility for the legislative, executive, and administrative functions with the multi-member, 
part-time council. Although this arrangement may work in very mall nunicipalities, any structure 
that is designed so that elected officials, individually and collectively, are responsible for 
managing a public corporation is cunbrsome and can work against the efficiency and accountability 
that is required for qood qovemt--in some cases, for survival. Theoretically, the role of a 
legislative body is usually seen as one of measured response to proposals put forward by 
aainistrative and executive officials; one of caution about attenpts to spend taxpayers dollars. 
The role of the executive and administrative personnel is to administer policies and program and to 
make suggestions for alternative ways of doing the public's business. When the two functions are 
merged--as in borough (and township, and third class city) structures-, the same officials are 
placed in the role of "persuading themselves of the wisdom of the ideas they bring to themelves." 

2. The dotted lines in Figure 1 illustrate potential operational problem inherent in the borough 
structure. These lines emphasize the divided control over the police department. Although the mayor 
has operational control, council makes all appointmnts and promotions to the department, including 
the chief; has the final say in disciplinary matters; and decides upon, and controls, the budget of 

(d 
all departments, including police. Where tensions exist between the mayor and members of council, d - 
the police department m y  find itself "caught in the middle," or adrift. 

The solid lines from m m k r s  of Council to an operational department (Public Works) dramatizes 
another potential problem with any government structure which places administrative powers, along 
with legislative and executive duties, in the hands of a single body. Regardless of "gentlemen's 
agreements" or comnittee structure, council members, individually and/or collectively, generally 
untrained in nunicipal management, have responsibility for the day-to-day operation of government. 
In effect, in the illustration above, the public works department could have seven supervisors--or 
none. There can be con£ licting signals to employees from their elected "bosses," and management, 
generally, can be convoluted with no real lines of authority or accountability. 

4. The borough Code mandates the appointmnt of a borough secretary. Code law provides only that the 
secretary keep minutes of council proceedings, and have custody of the corporate seal. In fact, in 
many jurisdictions, the secretary assumes responsibility for a full range of municipal management 
activities, without formal authority. There is no one else. There are no qualifications for the 
position. There is no tenure. This contrasts to New Jersey, for exanple, where nunicipal 
secretaries (clerks) must be certified and are granted tenure. In very small municipalities, the 
secretary is part-time, and it is not unusual to have the secretary "running the borough from his or 
her kitchen." 



5. Boroughs are authorized,.under the Code, to appoint a manaqer. Statewide, approximately 311 boroughs 
and tmships have done so, that is, adopted a council-manager plan that is recognized by the 
International City Management Association (ICMA). In the target area 6 have recognized plans. 
Appendix B shows the criteria necessary for ICMA recognition. 

Pennsylvania boroughs (and townships) electing to appoint a manager do so by local ordinance. This 
ordinance may also set forth the powers and duties of the manager, and any qualifications. The 
crafting of the ordinance does, of course, determine if the municipality meets ICMA recognition 
standards. Conceptually, as the standards reflect, the council delegates its administrative 
functions to a non-partisan professional who is responsible to the governing body for the effective 
and efficient management of the municipality. In reality, many local governments have appointed a 
mnager and have failed to delegate the broad range of administrative duties. Many times a person 
appointed as manager has had no special eduction to prepare him or her to be effective. Put another 
way, many manager ordinances are not sufficiently strong, in language or practice, to preclude 
council's involvement in administration, and this can further complicate day-to-day management, and 
place a good professional in an untenable position. Thus, the line of dots and dashes from the 
manager to the department-Figure 1. 

6. The elected tax collector, the mandated appointment of a treasurer, and the potential of three 
elected auditors render it almost impossible to have a coordinated financial management system, and 
one that is in the hands of individuals fully capable or handling the critical functions of 

P 
budgeting, accounting and auditing. It should also be noted that the Codes provide few--in most 4 

4 

cases--no standards for budgeting, auditing, and accounting. This fact, coupled with the weak 
structure of government, make it easy to understand why and how local governments can find themselves 
in trouble. 



NOTES : 

BCURD OF oa'mSs1- 
5 - 15 mmbem, elected at-- or by d a 

i -- 
A 

I I I I I 
* 

. A modified commission form of government, with all LEA powers resting with the Board 
of Commissioners. There is no office of mayor; the Board assumes responsibility for 
the entire police operation in addition to control over all other operations. 

2. Audi tor/Controller: There are no qualifications for auditors. The Controller is 
required to be a *competent accountant." 

3. Assessor: Same provision as for boroughs. 

4. Treasurer/tax collector: No qualifications. This individual has accounting duties. 

5. Compensation (optional): Based on population. Can range from $1588-$4888 per annum. 

COMENTARY AND ANALYSIS: 

Same as for borough government, except for those relating to the mayor. 



Figure 3 
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A modified corrmission form of government, with all legislative, executive and 
administrative powers resting with the Board of Supervisors. 

HJELzc wxw 

Fm&a&em 
superv- 
I&orers 

Supervisors are elected at-large, and serve six year terms. 

H 

Departments. Number and 
Functions not mandated 

The Board is required to divide the tmship into road districts, and to enploy a 
superintendent, or a roadmster for each district. Tamship supervisors may be 
enployed (enployed themselves) as superintendents, roadmasters, or laborers. 

I 



Second Class Township Government, continued 

Notes, continued: 

4.  Code law requires t he  appointment of a township secretary and a township treasurer.  The two off  ices may 
be combined. Members of t he  governing body may a l so  serve (appoint themselves) a s  secretary and/or 
treasurer.  There a r e  no qual i f icat ions ,  o r  standards fo r  the  functions. 

5. Compensation: s u p e r v i s o r s  may receive $25 for each meeting they attend.  I f  they a l so  serve a s  
superintendent, r o a h s t e r ,  laborer o r  a s  secretary/treasurer,  t he i r  addi t ional  conpensat ion is fixed by 
the  township auditors.  

6 .  There a r e  no qua l i f i ca t ions  fo r  audi tors ,  and no standards for  auditing. 

OMMENTARY AND ANALYSIS, Second Class Township Government 

With the  placing of a l l  LEA functions with t he  Board of Supervisors, the comnentary under point  1 in  t h e  
e a r l i e r  discussion of borough government is approximate here. 

The s t ruc ture  a s  outlined above makes ra ther  c l ea r  t h a t  the  second c l a s s  township form is designed for  
small, rural  governments. The errphasis is on roads. In fac t ,  many townships of t he  second c lass ,  * 
p a r t i c u l a r l y  t hose  i n  metropolitan/urbanized areas ,  a r e  not ru r a l  and carry on the broad range of 
a c t i v i t i e s  associated with general un i t s  of local  government. I t  should be recalled from the discussion 
of c l a s s i f i ca t i on  i n  Par t  I t h a t  these townships a r e  not required t o  move t o  another c l a s s i f i ca t i on  a s  
their population grows. Also, while t h e  errphasis in  t h e  Code is on roads, it a l so  grants  broad addi t ional  
powers t o  second c l a s s  townships. Stated another way, there a r e  not strong incentives t o  change. 

