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Executive Summary

Governance in Erie County:
A Foundation for Understanding and Action

Introduction

Governance in Erie County is the first major product of The Governance Project, an
effort of the University at Buffalo to marshal data, monitor trends, and analyze
information on structures and issues of governance in the Western New York region.

The report focuses on governance within Erie County, particularly with respect to the
public sector. This more narrow scope is appropriate given the central legal,
financial, and political roles for the public sector in service delivery and policy.

The fundamental premise of the report is that good information is a prerequisite for
understanding, which is essential for good decision making. Within Erie County,
good information exists but much is dispersed and inaccessible. In some instances,
good information is not currently available.

Part I: The Places and People of Erie County

Where We Live: The Places of Erie County

Erie County comprises 1 county, 3 cities, 25 towns, 16 villages, 29 school districts,
49 independent special-purpose governments, and parts of 2 Native American
Reservations.

Within Erie County there are also nearly 900 dependent special-purpose districts that
serve as tax assessment accounting areas for street lighting, sewer, drainage, and other
services. Dependent districts are not autonomous local governments, but are creations
of a parent government (city, town, or village) which governs and administers them.
As a consequence, it is misleading to suggest that there are "1,000 governments” in
Erie County.

Every county resident lives within a minimum of six local governments: the county,
a city or town, a school district, and three countywide special-purpose governments.
Depending on location a resident may also reside in up to six more local
governments: a village, fire district, housing authority, independent sewer or water
authority, and 2 municipal IDA,



L The structure of governance in Erie County is neither particularly fragmented nor
integrated compared to other metropolitan areas in the nation and New York State.

L Government arrangements are one of numerous factors affecting how metropolitan
regions function. Research on the significance of government arrangements and
values of governance (such as efficiency, equity, participation, accountability and
responsiveness, and economic growth) reinforces that there is no single optimal
arrangement because values of governance often conflict (Appendix A).

Who We Are: The People of Erie County

. As of 1990, Erie County had 968,500 residents, 8 percent more than in 1950. Of that
total, the City of Buffalo had 328,000 persons, 43 percent fewer than in 1950. The
suburban and rural areas had 640,000 persons, 101 percent higher than in 1950.

L Since 1970, population decline has been relatively widespread, with 11 of 28 cities
and towns and 14 of 16 villages losing population. County population overall is down
13 percent from a high of 1,113,500 in 1970.

L] Population is highly concentrated, with over 82 percent of county residents living in
the City of Buffalo or eight nearby cities and towns.

® Most jurisdictions are quite small: 36 of the 44 municipalities have populations below
25,000.

® The population of Erie County is relatively old, aging rapidly, and segregated to a
high degree by race and to a slightly lesser extent by class. Residents are less likely
than ever before to live in married couple households. A growing number of children
live in families without both parents.

L Mobility patterns are multi-directional. Most suburban mobility is attributabie to
movement between suburbs rather than city to suburb. City inmigration is attributable
- to persons from outside the county and from surrounding suburbs.

How We Live: Reconciling Places and People

L The everyday lives of Erie County residents are multi-jurisdictional, as evidenced by
cross-border patterns of work, play, shopping, and personal health care, especially
within the concentrated metropolitan core.

L] The resulting mismatch between jurisdiction borders and patterns of everyday life is
not uncommon and does not require amelioration if jurisdictions are fairly uniform in
resources and need. A places-people mismatch is of concern when some jurisdictions
bear a disproportionate burden in providing an area’s cultural facilities or services, or
caring for an area’s neediest residents.



Among the ways to address a mismatch between where we live and how we live are
three that represent the range of approaches: 1) regionalize services and governance
to eliminate a mismatch; 2) establish systems of cross-border compensation, such as
tolls, non-resident fees, and cross-border payments, to account for a mismatch; and 3)
establish different service area boundaries for different functions through mechanisms
such as special-purpose agencies, interjurisdictional agreements, and municipal-county
transfers to accommodate a mismatch.

Patterns of governance and service delivery in Erie County display all three

approaches. Public debate currently focuses on whether that system is effective and,
if not, how the region could enhance and improve it.

Part II: Framework for Governance in Erie County

Historical Framework

Municipal borders within the county have been remarkably stable. Except for minor
adjustments, town boundaries are the same today as they were in 1857, nearly 140
years ago. The last incorporation was the Village of Orchard Park in 1921.

There is a long history of urban-rural rivalry in the region, with more specific rivalry
between the City of Buffalo and its suburban neighbors.

Longstanding political borders and intermunicipal rivairy have hampered past efforts
to regionalize services. '

Nonetheless, since the 1930s intermunicipal agreements, formation of special-purpose
governments, and transfers of functions from municipalities to the county have
resulted in de facto regionalization of several services, including transportation, social
services, health services, central police functions, some parks, and funding for region-
serving cultural facilities.

Legal Framework

Although the New York State Constitution grants broad home rule powers to local
governments, the ability of localities to exercise those powers relies on state budget
policy and the day-to-day actions of the state legislature.

The Constitution grants considerable authority to local governments to collaborate
through formal and informal joint agreements in service provision.

There are profound contradictions in the current politics of state mandates on the one

hand, and strong home rule, reduced state income taxes, and reduced state restrictions
on local policy on the other.
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The shift to a block grant model of federal and state funding to local governments will
have significant effects on delivery of social services, mass transit, housing,
infrastructure funding, and other services.

The legal structure of local governance embodied in the state Constitution, statutes,
and regulations is not the primary battleground of government reform in the 1990s
and beyond. More important will be whether and how the state and localities work
within the legal framework to improve local governance and service delivery.

Financial Framework

Local governments vary considerably in tax burdens and how they allocate revenues
to budget categories. The reasons for variation are numerous, including variations in
resident needs and demands, municipal size, levels of service, condition of
infrastructure, reliance on special-purpose governments, and the amount of ratable
commercial and industrial land. As a consequence, comparative evaluation of
municipal efficiency or cost-effectiveness based on financial variations is unwise and
unwarranted.

Trends in local government finance include: diminished reliance on property taxes
relative to intergovernmental aid, user fees, and other taxes; greater use of revenue
bonds relative to general obligation bonds; and creation of public authorities to
circumvent municipal debt ceilings and tax limits.

Persistent conflict between municipalities and Erie County government over financial
affairs (notably disposition of the last 1 cent of the 8 cents per dollar sales tax)
renders highly improbable the institution of tax base sharing agreements.

Nonetheless, there is considerable intermunicipal exchange of revenues through

contracts and agreements for services such as snow plowing, fire protection, and data
processing.

Part III: Patterns of Service Delivery in Erie County

Service Profiles

The report examines the structure and issues of governance for 16 common local
government services: planning, economic development, transportation (airport, rail,
port, transit), roads, housing, water, sewer, solid waste, fire protection, emergency
medical services, police, courts, social services, heaith, libraries, and parks and
recreation.

The 16 services display varying degrees of regionalism. Social services, for example,
are relatively regionalized while recreation services are typically localized.
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Generalizations are problematic, however, because different functions within a service
often display different degrees of regionalism. Within police services, for example,
forensics and criminal investigation functions are under countywide control, while
street patrols are often provided at the municipal level.

Such inter- and intra-service variation is appropriate given the nature of different
service functions, their potential for economies of scale, their use of capital facilities
and labor, and their "spillover" effects on other services or jurisdictions.

Services vary in the extent of private and nonprofit sector involvement. Although
virtually every service has some private and nonprofit interest (courts are the nearest
exception to the rule), a few are highly intertwined with non-public sectors. The line
between public and private provision of health services, for example, is increasingly
blurred, with common practices of private physicians treating patients at public
hospitals and private HMOs serving public-supported Medicaid patients. Social
services, which entail a complex system of referrals between public, private, and
nonprofit providers, offer another exampie.

Library services offer the purest example of a "service federation" in the county, with
individual, typically municipally based, library systems retaining a measure of
autonomy under the central Buffalo and Erie County library system.

In several instances, notably economic development, water, sewer, roads, and
emergency medical services, localized service arrangements may diminish service
quality and thus warrant greater scrutiny. For example, over 100 public, private, and
nonprofit entities provide economic development services. There are 30 separate
dispatch agencies for 911 emergency calls.

The decentralized aspects of several services, notably planning, solid waste, and fire
protection, entail both advantages and disadvantages. This renders reform
opportunities technically complex and politically controversial. Volunteer fire
companies, for example, offer the benefits of citizen involvement, volunteerism,
enhanced community identity, and low personnel costs, but also the burdens of
possible inter-company competition, equipment duplication, and firefighter shortages.

Part IV: Assessment and Next Steps

Assessing Regionalism in Erie County

Regionalisin is not an either/or condition. Rather, regionalism should be seen as a
series of continua, each measuring the level of regionalism for dimensions of
governance, such as commuting patterns, service collaborations, regional identity, and
local government revenue sharing. Of importance is whether these dimensions of
governance are positioned appropriately along the continuum and are moving in a
direction to further progress on regional goals.
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Regionalism is not an ideal state to be achieved; bigger government is not necessarily
better government. There are instances when decentralized governance is desirable
and appropriate given different service needs and preferences.

Regionalism in Erie County is most extensive in how people live their everyday lives,
as indicated by cross-jurisdictional patterns of commuting, shopping, and pursuit of
entertainment and personal services, especially in the metropolitan core. Regionalism
is also evident in the relatively extensive network of collaborations at the service
level. The area is far less regionalized with respect to sharing of tax base or
economic development revenues. Psychologically, regionalism is most evident in
matters related to weather, concern for the regional economic base, and issues of
identity as reflected in allegiance to sports teams. Beyond this, residents have strong
attachments and allegiance to their local community.

Good prospects for in-depth case studies of structural change in service delivery are
urban water, sewer, planning, economic development, solid waste, EMS, fire
protection, road services, and parks.

The extent of interdependence within the region indicates that the region has a
common destiny. This implies that in its ability to compete in a competitive global
economy, the region is only as strong as its weakest link. More explicitly, to the
extent that the City of Buffalo falters, the whole region falters.

Common destiny implies not regional government, but rather establishment of
processes and institutions that permit deliberating issues at the regional scale. There
is currently no well-developed mechanism for citizens and policy makers to wear
regional hats in a forum specifically designed to debate issues of regional significance.

Fiscal stress and race/class prejudices are barriers to improving and enhancing
systems of governance in Erie County. Resolution of issues within the region often
flounder due to fiscal competition and race/class relations. These divides hinder the
pursuit of effective governance and hamper the region’s ability to compete effectively
in the global economy.

How We Compare: Governance Elsewhere

Metropolitan policy makers have many options for local government arrangements.
Some require structural change (e.g., metropolitan government, city-county
consolidation, two-tier federations, regional multipurpose districts, and regional
special-purpose governments). Others require no structural change (formalized
governance networks, functional transfers, intermunicipal service agreements, and
privatization or non-profitization).

With the exception of regional special-purpose governments, models involving

structural change are relatively rare in U.S. metropolitan areas because of strong
opposition from many quarters, including voters. The experience of places that have
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undergone structural change is mixed in terms of cost savings, service coordination,
and reduction of service inequities.

By contrast, non-structural changes are common ¢lsewhere and in Erie County.
Formalized regional governance networks are gaining attention as a useful means to
address issues of governance in regions characterized by complex local government
arrangements and strong opposition to structural reform. Under such networks a
region establishes a formal process for identifying and deliberating avenues for
regional or intercommunity cooperation. A typical outcome is a plan for regional
cooperation, including a process for monitoring achievement and updating the plan.

A survey of selected metropolitan areas reveals a wide range of interest in and efforts
to redesign local government arrangements to improve the effectiveness of
governance. Where regionalism is on the metropolitan agenda, efforts generally focus
on non-structural changes, given the political improbability and uncertain advantages
of more radical structural changes.

Next Steps: An Action Agenda

The need for good information to foster good decision making in governance is
critical. The region lacks a mechanism for centralizing and disseminating accurate,
up-to-date, comprehensive information on governance and service delivery in the
region.

The information and analysis in this report are necessary but not sufficient for
effective governance, The goal of thinking and acting regionally in Erie County will
necessarily involve an ongoing dialogue and a series of deliberate action steps by a
collaboration of stakeholders in the region.

There is no "silver bullet" for effective governance. In some cases, services and
policy making may benefit from greater regionalism; in other cases, a decentralized
structure of governance works fine.

There are numerous precedents -- internal and external to the county - for mutually
beneficial arrangements for governance and service delivery. The tough question for
the region is how to broker the tradeoffs between different goals of governance, such
as efficiency, equity, accountability, and political participation.

Although this report focuses on the public sector because of its central role in service
delivery and policy making, governance itself embraces a range of public, private,
and nonprofit entities. Further study on the relations between sectors in the region
would be valuable.

Four steps are proposed as an initial effort to build a base of useful information,

communicate better with one another and promote cooperative approaches to regional
challenges:
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1) convene a regional forum to present analyses and conclusions of this report and
begin the process of deliberating governance concerns of regional significance.

2) develop an accessible, on-line regional information network for the exchange of
information between area residents, governments, businesses, foundations, not-for-
profit institutions, schools, and other potential users. This network would itself be
a regional collaboration, sustained by and of use to multiple information providers
in the area.

3) conduct a large-scale survey of area residents and stakeholders to determine
attitudes and beliefs about issues of governance. Currently, a major gap in the
region’s ability to understand and act on issues of regional significance is lack of
systematic information about resident and business preferences and opinions with
respect to governance.

4) hold a series of follow-up forums on issues of governance for targeted
audiences, as indicated below. The forums would provide a process and
framework for deliberating issues at the regional scale. Of immediate value are
forums specifically directed at:

- Municipal Officials. This forum woulid enable elected officials and
staff to share ideas about service delivery, possible collaborations,
effective ways to lower costs, legislative roadblocks to good
governance, participation in the regional information network, and
other topics.

- Information Providers and Users of a Regional Information Network.
This forum would enable potential information network users and
information providers to collaborate in the planning, construction, and
implementation of a regional information network.

-- Legislators. This forum would bring together elected state and
regional officials to focus on issues of concern to Western New York
residents and governments. The gathering would be an opportunity to
present ideas that need legislative redress or support for moving
forward.

As the major university center in the region, the University at Buffalo can and should
play an important role in an ongoing discourse on issues of governance, over and
above the publication of this report. Particularly as a state institution, the university
has a genuine obligation to be an active partner in the development of the community.
It is also true, however, that for a regional collaboration to be successful, every sector
of the region must join in the cooperative venture.
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Chapter 1

Introduction: The Challenge of Effective Governance

One of the fundamental challenges facing society is the task of organizing governing
institutions to provide for the collective needs of residents in an effective, efficient manner.

As in virtually every area of the country, the desire for a responsive, cost-effective
structure of governance dominates the political discourse within Erie County. The purpose of
this report is to encourage and advance this dialogue and to propose a series of action steps to
support that critically important effort.

The work of The Governance Project is founded on the basic premise that a vigorous
region with a hopeful future requires competent, informed decision-making. This is true in
every sector of the community, but most certainly in the public sector, which is the focus of
this report. Good decision-making has many prerequisites, including hard work, good will,
available talent, and regional resources. This region is rich is such attributes.

Good decision-making about
governance, however, also requires useful,
reliable information on the structures and

: T?ze purpose of this repart is ;ta

issues of governance that drive the region. encourage and advance
Although ample information exists within ; dzaiogue on how to create a
Erie County, it is relatively dispersed . responsive, cost-effective

throughout the area and often difficult to
find. There is a great need to centralize
data, monitor trends, analyze facts, and
make such information accessible to every
sector of the community, including
policymakers, taxpayers, and voters. A
deliberate, comprehensive base of reliable
information can serve as a foundation for improved regional discussion, improved
understanding, and improved decision-making.

. structure of governance and to
_propose action steps to support
that ﬂmi:caﬂy :mpaﬁamf eﬁm‘t g

This overall goal to provide useful and accessible information on governance in the
region creates the backdrop for more precise questions, such as:

. How centralized should governance and service delivery be?

L] What are the optimal geographic scales for a varied range of government functions,
from raising revenues to arranging for garbage collection?

. How do systems of governance best protect public health, safety and welfare at the

neighborhood, municipal, regional, national, and global scale?



L] What are the roles of private and nonprofit entities in systems of governance?

L] How can we reconcile the needs of geography-based communities with other
"communities” based on professional occupations, demographic atiributes, or other
interests?

L How can systems of governance respect diverse cultures and individual freedoms,
while also protecting majority will and the legitimate needs of the collective over the
individual?

L What is the role of new technologies in changing systems of governance?

Compounding these important questions is the perception of many people that our
systems of governance are too complex, too redundant, and too costly. Many believe that
such systems must be "reinvented” if they are to confront basic societal chalienges.

This report on governance in Erie County originates in such challenges. The goal is
to further the understanding of the region by:

® providing basic information on the structures and issues of governance and service
delivery in the area; and

] analyzing and drawing policy implications from this information as a basis for future
inquiry, discussion, and action.

The report often challenges conventional wisdom on the structure and processes of
governance in the region. Conventional wisdom refers to the common beliefs and opinions
we hold that influence how we conceive of and function in the region. It is incumbent upon
us all to better understand and critically challenge the conventional wisdom, which, to the

extent it is wrong or misleading, may act as
a barrier to positive change.

Cﬁﬂwﬂund:ng IkeSe quemﬂm IS Governance in Erie County: A

Foundation for Understanding and Action is
the percep tion gf many. peop. le the first major product of The Governance

 that our systems. ﬂ'f governance Project, a university-based effort to study
. are too cﬂmp.ﬁex, too recﬁmd’an; * governance in Western New York. The
and too costly. . Governance Project was initiated in early

1994 by William R. Greiner, President of
the State University of New York at
Buffalo. In establishing The Governance
Project, President Greiner brought together a multi-disciplinary team of university faculty
with expertise in local government history, finance, political structure, and policy. The
mission of The Governance Project, described in the sidebar on the following page, is to
marshal data, monitor trends, and analyze information related to governance in the region.

The focus in this report is the portion of the Western New York region included
within the boundaries of Erie County. We note at the outset that limiting our analysis to a
county subarea is both useful and constraining. On the one hand, the county unit of
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government is large and diverse enough to capture the complexity of governance structures,
patterns of service delivery, and landscapes, without being so large as to preclude detailed
analysis of that complexity. In addition, demographic and other data are often gathered and
reported at the county scale, which
facilitates analysis. Numerous state and
federal programs operate at the county
scale, which reinforces the county as a
useful scale for data and analysis. More
particularly, Erie County represents an
exceptional cross-section of Western New

L‘ne Cﬁm@ mﬂmsm M e

,_ mngﬁ of urban SHBHFI?&IF ami'  York, including a range of urban, suburban,
i raral settlements as well as a and rural settlements as well as a diversity
dwers;ty af pmples and plucgs*. :

of peoples and places. Until recently,
moreover, the boundaries of Erie County
were coterminous with the boundaries of
Buffalo Metropolitan Area, a statistical unit
used by federal and state agencies to implement programs, allocate resources, and report
data.!

At the same time, there are several drawbacks to the county scale of analysis for
governance research. Most basically, counties are political units that do not necessarily
reflect economic, social, or natural environmental spheres of influence. Watersheds, climatic
patterns, pollution, tourists, and other people and phenomena move freely across porous
county lines. In addition, the boundaries of school districts, special districts and public
authorities, and even municipal governments can and do extend beyond county boundaries,
which makes the county a problematic unit for analysis. Erie County, like any county, cannot
wholly substitute for a larger, more complex region.

Organization of the Report

Governance in Erie County: A Foundation for Understanding and Action is divided
into four sections following this introduction.

As an essential context for understanding local governance, Part I profiles the places
and peopie of Erie County, focusing on the municipal structure of local government, the
presence of special-purpose governments, demographic characteristics, growth and settlement
patterns, the social geography of cities, suburbs, and rural areas, and patterns of household
and family structure. In analyzing these topics, the profile often challenges conventional
wisdom about who we are, where we live, and how we live in Erie County.

! In 1993, the Office of Management and Budget, the agency responsible for defining boundaries
of metropolitan areas, combined the two separate and adjacent metropolitan areas of Buffalo (Erie
County) and Niagara Falls (Niagara County) into a single metropolitan area to be known as Buffalo
Metropolitan Statistical Area. Of note is that this change represented a return to the pre-1970 definition
of "metropolitan,” which since 1910 had included the two counties.
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Part II outlines the evolution of the historical, legal, and financial framework for
governance in Erie County. The section begins with a chronology of jurisdiction formation
within the county and the forces that have shaped the area’s political evolution. The analysis
then turns to the legal codes, statutes, and powers that ordain local government rights and
responsibilities in New York State. The final chapter of Part II focuses on local government
finance, including a discussion of revenue sources, expenditures, local reliance on aid from
federal and state governments, intergovernmental transfers, and municipal tax burden.

Part 111, the longest in the report, focuses on structures and issues of service delivery
in Erie County. The section begins with an overview of the range of possible service delivery
arrangerents, then profiles sixteen common county or municipal services provided in the
region. Many profiles include maps of service areas and tables summarizing basic data on
service and financial arrangements. Several services, notably general government (including
municipal assessment, clerk, and legislative functions), schools, and some utilities are omitted
from the services profiled because of their distinctive institutional arrangements or because
they are not typically included on the menu of general-purpose government services.

Part IV synthesizes the report with an assessment of the structures and status of
regionalism within Erie County. To put that assessment in context, one chapter discusses
alternative models of governance found in other North American metropolitan regions. The
report concludes with a summary of general findings and a proposed regional action agenda
for assembling and using reliable information essential to competent decision-making in the
public sector.

A Note on Data and Terminology

The information contained in this report comes from a variety of primary and
secondary sources on governance, many specifically focused on Erie County. Sources include
books, journals, news articles, government reports, published data on local government
finance and demographics, and interviews with national, state, county, municipal, and district
staff members and officials. Although every effort has been made to ensure accuracy, errors
may remain in the report. We appreciate hearing about corrections, clarifications, and the
availability of updated information to make future reports as useful as possible.

Several terms used in this report warrant clarification. The term "Erie County" can
be confusing in that it refers to both a unit of government and a geographic area. Where the
context does not point to the appropriate meaning, we add the word "government,"” as in
"Erie County government," or "the government of Erie County” to refer to the political
jurisdiction.

The report focuses on the public sector dimensions of governance. The term
"governance" includes not only public sector governments, but also private and not-for-profit
institutions. Although the private and nonprofit sectors are addressed throughout the analysis,
the report gives primary attention to the public sector. This more narrow scope is appropriate
for an initial report, given the central legal, financial, and political roles for the public sector
in service delivery and policy.



Finally, it is important to clarify the meaning of "central city,” "cities,” and "city" as
used in this report. By Bureau of the Census convention, the term "central city” refers to the
core city of a metropolitan region, in this case the City of Buffalo. We follow Census Bureau
conventions and thus use "central city" interchangeably with "City of Buffalo." Note that
“central city" encompasses the entire territory within Buffalo City limits, not a small portion
of the city. "Central city" is thus not equivalent to "imner city,” "central business district," or
“downtown," which would refer to a central subset of the City of Buffalo. "Cities," by
contrast refer to the three city jurisdictions in the County: the City of Buffalo, City of
Lackawanna, and City of Tonawanda.



Chapter 2

Where We Live: The Places of Erie County

The first step to understanding governance within Erie County is understanding where
we live. Where we live in jurisdictional terms is significant: it determines where we pay
taxes, where we receive the bulk of our government services, where we vote, and where we
are represented politically.

This chapter has three purposes: 1) to provide an overview of local government
arrangements in Erie County; 2) to place those arrangements in context by comparing them to
other metropolitan regions in the state and nation; and 3) to consider whether and why those
arrangements may matter for achieving goals of governance, such as efficiency, equity,
accountability, and economic growth.

The Structure of Governance in Erie County

Erie County contains parts of two Native American Reservations (Cattaraugus and
Tonawanda), and 123 independent units of local government (table 2-1). By type, the 123
local governments comprise:

L 1 county;
+ 3 cities;
L ] 25 towns;
L 4

16 villages (including the Village of Gowanda, partially located within
Cattarangus County);

L 4 29 schootl districts (including several school districts whose boundaries extend
outside Erie County; excluding Buffalo School District, which is a dependent
district of the City of Buffalo); and -

* 49 independent special-purpose governments (comprising entities identified
by the New York State Comptroller as independent local governments. By
function, these include 33 fire districts, 6 housing authorities, 6 industrial
development agencies, 1 soil and water conservation district, 1 sewer
authority, 1 water authority, and 1 transit authority).

Governments empowered to provide a wide range of functions are known as general-
purpose governments. In New York State, these include counties, cities, towns, and villages
(map 2-1).



Table 2-1
Units of Local Government in Erie County

County (1):
Cities (3):

Towns (25):

Villages (16):

School Districts
29):

Erie
Buffalo

Alden
Ambherst
Aurora
Boston

Brant
Checktowaga
Clarence
Colden
Collins

Akron
Alden
Angola
Blasdell
Depew

East Aurora

Akron Central
Alden Central

Ambherst Central
Cheektowaga Cent.
Cheek./Sloan Union Free
Clarence Central

Cleveiand Hills
Depew

East Aurora
Eden Ceantral

Lackawanna

Concord
Eden

Elma

Evans

Grand Island
Hamburg
Holland
Lancaster

Farnham
Gowanda (pt.)
Hamburg
Kenmore
Lancaster

Frontier Central
Gowanda Central
Grand Island Central
Hamburg Central
Holland Central
Hopevale Union Free
Iroquois Central
Kenmore/Tonawanda
Lackawanna

Lake Shore Central

Tonawanda

Marilla
Newstead
North Collins
Orchard Park
Sardinia
Tonawanda
Wales

West Seneca

North Collins
Orchard Park
Sloan
Springville
Williamsville

Lancaster Central
Maryvale

North Collins Central
Orchard Park Central
Springville/Griffith
Sweet Home Central
Tonawanda

West Seneca Central
Williamsville Central

continued on next page




Part I

The Places and People of Erie County

Part I examines the connections between where we live, who we are
and how we live in Erie County. The analysis reveals a common mismatch:
people work, shop, get health care, and find recreation throughout the
region, even as they live, vote, and pay taxes within a single jurisdiction.
- Such a mismatch is of little concern if jurisdictions are fairly uniform in
resources and need. To the extent some places bear a disproportionate burden of
caring for the region’s neediest residents or providing the bulk of the area’s

region-serving facilities, however, the mismatch can signal fiscal and social inequity.

Chapter 2 outlines where we live, focusing on the local government structure
of Erie County. Chapter 3 reviews who we are, including‘demographic attributes,
the social geography of race and class, and patterns of mobility within Erie County.
Chapter 4 examines how we live in terms of our patterns of commuting, shopping,
health care, and leisure to assess the.match or mismatch between where we live,

who we are, and the activities of our daily lives.



Units of Local Government in Erie County (con't.)

Independent Special Districts (49):

Housing
Authorities (6):

Industrial
Development

Authorities {(6):

Fire Districts
(33).

Other Public
Authorities

or Districts (4):

Buffalo
Lackawanna
Erie County
Amherst
Eggertsville (Amh.)
Snyder {Amh.)
Aurora-Colden #6 (Aur/
Col)
South Wales #1  (Aur/
Wales)
Bellevue #9 (Chk.)
Cleveland Hill #6 (Chk.)
Doyle #1 (Chk.)
Fire Dist. #8 (Chk.)
Forks #3 (Chk.)
Pine Hill #5 (Chk.)
Southline #106 (Chk.)
Buffalo Sewer Authority
Erie County Water Authority

Tonawandas
(City and Town)

Cheektowaga

Clarence

Concord

Univ. Crest #4

Walden #2
Clarence #1

Colden
Collins

Eden

Spring Brook
North Evans
Lake View
Holland #1

Orchard Park

(Chk.)

(Chk.)
(Clar.)

(Cold.)
(Coll)
(Eden)
(Elma)
(Evns)
(Hmbg.)
(Holl.)

(0.P.)

Erie County Soil and Water Conservation District
Niagara Frontier Transit Authority

Lancaster
(Village)
Kenmore

Hamburg

Lancaster

Brighton #5  (Tona.)

Ellwood #1 (Tona.)
Kenilworth #2 (Tona.)

River Road #3 (Tona.)
Sheridan Pk.

#4
West Sen. #1

(Tona.)
(W.5.)

West Sen. #2  (W.S.)
West Sen. #3  (W.S.)
West Sen, #4 (W.S.)
West Sen. #5 (W.S.)

West Sen. #6 (W.S.)




Map 2-1 Municipalities In Erie County
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General-purpose governments of the
same type do not overlap one another.
Those of different types may overlap. A
county, for example, overlaps municipal
governments (cities, towns, villages). In
some cases a village spans two towns or
counties. In Erie County this occurs in
three instances: the Village of Depew spans
the towns of Cheektowaga and Lancaster;
the Village of Williamsville spans the towns
of Amherst and Cheektowaga; and the
Village of Gowanda spans both town and
county lines, namely the towns of Collins
(Erie County) and Persia (Cattaraugus
County).

Governments whose powers are restricted to a single or limited few functions are
known as special-purpose governments. Special-purpose government is an umbrella term that
includes both special districts, which have the power to levy taxes, and public authorities or
public bepefit corporations, which do not have taxing powers but raise revenues through
revenue bonds or user fees. In contrast to their general-purpose counterparts, special-purpose
governments may overlap one another and general-purpose governments. Although
uncommon, even special-purpose units of the same type (for example, housing authorities or
school districts) may overlap. Erie County contains one of these atypical cases: the
boundaries of the Erie County Industrial Development Agency (IDA) overlap those of the
other five municipally coterminous IDAs in the county.

Maps of many special-purpose governments are included in the service profiles found
in chapter 8. Map 2-2 shows the boundaries of school districts, which are not analyzed

further in this report.

In addition to these independent governments, Erie County has 22 dependent special-

purpose districts and approximately 875
town districts that function as special taxing
areas. Over 400 (more than 45 percent) of
the dependent districts in Erie County
provide street lighting services to
subdivisions or neighborhoods in the towns.
Another 175, or 20 percent, are town water
districts, approximately 120 (14 percent) are
sewer districts, and just over 100 (12
percent) are drainage districts. The most
prolific creator of dependent town districts
is the Town of Amherst, which administers
nearly 400, followed by the Town of
Tonawanda with over 150,

The 8?’5 mwu dISIHﬁIS in the
county are not considered
separate units of government,
but are rather adwministrative
taxing units operated by a -
genaraf—pwpase parent
gﬂvemment




Map 2-2  Erie County School Districts
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The distinction between dependent and independent districts is important and often
overlooked. Unlike independent districts, dependent districts do not have autonomous
legislative bodies and revenue raising powers. Instead, they depend on a general-purpose
"parent" government (county, city, town, or village) to determine policy and provide the
service. Dependent districts are ror considered separate units of government. Rather, they
are administrative taxing units operated by a general-purpose government.

Local Government Layering

Although residents typically have their most frequent interactions with and intense
allegiance to their municipal government, "local government layering"” means that resident-
government interactions and allegiances may be extraordinarily complex. Figure 2-1

illustrates the nature of local government
layering in Erie County.

Each of Erie County’s nearly one
million residents resides within a minimum
of six local governments -- the county, a
city or town government, a school district,
and three county-sized (or larger) special-
purpose governments (the Niagara Frontier
Transportation Authority, Erie County Soil
and Water Conservation District, and Erie
County IDA).

Each of Erie County’s resi
resides within a minimum of six
local governments. Depending

receive services from up to s

on location, a resident may als

more local governments.

Depending on location, a resident may also be served by up to six more local
governments: a village government, a fire district, an independent water authority, an
independent sewer authority, a housing authority, and a municipal IDA. In addition, a

-_ Res;demrs of vd!agues in genem!
 and the Village of Lancaster in.
pamcuiar, have the greatest
potential for additional =~
- government layers beypnd ﬂ’w
Bl mmmum, ' :

resident may receive services by any of
dozens of private and nonprofit entities that
provide a wide array of "public” services in
the area.

Considering public providers only,
residents of villages in general and the
Village of Lancaster in particular have the
greatest potential for additional layers
beyond the six minimum. Village of
Lancaster residents are necessarily within a
village, fire district, water authority,
housing authority, and municipal IDA, in

addition to the six governments common to all county residents. By contrast, residents of the
City of Tonawanda and many rural towns have the least potential for local government layers
beyond the minimum. These entities are more likely to provide services in-house, contract
with private purveyors, or choose to not provide certain services.



Figure 2-1

Local Government Layering in Erie County

Every resident of Erie County
resides within a minimum of
six local governments:

Depending on location, Erie County
residents may also receive services

Jrom up to six more local gevernments:

Erie County residents also receive
services from numerous private and
nonprofit entities:

*» & o o

* S & & ¢ o
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Patterns of local governance are normally even more complex than the local government
layering figure suggests. For example, residence within a government unit does not mean
that residents necessarily benefit from all
services offered, even if they pay a share of
; costs through taxes. Also, residents may
Re :daf:s Hﬂt Impf_}* rgflfivef servilclaes fr:i)m -at;:other juris(dictfjoltnl,1
e : either rormally and with payment (as 1n the
"ESEWME : S** :{fkvugfz} It‘,m“ 2y - case of a Town of Cheektowaga resident
imply paying a share of s erv IM _ contracting with Buffalo Sewer Authority
costs. . N&H}"Eﬂdﬂﬂfs may often. for sewer services), or informaily and
‘use S‘Emaes, sometimes w;tk : without payment (as in the case of a Town

of Colden resident spending an afternoon in
""md Sﬂmemes w;tkaus a Town of Aurora park). The cross-border

..Pﬂymﬁﬂt G use of roads, public safety, street lighting,
- i dixs : solid waste, water, and sewer services is
extremely common. Only rarely is such
daily sharing of facilities and services accounted for in intermunicipal agreements, in part
because of the administrative complexity of doing so and in part because of the spirit of
cooperation that exists between and among local governments,

Does Erie County Have Too Many Governments?: Trends and Comparisons

A common perception within the region is that Erie County has too many
governments. The county total of 123 local governments to serve just shy of one million
people seems excessive to some and thus an area for reform. Analysis of trends in
government within the region and in other metropolitan areas, however, suggests that,
numerically at least, the absolute and relative number of governments is not particularly high.

Trends

Every five years since 1952 the U.S. Bureau of the Census has conducted a Census of
Governments to count the number of local government units by type in every U.S. county.
Nationwide, three trends in government emerge:

. the number of school districts has fallen steadily (continuing a dramatic and
longstanding trend since the turn of the century);

® the number of independent special-purpose governments has risen steadily
(also a continuation of an earlier trend); and

o the number of general-purpose governments (counties, municipalities,
townships) has held steady, with only slight increases in municipalities offset
by decreases in townships; the number of counties remains stable.

The Erie County experience partially mirrors these national trends. Bureau of the

Census tallies indicate that since the early 1950s the number of local governments has fallen,
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driven by a decline in school districts from

o : 90 districts in 1952 to 29 today.? Contrary
'Smce Ibe eaﬂ_}* IFSQS thE . to national trends, Erie County has 5 fewer

-number of local gﬁmmm in independent special-purpose governments

 Erie County has fallen, driven today than in 1952, 34 down from 39.
Pa d&gj';ng in school ;ﬁsgmj‘g ~ (This decline may be misleading because the
io fmm 90 m {’fs e 1952 if(? 29 Bureau of the Census excludes several types
i of independent districts that have formed
_ tﬂday e e : since the early 1950s; see footnote 1.) The

number of cities, towns, and villages in Erie
County has remained unchanged since 1952

(and well before as discussed in chapter 5).

As a consequence, the number of local governments overall and per person is lower
today than 40 years ago, as shown in figure 2-2, which tracks the population and number of
local governments in Erie County for the 1950-1990 period. The simultaneous decrease in
the number of local governments and increase in population between 1950 and 1970 resulted
in a drop from 1.9 to 1.0 governments per 10,000 persons. Since 1970, the stability of local
governments combined with slight population declines has meant a slight increase to 1.1
governments per 10,000 persons.

Figure 2-2

Population and No. of Local Governments
Erie County, 1950-1990
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! U.S. Bureau of the Census data sometimes differ from those provided by the New York State
Comptroller due to different definitions used by the two agencies. In particular, the Census Bureau excludes
one cross-county village and school district. More significantly, the Census Bureau counts only independent fire
districts and the soil and water conservation district as independent special-purpose governments, thereby
excluding 15 other entities (IDAs, housing, water, transit, and sewer authorities) counted in the local
government totals presented earlier.
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Comparisons

Although the number of governments per person reveals little about the effectiveness
of a system of governance, a numerical comparison of the structure of local government
within Erie County and other places provides a useful context for understanding governance in
the region.

Such a comparison indicates that Erie County has neither a particularly fragmented
nor integrated arrangement of local governments relative to other areas in the nation and New
York State. Indeed, the county is far less "government-heavy” than many places. Consider,
for example, the data below which compare the structure of government in the non-Buffalo
portion of Erie County® with two states that have around the same population.

Number of:

Municipalities = School Special- Total Local
Place 1990 Pop. and Towns Districts Purp. Govts. Govts.
Erie County 640,000 43 28 49 120
(outside Buffalo)
Vermont 563,000 287 276 104 667
(whole state)
South Dakota 696,000 1,279 180 262 1,721

(whole state)

The comparison is not meant to suggest that Erie County is like Vermont or South
Dakota in ways other than population totals, nor that it should either emulate or serve as a
model for governance for these states. The point is rather that different places make quite
different choices about local government arrangements. Despite popular perception, in
numerical terms the choices Erie County residents have made are far from extreme.

This point is reinforced by the comparison of local government structure in Erie
County and other metropolitan and nearby counties around the nation and state. To enable
comparisons, the data are from a single source, the 1992 Census of Governments, compiled
by the U.S. Bureau of the Census. As noted, Census Bureau and New York State use
different definitions for independent local governments, resulting in tallies somewhat different
from those shown previously.

* The City of Buffalo has been omitted from the analysis in order to be as conservative as possible.
Including Buffalo, which has one government for 328,000 persons, would increase the region’s numerical level
of political integration.
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Compared to 12 other U.S. metropolitan counties local government structure within
Erie County falls about in the middle in terms of absolute and relative numbers of local
governments (per land area and per person) (table 2-2).°

The data indicate that Erie County has more local governments than the central
counties of Baltimore, Milwaukee, Portland, and Detroit metropolitan areas, about the same
as Cleveland metropolitan area, fewer than Louisville, Phoenix, Seattle, and St. Louis
metropolitan areas, and far fewer than Houston, Los Angeles and Pittsburgh metropolitan

areas.

ﬁ'wre are more generai-purpas&
governments in Erie County

- than in the central counties of

: Hausmn, Sﬁatﬂe, and Pkﬂem,
wﬁmk kavg 1‘ 5 m 2 t:més* ﬁ:e

The ranks shown in the table depend
in great part on the number of special-
purpose governments, which are especially
numerous in the Houston and Los Angeles
areas (and generally in metropolitan areas in
the southwest and west). There are more
general-purpose governments in Erie County
than in the central counties of Houston,
Seattle, and Phoenix, which have 1.5 to 2
times the population of Erie County. At the
same time, Erie County has half as many

general purpose governments as the central counties of St. Louis and Louisville metropolitan
areas, which are about the same population or smaller. Erie County is far less fragmented

than Pittsburgh’s Allegheny County, which
has 129 general purpose governmenis
serving a population only a third larger than
Erie County’s. Of interest is that Erie
County, like all other comparison counties,
has many more governments than Baltimore
County, which has exceptionally few
governments, especially for an older,
eastern metropolitan region.*

With respect to land area, Erie
County’s one government per 10 square
miles places it toward the low end of the

Ar the same Hme Ene Caunty
.has hm‘f as many genemi—
. pw'pcme gavemmen‘ts as me

areas, wh;ck are ubau,t tke
 same population or smaller.

® The 12 metropolitan counties were selected to include several commonly compared to Buffalo
Metropolitan Area (Cleveland, Pittsburgh, Baltimore, Louisville, Milwaukee, St. Louis, and Detroit) and
several others ouiside the northeast and midwest that offer perspective on the range of political structures
nationwide (Houston, Seattle, Los Angeles, Phoenix, and Portland, OR). In Baltimore and St. Louis, the
central city and central county are independent and non-overlapping; data are for the county unit only.

4 As noted, local government tallies for the City of Baltimore are not included in the total for Baltimore
County because the city and county are independent. Yet, even if we included the three local governments in
Baltimore City (one municipality and two special-purpose governments), the new total of five local governments
for the Raltimore Metropolitan Area would remain the lowest by far.



Table 2-2

Comparatwe Political Structure: Erie County vs. U.S. Metropolitan Counties

Special Purpose
County (Central City) Total Govts. Genl. Purpose Govts. Govis.
Harris, TX (Houston) 518 29 489
Los Angeles, CA (Los Angeles) 337 37 250
Allegheny, PA (Pittsburgh) 296 129 167
St. Louis, MO (St. Louis) 156 89 67
King, WA (Seattle) 140 31 109
Maricopa, AZ (Phoenix) 137 25 112
_— Jeg;erson, KY (Loulsvnlle) 126 9¢ 30
| EREE NY(BUEFALGY waé«%ﬁ%ﬁ‘iﬁ”i&%@ﬁiﬁfaé e ﬁﬁﬁm"f&m éﬁ%%@%ﬁa@
Cuyahoga, ‘OH (Cleveland)
Wayne, MI (Detroit) 91 46
Muitnomah, OR (Portiand) 52 45
Milwaukee, WI (Milwaukee) 43 23
Baitimore, MD (Baltimore) 2 1 1
Totat Govts./10 Sq.
County (Central City) Total Govts. Land Area (sq. miles) Mile
Allegheny, PA (Pittsburgh) 296 727 4.07
Jefferson, KY (Louisville) 126 336 3.26
St. Louis, MO (5t. Louis) 156 505 3.09
Harris, TX (Houston) 518 1,734 2.99
Cuyahoga, OH (Cleveland) 102 459 222
Milwaukee, WI (Milwaukee) 43 241 1.78
Wayne, MI (Detroit) 91 615 1.48
Multnomah., OR (Portland) _ 431 1.21
s ¥iB v W%:?}%&;}&ng%fﬁ* a ﬁﬁ‘mm e
Los Angeles CA (Los Angeles) 337 4,070 0.83
King, WA (Seattle) 140 2,128 0.66
Maricopa, AZ (Phoenix) 137 9,127 0.15
Baltimore, MD (Baltimore) 2 598 0.03
Total Govts./10,000
County (Ceuntral City) Total Govts Pop. 1990 pop.
Allegheny, PA (Pittsburgh) 296 1,336,449 221
Jefferson, KY (Louisville) 126 664,937 1.89
Harris, TX (Houston) 518 2,818,199 1.84
St Louis, MO (St. Louis) 156 993,529 1 57
INYBEFEANDY L e gﬁaﬁﬁéﬁamﬁwﬁ?g% i mfgﬁﬁﬁﬁ
ng, WA (Seattle) 140 1,507,3
Muitnomah, OR (Portland) 52 583,887 0.89
Cuyahoga, OH (Cleveiland) 102 1,412,140 0.72
Maricopa, AZ (Phoenix) 137 2,122,101 0.65
Milwaukee, W1 (Milwaukee) 43 959,275 045
Wayne, MI (Detroit) 91 2,111,687 0.43
Los Angeles, CA (Los Angeles) 337 8,363,164 0.38
Baltimore, MD (Baltimore) 2 692,134 0.03

Source: U.S. Bureau of the Census. 1992 Census of Governments, Vel. 1, No. 1

Note: Totals differ from data in text due to different definition of independent special districts.
General purpose governments includes county, cities, towns or townships, villages
Special purpose govemments mcludes school districts and independent special districts



rankings for the comparison counties, far behind the central counties of Pittsburgh, Louisville,
St. Louis, and Houston metropolitan areas. Of interest is the very similar number of
governments serving the central counties of Phoenix and Louisville metropolitan areas, the
former of which is around 30 times larger in land area than the latter.

Erie County ranks somewhat higher in terms of governments per 10,000 population,
but still considerably below the more politically fragmented central counties of Pittsburgh,
Louisville, Houston, and St. Louis. Erie County has over twice as many governments per
person compared to Milwaukee County, which has approximately the same population size.

Closer to home, within New York State the first impression is that Erie County indeed
has a high number of local governments compared to 14 selected metropolitan or nearby
counties (table 2-3). Erie County’s 106
local governments are the highest tally in
Western New York. The number of local

H&‘th 1 1 gﬂ#emmeﬂts per

. __jﬂ 000 PErsons, Erie Cﬂ“ntf 1s ~ governments in Erie County is lower than
tied with Monroe County - that of the several similarly populated
(Rochester Metro Area) m’i;tﬁe . downstate counties of Suffolk, Nassau, and
least pa&ﬂcaf{y fragmemed - Westchester. This is primarily because of

_ .t those counties’ larger number of special-
- county on a per capifa basis, pUrpose governments.
compared to 14 mem}pohtan

~and neighboring mumﬁze{s i i In relative terms, however, Erie

e New I’ﬂ?‘k Stﬁtf i County defies a label of highly fragmented.
i . On a per land area basis Erie County ranks

pear the middle of the New York counties,

with about 1 government per every 10

square miles. The compact, politicaily decentralized counties of Nassau and Westchester rank

well above Erie County on this measure, while several large counties or those with few local

governments rank below. Of considerable interest is that with 1.1 governments per 10,000

persons Erie County is tied with Monroe County (Rochester Metropolitan Area) as the least

politically fragmented county in per capita terms. Not surprisingly, the relatively sparsely

populated counties in Western New York rank highest on this measure.

In short, although numbers by no

means tell the whole story, data simply do it
not support the conventional wisdom that In shorf rke dﬂm Hmpb' do }Mt
Erie County has a particularly fragmented Sﬂppﬂ” the conventional :
political structure. In numerical terms, Erie wisdom that Erie County has a
County is neither particularly fragmented particularly fragmented pohtzcal

nor integrated relative to other U.S. or New Stm‘.cmre
York counties. :
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Table 2-3

Comparative Political Structure: Erie County vs. N.Y. Counties

County Total Govts. Geni. Purpose Govts. Special Purpose Govts.
Suffoli 206 4] 165
Nassau 168 70 98
WeStCheSter ST, 123 s 47* 76 R
E‘“ﬂﬁwﬁmﬁwﬂﬁwﬁi A émw A 52 .
Cam:augus 86 48 38
Chautauqua 79 45 34
Monrce 77 31 46
Cnondaga 74 36 32
Albany 55 20 35
Broome 47 25 22
Schenectady 35 9 26
Wyoming 35 26 9
Genesee 34 21 13
Niagara 34 21 13
County Total Govts. (a) Land Arez (sq. miles) Total Govts./10 Sq. Mile
Nassau 168 287 5.85
Westchester 123 438 2.81
Suffolk 206 912 2.26
Schenectady 35 206 1.70
663 1.16
524 . 1.05
* R xﬁﬁgﬁ%ﬂ% : m }% o *m%%ggiwﬁg? pEEEE
785 0.94
1,219 0.83
1,064 0.74
495 0.69
712 0.66
1,306 0.66
526 0.65
35 395 0,59
Total Govts. (a) Pop. 1990 Total Govts./10,000 pop.
86 84,234 10.2
35 42 507 3.2
34 60,060 5.66
79 141,895 557
101 250,336 4.03
35 149,285 2.34
47 212,160 2.22
55 292,594 1.88
74 468,973 1.58
206 1,321,864 1.56
34 220,756 1.54
123 874,866 141
168 1 287 348 1.31
o m L %&%”? o
713,968 ;




The Significance of Local Government Arrangements

What difference does it make that Erie County has its particular arrangement of local

governments? The answer rests in the presumption that local government arrangements
matter, and that they affect how the region functions politically, fiscally, and socially. Many
believe that judicious reform of political arrangements -- transferring functions, creating
metropolitanwide special-purpose governments, privatizing service delivery, or consolidating

services -- will lead to better performance
on various dimensions of governance, such
as efficiency, equity, responsiveness, and

Whar ewd‘enﬂe exz“srs rkal ~ -G

regmnmd &ervwe dei’wﬂry ; But what do we really know about
- costs EEEE oris mr ¢ ’efﬁmenf the effects of different local government
 than mummpa:l serwce debvery 9 arrangements? Rhetoric aside, what
 Are smaller gove‘r‘nmﬁnrs more - evidence exists that regional service delivery
- a L‘ C aunt a’fde" Wk&?ﬁ b et er .. costs less per capita or is more efficient than
municipal service delivery? Are smaller
' jm ‘mtg new businesses: governments really more accountable and
. politically fragmented or ~ responsive? When it comes to attracting

pakncaﬂymtegm:ed areas? new businesses, which is the stronger

magnet: politically integrated regions -- the
"one-stop-shopping model” -- or politically
fragmented ones -- the "play-one-off-

against-the-other model"? In short, how does the arrangement of local governments in a
metropolitan area really matter?

A growing body of research on the significance of local government arrangements

sheds some light on these questions. A review of this literature is found in Appendix A. Of
immediate interest are these findings:

knowledge is relatively scant about the actual significance of local government
arrangements on dimensions of governance such as efficiency, cost, equity,
accountability and responsiveness, political participation, and economic growth.

measuring and isolating the effects of local government arrangements are difficult
methodological tasks.

goals of governance often conflict with one another, implying that there is no single
optimal arrangement of local governments. For example, decentralized (politically
fragmented) local government arrangements appear to hold down the costs of
government, but are less equitable in terms of service standardization than are
centralized (politically integrated) arrangements.

in theoretical terms, the optimal system of governance is one that includes a mixture
of large and small governments, each tailored to the production and distribution
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characteristics of a single function. Such arrangements have drawbacks in terms of
service coordination and the practical inability to monitor and participate in hundreds
of individual government units, however.

® government costs tend to be lower in politically decentralized compared to politically
integrated regions. This is apparently due to competitive pressures that keep costs in
line. Political complexity via special-purpose agencies and intermunicipal
arrangements can also accommodate diverse resident preferences and service
economies of scale.

®  politically integrated arrangements are apparently superior with respect to
standardizing service levels, narrowing service disparities, simplifying who provides
which services within a region, and engendering strong psychological attachments at
the regional rather than local scale.

® studies generally indicate that publicly monitored private contracts, that is,
privatization, is more efficient than either public provision or competitive private
provision without public intervention. This holds true provided contract awards are
competitive and the public sector monitors the private provider to ensure
accountability and responsiveness.

®  local government arrangements are only weakly related to levels of satisfaction with
service provision. Researchers speculate that other factors related to service quality,
customer characteristics, historical events, and local leadership are more significant.

®  evidence is mixed for whether politically integrated or fragmented metropolitan areas
have the edge in economic growth, after controlling for regional differences. Cross-
sectional studies are too crude to get at the complex location decisions of corporate
officials and residents. Case study research, however, generally reveals strong
support by business inierests for regionalized government.

Because local government arrangements are, of course, only one of numerous factors
that influence the functioning of metropolitan regions, it is impossible to directly attribute
outcomes such as efficiency, political participation, government accountability, or economic
growth to the arrangement of local governments. There is no universal optimal jurisdictional
structure; rather there are different choices for how to arrange governments based on
historical factors, political realities, socio-economic considerations, and other factors.
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Chapter 3

Who We Are: The People of Erie County

An understanding of governance in Erie County requires knowledge of its people. In
this chapter we provide a profile of the people of the county, reviewing some of the key
demographic and socio-economic changes they have experienced in recent years. The profile
also examines settiement patterns within Erie County, including characteristics of housing
stock, occupancy, family composition, and residential and occupational mobility.

As the following sections make clear, in recent decades the region has undergone
overall population decline as well as shifts in patterns of age, race, and class. The people of
Erie County are more mobile, and their places of residency are more dispersed than in the
past. These changes in who we are indicate the need to rethink the conventional categories of
city and suburbs and particularly the demographic and class composition of these areas.

Who We Are
The Uneven Evolution of the Population of Erie County

The population of Erie County increased by slightly more than 21 percent during the
past half century. This overall growth masks a far more complex and uneven set of patterns,
however (table 3-1).

The population of the county
increased by 39.4 percent between 1940 and
1970, when it peaked at 1,113,500
. The City of Buffalo lost 43. g . residents. This growth was offset somewhat

SR i LEmT by a decline in population between 1970 and
- percent of its population in the 1990, leaving the county with 968,500

kzsrﬁ;ur decades, dropping - residents. Most of this decline occurred in
- from 580,000 to 328,000 . the City of Buffalo which lost 43.4 percent
. persons. During the same . . . of its population in the last four decades,

i islati Hhasa s dropping from 580,000 to 328,000 persons.
period popu n outside the Over the same period the population outside

. city more than doubled, from g cengral city ("OCC," which includes

319,000 to 640,000 persons. town, village, and other city population)

______________ o _ ; soared by over 100 percent, from 319,000
to 640,000 persons.

Five factors characterize these overall population trends. First, for all its decline, the
City of Buffalo remains the most populous jurisdiction in the county, nearly three times the
size of the Town of Amherst, the county’s second Jargest. Still, whereas the people of the
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city once accounted for around 80 percent
of the county poputation, they represented
only 34 percent in 1990.

Second, most of the 43 jurisdictions
outside of Buffalo are very small places.
Fourteen of the 25 towns have populations
under 11,000 residents and 12 of the 16
villages have populations under 7,000.

i vdfagss sufraurrdmg Buffala

ﬂniy sz.r: kave pﬂpumzmns

Indeed of all the cities, towns, and villages surrounding Buffalo, only six have populations

exceeding 25,000.

Third, population growth in the suburbs has been uneven over time and place (table 3-
2; map 3-1). As late as the 1960s, steady population growth was the rule in most of the

Between 1970 and 1990, 11 of

the 27 suburban cities and
 towns and 14 of the county’s 16
 villages lost population.

county’s suburban municipalities, with only
the city of Lackawanna and the villages of
Sloan and Kenmore losing population. But
between 1970 and 1990 all this changed: 11
of the 27 suburban cities and towns and 14
of the county’s 16 villages lost population.
The big population losers were industrial-
belt communities [the towns of Tonawanda
(23.1%) and Cheektowaga (-12.8%), and
the cities of Tonawanda (-19.8%) and
Lackawanna (-29.1%)] and the distant rural

centers [such as Brant (-20.7%) and North Collins (-14.4%)]. The Town of Amberst had the
greatest absolute gain in population in the past twenty years (17,800, or an increase of
18.8%), even though four other towns (Evans, Orchard Park, Grand Island and Marilla)
experienced greater relative rates of growth (between 20 and 62 percent).

Fourth, the population of Erie County is geographically clustered, with over 82
percent of county residents living in the City of Buffalo and eight nearby jurisdictions: the

cities of Tonawanda and Lackawanna, and
towns of Tonawanda, Amherst,
Cheektowaga, West Seneca, Orchard Park,
and Hamburg. Within this group, the
communities of Orchard Park, Hamburg,
West Seneca, and Ambherst experienced
population growth in the past two decades,
while the other communities lost population.
The cities of Tonawanda and Lackawanna
were especially hard hit, joining Buffalo in
losing over one fifth of their populations
between 1970 and 1990,

The pﬁﬁm tion of Erie: County

is geographically clustered, with
over 82 percent of county
residents living in the Cxtv of
Buffalo and e.tgkt nearby
Jurisdictions.