The f ac t  t h a t  elected o f f i c i a l s  may a l so  appoint themselves a s  township enployees should r a i s e  strong 
concerns about con f l i c t  of i n t e r e s t  and issues of accountabil i ty and efficiency.  

Township secretary and/or manager: See points 4 and 5 under borough government corrmentary. 

A s  with borough and f i r s t  c l a s s  township government, responsibi l i ty  for f inancial  management is divided 
among the  elected tax  col lector ,  th ree  auditors,  and a treasurer.  See conTrent 6 under borough government. 



Figure 4 

Notes : 

1. This structure represents the Comnission Form of government in its traditional 
format--a council of five, elected at-large, In the Pennsylvania structure, the 
oouncil includes a directly elected mayor who is the fifth merrber of Council. 
For a discussion of optional form available to Third Class Cities see point 1 
under the comnentary and analysis section, 

2 .  The Third Class City Code prescribes the five departments that each city will 
have. The mayor is mandated to head the Department of Public Affairs, and is 
required to have supervision over the police department. The oouncil, at its 
biennial organization meeting, designates one council mgnber to head each of the 
other departments. Council, as a whole, decides on the powers and duties of each 
department, On the other hand, the Code requires that "The Mayor shall supervise 
the conduct of all city officers," 

3. The city treasurer and the controller both are required to be "competent 
acamntants," The treasurer keeps account of receipts and expenditures; the 
controller is responsible for the auditing function. 

4. By law, a the Director of Accounts and Finance supervises and controls the 
accounts of all departments, and prepares the annual budget, 



Third Class City Government, continued 

COMMENTARY AND ANALYS I S : 

1. Although the basic form of government provided by the State for Third Class Cities is the comnission 
form, in 1957 the Third Class City Code was amended to permit cities to adopt an optional plan of 
government: strong mayor-council form or a council-manager form.* The plans, along with the powers 
and duties of the respective officials, are prescribed in detail. Except for the code provisions 
outlining structure, cities operating under an optional plan continue to be governed by the Third 
Class City Code. State-wide, 15 cities operate under the optional Charter Law for Third Class 
Cities. In the target area, no Third Class Cities have elected this option. (McKeesport has adopted 
a home rule charter. ) 

2 .  The apparent sirrplicity of the Comnission form is deceptive. Its small council, elected at-large, is 
consistent with reform of rmnicipal government. Hwever, in practice, its arrangement is highly 
illogical and virtually guarantees the weaknesses that have all but destroyed it in almost all parts 
of the country. There is no strong executive. Each council member heads one administrative 
department with little likelihood that that person will have the necessary background to effectively 
rrranage a functional area. It works against unity of purpose, and provides a temptation for "empire 
building" and poor budgeting practices. As the Des Moines Register testified when that city 
abandoned its comnission from in favor of the council-manager plan, "It is this division of rmnicipal 
government into five little kingdoms that destroys all possibility of intelligent coordination-of 
city government, and makes it a chaotic, wasteful, inefficient jmb1e.I' 

3. In the area of financial management, this structure exhibits the same basic weakness present with the 
borough and tmship fonrs. Here, responsibility is divided among the treasurer, the controller, and 
the elected Director of the Department of Accounts and Finance. The Third Class City Code provides 
no meaningful standards for budgeting, accounting and auditing. 

4. The comnission form makes no provision for a manager. 

"Repeated with the passage of the Home Rule Charter and Optional Plans Law in 1972. 



PART I11 

INTERGOVERNMENTAL COOPERATION 

A. Introduction 

The Intergovernmental Cooperation Act (1972 P.L. 672, No. 

180) provides Pennsylvania municipalities with a liberal mandate 

for establishing cooperative agreements with other governmental 

units for the delivery of services or the performance of adminis- 

trative functions. Under Act 180 any municipality may by act of 

its governing body, or by initiative and referendum, jointly 

exercise any municipal functions, power, or responsibility or 

transfer any function to one or more governmental units including 

other municipalities or districts, the federal government, any 

other state or its governmental units, or any newly created 

governmental unit. The various codes for third class cities, 

boroughs, and first and second class townships also include 

grants of authority to cooperate with other political 

subdivisions in carrying out governmental functions. Finally, 

the General Assembly has provided specific grants of authority 

for intergovernmental cooperation in a number of functional areas 

like tax collection. 

B. Approaches - to Cooperation 

There are three primary approaches to intergovernmental 

cooperation in the Mon Valley: joint service agreements, joint 

authorities, and voluntary councils of government (COGS). Table 

4 contains examples of cooperative programs in the Mon Valley. 



Table 4 

Intergovernmental Cooperation in the 
Mon Valley 

1. Interpovernmental Agreements: Contractual agreements or --- L-------T ------ 
mutual understandings between two or more communities for 
the joint provision or transfer of governmental services. 

a. Example: Turtle Creek Borough provides 
police dispatch services on a contract basis 
for Pitcairn and Wall. 

b. Example: Elizabeth Borough, Elizabeth 
Township, Glassport, and McKeesport have a 
mutual understanding to support a Cooperative 
Police Investigation Team to conduct criminal 
investigations in each community. 

Joint Municipal Authorities: Authorized by the Municipal ---- ---- ----- 
Authorities Act of 1945, authorities are special purpose 
governments created to perform one or more functions. They 
may or may not be multijurisdictional and are governed by a 
board appointed by the establishing local government(s). 
Their financial base rests on the authority's capacity to 
issue revenue bonds and to assess and collect service fees 
to cover administrative costs and to retire the bonds. 

a. Example: The McKeesport Municipal Authority 
provides sewage treatment for the City of 
McKeesport , Versai lles Borough, Port Vue 
Borough, Liberty Borough, White Oak, and parts 
of three other communities. 

There are well over 50 special purpose authorities 
in the Mon Valley. Most serve only one community 
and none are multi-purpose. 

3. Councils of Governments (COGs) : Voluntary associations of 
local governments established to provide administrative 
oversight of multi j urisdictional agreements. COGs are 
governed by a board comprised of elected officials who are 
appointed by respective COG members. COGs have no taxing 
authority; their financial base rests on dues and fees from 
member jurisdictions and from intergovernmental grants. 
There are three COGS in the Mon Valley -- Twin Rivers, 
Turtle Creek Valley, Steel Valley -- with a total of 34 
member municipalities. 



a. Example: The Turtle Creek Valley COG 
operates a computer service bureau which 
provides payroll and accounts payable record 
keeping for 12 communities. The COG recently 
launched a shared public works team which pro- 
vides street maintenance services for five 
comunities. 

b. Example: The Twin Rivers COG operates on 
emergency dispatching facility for 12 pol ice 
departments, 32 fire companies, and assorted 
other institutions. The COG also operates a 
micro-computer network for five communities 
which facilitates telecorranunications, file 
transfers, and technical assistance. 

Conspicuously absent in Table 4 are multij urisdictional 

special districts which are distinguished from special purpose 

authorities in two ways: 

- Special districts gain financial independence 
through the power to levy taxes, and 

- The governing board of the district is generally 
popularly elected. 

In Pennsylvania, school districts are the only type of 

special district permitted. New legislation would be needed to 

provide authority for other types of districts. 

Commentarv and Analvsis - Part I11 
In theory, the concept of voluntary intergovernmental 

cooperation looks attractive with respect to the following 

criteria: 

- Economic Efficiency: maximizing economies of 
scale; 

- Political Feasibility: Non-threatening to the 
political and administrative autonomy of existing 
communities; 



- Administrative Effectiveness: Balancing com- 
peting demands in planning, implementing, and 
evaluating programs; 

In reality, however, the cooperative approach has not 

achieved its full potential for the following reasons: 

Joint Service Agreements require municipalities to make 
proactive investments of time, money, and other 
resources to conduct feasilibility studies and to 
provide on-going administrative oversight of the 
program. In addition, among some local officials there 
are lingering negative attitudes toward cooperation 
derived from fear of "creeping metropolitanism", 
distrust of neighboring communities, and skepticism 
about the political and economic benefits. The 
attitude of other local officials is best described as 
ambivalent as articulated in statements like: "We have 
enough to worry about in our own community without 
investing time and effort in a cooperative program that 
may or may not pay off." 

The Intergovernmental Cooperation Program (Greater 
Pittsburgh Chamber of Commerce) provides some technical 
and financial assistance to encourage joint service 
agreements, yet stronger grass roots support and incen- 
tives are needed before joint agreements play a major 
role in the Mon Valley. 

2. Multij urisdictional authorities provide a mechanism for 
area-wide planning and problem solving. Also, 
authorities provide an alternative means for financing 
costly services or facilities and can offer a way for 
municipalities to circumvent limits on their taxing or 
debt capacities. In theory, authorities are run "like 
a business" because the members of the governing board 
are not popularly elected. This advantage, however, is 
at least partially offset by the absence of political 
accountability of board members. 

The primary problem in the Mon Valley is that the 
presence of 49 special purpose authorities has merely 
aggrevated the problem of governmental fragmentation, 
proliferation and duplication of effort. Only a few of 
these authorities are multi j urisdictional and none are 
multipurpose. 

3. As mentioned above, special purpose districts have 
several advantages over authorities due to their 
ability to levy taxes and due to the political 
accountability of their governing boards. Unfortunate- 
ly, Pennsylvania law provides only for the creation of 



school districts. Multijurisdictional and multipurpose 
authorities may hold significant promise for the Mon 
Valley. 

4. The on-going vaiability and growth of Councils of 
Governments (COGs) is severely hampered by the absence 
of a dedicated source of funding. The Allegheny County 
Board of Commissioners should be applauded for making 
the award of community development grants conditional 
upon COG membership; this has been an important 
incentive for municipalities to join COGs. Also, over 
the past several years, the ~ennsylvania Department of 
Community Affairs (DCA) has increased its line item of 
grants to facilitate intergovernmental agreements from 
$100,000 to $350,000 state-wide. Yet these are compe- 
titive grants for new initiatives and, consequently, 
COGs must compete against each other and against 
individual municipalities for these realtively small 
awards. 

Most COGs have displayed the entrepreneurial spirit by 
developing cooperative programs (e.g. computer service 
bureaus) which are either self-sustaining or generate 
small amounts of surplus revenue. These efforts should 
be rewarded and facilitated with a dedicated and stable 
source of funding from the state. 



PART IV. LEADERSHIP AND POLITICAL BANKRUPTCY 

A. Introduction 

One problem frequently associated,  by both more popular and more scho la r ly  

c m e n t a t o r s ,  with the d i f f i c u l t i e s  cur ren t ly  beirg experienced by t h e  " M i l l  

towns" i n  t h e  Mon Val l e y  is t h e  absence of e f f e c t i v e  l e a d e r s h i p .  There  a r e  

c e r t a i n l y  some examples of i n n o v a t i v e  a t t e m p t s  t o  add res s  t h e  problems by 

i n d i v i d u a l s  and o rgan iza t ions  indigenous t o  t he  region.  However, t h e  

impression most ccmnonly received f ran  t h e  media a d  other c m e n t a t o r s  is t h a t  

of a  group of camnunities s i t t i n g  and awaiting deliverance from the i r  economic 

an3 soc i a l  ills. A s  yet there  has been no Moses t o  lead then t o  t he  pranised 

land. This apparent an3 a l l eged  dearth of e f f ec t ive  leadership is true both 

for the publ ic  an3 the pr iva te  sectors ,  although we w i l l  be more concerned with 

developnents in local govenrment . 

B. Current Situation 

Leadership is one of t h o s e  concep t s  t h a t  everyone d i s c u s s e s  wi thout  a  

c l e a r  o r  general ly  accepted def ini t ion.  I t  can be a  persona l i ty  t r a i t  of an 

individual ,  or it may be s i t u a t i o n a l ,  so  t ha t  the  soc ia l  s t ruc tu re  would tend 

n a t u r a l  l y  t o  push forward i n d i v i d u a l s  t o  p rov ide  t h a t  needed increment t o  

organizational performance tha t  canes from leadership. Any set of changes in  

l o c a l  goverrment could do l i t t l e  t o  fos te r  personal t r a i t s  of leadership, but  

we can c m e n t  on the exis t ing s i t ua t iona l  fac tors  that  a r e  detrimental  t o  t he  

mergence of e f f ec t ive  p o l i t i c a l  leadership in the  Mon Valley. The impediments 

appear t o  be mul t ip le  and pervasive. 

The most important factor impeding the developnent of leadership is the  

f ragmenta t ion  of t h e  p o l i t i c a l  s t r u c t u r e s  of t h e  area.  W e  have  a l r e a d y  

mentioned that  the existence of over seventy p o l i t i c a l  subdivisions in  t h i s  



r e l a t i v e l y  m a 1  1 geographical space presents r ea l  d i f f i c u l t i e s  of e f f i c i e n t  

management of c ruc ia l  loca l  goverment services. The p r o b l m s  created by the  

nunber of loca l  goverments is accentuated by the i r  being canponents of severa l  

counties, each having d i f f e r en t  l e v e l s  of c m i t m e n t  t o  producing soc ia l  and 

econanic change, d i f f e r en t  resources, and d i f fe ren t  s t ra teg ies .  In addition t o  

these more object ive managerial problems created by fragmentation, i t  appears 

t o  prevent, or a t  l e a s t  t o  impede, t he  developnent of pol i t i c a l  leaders  who can  

speak f o r  t h e  whole v a l l e y .  The h i s t o r i c a l  j e a l o u s i e s  and t h e  cont inu ing  

compet i t ion  f o r  investment and jobs  among l o c a l  governments have made i t  

d i f f i c u l t  f o r  anyone who may have  r e a l  l e a d e r s h i p  p o t e n t i a l  t o  speak f o r  a 

group much wider than h i s  or her own l i t t l e  cannunity. 