Table 3-2

Population Change, Erie County Jurisdictions, 1960 - 1990

Name Populstion Absolcte and Percentage Change
1960 1970 1980 1990 £0-90 70-80 60-70 6090

Exic County 1,064,688 | 1,113,491 | 1015472 | 968,532 | (46,940) 6% 98,019 .8.3%| 48,803 4.6%| (96,156) -9.0%
Suburbs (OCC) 531,929 | 650,723 | 6576021 640409 | 17,193 -26%] 6879  L1%| 113794 223%| 108480 204%
utFalo city 532,759 | 462768 | 357,870 | 328123 | 29747 -8.3%]| (104,898) -22.7%| (69,991) -13.1%| (204,636) -32.4%
1 ackawanna city 29541 286571 22701| 20,585| 2,116 93%] (59%) -208%| (907 -31%] (2,979 -30.4%
Tonawanda city 2,561 | 21,8981 18693 | 17284 1409 5% (3,205) -14.6%| 337 16%] (427D -19.8%
Alden town 1,615 9787 | 10093} 10368 275 27% 306 31%) 2172 285%| 2753 362%
Alkden villags 2,042 2651 2,488 2,457 Gn -12% (163} 6.1%| 609 29.8% 415 20.3%
Amherst town 62837| 93920 108706 | 111,725| 3019 28%| 14777 157%| 31,092 49.5%] 48,988 77.8%
Willizmsville, Amherst 6316 6,278 6,017 5,568 (449) -7.5% (#61) -12.5%| s62  8.9% (748) -1L.8%
Aurora town 12338 | 14426 13gm| 13.3% @82) -35%) (554 -3.8%| 1,538 11.9% 502 3.9%
East Avrora village 6,791 7,033 5,803 6,647 156y -23%| (230) 33%| 242 36% (144)  21%)
Boston town 5,106 7,158 7.687 7,445 242) -3.1% 529 74%| 2052 d02% 2339 45.8%
Btant town 2,290 2672 2,437 2,119 (318) ~13.0% 235) -83%] 332 167% a7 -7.5%|
Famhbam village 4 546 404 415 1 2% (142) -260%] 124 29.4% N -1.7%
Checktowaga town 34,056 | 113844 109442 99300 | (10,142} -9.3%| (44020 -39%| 29788 3s.4%| 15244 12.0%
Sloan village 5,803 5216 4,529 3830  (699) -15.4% (63T) -13.2%|  (587) -10.1%|  (1,973) -34.0%
Depew, Cheektowaga 7359 | 14392| 12768 1,068 (1,700) -13.3%| (1,624) -1E3%] 7,033 95.6%) 3709  50.4%)
Williamsville, Checktonaga - - - 15 15 NA - NA - Na 5 Na
Clarence town 13267 | 18168 18,3451 20041 189 10.4% 23) -0.1%| 45901 369%| 6774 SLI%
olden town 2,384 3,020 3,128 2,899 2% -73% 108 3.6%| 636 267%] 515 216%
Colkins town 6,984 6,400 5,037 6,020 983 19.5%| (1363) 213%| (584) -3.4%|  (964) -13.3%
Gowanda village (pt.) 1,079 1,012 249 285 36 42% (163) -16.1%] (67 -6.2% (194} -18.0%
Concard town 6,452 1573 8,171 8,387 216 2.6% 598 79%| 1,121 17.4% 1935 30.0%
Springville villags 3,852 4,350 4,285 4,310 25 0.6% 65) -15%f 498 12.9% 458 11.9%
town 6,630 7,644 1,327 7,416 89 1.2% @I -41%] 1014 153% 786 11.9%
Elma towa 7468 10011] 10574] 10398 a7 -1.7% 563 56%| 2,543 34.1%| 2930 39.2%
vans town 1207 | st} 17961] 17478 (@83) -27%| 3391 Waw%| 2492 206%] 5400 44.7%
Angola village 2,499 2,676 27292 2,231 61 -27%| G2 43%| 177 71% (268) -10.7%
Grand Ishand town 9607 13977| 16770 17561 791 A% 2793 20.0%| 4370 45.5%) 7956 828%
Hamberg, town 41,288 47614| 53270] s3TIs 465 09%[ 5626 118%| 6356 15.4%| 12447  300%
Hamirrg village o145{ 10215] 10582] 10442 (140) -13% 367 3.6%| 1,070 17| 1297 147%
Blasdell villags 3,909 3,910 3,288 2,900 (38%) -11.5% (622) -15.9% 1 0.0%] (1.008) -25.8%)
IHonmdtown 2,304 3,140 3,446 3,560 114 33% 306 97% 836 363% 1,256 54.5%)
Lancaster town 25605 30,634| 30,144] 32185) 2041 68% @00} -1.6%| 5029 196%| 6580 25.7%
Lancaster village 12254 [ 13365] 13,056 11940 (1,116) -6.5% (G0%) -23%] 1L111  9.1% Gl -2.6%
Depew, Lancaster 6,221 7,766 7,081 6,605 (446) -6.3% (715) -9.2%] 1,545 24.8% 384 62%
[Marilla town 2252 3,250 4,361 5,250 389 2.0%] 1611 496%| 998 44.3%| 2998 133.1%
Newatead town 5,825 6322 7231 7,440 209 25% 909 14.4%| 497 ss%]| 1615 277%
Akron village 2341 2,863 2,9m 2,906 65) -22% 108 3.3% 2 0.8% 65 2.3%
North Colling town 3,805 4,090 3,791 3,502 (289 -7.6% (299) -73%] 285 7.5% (303) -3.0%
North Collins village 1,574 1,675 1,496 1,335 (161) -10.3%]  (179) -10.7%| 101  6.4% (239) -15.2%
{orchard Park town 15876 | 19978 | 24359 24611 252 1.0%| 4381 21.9%] 4,102 258%| 8,735 55.0%
Orchard Park village 3,278 3,132 3,671 3,280 391) -10.7% (61} -1.6%] 454 13.3% 2 01%
JSardinia town 2,145 2,505 2792 2,667 128 -45% 287 115%| 360 16.8% 522 24.3%)
[ Tenawanda town 105032 | 107,282 91269) 82,4641 (2805 9%l 1603 -149%| 2250 z21m| (zzsem) -215%
Kenmore village 21261 20980 18474] 17,180 (1,294 <7.0%| (2506) -11.9%| (281) -13%| (4,081) -19.2%]
Wakcs town 1,910 2617 2,844 2,929 85 3.0% 27 ™| 107 37.0%| 1,019 53.4%)
West Seneca town 33644 | 48404  s1210] 478t (3359 66%] 2306 s58%| 14760 a3.9%| 14207 42%

Source: US Bureau of Cersus, Census of Population and Housing, various years.

Note: (1) Town totals inciude villages. (2) *NA" means not applicable. (3} A dash "-" represents zero,



Map 3-1

Erie County Population Change

Percent Change in Erie County Population
By Municipalities between 1960 - 1990
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Fifth, the population of the county, especially suburban population, is on average
older than elsewhere. The median age is 35 years, a notable three years older than the
national median age of 32 years. The New
York State Data Center projects that the
median age of Erie County residents will

T?Ie fas;’est grgw;ng age gmup increase to 43 years by 2010. The fastest

: growing age cohort is persons over 64,
in the area is persons over 64 which in the decade between 1980 and 1990

years. The median age of Eﬂe increased from 12 to 15.3 percent of the
-Cﬂuﬂt} J"ESI@EHKS IS‘ pm;ecred o Erie County population.
increase tq.;4.:3 years by 2010.

The aging of the population can be
explained in two ways. First, the largest
age cohorts are the 25-44 and 45-64 age
groups, representing baby boomers whose presence will continue to dominate the social
demography for the next few decades (table 3-3). Second, the combined impact of advances
in medical technology and health care, the loss of historically high wage jobs that
accompanied the industrial restructuring of the regional economy, and the outmigration of
workers has been enough to exacerbate the aging of the regional population.

The most dependent members of the

county population, children under 18 and . GRLE. LIS
elders over 65, comprise 39 percent of all The most dep enden-f HEEIED

county residents. With few exceptions the the county pop ”‘W”t ﬂmfmn---?—“;-
proportion of dependent citizenry is fairly - under I8 and elders over 65, .
even across the cities and towns of Erie How -tf-‘ﬂmpl"fﬂé‘ 390 percent gf all
County. The towns of Cheektowaga and _ WS ‘
Tonawanda have relatively large numbers of county resudents.
elderly residents, while rural communities,
such as the towns of Wales, Holland, and
Sardinia and the Cattaraugus Reservation have relatively large numbers of young residents.

The age cohorts of the region’s most
productive residents, residents aged 18-64,
have either leveled off or are declining.

pﬂpﬂfﬂﬂﬂn in the Pﬂr two " The group losing the most population in the
' decades has beeri persons .. past two decades has been persons between
between 18 and 24 years, the -~ 18 and 24 years, the productive future of
-produm' ve ﬁ;_!ur ¢ 0 _f-'ﬂ? s the regional work force.
-regional wor. k.f orce. N These trends in aging have

important implications for governance and
service delivery. For example, older
persons generally demand higher quantities of health and public transit services while young
persons demand more recreation and social services. The larger the dependent population, the
greater the pressure on working citizens to shoulder the responsibility for non-working elders
and children.
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Race and Class
Population shifts have been characterized by a sifting of persons by race and class.

Suburbanization in Erie County is nearly a century old, fueled early on by the desire
of African Americans as well as whites to be close to work or live in low-density
neighborhoods of new houses. Many African Americans settled in the City of Lackawanna,
for example, where they worked in the steel mills. Another cluster of African Americans
migrated to the Town of Lancaster. In the decades after 1940, however, racial discrimination
in the form of restrictive covenants, federal lending policy, and operation of the real estate
market sorted the population by race. As a
result, the suburbs today are largely white
and the City of Buffalo houses almost all the

By 1990 ﬂi‘tly 25 percent ﬂf county’s African Americans and Hispanics.'
 Erie County whites lived in Between 1940 and 1990, Buffalo’s
Bﬂﬁ#&ﬂ,. eﬂrta;?ar:ed to 92 . African American population grew by 468
percent of the Afriean percent, swelling from 17,700 to 100,767
. American Pﬂpumﬂ ' (table 3-4). African American immigration
o omp arab!e ﬁgum far Mm 05 coincided with white outmigration, the latter

in some cases caused by the former.

was ?3 per ce"r L - Buffalo’s white population plummeted from
: - 557,600 in 1940 to 212,296 in 1990, a drop

of 61.9 percent. By 1990, only 25 percent

of Erie County whites lived in Buffalo, compared to 92 percent of the African American

population.

More recently, the Hispanic population has followed a pattern similar to African
Americans. During the 1980s, the number of Hispanics, mostly Puerto Rican, grew from
9,499 to 15,287, an increase of 61 percent. Although not as concentrated as African
Americans, in 1990 73 percent of the Hispanic population lived in the City of Buffalo.

The outcome of these settlement patterns is a sorting of Erie County’s population by
race. As a group, the suburbs are overwhelmingly white (97.3%) compared to the cities
(67.6%). At the municipal scale, racial sorting is quite uniform: each of the county’s suburbs
has over 90 percent white population, with many exceeding 97 percent white.> Racial
segregation by political jurisdiction is a striking reality of Erie County life.

! Although scholars and practitioners are divided over appropriate use of the descriptor "Hispanic,” with
some preferring “Latino/Latina,” the term Hispanic is used in this report to be consistent with the U.S. Bureau
of the Census from whose reporis the data were drawn.

2 The major exceptions are the towns of Collins and Alden, which house correctional facilities. Because of
the disproportionately high level of inmates who are minorities, both towns show relatively high minority
populations. The racial composition of these towns’ nonprison populations mirrors that of other suburban
municipalities in Erie County.
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Table 34
Erie County Demegraphics: Race and Ethnicity, 1990

Total . Percent Percent Percent]__, . Percen
Place Persons | VI  qopy | Black gy |Others T |His Totalq
Erie County 968,532| 832,129  859%| 109,668 11.3%} 26,735  2.8%] 21060 2.2%
Suburbs (OCC): 602,540 386344  97.3%) 6,942  12% 925  15%| 4630 0.8%
Buffalo city 328,123 212208 64.7%| 100,767 30.7%) 15,148  46%| 15287 4.7%
Lackawanna city 20,585) 18,324 89.0%] 1,780  26% 481 23%| 1,003 4.9%
Tonawanda city 17,284 17010  98.4% 40 02%| 234 14% 84 0.5%
[ Alden town 10,363 9,566  92.3% 691 6.7%] 111 1.1% 110 1.1%
Alden village 2,457 2445  99.5% 3 03% 4 02% 10 0.4%
 Amherst town 111,725 103,908  93.0%| 2,967  2.7%| 4.850  43%| 1324 12%
Williamsville, Amherst 5,568 5547  99.6% 7 0.1% 14 03% 46  0.8%
| Aurora town 13,390] 13331 99.6% 21 02% 33 0.3% 45 03%
East Aurora village 6.647 6,596 992% 21 0.3% 30 05% 19  0.3%
Boston town 7,445 7405  99.5% 20 03% 20 03% 39 0.5%
Brant town 2,119 1,987  93.8% 37 17% 95  4.5% 21 1.0%
Famham village 415 394 94.9% 7 17% M 34% 7 L%
WCheektowagawwn 99,300 97,760  984% 994 10%] 546  05% 412 04%
Sloan village 3,830 3,806  99.4% 0 0.0% 24 0.6% 30 0.3%
Depew, Cheektowaga 11,068 10990 99.3% 62 0.6% i6  0.1% 66  0.6%
Williamsville, Cheektowaga 15 15 100.0% 0 0.0% 0 0.0% 0 0.0%
Clarence town 20,041 19825  93.9% 60 03%f 156  08%|] 100 0.5%
Colden town 2,899 2,899 100.0% 0 0.0% 0 0.0% 0 0.0%
§Collins town 6,020 4908  81L5% 782 13.0%] 330  5.5% 272" 4.5%
Gowanda village (pt.) 885 862 974% 3 0.3% 20 23% "4 0.5%
Concord town 8,387 8205  98.9% 40 05% 52 0.6% 41 0.5%
Springville village 4,310 4263  93.9% 0 0.9% 7 02% 0 0.0%
Eden town 7416 7372 994% 24 03% 200 03% 25 0.3%
Eima town 10,398[ 10386  99.9% 4 0.0% 8§  0.1% 12 0.1%
Evans town 17478] 17,324 99.1% 65  04% 89  0.5% 190 1.1%
Angola village 2231 2,193 983% §  04% 30 1.3% 2% 1.3%
Grand Island town 17,561} 17050 97.1% 201 Li%| 310 1.8% 53 03%
Hamburg town 53,735| 53,118  98.9% 177 03%] 440  0.8% 639 12%
Hamburg village 104421 10,306  98.7% % 04% 90 0.9% 102 1.0%
Blasdell village 2,900 2,884 99.4% 0 0.0% 16  0.6% 58  20%
Holland town 3,560 3,538 99.4% 0 0.0% 22 0.6% 24 0.7%
Lancaster town 32,1850 31851 99.0% 113 04%] 221 0.7% 97  0.3%
Lancaster village 11,940 11,891  99.6% 0 00% 49 04% 4 04%
Depew, Lancaster 6,605 6479  98.1% 21 0.3%f 105 1.6% 10 0.2%
Marilla town 5250 5245 99.9% 0 0.0% 0.1% 46 0.9%
Newstead town 7440 7,363 99.0% 13 02% 64 0.9% 35 0.5%,
Akron village 2,906 2,820  97.4% 13 0.4% 64  22% 19 0.7%
North Collins town 3,502 3423 977% 9 0.3% 70 2.0% 33 09%
North Collins village 1,335 1204  96.9% 0 0.0% 41 3.1% 22 21%
{Orchard Park town 24611 2408 979% 132 05%] 395 1.6% 325 13%
Orchard Park village 3280 3,170 96.6% 0 00%| 110 3.4% 29 0.9%
Sardinia town 2,667 2662  99.8% 0 0.0% 3 02% 31 12%
Tonawanda town 82464] 86,306  98.0% 543 0.7%)| 1,115 1.4% 528 0.6%
Kenmore village 17,180 16,891  98.3% 76 04%| 213 1.2% 157 0.9%
‘Wales town 2,929 2902 99.1% 3 03% 19 0.6% 6 02%
West Seneca town 47,8511 47404  99.1% 180 04%| 267  0.6% 257 0.5%
Subtotal Towns: 600,747 | 3584412  97.3%) 7081  12%| 9248  15%] 4665 0.8%
Subtotal Villages: 94014| 02855  98.8% 312 03% 847  0.9% 657 0.7%

Notes: (1) Town figures include villages. (2) "Subtotals” do net include Reservations,
(3) "OCC" = Outside Ceatral City. OCC includes all cities, towns, and villages in Erie County except the City of Buffalo.

{4) Persons of Hispanic Origin may be witite or black and are considered as a separate ethnic category.
Source: 1990 U.S, Bureau of the Census, Census of Population and Housing



Like race, class has emerged as a dividing line between city and suburban areas,
although the distinctions are slightly less stark. Income, poverty, and unemployment rate data
indicate that the decline of the central city and rise of the suburbs has divided the county’s
population along class lines; higher income groups have left their lower income cohorts in the
central city (table 3-5; map 3-2).

Over one-quarter of all central city
residents (26%) live below the poverty line i CGW Pﬂpufm I;S diwdﬁd

compared to slightly over 5 percent of :
suburbanites. Females in the suburbs are along class iines: ﬂﬂe—quﬂn‘gr

twice as likely to live below the poverty line of City of Euﬁ‘dﬂ residents live
as males, while the percentage of males and - below the poverty Ime compared
females living in poverty in the city is more to only a little over 5 per:cgnt 0 :
evenly divided. Nearly one-fifth (19%) of ;

central city households are on public 2 EHﬁWbammS
assistance, compared to only 4.1 percent of
suburban households.

Three towns, Clarence, Elma, and Grand Isiand, have median household incomes at
least 50 percent higher than the countywide median of $28,500. The highest median incomes
for family households (those including persons related by birth, marriage, or adoption) are
found in the Village of Orchard Park and the towns of Clarence and Amherst. As is
common, non-family households, which include single-person households and households of
non-related persons, have lower median incomes than family households. Five jurisdictions
have non-family median incomes at or below the City of Buffalo: the City of Lackawanna,
the villages of Farnham, Angola, and Gowanda, and the Town of Brant. Further evidence of
pockets of poverty in non-city portions of
Erie County is provided by the fact that
nine of the county’s 44 municipalities have

'SIIH ﬂwm are ‘kscrﬂe FGCREEIS more than 10 percent of their female
lation living i .
of poverty in non-city portions  P*" ation living tn poverty
:af b Co I_}‘, > Eﬁﬁ CRHJ’ m With respect to unemployment, 12

: Eeremi' smaH rural vd!ages | percent of city workers were unemployed

1 : . ~ compared to 5 percent of suburbanites. The
jobless rate among central city males was 13
percent and 10 percent among women. By
contrast, in the suburbs, the male unemployment rate was only 5.4 percent and 4.3 among
females. In essence, "full" employment existed in the suburbs but not in the central city.

Thus, while some trends suggest that the region is becoming more socially and
economically uniform, patterns of race and class reinforce differences between the central city
and outer areas. Race and class differences are not absolute, of course. For example,
African Americans and Hispanics live in most suburban jurisdictions in Erie County. In
addition, a surprising number of suburbanites of all races live below the poverty line.
Nonetheless, the preponderance of evidence points to considerable race and class differences
along the city-suburban divide.
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Table3-5

Erie County Demographics: Income and Poverty, 1990

Median Percent below poverty
Total % of |Houschold % of Cnty| Family | Non-family | Persons Males Females
Name Population Total Income Median | Income Income
Eric County 968,532 100.0%| $28.005 100%; $35,061 $14,151 11.%% 10.0% 13.7%
Suburbs (OCC): 640,409 66.1% - - - - 5.3% 3.2% 6.5%
Buffalo city 328,123 33.9% 18,482 66%| 23,887 11,542 249%  222% 20.1%
Lackawanna city 20,585 2.1% 21,310 76%| 28,261 iL,116 16.7% 142% 189%
Tonawanda city 17,284 1.8% 29,483 105%; 34,372 12,860 6.5% 4.3% 8.5%
Alden town 10,368 11%] 33,621 127%| 39,231 180471 32% 2.5% 3.9%
Alden village 2,457 0.3% 29,600 106%)| 35,878 15,259 5.6% 3.7% 7.5%
Amherst town 111,725 1{1.5% 41,466 148%| 49,777 21,146 5.4% 4.3% 6.3%
Williamsville, Amherst 5,568 0.6%} 33,534 120%)| 45,707 16,163 5.1% 4.2% 5.9%,
Anrora town 13,390 1.4% 37,933 135%| 42,798 18,133 3.9% 2.8% 4.9%
East Aurora village 6,647 0.7%{ 37,062 132%)| 43,565 20,144 10.0% 83% 11.7%
Boston town 7.445 0.8% 39,164 140%| 43,627 20,708 2.8% 1.5% 4.1%
Brant town 2119 0.2%] 27,736 99%| 31,000 11,563 11.5% 82%  146%
Fambham village 415 0.0%} 23,250 83%| 26,528 6,690 3.5% 2.2% 4.7%,
Cheektowaga town 99,300 10.3%) 29,223 104%| 34,469 14,873 49% 33% 6.4%
Depew, Cheektowaga 11,068 1.1%] 32,254 115%)] 35,902 16,124 3.1% 1.6% 4.4%
Sloan village 3,830 04%| 25612 91%} 30,921 12,860 8.9% 8.1% 2.5%
Williamsville, Cheektowaga 15 0.0% 12344 44% NA 12344 NA NA NA]
Clarence town 20,041 21%]| 44,740 160%| 50,385 16,762 35% 3.0% 4.8%
Colden town 2,899 03%| 33,790 121%| 39,187 17,875 6.9% 6.5% 7.2%)
Collins town 6,020 0.6% 26,348 94%| 32321 13,523 10.5% 10.6%  10.4%
Gowanda village (pt.) 885 0.1% 22,083 T9%%| 30,987 11,394 16.6% 10.8% 21.8%
|Concord town 8,387 0.9%| 30,759 110%1 35,314 14,181 5.7% 4.4% 6.9%
Springville village 4,310 0.4%| 29,077 104%; 35,189 14,056 2.0% 2.1% 1.8%
Eden town 7,416 0.8% 35,040 125%] 37,868 14,097 6.0% 47% 7.3%!
Elma town 10,398 1.1% 43,780 156%] 48,335 14,828 2.6% 1.7% 3.6%
FEvans town 17,478 1.8% 31,484 112%} 35,501 12,940 79% 6.1% 9.7%!
Angola village 2,231 0.2% 28,556 102%| 33,147 10,859 127%  16.1%  15.1%
§Grand Islend town 17,561 1.8%; 42,661 152%)| 47,298 21,051 2.8% 2.0% 3.5%
Hamburg town 53,735 55%) 35,066 125%] 40,515 17,508 5.1% 3.5% 6.5%
Hamburg village 10,442 1.1%| 37448 134%| 43,976 18,578 9.5% 83% 10.6%
Blasdell village 2,900 0.3% 24,588 88%] 30,938 16,563 10.0% 83% 11.6%
{Holland town 3,560 0.4%( 31,341 112%| 35,268 12,179 8.4% 7.1% 9.7%
Lancaster town 32,185 33%| 32,767 117%| 38,183 17,145 6.6% 5.1% 8.0%
Lancaster village 11,940 1.2%]| 29,618 106%] 35,704 15,052 5.2% 3.7% 6.5%
Depew, Lancaster 6,605 0.7% 27,416 98%| 33,309 15,458 16.0% 83% 11.7%
Marilla town 5,250 0.5% 35,386 126%] 39,519 20,433 3.4% 2.7% 4.0%
Newstead town 7,440 0.8% 28,355 101%] 34,928 13,889 6.3% 4.4% 8.1%
Akron village 2,906 0.3% 26,613 95%{ 36,033 12,400 7.8% 7.3% 8.2%
North Collins town 3,502 0.4%| 30,269 108%§ 35307 16,205 7.1% 6.0% 8.1%
North Collins village 1,335 0.1% 25,045 89%{ 30,565 14,732 16.7% 142% 18.9%
Orchard Park town 24.611 2.5%) 40,419 144%} 45,619 19,119 3.3% 2.3% 4.3%|
Orchard Park village 3,280 03%[ 41,414 148%} 50,902 16,970 6.6% 4.5% 8.5%!
Sardinia town 2,667 03%| 31,987 114%| 335,500 16,400 6.2% 50% 7.5%
Tonawanda town 82,464 8.5%| 31,078 111%| 36,986 17,701 5.0% 3.6% 6.3%
Kenmore village 17,180 1.8% 30,674 110%| 37.436 16,173 4.4% 32% 5.4%
‘Wales town 2,929 03%| 36,250 129%)| 39,727 24,083 40% 3.9% 4.1%
'West Seneca town 47,851 49%| 34383 123%| 40,236 15,487 3.2% 2.4% 4.0%

‘Source: US Bureau of the Census, Census of . Population and Housing, 1990.

(4) Households = all occupied dwelling units. Family = Households of persons related by birth, marriage or adoption.
Family = Households of persons related by birth, marriage or adoption.
Non-Family = Households of single-persons or groups of unrelated individuals.
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B 0 to $20000, 2 std. deviation below mean  (34)




Family and Household
Paradoxically, as the overall population of Erie County declined over the past two
decades, the number of households increased by 9 percent. This is largely due to major
changes in the composition of the American family. In 1970 over 69 percent of all families
in Erie County were traditional married
couple families; by 1990 this figure had
dropped to 52 percent. Single parent

households accounted for 16 percent of the I 19;0 m,er 65* pere&nf Uf IIH

county’s households, up from 12 percent in ;
1970. Non-family households (those f amilies in Ene Cﬂumy wem

composed of unrelated individuals) - constituted a5 traditional

increased from one-fifth to almost one-third married couple families; by

of all household units and represented the : 15190 ﬁHS fg—urg had dmpped m """
fastest growing household type in the county 52 pere em :
(table 3-6). _ S

Dramatic shifts in household

structure are evident both within and outside the City of Buffalo. Almost the entire decline in

city households is accounted for by the decrease of around 40,000 married couple families.

In the suburbs, while the increase in married couple households slowed almost to a stop (less

than one percent increase between 1970 and 1990), there was a remarkable increase of over

165 percent in non-family households. Single-parent households are increasing in the suburbs

at a rate almost three times that of the central city: between 1970 and 1990, single-parent

households outside the City of Buffalo increased by over 75 percent. Suburban single-parent

households headed by females increased by 76.8 percent between 1970 and 1990, while their
central city counterpart increased by 30.4
percent.

In Ikesuburbs ﬂw numberof Despite these trends, single-parent

T S R households in the central city still comprise
 non-family households twice the proportion of total households

increased over 165 percent | than they do in the suburbs, 24 percent to
between 1 9?0 and 1990. 12 percent, respectively. City-suburban
: Smgjgﬂpargm households are differences are even greater for family
inere asmg m the suburbs EH a leggzeholds (ta!)le 3-7). For example, in
: central city female-headed households
i me almost. tfzr ee mm maf ﬂf comprised 23 percent of all family

fhe centml r:‘tt}’ i ~ households. By 1990, this figure had grown
S to 41 percent. By contrast, in the suburbs

single-parent households had by 1990

increased to 15 percent of all family

households, up from 9.3 percent in 1970.

The implication of these patterns is that the traditional nuclear family, best
characterized by the married couple household, is receding as the dominant household type in
Erie County. Replacing married couples are non-family households which, by 1990, were the
predominant family type in the central city and the fastest growing household type in the
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Table 3 - 6

Household Types in Erie County, City of Buffalo and Suburbs

1970 and 1990

Household Types 1970 % Total 1990 % Total ;:;nggﬁe % Change
Erie County:
Total Households 346,374 160% 376,994 100% 30,620 9%
Married Couple Households 235,597 68% 192,646 51%)| (42,951) -18%
Single Parent Households 41,024 12% 61,326 16% 20,802 51%
Non-Family Households 69,753 20% 122,522 32% 52,769 76%
City of Buffalo:
Total Households 157,951 100% 136,436 100%| (21,515) -14%
Married Couple Households .-86,791 55% 45,287 33%| (41,504) -48%
Single Parent Households 25,717 16% 32,958 24% 7,241 28%
Non-Family Households 45,443 29% 58,191 43% 12,748 28%
Suburbs {QOC):
Total Households 188,423 100% 240,558 100% 52,135 28%
Married Couple Households 148,806 79% 147,359 61% (1,447) -1%
Single Parent Households 15,307 8% 28,868 12% 13,561 89%
Non-Family Households 24,310 13% 64,331 27% 40,021 165%

Note: OCC = Quiside Central City.

Source: US Bureau of the Census, Census of Population and Housing, 1970 and 1990,



Table 3 -7

Family Households by Type

Erie County, City of Buffalo and Suburbs
1970 and 1990

. . 70-90

Family Types 1970 % Total 1990 o Total | gy % Change
Erie County:
All Families 276,621 100%] 254,472 100%| (22,149) -8%
Marrted Couple Families 235,597 85%] 192,646 76%| (42,951) -18%
Single Male-headed Families 8,466 3%| 11,858 5% 3,392 40%
Single Female-headed Families 32,558 12%| 49,968 20%| 17,410 53%
City of Buffalo:
All Families 112,508 100%{ 78,245 100%| (34,263) -30%
Married Couple Families 86,791 77%) 45,287 58%| (41,504) -48%
Single Male-headed Families 4889 4% 5,367 7% 478 10%
Single Female-headed Families 20,828 19%] 27,591 35% 6,763 32%
Suburbs (0CO):
All Families 164,113 100%! 176,227 100%) 12,114 7%
Married Couple Families 148,806 91%| 147,359 84%| (1,447) -1%
Single Male-headed Families 3,577 2% 6,491 4%] 2914 81%
Single Female-headed Families 11,730 T% 22377 13%) 10,647 91%

Source: US Bureau of the Census, Census of Population and Housing, 1970 and 1990.

Note: OCC = Outside Central City.



suburbs. The economically fragile single-
family household is still more dominant in
the central city than in the suburbs, but it is
now growing more rapidly in the suburbs
than in the central city. There is thus a
significant and increasing number of
children throughout the county in families
without both parents. In short, the
distinctions between central city and suburbs
regarding the structure of the household and
the stability of the family type are
increasingly blurred.

Housing Stock

One dimension of Erie County life
that displays significant differences between
city and suburbs is the age of the housing

i?he tradmanaf nuciear faﬂniy,
best characterized

_by the marned mﬂpk : T
household, is receding as the . -
 dominant izousehafd fype m
_ Erie County. Replacmg
married eaup!es are non-, famﬂ'v._
;ﬁousekolds which, by 1990,
were the yredammﬂ famtfy
"-!ype m the ceniral cwy and ﬁse

m rhe suburbs.

stock. Over two-thirds of the residences in the City of Buffalo were built before 1940
compared to only 20 percent of suburban housing. Less than two percent of the housing
stock of the city was built.during the 1980s compared to almost 10 percent of the suburban

housing stock (table 3-8).

Table 3 - 8

- Age of the Housing Stock:
Percent Distribution of Housing by Year Built
Erie County, City of Buffalo, Suburbs, 1990

Place 1939 or 1940-59 1960-79 1980-90
earlier

Erie County 37.8% 31.3% 23.9% 6.7%

City of Buffalo 68.0% 22.7% 7.4% 1.8%

Suburbs 19.0% 36.6% 34.4% 9.9%

Source: 1990 U.S. Bureau of the Census, Population and Housing, 1990,
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Residential Mobility

Patterns of residential relocation indicate that area population has remained highly
mobile. For at least the past three decades slightly more than one-third of the population has
been on the move either from outside the metropolitan area or from one jurisdiction to
another inside the metropolitan area (table 3-9).

Within the City of Buffalo the rate of residential mobility has increased by over five
percentage points over the past three decades. Both the absolute number and proportion of
total City of Buffalo population mobility
that was attributable to inmigration from
Erie County suburbs or from outside the

me mamer wﬂ},} Gver 3:] . county have been increasing. Over 35
- percent of city residents who reported a
percent, ’ﬂf re’ﬁdem mgb{m} _ different residence in 1990 than in 1985
in the suburbs between l935: . were from outside the city compared to 27
- and 1990 was attributed to . percent of persons who reported a different
mwemeﬂr .beﬂt;egn Suburﬁs ﬂr - residence in 1980 than 1975 (table 3-9b).

ﬁ‘ﬂ m ﬂmmde l‘ke coumy Suburban mobility patterns likewise
a&ogm‘ker rather ﬁmn ﬂ' gm tfw challenge conventional wisdom. Over 83
Cuy of Buffaio . percent of residential mobility in the

: ~ suburbs between 1985 and 1990 was
attributed to movement between suburbs or
from outside the county altogether, rather
than from the City of Buffalo. Specifically, in 1970 over 27 percent of all residential
mobility outside the central city could be attributed to outmigration from the central city (a
total of 53,937 persons), compared to only 17.4 percent by 1990 (table 3-9d). Recent new
residency in the suburbs is less likely than in previous decades to originate in the central city.

These trends indicate that the widely held belief that people move from the central city
to the suburbs is less accurate today than in
the past. Indeed, recent data suggest that
people are moving in more diverse, cross-

jurisdictional ways -- with perceptible The conventional notion that =
increases in botp the r:{.te a.l.ld number of people move from the central
people moving in all directions, even as the o i 7 ;

city population continues to decline. Trends city o the suburbs is less :
in residential mobility may be better - aeeurate today than in the pasi.
captured in the notion of a "splintering" S ais S
metropolis, defined less by traditional
patterns of outward mobility than by
diverse, multi-directional trajectories of residency.
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a. City of Buffalo:

Table3-9

Residential Mobility of Persons 5 Years and Over 1970, 1980, 1990

Place of residence 1970 Percent 1980 Percent 1990 Percent
5 year pror to Census
Total 407,416 334,456 302,579
Same House 250,847 61.6% 192,270 57.5% 169,019 55.9%
Different House 152,323 37.4% 138,747 41.5% 128,203 42.4%
In Buffale 112,362 27.6% 102,649 30.7% 85,462 28.2%
In Erie, outside Buffalo 15,904 3.9% 17,806 5.3% 17,359 5.7%
Outside Erie County 24,057 5.9% 18292 5.5% 25,382 8.4%
| Abroad 4,245 1.0% 3,439 1.0% 5,357 1.8%
b. City of Buffalo:
Persons Living in a Different House 1970-1999
Place of residence 1570 Percent 1050 Percent 1950 Percent
5 year pror to Census
Different House 152,323 100.0% 138,747 100.0% 128,203 100.0%
In Buffalo 112,362 73.8% 102,649 74.0% 85,462 66.7%
Tn Exie, ontside Buffalo - 15,904 10.4% 17,806 12.8% 17,359 13.5%
Qutside Erie County 24057 15.8% 18,292 13.2% 25,382 19.8%
¢. Remainder of Erie Couﬂty 18]
Residential Mobility of Persons 5 Years and Over 1970, 1980, 1990
Place of residence 1970 Percent 1980 Percent 19%0 Percent
S year prer to Census
Total 571,838 613,530 599,302
Same House 368,959 64.5% 400,566 64.8% 390,602 65.2%
Different House 198,242 34.7% 213,457 34.5% 204,494 34.1%
In Buffalo 53,837 9% 44,443 7% 35,545 6%
In Erie, outside Buffalo 106,420 19% 133,008 22% 122,288 20%
Outside Erie County 37,885 7% 36,002 6% 46,661 8%
Abroad 4,637 0.8% 4,507 0.7% 4,206 0.7%)
d. Remainder of Erie County
Persons Living in a Different House 1970-1990
Flace of residence 1970 Percent 1980 Percent 1990 Percent
5 year pror te¢ Census
Different House 198,242 100.0% 213,457 160.0% 204,494 100.0%
In Buffalo 53,937 27.2% 44,445 20.8% 35,545 17.4%
In Erie, outside Buffalo 106,420 53.7% 133,008 62.3% 122,288 59.8%
Qutside Erie County 37,885 12.1% 36,002 16.9% 46,661 22.8%

ote: (1) Erie County, excluding the City of Bufialo.

Source: US Bureau of the Census, Population and Housing, 1970, 1980, 1990.
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Chapter 4

How We Live: Reconciling Places and People

The bridge between where we live and who we are is how we live our everyday lives.
Data on commuting and personal service consumption, including health and entertainment,
suggest that the "jurisdiction of everyday life" extends far beyond the political jurisdiction --
village, town, city, or Native American reservation -- in which one lives. The conclusion is
clear: the people of Erie County, especially those in the cities and near-in suburbs, routinely
cross jurisdictional divides to work, shop, and play. This implies a substantially different
form of urban jurisdiction than that of the conventional descriptors "city" and "suburbs.”

Commuting: The Journey to Work

An important dimension of the day-to-day functioning of metropolitan life is where
people work, particularly with respect to where they live.

In 1990, the City of Buffalo remained the single jurisdiction with the most jobs in the
county. Over 180,000, or nearly 42 percent, of Erie County workers employed within county
boundaries work in the City of Buffalo (table 4-1). City-based jobs are held more by
suburban employees (91,108) than city workers (88,908). Nonetheless, commuting data
reveal a weakening of the traditional role of the central city as metropolitan center of
employment. Although 69.6 percent of City of Buffalo residents who work commute to jobs
in the city, only 29.9 percent of suburban residents who work do so in the central city.
Notably, almost an equal percentage of workers who live in Buffalo, 27.2 percent, commute

to a job outside the city.

The relatively balanced rate of
central city-outside central city commuting
is reflecied in the journey to work patterns
of suburbanites. The largest group of
workers in the county (108,759) live in one
suburban jurisdiction and work in another.
More broadly, the 305,093 workers living
outside the City of Buffalo are relatively
equally split in their journey to work
patterns, with 28.2 percent working in their
home city, town, or village, 35.6 percent
working in a suburban locality other than
their place of residence, and 29.9 percent
working in the City of Buffalo.

There is a relatively balanced
“rate of central city-outside

 central city commuting: 27
percent of city workers
commute 1o suburban jobs,
while 30 percent of suburban
workers commulte to city jobs.
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The county as a whole has thus become an active region of employment and
residence. Workers increasingly cross jurisdiction boundaries to and from work, resulting in
increasingly multi-jurisdictional lives.

Patterns of Entertainment, Shopping and Personal Care

Three aspects of Erie County life--patterns of entertainment, shopping, and health--
serve as an introduction to multi-jurisdictional arrangements. Data from selected institutions
in the region reinforce clear patterns of dispersion and interdependence in Erie County, most
notably in the near-suburbs and the City of Buffalo.

Patterns of Play

Although the City of Buffalo lost a substantial share of population, jobs, and
industries over the past few decades, it has retained many of the region’s major cultural and
entertainment amenities. Live theater, the visual arts, dance, spectator sports, the zoo, and
historical structures are predominantly found in the city. Recent patron, ticketholder,
attendance, and mail-out data for four of
these institutions, the Studio Arena Theater,
the Buffalo Bisons, the Buffalo Sabres, and

Amve pazmns ﬂ?‘ aﬂ.‘endem ﬂf = the Buffalo Zoo, offer evidence of multi-
: E - jurisdictional activity often extending outside
Studio A;e:ia’ BIS{‘JHS Sﬂbres’ - Erie County (maps 4-1 to 4-4).
and Zﬁ'ﬂ ¢ Pﬁlﬂ.ﬁ‘ are more |
Ii?cef} -fo come from QHISIJE Gf The most important trend is that
the C;g; ﬂf Buffagp ﬂmn fmm these f:ity—based arts and entertainment
; wﬁmn . facilities serve the entire region, not merely

; i S city residents. Active patrons or attenders
; : e _ . of Studio Arena, Bisons, Sabres, and zoo

activities more frequently come from
outside of the City of Buffalo than from within. Each institution draws at least 20 percent of
its patrons from a select number of city zip code areas, an even larger number from a few
inner-ring suburban zones, and the remainder from a broader range of less active suburban
and central city areas.
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Map 4-1 Studio Arena Patrons

Studio Arena Patrons in WNY, 1995
By Zipcodes
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Map 4-2  Zoological Society Patrons -

Zoo Patrons in WNY, 1995

By Zip-code : _
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Buffalo Sabres Patrons

Sabres Ticketholders in WNY, 1995
By Zip-Codes g 0 _ ; I
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100 to 500 e oag Lol iy el T
25t0 100
[[] 5to 25
[] Oto 5




Map 4-4  Buffalo Bisons Patrons

Bison Ticketholders in WNY, 1995
By Zip-Code
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Patterns of Retail Consumption
Although the central city has retained its hold on many of the region’s key institutions
of arts, sports, and culture, the suburbs
have become the central sites of retail
consumption. There are no major retail

department stores left in the central city and 'wa suburbs ﬁave became éfke
the vacancy rate in Buffalo’s downtown :

shopping areas, the Main Place Mall and central sites of retail
Buffalo Place, is 30 percent. : Cﬁﬂsuﬂ!ﬂmm Incr e'ﬁmgl.}’; W
. people shop in the submhs‘;far
Taking downtown’s place as the cl@tﬁgs’ ﬁ;mﬂurg mjﬂf

preferred place to shop are suburban malls Tian '
and plazas, sites of most prime shopping apr ces, quwy items, Md

space in the county (map 4-5). other per Sﬂnﬂl amenities.
Increasingly, clothes, furniture, major
appliances, luxury items, and other personal
amenities are purchased in these stores.

T S—— Regional retailing can be measured

- Mﬂ St Mm d 6 aiers L :w E la cate d in terms of the two largest items of personal
: - consumption, an automobile and a home.
i or T Ek"ﬂm'ﬂ'd M fk{ SH@W bS - Over the past few years most auto dealers
There are mzty rhree Hew mr - have located in or relocated to the suburbs.
: dgajjgrs mﬂdg ;l‘kg CI!.'}' of The recent departure of Basil Ford leaves
: Bi{ffﬂj S e . only three new car dealers inside Buffalo

- : City limits. The data in map 4-6 suggest
—— - . - that new car shopping places extensive
travel demands on the consumer, who must
travel across the region from one suburban auto dealer to another.

Home sales are a bit more difficult 1o assess. Analysis of total sales for recent years
indicates that the City of Buffalo and Town
of Amherst are the most active markets,
followed by the Town of Cheektowaga (map

4-7). No outlying suburbs or rural areas : .kaﬂ ma}an{}r of home Sa{gg

registered more than 500 house sales :
between 1990 and 1994. A review of - occur in near-in suburbs and

building permits for new units reveals that t&e CL@' _‘-'?f Huffagﬂ,_ :bm new
for the last three years the Town of houses are built almost
Lancaster led the way in new home 'gxg;fusiw;y in the suburbs.

construction, with the towns of Clarence i L
and Hamburg not far behind. The City of — B —————
Buffalo joins the Town of West Seneca near
the bottom in new housing starts for jurisdictions analyzed. In short, the majority of home
sales occur in the inper-ring suburbs and the City of Buffalo, but new houses are built almost
exclusively in the suburbs.
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]
Shopping Malls

Square Footage of Major Malls, WNY
By Zip-code, 1984, 1990, 1992 and 1994
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Map 4-6 New-Car Sales

New Cars Sold in WNY, 1993
By Zip-Code




Map 4-7 Building Permits & Single-family House Sales,
Buffalo and Selected Towns

—

Building Permits, 1990 to 1994
Buffalo and Selected Towns Only
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Single-family House Sales, 1990-1994
In Erie County  (Record Count)
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Patterns of Health Services

The locations of health care providers, hospitals, emergency care, and primary care
reveal patterns of centralization in the City of Buffalo with some dispersion in the northern
part of the county. Hospitals and highly specialized services requiring a hospital stay remain
centralized while primary care, diagnostics, long-term therapy, and selected services are
somewhat more spatially dispersed.

Medical doctors provide primary care primarily in the inner-ring suburbs of Erie
County, necessitating client travel within the region (map 4-8). Many doctors have become
increasingly linked together through medical groups and HMOs. Other doctors have relocated
completely from the city to the suburbs or have opened suburban branch offices from which
they operate part of the week. It is not uncommon for a client to travel to two or three
different parts of the county in order to complete a treatment -- moving, for example, from
primary care physician to magnetic resonance imaging (MRI) specialist to hospital to follow-
up therapy.

Reconciling Places and People

Where we live and how we live are different experiences. Increasingly everyday
patierns of life take residents to many places within and outside of Erie County.

For many residents, this means an urban existence quite removed from the political
jurisdiction of their home city or suburb. The routine requirements of shopping for food and
clothing, attending a play, going to a movie, going to a hockey or baseball game, visiting the
doctor, entering a hospital, or buying a car often demand that we leave not only our
neighborhood, but also our city, town, or
village. In fact when data on patterns of
life are superimposed on political and

ZTfu’ munna reqmrements ﬂf demographic data, it is apparent that Erie

: County life is now conducted in what
:ctotkes bfiﬂpp mg, mgﬂda@ r amounts to a "new metropolis” not defined

- movie, visiting the doctor; or or represented by the legal borders of
‘buying a car often demand that - political jurisdictions.

we leave not only our The mismatch between ol .

misma etween places an
HEEgkbﬂrkﬂﬂd, but a}so i {.'H;}?_, . people is not uncommon. It W(Eﬂd be the
town, or ‘i—’lﬂlﬂg Be o - rare enclave that is self-sufficient enough to

..... - sustain itself without ties to adjacent or

more distant jurisdictions. Cross-border
patterns of commuting, shopping, and entertainment are the norm for every metropolitan area
in the United States and elsewhere. Indeed, globalization of the economy and other social
interactions make isolation exceedingly rare and untenable.
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Map 4-8 Certified Primary Care Facilities

Primary Care Facilities in WNY
By Zip-Code
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Because systems of property taxing are jurisdictionally based, the presence of a
mismatch necessarily means that residents of one jurisdiction can use the facilities and
services of another jurisdiction without contributing to their cost through taxes. The cross-
border visitor can enjoy for free many of another community’s offerings, from roads,
sidewalks, and street lights to parks, police,
and emergency services. Provided
jurisdictions are fairly uniform in resources o e ; T
and need, such cross-border privileges are Mz,'srrmfi:‘ is Gf cﬂﬂcem wkgn i
not of significant concern and, except for ST
non-resident fees for use of selected
recreational or other facilities, are rarely
accounted for.

facz!mas or Services or caring

Mismatch is of concern, however, ﬁ??’ m area’s needie st ¥ sxiden

when a jurisdiction bears a disproportionate
burden in providing an area’s cultural i R R A
facilities or services or caring for an area’s

neediest residents. In these instances, the absence of cross-border payments to account for
services received or to support a region’s poor means that some area residents can escape
financial responsibility for a region’s collective responsibilities. In these instances, mismatch
raises questions of equity that regions typically attempt to address.

There are three predominant approaches to addressing a mismatch problem:

e consolidate jurisdictions into regional government, thereby ehmmatlng the
possibility for intra-regional mismatch;

® establish systems of cross-border compensation to account for a mismatch. Such
payments could be tolls, non-resident fees for use of facilities, and other cross-border
payments to equalize area needs and resources; and

® tailor service-area boundaries for different functions to accommodate a mismatch.
Such accommodation could be in the form of special-purpose governments,
“interjurisdictional agreements, and service sharing agreements.

As the service profiles in chapter 8 indicate, patterns of governance in Erie County
display all three approaches to addressing the places-people mismatch. Erie County
government serves as a de facto regional government for the services it provides and charges
for at the county level. (Mismatch remains, of course, for county versus non-county resident
use of facilities.) Many communities have established non-resident fees for specified services
as a means for collecting revenue outside the property taxing mechanisms. There are
numerous special-purpose agencies whose boundaries and revenue raising mechanisms
approximate the entity’s service area. Joint powers and other service sharing agreements are
common between jurisdictions who wish to formally acknowledge joint use of facilities and
services.
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Public debate on issues of
governance in the region often focuses on
whether arrangements to address the people-
place mismatch are effective and, if not,
how to enhance or improve them.

Questions of tax base sharing, the
geopolitical distribution of the area’s
neediest residents and cultural facilities, and
shared responsibility for the central city’s
economy or social fabric are all part of the
public discourse on issues of mismatch,
discussed more fully in later sections of the
report.

: Pubﬁc debate on zssues af
;. gmremance in the region aﬁm

focuses on whether

_arrangements o address tke
. ﬁeﬂple-place mzsmatch are
¢ffective and, if not, how .ﬂv
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Part 11

Framework for Governance in Erie County

Part II provides the historical, legal, and financial framework for
understanding the structure and issues of governance in Erie County.
The focus is on the fundamental rules, notions, and practices of government in
the region as a context for assessing the choices facing the people

and policymakers of Erie County.

Chapter 5 traces the political evolution of Erie County jurisdictions and
identifies three historical themes of consequence: the stability of municipal
borders, longstanding urban-rural rivalries, and the sporadic realization
of regional reform. Chapter 6 outlines the legal rules for local governance
and interjurisdictional collaboration found in the State Constitution
and statutes, and introduces enduring issues associated with state mandates,
home rule powers, and block grants. Chapter 7 reviews trends and practices

in local government finance and analyzes the nature and extent of fiscal

variation berween governments in Erie County.



Chapter 3

Historical Framework

The system of local governance in Erie County is the outcome of decades of
decisions, large and small, that resulted in the particular arrangements we see today. The
story of political evolution in the region has three interrelated themes, each of which has held
and continues to hold great importance for how the local system of governance functions.
These themes are: 1) the longevity and stability of municipal borders in Erie County; 2) the
longstanding rivalry between urban and rural portions of the county in general and the City of
Buffalo and other Erie County jurisdictions in particular; and 3) the recurrence and
achievements of previous attempts at regional reform.

Stability of Political Boundaries in Erie County

City, town, and village boundaries in Erie County have been remarkably stable since
the mid-nineteenth century (table 5-1).

The 42-square mile City of Buffalo has essentially the same boundaries it did in 1853,
putting it in a dubious class with Philadeiphia, Washington DC, San Francisco, St. Louis, St.
Paul, and other cities whose territorial size has not changed in over a century. Town
boundaries are nearly as old: except for minor adjustments, town boundaries are essentially

P R o the same today as they were in 1857, pearly
e e RIS NS A P RN 140 years ago. Despite rapid
Except ﬂ}rmr :%uﬁm@%ﬁ"  suburbanization in the 1920s and again in
_ town boundaries are essentially 10 19505 and 1960s, village borders have
- Iflﬁ' same. fad’ay as me_}* were In ' been fixed for all practical purposes since
}35? ngarjy 140 J;gurs ago, . 1921 when the Village of Orchard Park
Fdlag ¢ arrcm g emmﬁs k ave been becamc-:: Erie County’s last municipal
fixed since 1921. The City of formation.
Bﬂffdfﬂ has v;ﬂuaffy the Sﬂme : The longstanding geopolitical
5 .!’wundmes u‘ d;d m 1) 853 structure of the region has several
e e i implications. The first is the strong sense
E— of municipal identity and fierce resident
loyalty to one’s municipality, especially
among longtime residents. Coupled with New York State’s strong home rule prerogatives,
discussed in the next chapter, ardent localist sentiment provides a particularly challenging
environment for proposals that threaten the character or integrity of local government units.
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Table 5-1

Incorporation Dates of Erie County Municipalities

Incorporation
Town or City Incorporation Date Corresponding Village(s) Date(s)
Aurora 1804 East Aurora 1874
Newstead 1804 Akron 1849
Clarence 1303
Concord 1812 Springyville 1834
Eden 1812
Hamburg 1812 Hamburg, Blasdell 1874; 1893
City of Buifalo 1813-village; 1832-city
Boston 1817
Ambherst 1818 Williamsville 1869
Hoiland 1818
Wales 1818
Erie County (split from Niagara 1821
Co.(est.1808))
Collins 1821 Gowanda 1848
Evans . 1821 Angola - 1873
Sardinia 1821
Alden 1823 Alden 1856
Colden 1827
Lancaster 1833 Lancaster 1849
Tonawanda 1836 Kenmore 1899
Brant 1839 Farnham 1892
Cheeltowaga 1839 Depew;, Sloan 1894; 1896
Orchard Park 1850 Orchard Park 1921
West Seneca (Orig. Seneca; name 1851
change in 1952)
Grand Island 1852
North Coilins 1852 North Coilins 1911
City of Tonawanda 1853 - village; 1903-city
Marilla 13853
Elma 1857
City of Lackawanna 1901

Note: Original town boundaries not necessarily coterminous with current boundaries




A second implication of longstanding boundaries is that many municipalities in the
region have histories that coincide with or predate that of the City of Buffalo. Unlike many
metropolitan regions in which the central
city was the original parent settlement, Erie
g g ey - County has many smaller communities,

Many eawnunmes, mcludmg _ including Springville, Alden, Akron,

i Clarence, Aurora, and Boston, that
,,Sjonngrdleﬁ Afden, Akmn developed early in their own right. Far

Clarence, Aurora, and Bﬂsm ~ from serving as appendages of a large city,

developed early in their own  these communities were independent units
nghr' they have fzzsranes t}im:' te centered around significant farming
coinci de wr.th or pre dﬂte ﬂ! ot t?f enterprises or natural energy resources.

fkf C@ ﬂf Buﬁ ‘do e . A third implication of longstanding
"""" L _ political boundaries is that municipal
borders have not adjusted to a century’s

worth of changes in demographics, settlement patierns, economic restructuring, and
technological advances. For the central city
of Buffalo in particular, the legacy of fixed
borders has been an inability to keep pace
with growth occurring beyond its political & Mum.’c:p al borders i Erie

edge. Unlike many metropolitan areas .
outside New York State, where municipal G{mmy Fuwe not ad;m?md 0

expansion through annexation was a - century’s worth of changes i
commonplace source of municipal vitality, : denwgmpk:cs, settlerment

the City of Buffalo has remained bounded _ Pmem 'f}ﬂﬂﬂﬂmiﬂ = i
by an annexation-resistant necklace of 4 :
suburban jurisdictions. Although the New = rﬁmc -5_'{ aﬁd tep}_zr_mlag:cai
York State Constitution permits municipal - adyances,

annexation, it stipulates that annexations be
approved by residents within the territory to
be annexed. Coupled with strong local attachments to community, legal provisions have long
made annexation extremely unlikely in the region.