The above sentence points t o  a fundamental aspect of fragmentation tha t  

may prevent implmentation of sane innovative proposals t h a t  have been made for 

the Mon Valley. This is the de f in i t i on  of the "cannunity" t o  which individuals  

belong and with which they identify. I s  t ha t  cannunity Clair ton,  or Forward, 

o r  is i t  t h e  Val l e y  taken more b road ly?  I f  i t  is no t  t h e  l a t t e r ,  then  

p r o p o s a l s  t o  sha re  tax  bases  and t o  s h a r e  i n  t h e  d e l  i v e r y  of v i t a l  s e r v i c e s  

a c r o s s  t h e  l o c a l  governments become v i r t u a l  l y  impossible. Especial ly  when 

t h e r e  is r e a l  and perce ived  s c a r c i t y  of  adequate r e s o u r c e s  f o r  each of t h e  

p o l i t i c a l  subdivisions t o  m e e t  the needs of its own populations, they w i l l  be 

un l ike ly  t o  engage in any cooperative arrangenent involving the t ransfer  of 

r e sou rces  without some sense  of community and of a shared  des t iny .  I t  would 

appear t ha t  a t  present the  l oca l  goverments  a r e  playing the  usual canpe t i t ive  

i n d u s t r i a l  p o l i c y  game of "beggar t hy  neighbor" r a t h e r  than coopera t ing  

e f f e c t i v e l y  t o  improve conditions for t he  e n t i r e  region. S t a t e s  in the United 

S t a t e s  do t h i s  f r e q u e n t l y  because of inadequate  coo rd ina t ion ,  and here  i t  

occurs a t  a lower level of goverment. 



Leadership and the  de f i n i t i on  of t h e  c m u n i t y  almost c e r t a i n l y  in te rac t .  

E f f ec t i ve  l eadersh ip  could h e l p  t o  c r e a t e  a stronger sense  of c m u n i t y  i n  the 

Val  l e y ,  and may be nece s sa ry  i f  no t  s u f f i c i e n t  t o  p roduce  such  a s e n s e  o f  

cannunity. On t h e  other hand, l eadersh ip  t h a t  could  address the whole region, 

o r  even  l a r g e  p o r t i o n s  of i t ,  may be i m p o s s i b l e  t o  d e v e l o p  u n l e s s  t h e r e  is 

al ready a sense that a l l  the  l o c a l  governnents a r e  a p a r t  of the same problen 

and t h e  same soc  i a  1 and economic system. There  may be a "chicken and egg" 

problen i n  t h e  developnent of l eadersh ip  po t en t i a l  here  t h a t  w i l l  be extremely 

d i f f i c u l t  t o  overcome. 

W e  have pointed t o  th? d i f f i c u l t i e s  of saneone speaking fo r  the  e n t i r e  Mon 

Va l ly ,  bu t  it may be d i f f i c u l t  fo r  anyone t o  speak e f f e c t i v e l y  even for  h i s  or  

her own c m u n i t y ;  the re  is fragmentation within l o c a l  i n s t i t u t i o n s  a s  well a s  

anong t h g n  Among the problems with the p o l i t i c a l  s t r u c t u r e  ou t1  in& e a r l i e r  

is tha t  the  cur ren t  s t r uc tu r e  does not a l l l o w  f o r  strong executives,  such a s  

the prototypical  big-ci ty mayor, who can indeed attempt t o  speak fo r  the whole 

community. Even i f  t h e  o v e r a l l  p o l i t i c a l  s t r u c t u r e  i n  t h e  V a l l e y  were t o  

renain fragmented, the existence of a form of goverrment with the po t en t i a l  f o r  

stronger execut ive  leadership  might be benef ic ia l ;  s trengthening the off  ice of 

mayor is an obvious s t e p  i n  t h a t  d i rect ion.  This strengthening of p o l i t i c a l  

leadership  need not conf 1 ict with at tempts t o  p rofess iona l ize  g o v e r m n t  and 

improve t he  q u a l i t y  of s e rv i ce  de l ive ry .  I t  should be noted here t h a t  even a t  

t h e  county  l e v e l ,  which w e  h a v e  argued might be one s o u r c e  of some economic 

s a l v a t i o n  and p o l i t i c a l  in tegra t ion for these  cannuni t ies ,  the  fragmentation of 

t he  p o l i t i c a l  s t r uc tu r e  with t h r ee  c m i s s i o n e r s  does not r e a d i l y  f o s t e r  t he  

type of strollg execut ive  leadership  which might be des i rab le .  I nd iv idua l s  may 

be a b l e  t o  o f f e r  such l e a d e r s h i p  bu t  t h e  i n s t i t u t i o n a l  s t r u c t u r e  is n o t  

conducive t o  it. 



A further point which mus t  be made is that while the p o l i t i c a l  s t ructure 

has not been conducive t o  the emergence of ef fec t ive  leadership in the " M i l  1 

~owns", the private sector does not appear t o  have f i  1 led the gap t o  the extent 

that  it has in other sanewhat analogous situations. For exanple, other groups 

in t h e  United States  who have pressed claims for greater social just ice have 

re l ied  on churches as  the i r  power base. There is no analogue in the Mon Valley 

fo r  the  r o l e  of the  Bap t i s t  and A.M.E. churches in the  South (or  the  Roman 

Catholic church in Louisiana) during the c i v i l  r ights  movement. Again, t h i s  

dearth of private sector leadership may be la id  a t  the door of the concept of 

fragmentation. I f  churches or other voluntary organizations a re  not t o  provide 

leadership in the face of the apparent incapacity of goverment t o  do so, then 

business or labor organizations might be the logical choices, given that  t h e  

r o o t s  of many of the  problems a r e  economic. Unfortunately, t h e  i n d u s t r i a l  

h i s t o r y  of these  cornun i t i e s  is such t h a t  an e f f e c t i v e  coalesc ing of these  

groups-which would appear logical  in many local cannunities--simply does not 

appear t o  be 1 ikely.  I f  t h a t  type  of "neo-corporatist" s t r u c t u r e  could be 

developed and could f ind a way t o  coopt t h e  p u b l i c  sec to r ,  then many of the  

apparent problens of leadership could be solved. Again, however, i f  the public 

sector were i t s e l f  more integrated and more capable of making a united stance 

in the Valley, then it might have been a b l e  t o  produce some integration of the 

two major groups of economic actors. 

In fairness, there are a number of private and quasi-private organizations 

attempting t o  pranote econanic developnent in the Mon Valley and in the Beaver 

Val ley.  Roger Ahlbrandt's paper f o r  t h i s  conference i d e n t i f i e s  these  

organizations in substantial de ta i  1. In reading through that  paper, however, 

one is again s t ruck  a t  the  l e v e l  of disaggregat ion and fragmentation of t h e  

efforts.  They are  fragmented geographically a s  w e 1  1 as functionally. Thus, 



the efforts of the private sector may simply mirror efforts in the public 

sector and, despite some attempts at coordination, produce a fragmented and 

potentially incoherent approach to the problems. 

ANALYSIS AND COF.MENTARY 

What the above situation creates is a classical description of 

alienation--the availability of goals but no effective means of attainiq those 

goals. The people of the Mon Val ley appear to have a clearly def ined goal of 

econanic redevelopent but do not appear to have the mechanisns, either through 

the pub1 ic or the private sectors, to attain those goals. Any number of 

studies of the problens have been made, an3 any nunber of solutions (includiq 

planting daffodils) have been proposed, but the structure for implementing 

almost any plan does not appear to be in place. Without a realistic and viable 

possibility for implementation, the planning that has gone on is at best 

optimistic an3 at worst wasteful of time, energy an3 opportunities. 

Another way to think of the situation that the residents of the "Mil 1 

Towns" find thmsel ves is one of "pol it ical bankruptcy" (Rose and Peters, 

1976). That is, the political system may have lost, or at least is in danger 

of losing, some of its inherent legitimacy and authority in the eyes of the 

citizens of these communities. This would be one product of the apparant 

incapability of local goverrments to address the large-scale econanic problens 

in the Valley, as we1 1 as the numerous difficulties, docunented above, they 

face even in managiq their own day-to-day affairs. While we may be williq to 

excuse these governments not being able to manage the global econanic forces 

with which they must conterd, their citizens may feel otherwise. Further, sane 

substantial blame for the generally poor qua1 ity of local goverment services 

is unavoidable by those responsible for del iveriq them. 



The specter  of " p o l i t i c a l  bankruptcy" t h a t  we r a i s e  he re  should not l ead  

anyone t o  expect t h e  barr icades  t o  go up on the s t r e e t s  of Duquesne o r  C l a i r t o n  

any time soon. Rather t h a n  r e b e l  1 i o u s n e s s ,  w e  would a r g u e  t h a t  p o l i t i c a l  

bankruptcy is more l i k e l y  t o  be manifested i n  avoidance and ind i f fe rence  toward 

government.  I n  some ways, however,  s u c h  i n d i f f e r e n c e  may b e  worse t h a t  

manifest  and demonstrable unhappiness. A t  l e a s t  t h e  l a t t e r  would ind ica te  an 

a c c e p t a n c e  of  t h e  idea  t h a t  government  is a r e l e v a n t  a c t o r ,  and may h a v e  t h e  

c a p a c i t y  t o  d o  something p o s i t i v e  abou t  c o n d i t i o n s  t h a t  exist i n  t h e  towns. 

The ind i f fe rence  of a popula t ion may be a more d i f f i c u l t  b a r r i e r  t o  long-term 

d e v e l o p e n t  and e f f e c t i v e  goverqnent. Having l o s t  t h e  confidence and good w i  11 

of a popula t ion i t  is d i f f i c u l t  f o r  a government t o  recover it. Further,  many 

o f  t h e  c h a n g e s  t h a t  might  b e  proposed f o r  change w i l l  r e q u i r e  more t h a n  

g rudg ing  a c c e p t a n c e  by t h e  p o p u l a t i o n ;  t h e y  w i l l  r e q u i r e  some p o s i t i v e  

commitment. Again, t h e r e  is a c h i c k e n  and egg problem which r e l a t e s  t h e  

e f f e c t i v e n e s s  o f  government t o  t h e  l e a d e r s h i p  c a p a c i t y  of  o f f i c i a l s  i n  

goverment . 
There is some indicat ion t h a t  indeed some a t t r i b u t e s  associa ted  i n  e a r l i e r  

research with pol  i t i c a l  bankruptcy a r e  manifest  i n  these  comnuni ties. F i r s t ,  

t h e r e  h a s  been a s e c u l a r  d e c l  i n e  i n  p o l  i t i c a l  p a r t i c i p a t i o n  r a t h e r  t h a n  t h e  

i n c r e a s e  i n  p a r t i c i p a t i o n  t h a t  might  h a v e  been expec ted  i f  p e o p l e  i n  t h e s e  

d i s t r e s s e d  cannunit ies thought t h a t  government a c t u a l l y  could d o  anything t o  

help. Likewise, even con t ro l  l i n g  fo r  econanic changes, t h e r e  appears t o  be a 

d e c l i n i n g  capaci ty  for  government t o  e x t r a c t  revenue f ran  its residents .  While 

t a x  e v a s i o n  and avo idance  is an i n t e r n a t i o n a l  phenomenon, and may b e  

exacerbated by economic d i s t r e s s  i n  a cannunity, i t  is a l s o  c h a r a c t e r i s t i c s  of 

a popula t ion t h a t  has l o s t  con£ i d e m  i n  its govenrmental i n s t i t u t i o n s .  Why 

pay them taxes? - 



Improved capaci ty  for  pol i t i c a l  leadership could hardly be expected to 

s o l v e  a l l  t h e  regions problems overnight .  However, i t  could go a long way 

toward mel iora t ing  those problens. Further, having adequate leadership and 

the p o l i t i c a l  structures conducive to the developnent of leadership can serve 

a s  a foundation for other  p o s i t i v e  developments. On the  o ther  hand, t h e  

perpetuat ion  of t h e  e x i s t i n g  fragmented s t r u c t u r e s  appears t o  o f f e r  l i t t l e  

poss ib i  1 i t y  for  producing p o s i t i v e  change, a t  l e a s t  through t h e  pol i t i c a l  

systen. 



PART v 
RD3MarnAT I ONS 

The recomnendations which flow from this paper are presented in 

three categories which reflect both a judgment of need and urgency, and 

the potential for achieving change. 

A. nininal Actions 

These recomnendations are drawn largely from Parts I and I1 of the 

paper. In the broadest sense they are directed toward modernizing 

Pennsylvania local governments, accepting , generally, local government 

boundaries as they presently exist . They represent essential, 

fundamental steps in strengthening the overall capacity of local 

governments to govern effectively, efficiently and with accountability. 

It is believed that their inplementations would enhance the potential 

of local governments to become effective instruments of social and 

economic policy. 