These legal and political constraints notwithstanding, for the City of Buffalo one
persistent obstacle to annexation, at least following its controversial annexation of the Village
of Black Rock in 1853,' was the city’s own disinterest in expansion. Several times in the late
1800s and early 1900s the City of Buffalo refused to annex or extend water and sewer
services to fledgling inner-ring suburbs. At the time, Buffalo did not view annexation as a
strategy that was in the interest of city government and taxpayers. As a result of the city’s
refusal to supply water to the major New York Central Railroad locomotive repair shop in the

! The expanding City of Buffalo, which changed its legal status from village to city in 1832, grew
tenfold between the opening of the Erie Canal in 1825 and mid-century in 1850, and continued to
captured the bulk of the region’s population growth throughout the nineteenth century. The annexation
of Black Rock resulted in the current 42-square mile city boundary that was thought at the time to be
sufficiently large to accommodate any future growth.
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Village of Depew in 1892, the railroad developed its own water lines from Woodlawn to the
village enabling it to cventually service other communities along the way. In hindsight,

. seeds far rhz regwn 5

: ﬁagmented anmrgements_far ::_'

wat{zr and sewer se‘rw,ce
dehﬂezy S

Buffalo’s refusal to connect neighboring
suburbs to its utility systems laid the seeds
for the region’s fragmented arrangements
for water and sewer service delivery.

City-Suburban and Urban-Rural Rivalries

The City of Buffalo’s refusal to
extend services to suburban areas also
kindled what by then was already
longstanding rivalry between the city and its
suburban and rural neighbors. Historic

animosities between the City of Buffalo and nearby suburbs go back to at least the early 1820s
when the then-Village of Buffalo won a bitter fight with the Village of Black Rock to be the
western terminus of the Erie Canal. Its subsequent growth, the annexation of Black Rock,

and service disputes into the 1900s fostered
an environment of distrust that hampered
city-suburb collaborations.

In 1937, after several years of
discussion and fiscal distress resulting from
the Great Depression, the Buffalo Common
Council voted 9-6 to detach itself from Erie
County. City officials saw little benefit to
being part of and providing the lion’s share
of funding for Eric County government.
The detachment never occurred, in part

because opponents pointed out that the city’s

70 percent share of county costs was

In 1937 the Buffalo Common
Council voted 9-6 to deftach
itself from Erie County. City

.ﬂ;}‘”wmf.s saw Ittrle berzeﬁt tﬂ

| lion’s E}'mre af ﬁndmg fm’ En€
-Cﬂung: »gavemment '

proportional to contemporary city-county population ratios.

Given this history, it is not surprising that in the 1940s, when the fiscally strapped
City of Buffalo sought assistance from suburban neighbors, it had insufficient claim on
suburban charity to overcome decades of resentment. As noted below, Buffalo did manage in

...........

Cdy»suﬁurban tensmns are ane
 aspect of a broader urban- rural
.~ rivalry that has long
: chamcfenzed relations in Erw
: (‘lﬂum .. :

the postwar period to transfer responsibility
for several services to the county
government, yet even these negotiations
were marked by suspicion and often bad
will. Distrust continues to frustrate some
city-county accords, aggravated by a
standoff over distribution of the "extra 8th
ceni" in sales tax revenue, discussed in
more detail in chapter 7. In recent decades,
city-suburban rivairies have manifested



themselves politically by the failure of any mayor of the City of Buffalo to run successfully
for the post of County Executive.

City-suburban tensions are one aspect of a broader urban-rural rivalry that has long
characterized relations in Erie County. In 1895 and again in 1911 and 1914, local officials
petitioned the state for permission to separate an urban "Buffalo County” from the mostly
rural remainder of Erie County. Had it been approved Buffalo County would have consisted
of the cities of Buffalo, Tonawanda, and Lackawanna, plus the towns of Grand Island,
Topawanda, Amherst, Cheektowaga, and
part of Lancaster, which together comprised
the urban core of the region. The
motivation was fiscal: urban residents and IH 1395 amf agmn in Iﬂﬂ' Md
officials resented the degree to which they 444 7 .
subsidized costly services for rural :

residents, who were thought to pay only a the Sﬁlﬂ,‘ f or Pgmﬁmn o
fraction of their fair share of Erie County separate an urban "Buffalo
Services. County” from the mostly rural

In recent years, intermunicipal
rivalry has centered on competition over a
share of a steadily declining number of new
jobs and economic development opportunities. The institutional fallout of this competition is
the existence of dozens of independent and overlapping public, private, and nonprofit
economic development agencies, a situation described more fully in the Economic
Development service profile in chapter 8.

orem&mder af Ene County.

Regional Reform and Functional Consolidation

A third theme of the evolution of political structure in Erie County is the repeated
attempts at metropolitanization within the region. Proposals for radical restructuring in the
form of metropolitan government or federations have obviously been unsuccessful. What has

occurred, however, is a series of functional
consolidations, resulting in de facto
G Z o - regionalization of several services. These

Aﬁ ear{r p?’ﬂposaf fer . reforms represent incremental adaptations to
i metrﬂpoktan ggpgmmgn; was fixed political borflers within the county.
e 1920 plan o expand e T o e,
o C“.L."’ ﬂf B“.ﬁafﬂ o the Town of consolidations, formation of special-purpose
. Hamburg in the south, the Erie governiments, and intermunicipal agreements
County line in the north, and have satisfied service needs within the
Tmmﬁ Ram in ﬁt-‘i east. Tk e : regioinn, ﬁv;i v;hile municipal borders have
onset of the Depresswﬂ fﬂded rematned fued.
Ifteplan. ..,:.H_:-. - < i 5 5 One of the early proposals for a

form of metropolitan government was the
1929 plan to expand the boundaries of the
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City of Buffalo to encompass all the territory to the Town of Hamburg in the south, the Erie
County line in the north, and Transit Road in the east. Supporters envisioned that the new
200-square mile city, which was to be in place in time for Buffalo’s Centennial celebrations in
1632, would be the world’s largest inland port. The onset of the Great Depression later that
year foiled the plan, which was driven in large measure by the city’s desire to increase its
legal bonding capacity to pay for large-scale public improvements desperately needed to serve
growing residential and commercial populations.

Proposals for metropolitan

government surfaced several times in ~_
subsequent decades in response to Like my Mﬁ op 9kmn Wm

accelerated suburban growth and increasing in f}le 1940s. tkm th 19 6”‘51
city fiscal stress. Like many Erie County considered and
metropolitan areas in the 1940s through  rejected metropolitan

1960s, Erie County considered and rejected government.

metropolitan government. Unlike some R
metropolitan areas, however, including St.
Louis, Pittsburgh, and Cleveland, in Erie
County no proposal for metropolitan government ever proceeded far enough to require a vote.
The only single-purpose service consolidation to reach the ballot box was the unsuccessful
1968 referendum to form a countywide police department, which was approved by city voters
but resoundingly defeated in the suburbs.

Despite defeat of metropolitan government proposals, however, Erie County has had
considerable service-level regionalization at the county or larger scale, as indicated in the
decade-by-decade overview of countywide (or larger) assumption of services in table 5-2.

There have been several motivations for service regionalization. For many services,
regionalization resulted from mutually beneficial municipal to county transfers, primarily from
the City of Buffalo to Erie County. These functional transfers include social welfare services,
Meyer Memorial Hospital (now Erie County Medical Center), Buffalo Airport, several parks,
central police services, municipal libraries, the Botanical Gardens, and greater funding
responsibility for region-serving cultural
facilities including the Buffalo Zoo (later
privatized), Albright-Knox Art Museum,

i Remanakzatw:z kas resuite d Buffalo Museum of Science, Buffalo and
e Erie County Historical Society, the Buffalo
----- S Philharmonic Orchestra, and others. The

mumc.gpa! fﬂ cauﬂ@" o ansfers, City of Buffalo and Erie County are
"new" services being assigned =~ currently considering several more service
o the county, ar:d public ~ transfers, including responsibility for

Bennett Beach, the convention center,
services to the disabled and seniors, and
possibly some city parks.

: ;rakeaver af pmrare prawders

Regionalization has been the result of "new" services being assigned from the start to
the county menu of responsibilities. Among these services are mental health, environmental
services, pollution control, and regional economic development.
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A third type of regionalization was takeover of private responsibilities, which
occurred with state assumption of transit services from the bankrupt Niagara Transit Company

in the early 1960s.

Table 5-2

Service Regionalization by Decade, Erie County

'éﬁéﬁa&'tr:.::::..z i

 Regionalized Services

1930s social welfare; Meyer Memorial Hospital

(now ECMC)

1940s probation; public health; Angola Beach

| 1950s

libraries; airport

1960s transit (takeover from private

corporations)

1970s central police services; regionwide cost
sharing for cultural facilities (zoo,
Albright-Knox Art Gallery, Buffalo
Museum of Science, Buffalo and Erie
County Historical Society, philharmonic
orchestra); "new services": mental health;
environmental conservation, seniors

services

1980s Botanical Gardens, Grover Cleveland
Golf Course, countywide industrial

development

1990s pending: convention center; services for
the disabled; senior transit services;
Bennett Beach; some Buffalo City parks

Not all services proposed for
regionwide provision since the 1930s have
resulted in functional consolidations,
however. Besides the unsuccessful police
consolidation, the postwar period saw the
defeat of proposals to regionalize at the
county level public works, highways, parks,
weights and measures, and Broadway
Market. A recent proposal to consolidate
vital statistics functions, which are currently
performed by individual municipalities, was
once again defeated, just as such proposals

 public works, highways; par
 weights and measures,

The pastwar perwd saw the

sz:sncs.

defeat of proposals to :
regionalize (at the county level

Broadway Market, and v;mi :
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,,,,,,,,, Wi have been since first proposed by area
officials in the late 1960s, nearly 30 years

......... ago.
! mems s:ngvﬁ‘e or aummatw. °
Most face opposition. and they The key message is that service
~aften require protracted ;_ _ consolidations, although not uncommon, are
i negﬂn ﬂROHS b mm-; qffecfed by no means simple. Most face oppf)sition

and often require protracted negotiations
between affected parties. For example, the
establishment of the Buffalo and Erie
County Library system, a federation of
formerly independent municipal libraries, required seven years of negotiations between 1947
and 1954.

. Fames.

In short, the evolution of governance in Erie County tells a story of regional
adaptation and accommodation amidst rigid political boundaries, persistent intergovernmental
rivalries, and strong allegiance to local communities. As later chapters make clear, these
forces continue to influence contemporary intergovernmental relations and reforms.
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Chapter 6

Legal Framework

The legal framework within which governmental units exist, provide public services,
and interrelate with other governments is fundamental to the nature and utility of governance
in the region.

The 45 general-purpose local governments within Erie County are the units most
commonly perceived by the public to be "local governments," not only in the formal legal
sense but also in the sense of community identification and loyalty. In addition, the 78
special-purpose units of Erie County (29 school districts, 49 independent special districts)
have distinct governmental powers and administrative structures. Some of these independent
units cross the borders of general-purpose governments.

The often cited figure of "one ; i L
thousand governments” within Erie County T?wleg&l structure of local

is a number that includes not only these s Rt e e
general- and special-purpose governments, g9 ”Emmgﬂf.” ﬁlndamem

but also many hundreds of special  the nature and utility of
improvement districts. Although properly _ governance in the region.
perceived as limited-purpose entities, these o hpeiitin i
units do not support an independent
structure of administration or personnel.
Rather, they are dependent taxing districts governed and administered by municipal
governments. From a legal standpoint, dependent districts generally exist "on paper” for the
purpose of allocating capital and/or operating costs of lighting, street construction, water and
sewer functions, and other public services.

Unlike some other states, there are no "unincorporated” areas of New York lying
outside of municipal boundaries. With the exception of Native American reservations, all
property lies within a formal or incorporated county and within a formal city or town.
Properties located within towns may, but need not, also lie within villages.

All units of government, both general- and special-purpose, operate within a complex
framework of law and tradition in New York State which has evolved over the past two
hundred years and is continuing to evolve today. This framework affects not only the
structure and services of each governmental unit, but also the critically important relationships
among those units and the potential for new relationships.

The State of New York has established specific constitutional and statutory procedures
for the creation and dissolution of governmental units and for annexation or change of
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boundaries of such units within the state.

nde | - These requirements are not entirely uniform
'I pendenr I!mwetc‘purp gsg - and, to some extent, reflect certain historical
: units are ﬂﬁaﬂ-y I’ke gfﬂwﬁ! o anomalies as general-purpose local
~areaof lo cal g ﬂ"?emmﬂﬂf m . governments evolved throughout the state.

wa Yﬁrk Sﬁm;_ e
: e Limited-purpose units of
government, clearly the growth area of local
government in New York State, also have a
diverse history and status under New York law. For example, while school districts,
industrial development agencies, urban renewal agencies, and public benefit corporations
require an act of the State Legislature to be created, most special districts may be created by
act of a town or county. Of particular importance is the structure of fiscal responsibilities and
restraints on limited-purpose units promulgated in the State Constitution and statutes. Such
legally based fiscal implications, including impact upon credit rating and debt limit, are of
great significance not only to the limited-purpose unit but to the general-purpose locality or
localities involved.

Constitutional Foundations for Local Government

There are numerous statutory and regulatory provisions in state law pertaining to the
role of localities in the total scheme of governance. The foundation, however, of the legal
framework in which local governments must function is the Constitution of New York State.

Although there are many provisions

of importance to localities throughout the = o g el pg gl L
Constitution, including the fiscal framework me b asis “"f I"mj gavemmem .

contained in Article 8, the basis of local , Hgkts Md "r:esponszbdmes IS

government rights and responsibilities is
found in Article 9. Often referred to as the -Ruie # mze of. rke New York
"Home Rule" article of the Constitution, :

these provisions, as amended in 1963, make :Smm Cﬂﬂmnﬂn
a deliberate effort to broaden the scope of
discretionary authority of local governments
and to achieve a greater level of parity among general-purpose units with respect to
constitutional capacity in local lawmaking. As discussed below, the important question in the
1990s is whether this constitutional effort in support of local discretion has practical meaning
and vitality in the face of extraordinarily tough fiscal dilemmas for many counties and
municipalities.

The notion of home rule is fundamentat to an understanding of rights and
responsibilities of localities, particularly because of the evolution of state supremacy in the
State of New York. That is, with the state playing an exceedingly active, aggressive role in
governance, the role of municipalities could easily get lost if not deliberately carved out in the
Constitution and, indeed, consciously protected by the governor and state legislators. Many
local officials argue persuasively that the rights and responsibilities of municipalities are, as a
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practical matter, more tied to annual state
budget policy and day-to-day actions of
elected state officials than to more lofty
constitutional precepts. The tension
between notions of home rule and state
supremacy has been and remains a genuine
crucible in the effort to achieve an effective
and efficient representative republic.

Among other things, Article 9
grants to general-purpose local governments
the power to adopt or amend local laws, by
action of an elected legislative body, which
relate to their "property, affairs or
government” and which are not inconsistent

 With the state playing an
-exceedingly active, aggressive

_:mumc:pnkms could easr.ly get
lost if not deliberately carved
out in the Constitution and,
indeed, consciously protected b

role in governance, the role of

the governor and state
iegzsfatars

with the State Constitution or general law. Moreover, further sections provide for the power
of the locality to act on certain subjects not directly related to its property, affairs, or

government.

An additional purpose of Article 9 is to provide for alternative forms of county
government and to authorize each county to choose between charter and non-charter models.

Issues relating to collection and
 distribution. of revenues hawe
largely dominated political .
discourse in most Junsdzr;nans '
'mmugfmut ﬁze stam Sales :ax

Options pertaining to both administrative
management and legislative functions are
included. Like most large counties, Erie
County has opted for a charter model,
including elected County Executive and
Legislature. The former Board of
Supervisors was replaced with the new
County Legislature on January 1, 1968.

The Constitution also provides
authority to localities to raise revenues.
The ability to impose taxes and fees and to
borrow is fundamental to the existence and
operation of local government. Issues
relating to collection and distribution of
revenues have, indeed, largely dominated

political discourse in most jurisdictions throughout the state. Sales tax policy in Erie County
is a distinctive and disturbing example. Similarly, authority for spending of those funds is,
within certain parameters, granted by the Constltutlon to general-purpose governments and, in

some cases, to limited-purpose units.

As outlined below, Articles 8 and 9 of the Constitution also contain express granis of
authority to local governments to collaborate through formal and informal joint agreements in
the provision of public services. If the frontier of effective and efficient governance is better
coordination among governmental units, this authority and the flexibility granted pursuant to it

is of enormous significance.
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W As local officials often State, the

.Amle 9 ex/pressiy SMIES fkﬂf - goal is to make the State of New York a

. helpful partner with municipalities rather
_ ﬂze ﬂﬂg}m me’ers prmleg*es than an obnoxious big brother. Article 9 is

intended to serve not only as a source of
authority for local governments, but also as
: a protection against improper invasion by
o the state into local affairs. It represents a
5§P ’m@ﬂnﬂ” ﬁgﬂmﬂt ImpF 0pf! e willful statement of the home rule principle
invasion by the state into. faml which motivated the 1963 amendments.

: :aﬁmrs and pl’;wﬂfﬁ& . Indeed, Article 9 expressly states that the

: G "rights, powers, privileges and immunities
granted to local governments by this article
shall be liberally construed.”

This provision is of particular interest because of the legal doctrine known as Dillon’s
Rule," originating from a nineteenth century jurist. Adopted by many state courts, though not
New York’s, Dillon’s Rule asserts the supreme sovereignty of the state as the basic source of
authority for local government and rejects free exercise of powers by a locality. Home rule,
by contrast, affirms basic autonomy and powers to local government unless expressly denied
or limited by a state.

The effectiveness of Article 9 is frequently and vehemently
questioned. Local government flexibility relies more often upon the level of commitment, as
expressed through legislation and annual budgets of the governor and state legislators, than to
local prerogative. The constitutional notion
and protection of home rule is of little
comfort or interest to those counties and

dilemma at least partially driven by state : £
mandates and budgetary policy. Indeed, the kﬂme nde IS ﬁf hﬁk Eﬂmf ‘"T oF

Comptroller of the City of Buffalo recently ?-.mfemﬁ to those counties fmd

questioned whether the city can continue to mumczpalmes fﬁcfﬁé' msalwncy
exist as a viable unit of government.  — a dilemma at least paﬂmﬂy
This gap between constitutional : :dr;vgu by ﬁfm‘e dﬂm’g and

provision and practical application is fertile ﬂudgﬂw Pf’ﬁ@
ground for a possible Constitutional @

Convention in New York State in the next
several years.

Statutory and Administrative Framework
It 1s essential as well to consider the statutory framework that plays a vital role in

establishing the place of local government within New York State and the role of localities
with regard to service delivery. This framework includes statutes that are, by their title,
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obviously and directly applicable to localities. These include, for example: Municipal Home
Rule Law, Statute of Local Governments, General Municipal Law, County Law, City Law,
Town Law, and Village Law. Some of these laws, found in the Consolidated Laws of New
York State, are in fact mandated by the Constitution and have the purpose of adding
specificity and strength to the general grant of authority in Article 9.

Other titles within the state’s statutes, however, may be applicable to local
governments because of the area of substantive jurisdiction. A few of many examples are
Health Law, Environmental Conservation
Law, and Election Law. The breadth of
statutory law pertaining to rights and

responsibilities of localities is enormous; the mg bmm ﬂfﬂtﬂl‘ufﬂl}' Taow

need to be familiar with this array
represents a major expenditure of time and ; p ermmmg 10 n:git ts and

money by every locality in the state. f G@ﬂﬁﬂf}dmes ﬂf tocafmes s

-----

Similarly, administrative regulations ';; fmfhar Wﬁh ﬂ;w arm;};

promulgated by agencies of the state :
government have an increasingly profound o resents a majﬂr er endin

impact upon local governments and ﬂ-f rsme &Hd money by 3 VW}’
taxpayers. For example, even within a -bbﬂﬁt}‘ in a‘}ze state o
substantive area such as land use law, B
historically reserved primarily to local
governments, SEQRA (Stare Environmental
Quality Review Act) regulations directly influence day-to-day actions of municipalities. Many
local representatives cite regulatory rules established by state agencies as more burdensome
and costly to local taxpayers than the
statutes passed by elected state officials.

.t. Mmy Iﬂca{ representm‘;gs. Qﬁe State statutes and reglllatiOIlS also

direct some regional entities directly

o mgu M&f}’ m{es e‘gmzﬁkffi ?),}' _ involved in governance and service delivery

- State agencies as more ' inthe area. For example, the Niagara

: jhurdemme and cﬁsﬂy to local Frontier Transportation Authority, discussed
taxpayers than ﬂ‘w Smiufefs in detail in chapter 8, exists pursuant to

state appointment. Two other regional
entities established in state law, the
Horizons Waterfront Commission and
Western New York Economic Development Corporation, were recently terminated by the new
administration in Albany.

: pmwd. by iloted stato o fficials. state law and is staffed largely pursuant to

Mandates and Service Delivery

Although the State of New York acts as the direct provider of public services in many
areas, its primary role in service delivery, as articulated by the State Legislative Commission
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on State-Local Relations, is to act as "architect in designing the legal structure necessary to
allow, encourage or, if necessary, mandate local governments to provide service to their
constituents.”

This last category of state mandates, both state and federal, that has been the focus of
enormous attention and concern during the 1980s and 90s in New York State. Mandates are
viewed by localities as unnecessary directions driving up costs to municipalities and taxpayers
and often ill-suited to actual local issues and challenges. The principal concern is that these
mandates are infrequently accompanied by
the state funding to pay for them and that,
consequently, the cost burden inevitably

| Mmmﬁ are v:ewe‘d by o : falls upon the local property tax base.
itﬂmlmes as unnecess&r}' :

At the county level of government,

directions dnﬂﬁg HP ‘393&5” 303 | clearly the most visible and controversial
;mmczpa{m&s and raxpayers- : - example is the series of Medicaid mandates
and gﬁgn ill-suited to actual - issued by the state but paid for, in large

part, by county property taxpayers.
According to county officials, mandated
_—_ social services costs now account for over
70 percent of the Erie County budget. In
recent years, a series of proposals, initiated locally and in Albany, have focused upon
reducing the burden of the Medicaid mandates and/or shifting the costs of such programs
entirely to the state level of government.
The Medicaid dilemma is frequently cited to
illustrate the point that constitutional "home

rule” protections ring hollow in the face of - Accardmg to county gfﬁcmis
overwhelming costs mandated upon the  mandated social services costs

local wsues mfd ckal.!enges

county.
now account for over 70
At the municipal level, a series of percent of fke Eﬂ& Cau}zt}? ........ i
environmental mandates provide a typical 'budgﬂ ik e :

syndrome to which local officials take
strong exception. As an illustration, in the
1970s, many localities responded to sewage
treatment requirements by building large wastewater treatment plants designed to meet the
water quality standards promulgated by the state and federal governments. At the time, the
state promised reimbursement to localities of one-third of the ongoing operation and
maintenance costs of such facilities. By the late 1970s and early 80s, the state began to back
off this program of "o and m" reimbursement and systematically reduced the reimbursement
percentage culminating in full elimination of state appropriation by the end of the decade.
Recent requirements for source separation and recycling of municipal solid waste provide
another example of environmentally-based state mandates upon localities.

A variety of remedial or mitigating steps have been proposed at the state level to
lessen the mandate dilemma while improving the system of service delivery. Indeed, at both
the state and federal levels of government, the 1994 election has given increased attention and
momentum to proposals dictating that all new mandates upon lower governmental levels must
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T —__be funded by the level issuing the mandate.

| m g 19? 4 ¢le ctmn fl as gw oh The theory Is not only that such a step
. would be fair and would create a more
__-mcr msed ﬂﬂemn and o ': ~ equitable relationship among governments,
‘momentum o pﬂ?pﬂiﬂfs ~~ but also that if the level issuing a mandate

xdmmfmg ;fMg aj{ Hew: mdg;gg must pay for it, such mandates will become

i-upﬂn IGWET ggv mm Eewifs fewer and more narrow in scope. T:hat is,
the state and federal governments will

must b‘-*’ ﬁmdgd bf ﬁw E'?Wf  presumably be more careful in issuing
: ~  mandates if they, and not lower levels of
government, must bear the cost burden of
those mandates.

Recent months have also seen an increased emphasis on the “block grant” model of
state and federal funding for localities. This model is d351gned to offer greater ﬂex1b111ty and
discretion to states and localities in the use e

of state and federal aid. Critics argue, i BIbEE"G?dHIS‘ grem er

however, that longstanding governmental ) '
programs and policy priorities could be ﬁmbtkty ‘m‘i mﬁcmnﬂ” ta?

scuttled in the process. The proposed block  States and localities? Or a Wﬁ
grant model provides the context for to scuitle lon g-smndm g

important public deliberation of issues of ernm e rograms d
state and federal mandates and the structure g&;; ntaI F! ;ig : ‘m
of federalism in our country. The nature P9 ﬂ’ p ”ﬂws
and extent of public services are at the

center of this inevitable debate.

Other remedial steps designed to improve the quality and efficiency of services range
from dramatic revisions to the structure of governance by creation or dissolution of
municipalities to more limited measures such as transfer of functions, transfer of costs,
increased private contracting, and greater use of cooperative arrangements in service delivery.

Collaborative Arrangements Among Local Governments

Of special significance to this report is the clear legal authority for local governments
in New York State to collaborate in the provision of public services. Considerable flexibility
is provided to local governments for such collaborations. Both the State Constitution (Articles
8 and 9) and General Municipal Law (Section 5-G) deal directly with the opportunity for joint
agreements among local governments. Such opportunity extends to virtually any function or
service that a single local government is authorized to provide separately.

A specific listing of areas appropriate for governmental agreements is provided in the
General Municipal Law, but there is apparently no limitation implied by the listing. In fact, a
wide breadth of both formal and informal collaborations among municipalities has already
evolved in this region and throughout New York State. The service profiles in chapter 8
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outline many current examples of

B ﬂfh fh e SI RI ¢ C‘an SMH an d collaborative arrangements among
municipalities, including mutual aid

 General. Mxmmspai Law de‘d L agreements in fire and road services,
 directly with the opportunity for ~  village-town relationships on police, sewer,
jﬁiHI agfeﬁm&rﬁs ﬂmoﬂg jg.cd 2 and other public services, district-wide

sharing of library resources, and transfer of
services or functions from one level of
government to another.

governments. Indeed, such
goppamm fxli&nds m wmmﬂy

. sy;gfe urm‘ cauld pfﬂi’;dﬂ Agreements and potential

: 15 . agreements for new collaborations are

3S€FHMI}’ viewed by many officials and taxpayers as a
primary vehicle for improved quality and
efficiency of the service delivery system
within existing legal structures of governance. The information and analysis in this report
outline many of the existing and potential agreements designed to serve this critically
important purpose.

From the state perspective, a more I,

deliberate and effective structure of oy gyl

L e - New c&l!&bﬂmtmns are viewed
incentives, including fiscal incentives, that :

encourages collaborations among by many officials and taxpayers -
municipalities is one of the frontiers of as a primary vehicle for
state-local relations. improved quality and efﬁc:ency ;

of the sService dﬂizve srem
Although the legal structure within f ry S}'

which local governments function is SRR e (P
fundamental to the nature and value of those

governments and also provides the context for themes and trends of governance in the region,
the structure itself is not the primary battleground of governmental reform and efficiency in
the 1990s. Rather, the compelling question is whether the state and localities, working
together, can successfully utilize the legal framework that currently exists as the basis for
purposeful, useful improvement in the delivery of public services to residents and taxpayers.
It is possible this question will be pursued not only in the day-to-day, evolving relationship
between the state and local governments, but perhaps in the context of the potential
Constitutional Convention that will be considered in New York State within the next few
years.
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Chapter 7
Financial Framework

In theory, financing local government is a straightforward process. Based upon input
from residents and businesses (through, for example, local elections, public hearings, and
opinion polls), government decides the type of services to provide, in what amounts, and at
what level of quality. Through research and budget proceedings, the government estimates
the total cost to provide these services, typically for a year or two at a time. Government
also estimates the cost of long-term projects,
such as road building, construction of a
health clinic, or repayment of an

: In .; ﬁ'ifﬂry ﬁﬂ ancm g IO c aI i ~ outstanding loan (the amount of which is
3 : gov ernm E nt i s a .5‘1'1" ﬂgw s rw ar d . fixed by an advance capital cost estimate).
~ process. In pr actice itis’ To meet resident and business
- anyrkmg but Sl?’azgfltfﬂrward needs, government must raise sufficient

revenues to fund the total cost of the
services demanded. Common revenue
sources include various taxes, grants,
borrowed monies, leases, interest on investments, and fees paid by residents and nonresidents
who use certain public facilities and services. Based on past experience and current trends,
government estimates how much revenue it can expect to raise from each source and
establishes a budget that mixes current revenue and borrowing.

Because property tax levies are,
especially in recent years, a particularly
unpopular revenue source, government

typically seeks as much revenue as possible Beméis&' pmperiy tax fey,ies- am’

from non-property tax sources. After
estimating how much revenue it can oop emaﬂy in recent i ears, o

reasonably raise from non-tax sources, .fpamculm' Iy unpapu!ar revenue
government determines how much it must source, governrent @plﬂﬂll}’
raise from local property taxes to make up seeks as much revenue as

the shortfall between non-property tax
revenues and total cost of services. Given
its tax base (the total assessed value of
property within jurisdiction boundaries),
government then determines a tax rate,
typically expressed in dollars and cents per $1,000 of assessed value, that will guarantee
sufficient revenues to fund services.

possible from non-pr 0}13:1}’ tay
saurces
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In practice, of course, financing
local government is anything but

M&H}‘ rgs:demfs aﬂd raxpa J-" ETS straightforward. Over the past several

expeet gﬂvemmﬁm‘ to "mm decades, changes in economic conditions,
ar even IHCI‘EHEE sewme ________ federal and state legislation, and resident
.gu@w and qua!igy gpgn a;; - attitudes toward government and various
t}wy cﬂnm.butﬁ mg‘ e . funding sources have increased the

complexity and difficulty of local
government budgeting. Federal and state
governments have sharply reduced the
amount of aid provided to localities, while at the same time increasing their mandated service
responsibilities. Persons who have fallen on hard times need a wider range and higher level
of public services than ever before. Many residents and taxpayers expect government to
maintain service quantity and quality even as they contribute less.

Exacerbating the challenge of financing local governance in Erie County are five
factors beyond the control of the region’s governments. First is the restructuring of the
regional economy in response to shifts in
national and global economic forces, which
has left many local jurisdictions, particularly
those with an industrial heritage, with it Exw:erbatmg the Gh ﬂﬂenge ﬂf

lagging tax bases to offset the costof @ ~ =
services. A second factor affecting local ﬁnauw g Iﬂcﬂl g overnarce m

government finance is inter-regional Erie Cﬂm{l’ are ﬁ"e fﬂﬂtﬂ”
population shifts within the United States, in  beyond the control of the
particular from the "frostbelt” to the  region’s governments:

"sunbelt," as peo;_)le and firmg move in economic restructuring, inter-
response to perceived economic e e b e S R e
opportunities and higher quality of life. A 2 mgwm pOPuman Sf“ff% .

third factor is profound change in the demogmphw Ehlﬁﬁ‘,

region’s demographic composition, attended Subufbaﬂxmn, cmd ' mﬂfgdgtgg,
by necessary assistance to the unemployed
and chronically underemployed, the elderly,
and other groups. Fourth, for older cities
and inner suburbs, intra-regional movement of population and employment from the
traditional urban core to the less-dense, newer surrounding suburban and rural towns has put
differentially greater pressure on the finances of some locales. Finally, there are the
controversial "mandates™ imposed on local governments by federal and state governments
without the funding to effectively carry out these mandates.

In communities where government is unable to meet increased demands for service,
businesses, industries, and residents often emigrate to other communities or regions. Net out-
migration reduces the community’s tax base, prompting tax rate increases, more out-
migration, still higher tax rates, still more out-migration, and so forth in a downward spiral of
decline. In turn, decline shakes the confidence of the financial community on which
communities depend for favorable bond ratings and loans. Financiers may raise the rate at
which the Jocality can borrow and may back away from investing in the community, thereby
hastening and intensifying decline.
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T . - T —_ Most Erie County communities face
i ey '--f i these fiscal challenges. In response,

-_{m rﬁp{m‘w Iﬂ'ﬁ Scﬂgﬂmﬁ i governments have four choices: increase
-_gové‘ﬁtmﬁhfs k“}’e faur ckﬂwﬁ;‘ . revenues, reduce services, borrow money,

._.IH{;‘J‘EES‘E revenues, reduce ?i: - or achieve efficiencies. Fiscal stress renders
‘ ggrp;cggdr 5917-0};: mmey’ Qr f - two of these, borrowing and increasing
5 ﬂ EEH oy e E_ﬂiﬂ en ﬂ ES ~ revenues, especially through taxes,

particularly problematic. As a result,
service reductions and an urgent search for
efficiencies increasingly dominate staff and

council agendas.

Financing Local Government

The expenditure budget for every local general-purpose government is comprised of
three distinctive components: (1) the operations and maintenance (O&M) budget, which
covers all routine day-to-day costs; (2) the annual capital budget, which covers construction
costs of all new facilities plus acquisition of expensive, long-lived equipment; and (3) the debt
service component of the capital budget, which escrows a share of annual revenues in order to
cover completed capital construction projects bonded in prior years.

Local governments in the region vary in how they allocate revenues to these budget
categories, as indicated by the percentage figures in table 7-1. The largest share of municipal
revenues, around 80 percent on average, goes to current operations, although actual
percentages ranged in 1992 from 61 percent in the Town of Newstead to nearly 99 percent in
the Town of North Collins.

The wide range stems in part from
the fact that in any single year a jurisdiction
may incur large capital expenditures, either

planned or unplanned, that will necessarily : Tke !argest Shﬂrﬁ ﬂf mumcxpa!

decrease the percentage share allocated to '
current operations. This phenomenon is _budg ets around 80 pe ercent on

apparent in the Erie County case: during average, goes o current
the year analyzed the Town of Newstead ﬂpemﬂﬂn‘& s
devoted nearly 38 percent of its budget to
capital expenditures, followed by the Town
of Boston with nearly 34 percent. Capital
expenditures in these and similar towns in prior or subsequent years may have been quite low.
In a similar vein, the budget share for capital spending in low capital expenditure towns such
as North Collins and Sardinia may have been high in prior years. Snapshots of capital
expenditures thus require careful interpretation.
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Table 7 -1
Capital Budgets, Debt Service, and O&M Budgets
Erie County Municipalities, Year Ended December 31, 1992

EXPENDITURES ($000)
CAPITAL & EQUIPT. DEBT SERVICE CURRENT OPERATIONS TOTAL
PLACE Amount % of Total Amount % of Total Amount % of Total Amount
ERIE County $27251.6 2.8% $54.783.3 5.7% $830.924.2 91.5% $962.959.1
BUFFALO City 54,3273 15.2% 22,1738 6.2% 281,707.5 78.6% 358.208.6
LACKAWANNA City 547.2 37% 1.830.8 12.4% 124396 84.0% [4.817.6
TONAWANDA City 7,252.3 11.0% 574.8 0.9% 58.071.8 88.1% 65.898.9
Subtotal: Cities 362,126.8 14.2% 324,579.4 5.6% $352,218.9 80.2% $438,925.1
AKRON Village 3215 11.5% 90.6 3.2% 2,3773 852% 2,7894
ALDEN Village 1350 9.8% 174.5 12.6% 1,074.7 77.6% 1.384.2
ANGOLA Village 247.6 16.0% 145.0 2.3% 1,159.5 74.7% 1,552.1
BLASDELL Village 41.3 22% 163.0 8.7% [,678.6 89.1% 1,8829
DEPEW Village 4272 53% 524.5 6.5% 7,069.0 88.1% 8.020.7
EAST AURORA Village 1,203 .4 18.8% 568.2 8.9% 4.626.9 72.3% 6.398.5
FARNHAM Village 149 9.5% 7.7 4.9% 1346 85.6% 1572
GOWANDA Village 2835 11.2% 538.4 21.2% 1,712.2 67.6% 2.534.]
HAMBURG Village 451.0 8.5% 208.1 3.9% 4,628.6 87.5% 5.287.7
KENMORE Village 1,080.3 12.2% 779.6 8.83% 7.019.2 79.1% 8.879.1
LANCASTER Village 372.7 6.8% 979.1 17.9% 4.132.1 75.3% 5.483.9
NORTH COLLINS Village 86.8 14.3% 639 10.5% 4575 75.2% 608.2
ORCHARD PARK Village 412.6 28.4% 4.1 0.3% 1.036.4 71.3% 1.453.1
SLOAN Village 78.3 2.4% 0.0 0.0% §54.9 91.6% 933.2
SPRINGVILLE Village 463.5 11.4% 3935 9.7% 32109 78.9% 4,067.9
WILLIAMSVILLE Village 416.5 12.4% 362.2 10.8% 2,568.5 76.7% 3.347.2
Subtotal: Villages $6,036.1 11.0% 35,002.4 %1% $43,740.9 79.8% $54,779.4
ALDEN Town 171.5 6.6% 471.9 18.1% 1,964.1 75.3% 2,607.5
AMHERST Town 40773 5.0% 10,732.5 13.2% 66,3857 81.8% 81.195.5
AURQORA Town 210.9 6.2% 150.0 4.4% 3.020.6 89.3% 33815
BOSTON Town 1,156.9 33.6% 87.8 2.6% 2,194.9 63.8% 3,439.6
BRANT Town 68.9 7.8% 45.5 5.2% 766.2 87.0% 880.6
CHEEKTOWAGA Town 3,179.7 7.2% 4,119.7 9.3% 37.102.1 83.6% 44,401.5
CLARENCE Town 1.038.3 11.8% 1.057.1 12.0% 6.733.6 76.3% 8.829.0
COLDEN Town 898 11.3% 00 . 0.0% 705.4 88.7% 795.2
COLLINS Town 68.7 5.4% 154 1.2% 1.187.5 93.4% 1.271.6
CONCORD Town 88.6 6.5% 0.0 0.0% 1.277.3 93,5% 1.365.9
EDEN TFown 122.5 4.3% 153.8 6.0% 22782 89.2% 2.554.5
ELMA Town 25938 7.4% 9.5 0.3% 3,255.5 92.4% 3,524.8
EVANS Town 2,110.2 20.6% 1,1143 10.9% 7,037.6 68.6% 10,262.1
GRAND ISLAND Town 633.6 5.7% 1,766.2 16.0% 8,621.2 78.2% 11,021.0
HAMBURG Town 5,063.7 15.2% 2,187.0 8.3% 19,133.9 72.5% 26,384.6
HOLLAND Town 162.8 13.6% 179.2 15.0% 851.8 71.4% i,193.8
LANCASTER Town 510.7 5.1% 853.2 8.6% 8.579.0 86.3% 99429
MARILLA Town 102.6 10.1% 62.1 6.1% 848.4 83.7% 1.013.1
NEWSTEAD Town 903.6 37.6% 434 1.8% 1,453.6 60.6% 2.400.6
NORTH COLLINS Town 0.6 0.1% 9.9 1.3% 746.3 98.6% 756.8
ORCHARD PARK Town 346.5 3.3% i.480.0 14.2% 8.578.0 82.4% 10.404.5
SARDINIA Town 159 2.4% 0.0 0.0% 643.8 97.6% 639.7
TONAWANDA Town 83953 15.2% 34959 6.3% 43.234.0 78.4% 55,1252
WALES Town 475 8.9% 0.0 0.0% 485.5 91.1% 533.0
WEST SENECA Town 4,097.1 17.5% 1.815.9 7.8% 17.471.1 74.7% 233841
Subtotal: Towns $32,923.0 10.7% $29,850.3 92.7% £244,555.3 79.6% $307,328.6

Source: NYS Office of the Comptroiler; Special Report on Municipal Affairs, 1992




Finally, although constitutionally imposed debt limits might lead one to expect that
debt service would be a fairly uniform fraction of annual local expenditure budgets, actual
annual debt service expenditures vary widely across Erie County. Debt service in the
county’s three cities, for example, ranges from around 1 percent in the City of Tonawanda to
12.4 percent in the City of Lackawanna.

xxxxxxxxxxx = Certain constraints apply to local

i governments’ budget-making process. By
i .E}' Sfaﬁe’ mw mc&l budgﬁs must state law, local budgets must be balanced.

bf bﬂlﬂﬂﬂed and are Subgﬂﬂt to In addition, local budgets are subject to
- cans:uutwrmt tmng limits and  constitutional taxing limits and debt limits
___dgb,j j;m vehich restrict their which restrict their borrowing for capital

projects. In recent years, there has been a
notable rise in the number of dependent
assessment districts for purposes such as
street lighting or sewers. Chief among the
advantages of these districts is that they are not subject to municipal tax limits and thus
provide a convenient mechanism to circumvent politically unpopular property tax increases or
limits on borrowing.?

ﬁa{mwmg: fm_f__.cgpml projects.

Operations & Maintenance Budgets

Local governments in Erie County raise revenues for operations and maintenance
from a combination of sources:

®  real property taxes (plus special fees, fines, and other charges associated with the
taxation of real property);

®  local licensing and fee revenue, including building permits, birth and death
certificates, marriage licenses, inspections, and user charges;

® an 8 percent county sales tax authorized by special act of the state legislature. Half of
this tax is retained by the state, one-eighth is retained by Erie County, and the
remaining three-eighths is shared among local governments, school districts, and
county agencies according to a complex distribution formula;

®  state aid (or reimbursement) for expenses other than public schools (which are
budgeted and funded according to a separate state school aid formula); and

e federal aid (or reimbursement) for entitlement programs such as Medicare and
Medicaid, Aid to Families with Dependent Children, and Home Relief. While only

2 Since the 1950s sewer debt has been specifically excluded from constitutional debt limits. More
broadly, localities can get any revenue-funded project excluded from the comptroller’s limit on county-
based bond debt.
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the county receives entitlement program funds, cities, towns, villages, and the county
receive other forms of federal aid.

Historically, local property taxes accounted for the majority of municipal revenues.
For most communities, this share has declined steadily over the last several decades as
intergovernmental aid, sales and income
taxes, and fees proved more politically
palatable. Elected officials now resist

raising revenues via taxes, favoring less “? Ef&ﬁtﬁd ﬂfﬁm rﬁm Iﬂ:ﬂ?ﬂ,

collective forms of revenue, such as fees
and sales taxes, that more closely relate f aWMg IESS EGHEC{WE Jorms of

payers to beneficiaries. This trend is of revenue, such. a5 fees and sales
concern in that fees and sales taxes are ':EII.'IL'&‘S that more CIQSEI_}J relate
regressive, that is, they require the poor to : pgj;grs fﬂ‘ ﬁgﬂfﬁcmm _5" mg
pay proportionately higher amounts of trend is. Qf conicern becaiise i
income than the rich. B e G
Such sources are regressive.
Data for 1992 compiled by the New = = el L
York State Comptroller on local government
revenues by jurisdiction are shown in tabie 7-2. Excluded from the table is state aid to local

school districts; only in exceptional cases are school district boundaries coterminous with
municipal boundaries.

The state comptroller reports that annual operations and maintenance expenditures for
the 45 general-purpose governments in the region (including Erie County) totalled
approximately $1.6 billion in 1992. Of this sum, $470 million, or 29 percent, is raised in
local property taxes. Local property tax tends to be the largest single component of local

revenues, although there are exceptions.
The City of Buffalo receives more in state
= = aid than it raises locally. Local property
; Aﬂnuaf apamnans ‘md - taxes once comprised a significantly larger
il .- fraction of local budgets, but that has
L - changed since the 1930s as federal and state
i me 45 g EHE?'&I .I’WPGSE { ' transfers have been mandated for public
i gov&mmerus in the region  health, welfare, housing, education, and
(mgudmg Erie Cgmg_gﬁ totalled other costly functions.

pr mﬂmme{}, ’ﬂ‘ 6 bﬂf;ﬂ % Iﬂ. The largest revenue component for
1992. ﬂf Ikm m $47H : ~ Erie County is federal and state

mdktm, or 29 ,percenr IS mﬁ*ed . reimbursement for public assistance and
in Ioca{ p;p gpgn}: mxgg_ © . Medicaid. The second and third largest are
: e .. two general revenue components of the
budget, property tax and sales tax. Other
revenue components are much smaller,

9%
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Distribution of the proceeds from the 8 cents per dollar sales tax has become highly
controversial, partly because of the fiscal stress felt throughout the entire region and partly
because the sales tax is so sizeable. Under the present agreement New York State retains 4
cents per dollar. Of the remaining 4 cents per dollar returned by the state for local
redistribution, Erie County retains 1 cent. The remaining 3 cents per dollar are split by
formula: Erie County has a 35% share, local school districts have a 29% share, cities share
just over 10%, and cities, towns, and villages split the remaining 26 percent. For 1994, this
distribution amounted to over $350 million, as follows:

1994 Sales Tax Distribution
Erie County Local Share
(4 cents of total 8 cents per dollar sales tax levy)

Entity Share Amount (000)
County of Erie 1 cent assessment $ 89,024
share of remaining 3 cents:
County of Erie (.353055) 94,390
School Districts (.290000) 77,532
Cities (.100087) 26,758
Cities, Towns, Villages (.256858) 68,671
Total $356,375

The history of the sales tax controversy is instructive. Under state law, the state
levies a sales tax (currently 4 cents per dollar) and permits both counties and cities to impose
their own sales taxes. Cities are limited by law to a 1 cent per dollar sales tax rate, but they
may opt to have counties collect their tax if a county tax is being levied. The City of Buffalo
chose to do this. Erie County historically gave back to its cities, towns, and villages a higher
percentage than was true of other urban counties in the state.

The cities in Erie County negotiated
a favorable agreement with the county some

years ago when the sales tax agreement was Tk & :P?'ﬁi;‘.‘l‘ﬂf' S ale Sm.x.' disp:ute is

renewed. The cities argued that since the e eamIIEE
largest volume of the most lucrative sales over disposition of the last 1

took place within their borders, they should ~ ¢cent per dollar sales tax
receive a larger share of the sales tax than - collected by Erie County. The
should the outlying towns. During the early fssu e, which remai Er b

1980s Erie County faced an unprecedented : 5
budget shortfall and was obliged to add ; '”T”"‘?-Sg”‘i"?df 5.a bellwetker ﬂ
another 1 cent to the then-7 cents per dollar = CHY-county ﬁwﬂf it elations.

sales tax. The present sales tax dispute is
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sales tax. The present sales tax dispute is over disposition of the last 1 cent per dollar sales
tax collected by Erie County.

The tax issue, which remains unresolved, is a bellwether of city-county fiscal
relations. Some argue that the cities of Buffalo, Lackawanna, and Tonawanda should split the
whole of the additional 1 cent per dollar sales tax since the tax was generated for decades
primarily from purchases made inside the borders of these most densely developed portions of
the region. Others contend that the cities should receive the same tax distribution deal as they
have enjoyed in the past, their basic 1 cent per dollar plus a share of the additional 1 cent
already divided among county, school districts, cities, towns, and villages.

County officials indicate that public assistance and Medicaid costs have risen faster in
each of the last four years than have sales tax revenues. Officials argue that there is a
disproportionately high number of welfare recipients in the cities and that the county must
have the revenues from the additional 1 cent per dollar to meet the needs of residents who
are, in the main, city dwellers. They further argue that most of the enterprises that generate
significant sales tax revenue (industries, major department stores, auto and major appliance
dealerships) are no longer located inside the cities but in the suburbs. Thus, the argument
that the cities made for their own benefit in the 1950s is now used to their disadvantage.

Capital Budgets

Local governments must also secure revenues to fund the substantial cost of acquiring
capital equipment or constructing major physical facilities, such as schools, roads, and
bridges. Erie County and its constituent municipalities develop and manage capital budgets
for these purposes. Aithough capital budgets are approved annually, they are based upon
fong-term capital programs, typically six to ten years in length.

Capital budgets are determined once

Un de r N 1‘3}}’ Yark SI ﬂl‘ e mw D borrowing has been authqrized, either by
i voter approval of a bond issue or by

C{IHHIIES ﬁm MI munw;pai;nm, legislative approval of a bond resolution.

may issue revenue bonds. TG Bonds are of two types: general obligation
circumvent ;}&g con Hram; : bonds, backed by the full faith and credit of
m tm_'l’ mum ap mg : cremfe the government that issues them; and

revenue bonds, which are tied to projects
pubkc autkonﬂes, ka M ;fe that, upon completion, generate a revenue

T‘EW?ME bﬂﬂdmg Cﬂpdﬁlfffy ~ stream used to retire bond debt. Under
e . New York State law, counties, but not
municipalities, may issue revenue bonds.
Municipalities may issue tax increment

financing bonds,’ which are rarely used. To circumvent this legal constraint, many

* Under tax increment financing (TIF) localities designate an area as a TIF district, thereby
freezing taxes at a given level on properties within the district. TIF bonds are then issued and their
proceeds pay for public improvements needed to induce private investment in the district. For the term
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municipalities create public authorities, which have revenue bonding capability. This, in part,
explains the proliferation in recent years of public benefit corporations.

Bond purchasers are granted a claim upon the taxing authority of the issuing
jurisdiction, which can encumber the jurisdiction’s operations. Typically, local governments
set aside a portion of annual revenues in bond accounts accruing interest to repay the notes
when they come due. Bonds are issued for varied periods, with short-term notes repayable in
1-3 years, medium~term bonds, 5-10 years, and long-term bonds longer than 10 years.

Historically, local governments funded capital projects by issuing general obligation
bonds. In recent years revenue bonds have become much more common and popular at the
county level. One reason for this is that general obligation bonds pledge a jurisdiction’s "full

faith and credit” to retire the bond, a
promise that implies service reductions or
tax increases should the jurisdiction be
unable to repay the debt. Another reason is
that general obligation bonds can require
voter approval. By contrast, revenue bonds
pledge revenues raised from the associated
facility or project and do not require voter
approval. Not surprisingly, local officials
and citizens tend to prefer revenue bonds, a
preference reflected in the rapid growth of
revenue bond debt.

Erie County government’s capital
budget is larger and more complex than that

Jacility or project and do not

Revgnue ‘bonds pledge ,nm

raised from the associated

require voter approval. Not. . .
surprisingly, local officials anc
citizens tend to prefer revenu

bonds over general obligation

- bonds, which pledge a
: ;msdwu_ﬂn s ‘lfull fmt& and

r:redw i

of any other unit of local government in the
area. The county’s capital budget and 6-
year capital program include federal
Community Development Block Grant funds, dedicated sewer funds, a fund for capital grants
to localities, and a capital projects fund.

Municipalities develop capital budgets based upon property taxes, anticipated federal
and state aid, and grants from Erie County. A significant amount of capital budgeting is also
done through school districts and other special-purpose governments.

Issues of Local Government Finance

Analysis of local government financial data raises four key issues: degree of economic
dependency, the extent of intergovernmental transfers, differential tax burdens, and the
fallibility of per household expenditure comparisons.

of the TIF bonds, the amount of the tax increment generated by the new land use above the old frozen
rate is held in an interest-bearing account to repay bondholders.
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1. Degree of Dependency

The larger local government units rely to a greater extent on federal and state aid than
do smaller towns and villages, which tend to rely more upon locally generated resources
(table 7-2). The City of Buffalo, for
example, receives $65 million, or 23
percent, of its total revemues in non-school ™ T U

state aid, while the Town of Holland b Dependency isa douﬁ!eaadged

receives only 7 percent, or $81,800. 5
Dependency, or receiving monies from ‘”Swgrd' mare ﬁtﬂdﬂ f or nee{fed

higher-level governments, is a double-edged services, but also more exposure Gl
sword: on the one hand, the jurisdiction lothe fundmg vagaries and
receives much needed funds for services; on po licy deman 4?15 of k!gh er-lev ¢ f
the other it is more exposed to the funding & gﬂvem I‘S

vagaries and policy demands of the higher- : ”M” s
level government.

The relative financial independence of outlying towns and villages is interpreted by
some as an indication of an enviable spirit of self-reliance. Others point out that the more
financially dependent cities have a disproportionately large share of the poor, the elderly, the
unskilled, and the chronically unemployed concentrated within their borders. These
jurisdictions have suffered most from deindustrialization, which has eroded their tax bases to
the point where they can no longer cover the cost of services required by residents. Such
communpities receive relatively higher levels of compensatory assistance from the state and
federal governments to supplement local property taxes. In the comparison cited above,
Buffalo is attempting to meet the needs of a diverse community of 328,000, whereas
Holland’s population, which is more homogeneous, totals 3,560.

Even when population sizes are similar, residents’ needs may be vastly different. For
example, the City of Lackawanna and the Town of Clarence both serve about 20,000 local
residents. Lackawanna receives $170,000 per year in federal aid, while Clarence receives
only a limited amount of federal community development block grant funds. The Town of
Clarence, however, has no public housing projects located within its boundaries and four
times fewer persons living below the poverty level compared to Lackawanna.

The data in table 7-2 challenge the
conventional wisdom that large cities alone

: + feed at the federal and state troughs. The
Tfte dm ﬁkaﬂeng ¢ Ikﬁ - data reveal that some of the outlying rural
Cﬂmmmmaj wisdom that Iarge : .' towns such as Marilla, Wales, and Sardinia
cities alone feed at the federal also show high ratios of external aid
and state fmughs Meany 5 5 . compared to local revenues. Moreover, the
ouﬂymg mm; IGW?I s have k:gfz Town of Amberst and the Villages of

Gowanda, Kenmore, Orchard Park, Sloan,
 ratios of exter ”“I aidto local 4 williamsville join the cities of the

""" }"EVEHHES« aa] - :“i'f. region in receiving at least 25 cents of state
: o G ~ and federal revenue for every tax dollar
-} l'aised Iocally.
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At the opposite end of the spectrum, the Towns of Alden, Evans, North Collins, and
West Seneca join the Villages of Alden, Angola, Blasdell, Depew, and Springville in
receiving less than a dime of external support for every local tax dollar raised.

In short, there is a range of economic dependency that only to a very general degree
fits stereotypical patterns of dependent cities and self-sufficient suburbs and rural towns.
Indeed, one of the most significant observations that can be made about patterns of economic
dependency is that no local jurisdiction produces services for its residents without some
assistance from higher levels of government.

2. Intergovernmental Transfers

A second dimension of local government finance is the extent to which iocal
governments financially interact with one another. A major source of local revenue is income
earned through various contracts and agreements between governments. In 1992, revenue to
local governments from other local governments totalled $26 million, a sum equal to over 80
percent of the value of federal aid to cities in the region.

Ordinarily, transfer payments for utility

services such as water and sewer account fxzfergov emm EIHGI ﬁﬂ ﬂ?! CHII

for a large percentage of intergovernmental

transfers. However, evidence of transfers are common. Nine
intergovernmental cooperation is in fact . mﬂagﬁrs share the: cost of fi

more robusi. Nine villages share fire ] prafemgn semﬂes e;_g}et fowns 5
protection services, exchanging nearly a - share pubkc safe@ costs;

million dollars per year among them. .
Nearly the same amount is exghanged ;anﬂﬂwr EIGWH rawns Share fhe_;_-;.
among 11 local towns for snow removal ' !GOSFS ﬂf snaw ?‘Emﬂ‘ll'ﬂi SEWHJ‘ES*
services. Eight towns account for a quarter e
of a million dollars a year in shared public
safety costs. Shared services agreements
range across a wide spectrum of other services, from solid waste and transportation to data
processing and dog control.