Delete from the respective Codes those provisions 
which prescribe form and structure. Amend each 
Code to provide that all non-home rule 
nunicipalities, within a prescribed period of time 
from the date of amendment, would be required to 
adopt one of the five optional plans provided for 
in the Home Rule Charter and Optional Plans Law 
referred to in Part 11. Appendix A provides a 
sketch of these plans. In drafting the procedures 
to implement this recommendation, consideration 
should be given to providing for citizen 
involvement in the process. 

Recomnendation 2: 

In concert with , or independent of, recomnendation 
1, the third class city, the borough, and both 



township Codes should be amended to establish 
minimum standards for financial management-- 
budgeting, accounting, and auditing. M i n i m  
qualifications should be prescribed for any 
official charged with responsibility for the 
financial management functions: budgeting, 
accounting, auditing, cash management and debt 
management. Exceptions could be mde for very 
small micipalities, particularly those rural in 
nature. The Department of C m n i t y  Affairs should 
be assigned responsibility for recomnending the 
appropriate standards and qualifications. 

The Department of Cormunity Affairs, through its 
regional offices, should be charged with 
responsibility for monitoring conpliance with these 
standards, and should be provided with the 
necessary additional resources to undertake this 
task. 

Procedures should be established for mandated 
action when a local government is unable to meet 
financial management standards . These could 
included sharing a financial manager with another 
municipality, and enlarged role for Councils of 
Government, and enlarged role for the county, or 
more drastic action--forced merger or 
consolidat ion. 

Recomnenda t ion 3 : 

In concert with, or independent of, recomnendation 
1, every local govermnt should be required to 
have a trained, conpetent municipal manager. This 
could be achieved in a number of ways. A 
professional manager could be hired. It could be 
rrrandated that all rmnicipal secretaries/clerks be 
certified as having met basic requirements to carry 
out basic rmnicipal functions. The International 
Institute of Municipal Clerks (I IMC) provides 
certification based upon completion of formal 
training. Along with this alternative, the role of 
the secretary needs to be upgraded to include 
managerial responsibilities. Alternatively, 
greater use might be mde of the shared rmnicipal 
manager concept--two or more small comnities 
share a professional manager. 

Recomnendation 4: 

The State should appoint a Cormittee which would be 
charged with reviewing and redrafting the rmnicipal 



Codes. The language of the Codes is of a bygone 
era. Many of the provisions are no longer needed. 
Some are covered by new state statutes which are 
uniform in application. This part of the 
Conittee's work should subsume Recommendations 1, 
2, and 3 of this section. 

The charge to this Cmittee should also include a 
review of the State's local government 
classification system, and the procedures governing 
new incorporation. All of these tasks are seen as 
interrelated, and come together to produce what is 
needed in the way of a modern framework for local 
governments. 

Comnentary-Minitnal Actions 

Even though these recommendations do not call for boundary 

changes, clearly they are politically sensitive. The cities, boroughs, 

first class townships, second class tmships, and tax collectors are 

organized into strong state and/or local associations, and their 

respective members could be expected to defend the "status quo" against 

threatening change. Any of the optional plans called for in 

Recomnendation 1 provide for a separation of functions (LEA), and would 

alter traditional political power lines, and fix accountability and 

responsibility more clearly. 

The standards and qualifications called for in Reconmendations 2 

and 3 would place restrictions on elected officials in term of 

traditional hiring practices. 

It would be difficult to modernize the Coeds without coming to 

grips with the State's illogical classification system. This would be 

difficult to accomplish without the support, or at least the 

acquiesence, of the municipal associations. 

The State should move expeditiously to irrplement Recomnendations 

1, 2, and 3 since they involve arnendmnt to only limited sections of 
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the Codes. The recomnded optional plans are in place and need only 

to be incorporated. Recomndation 4 is longer range, all inclusive, 

and is the foundation for a new and modem system of local government 

for the State. 

Inplementation of any or all of these remmnendations will require 

a high degree of statesmanship on the part of local officials and their 

associations. The State, too, must rise to a level of statesmanship 

and/or be ready to exercise the authority which it has to mandate 

change (I-hmter v. Pittsburgh). 

B. Intermediate Actions 

The following recommended strategies for the promotion of 

intergovernmental cooperation and developnt of a coherent leadership 

structure in the Mon Valley are designed to build upon and enhance 

existing initiatives. We view them as corrplirnentary to the minimal 

approaches outlined above and more feasible in the short term than the 

optimal approaches outlined below: 

Intergovernmental Cooperation 

Recomnendation 1: 

State resources should be devoted to a serious and 
systematic study of the economic, political, and 
administrative feasibility of mltijurisdictional 
general purpose service districts. The study 
should identify govenunental functions which lend 
themselves to an area-wide approach. It should 
also identify options for applying the district 
concept in a more limited area with more limited 
functions. Options for representation and 
geographical voting districts should also be 
explored. 

State and county resources should be invested in a 



public information program to build grass roots 
support for and political pressure to make greater 
use of intergovernmental agreements. 

Recomnendation 3: 

State resources should be devoted to a dedicated 
source of funding for Councils of Govermnt. The 
$350,000 intergovernmental cooperation fund should 
be increased to $500,000 and devoted exclusively to 
COG'S, providing seed money on a corrpetitive basis 
for new cooperative ventures proposed by COG's. 
Some of these funds should be reserved for multi- 
year grants which would provide an opportunity for 
promising opportunities to become self-sustaining. 
In addition, the state should establish an annual 
line-item fund in the amount of $350,000 to be 
matched by funds from the counties to assist COG's 
with their annual .overhead and administrative 
costs. These grants would be based on a fomla, 
not conpetition. 

Recomnendation 4: 

The State in partnership with the counties in the 
Mon Valley should provide financial and technical 
assistance for multijurisdictional efforts to 
control the developnt of the vacant steel mill 
sites. The Regional/Urban Design Assistance Team 
(R/UDAT) recomnended the creation of a Cmission, 
with members drawn from the affected 
nunicipalities, to develop and inplant a land use 
plan for the four cities. A tax sharing conponent 
was also part of the R/UDAT recomnendation. 

Comnentary - Intergovernmental Cooperation 
The concept of voluntary intergovernmental cooperation has become 

increasingly popular (or at least palatable) to local officials over 

the least ten years. It will never be a panacea for the 

problem facing the Mon Valley and we suspect that there will always be 

some resistance to cooperative programs based on parochial attitudes 

and political self-interests. However, short of governmental 

consolidation, intergovernmental cooperation offers the most promising 



approach to regional planning and decision making. The State and the 

counties have the power to introduce conpelling incentives to encourage 

municipalities to see that cooperation is in their best interest and to 

assist them in launching cooperative ventures. 

The Leadership Pittsburgh program, sponsored by the Greater 
Pittsburgh Chamber of Comnerce, enhances the developnent of 
cornnuni ty leadership in Pittsburgh by providing emerging or 
potential leaders with a conprehensive view of the problems, 
opportunities, and issues facing Pittsburgh. It is, in 
effect, an educational program through which participants 
establish a valuable network of interpersonal and 
interorganizational resources which bridge the public, 
private, and non-profi t sectors. 

A sister program, called Leadership Mon Valley, should be 
established and sponsored by a well-established organization 
like the Mon-Youqh Chamber of Corrmerce. Patterned after 
Leadership ~ittsbuigh, the program would select on an annual 
basis a small group of say 50 comnity leaders (and emerging 
leaders) to participate in an intensive educational program 
on issues facing the Mon Valley. Networking and proactive 
problem solving should be encouraged and facilitated as part 
of the program. 

Private foundat ions and corporate contributors should 
encourage the two dozen m n i t y  development corporations 
(CIX's) in the Mon Valley to consolidate their resources and 
coordinate their local planning strategies into regional 
strategies. Creation of new CDC's, whose interests are 
parochial, should be discouraged by targeting resources 
toward the strongest and most viable of the existing CIX's 
which cut across jurisdictional boundaries. 

Recommendation 3: 

The counties in the Mon Valley should try to establish a 
loaned executive program modeled after the successful COMPX 
and COMPEP programs in Allegheny County and Pittsburgh 
respectively. The loaned executives should be assigned on a 
priority basis to CDC's and other multijurisdictional 



agencies t o  a s s i s t  with planning, analysis,  fund rais ing,  
marketing, and i n p l a n t a t i o n .  

Comnentary - Leadership 

we concur with the conclusions of Roger Ahlbrandt's paper t ha t  

"partnership e f f o r t s  a r e  key because problem a r e  too conplex fo r  a 

s ingle  organization t o  tackle and it is unlikely any one sector can do 

the  job" (p. 33). W e  a l so  recognize t h a t  leadership is an intangible 

resource t h a t  cannot be sinply created with t he  infusion of resources, 

b u t  r a t h e r  must be developed over  t i m e  t o  ob ta in  broad-based 

c red ib i l i ty  among the multiple constituencies i n  the  Mon Valley. 

On the  other hand, t h e  grass roots approach a r t icu la ted  by Prince 

Charles during h i s  v i s i t  t o  t he  Mon Valley m u s t  be balanced by high- 

level  decisions in  government, industry, and non p r o f i t  organizations 

regarding where t h e  developnental resources should be targeted t o  

enhance the leadership s t ruc ture  of t he  region. No doubt these w i l l  be 

d i f f i c u l t  decisions and those who must mke them m y  be c r i t i c ized  by 

some a s  " a u t o c r a t i c  king-makers." Unfor tuna te ly ,  t he  bottom-up 

approach has not worked in the  past  and is not l ike ly  t o  work in  the  

future  due, i n  par t ,  t o  t he  fragmented s t ruc tu re  of local  gove rmnt s  

and the constra ints  on t h e i r  a b i l i t y  t o  govern effect ively.  The State  

and t h e  coun t i e s  a r e  i n  t h e  b e s t  overa l l  posit ion t o  make these 

d i f f i c u l t  decisions. 

Optinal Actioos 

Our l a s t  recormrendation ca l l s  for  regionalism a s  a long term and 

overarching goa l  f o r  t h e  Mon Valley. I t  is an extension of the 

incremental s t r a t eg i e s  outlined above which should be undertaken f i r s t  
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in order to lay the foundation for the optimal strategy. The reader is 

cautioned that this optimal strategy will encounter strong political 

opposition. 

Recomnenda t i on : Reg i OM 1 Government 
as a Lona - Term Goal 

- Ultimately the State must take the lead in either 
encouraging or (as a last resort) mandating mergers 
and consolidations of selected governments in the 
Mon Valley. Significant analysis will be needed to 
determine hcrw many autonomous jurisdictions should 
exist and the locations of boundaries. We suggest 
that the criteria for analysis should be: 

Economic Base: Each of the new 
jurisdictions created by the 
reorganization must be assured of a 
stable and adequate tax base to support 
the full range of municipal services; 

Regional Equity: Each of the new 
jurisdictions should be roughly 
conparable in term of the stability and 
adequacy of their tax base and 
developable resources ; 

Accountability: Duplication and overlap 
of governmental and quasiqovemmental 
structures must be minimized so that 
taxpayers can easily identify leaders who 
must be accountable for public policy 
decisions; 

Geography: Natural geographic boundaries 
and transportation corridors should be 
considered in the establishmnt of new 
jurisdictional boundaries. 

Comnentary 

Regional government must be the ultimate goal for the Mon Valley 

in order to a) broaden the tax base, b) avoid destructive conpetition 

among existing govermnts, c) encourage the development of a coherent 



leadership structure, and d) enhance the political and economic 

in£ luence of the region. 

Ultimtely the State must either intervene to establish a more 

logical form of government or take responsibility for the eventual 

disintegration of the econanic, political, and social fabric of the M o n  

Valley. 



CLOSING COMMENTARY 

In  ending t h i s  paper it is appropriate t o  cas t  its contents, and 

especially its recomnendations, in to  a larger philosophical context. 

The Pennsylvania system of local government is a product of history and 

t radi t ion.  The Codes which govern the  system have been amended and 

amended over t h e  yea r s ,  c l e a r l y  without  ask ing  t h e  fundamental 

question: "Does what w e  a r e  doing rea l ly  provide t h i s  State  with a 

local government system which is able t o  respond t o  the  needs of the  

l a t e  Twentieth Century, let alone the Wenty-first  Century?" John 

Gardner put it best  when he wrote: "Sometimes ins t i tu t ions  a re  sinply 

the sum of h is tor ica l  accidents tha t  have happened t o  them. Like the 

sands in the  deser t ,  they a r e  shaped by influences but not by purpose." 

O r ,  perhaps more accurately, they a re  t h e  unintended consequences of 

thousands of fragmented purposes. 

The po l i t i ca l  leaders a t  both the S ta t e  and local levels, i f  they 

w i l l  s e i ze  t h e  occasion, have the  opportunity t o  rethink the needs and 

goals of local government. Far too often local governments leaders set 

the i r  s igh ts  too law. Many rmnicipali t ies behave a s  though the i r  only 

functions were t o  repair  a few hundred yards of streets each year, 

remove t h e  snow, keep t r a f f i c  moving, and keep out  of t roub le  

pol i t i ca l ly .  These a c t i v i t i e s ,  while essent ia l ,  m y  keep a treadmill 

running, but they w i l l  never build tk kind of local  governments tha t  

a r e  t ru ly  healthy po l i t i ca l ly ,  economically, and social ly;  the kind of 

c o m n i t i e s  where people want t o  l ive,  by choice, and where industr ia l  

and commercial establishments want t o  locate; commmities tha t  a r e  

a t t r a c t i v e  t o  both the  eye and the s p i r i t .  What is needed is a 



willingness to think original thoughts, to re-shuffle familiar facts 

and ways of doing things into new patterns of meaning and doing, and 

the political courage that will be needed to tackle tough political 

Can it be done? Again, in response, consider the words of John 

Gardner : 

I believe that men can shape their institutions to 
suit their own purposes, provided that those 
purposes are clear, and provided that those 
concerned are not too gravely afflicted with the 
diseases of which institutions die: conplacency, 
myopia, an unwillingness to choose, and an 
unwillingness on the part of individuals to lend 
themselves to any worthy c o m n  purpose. 