3. Differential Tax Burdens: Can Places Be Compared?

A third local government finance issue concerns the differential tax burden faced by
residents across and within different municipalities in Erie County.

Table 7-3 has been labelled, "Is There a Differential Tax Burden?" for a reason. Like
the data sometimes reported in the popular media, the numbers appear to indicate that
residents in the more densely developed and heavily settled places pay higher taxes for
residential properties of identical assessed value. The range of variability on properties with
the same assessment is as high as 127 percent, which implies vast differences across
municipalities in the bundle of services provided.
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Table 7-3

Is There A Differential Tax Burden?
Residential Property Tax Burden, by Jurisdiction, 1993
Hypothetical $100,000 Home

Municipal County Total tax Total taxes Equalization Total equalized
Name tax rate (%) | tax rate (%) | rate (%) on $100.000 rate (%) taxes on $100.000
property property
Erie County (Average) 4.90 11.24 16.15 $1.614.73 90.94 $1.468.41
Cities (Average) 11.52 9.44 20.96 2096.21 94.04 1971.28
Suburbs (Average) 4.42 11.37 13.80 1579.32 90.71 1432.79
Buffalo city 17.88 11.20 20.08 2907.56 T4.74 2173.11
Lackawanna city 4.60 8.44 13.04 1303.69 104.53 1363.01
Tonawanda city 12.09 8.69 20.77 2077.38 102.83 2136.17
Alden town 2.06 10.22 12.28 1228.27 83.07 1044.89
Alden village 242 10.22 12.64 1264.49 85.07 1075.70
Amherst town 3.84 9.65 15.49 [1548.96 86.12 1333.96
Williamsville village 6.07 9.65 15.72 1372.39 86.12 1354.14
Aurora town 333 9.93 13.26 1325.80 83.85 1111.68
East Aurora village 2.00 9.93 11.93 1193.30 83.83 1000.58
Boston town 2.65 9.52 12.17 1216.65 89.63 1090.48
Brant town 4.45 7.11 11.56 1156.40 119.42 1380.97
Farnham village 3.03 7.11 10.14 1013.75 119.42 1210.62
Cheektowaga town 8.06 10.80 18.86 1886.20 80.06 1510.09
Sloan village 8.06 10.80 18.86 [886.20 80.06 1510.09
Depew village 7.30 10.80| 18.10 1810.00 80.06 1449.09
Clarence town 2.52 .08 11.60 1160.10 90.80 f1033.37
Colden town 3.89 9.60 13.49 1348.85 87.39 1181.46
Collins town 390 8.40 12.30 1230.00 10173 1251.53
Gowanda village (pt.) 3.81 8.40 12.21 1221.00 101.75 124237
Concord town 4.80 10.00 14.80 1480.00 84.54 1251.19
Springville village 1.80 10.00 11.80 1180.00 84.54 997.57
Eden town 6.27 10.48 16.75 167536 80.74 1352.69
Elma town 3.77 94.13 97.90 9789.50 8.90 87126 *
Evans town 7.90 7.86 15.76 1575.70 108.74 1713.42
Angola village 3.78 7.86 11.64 1163.60 108.74 1263.30
Grand Istand town 3.60 10.74 14.34 1433.80 80.74 [157.63
Hamburg town 6.00 192 13.92 1391.90 105.98 1475. 14
Hamburg village 2.65 7.92 10.57 1037.00 105.93 1120.21
Blasdell village 2.65 7.92 10.57 HI37.00 105.98 1120.21
Holland town 4.18 7.20 11.38 1138.00 120.77 1374.36
Lancaster town 4.79 7.80 12.39 1259.00 107.87 1358.08
Lancaster village 2.64 7.80 10.44 1043.60 107.87 1125.75
Marilla town 5.00 9.16 14.16 1416.00 90.08 1275.53
Newstead town 2.31 10.80 13.11 1311.00 78.38 1030.18
Akron village 1.92 10.80 12.72 1271.80 78.58 999.38
North Collins town 7.98 10.59 18.57 1856.88 80.78 1499.99
North Collins viliage 5.18 10.59 15.77 1576.80 80.78 1273.74
Orchard Park town 3.00 8.33 13.33 1332.90 99.30 1323.57
Orchard Park village 4.36 8.33 12.89 1289.00 99.30 1279.98
Sardinia rown 232 7.56 9.88 988.10 110.31 1089.97
Tonawanda town 6.17 [0.61 16.78 [678.00 §1.92 1374.62
Kenmore village 3.21 10.61 13.82 1382.00 81.92 1132.13
Wales town 1.40 9.74 1114 1E14.00 85.69 954.59
West Seneca town 11.99 10.38 2237 2237.00 79.88 1786.92

* Elma has no general town tax, the 5.77% rate in the municipal tax rate column is for the town highway
tax only. Eima collects its taxes on property through special district taxes.
Source: Erie County. Department of Budget, Management & Finance. 1992 Annual Report



In fact, the data in table 7-3 are problematic. Because localities have considerable
latitude in selecting the quantities and quality of services, costs are likely to vary widely. An
example of non-comparability is that financial data for the City of Buffalo include school
district finances, but data for other municipalities, which have independent school districts, do
not. The amount of ratable industrial and commercially developed land in each jurisdiction
also varies widely. Tax equalization rates published annually for all local jurisdictions
compare only those service delivery costs financed by the property tax.

In the great majority of cases the tax burden is smaller for villages than for their
surrounding town or nearby cities, although there are a few exceptions (namely the villages of
Alden, Williamsville, and Sloan). One reason is that the scope or quantity of public services
within a village is typically smaller than that of its surrounding town. Another is that village
governments are more likely to share services and equipment or to contract with other
governments in order to reduce overhead costs, thereby reducing ratepayer burden.

An additional factor affecting comparisons of tax burdens is the presence of school
districts and dependent assessment districts. Every household in the county is associated with
one or more special-purpose entity that
levies taxes over and above municipal and
county taxes. Depending on the number

Far numemug reasﬁﬂs, and_ type of special-_purpose enFitieg, within
- which 4 household is located, it will have

SHHp kmc 74 msemm {}f Iﬂﬂd some additional tax burden, ranging from
..mx_ bﬁ? deﬂs for c&mpﬂf‘ tIﬂPE . negligible to quite substantial.
purposes are wrtuaﬂy
- m{;anmg{ggg _ e Given these factors, simplistic

presentations of local tax burdens for
comparative purposes are virtually
meaningless. To illustrate this point,
consider a sample of four residential locations in different parts of the Town of Amherst
(table 7-4 and map 7-1). Assume that at each location is a hypothetical residential property
assessed at $100,000. Because each property is served by separate and unique service
districts, four ratepayers pay four different tax bills, despite owning homes of equal value in
the same jurisdiction. Although general town and county taxes are identical at $1,562,
variations due to school and other district taxes yield tax burdens that range from $4,246 to
$5,128. Stated differently, it is possible to observe as much as a 20 percent variation in
property tax burden on homes of equal value inside the same town. Simplistic comparisons of
tax burdens across municipal boundaries cannot capture these important distinctions between
places.
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Table 7 - 4
Comparative Tax Burdens: Town of Amherst

Tax Location 1 Location 2 Location 3 Location 4

Total Valuation $100,000 $100,000 $100,000 $100,000
Percent School Tax 1.50% 2.23% 1.97% 2.49%
School Tax $1,496.00 $2,226.00 $1,973.00 $2,485.00
General Town $417.09 $417.09 $417.09 $417.09
Highway 179.41 179.41 179.40 179.41
County 220.48 220.48 220.48 220.48
Library 83.42 88.42 88.42 §8.42
State Mandate 656.51 656.51 656.51 656.51
TOTAL $1,561.92 $1,561.91] $1,561.91 $1,561.91
Speci istrict Taxes

Fire Protection $198.11 $124.21 $141.64 $160.36

Light District 115.54 28.12 291.36 87.21

Central Alarm 24.13 14.24 16.23 19.23

Water District 19.19 3.58 5.87

Water District 26.98 6.85 20.00

Water District 161.96

Garbage District 326.62 192.11 216.37 259.88

Sanitary Trnk Sewer 138.86 106.84 119.74 443,49

Sanitary Trnk Sewer 267.99 28941 474 .40

Sanitary Trnk Sewer 6.30

Storm Water Drain 64.81 271.90 65.18 110.73

Storm Water Drain 66.42
TOTAL Special District $1,188.54 $1,265.64 $1,350.80 $1,080.90
TOTAL TAX $4,246.46 $5,053.55 $4,885.70 $5,127.81

Source: Town of Amherst Taxes and Assessments 1995




Residential Locations for Comparative Tax Burden Analysis

Map 7-1 Town of Amherst

N. Campus Blvd.

Maple Rd.

{‘ N. Bailey Ave./

/" Village of Williamsville




4. Per Houschold Expenditures

The final issue of local government finance is interpretation of per household
expenditure data. As localities make decisions about their expenditure budgets, frequently
they face tradeoffs between quality and cost. Voters and their elected officials are keenly
aware of how much quality they are prepared to insist upon and what price they are willing to
pay. To interpret a locality’s high per capita or per household cost as evidence of economic
inefficiency of its government may mask taxpayers’ commitment to quality with respect (o
public services. Similarly, low per capita cost of government services may have less to do
with putative efficiency in service delivery
than it does with service deficiencies. As
with tax burdens, comparative judgments
that use per capita expenditures to assess
which local governments are most efficient
run a serious risk of mismeasurement.

- ecmwmzc snejﬁaenc may
To illustrate this point, consider the  mask taxpayers’ m;nmﬂ HE,
data in table 7-5, which show 1992 : quafu}r with res;;eﬂt it
expenditures for parks and recreation " services.
services for selected municipalities. The
data indicate a wide range in per household
costs for total parks and recreation spending
and separately for parks and recreation expenditures. One might speculate on the reasons
why the Town of Clarence spends over $125 per person on park facilities while the Town of
Amberst spends $24 per person. Facility
size? Construction date? Number or type
P R of facilities? Similarly, why might the
- Why migfl?f' one j!tﬁStﬁEIﬁm Town (}f Alden spend _$24 per person for
spe nd more per person than recreation when the City of Tonawand.a
i - spends only $9 per person? Fewer private
' u:mather on parks and r. ecremn - options and therefore greater demand?

_ services? Facility size? ..~ More highly trained or paid personnel?
Construction date? Number or
type of fax:dzﬂes ? Fewer private

There are numerous plausible
answers to such questions. It may be that

'ﬂpﬂﬂns? Gr eater demandf’ : residents of these jurisdictions have very
. More highly trained or paid . different demands for parks and recreation
. personnel? There are - services and convince their elected officials

to allocate funds accordingly. Alternatively,
demand for parks and recreation services
may be identical across jurisdictions, but
localities make different arrangements for
provision: some may contract for services with private or other public agencies, while others
produce services in-house. Perhaps large per household costs in one year signal a one-time
major expenditure in order to start a new program or complete maintenance that had been
deferred on a recreation facility. Or it may be that one locality is indeed wasteful while
another is frugal in its parks and recreation operations.

- numerous plausible reasons.
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Drawing inferences from per household expenditure data is risky business. Even
more risky, given the variety of reasons for per capita spending differentials, is drawing
inferences from comparative spending data across jurisdictions. One simply cannot tell from
per capita spending alone whether a jurisdiction spends "too much” or "too little" on a
service.

These observations make clear how

difficult it is to understand contours of the D P : i
. . . : WL Fron -PpEer
tax and services landscape in this and other | ng inferences fro 2

metropolitan regions. The historic absence fzausehﬂld expenditure data
of regionwide systems of local government risky business.

financing in the United States has resulted in i

a tableau of fiscal responsibility in
metropolitan areas that is as uneven as the
distribution of poverty or economic development.

The actual variability in the finance costs of local public services is an outgrowth of
the unusually large range of choices available to local governments in arranging for and
delivering those services. One must evaluate with care assertions about the financial status of
area municipalities.
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Part 111

Patterns of Service Delivery in Erie County

Part Il focuses on service defivery, often the most visible of the public
sector’s tasks. Whether governments provide a service, how often, how well,
and at what cost are daily concerns of residents and businesses. Indeed, how a
community resolves service delivery issues has enormous influence on quality of life

and, by extension, on the political fortunes of elected and appointed officials.

Chapter 8 first provides an overview of three commonly misunderstood concepts
of service delivery: service efficiency, level of centralization, and
degree of privatization or nonprofitization. It then discusses the concept
of a regional continuum, which provides a useful framework for assessing service
delivery arrangements. Subsequent service profiles summarize service delivery
arrangements for 16 common public services: planning, economic development,
transportation, roads, housing, water, sewer, solid waste, fire protection,
emergency medical services, police, courts, social services, health, libraries,
and parks and recreation. Each profile outlines the structure of governance
for the service, the evolution of that structure, financial considerations of

service delivery, and key issues of governance for regional deliberation.



Chapter 8:

Service Delivery

No government function is more basic to local taxpayers and businesses than service
delivery. Service delivery provides a contact point with government: the crossing guard who
shepherds schoolchildren, the road crew that fixes potholes, the municipal clerk who issues
marriage licenses, and the librarian who checks out books are the envoys between a

government and its people.

Dimensions of Service Delivery

Although provision of certain services may be mandated by law, specific
arrangements for how to actually deliver those services are typically not mandated. Not
surprisingly, service delivery arrangements vary widely. Depending on an area’s history,

politics, demographics, economic structure,
local finances, consumer preferences, and
legal constraints, a region may organize
service delivery in vastly different ways.

Three commonly misunderstood
dimensions of service delivery are
particularly salient: the nature of efficiency,
degree of centralization or decentralization,
and the status of private or nonprofit entities
in service delivery.

The Nature of Efficiency
There is considerable confusion

about the concept of efficiency. For a
service to be efficient requires that it meet

;;S‘ervme d’e!we:'j: prgvzder o
contact point with govern
the crossing guard who
-lsfféepfzerds sr}?zfaﬂlckﬂdren' the

:rke munmpai cierk who zssua,;
 marriage licenses, and the .
 librarian who checks oui.bwk :
are the envoys between a "
- government and is people.

two basic criteria: first, that it be provided in the quantity and quality that people want; and
second, that it be produced at the lowest possible cost (see Appendix A for elaboration).

Efficiency is thus more than a simple measure of cost or consumer preferences.
Rather it is a combined measure of value, or colloquially, "bang for the buck."”

As such, efficiency takes into account service quality, quantity, and cost. Gauging
efficiency requires detailed information on consumer preferences, production processes, and



service output, both in quality and quantity
terms. Because these data are rarely
collected and hard to measure, determining
whether something is efficient is difficult.

As a consequence, easy-to-measure
cost variables like expenditures per person
are often though erroneously used as
substitutes for the concept of efficiency.
The typical presumption is that the lower

Far a,servwe ‘tﬂ be eﬁ’iawnt
 requires that it meet two bamc
criteria: first, thatitbe
provided in the qmmmy and
 quality that people want; and
- second, that it be pmduced ar

Iowest pass;bfe cost.
the expenditure per person, the more -
efficient the service delivery. A least-cost
approach that does not consider service
quality, however, does not equate to efficiency. Indeed, it might well be that high costs per
capita are more efficient than low per capita costs, given the quality of service outputs and the
nature of consumer demand.

One aspect of service delivery that is often viewed as inefficient is duplication of
service. Duplication may in fact be inefficient if the costs of duplication cutweigh the
benefits. Yet this is not automatically the
case. For many services, duplication is
essential for ensuring that back-up provision
is available in the event of service
interruptions or emergencies. Just as users
of computer technology are wise to
duplicate or back up their work on
diskettes, so systems of governance are wise
to duplicate or back up their services in one
or more agencies. Few would argue that
back-up providers of health and public
safety services, for example, should be
abolished to eliminate service duplication.
The duplication itself is what guarantees
adequate service levels.

4 Iusx: as users af ﬂmrgouter o

5 gdfskeﬂas

; ﬁg@vmmme a‘re wise a;g
duplicate or back up tke;r
faerv;ces in ﬂm? r;lr more.

Degree of Centralization

A second service attribute of interest is the degree of centralization or decentralization
in service delivery. Services may be arranged at a variety of levels, from the highly
decentralized level of the individual to the highly centralized level of global provision.

The degree of service centralization depends on a number of factors:

®  legal provisions (at what levels can entities legally provide the service?);

®  geographic dispersal of service beneficiaries (Who wants and needs the service?; where
are these potential beneficiaries located?);
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®  ingtitutional capabilities (Which entities have the technical, financial, and managerial

resources to provide the service?);

®  historic arrangements (how have services been provided in the past?; is there a history
of cooperation or competition among service providers?); and

. properties of the service itself (is the service subject to economies of scale?; how
varied are preferences for the quantity and quality of service provided?; how much
service uniformity do customers desire?; does the service generate effects that spill

over jurisdiction borders?)

.Semces mﬂf geagr@pkmaﬂy
dispersed customers, a narrow
range of ﬁrefermms mpzta!—-
intensive technology, and
 effects that SEIH over service
_ @area» baundf:mes rend to be
felan ve!_};r t:‘femmhzed.

these are often provided at the regional level.

By contrast, services that are labor-
intensive, subject to a wide range of
preferences, generate few effects beyond
their service area, and have geographically
concentrated customers tend to be
decentralized. Recreation services, for
example, which tend to be labor-intensive,
generate few spillover effects, and are
associated with a wide range of preferences
in service type and quality, tend to be
provided at the relatively decentralized
municipal scale. Other services with these
attributes include elementary education and
police patrol.

mde range o f preferemes,
. generate few effects bgyand
_ their service area, and have
geagmpkmd{}* trﬁ:fmentmr&d
customers. rend to be
decentralized.

Services with geographically
dispersed customers, a narrow range of
preferences, capital-intensive technology,
and effects that spill over service area
boundaries tend to be relatively centralized.
Sewer services, for example, which are
capital intensive and associated with narrow
range of preferences -- everyone wants
about the same level of service, regardless
of ethnicity, race, class, or other attribute —
are often regionally provided. Other
services with these attributes include
airports, transit, and water; not surprisingly,

There are numerous ways to centralize a service when appropriate. Among these are
assignment of the function to a regional or state government, creation of an areawide special-
purpose government, and shared services agreements between two or more governments. The
efficiency advantages of centralization are hotly debated (see Appendix A); empirical evidence
generally contests the notion that service centralization is more efficient.



Level of Private and Nonprofit Service Provision

Virtually every “"public” service, from fire protection to health to recreation, was once
provided by private agencies, especially to people who could afford private contracts. As
high-density urbar living became more prevalent through urbanization and industrialization in

the late 19th century, the need increased for public control over services.

In addition to

safeguarding public health and safety, public provision enabled equitable and uniform service
provision irrespective of socio-economic class of customers.

Today service delivery arrangements span a continuum from purely private to purely
public, with numerous hybrid cases in between. The specific degree of private or nonprofit

activity depends on numerous factors:

legal provisions (What are the legal constraints on formation and operation of private

political ideology (does the society support private markets?, centralized planning?,

interest and capability of private providers (can private sector entities make a profit?

do public sector agencies have the technical and managerial resources to provide the

the extent and capabilities of the nonprofit sector (do appropriaie nonprofits exist?

societal preferences for service equity (how important is it that services be provided at

°
and nonprofit entities?);
°
other?)
°
service?);
[ ]
are there sufficient donors to fund programs?);
.
uniform levels to all residents?); and
°

by individuals?)

. prqﬁt” 'Dﬂ pubm: sector
agencies have the technical and

. managerial capabilities to
pmwde the service? Are ﬂzere
sufficient donors to ﬁmd non-

pmﬁt progrms"
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properties of the service itself (for example, can the service be consumed and funded

Private provision is most
appropriate for services that are divisible
(that is, can be priced for individual users),
command sufficient demand to make a
profit, and do not require universal or
uniform service levels. For example,
recreation services such as skiing and
bowling are ordinarily private, given the
potential for profits, the ability to charge
patrons individually, and the lack of
pressure to provide a standardized level of
these services to every resident.



By contrast, public provision is most appropriate for services that are not divisible,
warrant collective funding, and require standard service levels to protect public health, safety,
and welfare. Transit services and low-income housing, for example, tend to be operated by
public agencies in part because private providers cannot make sufficient profit to provide these
services and because their availability to all residents is considered socially desirable.

Nonprofit provision is most
appropriate when there are specific target

populations that require or demand a higher Nﬂﬂp fﬂﬁt P FOVISION 1S most

level of a particular service, and when there app Fﬂ}? m Wken tker €. We :
are sufficient public or private donors :Spﬂﬂ;ﬁc mrget p@puﬁatwns :har 1
willing to fund that service. The American FEQ’HH"& or demand a k;gﬁgr :
Heart Association, for example, provides level of a particul lar service m

special research, education, and counseling vhen the ‘ont public
services for persons specifically interested i~ Y/*¢¥ L€ € are Suﬂmm"- ;i
heart disease. L or prnrate donors wdfmg to

:'_fund that service.

These generalizations aside, the
lines between public, private, and nonprofit
sectors are increasingly blurred. There are
virtually no public services that do not or can not have a private or nonprofit counterpart. At
the same time, public agencies increasingly
exhibit private sector tendencies, such as
operating profit-generating corporations or

me IIHES berw&’ﬂ pubkc v : raising revenues from user fees and charges.

Customers routinely support public, private,
P H}-’ate argd Rﬂ}l P mﬁ L sec,tam and nonprofit libraries, recreation facilities,

- ar E umr ﬁﬂﬂftgij’ Abjunfd ; o _‘ health facilities, water purveyors, security
i D e forces, education facilities, and other
services. Interestingly, many "new”
services, such as environmental protection
and information management, have since their inception come in public, private, and
nonprofit models.

There is no single public-private-nonprofit mix that is optimally efficient. Depending
on an area’s goals for a particular service, however, it may lean toward one or another sector
as the primary service provider. Private delivery enables the well-to-do to opt out of the use
of or reliance upon public services. Persons of more modest means do not have such a
choice: If the public sector doesn’t provide a needed service, those with low incomes must
often go without. The public sector is obligated to serve all residents. Private organizations
are under no such mandate, except insofar as it is stipulated by contracts they enter into with
governments. Nonprofit providers also selectively serve customers due to the need to impress
private donors who support the nonprofit’s operations.

Arranging versus Delivering Services

Adding complexity and nuance to the notions of efficiency, centralization, and
privatization is a fourth dimension of service arrangements. The tasks of policymaking,
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financing, arranging for, and actually

delivering a service may be performed by Th e pubk ¢ S E ctar i 5 ﬂbﬁ g Atk : d m
different entities. For example, a town

might arrange for solid waste collection by serve all residents. Private i
contracting with a private firm, which in organizations are under no su;:fg.; -
turn performs the actual weekly pickup of mg}gd‘m‘g’ gxcgp[ ngfar as.
curbside garbage. A village might arrange govemnj ¢ (mtrm s,tqgu Iate‘ :

for snow plowing services by joining with et
other municipalities to form a road :
maintenance district, which actually plows Jzke:wm E&feﬁa«wdy servﬁ

the snow. A state agency may set minimum p.:}temml fusf&mem
standards for air quality, but leave the L 5_? i :
financing and achievement of those

standards to local government.

Separation of service tasks means

Oﬂ'en ﬂRE?'fOG;:' & d is that Ik e . that even small units of government can
------ remain economically and politically viable.
tasks of Pﬂhcymgr L Achieving economies of scale in service
financing, arranging fﬂ!' ami provision, for example, does not require
ﬂcmy dg{;pen;gcr a service consolidation of many small governments
may 13 E P erfﬂmwd by d&jfemnt into a single large government. Rather,

small or fiscally stressed local governments
could agree to share services or equipment
with one another or, alternatively, transfer
service responsibilities to a higher-level
government. In this way small units meet service demands at reasonable cost without
sacrificing political autonomy. Task separation also means that individual governments may
not control policy decisions even while they finance or actually provide the service.

The Regionalism Continuum
S Two important and commonly
i Regwm{zsm .Ekﬁuld be SEE’/H HS ~ misunderstood facets of regionalism are
@ series of continua each o that
: mﬂfsunngmg degree ﬂf 1) regionalism is not an either/or
regionalism for different condition; and
~ dimensions of governance, such
as cﬂnunuﬁng ngms Eemlié 2} regionalism is not an ideal state.
caﬂabamnans, Tegwmd Sl g Regionalism should be seen not as
- identity, aﬂd fax rewnue _ an either/or condition that either exists or
shmng S .. does not in an area. Rather, regionalism

o . should be seen as a series of continua each
: measuring the degree of regionalism for
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different dimensions of governance, such as commuting patterns, service collaborations,
regional identity, and tax revenue sharing.

For example, a region with relatively isolated, economically self-sufficient
conuounities that cooperate in a tax base sharing program might be represented by the
following points along a regional continuum:

Commuting Service Sharing Identity
Shopping Fiscal Sharing

M ° ° ° °
Low High
Regionalism Regionalism

Commuting and shopping patterns in this fictional region are relatively localized or
decentralized, relative to patterns of service or fiscal sharing. Area residents have a high
degree of psychological identity with and commitment to the region as opposed to their local
community.

Levels of regionalism along a continuum are relative rather than absolute. There is
no quantitative measure of regionalism, which makes metropolitan comparisons difficult.
Nonetheless, the regional continuum framework allows a region to assess its relative levels of
regionalism for different dimensions of
governance and also to track these levels
over time by monitoring the direction of

Tke mgwnmr “mﬂnuum - movement along the continuum.

fI’ mﬂgwark Em!ﬂs 5 regm to it Different tasks within a single
ﬂSSESS Hsrﬂmﬂf _gﬂ’ﬁlﬁ ﬂf . service may fall at different positions along
regionalism for different = aregional continuum. For example, some
dimensions of | governance and . police functions, such as forensics or central
GIS o to H*ucﬁ these IQREIS over ¢ investigation, may be at the high end of the

regionalism continuum while foot patrol
time by ﬂwmmnng the falls near the low end of the continuum.

;rdzrec;tz{fﬂ of ma;femenr along | rke - Sheriff patrols, which serve selected areas,
c&nﬁnuum ; ; might fall at an in-between position along
: : the regionalism continuum.

The second key point about regionalism is that it is not an ideal state. High
regionalism is not inherently superior to low regionalism. For some services, for example
recreation services or parking, municipal-level control is appropriate. To regionalize such
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services would create inefficiencies in the T ———
form of diseconomies of scal_e gnd restraints Hzgh rgginmiism; is not

on consumer preferences. Similarly, R b e
bureaucracies that have grown so large as to m‘&e‘r *?fu{j?‘@#pem v m
prohibit personal service or flexibility could  regionalisnmi. G
improve efficiency by moving away from T e :

regionalism toward greater localism. For
other services a move toward greater
regionalism may be appropriate. The key consideration for a region is whether the existing
position of the function adequately meets resident and business needs.

Patterns of Service Delivery In Erie County

To explore structures of service delivery and levels of regionalism in Erie County, we
examined 16 key public sector functions: planning, economic development, transportation
(airports, rail, transit, and port), roads, housing, water, sewer, solid waste, fire protection,
emergency medical services, police, courts, social services, health services, libraries, and
parks and recreation. Several other functions, including education and utilities, were not
examined in part because they are the primary responsibility of nonmunicipal agencies. They
may be covered in subsequent Governance Project analyses.

The service profiles that follow summarize findings of these investigations. Each
profile contains an overview, the structure of governance for the service, evolution of that
structure, the financial framework for service delivery, and key governance issues associated
with the service. Although the public sector remains the central focus, each profile indicates
the role played by private and nonprofit entities in delivering the service.
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Service Profile #1:

Planning

Overview

Planning is a public service in evidence at all levels of government. At the federal
and state levels, planning is more often included as part of particular policy-based departments
such as transportation, housing, and environmental quality. At the local level, planning
occurs not only in service-specific agencies or departments, but also in separate departments
devoted to planning as a general municipal function. The power to plan is a closely guarded
municipal function, given by state law to the locality.

Planning as a function of government embodies three key dimensions. Planning is:

® a community service. Planning consists of numerous functions including

policymaking, master planning, land use regulations, design, economic development,
and the regulatory functions of zoning, subdivision review, and code administration.
The substance of planning has direct bearing on community quality of life, from the
economic appeal of the jurisdiction to new investors and residents to the style of street
signs in historic preservation districts and the presence of affordable, safe housing for
low-income residents. Though seen by
some as expendable, planning as a day-
to-day, comprehensive community

service has as significant and lasting Plamung k&.i‘ di?’ﬁﬂt he &ﬂﬂg

an influence on public health, safety, G R SR e g

and welfare as virtually any other iy On COnmUnuy. quality of life,
governmental function. ' fmm fke economic appeal of

the _,mnsd‘mﬁﬂn to the style af -

L a professional practice. Planning street g;gns in historic ;

reflects the financial c?mmltrpent of a I)}'ESEW MMM &SI?‘E cts to the
government {0 professional rigor and

institutional reform through its staffing ; 'P"' e’gence ﬂf aff ordab!e, Sﬂﬁf
and budgetary practices. The practice ‘housing ﬁ}! Iow-mcame :
of planning is increasingly carried out j‘gﬂdenfg

by trained planning professionals in
communities nationwide.

L] a political function. More than many functions, planning evidences a clear
democratic link to citizenry through an elected or, more commonly, appointed board
of citizens that reviews and otherwise makes decisions affecting local development.
As such, planning illustrates the benefits and pitfalls of local political democracy with
its rich practices of public hearings, citizen reviews, and regulatory oversight. At a
basic level, the nature of a planning board’s power and influence is the bellwether of
political commitment.
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Governance Siructure

Through Article 9 of the NYS Constitution and also through the Municipal Home
Rule Law and the Statuie of Local Governments, New York State delegates to the cities,
towns, and villages the power to establish
land use controls. These localities are able
to enact laws to ensure the public safety,
health, and moral and general welfare of the
citizenry. This legislation enables localities

: Im p!annmg bﬂﬂf‘d o EI?.RE’?' . ~ to execute and administer laws regulating
- nte d volunte ers, or fk ; ; : land use, however it does not require them
appoi I ﬂ €  {odosoinany particular way. Ultimately,
 elected Ie'gfﬂaaw bﬂdf mg I& ~ local development is subject to the controls
. per;;f“arm pfcmmﬂg ﬁmmans designed by each municipality. The
~ primary responsibility for such planning is
vested in the local planning board.

Every municipality in Erie County has the equivalent of a local planning board. In
most cases, the planning board is comprised of volunteer members appointed by the chief
executive, the legislative body, or both. In others, the elected legislative body performs the
duties of a planning board. In either case, local bodies produce their own mode of review
and requirements, prepare or arrange to have prepared a comprehensive plan and other area
plans, direct the work of professional staff, if available, and institute procedures for public
hearings and actions based upon citizen input. The main activities of the local planning board
are to vote recommendations to the municipal governing body regarding zoning changes,
authorize building permits, enact and enforce subdivision controls, initiate and update
comprehensive plans, and perform other duties related to land use.

It should be noted that nowhere is it
required that planning be administered by
professionals. As a condition of

not have any planning experience, opening ‘
the way for appointments that are primarily no H-p Fﬂf E‘gswrmf plan; HEI’S

political. In most jurisdictions in the county  S€FVing Hﬂﬂ*‘f?fﬂffﬂmm
there are "non-professional” planners : -
serving "non-professional” boards.

Most towns and villages also have a
separate zoning board, comprised of members different from those on the planning board --
which undertakes appeals of the planning board’s decisions regarding land use. Typically, a
zoning board considers issues of zoning variance recommended by the planning board,
approved by the legislative body, and administered by a public official.

The Erie County Department of Environment and Planning (DEP) provides oversight

and review as well as technical assistance on a project-by-project basis. Legally it is not
permitted to supplant the local land use authority, nor does it have the capacity of fully
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supporting local planning needs. Thus the county staff functions in a decidedly "reactive”
way responding to requests from the town clerks to review and coordinate local zoning actions
influencing land use within 500 feet of any municipal boundary. The county staff works with
municipalities on other actions, if asked and if resources are available.

Like all other local governments,

Erie County, too, has a planning board :

called the Development (Péoordiliting Board. Tke Gniy mcﬂjj um{ﬁﬂwﬂf Wit
Made up of 15 members appointed by the full-time Pr ﬂfﬁﬂﬂnaﬂy staffed
County Executive, the board’s primary : p@;mng_ depmffmem?saam Erie
function is to review the annual capital  County, the City of Btiffalo,
budget and, in concert with the DEP staff, - m rke fowns Qf Amk Erﬂf an

to prioritize the capital program of the
county for the County Executive, even
though it does so without a countywide
master plan.

H’amburg

The only local jurisdictions with full-time professionally staffed planning departments
are Erie County, the City of Buffalo, and the towns of Amherst and Hamburg. When
detailed technical assistance has been demanded, some municipalities have maintained
standing arrangements with private consultants to be the "planner of record."

The City of Buffalo provides planning services through the Department of Community
Development, headed by a Commissioner of Development and broken into two divisions: the
Division of Development and the Division
of Planning. The Division of Development
e ; S . is responsible for review and oversight of
: Wuhauewmayarm;dnew = real estate and federally fur(lged CGc;mmunity
SRS T e e ey Development Block Grant (CDB
; Hrgmg’lsf mm HUB,BH_}? am_ S - construction projects and contracts for
Division of Planning hos begun  ~  pyilding community facilities. During the
_ fo prepare targeted sﬁfategm . last five to six years, the Division of
Pj&ns fg;- sp&c;ﬁ“c ThiE B - . Planning has been reduced to working

1 ergkbﬂrh oods an d an updam f;llmost exc'luswely on zoning and land use
issues. With a new mayor and new urgings

of the Compr Ehem”’e P lan for . fom the Department of Housing and Urban
the CIQ‘ e - Development (HUD), it has begun to
: g Sieiio....... prepare targeted strategic plans for specific
neighborhoods and an update of the
comprehensive plan for the city. The
Division of Planning reports and makes recommendations on these activities to the Buffalo
Planning Board, Common Council, and Mayor.

Planning as a professionally-facilitated service of land use regulation and oversight is
found only in the largest jurisdictions. Although most towns and villages produced some
form of a comprehensive plan using federal funds in the 1960s, most of these plans have
never been updated and in many cases, it is reported, they have literally been lost. The most
common working planning document in the municipalities of Erie County is the municipal
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m zoning plan—the ongoing record of the

decisions of the zoning board of the
Mhough HIQSI tﬂwns ‘mé jurisdiction. In the vast majority of smaller

villages | p?‘ oduced some fﬂr n 9f towns and villages these activities of

a mﬁwrekenmve pﬁ}ﬂ usmg ©  planning and zoning remain essentially
fedgrﬁi fundg n ﬁw 19603 ‘most  volunteer efforts of citizen review,
ﬂf these Pm hare REPEJ‘ been .. recommendation, and regulatory oversight.

------- The practice of planning as either a
updated and in many cases, it is comprehensive indicator of regional change

reported, fkf’? M"E ﬁtﬂ" ﬂH}’ . or as a special policy function is rare. The
I}em ESI. : | major exceptions are environmental policy

o initiatives of the DEP and comprehensive
plan preparation in the Town of Lancaster
and City of Buffalo.

Evolution of Governance Structure

The formal practice of successful planning goes back many decades in Erie County
and in the City of Buffalo. There were two key early city planning history events. The first
was the planning and development of the City Beautiful-based, integrated, citywide parks
system designed by Frederick Law Olmsted. As discussed more fully under the Parks and
Recreation profile, the city employed the redoubtable Olmsted, who designed the famous
parkway system, including Delaware Park, Front Park, South Park, and Humboldt (now
Martin Luther King, Jr.) Park.

The second event was preparation of
the Comprehensive Plan of the City of
Buffalo initiated in 1926 by the City R e :
Planning Association of Buffalo. The plan,  The formal practice of
which was both produced and in large part sucee. .i'sfuf- pl’aﬁnmg g"ée;‘i back

implemented by the city, proposed a "civic -
center," replete with the Statler Hotel and many decades in Erie County

City Hall. -ami’ tﬁe C:ty af Buﬁafa

Over the same period, the region
was not without its efforts at regional
planning. Between 1925 and 1947, the Niagara Frontier Planning Board worked to add an
element of coordination and cooperation to the regional development process. After World
War II this effort was split between the Erie County Planning Board and the Niagara County
Pianning Board. Federal matching funds in support of comprehensive planning and regional
oversight and coordination of planning and policy was the impetus for a new regional effort,
the Erie-Niagara Regional Planning Board, in 1961. This latest agency of regional planning
was most successful during the years of fiscal federalism, when federal aid to local
governments was at its height and the board served to monitor the expenditure of these funds
in light of integrated, comprehensive plans or directions for regional and local development.

Because of the federal stimulation of comprehensive planning at the local level, at a
minimum area municipalities today have zoning plans covering their jurisdictions. However,
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as with the initiation of the Erie-Niagara
Regional Planning Board, many

current land use practices of planning,
including comprehensive plans, zoning

3.fP£annmg pmmces are not 50
much grounded in the nch

 traditions of the 1926 : regulations, and subdivision controls, are
:Cbm_pmkgnswg P{,gn gf t}fge Cyjy not so much grounded in the rich planning
: sﬂf Bﬂﬁafa or t}'ze e my refﬂrm - traditions of 1926 Comprehensive Plan of
28 -~ the City of Buffalo or the early reform
: eﬁb ris ﬂf the Nig Mga‘m“ Fr ﬂﬂnﬁr ~ efforts of the Niagara Frontier Planning
B Iﬂnmﬁg Board as they are in Board as they are in the carrot and stick
the carrot and stick efforts of efforts of 1960s fiscal federalism. The local
1 96{}3 ﬁ.SMi fzderalwm -~ move to comprehensive planning was an

expedient one, stimulated by the fiscal and
legislative efforts of the State and the
Federal Comprehensive Planning Assistance
Program dating from the late 1950s through the mid-1970s.

These federal funds, allocated under ™= ST
section 701 of the Federal Housing Act i G
produced a whole host of planning efforts at - E-Rggmm P mmng by !he Eﬂe o
. the regional as well as the local level. With Niagara Planning Board has ”H :
the demise of these federal categorical grant but d!SﬂppEHF ed, mmzmzzarl bJ’ i 32'
programs (along with A-95 reviews and the dgcfmmg funds and no I;ohf,;caj
grants under 701), New York State was left cansnm on cy.
to offer only limited assistance to planning
and zoning in municipalities. Regional
planning by the Erie-Niagara Regional
Planning Board has all but disappeared, minimized by declining funds and no political
constituency.

Financial Framework

There is no direct revenue stream either produced by planning or otherwise dedicated
to planning. The planning agencies of the cities and the county all have at least advisory
involvement in the expenditure of federal funds or capital budget allocations.

The pattern of expenditures by municipality is uneven. According to data provided by
the New York State Comptroller, in absolute terms the $555,000 spent by the City of Buffalo
on planning and zoning dwarfs the amounts spent by other jurisdictions. On a percentage
basis, the towns of Holland, Clarence, and Colden devote the relatively highest shares to
planning functions, although as a percentage of total spending, planning and zoning command
approximately 1/10 of 1 percent of total spending.
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Governance Issues

There are several issues to consider with respect to planning activity within Erie
County. First, for most of the 1990s the
Erie-Niagara Regional Planning Board has
been dormant, a victim of the demise of
federal and state support for local planning
and unable to secure support from the local
jurisdictions for regional planning. With

~ the exception of such state-designed regional
-ZI.S‘ pmwded rkmugk a p!erkam -~ policy entities as the Niagara Frontier

'Gf mummpalfy—bamd pmciw&s-- - Transportation Committee or the New York

State Department of Economic
all gmuwﬂd in the IegaE ﬁght Development, the planning function is

] .Gf each mﬂmﬂpﬂfﬁ}* 1o . provided through a plethora of municipally-
immntmn quwnamﬂus cﬂl’tﬁ'ﬂf ~ based practices~all grounded in the legal
"ﬂ!’EI" H‘E ;}!annmg ﬂﬂd Iand use right of each municipality to maintain

autonomous control over its planning and
Iand use decisions. Without fiscal
inducements, however, regional planning
remains a tough sell and one that will not be
undertaken at any risk to the boftom line rights of land use control. Attempts to reform the
disparate conditions of planning service delivery must recognize the deeply-rooted rights of
the municipality to control! land use and the linkages of this right to the democratic processes
of public hearings and citizen boards.

At the same time, because the planning and development decisions of one jurisdiction
affects others and because so many planning activities, from transportation and housing to
economic development and environmental protection, are performed regionally, area
municipalities must cooperate far more systematically and extensively with one another over
planning matters. They must also build upon the base of regional planning already at work in
some county service agencies and special-
purpose governments. One limited
exception to the lack of general planning
coordination is the Erie County-coordinated Areiz: mm‘f@aﬁﬁe s must
CDBG Consortium, a meeting of smaller

municipal jurisdictions, coordinated by the coop erate Jar more.

county, that jointly negotiates how to systematically and ﬁxfﬁ"“"d}'
allocate the pooled block grant funds of with one another over planming
participating jurisdictions. By all accounts, matters,

this collaboration is a successful one which
has enabled smaller jurisdictions to achieve
more numerous and more ambitious

development goals than was possible under the previous non-collaborative system.

A second planning issue concerns regional planning efforts beyond Erie County.
Officials of Erie and Niagara counties should collaborate more closely, either through a
reconstituted and reinvigorated Erie-Niagara Regional Planning Board or another mechanism
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-Dependmce ﬂf r}m regwrz s
municipalities on outside
_ consultants for planning

_ expertise can have the effect ﬂf
zdnmnzs}img ﬂw &keh&ﬂad tkar

 plans are sensitive to. mfai'

- conditions and, as a
consequence, plm:s becom
contested pmducts that

' :ufammdy are not ;mp!emenred.

non-professional planning practice on the quality

of such planning functions as land use and
subdivision controls. Alihough citizen

participation in land use planning, subdivision
controls, zoning decisions, and platting is an

example of direct participation in the fundamental

property relations of a liberal democracy, the
lack of rationality and coherent direction in town
and village development has been raised as an
issue in many of the 44 municipalities of Erie

County.

This lack of technical and professional

expertise is often offset by an equally vexing

problem for other town critics: some

that achieves sound regional planning.
Likewise, officials in Erie County
jurisdictions should capitalize on existing
links to forge ongoing planning activities
with officials in other surrounding counties
in Western New York and Southern
Ontario.

Finally, the paucity of professional
planners in most municipalities should be
evaluated to determine the effect of largely

Officials of Erie and
Niagara counties should
collaborate more ctesely,
either through a
reconstituted and:
reinvigorated Er
Regional Planning. erd‘-o-
another mechanism that
.achieves sound regwnal’
planmng

jurisdictions, to make up for a lack of professional expertise, allocate funds for occasional
private planning services. Dependence of the region’s municipalities on outside consultants
for planning expertise can have the effect of diminishing the likelihood that plans are sensitive
to local conditions. As a consequence, plans may become contested products that ultimately

are not implemented.

In sum, planning in Erie County is in a conflicted state, requiring change. Such
change should respect the basic legal rights of the citizens of local jurisdictions to maintain
control over the direction of land use in their areas whiie enabling a broader multi-
jurisdictional structure of regional planning. The region has a history of regional planning to
both build on and learn from. At the policy level, although regional planning has suffered
some reverses in recent years, there are still important countywide and special-purpose
agencies in such areas as transportation, housing, and economic development with which to

build new regional approaches to planning.
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Service Profile #2:

Economic Development

Overview

Over the past few decades, the Buffalo region, once a center of national industrial
dominance, has become a victim of economic restructuring. During this time, in Western
New York and elsewhere, economic development has become a central interest of public and
private leaders in all local jurisdictions. Economic development now represents a formal
activity of a variety of state and local governments. Activities include:

L job retention and training
firm retention, expansion, modernization, and attraction
formulation of industrial sector strategies and development plans

marketing efforts to attract and/or retain firms

public-private partnerships to enhance productivity and retain jobs

* & & & o

provision of bonds, loans, and other forms of direct and indirect financing of
intra-regional economic activities

Governance Structure

Economic development services are provided by 140 agencies in both the public and
private sectors and at every level of government (table 8-1). At the local level, every
municipality in the region, through the office of mayor of the 19 cities and villages or the
office of supervisor of the 25 towns, offers some form of technical assistance to businesses.
Seven federal agencies, 7 line agencies of
the state and 4 county agencies offer a
broad range of financial, business, planning,

O Sa There are few services that

There are few services that benefit benefﬁ iisihs framSp Eﬂfﬂ- :
more from special-purpose governments and  PUTPOSe governments and pul

public authorities than local economic authorities than local economic

authorized the creation of local development
authorities through the New York State
Industrial Development Act, codified in

development. In 1969 New York State " development.
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Article 18-A of the General Municipal Law of New York State. Pursuant to this legisiation,
six area jurisdictions formed industrial development agencies (IDAs) in the late 1970s or early
1980s: Erie County and the towns of Amherst, Clarence, Lancaster, Concord, and Hamburg.
Except for the Erie County and Ambherst IDAs, the IDAs are either inactive (no staff) or they
contract with the Erie County IDA (ECIDA) to provide necessary staffing.

In addition to IDAs, the state authorizes formation of local development corporations
(LDCs), which, like IDAs, operate to attract and retain commercial and industrial firms. A
number of Erie County jurisdictions have LDCs or LDC-equivalents (map 8-1).

IDAs provide a flexible and broad avenue for local capital improvement. The IDAs
are effectively local public lending agencies formed to provide low-cost financing of firm
location, expansion, or capital improvement
through the issuance of industrial
AT TR development bonds.  No public funds are
Most IBAbﬂﬂdS are fax- used directly in IDA financing: IDAs are

FHD sy G non-taxing entities. Because they are
exempl. DA PTop ertles may | government agencies, most IDA bonds are

also be exempt fram Droperty | Gxexempt. IDA properties may also be

. taxes, a&kougk most IDAs ~ exempt from real property taxes, although

- make paymem,g in keu gf faxeg . asa practical.matter most IDAs contri.but-e
(PMTS} . via a mechanism known as payments in lieu

e 25 of taxes (PILOTs). Some projects also
w include sales and use tax exemptions as
well. IDAs may purchase land or make
property improvements using bond proceeds. A private firm, in separate agreements, may
lease facilities from the IDA, and the IDA may use these payments to retire the bond
obligations.

A variety of economic development agencies have been created in Buffalo, including
the special municipal board that operates Memorial Auditorium, War Memorial Stadium, and
NorthAmericare Park (Bison baseball field). The City of Buffalo also operates the Buffalo
Economic Development Corporation (BEDC) that, unlike an IDA, cannot issue bonds. The
BEDC, which was formed as a 501-C3
LDC, uses Community Development Block
Grant (CDBG) funds, bonds raised by

IDAs, loan repayments, and interest to write  The Buffalo Efgnﬂme -

down loan costs secured through private” g r oration
lenders or incurred through special city Develap IERE Carpar 7
exemptions authorized by the Common which raises revenues from
Council. The BEDC is a good example of publfm and pnmte sources, is a.
how a municipality can take the lead on good gxgmpig gf fww a ;
g“bﬁlc infrastructure and private municipality can take rke lead
opment projects.
Al on public infrastructure and
The private and nonprofit private development projects

organizations of economic development
range from such longstanding traditional
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Map 8-1 Municipal Economic Development Agencies

Municipal Level IDA's and LDC's
(Excluding Erie County IDA)
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marketing and business service agencies, such as local chambers of commerce, to the more
recently formed, loosely organized Group of 18, an organization of the top corporate leaders
in Erie County, including chiefs of banks, manufacturing corporations, and the president of
the University at Buffalo. Recently the Buffalo Chamber of Commerce and the downtown
development organization known as the Greater Buffalo Development Foundation were
consolidated into a new organization, the Greater Buffalo Partnership (GBP), whose board of
directors includes most of the Group of 18. In addition to the GBP, which has interests in

regional analysis, marketing, and tourism,
there is a host of private development
agencies, including 16 chambers of
commerce, the Greater Buffalo Convention
and Visitors Bureau, Buffalo Place, the
Buffalo World Trade Association, the
Private Industry Council (PIC) and various
industrial forums and councils, offering
similar types of services.

Along with the Board of

Cooperative Educational Services (BOCES),

almost all institutions of higher education
offer job training programs. Two examples
are the Canisius College Center for
Professional Development and Erie
Community College’s corporate training
program. Most colleges and universities in
the county also provide technical assistance
to business and industry. Centers include
UB’s Center for Industrial Effectiveness,

EA fu?sf af pnvate develﬂpment
agencies, including the :Grea.ter"

‘Greater Buffalo Convention

Place, the Buffalo Werld Tr*"-’e
-Assac:anan the Private
5 _Indushy Council and various
industrial forums and counc:is
offer regional marketing,
tourism, and analysis.

Buffalo Parmership, 16
chambers of commerce, the

and Visitors Bureau, Buffalo

Buffalo State College’s Small Business Development Council, and Canisius College’s Center

for Entrepreneurship.

funcﬁﬂn has been embedded in
vanety of local government
services: planning, public
- works, housing, and the
- broader concerns of urban
- renewal and community
development. '

All three of the area’s major utilities
have economic development departments,
offering a variety of regional economic
development services that include helping
businesses with marketing, responding to
regulations, and producing economic data.

Evolution of Governance Structure

Historically the development
function has been embedded in a variety of
local government services: planning, public
works, housing, and the broader concerns of

urban renewal and community development. More recently, as the nation’s economy has
shifted its geographic locus of dominance (from frostbelt to sunbelt and from city to suburb),



as well as its dominant mode of production (from manufacturing to service base), economic
development has come into its own as a key service of government.

The Buffalo region is no stranger to such changes and to the formulation of economic
development services. In this region the notion of economic development has long been, and
continues to be, subsumed within the
activities of various government agencies,
i e e including municipal and county
fn ﬂus ?eegmn ﬂﬁwzom:c?' o governments, public works departments, the

. water authority, sewer districts,
d'e wszmem 15 ﬂﬁ EH Sﬁb Sﬂm Ed transportation agencies, municipal housing

m the :muvmes Gf FaHﬂHS authorities, the Buffalo Urban Renewal

g‘ﬂ vemment agenczes mﬂlutim g Agency, special municipal agencies such as

50{,4!3 gﬂpgmmgntsj Puﬁhc W{H’k,ﬁ‘ . that operating Memorial Auditorium, and
s town utility funds like the Springville or the

d&p mwﬂts tﬁe waf&r """ i i Akron electric enterprise funds.

auffmnty, sewer distri e

Erdﬂ@ﬂﬂaﬂt?ﬂ agenc;es, L At the state level, as early as the

munu:;pa{ fmuﬂng amkgrmgg mid-1960s New York began to provide far
an d urban renewm' dgéﬁczes ~more targeted state initiatives to stimulate

local economic development through, among
other approaches, the use of statewide
public authorities. Under the Public Benefit
Article of the state constitution, New York State established the Urban Development
Corporation to stimulate local market value housing and industrial development, the Job
Development Authority (JDA) to stimulate job retention and training, and the Science and
Technology Foundation to stimulate research and development. These authorities, along with
executive departments such as the Labor Department and the Department of Commerce (now
the Department of Economic Development) combined to produce a broad range of state funds
and programs for community economic development. Each of these authorities and executive
departments had administrative offices in New York City and Albany, and local offices in
each region of the state.

Recently with a change in administration and political philosophy has come a change
in the structure of state-initiated economic development agencies. Many of the old agencies
and public authorities are gone or are being folded into a new and as yet only partially
designed structure.

Financial Framework

According to the New York State Comptroller, Erie County and 35 area
municipalities report spending general revenue funds on economic development. In addition,
at least 42 separate government agencies within the county have the authority to make
economic development funds available. Sixteen of these are local development agencies, of
which six are IDAs.
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Most economic development services are supplied through special-purpose
governments. Support comes from revenue generated by various low-cost financing
arrangements, usually including the issuance of revenue bonds. None of these development
agencies has the authority to raise taxes. In fact, they often use exemptions from taxes to
induce investment and development.

There is also ample public sector funding of economic development. Erie County
provides a wide array of services through direct revenues and block grant funds administered
through its Department of Environment and
Planning. A substantial share of Buffalo’s
municipally provided economic development
services (such as downtown development,
. economic development, industrial land

development, and neighborhood

dewlopmem agemes rio nat
have the authority to vaise development) is financed through federal
taxes. In faﬂ, thf)‘ Qﬁ‘én use CDBG funds and other fiscal strategies,

'.”mmmarﬁgfrﬂm im:gs {0 mfi’ucg such as those of the BEDC. Most other
-------------- - municipalities provide relatively small

amounts of money for economic
development promotional activities.
Funding for LDCs can range from support
through CDBG funds for neighborhood public improvements to provision of low-cost
financing arrangements similar to those implemented by IDAs.

The state, through the departments of Labor, Education, and Economic Development, and
other agencies including the Urban Development Corporation, and the federal government,
through Private Industry Councils and the enabling power of New York State’s Jobs Trammg
and Partnership Agency, generate most of

the funds for job training. Supplementing i g
these public dollars is fimding from private _Tke Bepaﬂmeut af Ecanamw
sources and local educationa) institutions, ﬂgvempmf"t aided by several
such as Erie County Community College, officers of the newly. ‘ereate
which itself draws upon state, federal, and Empire Smtg _nggggpmgng

local funds to sponsor job training activities. . Co rpm.mﬂ, includin g those ﬂf
 the former Hanzﬂus Watﬁyfmnr
Governance Issues Commsswn nﬂw farms tke

Several issues are currently affecting devempmenz Effﬂﬁ
the ability of the region to forge and

implement a coherent and successful
economic development strategy.

First, the structure of state-level economic development in Erie County is being
dramatically altered. The Department of Economic Development, aided by several officers of
the newly created Empire State Development Corporation, including those of the former
Horizons Waterfront Commission, now forms the basis of the state’s effort. With the
elimination of the Urban Development Corporation, the Job Development Authority, and the
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Science and Technology Authority, the state’s efforts in business services, job training, and
research and development are likewise being folded into the Empire State Development
Corporation. Because many local industrial development efforts had come to depend upon
grants and loans from the more decentralized authority process, the relationship of state and
local governments and the direction of regional policy has the potential to change
dramatically.

Second, communication between the large economic development entities, public and
private, is very poor, with a great deal of distrust and little, if any, source of agreeable
regional strategic activity. The GBP is
perceived as highly aggressive in its
advisory role to local governments, but it

lacks fiscal power. The Erie County IDA, Commmcmn bﬂwwn ﬂm

with more fiscal resources, is perceived as
equally aggressive, aftempting to move into Iarge economic JEV&MP ment

new areas but without strong regional . entities, public and private, is
political support. The Amherst IDA, with ~ very poor, with a great deal of

its recent success at attracting new industries  distrust and a weak fguumn

is perceived as a hostile neighbor by o
economic development officers in the City 3 1f o agreeable regmﬁat stmtegzc

of Buffalo who are critical of attempts by 5‘15”?@ s 2
suburban municipalities to attract not only e B e
new firms but also to allegedly lure city

firms to relocate in their jurisdictions. In at least one case, charges and countercharges of
unfair economic competition are being resolved through legal channels.

Third, and more broadly, the sheer number of economic development agencies and
nonprofit organizations brings into question the ability to communicate clearly a coherent
strategy of servicing the economic landscape of Erie County, let alone to work toward
mutually beneficial economic development goals. A recent survey of the staff directors of the
majority of these agencies identified several issues. Smaller agencies expressed the need for a
regional development strategy, given that
they felt under-represented and often
competitively disadvantaged relative to the

Tfte 'ﬁzééi"tn:ﬂm.ﬁéﬁ E}f eco}mmm _, larger and richer agencies. Training

providers, such as the PIC and certain
dereﬁop ment ageﬂﬂes bm:gs i community college programs, felt
into quﬁﬂﬂn the a‘b“m}’ 10 even. - themselves in competition with each other,

‘communicate a ﬂﬂflé‘?‘ﬂﬂf """ even though they often represented very

: sfmfegy ﬁf ;ewmng tke : different state agencies and both public and
..... ¢ private purposes in their mandate. Some

agencies providing multiple services were

Cou‘m‘.}' ie‘f amne to wor k ' - perceived to be providing duplicate services
Iﬂw&!‘d muzuaﬂy bmzeﬁcmt - to the same client base. Fewer than two-
- 'E‘GGHQFHM. rleyehpment_ ggajg_ i thirds of the economic development agencies

could identify a specific function as their
primary focus. Inter-agency communication
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was very low, and client confusion and overlapping requirements for funding requests were
very high.

In sum, the combination of regional ; ;
restructuring of economic development E'T?iei':;és'.é‘e}iﬁa! r'eﬂlf’ty i tkm the

agencies, the large numbers of sometimes i R a e ot
overlapping and non-communicative regional economy IS not

agencies providing development services, - "beunded” by civil jurisdictio
and the competitive nature of the regional = A :
economy itself, which reinforces political
balkanization, frustrates successful
implementation of much-needed development strategies. The essential reality is that the
regional economy is not "bounded” by civil jurisdictions. Economic linkage and
redevelopment are regional phenomena that transcend local jurisdictions. Economic
development services should be restructured to match up with regional economic processes.
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Service Profile #3:

Transportation (Air, Rail, Port, Transit)

Overview

Transportation is a vital public service designed to move people and goods within the
Niagara Frontier and between the Frontier and the rest of the nation and world. The nature
and quality of transportation services affect virtually everyone who lives, works, or travels
through the region: from high school students, freight haulers, corporate CEOs, and the
disabled to shoppers, downtown office workers, foreign tourists, and the region’s ¢lders.

In this region, transportation services encompass four functions:

¢ air transport;

¢ railroad transport;

¢ port operations; and

¢ transit, the latter including both bus and light rail services.

Governance Structure

Transportation is a highly centralized service that is delivered in this region by two
major players, the Niagara Frontier Transportation Authority (NFTA), and the more broadly
constituted Niagara Frontier Transportation Committee (NFTC), of which the NFTA is one
member.

The NFTA is a regional public authority created by the state legislature in 1967. The
mission of the Authority is to provide
residents of Erie and Niagara Counties with
a multimodal (air, water, and surface)

public transit system. The NFTA is 'I?w NFFA Bﬁﬂfd is ﬂrdmanly

governed by a chairperson and a ten-
member Board of Commissioners, appointed Compo. sed. ﬂf iﬂﬂdf civic, tabo.

by the Governor of New York State, with ﬁmd bﬂS_Ii’lﬁ‘E.ﬂz.EeMﬁ?Si __ _Lﬁca_,! i
advice from Erie and Niagara County governments in the region do
officials. The NFTA Board is ordinarily not have d;re(;{ FEpFﬁSEHMﬂﬂH i

composed of local civic, labor, and business
leaders with diverse backgrounds, talents, o Hw bﬂm.d
and experiences. Local governments in the
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and experiences. Local governments in the region do not have direct representation on the
NFTA board.

The NFTA Board sets policy and provides oversight for the Authority’s six business
centers: Metro Bus and Rail, the Greater Buffalo International Airport (GBIA), Niagara Falis
International Airport (NFIA), Small Boat Harbor (SBH), the Metropolitan Transportation
Center (MPC), and the Real Property Center (RPC). As a public authority, the NFTA has
the power to issue bonds and to keep other public or private entities from competing with or
duplicating transportation services provided by the Authority. Property owned, leased, or
used by the NFTA is exempt from taxation.

....... e The Metro public transit system

g T - ---- - provides bus and light rail service for the
%E Mﬂm o ublzc tra s_y ;5'?53 m region. As of 1993-94, Metro also operates

.kﬂs 354 ﬁxﬁd'm“te E’HS‘EE : paratransit service in the Tonawandas,
paratransit vehicles :md 2? _ Buffalo, and Niagara Falls. The Metro has
railcars that gpgmg Hp fo 29 354 fixed-route buses, 5 paratransit vehicles

" hours a day, seve en. days 4 we ek and 27 railcars that operate up to 20 hours a

. day, seven days a week. Metro operates the
- Metro also operates the rail rail system, which runs over a 6.4 mile line

system, which runs over a 6.4 ~ between downtown Buffalo and the
mile line ,ﬁgﬁpegn dgwnmwn - University at Buffalo’s South Campus. The
_ BUffﬁlﬂ M the Umwrﬂ@ at . light rail system includes a total of 14

stations, six on the surface and eight
underground. The public transit system
provides a higher level of service to the
denser, urban parts of the region, with
routes centered on the City of Buffalo (table 8-2; map 8-2).

- Buffalo’s South Campus.

The financial mainstay of the NFTA is the Greater Buffalo International Airport, the
region’s primary commercial airport. GBIA serves more than 3 million passengers annually
and has lease agreements with six scheduled air carriers and six regional-commuter airliners.
Its air cargo complex handles 68 million pounds of cargo and 30 million pounds of air mail
annually. Niagara Falls International Airport is primarily a general aviation airport and home
base of the 914th Tactical Air Group, the 107th Flight Reserve and the U.S. Army National
Guard Helicopter Wing. The Small Boat Harbor is a full-service marina and recreational
facility on Buffalo’s outer harbor. The SBH has 14 boat launching and retrieval ramps, an
attended fuel dock, and 4 transient docks available for 24 hour rental. The SBH is the largest
marina on the Great Lakes and provides recreational opportunities for the boating public.

The NFTA'’s transportation centers are responsible for the management and operation
of the Metropolitan Transportation Center in Buffalo and the Niagara Falls International
Transportation Center. These two transportation centers operate facilities for commercial bus
service, primarily for Greyhound and Trailways. The centers also provide maintenance and
jamitorial services for Metro’s Operations Control Center. The Buffalo facility, which served
one million people in 1993, has 21 bus bays, two of which are used by Metro.
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Table 8 -

2

NF¥TA Bus Ridership and Costs by Route, 1993-1994

Bus Route* Ave. Daily Annual Annual Farebox Recovery
Weekday Ridership] Revenues |Operating Cost Ratio**
3 Grant 5129 | $1,085,204 $1,97_1_,513 0.55
20 Elmwood 5056 $985,204 | $2,248,908 0.44
5 Niagara 4080 $812.915 | $1,878,762 0.43
25 Delaware 3782 $318,144 | $2,470,015 0.33
4 Broadway 3770 $772,556 | $1,960,372 0.39
24 Genesee 3124 $645,372 | $1,778,036 0.36
6 Sycamore 2600 $586,135 | $1,695,145 0.35
14 Abbott 2242 $443,148 | $1,622,883 0.27
15 Seneca 2094 $364,040 | $1,352,146 0.27
22 Porter/Best 1902 $331,551 $790,973 0.42
11 Colvin 1898 $417,590 | $1,486,769 0.28
1. William 1781 $321,355 | $1,325,982 0.24
2 Clinton 1661 $343,576 | $1,087,090 0.32
30 Kenmore 1372 $223,142 | $1,148,775 0.19
32 Ambherst 1328 $163,453 | $1,192,484 0.14
48 Williamsville 938 $226,374 $714,386 0.32
55 Pine Avenue 874 $196,902 $987,128 0.20
34 Niagara Falls Blvd. 864 $182,865 $695,489 0.26
36 Hamburg 813 $206,331 $987,143 0.21
7 Baynes 609 $122,472 $410,776 0.30
38 Angola 478 $157,503 | $1,027,262 0.15
44 Lockport 361 $91,088 $525,900 0.17
50 University 353 367,002 $720,173 0.09
54 Military 317 $58,402 $923,742 0.06
74 Boston 259 $61,765 $516,007 0.12
66 Williamsville 223 $54,044 $255,109 0.21
70 East Aurora 197 $40,346 $309,735 0.13
49 Hopkins 160 $22,241 $249,993 0.09
60 Niagara Falls 154 $38,602 $163,968 0.24
67 Cleveland Hill 126 $25,735 $144,182 0.18
69 Alden 123 $31,140 $235,128 0.13
72 Orchard Park 123 $25,190 $153,471 0.16
61 North Tonawanda 120 $23,934 $156,152 0.15
76 Lotus Bay 110 $29,338 $219,588 0.13
62 Parker 98 $23,419 $130,144 0.18
65 Ambherst 95 $20,331 $146,065 0.14
42 Lackawanna 78 $13,981 $388,661 0.04
68 George Urban 70 $16,213 $136.644 0.12
71 Hoiland 64 $14,746 $183,996 0.08
64 Lockport 49 | $13,897 $127.,404 0.11
56 River Road 32 $4,589 $152.835 0.03
Notes: * Data shown is for routes that cross one or more fare zones.

** Farebox recovery ratio = revenues / operating costs.
Source: Niagara Frontier Transportation Authority 1993-1994.




Map 8-2 Inter-municipal Bus Routes In Erie County
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The Real Property Center has three main functions. It manages the NFTA’s non-
public transportation assets, which include 1.2 million square feet of industrial warehouse
distribution, arranges the acquisition, sale, or lease of real estate, and manages land planning
and development activities. The paratransit access line (PAL) offers curb-to-curb service to
disabled persons who are unable to use the fixed route system. Disabled persons making trips
between locations within three-quarters of a mile of a Metro Bus route are eligible to use PAL
services.

The second critical agency involved

in transportation services is the NFTC. The wa NFTC’S’ e;gkt-nwmb&r
NFTC is an interagency planning group

composed of those governments and i pﬂkcy bﬂaf‘d cOmprises tWo. mf
agencies with principal responsibility for FEPI‘ESEHIRRPES two county

establishing and implementing the region’s .reprgsenmupes two regmnaj

(two-county) transportation programs. The re resentatives, mm; two Sm
NFTC’s eight-member policy board k: P i 4 S

comprises two city representatives (mayors § Emﬂ fﬁﬁ?ﬂml’fﬂ

of the cities of Buffalo and Niagara Falls),

two county representatives (County

Executive of Erie County and chairperson of the Legislature of Niagara County), two regional
representatives (chairpersons of the NFTA and the Erie-Niagara Regional Planning Board,
which retains board membership even though the agency is mostly inactive), and two state
representatives (Commissioner of the New York State Department of Transportation and
Executive Director of the New York State Thruway Authority). Given this framework of
governance, the region’s central cities have direct representation on the NFTC, while
suburban cities, towns, and villages are represented on the NFTC by the Erie County
Executive and Chairperson of the Niagara County Legislature.

Since 1975, the NFTC has been the region’s metropolitan planning organization
(MPQ), a federal and state designation that formalizes and expands its planning and
coordinating functions. Federal legislation
requires an operating MPO in every urban

- area of 50,000 or more people. As the
Smw 19 ?5’ HM NITC hﬂ.’g beeﬂ - regional MPO, NFTC shares responsibility

‘.iﬂie régwn s ?ﬂé&?ﬂp{}f{tﬂn . with the state to cooperatively develop
Iatmm 0 amzanau fMP{) , @ - transportation plans and programs to insure

P g rg »

fedgm{ and state designation _ that Erie and Niagara Counties have an
that formalizes and . exp an tf&‘ “g efficient, well-coordinated transportation

: system.

planning and coordinating Y

functions. As MPO, the NFT C Advising the NFTC on a permanent
_has respans:bddy for nﬂoc.gumg ~ basis are the Federal Highway
federal aid authorized by the Administration, Urban Mass Transit

Administration, Federal Aviation
"}'9 91 Intermodal Su’fﬂce Administration, the U.S. Department of

. ﬁ' ﬂnsimﬂmﬂ ACI HSEEA) . Housing and Urban Development, and the
: i i " New York State Department of
Environmental Conservation. Other
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organizations advise the NFTC as appropriate to provide Federal, State and local coordination
of regional transportation development.

The relationship between the NFT'C and the NFTA can be a source of confusion. The
NFTC is responsible for transportation policy and planning for all of the region’s major
highways, including those highways that are eligible for federal assistance, and for the
regional transit system and facilities. The NFTA operates under the planning and policy
auspices of the NFTC. However, the NFTA does its own planning and policymaking when it
comes to local roads and the transit system.

There are several varieties of rail service. Intercity rail passenger service is provided
by Amtrak, a federal government corporation. Passengers may also ride the excursion trains
operated by the New York & Lake Erie Railroad, whose headquarters is in Gowanda. Rail
freight is carried by several private rail companies, including CSX and Buffalo & Pittsburgh
Railroad.

% Evolution of Governance Stl'[lctl.ll’e

For much ﬂf Ene Caumy b

For much of Erie County history

history ﬂ'&;ﬂ;ﬁpﬂ}fﬂﬂ(}}z was a transportation was a private concern,
 private concern, centered. by ﬂie . centered by the turn of the century on an

turn. gf the gmm;y on an;  extensive network of rail lines, including

exrenswe Hemark ﬂf rail Im ES both trains and privately owned trolleys.

The advent of the automobile, decline of
passenger trains, and the Great Depression
wiped out many train and trolley companies.
By the 1940s, commuter rail transportation
bad all but disappeared in Erie County.

| mdudmg ‘both trains aﬂd :
privately owned trolleys.

The commuter transportation system was revived during World War I under two
private companies, the International Railway Company and the Buffalo Transit Company. In
the 19505 these two firms merged to form the Niagara Frontier Transit Company (NFT), a
regional private monopoly providing
transportation services. Suburban
decentralization and greatly increased auto :
travel made it impossible for a private firm -Subuﬂmn :Iecenfm!tzaan md v
to recover its costs from farebox revenues, greatly increased auto travel
however. By the early 1960s the NFT o
faced both labor and financial difficulties. made it impossible for a private 35:1:

ﬁrm to recover its costs from

The formation of the NFTA by farebox revenues. By the Qﬂf{}’
Governor Rockefeller in 1967 brought 19605 the pnvaxe ngqm
together a variety of agencies and authorities F?'QHIIEF I’raﬁﬂd Company fm:ed
to form a unified public transit system in o ;
Erie and Niagara Counties. The ? ba‘th kzbar ﬂndﬁ"mﬁﬂaj
consolidation united under a central dzﬁ“icu!ﬁes

administration the Niagara Frontier Port
Authority, Buffalo and Fort Erie Public
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Bridge Authority, Buffalo’s Municipal Piers and Small Boat Harbor, the state-owned barge
canal terminal, located at Buffalo Harbor, and the Greater Buffalo International Airport.
Prior to consolidation, the GBIA was owned and operated by the City of Buffalo.

Since 1967, the NFTA has expanded
its charge several times. Shortly after its
formation, the NFTA. assumed responsibility
for the Niagara Falls International Airport.
In 1974, the NFTA acquired the NFT and
created the Niagara Frontier Transit Metro
System, a wholly-owned subsidiary of the
Authority to provide mass transportation
services on the Niagara Frontier. State
acquisition of NFT meant not only that
NFTA had consolidated air, water, and

§3Smt~e aeqmsmﬂn [m 1974} of
Niagara Frontier Transit

Company meant not only Ihat
‘the NFTA had consolidated i
water and surfacﬁ tmuspaﬂ ;
under a single administration,

but that the era of private

groﬁsibn of rmnspmmziaﬂ
surface transport under a single '
administration, but that the era of private
provision of transportation services in the
region had effectively ended. The R
acquisition also made the NFTA New York
State’s only upstate multimodal transportation authority.

The NFTC was formed in 1970 to permanently establish a regional decision-making
forum to guide the development of a multimodal integrated transportation system in Erie and
Niagara Counties. Transportation development is highly dependent on federal assistance,
primarily through the Federal Highway Administration and the Federal Transit
Administration. Because of this reliance on federal assistance, the planning role of NFTC has
been expanded over time. In 1975, as noted, New York State designated the NFTC as the
region’s MPO responsible for transportation planning on the Niagara Frontier. The urban
decision-making responsibilities of NFTC were reaffirmed in late 1991 with passage of the
Intermodal Surface Transportation Efficiency Act ISTEA). The Act called for investment in
all modes of surface transportation required for building an economically and environmentally
sound transportation system that efficiently moves people and goods throughout the region.

Financial Framework

The NFTA’s activities are reported in two enterprise funds: the Authority Fund and
the Metro Fund. The Authority Fund includes operations of the GBIA, NFIA, SBH, Metro
Transportation Centers, and Property Management operations. The Metro Fund operates the
region’s bus and light rail transit systems.

NFTA depends primarily on its operating revenues and governmental operating
assistance to cover the cost of the Authority and Metro business centers. Revenues from the
Authority’s five business centers are generated from landing fees, pleasure craft, dockage and
launch fees, land and building rentals, concessions and commissions, resales and rebillings,
fines, retail sales, and other commercial activities. Metro Fund revenues are derived from
transit fees ("farebox revenues"), advertising, and fines.
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Metro expenses are much higher than those of the Authority Fund’s business centers,
and Metro routinely run a deficit. Budget projections for 1995 indicate that Metro is expected
to generate $28.8 million in revenues, while
incurring more than three times that amount
in expenses, $65.3 million, leaving a

ﬂsﬂﬁmce does m}ﬁ cfgse ﬂw i To close its deficit, Metro receives
Metro deﬁﬂ!! NFTA kﬁiﬁ’s b.}’ ~ operating assistance from the federal, state,
- using surplus revenues from the  and local governments. Federal assistance
“ Grgater Bﬂffﬂi@ Imenm:?rzal  is provided by subsidy payments 'fr.om t!le
Ai rpm‘t 10 close l‘k e ﬁ&' cﬁi g ap, -~ Urban Mass Transportation Administration

i S : - (UMTA). State funding comes from

frk"'s amounts to about 3‘2 general aid and the petroleum business tax.
: m;ﬂmn mnwal{y : . In 1995, the State will also provide about
= E . $257,000 in funding for paratransit.
Paratransit is a mandated, but unfunded
public service. Local assistance comes from
the Erie County sales tax, mortgage recording tax, the Erie and Niagara Counties’ match for
state aid, and the Peace Bridge Authority. When governmental operating assistance does not
close the Metro deficit, NFTA helps by using surplus revenues from the GBIA to close the
fiscal gap, which amounts to about $2 million annually.

By contrast, the Authority Fund typically runs in the black, in large part due to
consistent surpluses from the GBIA, SBH, and Property Management operations. Of these
three centers, the most profitable is the GBIA. In 1995 the GBIA is expected to generate a
surplus of $8.5 million. A portion of the
funds are used to subsidize Metro, a cross-
subsidy traditionally justified by the

important public service that bus and rail : Iﬂ 1995 fke mrpﬂrf is expec:ed
transport provide to the region. to generate a swp.!us 5 f $8.5 -

The activities of the NFTC are ~ million. A portion of the funds
funded primarily by the Federal Highway . are used to subsidize

Administration and the Federal Transit CTUSS-SRE?SIdJ’ f"ﬂifﬂuuﬂﬂi@

Administration with 20 percent matching ;
contributions from the state and local Justified by the smporyant p ub

community. The Federal Transit - Service that bus and rail
Administration, which allocates funds to the  #ransport provide to the region.
states on behalf of the MPOs, provides
funding for NFTC’s unified planning work
program, the agency’s combined planning
and capital budgets program. NFTC participants provide matching funds, usually in the form
of in-kind contributions, to support their own transportation planning staff and federally
funded studies. Depending on the particular project, funding for the work plan may come
from other sources. For example, funds are being received in the region for the Continuous
Aviation Systems Planning Program, and federal aviation funds are also received by NFTA
for the GBIA Master Plan Airport Improvement Study.
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Governance Issues

Transportation plays a critical role in the development of Niagara Frontier. It is the
force that ties together and links the region to the rest of the world. Transportation services
require close scrutiny because they are regional in scope and because they provide services for
both the central city and suburban region. Within this context, several governance issues
warrant mention:

1. The first issue deals with the relationship between the GBIA and Metro Bus and
Rail. For years, airport profits have subsidized the NFTA’s mass transit operations.
However, in 1994, the House Appropriations Committee criticized the agency for such
subsidies. Of the 22 airports studied by the committee, only Buffalo used its profits to
subsidize mass transit. Faced with congressional threats to cut federal funding to airports that
divert profits to other uses, the NFTA has proposed a five-year budget that phases out the
practice. The loss of this subsidy is likely to have a drastic effect on the quality of bus and
rail service in the region, unless alternative sources of funding are found.

2. The future of a I'egiOHWide mass m

transportation system is c_louded. Federal In the fall of 1995, ov er1h
opposition to the use of airport surpluses to i 2 ST

belp finance rail and bus services, and cuts S“ff opposition of suburbar
in federal aid and mandated special services riders, the NFTA voted to

for the disabled will not only raise the cost  sharply curtail service on nine
of transportation, but threaten the area’s i Sﬂbﬂ?ﬁﬂﬂ "b'II'S MIH&?'E' and frin
regionwide transportation system. In June

1995 the NFTA voted o raise transit fares  @00ther 16 routes that
and tokens 15 cents each, transfers 5 cents, ﬁﬂHSE“’"ﬂJ’ ramn dfﬁﬂ"'fs
one-zone monthly passes $5.80 and all-zone j
monthly passes $7.00. In the fall of 1995,
over the stiff opposition of suburban riders,
the NFTA voted to sharply curtail service on nine suburban bus routes and trim another 16
routes that consistently ran deficits.

The economic problems facing Metro Bus and Rail are likely to increase. Local
support for Metro comes mostly from Erie County, which allocated sales tax revenue totalling
around $11.25 million in 1994. The
general perception is that the City of Buffalo
is the prime beneficiary of the system.

Without imaginative, proactive ?  There is growing opposition among

i suburbanites over subsidizing the system,
:Ikmkmg’ ﬂw Ideﬂ ﬂf a rfgw naf particularly in light of recent route cutbacks.

3d:sappear in the wafce Bff CuIS m -: ~ Without imaginative, proactive
gm:gmmem ﬁlﬂdmg thinking, _the idea of a regional mass trans_it
. system will disappear in the wake of cuts in
government funding. In that event, travel
outside the central city will be dependent

153




mostly on the private automobile. This will place hardship on those central city residents who
are dependent on mass transit. The reduction in suburban bus routes means fewer buses
going to industrial parks, shopping malls and grocery superstores in the suburbs where the
bulk of entry-level jobs exists. That, combined with the suburbanization of retailing will
restrict the employment and shopping options of transit-dependent residents.

3. The third issue deals with the
quality of air service in the region. There is

There is groWIng concern ahout growing concern about the limited number

__Ik-?j «Imﬁd' number of RON-SI0P of nop-stop flights between Buffalo and
Jlights beiween Buffalo and ~  destinations important to business travelers.

dggﬁﬁaﬁﬂng 'fmpﬂrmrlt"ﬁ?- * This concern has led to discussion over the
Lo ienns : S role of the NFTA at the airport. Both

business travelers. : .
: A congressional representatives John J.

' LaFalce and Jack F. Quinn have questioned

whether the NFTA should be in charge of

marketing the airport. Air service and its relationship to the development of the region will

remain an important issue requiring a public-private resolution.
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Service Profile #4:

Roads

Overview

Construction, maintenance, lighting, and plowing of roads and bridges, while having
many private sector roots, nevertheless represents one of the earliest, most basic services
provided by local government. In the initial settlement and development of Western New
York, as well as most every area of the country, public safety and road services were

fundamental priorities of new communities.

Even with the many alternative forms of

transportation in the 20th century, providing the capability to move people and goods from
one place to another on roadways has been and continues to be a principal function of

government at all levels.

As the transportation infrastructure has evolved in Erie County since colonial times,

each level of government from villages
through the federal level has assumed a
degree of ownership and/or responsibility
for roads and road services. The physical
interrelationship among those roads and the
governmental relationship among those
"owners" represent the fundamentals of the
structure of road services in the region.

There are also several modes of
private sector participation in road services
in the region. Private contractors, for
example, provide a large proportion of
construction and maintenance functions as
contracted by area governments. Although
not yet frequent in this region, it is
increasingly common in many areas for so-

 capability to move people and. S

Eveu with the rmm_}! altemarvi‘: L
forms of transportation in e
20th century, providing the

goods from one place to
another on madways has been
and continues to be a principal
Junction af government at aH .
levels. '

called "gated communities” to provide certain road services within the confines of their own

development.

Road services have a direct relation to other governmental functions. Roads, for
example, usually serve as the physical route for water, sewer, and utility services.



Governance Structure

Road services are the responsibility of a decentralized network of government
agencies at several levels. Administrative departments to carry out road services, such as a
Department of Public Works, Department of Transportation, or Department of Highways, are
common to every general purpose government within Erie County. Villages, towns, cities,
Erie County, and New York State all play
primary roles as "owners" of roads,
highways, and bridges. The federal

......

Tke cﬂﬂp&mﬂvg armmgaemems g0vement, by contrast, plays Primarily a
that - k ave evolved ﬁ?l‘” o ad ; :i;a;;cmg and regulatory role with respect to
maintenance, lighting, and '
plowing, and the controversies Ownership of a road by a

that have ygguygd {ﬂ‘g mf ﬂl& government does not necessarily mean that

heart of road gavemunce :ssues :!mt e o
7 ighting, plowing, or other services

m the r egwﬁ L connected with the road. The cooperative
i : . arrangements that have evolved in this

regard, and the controversies that have

resulted, are at the heart of road governance issues in the region.

Within Erie County there are approximately 1,200 road miles (as distinguished from
lane miles) of county roads, a similar number of local road miles (of which the City of
Buffalo has about 730 road miles), and approximately 600 road miles of New York State
roads or highways, including approximately 70 miles owned by the New York State Thruway
Authority. Understandably, the network of roads and highways is densest in the most built-up
areas of the county (map 8-3).

Jurisdiction over state roads is divided between two agencies: the State Department of
Transportation and the Thruway Authority. The Authority has jurisdiction over the I-90 and
I-190, and the Department has jurisdiction over the 1-290, [-990, Kensington Expressway,
Scajaquada Expressway, and a significant number of roadways (map 8-4). Minimum
construction and safety standards are examples of the administrative oversight function of the
state with respect to local roads.

Included among the intergovernmental arrangements that affect road services in Erie
County are: contracts between individual municipalities and the county for plowing services,
contracts between individual municipalities and the state for sweeping services, establishment
of special assessment districts for lighting services in many areas, contractual arrangements
with electric utilities for lighting services, informal arrangements among individual
municipalities, and, most importantly, a mutual aid agreement now covering most of the
municipalities within the county.
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Map 8-3  Surface Transportation System In Erie County
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Map 8-4  Federal and State Highways In Erie County
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The road mutual aid agreement is an
initiative in which Erie County
municipalities have set an impressive
precedent for the entire staie. This
agreement represents the first formal effort
at a countywide structure of mutual aid for
road services in the state. Currently, all 25
towns are party io the agreement, all 3
cities, 13 of 16 villages, Erie County, and
tacit participation by the State of New York.
1t is the goal of the participants to include
the remaining 3 villages and the State of
New York in the near future so as to have
total participation within the county.

The private sector plays a direct and
important role in the road infrastructure
within the area, particularly with respect to

_ need for formal action by
_municipal boards when cross-
border assistance is rendered.
'._'T?ze agreemerzt sets an

':ennrf state.

:;mmlms aH 25 taw;is all3 :
cities, 13 of 16 witages, and

Erie County, eliminates the

Impressive. preaedent f{:rr the

construction and repair. On most major road and bridge projects the government contracts
out to private sector construction companies on the basis of competitive bids. A formal

On nwsf major mad and Imdge
construction and repair '_f':; :
. pm;ec&s*, fke gq%nwtenr

;@&Hﬂﬂ!ﬁ@% cqmpanws_ on ﬂw
basis of competitive bids.

Evolution of Governance Structure

bidding process is required on these public
contracts, including various prevailing
wage, Wicks Law (requiring separate
contracts on a public project), and other
implications that are of importance to
governmental budgets. Moreover, it has
been increasingly common for localities to
require construction of roads and provision
of additional services by developers of new
residential subdivisions and commercial/
industrial projects as a prerequisite to
municipal approval of the development.

Over the course of many decades a series of ad hoc arrangements evolved within Erie
County that have resulted in a distinct, perhaps peculiar, mix of ownership of area roads and
services for those roads. For example, as discussed below, Erie County contracts with
municipalities for plowing services on county roads and yet the county provides plowing

services to the state on certain state roads.

Clearly, issues of finance, governance, and

politics have played a decisive role in the evolution of this structure.

A significant step in this evolution was taken in 1983 with the initiation of the mutual

aid agreement, mentioned above, among area municipalities.

This agreement essentially

eliminates the need for formal action by the respective municipal boards when cross-border
assistance is rendered. This is not only less cumbersome procedurally, but is also more
responsive to emergency situations where time is of the essence. In addition to emergency
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dilemmas, the agreement also provides for lending of pavers and other equipment in certain
routine or non-emergency situations simply as a matter of effective use of expensive
equipment. The agreement provides for reimbursement of labor costs of the contributing
municipality and, in some instances, reimbursement for equipment usage. Each municipality
pays for the materials used within its own borders. The mutual aid agreement is an example
of a collaboration that responds to a clear need and is initiated by area municipalities, as
opposed to being mandated from above.

For many years, Erie County has contracted with individual municipalities for those
municipalities to provide snow plowing and road salting services on county roads within the
borders of the municipality. A set fee is established in the contract which applies to all
municipalities and has been the subject of considerable controversy. There has traditionally
been a three-year duration of the contracts.

In the 1970s the contract provided for about $600 per lane mile for the year. This
figure has now risen to $1550 per lane mile under the current contract, but this amount
represents only about two-thirds of the cost

: IF’GHW&J@}‘ En t? C&Hi’:{}‘ pﬁi‘l’l df:? S of the municipalities in providing plowing
i ¥ 7

and salting services to the county.
~ Some of ﬂie same Plowmg Md Essentially, the only incentive the

Salting services to New Y ork municipalities have to participate in such
State as mymc;pulmeg p?"{? vide contracts is that their constituents and
ﬁ;rr me cﬂﬂm}’ T}HS F&Eﬂfm in taxpayers perceive the municipality as
""" - having responsibility to keep the roads

ﬁm ma&” of the. cmm-}f - open. The municipalities will therefore get

working on state v oads at fhg - the complaints and political burden of
same ﬂme it cantmcts f}u.t 'iuf:h - unplowed roads irrespective of legal
Semes f‘?r z{s QWH m ownership by the county,

Ironically, Erie County provides
some of the same services to the State of
New York on certain state roads. The State pays a more generous fee of over $2000 per lane
mile, which results in the anomaly of the county working on state roads at the same time as
contracting out such services for its own roads.

In addition to the mutual aid agreement and formal contracts among different
governments within the county, there are ad hoc arrangements that also affect provision of
road services. Joint services frequently involve consultation and advice, lending of
equipment, overlapping projects, and others. The primary determinant for such arrangements
is the relationship of towns to the village or villages within them. Improved relationship
between many towns and villages is one of the frontiers of governance pertaining to roads.

Financial Framework

The fiscal structure of road services largely reflects the complex governance
arrangements reviewed above. Local governments use revenues primarily from taxes and
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bonds to pay for road construction and then maintain and plow the roads as a general
municipal service or pursuant to cooperative agreements.

Through state budgetary appropriations, the Consolidated Highway Improvement
Program (CHIPS), the Dedicated Highway and Bridge Trust Fund, and administration of
federal highway funds, including the recent

_ Intermodal Surface Transportation Efficiency
—— Act (ISTEA) monies, New York State also

 The mﬂmy e role in mad - plays a vital funding role for the
sgﬂicgs fms decrem ed {Wﬂ"‘-‘ t?ze tcrzllllilz;)rtanon infrastructure within Erie
 past several deaadefs, ae
 illustrated by a drop in fotal The county’s role in road services

| g eqmpmenr M Fﬂﬂd empwyees‘ _ has decreased over the past several decades,
o - as illustrated by a drop in total equipment

and road employees. While the tax burden
allocated to road services is currently
approximately $25 million, only about ten percent of that amount is actually expended on
materials for improvement of county roads. The remaining ninety percent goes toward
salaries, administration, and related expenses of the county’s highway operation.

The issue of the timing and location
of road repair and maintenance has perhaps g . IS‘S‘IIE of the timing cmd :

been the most visible area of contention on s ey G i
a year to year basis within the Erie County location of road repair and

government and the County Legislature in maintenance has been pEﬂl@S
particular. Recent proposals for surcharges the most visible areg ﬂf i
on vehic%e registrations to generatfz f.unds for ¢ a?ﬁenﬂon.;w:fﬂem_ ‘the Erie
road projects have added to the friction. B e e
‘County Legislature in recent.
years. Proposals for surcharge
Governance Issues | on vehicle regisirations to
generate funds for road projects
A paradox currently exists wherein ﬁ.av e?i E. fﬁﬂ o r“;:g fric ﬁﬂf J '
road services provide one of the most it A ne
compelling examples of precedent-setting e ——————————————————
cooperation among governments in the
region and, at the same time, provide examples of the exceedingly difficult and controversial
tensions among area governments, officials, and taxpayers.

In light of the rather haphazard mix of services and contractual arrangements among
levels of government in the area, road services are sometimes cited as a candidate for a more
consolidated, regional approach to service delivery. Although roads frequently travel across
multiple jurisdictions, each municipality in the county has its own department t0 maintain its
limited section of roadway. The existence of cost-saving agreements between some area
municipalities confirms the potential for greater efficiencies in road repair and other services.
Given the potential for economies of scale, especially good prospects for additional
collaborations are at the village-town level, which often involve a village jurisdiction
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_-t}mt ;greatér" ﬁ?ﬂenczes in foaff:f;

- maintenanc niight accrue a

 responsibility for county. mrads; L
- were. s?uﬁed 10 mumcgpafmﬁ. o

completely surrounded by a larger town
government. At the same time, it is not
clear that the benefits of countywide road
service consolidation would outweigh the
costs. County officials note that greater
efficiencies in road maintenance might
accrue if responsibility for county roads
were shifted to municipalities. This is an
area ripe for in-depth analysis to determine
the potential for service and fiscal
improvements in road service delivery.

There is, however, potential for
additional cooperative agreements and

transfers of responsibilities and costs among levels of government to eliminate some of the
tensions and anomalies eurrently in existence. Area policymakers should consider the
possible role to be played by the Niagara Frontier Transportation Committee, discussed
further in the preceding Transportation Services profile, in assisting the formation and

operation of intra-regional collaborations.
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Service Profile #5:

Housing

Overview

Along with food and clothing, shelter is one of life’s three basic necessities. The
poignancy of the present plight of our society’s homeless population is based upon the
universal recognition of how pivotal housing is to the quality of people’s lives. Since 1949,
we have been attempting to achieve the goal of "a decent home and living environment for
every American household.” Despite nearly a half-century’s experience with government
intervention into housing markets, we are still a considerable distance away from achieving
that goal.

Housing can best be understood as falling within two broad categories of activity,
each of which can be subdivided:

4 Activities related to the production of stock, including:

L conventional public housing projects, in which a local public housing authority
(PHA) obtains federal and/or state funds to construct, own, and operate a
residential project(s) for benefit of low-income persons and households; and

® publicly assisted housing developments, including rehabilitation, in which a
locality and/or its nonprofit or for-profit agents supply housing to low-to-
moderate income persons or households, taking advantage of available public
(mainly federal and state) subsidies;

¢ Activities related to the flow of services, including:

L] issuance of certificates and vouchers which may be utilized by consumers on
the open market in order to supplement their incomes to secure housing which
is supplied privately; and

® housing-related services, in which public agencies or their nonprofit grantees
provide to housing consumers the technical assistance, advice, counsel, or
other intangible services related to obtaining or maintaining standard housing.

These activities are carried out by governments directly, by a wide variety of public
authorities and public benefit corporations, and by private corporations and individuals.
Beneficiaries are individuals and households of chronic low-income, those who have been
displaced from jobs, the elderly, the physically and mentally challenged, veterans of military
service, racial minorities and women who are discriminated against on the open market, and
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_____ low- to moderate-income households
""" requiring financial assistance to maintain
acceptable standards of health and safety

gmwﬁmfb’ h‘ke ﬂfkgr 5:': and/or to become homeowners.
human Service ﬂpemiwm“
_ m,;,-gmng in fr&quﬁncy w:ﬁk i Conventional public housing
increases in. pﬂp!dﬂimn dEHSI@ projects have tended historically to be

; d constructed in central cities and, to a Iesser
: ﬁw mcrdence of Po vertj’ extent, in their contiguous suburbs. In

- but gﬁﬂﬁmﬂy ﬂvﬂlfablf " contrast, publicly assisted housing is
-"everjnv?zere L scattered widely across metropolitan

S regions, as well as dotting the rural
landscape. Housing services are distributed
geographically like other human service
operations, increasing in frequency with increases in population density and the incidence of
poverty, but generally available everywhere.

Governance Structure

Housing services in Erie County are characterized by a highly centralized government
funding system, coupled with a highly decentralized decision-making system, sometimes at the
neighborhood or community level.

In response to federal legislation dating back as far as the 1930s, states and localities
were encouraged to create independent local housing authorities as a prerequisite for receiving
federal funds for public housing. In New
York State governments of major central
cities tended to create these "federal"

authorities, which proceeded to construct | Hausmg Sewmgs in Erie Caumy
d tional public housi !
;I:oj ;r;:iage conventional public housing are charact erized by a highly

“centralized government funding
In subsequent decades, and system, coupled with a highly

T

especially in response to the availability of  decentralized decision- -making
state housing programs and funding, some

suburban municipal governments opted to system, sometimes af the
create housing authorities. While housing ; “ﬂgkbor kﬂad Gr commuma‘y
authorities in central cities utilized state Ievel o

program funds as well as federal funds,
most suburban authorities did nor apply for
or receive federal assistance to construct
conventional public housing. Most have no independent professional management staffs.
Some analysts have argued that suburban authorities were created to take advantage of state-
authorized bonding capability and certain state-level housing assistance programs targeted at
select needy populations such as the elderly.
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Erie County has examples of both types of municipal housing authorities. The City of
Buffalo, the City of Lackawanna, and the Village of Kenmore, opted to create full-fledged
federal authorities. Four other jurisdictions, the Town of Cheektowaga, the Village of
Lancaster, and both the City and Town of Tonawanda, created housing authorities oriented to
state, rather than federal housing programs.

The City of Buffalo is by far the

regional leader in size of public housing

authority. In 1990, Buffalo’s 328,000 :-I“ "‘ke CH’}' of B“ﬁm 6 661
people were divided into 136,436 .:'dwmﬂg um’ts or 4 3 ;J EJ‘Cé*Ht ﬂf
households occupying year-round dwelling -'ﬂif Mfaf HL‘MPIEJ smcic were
units. Of that number, 6,661 dwellings or : fgegggd in conventional pggj;j;

4.8 percent were located in conventional
public housing projects. The City of
Lackawanna has the second largest
conventional public housing operation, with
497 units, which represents 5.9 percent of its total housing units. Kenmore, the only other
jurisdiction with a full-fledged federal housing authority, operates 400 units of conventional
public housing, accommodating 5.6 percent of its total households (map 8-5).

-kausmg projects as of 1990

In response to the perceived shortcomings of conventional public housing projects,
various federal policy changes in the 1960s shifted the emphasis away from public ownership
toward subsidies to private housing suppliers. The principal result of this change in policy
emphasis was a reduction in the size of public housing developments. Where "the projects”
had become increasingly centralized throughout the urban renewal era of the 1950s and early
*60s, publicly assisted housing developments in the late "60s and early *70s became smaller in
numbers of units and increasingly constructed in the suburbs.

Housing patterns in Erie County reflect these national trends. Although the majority
of the region’s 17,215 units of publicly assisted housing (60%, or 10,046 units) is located in
developments inside the City of Buffalo, the
geographic dispersal of this housing is far
more extensive than that of conventional

| A?tkaugfz Ikﬁmajgrms of the public housing projects (map 8-6). Publicly
rggmn e 17 21 5 Hnits Hf assisted housing in is located even in the

rural farming communities at the outer edge

._ Pubki‘ﬁf*&ﬁwfed flﬂmﬁﬂg LAY | of the region_
located in developments mmde
the C]@ ﬁf Buffalo, the 1 Beginning in the 1960s and *70s
------- g . private nonprofit organizations came to play
geag}up}uc disp erml ﬂf this a significant role in the production and
housing is far more extensive _ supply of low-cost housing, especially in
fhﬂn that ﬂ‘f conventional pubh{? central cities. By way of illustration, 99
}wusmg prﬂjﬁcts. BT - percent of the City of Buffalo’s 1994

Community Development Block Grant
expenditures for housing went to
neighborhood level nonprofits for either

program budgets or construction projects.
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Map 8-5 Public Housing Authorities In Erie County

Public Housing
Authorities

[] - Federal and State Programs:

Cities of Buffalo,Lackawanna,
and Village of Kenmore

[ | - State Programs Only:

City of Tonawanda, Towns of
Cheektowaga, Lancaster, and
Tonawanda

Source: U.S. Dept. of Housing

& Urban Development f

Location of Conventional Public Housing Projects
In Erie County, by Size of Project, 1994

0  1tc 24 dwelling units
O 25to 49 dwelling units
O 50tc 99 dwelling units
@100 to 149 dwelling units
@150 to 299 dwelling units
@300 to 800 dwelling units




Map 8-6 Publicly Assisted Housing Developments

Publicly-Assisted Housing Developments (1994)
Unit dots are randomly placed in each jurisdiction

1 Dot = 10 Assisted Units




Following years of experience in trying to make conventional public housing work
successfully, the traditional model of large-scale, publicly-owned and operated facilities has
given way, as has the model of publicly-subsidized, privately-constructed facilities, to a new
approach. Low-income housing consumers are now apt to receive a rental assistance
commitment from the federal government in the form of a voucher, which enables them to
seek housing on the open market. In principle, housing vouchers are offspring of Section 8
certificates, which were essentially rent supplements for eligible households.

recewmg a:!d ﬂmn cmtm! cuy
kousehaidfs i

As of December 1994, over 2,700
households in the City of Buffalo were
supported by housing vouchers or Section 8
certificates. Another 1,600 households
receive Section 8 certificates, and over
1,300 receive vouchers, for a total of 2,900
suburban households receiving public
assistance for housing. The geographic
distribution of housing vouchers cannot be
mapped because the public subsidy is no
longer attached to physical sites or to
specific buildings, but rather to households

which can and do move. The data above are based upon voucher recipients’ addresses at the
time their applications for public assistance were approved. By that method, there are more

suburban households receiving aid than
central city households,

In historic terms, the provision of
housing services has little or no connection
to programmed expenditures across other
functional areas of governmental
expenditure. Despite housing’s obvious
relationship to streets and sanitation, parks
and recreation, police, health care, and
schools, until recently there was no mandate
that the provision of housing services had to
be coordinated with other public services.

Evolution of Governance Structure

Despite housing’s obvious

~ relationship to streets and

. sanitation, parks and
recreation, police, health care,

Was. m} mandate. that the
 provision of housing services
‘had to be coordinated with
arker public services.

and schools, until recently there

Because residential development represents about 85 percent of all structures in U.S.
urban areas, it is easy to see how housing came quickly to fall within regulatory purview.
For the most part, the provision of housing is a matter of private sector arrangements between
consumers and suppliers. The historic role of government in the provision of housing
services has been justified on the basis of the unregulated market’s inability to deliver and
enforce acceptable minimum standards of dwelling quality, especially for low-income

households.



Initially, government intervention in housing services was indirect. From the
inception of building codes in the late 1880s through the introduction of zoning ordinances
beginning in the teens and 1920s, government’s regulatory interest has derived from the 14th
amendment of the U.S. Constitution. Ultimately, government is obliged to protect the
public’s health, safety, and welfare. The justification for direct government intervention into
housing markets, which began in the 1930s, is to assist low-income persons and households,

urban and rural, and to attend to their needs
and interests.

- With: me advent Gf pubkcly i . The need fqr public assistance in
: housing is closely tied to the ecology of

i amﬂgd kﬂmﬂgz a grgm‘ dga! _ American urban areas. Older, heavily
more Subﬂdlzgd housing was  industrialized northeastern cities, including
cunsrmcmd ﬂuﬁ!d& iﬁf the . the City of Buffalo, contain the housing
: ?‘ngﬂ Jg Cﬁﬂﬂ“ﬂf city than was. stock most aged and physically deteriorated.
: I?'Iﬂ? ﬂf canvemfmn t‘d pubhc . il ; E The§e c1!:1es also serve:d as po.mts of
- .. inmigration, for both international
. hﬂﬂsmg L _ immigrants and, for the first half of the 20th

century, black immigrants from the rural
south. As a centerpiece of American social
and economic policy in the Great Depression era, the cities of the industrial northeast, Buffalo
included, are where the storied history of conventional public housing has its origins and
where this component of the stock remains concentrated.

In the 1950s and 1960s, various stigmas associated with public housing grew in the
public mind, especially poverty, crime, drugs, and physical decay. By the end of the 1960s,
federal policy shifted away from the creation of large public projects to smaller-scale,
geographically dispersed facilities operated by cities, private owners, or community-based
organizations.

Also during the 1960s a greater measure of public participation was invited in the
planning and implementation of publicly assisted housing efforts. These changes were
reflected in different ways in Erie County. Most significantly, publicly assisted housing
began to be constructed in the suburbs outside of the City of Buffalo, mainly in the form of
rental complexes for the elderly.

In many suburban jurisdictions : : :
elderly housing was the primary purpose for Eventually, federal PQIS'C}':

creating their housing authorities; in most, fers: R S
such housing was built under contracts with S}Qﬁf"d‘m a systent in w‘&m‘&

private developers, subsidized by federal ~ eligible tenants received a
funds. With the advent of publicly assisted  Section 8 certificate, which
housing, a great deal more subsidized . cemmﬂted the fedeml :

housing was constructed outside of the e .
region’s central city than was true of _government to: Pﬂf a Fﬂm@ﬂ ﬁf _
conventional public housing. athe tenant s rem‘ :
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By the 1970s, when a conservative federal administration came to power, arguments
that the private market could more efficiently deliver housing services carried the day.
Eventually, federal policy shifted to a system in which eligible individuals and households
received a Section 8 certificate. That certificate could be presented to a landlord as evidence
of the federal government’s willingness to be responsible for paying a portion of the tepant’s
rent,

The 1980s saw the introduction of

R enmf asszsmnc e pmwde d by : the housmg vouc.her system, al_legedly as a
means of increasing tenant choice. Under

i f:ﬁ te f edeml gwemnwntﬁm the the Section 8 system, no recipient of rental

:'gﬂﬁ benveen ﬁfjixﬂif percentage. assistance could go into a housing unit that

of tenant income —- (:ﬂrrem{y 30 exceeded a limit known as the "fair market
percent i and a j‘mu sing - rent” for a unit of a certain size in a specific

i market region. The voucher system permits
pay mﬂlﬂ‘ ﬂmddrd Cﬂcﬂ Me‘i f f.?l" this option if the tenant pays the amount

. each region. e above the region’s "payment standard.”

..........

auihny G o Rental assistance provided by the federal
government fills the gap between a fixed
percentage of tenant income (deemed the
appropriate fraction of income for housing, currently 30 percent), and the payment standard.

Financial Framework

In view of the magnitude of housing costs, it is not surprising that government has
had to devise means of intervening into market arrangements, both to ensure an adequate
supply of decent, safe, sanitary shelter as well as to guarantee its price. In both conventional
public housing as well as in publicly assisted housing there is a "user fee" attached to the
housing in the form of tenants’ contributions to rental costs.

In Erie County, as elsewhere, housing services represent a substantial fraction of the
federal and state dollars flowing into the
region to supplement local revenue budgets.
The federal-municipal transfer payment for . o ; T
public housing is labelled the "annual - For the current fiscal year, the
contributions contract” with the Buffalo  value gf the fgderaj ;rmfgr

Municipal Housing Authority (BMHA). _ 4
For the current fiscal year, the value of that Dayiment to tke B Hffafo

contract’s operating subsidy is just over $13 'Mhnmpai Hﬂuﬁng Autkﬁnty

million, half as much as the City of for public kﬂusmg is just over

Buffalo’s entire federal block grant 5’13 mdfwn !mif a& mu’ck a.s

provides a $16 million grant for physical aH 4
plant modernization, bringing the BMHA : ;.gr M m“mn
total to $30 million, about 25 percent more
than the City of Buffalo’s block grant total.
The actual magnitude of money flows for housing and related services is complicated by the
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sheer number of federal programs, the participation of private and nonprofit agencies, and the
accounting complication of calculating the time value of money.

In publicly assisted housing, government plays a significant indirect role in production
by assembling attractive financing packages, which induce production by private producers.
Moreover, rental assistance programs (namely certificates and vouchers) relieve government
of operations, maintenance, and
management burdens and costs while
maintaining its regulatory functions.

: 'A recen; smdy ﬁy HUD faund
ﬂmt ggm agggg;atgd w;ﬂ; The underlying assumption is that

the private sector can provide housing and
: aﬁmmsrenng S emn 8 *mr} housing services more efficiently. To date

yﬂu‘:hﬂ progre ams are near EJ" empirical evidence is not available to verify

:Eﬁmﬂﬂﬂﬂ to the adnum:mﬂve ~ this assumption. Some argue that

cgs[g af mnpgfﬁmnal Py_bhc ~+ administrative oversight by local
government, such as housing quality

=kausm o L = , :
g g i e inspections, for example, pose higher costs

"""" than did conventional public housing

projects on densely concentrated sites. A
recent study conducted by the U.S. Department of Housing and Urban Development (HUD)
found that costs associated with administering Section 8 and voucher programs are nearly
equivalent to the administrative costs of conventional public housing. The national Public
Housing Directors Association disputes these findings, arguing that when definitive research is
finally completed it will be seen that conventional public housing is actually less costly.

Governance Issues
Analysis of housing service provision in the region raises five issues of governance.

First, despite concerns that public housing has been costly and inefficient, no socially
acceptable alternative has yet been identified for it. Recent federal attempts to address
"severely distressed” low-income projects have been limited in scope. Little hope is held out
that this stock can be sold off to its occupants who, in any event, continue to lack the
resources to purchase it, although attempts to sell public housing projects have been initiated.
However, under a current HUD demonstration program, there are national models where
distressed rental projects have been turned around, and national experiments continue with
conversion of public housing to forms of cooperative ownership and/or tenant management.
Depending on the outcome of these demonstrations, housing professionals in Erie County
should consider these programs’ potential for local implementation.

Second, there is concern over which of several public housing policy alternatives
promotes racial integration and social harmony. A complex question is the matter of
voluntary versus involuntary neighborhood segregation by race. Although publicly assisted
housing has been constructed in suburban jurisdictions, racial segregation of the metropolitan
area remains a fact of regional life that warrants deliberate intervention.
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A third issue is federal reporting
practices, which impede examination of
housing finance and service delivery.
Public housing transactions are tied to other
real estate development transactions, which
are customarily shielded from public view.
For example, a housing program popular
during the 1970s, the Section 236 mortgage
interest subsidy, continues to generate cash
flow to the Western New York economy.
Between 1971 and 1976, thirteen
developments totalling over 2,500 units
were built in Buffalo, with another five

housing has been constructed i
 suburban jurisdictions; racial

_area remains a fact of regional

Ak&ougﬁ publwly as,smgd

segregation of the metropolitan

kfe that warrants dﬂhbemte
intervention.

developments totalling nearly 1,000 units built elsewhere in Erie County. HUD is not
obligated to record, monitor, or report data on the amount of interest subsidy payments
coming in to the area, however. As a consequence, these payments are part of the "invisible

eb" of the submerged housing economy.

Fourth, in view of a strong American tradition of private property rights, how are we
to reconcile existing public policy goals in the housing field with the trends in private market-
rate housing? Although still relatively rare in the Western New York market, private
residential developments (known as gated, private, or common interest communities) are

growing in popularity. These
developments eschew the traditional
connection between privately owned housing
and an associated bundle of public services,
such as police, roads, recreation, and
garbage disposal. Rather, homeowner
services are privatized through payment of
monthly fees to the community association.
"Public space” is typically open only to
residents of the community. Policymakers
should monitor the extent and effects of
such communities.

The final issue concerns the regional
nature of housing services. The municipally
based structure of public housing provision
hampers regionwide approaches to financing

. Given the redistributive nafu

_ provision and the social an

of low-income housing -

‘economic implications of |
concentrated public housing, .
there is ample need and
rationale for developing
regional structures and

processes. of hong service
delivery.

and delivering services to needy residents. Lack of cooperation stems from strong home rule
provisions, continuing social resistance to racial and economic integration, and, to a lesser
extent, protection of minor political patronage jobs. Given the redistributive nature of
housing provision and the social implications of concentrated public housing, there is ample
rationale for developing regional structures and processes of housing service delivery.



Service Profile #6:

Water

Overview

Water is essential for life. Not surprisingly, where water supplies are scarce or of
poor quality, water service delivery is of great political and economic concern. In Erie
County and most of Western New York, where water supplies are abundant and the quality
generally high, water service provision receives comparatively little attention. Nonetheless,
when the quantity or quality of water for drinking, bathing, irrigation, or recreation falls short
of normal levels, water issues ascend quickly to the forefront of the regional agenda, a
reminder of the significance of clean and abundant water for health, safety, and welfare.

Water service delivery consists of three primary functions:

¢ water supply, from surface water, groundwater supplies, or both;

4 water treatment to ensure potability; and

¢ water distribution.

The primary distinction in water service delivery is between urban areas, in which
households and businesses receive water through a delivery system of pipes and treatment
plants, and rural areas, in which households and businesses rely on wells operated by local
governments or individuals.