SMAu MUNICIp- PIAN 
(For Minicipalities under 7,500) 

'Ihe m i l  consists of a directly 
elected myor and two council menbexs. 
Options: A myor plus 4; a mayor plus 
6; or a myor plus 8. 

A l l  legislative p a e r  rests w i t h  the -il. 

Executive and administrative pae r s  are w i t h  the 
Mayor: 

o Appoints subordinate officers arrl enplcyees 
with the consent of council. 

o Responsible for mt preparation. 
o Must appoint a finance OQlBmittee (of mil) 

May appoint ather CQRnitteeS. 

o Must present an annual "state of the d c i p a l i t y w  
report, including cammts  an prablesns. 

The Municipal Secretary %hall, prior to his wirrtment,  have 
been qualified by training or experience to perform the duties 
of the office. 



APPENDIX B 

Current ICMA Criteria for Recognition of Professional Positions 

l n t m d u c l a  t h o  cr l le r~r  n l r l e d  to counc~l-mrnrger government are to be conademd u I e r r  
h d b l e  than (01 the general menrg.ment cetegov The rrrrone for tho8 derwe from hrrtoncal Ug- 
nlllcance m d  the narvro of the councdmrneger form I t r  nature 11 rucn that 11 reprarentr an aarlly 
6rllnoble form of local gmemmont w ~ t h  a l l m ~ l r d  vrr~oty of ~mptementol~on In  the counc11.managor 
form m a l l  the h~rtor lc boa11 of tho Ar roc~e l~on ' r  orn@inr one the memb0rlhlp ha1 coma to u a  I t  ar 
r w m n o r  t o m  of gov~mmontal orgrnlrellon It 18 not roan as tho Only moonr of prondlng tor over- 
all profrulonol mrnrgement. but thr ~ntent 18 to ncogntzr Its con l r~but~on to local government by 
malntaln~ng 118 ldontlty wlthtn the w~do vr r~ety  of forms 01 odrn~n~r t ro t~vo orgon~ta t~on a l t r b l ~ l h e d  by 
damocratk govommmtr througnout the world (odo~red 0ctob.r 11, 1MO) 

Councll-Uenoeor CorIUon 
(edoptrd O c t o k r  1 1. 1969) 

A. Appomtmrnl: t h e  monegor rhould be OD- 
pointed by l mrlonty of thr council tor an 
inaohnite term and ~ m 0 v o b l o  only by a mrlorlty 
of the council. 

B. Cotley tormuletion: t h r  porltion rhould 
havo dlrect n s ~ o n r ~ b l l l t y  for policy formulotion 
on o v w 4  pfoblemr. 

C Budget: t h o  menagor should b. derig- 
notod by Iogirlotion rr having ~ ~ D o n u b i l l t y  for 
proparellon of tho budget, prerontrtion to the 
council. and d ~ n c t  nroonr ib~ l l ty  tor the ad- 
min~rtration ot tho council ODprOwd budgat. 

0 Appo~nting authority: The mrnegor rhould 
bo de leg r td  by logirlelion thr full euthority (Or 
the appo~nlmont and nmov l l  of at loart moat of 
the heOd1 of me pr~nclpei de~onment r  and 
kncr ionr ot the municipal qorrmmont. 

L. Organrmllonal relelionoh~er: T h o u  dr- 
ponment hard# r h o m  mo menagor appoints 
mould bo dorognetod by lagirlation u adm~n- 
~Urr t ivo ly  nrponr ib l r  to the manager. 

F. Laemel mrBonrlbll it lrr: k rpon r i b l l ~ t l o r  
01 ma por i t~on mould include ononrrw onomr l  
mletionohipa involving the o H n l l  problem0 of 
c ~ t y  omretlonr. 

Q .  OualiAcationr r w u i n d  tor powtlon: t h e  
OurliCcationa tor th .  porillon rhould be b a u d  
on lhe educational Ond admlniuratirr bock- 
OrOund of candidrter. 

MmUonel C d W N  (or Councllr o l  O o w m  
mnb)  (Adoplod Aprd 19. 1060 In  e d d ~ t ~ o n  to 
cnteno m o m  rbovo tor "Gonrnl  Monrgemmt 
Por~t~on. "  c w n c ~ l r  ot gowmrruntr muel moot 
the t o t l w ~ n g  crllrna.) 

A. Govornmg body Tho counc~l mould bo 
legally conrt~tutod either under rtoto I eg~ r l r t ~on  
or by u ~ a r o t o  Incorporalla The molonty of 
tho govommv body should bo Compoud of 
electoa reprerentrt~vrr. 

O e w m l  Yen.grmont CorlHen 
(Od~pl#d April 19. 1969) 

Appomtmonl: Tho ws i t lon  m a l l  ba Illlad by 
r>po~ntment medo by m elretad nprrronlat ive 
rnd lo r  rrprerentet~vor and mal l  b. rrrponuble 
to m rlocted r o p n r o n t o t ~ u  andlor n p r e u n t r -  
tivor. 

Policy formuletion: ( uma)  

Budgot: t h e  DOllllOn mould  hrvo major n- 
r pon r~bd~ ty  tor preperotion m d  adm~niotratlon 
of the o m m n g  and capital rmprovoment 
buago!r 

Appolnl~ng authority: The wmt ion r)lould ex. 
r r c ~ u  r~gnificent inllurnco in the mpointment 
of koy eamlnlrtrahw p.rronnal 

Organ~xationel n l r t ~on rh ip r :  The poa~tlon 
rhould h o w  Continumg d inc t  n la t lonrh~pr  r i m  
ODerrllng depenment herds on thr imptomonte- 
tion and rdmmirtrat~on of programr. 

Enemel rerponrib~lil ior: (rema). 

Ou~l~ficOtlonr Npuired tor polit ion: (nm) 

0. Funct~onr of council: t h e  counc~l mould  
be concrmed n t h  tho meloriry of governmentel 
ectlwtler of tho rree it u r v e r ,  not jurt plrnnlng 
knc t~on r .  

C. D O v O l ~ ~ m ~ n t  control: t h e  councll Mould 
have at I terr  ~ n d ~ r r c t  control o r r r  tho genoral 
develomnent plans 01 tho r r r e  it u r v e l .  ponlcu- 
~ r r ~ y  tne power to n v ~ e w  major devolopmrnt 
DrO~eCtr in the .ma. 