Governance Strucfure

Every resident of Erie County has

access to potable water. As of 1993,

approximately 10 percent of Erie County :
residents relied on individual water systems, Rel Iﬁal’f ff) maﬂ.l’ mﬂr o olitan

typically wells. areas, water service'in Erie
_ _ Ga:mnty is kzgh!_p decenﬂnlmed
Relative to many metropolitan areas, Th _
water service in Erie County is highly ere are f our ma} or
decentralized. There are four major mde?‘-—’ndem water Syﬁ‘femf and -
independent water systems and a number of - @ number ﬂf minor and pRVHIE
minor and private producers. The major produce rs.

water systems, in order of system capacity
as of mid-1995, are:
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1) City of Buffalo (Department of Public Works and Municipal Water Finance
Authority), system capacity of 160 million gallons per day (MGD), of which 106
MGD are currently used on an average day;

2) Erie County Water Authority (ECWA), 140 MGD capacity, of which 62 MGD
are used on an average day;

3) Town of Tonawanda Water System, 24 MGD capacity, of which 12 MGD are
used on an average day; and

4) City of Tonawanda System, 8 MGD capacity, of which 4.5 MGD are used on an
average day.

The decentralized network of water providers also includes several smaller municipal
water systems serving the Towns of Grand Island and Sardinia, and the villages of Akron,
Alden, Gowanda, and North Collins (map 8-7; table 8-3).

The urban systems draw water from either Lake Erie or the Niagara River. The City
of Buffalo’s water delivery system, which draws from Lake Erie, is essentially coterminous
with city limits. The system serves all residences and commercial enterprises within
municipal borders plus a small number of immediately adjacent facilities, which account for
less than one percent of the system’s water consumption.

The towns of Tonawanda and Grand Island each own and operate a separate water
system to serve residents. Both systems are relatively new and have ample capacity for future
projected needs. There are no plans to incorporate these systems into either the larger City of
Buffalo or ECWA systems,

By conirast, the older City of Tonawanda water system has experienced capacity,
quality, and financial problems in recent years. The severity of problems has prompted the
city to open discussions with the Town of Tonawanda about incorporating the city’s water
system into the town’s.

The greatest degree of regionalism

in water service delivery is provided by the 2 s : : o
ECWA, a regional public benefit -Tke EHE?; Cﬂuﬂf}' Wﬁt&f

corporation that operates independently of Auiﬁﬂn{}’, Wﬁ!cﬁ opet: ’-'Hes -
county and municipal governments. The ; _{Hd@pﬁﬂd&ﬂt{}‘ .ﬂf county and
regional nature of ECWA operations is municipal governments, serves.
evident in the location of its service area over 460,000 persons in a 600-

and system facilities. The ECWA provides den ! .
water services to most inner suburbs, Square mile areqa covering most

including all of eight towns, ten villages, - of urbanized Erie County.
and one city, and parts of another eight &
towns. As of 1994, the ECWA served over
460,000 persons in a 600 square mile area
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Map 8-7
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Table 8-3
Water Purveyors by Jurisdiction

Name Type 1990 Pop. Water Treatment Water Distribution Service Type (ECWA) |
Buffalo City 328,123 BMWFA/Bflo Water Bd BMWFA/Bflo Water Bd n/a
Lackawanna City 20,585 ECWA/ City of Buffale ECWA/City of Buffalo ECWA owned
Tonawanda City 17,284 City City nfa
Alden Town 10,368 ECWA (pt) ECWA (pt) lease-manage
Ambherst Town 111,725 ECWA ECWA lease-manage
Aurora Town 13390 ECWA (pt) ECWA (pt) lease-manage
Boston Town 7.445 ECWA (pt) ECWA (pt) lease-manage
Brant Town 2,119 Wells Wells under construction
Cheektowaga Town 99,300 ECWA ECWA ECWA owned (most)
Clarence Town 20,041 ECWA ECWA wholesale
Colden Town 2,399 Wells Wells n/a
Collins Town 6,020 Wells Wells nfa
Concord Town 8,387 Wells Wells n/a
Eden Town 7.416 ECWA (pt) ECWA (pt) lease-manage (pt.)
Eima Town 10,398 ECWA ECWA wholesale
Evans Town 17,478 ECWA (pt) ECWA (pt) lease-manage/wholesale
Grand Island Town 17,561 Town Town n'a
Hamburg Town 53,735 ECWA ECWA lease-manage
Holland Town 3.560 Wells Wells nfa
Lancaster Town 32,185 ECWA ECWA lease-mmanage
Marilla Town 5,250 Wells Wellss ECWA lease-manage (pt.)
Newstead Town 7,440 Wells Wells/ ECWA/Akron under construction
North Collins Town 3,502 Wells Welis nfa
Orchard Park Town 24611 ECWA ECWA lease-manage/wholesale
Sardinia Town 2,667 Wells Wells nfa
Tonawanda Town 82,464 Town Town n/a
Wales Towa 2,929 Wells Wells n/a
West Seneca Town 47.851 Town ECWA lease-manage
Akron Village 2,906 Village Village n/a
Alden Village 2,457 Village Village n/a
Angola Village 2,231 ECWA ECWA wholesale
Blasdell Village 2.900 ECWA ECWA wholesale
Depew Village 17,673 ECWA ECWA wholesale
East Aurora Village 6,647 ECWA ECWA wholesale
Famham - Village 415 ECWA ECWA wholesale
Gowanda (pt.) Village 825 Village Village nfa
Hamburg Village 10,442 ECWA ECWA lease-manage
Kenmore Village 17,180  Town of Tonawanda Town of Tonawanda n/a
Lancaster Village 11,940 ECWA ECWA wholesale
North Collins Village 1,335 Village Village n/a
Orchard Park Village 3,280 ECWA ECWA lease-manage/ wholesale
Sloan Village 3,830 ECWA ECWA ECWA-owned
Springville Village 4310 Welis Wells n/a
Williamsville Village 5,583 ECWA ECWA wholesale

ECWA = Erie County Water Authority
BMWEFA = Buffalo Mumicipal Water Financing Authority



covering most of urbanized Erie County, except for the cities of Buffalo and Tonawanda, and
the towns of Tonawanda and Grand Island.

The ECWA system, which draws from Lake Erie and the eastern branch of the
Niagara River, consists of two treatment plants, Sturgeon Point (Town of Evans) and Van de
Water (Town of Tonawanda), nine storage facilities, nine pumping stations, and 810 miles of
water transmission and distribution mains. The ECWA also operates and maintains 23
storage facilities, ten pumping stations, and 835 miles of water mains through lease-managed
agreements.

Regionalism is also evident in ECWA’s various customer service categories. ECWA
customers may be: 1) retail customers who receive direct service through facilities owned
and operated by ECWA (approximately 45% of total sales as of 1994; 2) retail customers who
receive service through facilities owned by municipalities or private companies and lease
managed by ECWA (39% of total sales); and 3) wholesale customers who receive service
through municipal or water district systems
(16% of total sales); and 4) wholesale
customers who receive services via third

Even while the overall Sj.‘;é'rem of party brokers through ECWA-operated and
water serme delwer}' rém{;m 5 maintained facilities. The most prominent

. e

arrangement in this latter category involves

decentr mﬁd partigl _ the Town of Clarence, which buys water
i regwnahzauan is Inﬂremﬁg 'a's 7:3533 wholesale from ECWA and sells a portion
the ECWH_ gxpandg apgraf;ﬂng to the Town of Newstead.

into rural areas; mciudmg

Sl Even while the overall system of
MM&? E vans, and Br. anr . water service delivery remains

" decentralized, partial regionalization is
increasing as the ECWA expands its
operations into rural areas. The Authority’s newest customers are the towns of Marilla and
Newstead, which recently negotiated lease
management agreements, and the Town of
Brant, which recently negotiated an

One consequﬁnce ﬂf t}ze

agreement for managed wholesale service. decentralized structure of Wﬂt&‘f
In 1994, the Village of Angola became Service delivery in the region is
another new ECWA customer when village the gxwtgncg ﬁf HITNErons.
officials closed their treatment plant and intﬁfg oVe Fitiment. a! m d ik

became wholesale customers of the ECWA.
Still, there are currently no plans to
incorporate into the ECWA system the
smaller municipal and private water systems
operating in Alden, Akron, and several other outer areas, which reinforces the fragmented
nature of water service delivery in Erie County, at least in the short term.

 [nteragency tes.

One consequence of the decentralized structure of water service delivery in the region
is the existence of numerous intergovernmental and interagency ties. The federal
Environmental Protection Agency and the New York Department of Environmental
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Conservation (DEC) set and enforce water quality and service standards for local water
providers. The DEC stipulates and enforces rules for water extraction from Lake Erie and
the Niagara River. Locally, the Erie County Department of Health, under the auspices of the
State Health Department, monitors the quality of treated and distributed water. As of 1993
the department monitored 125 non-community water systems that draw from wells and
springs. These groundwater systems serve campsites, restaurants, mobile home parks, and

smaller apartment complexes in rural areas.

Evolution of Governance Structure

The origins of the decentralized system of water delivery in Erie County date back to
the late 1800s, when the City of Buffalo constructed and operated the area’s earliest water
system. Although much of the land outside the city core but within city limits remained
undeveloped, commercial and industrial development in suburban jurisdictions, notably around
the burgeoning railroad yards in the Village of Depew, resulted in significant need for water
supplies in outer areas. Despite requests from suburban jurisdictions in the 1890s and early
1900s, however City of Buffalo officials refused to extend the city’s water lines. To officials,
use of city supplies for suburban growth would jeopardize their ability to serve future
residential and commercial projects in the still undeveloped parts of the city. Moreover,
suburban economic expansion was seen as a threat to city economic development plans.

As a consequence, suburban jurisdictions developed water systems independent of the
city, a path that ultimately thwarted a single consolidated water system within the region.

Initially, most suburban systems were
owned and operated by private companies,
the largest of which was the Western New
York Water Company, which served much
of the area east and north of the City of
Buffalo.

Suburban jurisdictions experienced
chronic water service problems throughout
the first half of the 1900s. Private waier
companies typically provided a lower level
of water quality and quantity for higher
costs than did the City of Buffalo system.
Suburban jurisdictions routinely petitioned
the city for incorporation into its water
system, which had excess capacity
throughout the century. Except for
provisions for emergency hookups,
however, the city maintained its

1900s. As a consequence,
 suburban jurisdictions
: :'dﬂi’éfﬂped independent water
- systems, a path that has
ultimately thwarted a single

i ;mﬁfrm ﬂ-’:e regwn. :

Cuy of Buffalo amc:als refise

: ra extend water Ime:; m easzem

tkra;ngwut the 18905 and eariy

consolidated water system

longstanding policy to not tie suburban areas into the city system.

In 1948, the combination of rapid suburbanization, the specter of inadequate water
supplies, and frustration with unsuccessful attempts to join with the City of Buffalo system
prompted suburban officials to seek permission from the state legislature to form the Erie



«County Water Authority, an independent agency to provide water services in suburban areas.
The new authority, which was established later that year, began negotiations to purchase the
unpopular Western New York Water Company. When negotiations failed, the ECWA
condemned the property through court action. After takmg over the pnvate facilities in 1952,
the ECWA immediately initiated plans to

construct the Sturgeon Point Treatment
Plant, which began operations several years USE ﬂf ﬂ!}, ﬁlﬂlfﬂlﬁﬂ m ?{3&:‘,‘
later. The Van de Water Treatment Plant Suf’ m' b“m de i mmi WﬂuI

was constructed in the 1960s to expand
system capacity and to provide a backup for mgg HHJ pasg[bfy ;h;mg gf ﬂge
the Sturgeon Point plant in case of . fam‘ treatment p!anfs sﬂmng
emergencies.

-su&urhan areas

Over the next several decades and R
continuing to the present, the ECWA
gradually expended, either by taking over failing private systems or assuming responsibility
for municipal systems on a lease-managed or wholesale basis. In the late 1980s, the ECWA
condemned the private Wanakah Water Company serving lakeshore customers in Hamburg,
and took over the Village of Orchard Park’s water treatment plant, after abandonment of that
system.

The legacy of this evolution is separate city and suburban water systems. The irony is
that, with over 40 percent fewer residents than in 1950 and stagnant or declining levels of
commercial and industrial customers, the City of Buffalo finds itself with a significant
overcapacity in its water treatment facilities. Use of city facilities to meet suburban demand
would eliminate the need for at least one and possibly three of the four treatment plants
serving suburban areas.

Historic rivalries and independent infrastructures have traditionally diminished the
likelihood of a wholesale merger of city and suburban water systems. Recently, the ECWA
proposed to the BMWFA that it consider
consolidating service in several small areas
in West Seneca and north Buffalo,

Gwerz Iusmnc nvafnes, _ o
More comprehensive consolidations

dep eﬂdem mf msmurés’ : between city and suburban water systems
« variations in Sﬂ’sfﬂm ﬂuﬂ{@: ;  would seem to face four obstacles, The
and the patronage value of first is the fiscal and political reality of
water agencies, there is Ii?ﬁe '~ independent capital plants, the abandonment
R T e e T . of which at this time would be seen as
:ILkefszm:f ﬂf o w}ze{es Me . imprudent waste of sound infrastructure. A
merger Gf ﬂzy MJ Sulm’ b Em second obstacle is variation in the quality of

: -"sys{em in the near ﬁﬁurﬂ. o lines and treatment facilities across different
: T systems. The most likely candidates for
merger are those whose lines need
rehabilitation to ensure long-term adequacy
of supply. Newer, better maintained systems show little interest in mergers, given the
financial implications for their current customers. Third, water agencies represent significant
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sources of employment and political patronage posts, which makes mergers politically
unpopular with the elected officials who control appointments. Finally, the longstanding
historic rivalry between the City of Buffalo and its suburban neighbors over water services
may retard serious negotiations toward system consolidation.

Financial Framework

Water service customers pay either a flat fee for water service or a variable fee based
on actual metered water use. Monthly charges for metered customers are typically lower than
those for flat fee customers uniess the former are extensive users of water.

Until recently, the City of Buffalo
water system was owned and operated by
the city through its Division of Water.

IH m fﬂf a {?M -«kme ca,sk . Fiscal stress, the need for a cash infusion,

and pressure to remain within state-imposed
o mf mwn f rom sale Gftke a‘t}’ municipal debt limits prompted the city in

water system and greater 1992 to form the non-taxing Buffalo
_bonding capacity tkmugh r&e Municipal Water Financing Authority
: pIdJIM mﬁaﬁb’ mechanmm, If;e ; I(?nl\ldl\:’Fﬁ]) o ol;ﬁrate ct::]ty water ttslervices.
BT i e e e ike other public authorities, the
- Cuy of Bqﬁ*ata has mc”ﬁ ced - BMWFA neither owns nor operates the
ﬁ}m control over WH,IEP ~ Buffalo system, but rather has powers solely
service pﬂfxcy ﬂrfd pmgmms to issue bonds for water system

SR - improvements and capital projects. The
Buffalo Water Board (a not-for-profit public
benefit corporation) owns the system and
pledges system revenues to repay BMWFA bonds. The Water Board is required to set rates
to raise sufficient revenues to meet operating costs and bond expenses of the BMWFA.

In return for the one-time cash infusion from sale of the city water system and greater
bonding capacity through the public authority mechanism, the City of Buffalo has sacrificed
formal control over water service policy and programs. In place of elected city officials, the
seven-member appointed board of directors sets policy for and administers water service
delivery.

In part because of the newness of the Water Board and the fact it has no employees,
the board contracts with the City of Buffalo Division of Water for system management and
staffing. The Water Board also contracts with other city departments for administration,
billing, accounting, and legal services. In addition, the Common Council and the Department
of Administration and Finance exert direct control over the Division of Water as an agency of
the city, thereby exercising some control over the operating expenses of the water system.

Nonetheless, the public authority mechanism necessarily shifts some direct control

over water services from elected to appointed officials, a change viewed by some as a threat
“to accountability and responsiveness. Opponents of the authority financing mechanism
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...... question the wisdom of having traded long-

ﬁ ! term municipal control over water services
ﬁe P uﬁw gutkamy méﬂ 'LSHE for short-term fiscal gain.

H&m&mrﬁy skzﬂ‘s direct control
: Wer warer seﬁmes ﬁom ae!ected The non-taxing ECWA likewise
fice ¢ controls revenue raising and sets the

financial terms for water service delivery

: TR within its borders, although in the case of

"am&mmbﬂ@ ‘md E the ECWA these powers are in a single

Tﬁspﬂ”ﬂ}’ﬂwﬁ- S : : . agency. The ECWA is self-supporting,
o e raising its funds from revenue bonds and

user fees. Municipalities or sub-municipal

districts that join the ECWA pay for

extension of water lines, typically raising revenues through local water improvement district

taxes to finance capital costs.

Because of this incremental evolution, although volume charges are identical
throughout the system, ECWA customers pay different amounts for water when capital and
operating costs are combined. Differences depend on the quality of the system in place when
taken over by the ECWA, the number of customers in the ECWA sub-territory, and the
technical demands of line extension. For the most part, the longer-term direct service
customers in the inner ring suburbs of Cheektowaga, West Seneca, and southern Amherst pay
a lower total cost than do newer customers :
in lease-managed systems in second ring
suburbs. Customers in the Southtowns pay

more because they pay separately for some _Wam,- Sgr,,we de&vm.y m Ene
distribution system development costs
through improvement district taxes. _C‘ﬂumy raises three ;r@orer el

:sa;;es. centrakzmﬂ, i

Governance Issues

Water service delivery in Erie
County raises three important issues: centralization, coordination, and water quality.

1. Water services in Erie County display an uneasy balance of regionalization amidst
decentralization. The ECWA continues its longstanding practice of splicing together small
suburban and rural water systems into a regionalized water system. With recent additions, the
ECWA today provides water to over two-thirds of suburban and rural residents and has the
potential to serve more. Also on the horizon is the takeover by the Town of Tonawanda of
the City of Tonawanda’s ailing water service delivery system, a merger that would decrease
the number of independent water systems in the county. A recent proposal for limited
consolidation of ECWA and City of Buffalo water services opens the way to promising
discussions along these lines.

At the same time, there remain in Erie County five separate water systems serving an

area of approximately 700 square miles (not counting rural areas that rely on wells) and fewer
than 1 million people. One legacy of this decentralization is the extensive infrastructure
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devoted to water service delivery -- for
example, there are two water treatment
plants on Lake Erie and four on the Niagara
River. Another legacy is five separate
administrative apparatuses that operate these
systems and, not insignificantly, provide
jobs. Although in some regions physical
considerations might justify separate
systems, no such physical geographic
conditions pertain in Erie County. Rather,
historic rivalries and settlement patterns spawned the fragmented water delivery system; short-
term political and fiscal considerations maintain it.

Most analysts here and elsewhere acknowledge the economic and service advantages
of integrated water services, even as they recognize the short-term political and fiscal benefits
of separate systems. A 1990 study commissioned by the ECWA to examine the potential for
merging the area’s suburban water systems found that plant reductions and certain service
consolidations would achieve some economies of scale, but might raise concern about the
financial viability of large-scale, long-term capital investments. Nonetheless, many experts
consider water system consolidation to be an important long-term goal for the urbanized
portions of the county to ensure efficient, high quality, cost-effective water service delivery.
The key questions for Erie County officials and residents is when and how that integration
might take place and how to plan for the eventuality.

2. Lack of coordination between water and other services in the region jeopardizes
good planning and cost-effective service delivery. Separation of water providers and
providers of other services with important connections to water, such as fire protection, sewer
service, planning, and public health, presents a serious problem for planning and quality of
life in Erie County. An especially troublesome tension exists between the ECWA, which has
a policy to extend water lines into rural areas that request service, and the Erie County
Division of Sewer Management, which has
a policy to restrict sewer line extensions into
those same rural areas, a situation that has

confounded residents and developers. : <0ﬂg zmmea‘mte SOurce. Gf

Serious as the problems of uncoordinated e e AR
growth policies are, however, even more tension exists between the Ehe

serious are the institutional complexities of 'C ounty Water Authority, thh
resolving such controversies. Because has a pﬂfm}’ o extend waier
public authorities and local governments are -ﬁngs mto mmj areas Iﬁﬂ

mdependeqt enutlt?s there is no mandate that re qu, est s E’!'W ce, an d ﬂt ¢ EH -
they coordinate with one another to plan and

implement services. _Cf’uﬂa’ Division of Sewer
- Management, which has a
3. Although water supplies in Erie polmy to rgstnc—t sewer line

Cour.lty are generally abunc.iant, water EHEHS_WHS into rural areas.
quality remains a concern in some areas. T : 2 i
The nature of water supply itself deems that

water quality issues be addressed regionaily.
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Delayed maintenance of water infrastructure has not only threatened the quality of water
supplies in some areas, it has also sowed the seeds for future higher costs to rehabilitate
inadequate systems. County residents are reminded of the importance of water quality when
weather conditions raise turbulence levels in Lake Erie to abnormally high levels, thereby
increasing the level of solids in water supplies. Such problems prompt officials to urge that
residents either boil public water supplies or purchase bottled water in the marketplace. The
inadequacy of pipes and treatment capacity in some suburban jurisdictions, notably the Town
of Clarence, frustrates residential and commercial development, and threatens the quality of
life and health of current residents. Such incidents underscore the importance of secure and
high quality water supplies.

In response to water quality T T L -

concerns there is an immediate need for Be Camcg nverg ﬂow acm SS

better and more coordinated fiscal and land
use planning. Because rivers flow across g um? dIGﬁOHS, me‘g EEWE

jurisdictions, lakes serve residents of many | _Msufffﬂf of many ar eas, ﬂﬁd
areas, and underground water supplies ‘underground water supplies o

transcend political borders, ensuring secure ' #ﬂﬂj‘a‘ﬂd pgkaga; borders,

water supplies requires regional
collaboration. Coordinated efforts are ensmmg Hmm water Sepp) lies

already underway in several places. In the 7 eqmr es r ewm mf!abamﬁon.
southern part of the county, for example, a i ;

county-initiated collaboration of eleven

Jjurisdictions whose borders include Cazenovia Creek is investigating ways to ensure the
continued viability of that important tributary of the Buffalo River. Likewise, joint efforts
between Erie and Niagara county jurisdictions to address water quality issues along the
Niagara River. Such alliances should continue and expand to include cross-jurisdiction, cross-
county, and cross-nation alliances to maintain and enhance underground and surface water
supplies.
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Service Profile #7:

Sewer

Overview

Sewer services are among the most unsung of urban services. Adequate sewer
services permit large numbers of people to live in proximity without undue fear of personal or
environmental contamination. Indeed, society’s ability to remove, treat, and dispose of
human and industrial wastes is fundamental to protecting public health and welfare.

Sewer service delivery consists of three related functions:

¢ sewage collection;

¢ sewage treatment; and

4 sewage disposal

Like its complementary service, water, the primary distinction in sewer service
delivery is between urban and rural areas. Urban sewer systems consist of networks of pipes
that carry sewage from residential, commercial, and industrial facilities to treatment plants,
where the sewage is treated before discharge into waterways. Because of the capital-intensive

nature of sewer systems and the economies of scale associated with sewage treatment, urban
systems typically serve areas larger than a single political jurisdiction.

Rural sewer systems commonly T —
consist of septic tanks in which suspended : Sﬂﬂ ét)*"s- a bilfi}*'t{?'-?'em ove.

solids sink to the tank bottom, eventually SRR e
degrading into a harmless humus, which is treat, and dispose of huma

periodically removed and disposed of in - and industrial wastes is
sewage treatment plants. Liquid effluent ﬁ;ndamgm{ o prgrgmng :

fields where soil bacteria destroys the
remaining organic material. In some cases,
septic systems are operated by a
municipality; in other cases, individual residents own and operate the septic tank.

flows slowly from the tank into leaching pui’ahc health and we {fare

191



Governance Structure

Relative to sewer services in many
urban counties, those in Erie County are
exceptionally decentralized. Numerous

e public and private entities are responsible
ERE Caunty are e.rﬂ.’pm}ﬂﬂﬂ)& for sanitary service collection, treatment,
dgcgnrm}';zgd, disposal, and administration (table 8-4).

Sewage collection is particularly
fragmented. Two city systems, three town
systems, eight village systems, six county sewer districts (which are geographically separate
but administratively integrated), and various T —

on-site systems (generally septic systems ‘ “tio
serving individual properties or private Sewage ﬂﬂﬂe ﬂ IS esp ermj{?

subdivisions) handle sewage collection in f;f' agmgnmd ﬂier e are Mo ‘m}'

><:--

the county. .systﬂm,s, tkre& mwn systems,

Sewage treatment and disposal are .s*ewer dISfH CIE au dvy m am
,pﬂl’ﬂfﬂ? GI'?:-:SIIE: SJFSIE??H.

only slightly less decentralized. Rural areas
depend on on-site treatment and disposal,
primarily individual or package septic
systems. In the built-up portions of Erie
County, six entities own and operate sewage treatment plants (map 8-8):

Buffalo Sewer Authority (BSA)

Town of Tonawanda

Town of Grand Island

Town of Amherst

Southtowns Sewage Treatment Agency (which contracts with Erie County for
management services)

® Erie County (through the Division of Sewerage Management in the Department of
Environment and Planning)

The Erie County system has evolved
over time with the county taking over
failing sewer systems or constructing new

SEW e Immem md dIS Sﬂi f lines as needed to accommodate urban
are gib’ $IL gktly 1 es g pg -~ growth. As a consequence, the Erie County

sewer system is more accurately described

decentralized: six Sﬁpﬂ?'zwe o syl of subsystemms, srith cach sb-
entities operate sewage 7' system numbered as an Erie County sewer
treatment plﬁms i urbamzed . district (ECSD) and operated under a
EHE Caumy Sl ~ scparaie set of arrangements.

The decoupling of sewage collection
and treatment functions has prompted
numerous interjurisdictional agreements and a complex network of "regionalism
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Table 8-4

Sewer Service Purveyors by Jurisdiction

Name Type 1990 Pop. Sewer Collection Sewage Treatment and Disposal
Buffalo City 328,123 Bflo Sewer Authority Bflo Sewer Authority
Lackawanna City 20,585 ECSD #6 ECSD #6
Tonawanda City 17,284 City System Town of Tonawanda
Alden Town 10,368 ECSD #4 BSA (pt.), on-site
Ambherst Town 111,725 Town Systern/ECSD #5 (pt) Town System
Aurora Town 13,390 on-site on-site
Boston Town 7.445 ECSD #3 Soutbtowns, on-site
Brant Town 2,119 ECSD #2 ECSD #2, op-site
Cheektowaga Town 99,300 ECSD #1, town system BSA
Clarence Town 20,041 ECSD #5 (pt) Town of Amherst (pt.), cp-site
Colden Town 2,899 on-site on-site
Collins Town 6,020 on-site on-site
Concord Town 8,387 on-gite on-site
Eden Town 7,416 ECSD #2 (pty ECSD #3 ECSD #2, on-site
Elma Town 10,398 BSA (pt) BSA (pt), on-site
Evans Town 17,478 ECSD #2 (pt) ECSD #2, on-site
Grand Island Town 17,561 Town System Town System, on-site
Hamburg Town 53,735 ECSD #2 (pty ECSD #3 Southtowns, on-site
Holland Town 3,560 ECSD #3 ECSD #3, on-site
Lancaster Town 32,185 ECSD#4 BSA, on-site
Marilla Town 5,250 on-site on-site
Newstead Town 7,440 on-site on-site
North Collins Town 3,502 ECSD #2 (pt) ECSD #2 (pt.), on-site
Orchard Park Town 24,611 ECSD #3/ BSA Southtowns, BSA, on-site
Sardinia Town 2,667 on-site on-site
Tonawanda Town 82,464 Town System Town System/BSA
Wales Town 2,929 on-site op-site
West Seneca Town 47,851 ECSD #1 & #3/BSA/town system BSA
Akron Village 2,906 Village System Village System
Alden Village 2,457 Village System Village System
Angola Village 2,231 ECSD #2 ECSD #2
Blasdell Village 2,900 Village System Village System
Depew Village 17,673 ECSD #4/ BSA BSA
East Aurora Village 6,647 Village System Village System
Famham Village 415 ECSD #2 ECSD #2
Gowanda (pt.) Village 885 Village System Village System
Hamburg Village 10,442 Village System Village System
Kenmore Village 17,180 Town of Tonawanda/ BSA Town of Tonawanda/ BSA
Lancaster Village 11,940 ECSD #4 BSA
North Collins Village 1,335 ECSD#2 ECSD #2
Orchard Park Village 3,280 Village System Southtowns
Sloan Village 3,830 BSA BSA
Springville Village 4310 Village System Village System
Williamsville Village 5,583 Village System Town of Amherst

ECSD = Erie County Sewer District

Southtowns = Southtowns Sewage Treatment Agency

BSA = Buffalo Sewer Authority
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decentralization™ in sewer service arrangements. Some urban jurisdictions provide sewage
collection but lack treatment facilities and so contract with other entities, typically the BSA,
Town of Ambherst, or Erie County, for treatment services. Some others receive sewage
collection services from Erie County, but contract with the BSA for treatment and disposal.

The extent of regionalism amidst decentralization is evident from a glance at sewer
agency service areas. The BSA, which operates the area’s largest treatment plant (peak
capacity of 240 million gallons per day (MGD); current treatment around 160 MGD),
provides treatment services for all properties in the City of Buffalo, the towns of
Cheektowaga and West Seneca, ECSD #1 and #4 (covering all or part of the villages of
Sloan, Depew, and Lancaster, and the eastern portion of the Town of Lancaster). The BSA
also serves small parts of the towns of Tonawanda, Elma, Alden, and Orchard Park.

Most other urbanized areas outside the City of Buffalo are within one of the other
four Erie County sewer districts. ECSD #2, including the towns of Evans, southern

Hamburg, and Eden, and the villages of
Angola and North Coilins, are served by the
county-owned and operated Big Sister Plant,
located in Angola. On the basis of out-of-
district agreements, the Big Sister plant also
serves the Village of Farnham, part of the
Town of Brant, the Lotus Bay area, and
Evangola State Park. ECSD #3, which is
connected to the Southtowns Sewage
Treatment Agency, serves parts of the
towns of Hamburg, Boston, Orchard Park,
and Eden. ECSD #5 serves the Transit
Road area, with treatment services provided
by the Town of Ambherst treatment facility.
ECSD #6 serves the City of Lackawanna.

_of over one hundred depmdem
33_;!0W?3 sewer dzstﬂcts. e

' Gﬂﬂwaundwg the sense af

decentralization in sewer service
delivery is the existence in the
Ambherst, Tonawanda, Grand =~
Island and Evie County svst&msj

Compounding the sense of decentralization in sewer service delivery is the existence
in the Amherst, Tonawanda, Grand Island, and Erie County systems of over one hundred
dependent town sewer districts. As the earlier chapters on legal and financial aspects of
governance indicated, such districts are #of independent sewer authorities, but are rather
financial accounting units. As new subdivisions develop, municipal officials calculate the
costs of connecting to and using the town sewer treatment facilities. Because the size,
configuration, and available technologies vary for different subdivisions, charges also vary.
As a consequence, individual town sewer districts have their own tax rate, a system that
requires considerable administration and prompts much confusion.

One consequence of decentralization is the extensive system of physical infrastructure
devoted to sewer services. For example, the Erie County sewer system comprises over 800
miles of pipe, six treatment plants, and nearly 100 pumping stations. (ECSD #2 recently
proposed construction of an additional 10.4 miles of sewer lines to serve approximately 230
properties in Evans, Eden, and Hamburg. The $4.1 million project faces opposition from
area residents who object to cost increases and who fear that increased development will
follow sewer lines.) The BSA system consists of over 830 miles of combined relief and storm



sewers, a treatment plant on Squaw Island
adjacent to the Niagara River, and nine
pumping stations.

~:£)uf cﬂmsequenﬂe af
--decentmhzahﬂn fs rhe exi.‘en,szve

One concern is maintaining the
quality of sewer lines. Over half of the
sewer lines in the Buffalo system were built
prior to 1910, with only 12 percent
constructed since 1940. Despite the age of
pipes, managers consider the system to be
in fair condition, although replacement of antiquated lines is an ongoing project. Of
immediate concern is that the system is "combined," which means that both stormwater and
wastewater use the same pipes. As a consequence, heavy rainfalls may cause sewage
overflows into local waterways. As part of its sewer line replacement program the BSA is
constructing separate systems for stormwater and wastewater to abate the overflow problem.

The state and federal governments also play a regulatory role in area sewer services.
The federal Clean Water Act of 1972,
together with associated state laws,
establishes standards for water quality and

wastewater treatment. The New York State - Over kai’f ﬁf’tke sewer knesz

Department of Environmental Conservation _
more directly regulates discharge of the Iﬁlff alo system were built | -

industrial effluent into waterways. On the Pﬂﬂ?‘ to 1910, with ﬂnly g3
local level, the Erie County Health  percent constructed since 1940.
Department inspects public and private Besp:te the EI ge 0 fptpes,

sewer systems in the county to ensure 2 s
compliance with federal, state, and local = ﬂgers canwder the Systent tf}

ordinances. ! _be in fmr Eﬂﬂd&ﬂ:ﬂm

Evolution of Governance Structure

The City of Buffalo was the first community in Erie County to establish a modern
sewer system, which in the early 1900s entailed networks of brick and clay pipes designed to
carry both stormwater and human wastewater. The catalyst for the system was persistent
health concerns stemming from the common
practice of disposing of raw sewage in the

i Nijagara River. Water pollution and
1 *'ff? ﬁmﬂf f‘”‘ cﬂﬂfmﬂﬁfm of  utbreaks of typhoid led to the 1909 treaty

the Bu‘ff&ﬁ? sewer S‘J’Stém W&S . between the U.S. and Canada to prevent
- pgm;_s;en; health gqnggmg -+ further pollution of the river. Nonetheless,
Smmg fmm the e eomman ~ nearly 30 years later polluted waterways,

: ifI di including Lake Erie and the Buffalo River
practice gf 5P asmg af m’w ~ in addition to the Niagara River, remained

sewage in &E:ngamﬁwn:.. . serious bealth and environmental bazards.
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In 1935, in the height of the Great Depression, the New York State Department of
Health directed the City of Buffalo to halt poliution of waterways. Saddled with extensive
debt and legally unable to borrow more, the city complied with the state mandate by
establishing the financially independent Buffalo Sewer Authority. The Authority, a public
benefit corporation under New York State law, assumed the assets of and control over the
city’s sewer system in 1938.

The pattern of sewer service
delivery in Erie County is unlike many
northeastern metropolitan areas, in which
the need for sewer services in smaller,

Unlike 'h&dn} New York
counties, despite urging from -

newer suburban jurisdictions prompted ‘the state in the 1960s and
annexations and mergers by the central city. Ig?ﬁg Erie ng;gy d;d fiof
Although the City of Buffalo operated the i centrm s sewer tre atinent

only sewer system around the turn of the
century, city-suburban annexation and
consolidation did not occur. One reason for
this atypical pattern was the longstanding
strained relations between the City of Buffalo and its suburban neighbors over the city’s
refusal to extend infrastructure lines, discussed more fully in chapter 4.

“and collection services.

As a consequence, there evolved a decentralized pattern of sewer services, mirroring
the path of urban growth in Erie County. As suburbs developed they established municipal or
sub-municipal sewer systems. Some jurisdictions constructed sufficient capacity for future
growth. Others, however, notably inner-ring suburbs east of the City of Buffalo, ultimately
had to turn to the treatment capacity of the Buffalo Sewer Authority to continue growing.

Over time, Erie County assumed responsibility for administration, ownership, and
operation of individual plants in many suburban areas, a process of ad hoc consolidation that
% continues today. System integration was by
no means complete, however. Unlike many
New York counties, despite urging from the

: '-S&Wer system experts genemlly

agree that tke cqumi—mrenm €  state in the 1960s and 1970s Erie County
 nature. ﬂf sewer services ;m_.pfzes ~ did not centralize its sewer treatment and
economies gf scale and cost collection services. Indeed, decentralized
 savings fro ﬂ‘I (:EHIJ”EIIZEJ - arrangements for sewer services not only
= g f persisted during this time, they actually

."aﬂang em . intensified. With financial assistance from
: i e . the federal government in the 1970s, the
Town of Grand Island constructed its own
sewage treatment plant, while the towns of Tonawanda and Amherst expanded and upgraded
theirs. Recently, the towns of Clarence and Amherst agreed to jointly fund an expansion of
the Amherst plant, with new capacity to be shared by both communities.

Sewer system experts, nationwide and locally, generally agree that the capital-
intensive nature of sewer services implies economies of scale and cost savings from
centralized arrangements. Integration has remained elusive in Erie County, however, for four
reasons: 1) local unwillingness to lose control over the timing and location of development; 2)
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technical and financial concerns associated with combining sewer systems of varying age,
specifications, and quality; 3) opposition from sewer system employees who may lose their
jobs following consolidation; and 4) the reluctance of elected officials to forfeit the
considerable number of political patronage posts offered by sewer departments, districts, and
authorities.

Financial Framework

As independent entities, the BSA and separate town or county sewer districts have the
power to raise their own revenues, set fees and charges, and incur debt. Fees are set by the
entity’s governing board to ensure coverage of operating costs and capital debt service. BSA
customers pay a monthly fee based on either assessed valuation of property, or actual water
use. Customers in county or town sewer districts pay fees that vary depending on location
and assessed valuation of the property. In general, customers in smaller districts or those that
rely on older and longer lines pay more for sewer services.

Although legally autonomous, as a practical matter the BSA relies on the City of Buffalo
for financial management and system administration. The Mayor of the City of Buffalo
appoints the five members of the Authority Board, subject to confirmation by the Common
Council. In addition, the Authority
contracts for personnel, legal, purchasing,
audit, treasury, and other services from the

T genemzcusmmersm ' City of Buffalo. These services cost over
Seesl e $2 million dollars in 1994-95.
smaller disiicts or those that
- rely on older and longer :ff?.!jﬂ&' : The ECSDs and town sewer

pay more for sewer services. ~ districts, many of which have no staff,
SR nh i contract with the Erie County Division of
Sewerage Management or municipal
governments for financial management and
most technical functions. Services rendered are charged back to the districts according to
interagency agreements. The County Executive appoints a board of managers to govern the
ECSDs. Town sewer districts have their own boards, with members appointed by the town
mayor or board.

Issues of Governance

Three issues, mirroring those confronting water service delivery in Erie County, are
of fundamental importance to the delivery of sewer services in the region.

1. Erie County’s highly decentralized arrangement for sewer services is probably
inefficient and almost certainly unwise. Although detailed analysis of environmental,
financial, and administrative impacts is necessary, evidence from other metropolitan areas
suggests potential for considerable cost savings from greater sewer system integration.
System integration would also enable better coordination of the pace and timing of regional
growth and development.
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Fragmentation of capital—intensive m

service delivery systems tends to be cost-

ineffective. Given the already extensive - S}' Stemm fatteg) rason W{)uid'aISﬂ

coordination and collaboration between enable better coordination of
sewer service agencies in collection, the pace and timing of regmnai
treatment, and disposal, agency heads gfg}pﬂ; ;md devefgpmgmy S

should address what may be artificial
divisions that serve political and short-term
fiscal needs to the detriment of long-term
fiscal and service quality considerations. To the extent that continued separation of agencies
no longer makes sense, administrative collaborations and mergers should occur.

2. There is insufficient functional coordination between sewer providers and agencies
providing water and other urban services. Of particular concern are the conflicting policies of
the Erie County Division of Sewerage Management and the independent Erie County Water
Authority with respect to extension of service to rural areas. To curtail development
pressures and reduce sprawl, Erie County currently prohibits extension of sewer services to
smaller, rural sites, and to areas in designated agricultural districts. The Erie County Water
Authority extends water lines as requested provided a project is financially and technologically
feasible. As a consequence, there is no consistent areawide policy on rural growth and
development.

The onus is on affected agencies to establish a dialogue and process for resolving
policy discrepancies. Such a forum could lead to better coordination of infrastructure use and
financing, both of which would enhance residential quality of life and remove contradictory
signals sent to potential investors in the county.

3. There is a clear need for ongoing upgrade of treatment plants and sewer lines,
especially in the BSA system. Environmental and health concerns require that the Authority
replace antiquated lines and also continue to construct separate storm and wastewater lines.
New regulations enacted in 1991 by the State Department of Environmental Conservation
upgraded water quality levels for numerous waterways, in turn necessitating higher levels of
wastewater treatment, an expensive proposition. Stricter treatment standards, coupled with
the elimination in recent years of federal and state funding for construction and upgrading of
sewer lines, raises concern about the short- and long-term safety and security of area sewer
systems.
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Service Profile #8:

Solid Waste

Overview

Solid waste services get more attention when they are absent than when they are
present. For many metropolitan residents who place their garbage at the curb on Monday
night, and find it predictably removed by Tuesday morning, solid waste services are out of
sight and out of mind. When some event upsets that chain of events, however -- a garbage
strike, a Monday holiday, or weather factors - and garbage remains piled at curbside,
residents are reminded of the importance of solid waste services. In recent years, greater
media attention on landfills, hazardous waste transport, the environmental impact of
incinerators, and international trade in waste disposal has further sensitized people to the
local-regional-global significance of solid waste services issues.

Solid waste services entail two basic functions:
2 4 solid waste collection; and

¢ solid waste disposal

Solid wastes are classified as either organic (paper, yard and food wastes, wood,
plastics, and textiles) or inorganic (glass and
metals). Waste is generated by residences,
industries, or businesses. Consistent with EE TE
the publicdsect;}r’s roée to protect the bealth,  SoFid waste services get more
safety, and welfare of area residents, S e :
prompt removal of waste materials is : Hﬂemﬂn ‘F’&EH_’: Ihg;}f are @SEM
required by law. m when they are present.

. N
Federal and State laws (including

the National Environmental Protection Act,

Solid Waste Act of 1965, Solid Waste Disposal Act, Resource Conservation and Recovery Act,
Clean Air Act, Clean Water Act, and numerous parallel state acts, including the New York
State Environmental Quality Review Act and Environmental Conservation Law) regulate solid
waste service provision in the state. In addition, some local governments regulate private
disposal firms that serve the municipality. The generation, transport, and disposal of
hazardous, medical, toxic, or other special wastes are the most highly regulated components
of solid waste services.
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Governance Structure

The provision of solid waste services in Erie County is highly decentralized with
individual municipalities setting the terms for garbage pickup and disposal. Collection and
disposal are handled by the municipality, private waste haulers, or waste generators
themselves (individuals or corporations). In most municipalities solid waste pickup occurs
once per week for residences, with special pickups for yard waste, leaves, and larger iterms.
The county coordinates periodic pickup of hazardous materials.

Except for the cities and a handful
of towns and villages, municipalities
contract with private corporations for

:Salui" wasre caliecnﬂn H:peﬁ’mps

the most P””Md ﬂf ﬂﬂ puﬁ!w garbage collection (map 8-9). As a
SEWMES m the munty _ . consequence, solid waste collection is

. perhaps the most privatized of all public
SSSSSSS====== services in the county. In addition, to the
extent that different jurisdictions rely on the
same private contractor, in practice there is a small, though ad hoc, degree of regionalization
in garbage collection (table 8-5).

There are three dominant methods of waste disposal in the county: landfill,
incineration or resource recovery, and recycling. The Erie County Department of
Environment and Planning estimates that in 1994 Erie County residents generated 813,567
tons of solid waste, including recyclables.

Like solid waste collection, provision of solid waste disposal in Erie County is
decentralized at the municipal scale with each individual jurisdiction determining its own
arrangements. Unlike solid waste collection, however, no jurisdictions perform their own
disposal services, leaving this aspect of the service wholly privatized through contracts.

Because municipalities contract with =~ "

a limited number of private firms, there is Ly

some sub-county regionalization of solid ;'QPE? k‘ﬂf (55 P ercent) ﬂf

waste disposal (map 8-10). Over half (55 E'mu;&w’pd Sahd waste fr Gm E‘m_?
percent) of municipal solid waste from Erie 5 CGHHIJ’ was pr ocessed in the 1
County was processed in the American Amgmﬂn Reﬁ;gj Eng;:g:}: Fmrm

Refuel Energy From Waste (EFW) facility ' Wﬂ&f&‘ fa;;zjmy Iﬁﬂﬂfﬁ d. on ﬂw

located on the Occidental Chemical site in

Niagara Falls. The EFW site, which is the Occidental Chemical site in
only working resource recovery incineration ng an f-f F a!fs

plant in the region, accepts commercial,
industrial, and residential wastes from
Canada and much of Western New York,
including 17 municipalities in Erie County. The facility has an available capacity at normal
production of 680,000 tons per year, and processed around 665,000 tons in 1994.
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Table 8-5
Solid Waste Service Purveyors by Jurisdiction

1990
Name Type Households Solid Waste Collection Solid Waste Dispesal
Buffalo City 136,436 City DPW Am Ref Fuel
Lackawanna City 3,459 City DPW IWS Transfer Station
Tonawanda City 6,842 City DPW BFILAm Ref Fuel
Alden Town 2,991 Town Contract with Niagara Sapitation Am Ref Fuel
Amberst Town 41,320 Town Contract with BFI BFI
Aurora Town 4,960 Town Contract with CID CID
Boston Town 2,623 Town Contract with BFI Am Ref Fuel
Brant Town 774 Town Contract with BFI BF1
Cheektowaga Town 39,695 Town DPW Am Ref Fuel
Clarence Town 6,967 Household Contracts with private firms CID,Modem
Coiden Town 1,049 Town Contract with Maple City Pennsylvania Landfill
Collins Town 1,649 Household Contracts with private firms Town Transfer Station to CID landfill
Concord Town 3,053 Houschold Contracts with BFI, CID, or Vaties with contractor
Mapie City
Eden Town 2,526 Town Contract with BFI Am Ref Fuel
Eima Town 3,668 Household transport to Town transfer Am Ref Fuel
sta.; Town contract with BFI for bulky
Evans Town 6,146 Town Contract with BFI Ellery Landfill (Cattaraugus Co.)
Grand Island Town 6,245 Town Collection Modem
Hamburg Town 19.847 Houschold Contracts with BFI or CID Varies with contractor
Holland Town 1,259 Town Contract with Maple City Maple City
Lancaster Town 12,117 Town Contract with TWS Am Ref Fuel
Marilla Town 1,781 Town DPW Am Ref Fuel
Newstead Town 2,369 Town Contract with Modem Am Ref Fuel
North Collins Town 1,189 Household Contracts with Maple City Maple City
Orchard Park Town 8,858 Town Contract with BFI BF1
Sardinia Town 906 Household Contracts with CID or Maple CID Landfill
City
Tonawanda Town 33,765 Town DPW Am Ref Fuel BFI
Wales Town 1,017 Private Subscription Town

West Seneca Town 17,386 Town DPW Am Ref Fuel



Table 8-5 (con’t.)

Akron Village 1,185 Village Contract with WMI Am Ref Fuel
Alden Village 955 Village DPW Am Ref Fuel
Angola Village 322 Village Contract with CID CcIh
Blasdell Village 1,184 Village Contract with BFI Orleans County Landfill
Depew Village 6,707 Village Contract with CID WMI
East Aurora Village 2,488 Village DPW CID Landfill
Famham Village 149 Town of Brant Contract Town of Brant Contract
Hamburg Village 4,035 Village DPW Am Ref Fuel
Kenmore Village 7,101 Under Town of Tonawanda Under Town of Tonawanda
Lancaster Village 4,760 Town of Lancaster Contract Town of Lancaster Contract
North Collins Village 473 BFI BFI
Orchard Park Village 1,365 Village Contract with BFI BFI
Sloan Village 1,636 Village Contract with BFI Am Ref Fuel
Springville Village 1,634  Village Contract with Maple City CID/ Bid now open
Williamsville Village 2,522 Village DPW Am Ref Fuel

Am Ref Fuel = American Refuise Fuel
BFI =BFI Waste Systems, Kenmore .
CID = CID Refuse Service, West Seneca (commercial, industrial, domestic)
TWS = Integrated Waste Services, Buffaloe
Maple City = Maple City Disposal Services, Delavan
Modem = Modem Disposal Service, Model City
WMI = Waste Management of New York, Inc., Buffalo

Fimancial data: 1992 Comptroliers Report on Local Government Finance

Most of the remaining wastes were disposed of in one of four private landfills in Erie
and Niagara counties (Commercial Industrial Disposal (CID), Niagara, Niagara Recycling,
and Modern). Available capacity varies from none in the Niagara Landfill to twenty years in
the CID facility. Some jurisdictions dispose of wastes outside the area. The Town of Evans
sends waste to a Chautauqua County-owned landfill in Ellery, New York, the Town of
Colden to a private landfill in Pennsylvania, and the Village of Blasdell disposes of solid
wastes in an Orleans County landfill. Three industrial waste landfills accommodate the wastes
generated by area corporations, notably Niagara Mohawk Power Company, National Fuel and
Gas, and Schultz Construction and Demolition,
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Recycling services in Erie County mirror solid waste collection and disposal in their
high degree of decentralization at the municipal scale. Although every municipality requires
residents and businesses to recycle, program specifics vary by community. Typically, patrons
must recycle glass, aluminum cans, and newsprint, plus an assortment of other items

including plastics, cardboard, and junk mail.

As of 1994, county residents and businesses

recycled around 70,200 tons of materials, which accounts for approximately 9 percent of total

solid waste generated.

The one aspect of solid waste services that has a formal degree of centralization is
financial bargaining with private waste haulers. With the exception of the cities of Buffalo

and Lackawanna, and the Village of
Angola, every Erie County municipality
belongs to one of two intergovernmental
solid waste management districts, the
Northeast/Southtowns Solid Waste
Management Board and the Northwestern
Communities Solid Waste Management
Board. The primary purpose of the solid
waste management districts is to provide
municipal members with bargaining
leverage to strike more favorable terms with
private garbage firms than would be
possible bargaining alone. Erie County
provides technical assistance and planning
primarily to the Northwest/Southtowns Solid
Waste Management District.

Tke pmmuy pmpﬂse af the

 solid waste management
districts is to provide municipal
members with bargammg

favorable terms with private L
- garbage firms than would be
possible bargaining alone.. -

leverage to strike more

Because participation in a solid waste management district is voluntary, at first glance
the districts can be taken as evidence of regionalization through service sharing agreement.

Not only did Brie Couwnty not

Join with: other counties to form

 regional solid waste djstnﬂts
 municipalities within the czmnty
_could not agree to collaborate
};Even aﬂke caun(}’ JeveE. L

The reality, though, tells a different story.
The solid waste management districts
formed in 1988 in response to provisions in
the Solid Waste Management Act which
encouraged multicounty preparation of solid
waste management plans. The state’s goal
was for substate districts to collectively
rationalize disposal of solid wastes on a
regional scale. Most regions complied and
established multicounty planning units. Erie
County was an exception. Not only did it
not join with other counties in regional solid
waste districts, county municipalities could

not agree to collaborate even at the county level. In that regard, the fractured solid waste
management districts, which together do not include all area municipalities are seen by area
experts as evidence of local unwillingness to forge alliances, even with legislative and

economic incentives.



Evolution of Governance Structure

Like health services, the history of solid waste services parallels the history of urban
centers. For years people burned, buried, or dumped their solid wastes. With increased
population densities in urban centers, however, burning, burying, and dumping rapidly
became unacceptable due to environmental and health concerns.

The single greatest impetus for public assumption of solid waste services was the
series of cholera epidemics that swept through the county in the mid-1800s. Each epidemic
left scores of deaths and much speculation
by medical professionals and residents over
e the causes. The conventional wisdom was

it'}m. smgie‘ gf’fﬂ?éﬂ '&npem; fﬂ?‘ that unsanitary conditions caused or

& certainly fueled the spread of disease.
Pubkc a‘“ump ﬂﬂﬂ Gf Sﬂkad wa‘ﬁe Municipal officials hastened to clean up city

33?‘!’“’33 was. ﬁ'te series Uf ~ streets by removing the piles of wastes that
 cholera ep;dgmcs ‘that S‘Wept - often gathered in front of residences and -
 through the ﬂguﬂb} in gﬁfg mm‘, s places of business. Although the last
;}'3'9{}3; - _ cholera epidemic swept through Erie County

in 1866, the benefits of cleaner city streets
in an industrial age was solidly established.
Municipal departments of sanitation took
over the collection and disposal of wastes in urban areas.

Until the 1960s, the practices of solid waste disposal remained relatively unchanged.
Most waste was disposed of by private or municipal incineration, or dumped into largely
unregulated town dumps. In suburban and rural areas residents also burned wastes in
backyards. The advent of increased environmental consciousness and scrutiny in the 1960s
brought greater regulation of solid waste disposal. In many areas municipalities began
operating their own incineration units or landfills.

Public disclosure in the early 1970s
of chemical contamination of soils and water

supplies in the Love Canal area of Niagara of increasing concern in Erie

Falls focused national attention on the ZC‘?””R)’: and also Hﬂﬁﬂ“ﬂﬂf end
dangers of inadequate disposal of toxic : EWEWR&H}’, S

wastes. The Love Canal case became the ; :accammadaﬁfgg the Skegr

impetus for the federal Comprehensive volume ﬂf Sﬂfhd waﬂe Men'm
Environmental Response, Compensation, : S

and Liability Act (known as CERCLA or that ""’gd dxspaml‘.

more commonly as "Superfund”), designed
to finance cleanup of contaminated sites.
Subsequent federal and state legislation strengthened regulations for the creation, transport,
and disposal of toxic materials.

Today, solid waste disposal has become a specialized business, with highly regulated
practices for hauling and disposing different types of waste, from foods to plastics. The
health and safety of disposal processes remains a priority within the region. Of increasing
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concern in Erie County, and also nationally and internationally, is accommodating the sheer
volume of solid waste materials that need disposal.

Financial Framework

There are three common methods of financing solid waste collection services:
taxation, flat user fees, and variable user fees (which depend on the quantity, location, and
frequency of collection). As noted, many communities contract for solid waste collection
services from private companies.

Fees for the disposal of waste vary depending on the disposal facility and tonnage.
Disposal fees have increased significantly in the last fifteen years, from $15 per load to over
$45 per ton, in part because of more stringent requirements for landfill management since the
enactment of Resource Conservation Recovery Act provisions.

Solid waste collection is ffeql.lently M

cited as a service ripe for privatization. R ! T fa

Faced with rising personnel and equipment SR e St
costs, municipalities increasingly look to f T gguenﬂ-}: ;‘:"Itf‘}d s aerwcgnp
competitive bidding and privatized contracts  for privatization given rising |
to cut costs and improve services. ﬂepganﬁgz and gqmpnmnt COSIS.

Privatization faces stiff opposition from
municipal unions, however, which view
such efforts as political ploys that jeopardize
service quality and undermine unions. Proponents of privatization cite greater efficiency and
point to places where privatization brought lower costs without loss of service quality.

Many Erie County municipalities contract with private firms for solid waste collection
and disposal services. In several instances coniracts stipulate that the municipality receive the
most favorable terms of agreement offered by a private firm to any area jurisdiction.
Provisions of this sort recently translated into sharp decreases in disposal costs for
jurisdictions that contract with American Ref-Fuel, following that company’s execution of a
new low-cost contract with the Town of Amherst.

Governance Issues

Three issues are of particular significance to solid waste service delivery in the
region: centralization, practices of hazardous waste disposal, and fiscal/environmental
tradeoffs in solid waste disposal.

1. Although service centralization may lower costs and improve service quality, area
municipalities continue to resist collaborations. Solid waste experts generally agree that
economies of scale exist in solid waste removal, especially in the case of homogenous, as
opposed to heterogeneous waste streams. By virtue of its size and land uses, the City of
Buffalo has the largest waste stream in the county. Economies of scale considerations suggest
that city-suburban collaborations would likely reduce costs for all parties. In particular,
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T ————————————— consolidating service areas would likely

bring savings through route simplification,
__f””mkm’r ’;"”ﬁgkﬂy standardized bidding, and greater bargaining
 bring savings through route - power with private haulers and disposal
sxmpiy‘icaaﬂn, gtand&rd:zed © firms.
bidding, and greater Ermgmmg .
power. wm& Brivate mf-: ‘and. Suburban governments have resisted
o - i such collaborations with the City of Buffalo,
' dlspﬂ saiﬁzm Sﬂfm?'bﬂﬂ however. The suburban sentiment is that

gﬂ?}’emﬂlﬁnﬁ kﬂﬁ; resisted Sﬂf’kf - the city has unique circumstances in terms
collaborations Wlﬂz e:ke Cf@ﬂ ﬁf ~© of finances and solid waste facilities, and

Buﬁalo ;1awev€r that the city mismanaged its recycling and
solid waste programs in the past. Also

working against collaboration are inertia and
union pressures. Buffalo has a tradition of
going it alone in solid waste services, providing most services via unionized workforces.
Some area experts note that fiscal pressures in the city and suburban jurisdictions may soften
political resistance to regional alliances.

The challenge for area policymakers is how to put economic and service
considerations before political ones to forge genuine regional solid waste collectives following
the spirit of state law. Until then, Erie County will remain the state’s sole holdout, to the
detriment of area governments, residents, and businesses, which could realize cost savings and
improved solid waste services.

2. There is immediate need for a plan for disposal of hazardous materials, including
toxic, medical, and chemical wastes. One consequence of the lack of areawide planning for
solid waste services is absence of a plan and set of procedures for hazardous waste disposal
and cleanup. Revelations of contamination on sites in and around urban areas have focused
attention on this critical lack of planning. The costs of cleanup, which will be paid by both
taxpayers and private corporations, are considerable.

For example, a recent federal review of sites used in the manufacture of atomic and
hydrogen bombs during the 1940s to 1960s estimated that it will cost federal taxpayers $60 to
$300 million dollars to clean up nuclear wastes at five Erie County sites (and $230 billion
nationwide). Four of the local sites are in
the Town of Tonawanda (Seaway Industrial

....................

Park, Linde Air Products (now Praxair /.. 400 Tannd 1s

Inc.), and Ashland Ol sites 1 and 2), and 0% -ﬂ’-‘g J"’m’!- Iﬂ’ef the

one is in the City of Buffalo (the former x:ﬂ?ﬁ‘_’f? sit Vs huﬂ"ﬂﬁgsﬂ ‘md

Bliss & Laughlin Steel plant on Hopkins mumcrpaluws, notably the C&ty
Street). Other sites in the region include the of Buﬁaw are gmdymg the
N:agara Falls storage site in the Town of Pm blem of caummmared,

Lewiston and the former West Valley

nuclear fuel reprocessing plant in - :.abmzdoned Mdusm Sﬁe‘g
Cattaraugus County, a cleanup project _..'hiﬂwﬂ as I’mwﬂﬁeids -

estimated to cost $3.75 billion alone.
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On the local level, the university, businesses, and municipalities are studying the
problem of contaminated, former industrial sites known as brownfields. Efforts have
progressed furthest in the City of Buffalo, which has established an interagency working
group to document the location of
brownfields and develop strategies for
brownfields redevelopment. It is unclear at

this point whether the working group will Ttis I!HCJEH?‘ ar ﬂIIS pﬂmt

ultimately urge redevelopment without e ] i
extensive cleanup or will insist on complete __Wkemer i:ke bmmﬁdds i
remediation of brownfields. -~ WO, king group will um:matel}‘

urge redevefepment Whﬂuf
One challenge for area officials isto gﬂgﬂﬂpg fiymupz or will ins

recognize the essential regional nature of Tt
hazardous waste disposal as the backdrop g;f‘g;i i,fi: ’”“""’.‘" ton of

for areawide planning and alliances. The = >'H I
problems of brownfields, water and soil
contamination, and hazardous materials
transport are concerns for every Erie County municipality. The Erie County Department of

Environment and Planning, which already aids the region’s solid waste management districts,
could take the lead on forging countywide collaborations to address these issues.

3. The region must confront the fiscal and environmental impacts and tradeoffs
associated with development of solid waste disposal facilities. As demand increases amidst
limited supply of space for waste disposal, municipalities increasingly pursue revenue-
producing disposal sites or transfer stations. The Village of Blasdell, for example, recently
approved a private proposal for a transfer station, which would bring much-needed tax
revenue to the village. The application met with vigorous opposition from nearby residents of
the Town of Hamburg who complained
about the increase in truck traffic and
environmental spillover effects. State

' }%e bmmfer ISSHE‘ ﬁ}?‘ - officials from the Department of
] ; Environmental Conservation expressed their

support for the project, moving it one step

_dssmsai fac:knes are ﬁm“m ~ closer to approval and construction. The
and. mwmnmenta! assets or . broader issue for municipalities is whether
Mbdmgs in ﬂlﬁ' 39;33 tem - waste disposal facilities are financial and
: environmental assets or liabilities in the long
term.

This is one area where the need for up-to-date, accurate information on the experience
of other communities with solid waste transfer sites is so evident. Given the interest on the
part of several area municipalities, the Erie County Association of Governments might be an
excellent forum to gather and disseminate data on the experience of places that have
implemented transfer stations as a revenue raising strategy.
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Service Profile #9:

Fire Protection

Overview

The fire protection function is as old as modern civilization. Archaeologists have
found evidence of fire departments dating back to as early as 3000 B.C. in ancient Rome. In
the United States, for generations, one of the earliest dreams of children has been to grow up
and become a firefighter. As such, fire protection is a service that has always been with us,
synonymous with concerns over community safety and individual acts of heroism. Over time,
the job of firefighter has expanded beyond mere fire suppression. Indeed, fire protection is a
service with strong links to and blurred lines between it and other public safety services such
as EMS and police. Not only do fire companies put out the fire, they also perform the rescue
and render emergency aid.

Governance Structure

The County and City Laws of the State of New York authorize counties, cities,
towns, and villages to provide fire protection services to residents. General County Law
225a, for example, enables counties to create a fire advisory board and fire coordinator. The
General City Law of the State authorizes each city to create its own fire company, staffed
either by volunteers or by formally trained and employed professionals.

The provision of fire protection
services in Erie County is complex and

' -me p rﬂwswﬂ ﬂf ﬁ re 2 mtemﬂﬂ highly decentralized, with 93 volunteer fire

; Servtcas 7 Ene Cﬂumy 1 * companies and 3 paid companies organized
complex and highly ~ into 33 independent fire districts and 26

: ﬂéﬂéntmﬁz'ed, with 93 volunteer ~ additional fire protection districts (table 8-
fire companies and 3 paid - 6).

' mmpam&s mgm;ze‘i into. 33 The decentralized arrangements
IMEPmdm fire districts and 26 offer widely varied approaches to fire
addmgnaj ﬁrg prarecuon : _ protection services. The City of Buffalo,
distrm‘s s i . for example, has one large professional

: : - department of almost nine hundred fighters,
working out of 22 company stations, with

36 pieces of equipment (ladder trucks,

pumpers, and heavy and light rescue vehicles) to serve residents, businesses, and other

facilities. The Town of Cheektowaga (including the villages of Sloan and Depew) relies on

12 volunteer companies with a total of 59 pieces of equipment to serve its 98,300 residents.

Together the Town and Village of Lancaster, with 32,185 residents, have 5 volunteer
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Table 8-6
Fire Companies and Expenditures by Municipalities, 1992

Name Number of Fire Expenditure {in thousand)
Fire Companies Base Station Current Operations Eyuipment & Capital
[Erie County NA NA
Buffalo city 1 Tonawanda (city) $53.351.0 -
[.ackawanna city Tonawanda (city) $3.218.6 5116
Tonawanda city | Tonawanda (city) $1.828.7 $39.4
Alden town 2 Lancaster $352.7 --
Amherst town 9 Ambherst $2.591.0 --
Aurora town | E. Aurora $2516 --
Boston town 3 Hamburg $412.1 -
Brant town I Angola $34.0 -
Cheektowaga town 10 Cheektowaga $238.2 -
Clarence town 3 Ambherst $869.8 -
Coiden town I Hamburg $2.1 -
Collins town 1 Helmuth £100.6 -
Concord town 2 Hamburg $158.1 --
Eden town 2 Hamburg -- --
Elma town 4 E. Aurora $335.6 --
Evans town 4 Angola $438.9 $0.1
Grand Island town ; Tonawanda (city) $510.1 --
Hamburg town 7 Hamburg §1.681.3 -
Holland town [ E. Aurora $1.9 -
ILancaster town 3 Lancaster $935.3 -
Marilla town 1 E. Aurora $118.0 -
Newstead town i Amherst £167.9 : -
North Collins town 3 Helmuth $66.5 --
Orchard Park town 2 Hamburg -- -
Sardinia town | Springvitle $88.0 -
Tonawanda town 3 Tonawanda (town) $410.6 Sle
Wales town 2 E. Aurora $e63.2 .-
West Seneca town 6 West Seneca $103.0 -
Akron village 1 Amberst $145.0 -
Alden village 1 Lancaster 3382 St6.7
Angola village | Angola $0.7 520.7
Blasdel! village i Hamburg $62.7 5128
Depew village l Lancaster $12006 $254
East Aurora village 1 E. Aurora 5693 $30.8
Furnham village l Angola $4.0 £5.3
Gowanda village l Hamburg 3316 $45
Hamburg village | Hamburg $163.4 5223
Kenmore village t Tonawanda (town} 33416 3.6
Lancaster village 1 Lancaster $45.7 $16.0
North Collins village 1 Hamburg $1L1 -
Orchard Park village i Hamburg - -
Sloan village I Cheekowaga $50.5 $6.7
Springville village I Springvilie $49.8 $333
Williamsville village 1 Amherst $289.2 $23.4
Cart Ind. Res. |
Ton Ind. Res. 0
Totals 96

Sources: Erie County Emergency Medical Services, Expenditure data from the NYS Office
of the Comptroller, Special Report on Municipal Affairs, 1992,




companies. The combination of the high cost of new fire equipment (for example, $280,000

for a fire truck or $70,000 for a rescue vehicle), relatively sparse population, and limited tax

bases prompts rural towns and villages to rely to a great extent on mutual aid agreements that
permit them to share volunteers and equipment to continue to provide fire services.

The sheer number of companies is the product of longstanding traditions of
volunteerism and close-knit fraternity of
company membership. Decentralized
arrangements are seen by many as both a

strength, in terms of the loyalty and m sf:eer number Gf fﬁ?

dedication to service, and a liability in terms
of duplicative expenditures for costly : eﬂ?@am% is ﬂm product ﬂ‘f

equipment purchased in response to mﬂgﬂmdmg Wﬂﬂmﬂns of
competitive intercompany turf battles. volunteerism ;md Clﬂsewknr.t
o | ffﬂfﬁmﬁy of campany
Communication between fire ; m ifE E 1 k{p

companies and between dispatch centers and
companies is likewise complex and
decentralized through 30 PSAPs, or Public
Safety Answering Points (map 8-11), which are described more fully in the profile of EMS
services. Emergency phone calls, automated system results, and fire box transmissions are all
ways of accessing the system. The County
Fire Radio System is divided into 11 base
TR : : 5 7 stations located in the City of Tonawanda,

Cammunwman frmvteerz - the towns of Ambherst, Cheektowaga,

: e Lancaster, Tonawanda, and West Seneca,
5 d;spat "'k cﬂnt& a‘nd ﬁm and the villages or places of Angola, East

Aurora, Hamburg, Helmuth, and

: hkﬂwwe cangplex r,md _  Springville, The City of Buffalo has its

fdecemmkzed tkmugh 30 °own modern facility, the Fire Alarm Office,

; also known as the Fire Dispatch. Fire

PSAPs, or Luble Sﬂf&‘g}" ; dispatch also occurs out of the Fire

AHSWE?IHg P oints. - Academy, the Cheektowaga Fire Alarm

R ; 5 ... Office, and the Chestnut Ridge Park Base
Station.

The training of firefighters is much more centralized than fire service provision and
communications. All firefighters in the region receive basic training at the Erie County Fire
Safety Division, located in the Town of Cheektowaga, or the local branch of the State of New
York Fire Prevention and Control Division. The New York State Academy of Fire Science
in Montour Falls provides additional courses on more technical and specialized areas. The
City of Buffalo Fire Department maintains its own Bureau of Training, which is authorized to
instruct and train officers and firefighters in all phases of fire defense. On the educational
front, Erie County Community College offers an associates degree in fire protection
technology. '
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Map 8-11 Fire Company Jurisdictions In Erie County
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Mutual aid agreements to help one another in fire emergencies also offset some of the
effects of decentralization. New York State General Municipal Law 209E authorizes mutual
aid agreements among fire companies, thereby encouraging amore comprehensive and
responsive network and blanket of fire protection. The region benefits from a 100 percent
participation rate among area fire companies.

Federal- and state-level fire

. ‘ protection services are relatively limited.
"Mum@ &Itf qgr“’eements_ :‘fﬁ ke@ The Federal government, through the

one ﬂﬂﬂfher in ﬁr €. Em}’gﬁ’nﬂﬂ departments of State, Treasury, and
£fff£€!: some ﬂf ﬁw pofﬁ'ﬂﬂgll Defense, conducts research and development

" drawbacks of decentralization. in specialized areas of fire prevention
equipment, arson investigation, and fire
prevention programs. The Office of the
New York State Fire Marshall provides
programs of fire code enforcement, fire loss
statistics, and fire-related education and
training. Although the majority of
firefighters in the county are volunteers,
since 1990 New York State has begun providing public monies to support volunteer firefighter
pension plans. Commonly referred to as a service award program, the plan authorizes public
funds for retiring volunteers based on the am_  of time in service. Each fire department
can determine its own service award program. As of November 1993, 57 of Erie County’s
93 volunteer fire companies had adopted some version of this plan.

Evolution of Governance Structure

The fire department in the City of Buffalo is older than the city itself. As early as
1816, the then-Village of Buffalo procured thirty ladders and required all house owners to
sweep out their chimneys and have a good bucket at the ready. The village actively selected
fire wardens and by the 1830s had its first hook and ladder. Following incorporation as a city
in 1832 Buffalo and the region engaged in
some of the most innovative practices in fire
service, from one of the first telegraphic =~ T

alarm systems in the 1860s to the AS Eﬂﬂ_}’ as 1816 me men_
disbanding of city volunteers and the
selection of professionals by the late 1880s. vxﬂagﬁaﬁ}iﬁ?ﬁf ; P ?Cﬂ;‘;ﬂ aH
: kﬁ'ﬂ] FeqUir &
The emergence of a full range of fwzme owners 1o sweep out their

volunteer companies outside the City of : G}umﬂgyg and km,e a gﬂﬂd
Buffalo accompanied this technological and . 'bu ck et M i‘h ere ady

professional shift. The contemporary
division between largely volunteer suburban
and rural departments and professional
urban fire service units mirrors arrangements in the rest of New York State. Of the 1,809
departments in the state, all but 36 units are volunteer. The fire protection function retains
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this localized legacy; involvement from state and federal governments has been and remains
relatively minimal.

Financial Framework

Financing of fire protection services differs by municipal jurisdiction and fire
company. For most of the 93 volunteer companies, revenues are obtained through a local tax
assessed by each of the 33 fire districts and
through a combination of agreements
reached through contractual arrangements in

the 26 other fire protection districts. In Iﬁzvﬂte £0m§um” S, bmg&

most cases, the costs of fire services, which :
include line costs and equipment, are nok ckwken d"nners Md the hkﬂ :

assumed by the municipal budget and the _are common. and !mpﬂﬁﬂﬂt .
practices of volunteer companies. Private SOUrces. af revenue, ﬁpﬂmﬁ}'
contributions, bingo, chicken dinners, and in mra{ areas where the low

the like are common and important sources 7 EEII """
of revenue, especially in rural areas where DopK ” }?HSE p raducee

the low population base produces _ Im”-fﬁﬂ “—’"t lax mcﬂm@* i
insufficient tax income. Other revenues ; i FREpLhs S
accrue from county and state programs.

Financial decisions in the volunteer fire departments are independently determined by their
officers.

The Fire Department of the City of

- Buffalo, by conirast, is a line agency with
; A.Imosr tkree quarters af the " . expenditures of almost $37.5 million in
firefighting equipment in the 1951993 The lion’s share of
C’uj» of Bu}ffalo 18 over ﬁ‘ve  expenditures (96.1%) goes to personnel
- years old, with almost 20 ~ services. Another two percent goes to fire
P ercent ﬁﬁe en yearsold or ~ prevention, telecommunications, trucks and

auto equipment, and less than one half of
mr:?re.. Le&s‘ ﬁmﬂ waf Gf the one percent goes to training. Almost three

eqmpmﬂnt is. Pﬂfﬂ?ﬁd o bﬂ I quarters of the equipment is over five years
gﬂﬂd cﬂmﬂn & B old, with almost 20 percent fifteen years old

. ormore. Less than half of the equipment is
perceived to be in good condition.

Erie County government spends almost one-third of its $1.4 million Emergency
Services budget (around $470,000) on the activities of the Department of Fire Protection.
The training, coordination, and communication activities of this office serve as a fiscal and
programmatic source of cohesion for fire protection in the region.
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Governance_Issues

Three issues, each associated with changing conditions for fire protection services,
confront volunteer and paid fire agencies.

1) The first relates to firefighter shortages, especially in smailer, volunteer
companies. A recent study of service delivery in New York State maintains that fire service
delivery is facing a crossroads: there are simultaneous declines in volunteerism and public
funding coincident with increases in training requirements, the costs of station upkeep and
capital maintenance, awareness of the dangers of firefighting, and greater Jiability risk
incurred by firefighters and their officers. Although small volunteer companies and large
municipal departments alike face such issues, small companies are especially threatened by
recurring firefighter shortages and fiscal
- == gtress. In the small towns and villages it is
»»»»»» '_ increasingly difficult to muster either

»»»»»»»»»» . daytime or late night responses to calls,

"'mcr eﬂsmgl.}’ d{fﬁﬁuﬁ 10 muﬂﬁ’?‘  especially when the large majority of these
either daytime or late night  roral calls are first-aid calls.
_responses 1o calls, espeemf&y _ _
when the lion’s share of these As a guatteryof seryice; qualty,

therefore, municipalities and companies
facing firefighter shortages should consider:
(2) using paid ambulance personnel to
respond to first aid calls in areas where
either the equipment or the volunteers are
unable to provide comprehensive and even-quality service over a full twenty-four hour period;
and (b) employing mutual aid agreements to supply emergency services or key fire protection
services.

' _rumi ml'!s are ji:rr ﬁrsﬁ{:‘d._ ; |

2) A second concern relates to firefighting equipment. Larger companies that rely on
public funding face difficulty purchasing and
maintaining modern fleets and equipment to
ensure high level fire protection.

Mai.ntaining_ high standards aI'ld H.lOdel'l] . I .m'ger mmpanres Fx‘ﬁﬂt rg{,}# &n :
equipment in smaller companies is P Hbﬁ ¢ fun d.in ¢ have ﬁkr‘ onic

complicated by reliance on volunteerism and

its onerous burden of revenue raising. In ' dlfﬁcuﬂ}’ Pumﬁm.g and
the absence of funding, companies mammzmng modern fre
throughout the region are forced to deploy  equipment. Mamtmmng

often aging and sometimes outmoded

equipment. At the same time, intercompany 5m9d€m equzp ment in Smaﬂw

competition and turf battles can lead to - companies is complicated by
duplication and inefficient use of equipment.  reliance on volunteerism and
onerous éurden af reveuué' ;
Responses to these issues include: : rmsmg

(a) using a combination of volunteer and g i
paid firefighters in the same department; (b) “
deploying professional firefighters at a

225



cross-jurisdictional level; and (c) supporting more mutual aid agreements between volunteer
units. None of these efforts is revolutionary. There presently exist local and state models of
all three, including in the Town of Tonawanda, Monroe County, and the states of Virginia
and Maryland.

3) The third issue relates to communication tasks. No matter what the benefits of
proximity and mutual aid produced by the willing participation of volunteer and paid
companies, the quality of fire protection services is threatened by a fragmented and poorly
coordinated alarm delivery system of 30 PSAPs. There is considerable rationale for greater
centralization of public safety emergency communications.

Ultimately, the future arrangements for fire protection service delivery in Erie County
are unclear. Calls for efficiency and consolidation have challenged the highly decentralized
nature of fire protection in the region. Nonetheless, the volunteer service award program and
the longstanding, respected, and fiercely defended tradition of individual volunteer fire
companies will likely ensure continued reliance on volunteer fire service delivery for the
foreseeable future. Fiscal stress and
pressure for more cost-effective service
delivery are prompting paid fire departments

i The mmnmgr sﬁrvzceaward  to face downsizing and restructuring. We
. can expect continued need for and attention
_.p mm Mdike Iangsm{fmg, ~ to reorganization plans, such as that
T ESP*WIEJ aﬁdﬁem’ejy defe "’mf@d: ~ proposed recently by the mayor of the City
gradman Of Iﬂ-ﬁﬁl’m’utﬂ Pﬂfﬂﬁ!&ﬁ'r ~ of Buffalo to cut back on personnel and

: ﬁ?’é‘ mm‘pmres WIH jzkd}, ensm'e'- upgrade technologies in the hope of saving
' money while increasing fire department

""" *'_ ; efﬁCieﬂcy.

fbres‘eeable ﬁlmreh = o The importance of fire protection
SEns services demands that the interrelated issues

of structure, funding, and personnel be
addressed. The goal is to capitalize on the
energy of volunteerism and the spirit of cooperation associated with mutual aid agreements,
while also recognizing the potential for higher quality, more financially secure fire protection
services through structural and administrative collaborations.
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Service Profile #10:

Emergency Medical Services

Overview

Emergency medical services (EMS) provide vital medical services to every sector of
the public. EMS consists of four functions:

¢ pre-hospital emergency medical care through training, coordinated and
technologically up-to-date life support facilities, and clearly articulated
communication, post-operative assessments, and counseling;

¢ effective and prompt communication of medical needs and emergencies from
the public to ambulance companies and hospitals;

4 safe and efficient transportation of the sick and injured; and

¢ coordinated and effective medical response to multi-casualty disasters.

Like firefighting, these important services have a long history of local participation
and volunteerism, with citizens collectively organizing to help each other in times of
emergency. Changes in medical technology and metropolitan settlement systems, however,
are necessitating substantial changes in training and equipment. As a result, the requirements
of EMS have changed enormously so that, today, EMS is provided by a host of independent
private and public sector entities as well as the more traditional volunteer departments.

Governance Structure

EMS services in Erie County are characterized by centralized coordination and highly
decentralized dispatch and operations. The clearest evidence of service centralization is found
in the training, emergency, and disaster
communication activities of the Division of
Emergency Medical Services in the Erie

i EMS serv;ees in Ene C‘aumy

County Department of Health. The division ﬂr € cka?@fe”zed by centr M‘i
provides EMS training to all emergency : =cﬂarthmztmn and krgkly _
medical personnel and first responders in decgﬂﬂ‘ahzgd d;spﬂm}g md
-_ﬂpmmynx.

the county. The division also coordinates
all ambulance calls in the area and

dispatches ambulance calls within the City
of Buffalo as part of the 911 sysiem. This

227




Medical Emergency Radio System (MERS) also serves as the countywide communication
center in times of disaster. Division personnel are responsible for coordination of all
advanced life support operations and medical directions from the Erie County Medical Center.
In addition, the division coordinates medical responses to mass casualties that result from
major disasters.

Emergency medical services beyond training and communication are the product of
individual arrangements in each municipality. There are no uniform standards of practice
regarding how each jurisdiction will
organize its agencies, the administration of
initial life-saving care of sick and injured

T!zere are H{J umfam: smndﬁrdc persons, and the level of care offered.
: 11 call
& f prac Me ” egar, &ing fww eac k Emergency 911 calls are answered and then

dispatched to units by 30 separate dispatch
?J”mdwnﬂn W‘E orgﬂ”mﬁ 355 : agencies, which are divided into primary

and secondary Public Safety Answering
Points (PSAPs) {(map 8-12). Primary
PSAPs receive citizens’ calls directly. They
are almost always local police agencies,
with the exception of Erie County Medical
Center (ECMC), an answering service used
by the Village of Gowanda, and certain town and village fire units that rely on the County
Sheriff’s office.

initial Ixfe—savmg care, anj fke. .
I Iavei«af cmre aﬁarei o e

Secondary PSAPs receive requests for EMS from the primary PSAP or specially
designated supplementary PSAPs. Most secondary PSAPs are local fire dispatch agencies,
although the City of Buffalo uses two supplementary PSAPs, the Fire Dispatch Agency and
the Buffalo Ambulance Dispatch Service. Secondary PSAPs are responsible for dispatching
the designated first responder to an emergency. First responders, which include firefighters,
emergency technicians, and police officers, are trained to provide initial emergency medical
assistance, or what is called Basic Life Support Services (BLS). BLS includes, for example,
treatment for trauma, burns, circulatory, or obstetric emergencies. In many cases, an
emergency requires ambulance service and/or some form of immediate acute medical care. In
addition to BLS, first responders must perform or have access to ambulance service and
advanced life support (ALS), including the use of defibrillators, advanced airway
management, and invasive drug therapy.

The first responder varies in each municipality. In the Town of Sloan, for example,
the first responder is a contracted ambulance service, while in the Town of Eden it is a
volunteer emergency squad. Many jurisdictions rely on volunteer fire companies to provide
EMS within their district boundaries. In seven cases, specialized emergency squads of
volunteers provide EMS. The Lancaster Emergency Squad, for example, is a nonprofit entity
that serves most of the Town of Lancaster, including the villages of Lancaster and Depew.
Most, but not all, entities provide both BLS and ALS; the towns of Brant and Colden, for
example, offer only BLS services.
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Map 8-12  Public Safety Answering Points

. Ambherst Fire Control (S)

. Ambherst Police (P)

. Buffale 911 Center (P)

. Buffalo Fire Alarm Office (S)
Tonawanda Town Police (F)
. Cheektowaga Police (P)

. Depew Village Police (P)

. E. Aurora Palice {P)

. Eden Palice (P)

e

CEOND AWM

10. ECMC EMS Communications {(S)
11. Erie County Sheriff (P)

12. Evans Police (F)

13. Gowanda Answering Service

14. Grand island Fire Control (P)

15. Hamburg Town Padlice {P)

16. Hamburg Village Police (P)

17. Helmuth Fire Control (S)

18. Kenmore Village

19. Lackawanna Palice (P)

20. Lackawanna Fire Dpt. (S)
21. Lancaster Town Police (P)
22. Lancaster Village Police (P)
23. NYS Police - Boston (S)
24, NYS Police - Clarencs{S)
25. Orchard Park Police (P)

26. Springville Fire Control (S)

27. Tonawanda City Fire Dept. (S)
28. Tonawanda City Police (P)

29. W. Seneca Fire Control (S)
30. W. Seneca Police (P)

{P) Primary P.S.A.P.
(S) Secondary P.S.AP.




The increasing costs of equipment and the time it takes to become a trained
emergency medical technician (a paramedic
must take hundreds of hours of training in
such areas as manual defibrillation, invasive
drug therapy, and advanced cardiac and _
pediatric life support) have prompted : e
municipalities to rely increasingl;g on private :eqmp nent aﬂd 't‘k . -*me w’t ak es
sector providers. The City of Buffalo and  to become a trained EW@‘M@'
the Village of Sloan, for example, use medical techmcmn hcwe i

private companies exclusively and ten other Emmp;gd;_municipaﬁties m:-miy

municipalities combine volunteer and public
EMS units with private enterprise unis. increasingly on private. sector

Private ambulance services are currently : EM S Pm viders.
provided by two companies, LaSalle :
Ambulance and Town Ambulance.

The State of New York provides oversight and coordination of EMS services through
a host of statewide councils. These include the New York State EMS Council, State
Emergency Medical Advisory Commitiee, Regional EMS Council, EMS Program Agencies,
and Regional Emergency Medical Advisory Committees.

Evolution of Governance Structure

Historically EMS has been a decentralized service, provided by a host of different
independent units at the local level (solely volunteer, volunteer-public, solely private, public-
private, volunteer-public-private). One
consequence of independence and
SR " decentralization has been uneven levels of
: ﬂhe- consequence ﬂf i S seryicelqualcilty. f%si\;.";cgnﬂydish 19:11; s
. et national study o ound that almost
indepen dem:e Md percent of ambulance services were offered

dgcgnmim” has been - by funeral home personnel and volunteers,
unequal dekwry af emergency with little formal training, standards for

= médifaf SEWMES. Ll ~ equipment, or agreement on advanced

s i 2 - technologies. As the almost universally
experienced demands of EMS became more
clear, national and state laws and programs
started to focus on providing more formalized, integrated structures of service delivery.

In New York State, for example, articles 30 and 30A of the New York State Public
Health Law address issues of EMS and outline the certification requirements for all levels of
EMS personnel, including advanced life support, first response services, and ambulance
service. These laws were amended in 1993, requiring a higher level of ambulance service
delivery and personnel training by 1997. The State’s General Municipal Law 122-b
authorizes local governments to provide EMS and ambulance service, or both, either directly
or through contract.
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Financial Framework

The local financing of EMS differs by municipal jurisdiction, with costs often buried
in the municipal budget, volunteer service companies, and private contracts. Typically, EMS
expenditures inciude a combination of line costs of police service, the costs of volunteer or
municipal fire and ambulance services, and costs of contracting with private emergency
medical services.

There are several sources of EMS funding. Most collective costs are funded through
local taxes assessed by individual fire districts or municipalities. Private ambulance
companies bill individual patients. Volunteer companies, especially those in sparsely
populated rural areas, use a combination of service charges and private contributions.

The Erie County Division of EMS spends more than 50 percent of its budget on
personnel, two-thirds of whom are employed to coordinate the 911 system. A second major
county EMS expenditure is contractual services for Mercy Flight hospital emergency air
transport. Most training functions are funded by New York State and administered at the
county level.

Governance Issues

The structure of EMS services reveals the pros and cons of decentralized service
delivery. On the one hand, EMS provision exhibits evidence of important interservice
linkages, interjurisdictional agreements, and new patterns of privatization. On the other, there
is evidence of service sector fragmentation and uneven service quality.

Of concern is the issue of communication. With 30 PSAPS, 911 services in Erie
County are the most jurisdictionally fractured of any in the state. EMS would likely benefit
from a streamlined communication system that reduces the layers of communication. At the
same time, interservice cooperation between the Erie County Division of Emergency Services,
the Sheriff, and local pohce and fire departments results in proficient dispatch and
communication. One issue, then, is

: . distilling from the present situation the
; Rura},‘ ﬂeﬁ ea}uec:ajif}' E'rkxbﬁ benefits of interservice cooperation while

 problems of uneven service - diminishing the liabilities associated with
~ delivery, especially Admnced service decentralization. The objective

Life Support because Gf a Ia{:k should be a new, regionally responsive 911
0 f iy j;mge mﬂdem EGHImeHI system devoid of its multilayered dispatch
d techn EO d b chain and more clearly a product of strong
; an techno gy, an Fieit interservice linkages.
paramedical training.

In a similar vein, there is need to
reconcile benefits and liabilities of
volunteerism and local participation and
ensure high quality BLS and ALS services. Rural areas especially exhibit problems of uneven
service delivery, particularly in ALS, because of a lack of tax base, modern equipment and
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technology, and paramedical training. At
the same time, the quality of BLS is often
exceedingly good because of the strong
tradition of volunteerism. It is not obvious
then that a blanket suggestion of
consolidating EMS regionally, which
threatens the historic contributions of
volunteer units, would automatically ensure
greater service efficiency. A more

 because of the strong tradition
;of valunteensm :

At the same time, rke quakty of
BLS is often exceedingly good

reasonable approach would be to learn from the present joint agreements among jurisdictions
and private enterprise ambulance services to determine ways to efficiently provide regional
ALS services while maintaining local jurisdictional traditions of BLS delivery.

Disparities of delivery between jurisdictions is a long-term problem. The 1993
amendments to articles 30 and 30A of the New York State Public Health Law legistate a 1997
deadline for upgrading the quality of training preparedness for EMS personnel. As such, one
place to begin addressing uneven service quality is thus through the county-level training
provided by the Erie County Division of Emergency Services. The training process offers a
clear and relatively neutral open forum in which to raise issues of quality and preparedness of

EMS units in the county.
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Service Profile #11:

Police

Overview

Law enforcement is a service found at every level and in virtually every unit of
government. Law enforcement services include many functions:

4  general enforcement of order on "the street,” including patrol functions and a variety
of specialized crime-fighting services, including narcotics, homicide, robbery, sexual
offenses, juvenile crime, burglary and property recovery, auto theft, special fraud,
vice, and intelligence;

4 related functions such as coordination of crime communication, crime labs, and
training functions;

¢ traffic, parking, and highway patrol;
4 operation of incarceration facilities and detention centers.
Although some jurisdictions do not have a law enforcement unit of their own, they all
make formal arrangements to keep the peace, directly utilizing the services of other
jurisdictions or supplementing their own service with public and private public safety

providers.

Governance Struciure

The pmmmrz of polwe services Erie Thte l?m"iSiPl:uOf P?ice ;eflf’i"gs i“d

‘ rie County is a mixture of centralized an

IH E”E" C@un&v IS‘ a W ﬂf - decentralized functions involving all layers
ceﬂraﬁizﬁdmﬂf :dﬁwﬂﬂf’aﬁ@d .. of government and supplemented by private

functions involving all layers of  providers.
government and suppiemem‘ed

; . Provisions of state law authorize
b-;" P nvate 2 rﬂwdeps‘ o . municipalities and counties to establish their

own police departments or to contract with
the Superintendent of State Police for the
regular assignment of policemen. Localities may establish Boards of Police Commissioners,
their own lockup, and their own specialized services, such as homicide units and drug control.
In practice, many local police agencies have full-time paid professional staffs, some have part-
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time patrol units, and some contract with a growing number of private security units for
certain non-criminal related enforcement services (table 8-7).

The largest law enforcement agency in the county is the Police Department of the City
of Buffalo. The department offers the full array of control, prevention, and investigation
services. With a budget of over $60 million and over 1,000 civilian and police employees,
the department is one of the largest governmental agencies in the entire region. It received
over 300,000 calls for service in 1993, down 14 percent from nearly 360,000 in the previous
year. According to the final 1993 Uniform Crime Reporting Index, published by the New
York State Division of Criminal Justice, the Buffalo Police Department handled more than
56,304 reported crimes, of which 32,000,
or 57 percent, were either violent crimes
(homicides, rapes, assaults, and robberies) T ; e

or maj_or property.crimes (burglaries, : T&wﬁs &Hd m!!age-«s a:re aimast
larcenies, and vehicular thefts). ! E—‘i}' Efy @ o be coriod By the

The larger municipalities, notably - County Skéﬂﬁ and State Pﬂﬁc@
the cities of Tonawanda and Lackawanna, as they are to have their own
and the towns of Amberst, Cheektowaga, - fu,{g ng Pg;mg farce '

and Tonawanda, likewise offer
comprehensive law enforcement services,
including prevention, crime control, and
investigation. Smaller towns and villages have either full-time police forces (West Seneca,
Hamburg, Orchard Park, Lancaster, and Evans), part-time forces (towns of Brant and Eden,
and the villages of Akron and North Collins), or contract out for law enforcement with the
Superintendent of State Police, the County Sheriff, or other local jurisdictions (map 8-13).

Towns and villages are almost

' . equally apt to be served by the County
: B}‘ far mﬁ Iﬂf’gﬂﬂ Skﬂrg ﬂf Sheriff and State Police as they are to have

police actions carried out l!3'.'!'“ fke their own full-time police force. The
Skenﬁs Depmﬁt was for ;-:7_ larger, more affluent towns and villages
vehicle H?i{f :;w"ﬁg mﬂs{‘ﬁ} - generally provide full-time radio dispatch
whmk numb ere d ne‘ariy 1 5 ﬁ@ﬁ - and/or telephone answering services, while

smaller, less affluent units tend to provide
part-time answering services only.

In addition to municipal units there are a host of other police forces and law
enforcement providers. The Erie County Sheriff’s Department serves all residents in Erie
County with direct patrolling or centralized services, including the County Holding Center.
The Holding Center, the county’s largest jail, is located in downtown Buffalo and, because it
is used by many of the police units in the county, is chronically overcrowded.

In 1993, the Sheriff’s Department issued 28,710 traffic, criminal, navigational, and
civil processes and arrests, of which only 754 were for felonies. By far, the largest share of
police actions carried out by the Sheriff’s Department was for vehicle and traffic arrests,
which numbered nearly 15,000.
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Table 8-7

Police Service Arrangements and Expenditures, 1992

Police Expenditures (in thousands

Other Public Satety (in thousands)

Name Utilize own police force Current Equipment Current Equipment
Operations & Capital Operations & Capital
Erie County yes $57.164.0 $250.4 522437 $313.3
Buttalo city yes $64,101.8 - §16.244.6 $989.8
Lackawanna city yes $2.852.7 - $435.6 $31.3
Tonawanda city yes $2.1600.3 564.5 £276.3 $9.5
Alden town no-Sheriff/State Police 534 ) - $68.9 $5.5
Amberst town yes $10.817.0 $266.7 $2.520.5 $12.0
Aurora town contracts with E. Aurora $273.4 -- 5146.7 -
Boston town no-Sheritt/State Police $3.9 - $26.6 -
Brant town part time $70.3 $16.0 $4.8 -
Cheektowaga town yes $9,524.0 £161.9 $645.5 $164.4
Clarence town no-Sheriff/State Police $£93.7 111 $210.0 $16.3
Colden town no-Sherift/State Police 833 - $5.4 -
Collins town no-Sherift/State Police 5035 -- $39.7 518
Concord town no-Sheriff/State Police $23.4 - $14.5 -
Eden town part time $291.9 513 £78.1 -
Elma town no-Sherift/State Police 514 - 51202 -
Evans town ves $1.4298 $2533 $175.5 $0.5
Grand Island town no-Sheritf/State Police $105.4 $0.7 $119.3 -
Hamburg town ves $4.280.2 $101.2 $1.147.1 5128
Holland town no-Sherift/State Police $10.4 - $71.2 . -
Lancaster town yes $1.950.9 $61.9 $246.5 | $12.9
Mariila town no-Sheriff/State Police - - 5252 -
Newstead town no-Sherift/State Police 3.3 - $51.0 -
North Collins town contracts through Vill. of NC/Sher/St Pol $10.2 - $8.1 -
Orchard Park town ves $1.875.4 $17.4 $222.6 $2.3
Sardinia town no-Sheriff/State Police $3.6 -- $14.6 $0.3
Tonawanda town ves $6.747.7 $i56.8 $1.630.3 $79.2
‘Wales town no-Sheriff/State Police 524 - 515.2 --
West Seneca town ves $4.371.2 $32.1 $5314 $0.6
Alden village no-Sherift/State Police $56.8 sio $4.5 -
Akron village part time $215.4 - $16.1 -
Angola village part timw $239.1 - 87.2 f0.3
Blasdell village ves $324.2 $2.7 $4.1 -
Depew village yes $2,110.2 $39.7 S120.0 $10.2
East Aurora village ves §888.2 8242 $235.8 %04
Farnham village contracts w/ Brant and Sher/St Pol 52.8 - - -
Gowanda village $281.8 $15.8 85.3 -
Hamburg village ves $1.068.8 5252 $4.1 -
Kenmore village ves $1.820.3 $3.2 $61.1 $645.9
Lancaster village ves $l.146.2 $22.1 546.0 -
North Collins village part time 5478 $i5.2 $12.9 --
Orchard Park village covered by Town of OP-no contract - - 5225 -
Sloan village contracts with Cheektowaga - - $4.2 -
Springville village no-Sherift/State Police $224.3 - $105.2 $1.35
Williamsvitle viilage contracts with Amherst - -- $36.0 -

Notes: (1} All part time departments are covered by Sheriff/State Police when not in operation.
(2) Dashes in expenditure data represent zero expenditures reported.
Source: Erie County Sheriffs Dept.and individual municipal providers. All Expenditure data from the NYS Office
of the Comprroliler, Special Report on Municipal Affairs, 1992.
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County residents are also served by the New York State Police and the New York
State Park Police. The State Police is a full service agency providing municipalities that lack
their own police departinents with everything from traffic control to the investigation of
violent crimes and narcotics violations.
State Park Police maintain law and order at
the three state parks locaied within Erie

County: Evangola, Buckhorn Island, and : Lﬂmzty res:dmts my ?;'rE Serped
Beaver Island. At the federal level, the by a wide v a?‘fe.i}‘ an

array of law enforcement units operating Y ﬂf :
within Erie County includes representatives -%ﬁ"’fﬂmeﬂf agencies: local

of the FBI, the Department of the Treasury, pﬁi‘:ce Jforces, the County

and the U.S. Postal Police. Sheriff, State Police, housing

Several special-purpose governments ’—“”mﬂmy Pﬂhce transit

also operate their own police forces. aufkﬂn@ Fﬂkﬁe uml’erﬂ‘y :
Residents of the 8,000 public housing units ~ patrols, and a host of private
in the City of Buffalo receive police services tgwds gmd secungr orces.
from the Buffalo Municipal Housing f
Authority Police, which regularly patrol
housing complexes and also operate a K-9
corps, a drug prevention task group, a crime prevention and investigation unit, and a
motorcycle patrol unit. The Niagara Frontier Transit Authority operates a police unit to
maintain order, and prevent and address crimes perpetrated at NFTA facilities.

Law enforcement has also become an increasingly important and complex function at
the area’s colleges and universities. Five of these, UB, Buffalo State College, Medaille,
Hilbert, and Canisius, maintain their own security forces. Erie County Community College
relies upon the services of the County Sheriff. Other institutions contract with private
security firms.

Eighteen private firms offer services as licensed guard and patrol agencies in Erie
County. The president of one of these firms reports that there are currently around 2.5
private security personnel for every public
law enforcement officer in the United
--------- . States. This is driven by the fact that both

Eagkfeen pﬂtvdw ﬁrm ﬂ,ﬁ%’?‘ small and large public jurisdictions find it

----- useful to employ private security personnel
services as licensed guard and. in addition to their regular forces. The City

pﬂi?‘ ol ﬂgem?ms m EH‘? Cﬂ”fm’ of Buffalo, for example, employs private

""" : security forces at special events and at such
public venues as NorthAmericare Park and
Memorial Auditorium,

The training of law enforcement officials occurs at a host of sites and in a variety of
agencies. Each major law enforcement unit at the state, county, and municipal level has its
own internal training office. Some governments, including New York State, Erie County, the
City of Buffalo, and other large municipalities, have their own training programs and
facilities. The County Training Academy provides recruit-level, in-service, and remedial
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training for its staff and for others in the region. The City of Buffalo provides basic and
specialized training procedures for all recruits and also provides much of its in-service
personnel needs. The State Police Academy trains over 10,000 persons a year from Erie
County and beyond. Almost all institutions of higher education in the region offer programs
in criminal justice and law enforcement, from associates degree at Erie County Community
College to the Ph.D. in Sociology-Criminal Justice at UB.

Evolution of Governance Structure

The history of police service in Erie
County can be described through the
organizations of the County Sheriff and the

Buffalo Police Department, both of which . Tkere is pre ééd’encg far il

were at one time multicounty providers. :
The oldest office under the system of caum}' P akﬂng m f}ie 13593 :

common law in the United States is the Act of the Sfﬂte Lﬁgﬂmr €
Office of the Sheriff. The first Sheriff in - created ﬂ;e Ni wagara Frontier
Western New York was appointed in 1821 Police District, which

and served a territory that included both :
Erie and Niagara County. Since then there : encﬂmaﬁea Buffelo and

have been fifty Sheriffs in Erie County, - Tonawanda in Erie County and

including Grover Cleveland who would later ﬁ?zeazﬁefd in ng’ﬁrﬂ Cﬂum}
become President of the United States. '

Four justices of the peace and six to
eight constables comprised the early membership of the Buffalo Police Department around the
late 1830s. It was not until 1855 that the first police chief was appointed. Officers first
received uniforms in the 1860s. During this period the State Legislature created the Niagara
Frontier Police District, which encompassed Buffalo and Tonawanda in Erie County and
Wheatfield in Niagara County. This new organization included a board of commissioners, a
superintendent, captains, detectives, and over one hundred patrolmen. In 1870 the district
was divided and the City of Buffalo has been served by a single police district ever since.

Almost a century later in the 1960s
Erie County had 29 police departments

. Pﬁffﬂ*é SEFW{:ES ifgﬂgf}:._ e - serving area residents. The perceived

s uﬁﬁﬁ a H"B' S .+« fragmentation of services became the focus
Cenin n Gf key of study by government and citizen reform
l.__UH’ESagafwe, lab, and groups. By the late 1960s the police
_ incarceration services; there Iﬁ‘ ~ function had became the centerpiece of a
cﬂmzderaﬁfg Eervm&skanng . concerted effort of service consolidation.
thmugk Irmmng, = . Harkening back to the regional tradition of

o multijurisdictional policing, the Erie County
cﬂmmumcmn’ and W M Citizen’s Committee on Intergovernmental

bﬁkﬂp .. Affairs proposed a referendum calling for
i sttt ~ the consolidation of all law enforcement
services into a countywide police
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department, headed by a chief and supplied with executive oversight by an Advisory Board.
The consolidation measure passed in the City of Buffalo but was rejected in the suburbs,
which under the terms of a "split referendum” meant defeat of the proposal.

Despite defeat of the police consolidation proposal, however, significant centralization
of key investigative, lab, and incarceration services subsequently occurred. Today there is
considerable service sharing through training, communication, and patrol backup. Thus,
although the police function remains a relatively differentiated and independent municipal
function in Erie County, there is also considerable multijurisdictional service provision and a
legacy of reform efforts focused on police services.

Of the over $17.6 billion in state aid Of ﬁ;e: over ‘SI 7.6 billion. in
paid to localities in 1992, only around one i State md Pm*d to localities in
percent went to public safety. Of this, . 1992, only a little over one

slightly less than $13.5 million went directly perggm: wernt to public. safe
to support the law enforcement efforts of : :

counties, cities, villages, and other local
special-purpose governments.

Data from the New York State Comptroller indicate that the $80 million spent in 1992
by the City of Buffalo on police and other public safety services made the city the region’s
largest provider of police services. Second largest was Erie County government, followed at
some distance by the larger municipalities including the towns of Amherst, Cheektowaga, and
Tonawanda.

Governance Issues

If the old watchwords of law enforcement centered around the goals of "service and
protection, " the new watchwords are "efficiency and effectiveness.” As a consequence, area
officials, notably at the village-town, and

: Al g ~ city-county levels, are increasingly focused
5 If the old watchwords of law - on structural and programmatic reforms,
_enforcement center ed around  fom consolidations to community policing.
the gﬁfﬂs of *"semﬂe and i
- prﬂfgﬂﬂ;ﬂn} " ﬂw new. : In the City of Buffalo, for example,

- watchwords are ”Fﬂiﬂlen c}, and . there has been discussion of radical forms of
. departmental consolidation, including

:' ﬂﬁ@ﬂwwﬁs ol i ~ wholesale merger of the Buffalo Police

AR b A oo, : : Department with the County Sheriff. The
department is making internal organizational
changes to put more officers on the streets and streamline service provision. The goal is to
integrate itself more deeply into the social service fabric of the community through new forms
of community policing and new service partnerships with social service agencies and the
schools. These efforts are geared to maintain service levels within far more stringent fiscal
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constraints and increased service demands. The negative reaction of the City of Buffalo’s
police union to a recent offer by the County Sheriff to assign four patrol officers to high-
crime areas of the city’s east side, however, reveals the magnitude of political and economic
obstacles that can be expected to confront proposals for structural reorganization.

The history of police reform in the region nonetheless demonstrates that incremental
changes to the structure and the organization of policing have occurred even when more
radical proposals have fallen short. Despite the defeat of full scale police consolidation in the
late 1960s, a number of specific police services, including forensics, training, and criminal
investigation, were subsequently centralized at the county level under the auspices of Erie
County’s Department of Centralized Police Services. The potential for cross-jurisdictional
service improvements includes new forms of shared services (such as specialized investigative
units), facilities (such as lockups, detention centers, and crime labs), and reorganizations
involving both public and private providers. There is room for change and growing interest
at all levels of service delivery for restructuring of law enforcement in Erie County.
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Service Profile #12:

Courts

Overview

A complex system and hierarchy of courts exists in Erie County. This system is part
of a broader statewide structure known as the Unified Court System, established in detail in
the New York State Constitution. The courts are the foundation of the judicial branch of
government -- one of the three primary sectors and functions recognized in most every model
of governance today.

The purpose of this structure of courts and judicial services is essentially fourfold:

L 4 to provide a forum for the resolution of disputes on civil matters such as negligence,
Iandlord and tenant, contracts, property rights, employment issues, domestic relations,
and many others;

4 to provide a forum for adjudication of prosecutions against those alleged to have
violated statutes carrying a criminal penalty;

¢ to provide a series of judicial services on designated legal matters such as adoptions,
marriages, wills and estates, corporate approvals, and similar civil issues requiring
judicial oversight or sanction; and

¢ to serve the role, in a tripartite system of governance, as a check and balance in
relation to the executive and legisiative branches of government

These purposes are often interrelated . .
in their intent and overlapping in their gy g
application by the courts. The judicial | Bl s g an |
system plays an integral role in local Im‘ggmi m'!ﬁm mcal : MY
government’s exercise of police power -- government’s exercise of police.
not just in the restricted sense of law '.P,é_;wg;g S L ek
enforcement, but in the broader sense of e
providing for the general welfare of the
community. Judicial services are very
much related to other public services provided in the region such as police services, zoning
and other land use services, and social services.

While courts represent a definitive governmental service operated exclusively by the
public sector, this service has a direct role in the most private aspects of personal lives and
relationships as illustrated by the four purposes listed above.
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Governance Structure

It is impossible to understand the structure of courts within Erie County without
reviewing the statewide hierarchy of courts as established in the State Constitution (figure 8-
1). The following discussion of that system draws heavily upon materials provided by the
Eighth Judicial District of New York State. New York State is essentially divided into eight
judicial districts. Erie County is one of eight counties (Allegany, Cattaraugus, Chautauqua,

Erie, Genesee, Niagara, Orleans, and
Wyoming) included in the Eighth Judicial
...... ~ District. The population of the district is

Ene Caunty }g mw ﬂf ﬂgﬁt - approximately 1.7 million people, over half
' of whom reside in Erie County.
. counties Megany, 1

Cattaraugus, Cfmumm L The highest state court is the Court
- Erie, Genesee, Niagara, of Appeals located in Albany. The next
gdems and Wj}ﬂm}gg) : level under the Court of Appeals is the

! - Appellate Division which is divided into
included in the Eighth J“dm‘ﬂ four departments. The Eighth Judicial

District of New York State. District is included within the Fourth

R - i Department, located in Rochester. The City
of Buffalo is the primary, but not the only,
site for the next level, the Supreme Court or trial level court within the Eighth Judicial
District. Supreme Court Justices conduct most trials, both civil and criminal, in the
courtrooms located in Buffalo but the Supreme Court also meets in each of the eight counties
included within the Eighth District.

Also within Erie County and each of the counties within the Judicial District are the
County Court, Family Court, Surrogate’s Court, and City Courts. Each of these is funded by
the State of New York except for the physical facilities. Judges or justices of these courts
total 84 in the Eighth Judicial District and
nonjudicial personnel total approximately
591.

It is not mndaxmy tfm‘ a

Vill i :
Town and Village Courts included : mumm}pﬂmy maintain a justice

within this structure have a definite place in

terms of jurisdiction and function in the court and, mdwd the Vfﬂﬂge
judicial hierarchy, but are funded and Gf Sloan FECEHII}' announced.
operated by the individual municipalities. that it intended to ,;j;gggngmug
There are approximately 350 justices of its VzHag e Court.

Town and Village Courts in the Eighth
Judicial District, of which 74 are located
within Erie County. Currently, each of the
25 towns and 13 of the 16 villages maintain a justice court, most with more than one judge.
It is not mandatory that a municipality maintain a justice court and, indeed, the Village of
Sloan in Erie County recently announced that it intended to discontinue its Village Court.
This model of municipal courts is in contrast to a system of District Courts on Long Island
(Nassau and Suffolk Counties) wherein such courts are essentially merged into area or
regional courts with jurisdiction over a multi-municipal region.
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Figure 8-1

Source: Eighth Judicial District of New York State

THE COURT SYSTEM
COURT
or
APPEALS
1 \
A
\
’ \
’ \
4 \
/ APPELLATE \
{\ DIVISION \
\
\\ r 3 \
\ \
\
SUPREME
COURT .
\ :
APPELLATE TERMS \
FAMILY \
COURTS R~ \\
AY
N - \
VAN ~. \
\ \\ ™~ \
\ \\ ~ A}
COURT
OF
CLAIMS
SURROGATES
COURT
N.Y.C. DISTRICT N.Y.C. CITY TOWN VILLAGE
CIVIL COURTS CRIMINAL COURTS COURTS COURTS
COURT COURT




Pursuant to the State Constitution, the Court of Appeals and Appellate Division hear
appeals from lower court; the Supreme Court tries both criminal and civil cases over certain
jurisdictional limits; the Family Court tries family and domestic relations cases; the
Surrogate’s Court tries estate maiters; and City, Town, and Village Courts try criminal, small
claims, landiord-tenant, housing, and other civil matters within certain jurisdictional limits.

Administrative services for the Eight Judicial District are located in Buffalo. The
administrative office is responsible for budget and financial management, human resource
administration, and trial court management, including jury operations, law libraries, and court
security. On a statewide basis, the Office of Court Administration is responsible for
administrative functions of the courts.

Evolution of Governance Structure

The governance structure for the . I?gg P ”mm QRESIIEH raised i .
courts is established in great detail in the recent decades is whether and
Constitution of New York State. Article how the structure of the couits

VI, entitied "Judiciary," is many times the i sknujd be ajtgrgd ard g;mphﬁeﬂ
length of the Judiciary section of the United fo minimize confusion and
States Constitution. Some argue that the S W onfi e

state has chosen to constitutionally micro- meﬂw €fﬁ Ceency, : o
manage the courts, as opposed to leaving A : e : 2
the detail to statutory provision,

Although procedures and details of the judicial system have been altered throughout
the state’s history, the basic role of the
courts within the society and governance
structure has remained fundamentally the

In Ikﬁ 1 9;&’05 amf 305 a W?r}' same. The primary question raised in
- recent decades is whether and how the
: aggrfssrye eﬁ ort was begun l‘ﬂ structure of the courts should be altered and
bring about a merger of courts  simplified to minimize confusion and
: -tﬁrawgkaut the stateto j:; promote efficiency.

effectively combine all trial
level courts mﬁ:r ﬂze Supreme
C'azm: Ievet : -

In the 1970s and 1980s a very
aggressive effort was begun to bring about a
merger of courts throughout the state to
effectively combine all trial level courts into
the Supreme Court level. Necessarily, this
effort has been pursued through the vehicle of a proposed amendment to the State
Constitution. While considerable support continues to exist for a simplification of the court
system, the effort has been slowed by at least two factors: (1) concerns as to the "generalist”
approach of a merged structure on such issues as welfare of children (currently handled by a
"specialist” approach in Family Court) or wills and estates (currently handled exclusively by
the Surrogate’s Court); and (2) the fact that the merger proposal was frequently linked to
another, more provocative, constitutional proposal for appointment, rather than election, of
trial judges.
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Due to the constitutional basis of the
judicial structure most potential changes to
the structure of courts are not within the
jurisdiction of local authorities to pursue
and are inexorably tied to state initiative.
Among possible exceptions to this rule are:
(1) continual improvement of administrative
procedures and policies at the Eighth
District level within the limited framework
allowed by the state; and (2) more effective
collaboration between villages and
surrounding towns as to Justice Court
services.

Financial Framework

Zz'wmtkm tkwumsdwﬂon af Iamﬁ
. authorities to pursue and are
_inexorably tied to state

_ intfigtive.

f":Bue m i‘ke mnstfmnanaf basis
 of the judicial structure mﬂsr
E?-patennal r:ﬁangas ra tﬁe

Unlike most governmental services in the region, the State of New York fully funds the
operations of all courts above the Town and Village Court level. All expenses of the courts,
including judicial and non-judicial personnel, as well as Commissioners of Jurors’ offices, law
libraries, security, and similar services are paid for by the state, but are locally administered
through the Judicial District. The 1994-95 budget for the Eighth Judicial District is
approximately $42 million. Court security costs of about $6 million represent the largest non-

personnel expenditure.

-'I?sere xs a genume mceﬂﬂvé »m?
the pjea bargmumg prm:ess fﬂr'_ :

_ municipal Justice Courts to
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Court facilities, including
maintenance of such facilities, are the
responsibility of the localities. The
condition of these facilities is monitored by
the state through the District
Administration, but the facilities and upkeep
are not paid for by the state. In the Eighth
Judicial District, there are 30 buildings
total, some of which do not meet state
standards for court facilities.

It is a particular point of
controversy within Erie County that the
state, through the Office of Court
Administration, has required improved court
facilities but the county has not yet met the

state deadline for submission of a proposal for a new facility. At the end of 1994, a local
advisory committee established by the Erie County Legislature submitted a proposal to the
State Legislature which was not accepted. More recently the County Legislature has been
unable to secure the site it selected for construction of the new court facility. Compounding
the complexity of the issue are objections from the City of Buffalo to the particular site
selected by County Legislators. The court facility picture remains clouded as Erie County
faces a state deadline for a facilities plan extended to July 1995.



Revenues generated by the courts include bail, various fees, and fines. Such revenues
in the Eighth Judicial District total approximately $14 million and are also monitored by the
District Administration. At the Town and Village Court level, a particularly interesting factor
is the division of fines between the municipality and the state, depending of the nature of the
offense. There is a genuine incentive in the plea bargaining process for municipal Justice
Courts to, for example, reduce a Vehicle and Traffic charge from a moving violation to a
parking violation, for which the locality may retain fines. Indeed, this source of municipal
revenue amounts to many thousands of dollars in smaller towns and villages, and hundreds of
thousands of dollars in larger towns such as Amberst,

Governance Issues

Although severely restricted by the statewide constitutional structure for the judicial
branch of government, there nevertheless exists a series of important issues pertaining to court
services in the Western New York region and Erie County in particular,

Such issues include: the role of area governments and institutions in promoting or
discouraging proposals for a fundamental restructuring of the courts on 2 statewide basis
through constitutional reform; efficient administration of area courts through continual efforts
of the District Administrative Office; possible consolidation or collaboration among Town and
Village Courts in the region; and possible changes in respective mandates, responsibilities,
and revenues among the different courts as they are currently constituted.

As noted earlier, the Village of

. 1?1 Iﬁ@ Lo‘ﬂ g Is hm d m dei Ik e + Sloan recently announced it will be
- discontinuing its Village Court and
P”nﬁp{e ﬂf efﬁcwmy thr ougk essentially consolidating judicial services
municipal _.Qﬂﬂllfwﬂmﬂﬂ.? has with the surrounding Town of
- been taken to-a more ﬁ;-mg Cheektowaga. Some other Village Courts
extmt wifk fﬁE DISMI Court maintain their own Village Justice, but rely

on facilities and staff from the town.
mufmm Rﬂﬁ:{fd HI Ewu ﬂf Iﬂwn Similar to the broad range of village and
and wﬂage caurts aitogerker ~ town services, the courts are an example of
a governmental function that should be
examined from the perspective of increased
efficiency through possible municipal
collaborations. In the Long Island model this principle has been taken to a more dramatic
extent with the District Court structure utilized in lieu of Town and Village Courts altogether.

In 1993, Justice James B. Kane, Administrative Judge of the Eighth Judicial District,
established a Judicial Advisory Council to examine a broad range of issues of efficiency,
quality, and service delivery of the court system. This Council has been perpetuated under
the new Administrative Judge, Vincent Doyle. This forum has the potential to serve an
exceedingly valuable function in pursuing a deliberate, comprehensive analysis of the series of
issues outlined above.
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Service Profile #13:

Social Services

Overview

Social services constitute society’s "safety net" for persons in need. In recent years
the degree to which the public sector, as opposed to private or nonprofit providers, weave this
net has become a lightening rod in debates over the proper role of government in society.

The debate raises fundamental questions: what should be the nature and extent of aid to the
poor? how should social services fare relative to other services in the allocation of scarce tax
dollars? which level of government -- federal, state, or local -- should have control over and
pay for aid to the poor? how should society divide responsibility for social service provision
by location, income, or other attributes of persons and places?

Most residents and officials agree

m ’IHI that there is a role for government in aiding
Tk‘; IHIE ng ﬂf mrﬂz dm?’_ i society’s neediest residents. There are two
o ,ecﬂnamc p r agmam m e key rationales for such involvement: first,

that society through its governments has a
moral obligation to care for those in need;
and second, that providing for the needy
today prevents more costly and socially
divisive problems tomorrow. The
intertwining of moral duty and economic pragmatism provides the rationale for public
provision of social services.

A wide variety of functions and programs falls under the social services rubric.
Garpering most media and popular attention is public assistance for the poor, known widely
as "welfare.” Social services programs also include aid to the disabled, youth, elderly,
at-risk, battered, homeless, educationally disadvantaged, orphaned, and victims of disasters.

Governance Structure

The structure of social services delivery in Erie County is a mixture of centralized,
county-provided services, and decentralized municipal, private, and nonprofit providers.

Erie County, as an administrative arm of state government, bears primary
responsibility for most public social services programs. Through the Department of Social
Services, the county government delivers public assistance (which includes Aid to Families
with Dependent Children (AFDC) and Home Relief), food stamps, and other income
supplement programs to qualifying residents and families. The department also offers rape
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and sexual assault counseling, homeless assistance, and programs to address child abuse. The
Office of the Disabled operates programs to help those with physical or mental disabilities.
Erie County also operates social service programs through the Department of Senior Services
(food for the homebound, transportation, and other senior services) Department of Veterans
Services (counseling and assistance), and

Department of Youth Services (programs ﬂf Jaﬂuﬂ!y 191'35 EEE

addressing high school dropouts, youth ::-.
unemployment, teen pregnancies, runaways, CG”“@’ f!‘mégd 9”‘"‘ 2{? ﬁﬁﬁ

and drug and alcohol abuse).

-HEHIIJ?;;IE !?00 home rehqf cases .
As of January 1995, Erie County s, 4“:"} J‘EE;;IMRIS}, 46 ﬂﬂﬂ

funded over 20,000 AFDC cases (60,000
recipients), nearly 12,000 home relief cases -eMed'mmd-ﬁnfy cases (53 Gﬂﬁ

(13,400 recipients), 46,000 Medicaid-only recipients), and nearly 27,000
cases (58,000 recipients), and nearly 27,000 fgﬂd stﬂmps ﬂﬂjﬁ’s (5} 000
food stamps cases (51,000 recipients) (map ?‘eﬂp:em&)

8-14). These levels represent approximately
3.5 percent increases over 1992 levels,
except for Home Relief cases, which were
down around 3.5 percent.

A disproportionate number of these cases are in the City of Buffalo (map 8-15).
Although Buffalo residents comprise around one-third of the county population, they represent
approximately two-thirds of food stamp and Medicaid-only cases, and over four-fifths of area
AFDC and Home Relief cases. In absolute terms, the largest number of public assistance

cases fall within two zip code areas on
Buffalo’s east side (14211 and 14215,
R S e “ - bounded approximately by Harlem Road on
Mtkmgh Bu_ﬁaia : ?é:?fdé?lﬁ R the east, Humboldt Parkway on the west,

Winspear Avenue on the north, and the NY
mm;mse around ane—ﬁzzrd Gf Central and Erie Lackawanna railroad lines

: ﬂw m}”ﬂt‘y POPHMH me}’ . on the south), and one zip code area on
represenf @praximawiy tmz- . Buffalo’s west side (14213, bounded by
: Ik:rd,s of ﬁmd" stamp and - Richmond Avenue on the east, the Niagara

. River on the west, Scajaquada Expressway
medwazd—only cﬂses rmd gwr on the north, and Porter Avenue on the

fﬂur-ﬁﬂhs of area &FDC ami’ i south).
Hame Rel:ef cases i e

Supplementing the centralized
provision of social services by Erie County
government is a highly decentralized
network of municipal, nonprofit, and private agencies. Municipal provision focuses on
programs for seniors (operation of senior centers, administration of meals-on-wheels, and
senior outreach services) and youth (operation of youth bureaus, which offer services ranging
from midnight basketball to job counseling). Other municipal initiatives include reading
centers, adult counseling services, drug abuse centers, and veterans services.
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Private and nonprofit social services agencies in the region are large in number and
wide-ranging in function. The scope of services is evident from a small sample of private and
nonprofit providers: the Western New York Independent Living Center, Friendship House,
Suburban Adulkt Services, Parents Anonymous, Catholic Charities, Salvation Army, Blind

e ; Association of Western New York,

Travelers Aid Society, Erie County Special

Olympics, Child Care Coalition, Housing

Assistance Center, Hispanos Unidos de

: Wide: Buffalo, Gateway Youth and Family

‘_ m&rzgmg m ﬁ;nmﬂﬂ . Services, the Food Bank of Western New
- York, and the YWCA of Western New

York. The State Employees Federated

Appeal Campaign lists over 300 agencies in

the region, not counting hundreds of religious and neighborhood organizations that operate

social programs for their congregations, residents, and the public at large.

Coordination between public, nonprofit, and private agencies is a major undertaking
and concern. A recently released community-wide needs assessment of the county sponsored
by the United Way of Buffalo and Erie County and several area foundations identified the
need for far greater coordination,
communication, collaboration, and possibly
consolidation among human services

agencies. Turf battles over clients and :.The pierhﬂm Gf mm SEI‘FI =

funding are common. Because need for
assistance often spans health, counseling, ﬂgmm"’ﬁ has Iﬁe{f gx Kes TISE

education, human services, and employment ;ﬂw Central Referral Sewme
assistance, the existence of functionally - organization devoted to

specialized agencies hampers a holistic : ;dygcnng Pﬂgénf;aj cﬁgﬂfg fo ﬁw

approach to human service delivery. _ i ii.'.‘
Although targeting of clients based on age, app mp &P Hbﬁc 4 ﬂ}’ﬂt& aﬂd

gender, income, disability, place of :naﬂpr gf t serv EES pr aw‘ier s
residence, or other attributes theoreticalty 2
reduces duplication of service, in practice
competition and overlap exist. In fact, the plethora of human services agencies has itself
given rise to the Central Referral Service, an organization devoted to directing potential
clients to the appropriate public, private, and nonprofit providers.

Evolution of Governance Structure

Social services provision in Erie County, as elsewhere, was historically the purview of
private individuals, families, communities, churches, and charities. Local charities in the first
half of the nineteenth century typically drew upon religious and political conviction to
energize their efforts. In this region, for example, social services providers saw it as their
duty to convert Seneca natives to Christianity, assist immigrants with job finding and language
learning, aid fugitive slaves, and persuade alcohol drinkers of the moral rightness of
temperance.
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Industrialization, urbanization, and boom-bust cycles in the second half of the
nineteenth century broadened the need to aid laborers, immigrants, and long-time residents.
Religious and philanthropic societies, including the Charity Organization Society, and the

. uverwhetker the poor were

deserymg and whether | porm;p
~ was attributable to economic
 hard times or the bad habits ﬁf
the poor tkemsﬂms, semded
themes still heard today in Jac'a{
a‘efzbgmn&ns wm socml sewwes

-_ﬂfﬂgfm

Children’s Aid and Society for the
Prevention of Cruelty to Children,
responded. By the late 1800s there were
over 50 active social services groups in Erie
County. Not all agreed that "giving alms"
to the poor was wise social policy. Public
debate over whether the poor were
deserving and whether poverty was
attributable to economic hard times or the
bad habits of the poor themselves sounded
themes still heard today in local
deliberations on social services programs.

Although charity remained primarily
a private philanthropic concern until well
into the 1900s, the public sector was not
absent from the social services scene., Two

public institutions of particular importance were the Buffalo Insane Asylum in west Buffalo,
and the Buffalo Almshouse (today the County Home and Infirmary in Alden), located on what
is today the Main Street Campus of the University at Buffalo.

The public sector’s ascendance as a
primary social services provider came about
int be 1930s as a result of the Great
Depression. At first municipal governments
in Erie County plugged the economic gaps
through food banks, shelters, and ambitious
public works projects that provided jobs for
many. As economic depression persisted,
however, municipal governments came
under severe fiscal stress, preventing them
from casting a sufficiently wide and strong
safety net to meet area needs. The state and
federal governments and, as their agent,
county government, assumed responsibility
for funding and administering numerous

-iifn ﬂae 19?03 asa resuk :}fme

: fedem! gﬁvemments md as

their agent, county government,

 assumed responsibility for

_ mumerous social services

programs, many of them New

 Deal initiatives of President
Franklin D. Roosevelt.

social services programs, many of them New Deal initiatives of President Franklin D.
Roosevelt. Incapable of maintaining its social services efforts, the City of Buffalo transferred
two programs, relief services and Meyer Memorial Hospital (now Erie County Medical

Center) to Erie County government.

Today the county-centered structure of public assistance persists, as does the
involvement of private and nonprofit social services organizations.



Financial Framework

Although the wide variety of public, private, and nonprofit producers make it
impossible to ascertain a total dollar amount expended on social services functions in Erie
County, it is clear that social services are one of the largest areas of public service
expenditures. The magnitude of expenditure
and the fact that many social services are
mandated by the state is a source of

continuing controversy in Erie County and Tfl B miu d& f?f S G ¢ mi
elsewhere. o n mg _ ______

Sometimes overlooked in this 3ﬁ1¢t ﬂm‘f mﬂn}' exFen FES
controversy, however, is that human mandafed by ﬂie state is a
services delivery provides significant gfmmg ﬂf c@nﬂnmng

support not only in direct aid to program
recipients, but also in indirect aid to the
hundreds of employees working in public,
private, and nonprofit social services
agencies.

‘controversy in Ene Caumy ami
-eisewhere.

In fiscal year 1993-94, $440 million, or 44 percent, of the $1 billion budget of Erie
County was devoted to social services programs. Approximately 83 percent of this
expenditure provided direct assistance,
primarily payments through AFDC,
Medicaid, Home Relief, and Food Stamps.

ngmnws werioeked is tke ' ;ﬁﬁgﬁtﬁ? milléonhﬁli?gzta”el}:;g Pfoagsram
i s f:___';___ on, ot whic miliion w
; 5;16?85 ﬂf mcﬁmﬂ md tﬂ ﬂw . for personnel. The remaining 3 percent of
o hundreds of employe ees Working - the social services budget was allocated to
in ﬁuﬁhc private, and Hﬂnlw*ﬂﬁt contractual agencies, service charges, and

- social services agencws. IH . miscellaneous expenditures.
1993—94 ﬂve?' Mﬂ nllon WEHI Approximately one-third of the cost
; to social | Services employ ees in o mandated public assistance programs is

EHE’ Cﬂum}' ga;«‘emment a!one reimbursed by federal contributions, with
ey _ : much, though not all, of the remainder
reimbursed by the New York State
Department of Social Services. As
discussed in chapters 6 and 7, the extent and cost of mandated services is a longstanding
source of tension between the state and county governments and a major drain on the budget
of Erie County.

Beyond state funds, revenues for social programs come from property and sales taxes,
grants, and private donations. Depending on the program, there may also be user fees for
service. The United Way of Buffalo and Erie County and the United Way of the Tonawandas
(which includes some territory in Erie County) assist with the allocation of donations to area
social service agencies. Recent and projected cutbacks in public funding for social services
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has prompted many to step up efforts to R b e
solicit funds from private donors. Whether Cuth HGI{S' ; fﬂ 'puliliﬁ fﬂﬂ dfﬁ g fa -

the region will be able to make up the
difference through volunteer contributions is social services Qgﬂfcﬁs &333

unclear. - pmr@ted ‘many o step up
 efforts fo solicit funds Jrom
- pm’are donﬂrs. H?zeﬁzer ?}he

Governance Issues

Social services provision raises four fkﬂ dxﬁﬁ?&ﬂée'tkr augh mlmer
issues of local governance. : Zcﬂnﬂiﬁuﬁans is unciﬁ‘ﬂr :

1. A sizeable and growing percent
of Erie County’s budget — upwards of 40
percent -- is devoted to social services. This has three implications. The first is its indication
of the extensive need for basic human and other services within the county. The second is the
magnitude of the costs to provide a safety net for area residents. The third is the reduction in
flexibility for area policymakers who must make tough choices about competing demands for
scarce financial resources. For these reasons, social services have become a touchstone for
proponents of tax relief and smaller government.

2. In a related vein, there is immediate need to reconsider the division of
responsibility between the state and county government in social services provision. Because
it challenges local autonomy and demands such a large portion of local budgets, state-
mandated provision of social services remains a source of ongoing tension between state and
local governments. It is unclear how recent political shifts toward block grant funding will
alter the nature, extent, and rules for social
services responsibilities. Most likely,
however, decentralization of responsibilities

=] Upw ffS o f 40 }1 or f.'f ent ﬂf L'J‘LE ~ may facilitate significant paring down or

b dismantling of specific social services
Cgum} 8 Eudgﬂt goes Iﬂ' Sﬂcmz programs. We can anticipate at the state-

' Eﬁ'ﬂweﬂpmgr ams, a measure: ﬂf local government intersection the same
_ the level of need and the sheer ~  Xinds of battles currently being fought at the
costs of providing a safety net. federal-state government intersections.

3. The large number of often
competing public, private, and nonprofit
human services providers hampers a comprehensive, integrated approach to social services
delivery. Persons needing social services assistance often require a range of heaith,
counseling, and job-related services. Although the large number of agencies providing such
services signals potentially extensive assistance to clients, the decentralized and functionally
specialized array of agencies is often confusing and counterproductive. Private and nonprofit
providers find themselves competing for clients and scarce public and private funds.
Rationalizing social services delivery through greater communication, centralization, and
consolidation would generate economies of coordination to the benefit of clients and
taxpayers. There is need to heed the call of area social services experts to provide incentives
for greater interagency collaboration and coordination.
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4. Increased demand for social services in suburban areas provides an opportunity for
area residents and policymakers to confront issues of class, race, and geography that have
divided the region in the past. Because social services provision is by nature redistributive, it
raises sensitive issues of social and fiscal equity along class lines. As the demographic profile
in this report indicates, the distribution of persons living below the poverty line is
geographically uneven, with the most extensive poverty in the cities, followed at some
distance by rural areas, with a band of affluence in suburban areas. The lopsided geographic
distribution of need has traditionally pitted city and, to a lesser extent, rural residents against
suburban residents who resist extensive funding of nonsuburban poor. Compounding social
tensions is the reality that because the large majority of city poor are disproportionately black
and Hispanic, class issues are race and ethnicity issues. Because of geographic segregation,
race and class issues are in turn city-suburban issues. The decentralization of poverty into
suburban areas may open the way not only for collaborations in social services programming,
but also for frank and useful discussions of class, race, and regional identity issues.

5. Finally, it is essential to close

the door on abuse of the social services SQ ' SCTVECES -be;ﬂﬂm the

system. Periodic revelations of social - scapegaaifar Fﬂpmr anger -
services "scams," from illegal collection of over government waste and
public assistance funds to food stamp fraud, bureaucratic inefficiency,
damages the reputation of programs and therebycamphcaung and

stigmatizes those receiving public assistance.
As a consequence, social services programs
become the scapegoat for popular anger
over government waste and bureaucratic
inefficiency, which erodes public support and complicates and politicizes necessary efforts to
reform the system. Continued vigilance in improving the integrity of public assistance
programs is critical and has important long-term benefits for the region.

politicizing reform efforts.
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Service Profile #14:

Health Services

Overview

Good health is fundamental to all persons, young and old, rich and poor, city,
suburban, and rural dweller. Like public safety and welfare, public health is a basic
responsibility of government.

As with social services, however, how governments carry out their mission to protect
public health is a subject of considerable debate. Few would disagree that government has a
central role in health care, given that germs, vituses, and contamination do not stop at
political borders. Yet, as ongoing debates in the U.S. Congress over health care indicate, the
nature of that role is hotly contested.

Health services fall into four main categories:

4 family health (primary and preventive services, dental care, prenatal care and
family planning, and nutrition);

2 mental health care;

L ] public disease control (communicable diseases, sexually transmitted diseases,
imrmunization, HIV, chronic diseases); and

¢ environmental health (quality of public water supply, animal control, lead

poisoning, sanitary inspection of food-serving facilities).

The public sector generally restricts its responsibilities for the first two categories to
lower-income persons. It assumes most policy and implementation responsibility for the latter
two categories.

Governance Structure

The structure of public sector health service provision in Erie County follows the
model of social services. Most public responsibilities are centralized at the county level, with
supplemental services provided by municipalities, private, and nonprofit producers. Erie
County takes the lead on areawide public disease control and environmental health services.
The primary exception is animal control services, which are decentralized at the municipal
level.
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New York State, through the State Sanitary Code, regulates public health services to a
high degree relative to other public sector services. In addition, the New York State Health
Department sets standards and procedures to be followed by local health departments.

Federal involvement comes in several forms, including environmental health standards
promulgated by the Environmental
Protection Agency, and Medicare and
Medicaid program standards.

Mm pwaw }‘zealt}‘z ﬁmchan
are cemml!zed at the ceumly
Iere! with supp!mnenmi

Direct providers of county health
services are the departments of Health and

services provided by : .
muni cipalities, private r,m d ; Mental Health, the Erie County Medical
Ip P : Center (ECMC) and Erie County Home.

ﬂﬂny’. ﬂ-ﬁt EHIIHEE HM P nmﬂt  Indirect provision of health services occurs
through the county departments of Social
Services and Youth Services, which contract
for services with private or nonprofit
providers.

The county operates an extensive
system of health infrastructure. The most prominent facilities are the 550-bed ECMC, the
second largest hospital in the county following Buffalo General, and the Erie County Home, a
residential nursing home located in the Village of Alden. The Erie County Health
Department also operates a sexually transmitted disease clinic in downtown Buffalo, three
community health centers (Lackawanna, Women and Children’s West Side (formerly Roberto
Clemente), and Dr. Matt Gajewski), and a tuberculosis clinic at ECMC. Partial operation of
a fourth county health center, Jesse E. Nash, was recently transferred to the nonprofit Geneva
B. Scruggs Center.

Supplementing county health services are numerous public, private, and nonprofit
health facilities. Hospital and medical clinic facilities in Erie County (map 8-16) include
(number of beds as of early 1995 shown in parentheses):

@ 15 area hospitals:
11 in the City of Buffalo: Buffalo Columbus (56; recently announced a merger
with Buffalo General), Buffalo General (742), Children’s (313), Kenmore
Mercy (219), Mercy (423), Millard Fillmore (400), Roswell Park Memorial
(218), Saint Francis, Sheehan Memorial (92), Sisters of Charity (436), and
Veterans Administration (490);

1 each in the Village of Springville: Bertrand Chaffee (42); Village of
Williamsville: Millard Fillmore Suburban (188); City of Lackawanna: Our
Lady of Victory (242); and Town of Checktowaga: St. Joseph Intercommunity
(208); and

® several medical centers, including Family Medicine Centers (Deaconess Center,

Humboldt, Buffalo) and Northwest Buffalo Community Health Center, Black Rock
Medical Center, and Geneva B. Scruggs Center, all located in Buffalo.
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Map 8-16 Hospitals In Western New Yor
- [

Major Hospitals
By Zip-Code

@&8rooks Memorial Hospital
DBryLin Hospitals

@Buffalo Psychiatric Center
@Children's Hospitat of Buffalo
ODeGraff Memorial Hospitat
{DErie County Medical Center
&Gowanda Psychiatric Center
@Kenmora Mercy Hospital

il ake Shore Hospital
@Lockport Memonal Hospital
@Medina Memorial Hospital
@Memorial Medical Center (NF)
Mercy Hospital

OMiillard Fillmore Hospitals
@Mount St. Mary's Hospital
OQur Lady of Victory Hospital
CRoswell Park Cancer Institute
@Sheehan Memorial Hospital
&Sisters of Charity Hospital
@St Joseph Hospital

{©The Buffalo General Hospital
VA Medical Center (Buffaio)




As these lists indicate, the large
majority of health facilities are located in
the City of Buffalo. There are several
reasons for this geographic clustering. The
first is that to remain economically viable,
large and specialized medical facilities
require the high population bases that are
historically found in central cities. A
second reason is that once established in a
ceniral place, large health facilities act as a
magnet for associated medical businesses
and services, a phenomenon known as agglomeration. Finally, once an agglomeration arises
it tends to persist due to inertia. This is especially likely if the agglomeration entails
expensive-to-relocate capital facilities, which is common in health care services. Reinforcing
the agglomeration of health services in Buffalo are road networks and transit routes that make
city locations relatively accessible compared to suburban locations for many regional
residents.

chma fmfmes

In recent years changes in the health
care industry and dispersal of population

into suburban areas have prompted a Ck;mges in the kﬁa&k ‘fm" €

proliferation of health care providers, mdustry and dispersal of
particularly to meet personal health needs. - population into suburban areas
Although health services remain centralized fave pramrgd a pmigffermmn

at the county level, there is an increasing of he alth fac m‘tmular!
number of independent public, private, and f f ﬂﬂfwj,nf : _]J'
nonprofit facilities and operations that i .P m cﬂm pm es.

supplement county programs and major -
hospitals. Among these are:

®  municipalities, which operate clinics and programs for targeted populations such as
pregnant teens;

®  Native American Reservation Clinics;

®  private medical doctors, dentists, and health mainterance organizations (HMOs)
located throughout the region;

®  nonprofit health providers, including the Red Cross, Independent Living Center, and
Planned Parenthood;

®  school-based health programs, including Head Start, cooperative education, and
programs at area colleges and universities, public and private schools, and day care
centers; and

e  private and nonprofit associations affiliated with health research and education,

including the Heart Association, Lung Association, Diabetes Association, Dietetic
Association, and the Dairy Council.
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Given the number of providers, health service delivery not surprisingly entails
considerable interagency activity. Erie County, for example, operates a school-based dental
program for the City of Buffalo. Erie County health clinics often refer clients to the
American Red Cross for HIV testing. Sexually transmitted disease cases are routinely
referred to private medical doctors or clinics at the University at Buffalo.

In response to interagency activity within Erie County facilities alone, ECMC officials

recently proposed creation of a comprehensive county health network to be centered at
,,.,.,,,.,—TTTT——————  ECMC. Specific proposals include merging

: the County Home in Alden with ECMC’s
: Cﬂmpf Eeméﬂmry kﬂaﬂk semces skilled nursing unit, transferring the county

forensics and psychiatric testing in criminal
cases, recreation activities (pool safety, day
camp inspections), school lunch programs,
pollution control, water and wastewater
treatment testing, and social services. Accordingly, institutions involved in health
programming coordinate closely with agencies of public safety, social services, environmental
planning, infrastructure, and parks and recreation.

include «Emg"gmc.}' Medical ~ Health Department’s home health agency to

: S@I’PMES, adult fﬂrﬁﬂﬁﬂs and ECMC, and taking over management of the
pﬂ}*ﬁkgﬂfﬂf fgzgﬂng in cnﬂmf Matt Gajewski, Lackawanna, and Women

 cases, re crmn RGEIPHIES (po 0; and Children’s West Side health centers.

‘Qfgt}" lf&}‘ canip. IH‘S:p emansj, '. : There are also numerous inter-

5 .chfﬂg{ ium:k pmm . functional relations in the delivery of health
paimmﬁ control, water amf  services. Complementary services include
‘wastewater treatment fesnng, Emergency Medical Services, adult

;:md s&ctai Eﬁrwre‘v

Evolution of Governance Structure

Like social services programs, health services in Erie County were once
predominantly the responsibility of private individuals and charitable institutions. Devastating
cholera epidemics, which struck the region
in 1832, 1834, 1849, and 1866, ended
public sector complacency in health care 7 U TR

pI'OViSiOIl. Even before medical advances D&vmmng Ekale;-a epldemsj

established the connection between w!uck struck. tke region n
unsanitary conditions and the spread of B 87 i

contagious diseases, local officials began 1332 1334 x 349 and 1 366
addressing environmental (rather than ended pubhc sector
social) factors as causes of disease. - cﬂmpga{_-@n@ m keakk care

Municipalities undertook to clean the cities
by providing garbage collection, water, and

: pmwsmn
sewer services. HE : S
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In the early 1900s, as urbanized areas became larger and denser with dwellings and
industries, concern grew over residents’ and workers’ public health. Municipal officials,
aided by private philanthropic and civic organizations, stepped up their public health efforts.

‘‘‘‘‘‘‘‘‘‘‘‘‘‘‘‘‘‘‘‘‘‘‘‘‘‘ . _. Among these efforts were road paving,

EIWJ sewer construction, and installation of
j Pnbﬁﬁ ke ﬂﬂi t?HdS km’e drainage courses. The most notable attempt
- refocused. m:tﬂ?ltfﬂﬂ on. féeaitk to improve public health came in 1919 with
_ concerns oj" people in adcﬁhen the Eighteenth Amendment, known as
ﬁ} pfajﬂgs‘ Jﬂﬁrgﬂ;??d ;nadenﬂg Prohibition, which outlawed alcohol sale

of teen reonancy. drue use. and consumption. Difficult to enforce _a_nd
= a‘{ b P g HHGJJ, dmg HSE, unpopular in the urban centers, Prohibition
ey QIISQEI and AIDS had an insufficient following to either curtail
i pmmpt&d Educmﬂn Pfﬁg?'ﬂmﬁ - alcohol consumption or remain on the
and effaﬁs fﬂ cgum;’e! a;:d books. It was repealed in the mid-1930s.
 rehabilitate mase neazi‘m

g County involvement in health

:asmrance..

services began in earnest in the 1930s when
the fiscally strapped City of Buffalo
transferred Meyer Memorial Hospital, today
the Erie County Medical Center and the Erie County Home.

A new set of public health concerns related to environmental issues emerged in the
late 1950s and 1960s. Although the quality of air and water had long been a concern to
public officials, discoveries of contaminated soils and water supplies in the region prompted
stronger legislation to combat environmental health problems. Heightened concern over the
disposal of hazardous and medical wastes has led to additional regulations in these areas.

Most recently, public health officials have refocused attention on the health concerns
of people in addition to places. Increased incidence of teen pregnancy, drug use, alcobolism,
and Acquired Immuno-Deficiency Syndrome (AIDS) cases in the region has prompted public
health education programs and efforts to counsel and rehabilitate those needing health
assistance.

Financial Framework

As of 1993-94, nearly one-quarter AS {If 1993*94 Mﬂﬂy ﬂne‘

of the $1 billion budget of Erie County ,qﬂaﬁﬁﬁ'of !fte $I IJIR'E&H budgﬂ
government was devoted to health services. of Erie C‘ﬂum!y 20 vemmenf. was

Of this, ECMC accounted for 16.5 percent devoted to health services.
of total expenditures, Erie County Home, T : :

3.2 percent, and other health programs 4
percent.

Both ECMC and the Erie County Home are enterprise funds, which implies financial
self-sufficiency. Both entities, however, have required additional funds from the county in
recent years in order to balance their budgets. The revenue shortfall in 1994 was over $14
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million for ECMC (out of a $165 million budget), and nearly $2 million for Erie County
Home (out of a $32 million budget).

Other revenues for public health programs come from patient fees (with the majority
paid by Medicaid, Medicare, or other third party insurers), health permits (for environmental
facilities, camps, and water systems), state aid for specific services (adult polio, physically
disabled children programs, and certain
public health programs), state grants, and
Iaboratory tests fees. Private health

facilities receive the bulk of fees from Tkﬂ mms Medu:az d budger m

patients and insurers. Nonprofit entities b W
rely on public and private grants, as well as EHE {Taung! is $726 mi Ilmn af

charitable donations.  which the county share is
approximately 20 percent, or
Of particular financial significance $138 million. This comprises .

is the amount of local funds devoted to
Medicaid, a mandated health program for nmriy "pr ercent ﬂf me entire
the poor and disabled. The total Medicaid carmty bﬁﬁgﬂ* : :
budget in Erie County is $726 million, of ok
which the local (county) share is
approximately 20 percent, or $138 million. Although the state and federal governments cover
the majority of Medicaid costs (34% and 46%, respectively), the absolute level of local
funding comprises nearly 14 percent of the entire Erie County budget. As such, Medicaid
programs represent a considerable burden to Erie and other counties.

Governance Issues

Three health care issues merit further analysis.

1) The first is the magnitude of the
financial burden for state-mandated
Medicaid services. Although the federal
government and New York State reimburse

| -Bespﬁe wzgomg dmeussmns of
 state takeover of local Medicaid

costs, no formal prﬂpasais are  counties for most costs of Medicaid and
;gurrenﬂ’y ﬂgﬂ;ﬁﬂg Prg,grm re fo . other mandated health services, there
vrﬁfann“ﬂare-mcaf hﬁ'ﬂfth i :  remains a significant local share borne by
' ' . county taxpayers. Despite ongoing
ﬁumﬂng w&ngements WI . discussions of state takeover of local
intensify and must bé’ - Medicaid costs, no formal proposals are

addrgssgd it ;'-1' PR currently pending. Given projections of

L e increased demand for long-term health care
for the elderly and disabled, pressure to
reform state-local health financing
arrangements will intensify and must be addressed.

2) The second issue relates to the geographic clustering of public health services in
the City of Buffalo. Geographic centralization of health facilities has both positive and
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; Ggﬂgmpkzr centrabzmmﬂ ﬂf
health faﬁﬂmgs caumbutes rﬂr
_ Buffalo’s emergence as a
~ regional health center, Erut m@
- Iea?e m‘r‘af zmd saﬁurban :

negative implications. On the positive side,
geographic clustering contributes to
Buffalo’s emergence as a regional health
center, particularly for specialized medical
services. This has attracied new businesses
in medical technology and complementary
industries. On the downside, clustering
restricts accessibility to health services of
residents in outlying areas. Thus, although
the location of hospitals and clinics mirrors
the region’s highest population

concentrations, centralization within the City of Buffalo may leave underserved the rural and
suburban needy or elderly, cohorts whose numbers are increasing.

3) The third issue is the trend towards consolidation of health providers, especially
hospitals. Health care experts argue that small hospitals can no longer survive as independent
entities in an increasingly competitive health care industry. Small units cannot capture
economies of scale nor bargain successfully with health maintenance organizations and large
employers. Reflecting this trend, several area hospitals, including Buffalo General, Buffalo
Columbus, and DeGraaf (in North Tonawanda, Niagara County) and Tri-Co Hospital in
Gowanda (Cattaraugus County) are all owned and operated by General Care Corporation, a

national health care provider. General Care
also owns several nursing homes, home
health services and other medical service
corporations in the region. Only two area
hospitals, Bertrand Chaffee and Sheehan
Memorial have fewer than 100 beds.
Proposals under consideration by Erie
County to consolidate home health, skilled
nursing and community health services
under the auspices of ECMC are evidence
of the pressure to find efficiencies in this
increasingly competitive health care
environment.
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Service Profile #15:

Libraries

Overview

Library services are among the most valued and appreciated aspects of public local
and regional governance in Western New York.

The circulation or "lending" of books to residents of the community is at the heart of
services provided by libraries. It is important to understand, however, that today libraries
provide a wide breadth of information resources and services including reference and other
research materials, magazines, videos,
educational presentations and services,
mobile units, special materials for blind

consumers, and computer resources in : IH m on 1o Ie; mg 56{? k&‘ .
addition to lending books. B kbranes prov i o W ide bm adt h

In this age of the information _._af mfarmatwn resources and
society, libraries are understandably viewed ~ Services mdudmg referenfe tmd
as playing a critically important role in the aﬂwr research matma!&

education, work, and recreation of our :
population. They are repositories of public magazines, videos, educational

information in a time when such information - P7€ esentations and services,

is of enormous significance. Several issues  nobile units, special 'mﬂteﬁglﬁ
and controversies, however, hamper for blind con Sum.grs’ and
libraries’ ability to most effectively fulfill computer resources

that role. Tl T et

Governance Structure

The public libraries in Erie County are a part of the Buffalo and Erie County Public
Library system -- one of the largest of the 23 such library systems in New York State. Each
member library is a member of the Western New York Library Resources Council. Also
located within Erie County are several academic and special libraries, which are not part of
the public system.

The Buffalo and Erie County Public Library consists of the central library in Buffalo,
18 branch libraries in Buffalo, and 23 libraries within Erie County outside of the City of
Buffalo (map 8-17). Many of the public libraries outside of the city are identified by the local
municipality and include more than one branch.
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There are two types of public libraries in Erie County depending essentially on the
entity formally organizing the library. Most are municipal libraries indicating that they were
established or, in any case, subsequently taken over by action of a village, town, city, or
county government. Others are association libraries indicating that they were created by a
membership association. Both models are identified by the municipality they serve as their
geographic base.

Academic and special libraries also contribute to the provision of library services in
the region. Academic libraries include those at primary/secondary schools in the region and
those located at the several institutions of higher education. Examples of special libraries in
Erie County include the Eighth Judicial District Supreme Court Library located in the Erie
County Courthouse, the libraries associated with individual museums, and the Buffalo News
library. Academic and special libraries have varying degrees of public/private characteristics,
including the mode of funding and availability of library materials to the public. Adding to
the private dimension of library services are numerous small libraries, some of them
impressive in targeted areas of interest, that exist in personal residences throughout the
region.

Evolution of Governance Structure

Some libraries within Erie County have existed for over 150 years. Many were
started on an informal or private basis by a local community or neighborhood before being
formally assumed by the municipality. In 1947, the Erie County Public Library, a
predecessor to the Buffalo and Erie County Public Library, was established among many of
the local libraries within Erie County. By 1954 the current, more centralized model was
formed and chartered by the New York State Board of Regents. Due largely to consequential
issues between city libraries and member libraries in surrounding towns, this federated
structure, outlined below, was controversial in the making and in many ways remains
controversial today.

The Buffalo and Erie County Public Library is a federated system created by action
of the county. Under this system, the member libraries retain their own charter. Three other
systems of the twenty-three in the New York State follow the federated model, while most
(15) are structured on a cooperative basis
among autonomous member libraries. Of
the remaining four in the state, three are

consolidated systems which are chartered as ' IH EHECHHHU’ ?S fe derated

a single entity under one Board of Trustees s o L UL RS S s s S
and one is a co-federated system indicating : library structure there is a

a confederation of different types. Board of Trustees for the
system as a whole and a Board
In Erie County’s federated structure, ﬂf Trustees fm-_;gacj;; member ..
there is a2 Board of Trustees for the system ' szmry o e
and a Board of Trustees for each member S
library. Each member library annually R
contracts with the central library for various
services, including circulation services and budgetary allocations. An organization calied the
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Association of Contracting Trustees was recently formed by the member libraries in an effort
to achieve a greater degree of leverage in annual contract negotiations with the central library.

The central library provides funding for a portion of the operations of member
libraries while the local municipality or membership association provides for the library
building and related capital needs. State aid, donations, and library fines also play a
significant role in funding of the public libraries.

The federated system might be described as the "middle ground” between a
consolidated and a cooperative system. As with most areas of middle ground, there is
considerable tension between those advocating movement toward a consolidated system and

those pushing a cooperative structure.

,,,,,,,,,, The resolution of a recent lawsuit

;- I‘ke fE{Iemtpd sysrem mght: ber © over management and fiscal issues brought
_ e o by the library system against Erie County
| descnbffi as the "middle ~ has altered the management of the public
ground' between a cmtsaiui‘at&d library system. The court upheld the

and a cooperative systemi. As ~ autonomy of the federated system, leaving
with most areas gf middle Sl the:i count;fjl/] with limiteﬂcll budgetary 12111;1d
; auditing functions with respect to libraries.
| gralmd tkere is cansuiembie Although the full impact of the
_ tension _ﬁ?{WﬂEH ﬂw S€. . reorganization has yet to play out in terms
' adpaﬂaung nmvemenr m& ﬂ of the relationship between the member
: ggnsghﬂatgd Syj{em and those libraries and the central library, one

opportunity for the library system to elude
county-level budget cuts and control its
financial destiny.

pushing a cooperative striv cture immediate implication has been a greater

The state government plays a significant role in library services primarily through the
State Education Department. Through the Board of Regents, the department serves as a
regulatory agency to charter individual libraries in the state, provide guidance and information
services to libraries, and set certain standards for library services. Many of the current
standards result from a 1988 report of the Committee on Minimum Public Library Standards
for New York State, a committee established by the Board of Regents.

Financial Framework

P er. haps mﬂm t}zan ﬂﬂ}’ ﬂﬂwr Perhaps more than any other public

public service in ﬂze FeRIOn, - cervice in the region, libraries rely upon a

~ Kibraries rely upon a multi-tier multi-tier structure of financing from several
structure of ﬁnaﬂcfng from  levels of government. Public funding for
: seveml IEP e!s af g’ﬂvemnwnr area libraries comes from a combination of

,,,,,,,, . state, county, and local sources together
: ' : with revenues raised by the libraries
themselves. Given the substantial
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constraints and problems at each of those levels in recent years, libraries are faced with
limited resources in spite of ever increasing demand.

State aid is a significant part of the budgetary picture: the fiscal year 1994-95
appropriation for libraries was $81.3 million statewide. The method of distribution of such
aid, however, is the subject of ongoing debate in Albany and locally. This debate is driven
by many of the same issues of centralization and decentralization that the federated system has
generated.

One current local controversy between the central library and member libraries is the
extent to which the central library appears to reduce the county’s share of financial aid to
members by the amount of increased state aid to those members. The concern is that
increased state funds are merely substituting for county funds rather than representing the
intended increase to individual libraries.

Governance Issues

As with most governmental services, adequate funding to meet service goals and
demands is a primary factor in the future of library services in the region. Added to the
funding dilemma, however, is a series of
issues pertaining to the nature of the
federated structure that exists within Erie

County. Fundamental to library service ?%de the in ere Rﬂﬂg{?
delivery are issues of cenfralization and LoD

decentralization, specifically the extent of ol urﬁ-ﬂnemd high

local autonomy versus the power of the
collective. This dilemma mirrors that
facing the broader region, which grapples
with the benefits and drawbacks of

centralization for a wide breadth of services.

The practical implications of the
recent lawsuit on management and
budgetary issues have yet to be fully
determined and perhaps complicate the

effort to identify the most effective structure

-tecknﬂlogy nature of
information services can assist
in Memﬁmg eﬁ'iezeﬂc:es in
i'ihbmry services, ﬁﬂunﬁmé
 constraints slaw the effﬂrt to

take fullest advantage of high
tech pambzkues

for delivery of quality services to all regions of the county. While the increasingly computer-
oriented, high technology nature of information services can assist in that goal, financial
constraints slow the effort to take fullest advantage of high tech possibilities.

Library services raise important questions about the significance of the federated
system on outcomes of governance. The fact that Erie County’s federated structure of library
services is not utilized in most other areas of New York State provides an opportunity and
rationale for future critical assessment of the strengths and weaknesses of alternative

governance structures.



Service Profile #16:

Parks and Recreation

Overview

To many metropolitan residents the availability and accessibility of parks and
recreation services are directly related to community quality of life. Without green spaces for
quiet reflection or active play, and without facilities that meet the changing lifelong recreation
needs of children, teens, adults, and elders, a community lacks the building blocks of a vital,
safe, and healthy place to live. These considerations, together with a tradition of using parks
and recreation service delivery as a source of ample employment, make parks and recreation a
public function of considerable interest and involvement for local residents.

Parks and recreation services entail three types of activities:

4 development, design, operation, and maintenance of park and forest lands;

4 planning, construction, operation, and maintenance of recreation facilities; and

4 organization and supervision of recreation programs.

Within this broad classification fall dozens of specific ventures, from aerobics to zoos,
that meet the needs of residents and visitors of all ages and levels of activity.

Governance Structure

Perhaps more than any other single
function, the delivery of parks and

' Tke federal gﬂvemme}nﬁ, New

recreation services in Erie County exhibits : Yor. k Sfﬂie, Erie Caung:, Sﬁhﬂei
considerable variation in service level districts, r;eariy every
(centralized to decentralized), sector (public, muﬁfﬁ;}ml;{y, Hﬂd dgﬁgﬁg gf

private, and nonprofit), and inter-function _ anm and nﬁnpraﬁt enmms
relations (ties to health, education, planning, = °

and other services). The federal : armng & f yl mjﬂr mauy
government, New York State, Erie County, dehuer par, ks and r ecreation

school districts, nearly every municipality, services I‘f} cﬂumy residents tmd
and dozens of private and nonprofit entities V!SIIG m T .

arrange for or actually deliver parks and . . : S |
recreation services to county residents and e : e i
visitors.
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There are no national parks, forests, beaches, or monuments in Erie County. The
federal government, through the Fish and Wildlife Service of the Department of Interior
operates a Lower Great Lakes Fishery Resources Office in the Town of Amherst. New York
State operates four state parks, Buckhorn Island State Park, Beaver Island State Park (both in
the Town of Grand Island), Evangola State Park (Town of Angola), and the Urban Cultural
Park in Theater Place (City of Buffalo).
The status of a proposal for the state to
purchase and operate Woodlawn Beach in

- j, r m}, resxdents mumcapai - the Village of B}asdell is umj,lear given
.-gﬂvﬁmme Iti' JS t?ee ?ﬂﬂﬁ‘ I d”_!e Ct recent cutbacks in state funding.

: prawder of pari k Frie County operates Rich Stadium,
services. The men qf : ~ two golf courses (Grover Cleveland and
. mumcgpai services PWS, Wlth . Elma Meadows), Wendt Beach, the Buffalo
i la!ger jumdlmﬂnﬁ gen emﬁy - and Erie County Botanical Gardens in South

HE : Park, over 4,100 acres of park land in nine
i :aﬁ ermg a greater ‘3"“ ATy e county parks (Akron Falls, Chestnut Ridge,
; muge of progmn%_ .. . Como Lake, Ellicott Creek, Elma

i Meadows, Emery, Isle View, Sprague
Brook, and Buffalo and Erie County
Riverwalk), and maintains over 3,000 acres
of open space land in forest lots, mostly in the southern and eastern parts of the county. The
county also owns over 2,700 acres of undeveloped park land in five sites: Beeman Creek
(Town of Clarence), Boston Forest (Town of Boston), Eighteen Mile Creek (Town of
Hamburg), Franklin Gulf (Towns of Eden and North Collins), and Hunters Creek (Town of
Wales) (map 8-18).

For many residents municipal government is the most direct provider of parks and
recreation services, with some jurisdictions appointing boards of recreation or parks to advise
local legislators. The menu of municipal parks and recreation varies, with the larger
jurisdictions generally offering a greater quantity and range of services.

The City of Buffalo owns and

operates the most extensive municipal

portfolio of parks and recreation facilities. i‘?ze Cw}’ gf Buﬁ alo ﬂwm an{i'
These include NorthAmericare Park :'-’?Pe’r ates the largest Pﬂﬁfﬁmﬁ ﬂf
(formerly known as Pilot Field), Memorial parks. and recreation

Auditorium (hockey, soccer, lacrosse, and gppgmmgg Larger tﬂw]gg’
other activities), 66 public parks, 9 _ Hﬁfabfy ﬁ; e Tmms of

community centers, 9 outdoor pools, 3 golf HET T
courses, 2 indoor pools, and an additional

dozen or so grass-only parks. Larger C’Ftéekmwaga offer an extenswe ]
towns, notably the towns of Tonawanda, array ﬂf ﬂﬁfﬂ SIRIE*Gf*IkE-&ﬂ
Hamburg, and Cheektowaga, offer an rgcreanﬂn facdme 5‘

extensive array of often state-of-the-art
recreation facilities and programs. The
Town of Tonawanda’s new Aquatic and
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Map 8-18  Parks & Recreation Facilities In Erie County
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Fitness Center, for example, was awarded the New York State Recreation and Park Society

Qutstanding Facility Award.

Smaller municipalities typically operate programs for seniors or youth, but commonly
refer residents to school, private, or nonprofit recreation outlets for more options. School

facilities, with their gyms, craft rooms,
athletic facilities, playgrounds, and sports
programs, are indispensable recreational
assets in both urban and rural areas.

Public provision of parks and
recreation services also depends to a notable
extent on private and nonprofit programs,
offered through such entities as private
swim or tennis clubs, health clubs, 4-H
clubs, and the YWCA/YMCA. Smaller,
low-density, outlying communities are
especially active users of private and
nonprofit recreation services. The towns of
Elma, Marilla and Wales, for example,
jointly sponsor the EMW Boys and Girls
Club, a nonprofit organization funded by
member municipalities, United Way
contributions, and membership fees.

Evolution of Governance Structure

;:faaﬁﬁes, playgr&nndg r,_md

Sports programs, are
§:mdxspeﬂscgb£e recreational assers

in both urban and rural areas.
 Private and naﬂpraﬁt entities,

::3clubs 4-H clubs, and the

; p!&bhc &ﬁenngs.

mcfudmg swim and ke&k’r’z

YWCA/YMCA, supplem enr

Parks and recreation services became an increasingly important public sector
responsibility starting around the 1850s and continuing throughout the second half of the
nineteenth century. Prominent, civic-oriented business leaders who were concerned about the

Buﬂ'aiﬂ s systgm ﬂf Olmsied-
designed p,arks was one of the
finest and most extensive in any

. major U.S. city. Manyqfrkese 4

" parks, including Delaware,
 Front, Martin ertkerl’{mg, Jre
(formerly Humboldt), :

Cazenovig, Rwemde,i rmd
: Sautk remain fﬂdﬁy._:.:"ii .
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quality of life in increasingly dense, rapidly
industrializing urban centers were
instrumental in expanding the public role.
Successful lobbying efforts convinced
municipal officials of the aesthetic and
health benefits of retaining open spaces
inside the city. In response, local officials
began to set aside and design large tracts of
land for citizen use.

The evolution of parks and
recreation service delivery in Erie County
follows this pattern. In the late 1860s,
prominent Buffalonians led the drive for
legislation that would permit the city to
develop a system of parks to meet the needs
of urban dwellers. Ultimately sitting as a



Board of Parks Commissioners, the group was successful in retaining Frederick Law Olmsted,
the well-known and innovative landscape architect, to plan a 1,000-acre system of large and
small parks in Buffalo. Many of Olmsted’s parks, including Delaware, Front, Martin Luther
King, Jr. (previously Humboldt), Cazenovia, Riverside, and South, remain today, connected
more or less with landscaped parkways also designed by Olmsted. Not surprisingly,
residential development occurred near the parks, catering to well-heeled residents drawn by
the proximity to open spaces and recreational facilities. By the turn of the century Buffalo
had one of the finest and most extensive park systems in any major U.S. city.

Ruyral and suburban settlements in Erie County were equally adept at cultivating and

Parks und recrgasmn assets m
Alden, G """""" Ishnd, Evans,
Angala an the. Lake, Highland

- on the Lake, amf West Seneﬂa

opened these communities to
ddymppers munm aﬂd

capitalizing on parks and recreation assets.
The discovery of black mineral water in
Alden in 1891 made that village a
destination for people seeking cures in
privately run bath houses for a host of
physical and mental ailments. Open spaces
and nonindustrial waterfronts on Grand
Island and around Canada’s Crystal Beach,
both accessible by boat only, attracted
affluent families for picnics or as sites for
second homes. The nonindustrial lakeshore
communities of Evans, Angola on the Lake,
and Highland on the Lake, likewise
attracted second home seekers, especially

after the advent of trollies, commuter trains, and the automobile opened up recreational
opportunities outside the city. Leins Park in West Seneca offered popular amusements
ranging from a merry-go-round to a bowling alley and bear pit.

Erie County government’s
involvement in parks and recreation services
began in 1925 when the Board of
Supervisors created the Erie County Park
Commission to preserve and enhance
selected open spaces outside the urban area.
In its first year, the Commission opened
four parks to county residents: Chestnut
Ridge (Town of Orchard Park), Como Lake
(Town and Village of Lancaster), Ellicott
Creek (towns of Amherst and Tonawanda),
and Emery (Town of Aurora). A fifth park,
Akron Falls Park, was transferred from the
Village of Akron to the county in 1947.

Between 1928 and 1939 the county
acquired most of its over 3,000 acres in
forest lands as part of a County Forest

 pursuits such as kzkmg, crass«
- couniry skung and
; srmwmobzkng

Mgtnaﬂy mtended m mfﬂmﬂ
éabandoned farmmnd to Prﬂwd 5

. timber resources and preserve
: wzldkfe kaMs a:ma‘ o

mcreasmg!y far recreanan

system. The forest program was originally intended to reforest abandoned farmland in order
to provide timber resources and preserve wildlife habitats and watersheds. In recent years



forest lands have been used increasingly for recreation pursuits such as hiking, cross-country
skiing, and snowmobiling.

Postwar parks and recreation development occurred throughout the metropolitan area
as the county and municipal governments worked to meet the needs of a densely populated
central city and rapidly developing suburbs.
Many recreational facilities of countywide
b ; significance, including the Buffalo Zoo,

MM re*cre EHDH &‘I aﬂifmﬁ 5 Memorial Auditorium, Delaware Park,
4 '? f f _ Botanical Gardens in South Park, Buffalo

 Counpywade significance, ~ Museum of Science, and Albright-Knox Art
?mﬂfmﬁg t,&g Euﬁﬂiﬂ ZG(“: o Gallery, were in the City of Buffalo.

- Memorial Audwanum . Increasingly, though, suburban residents and

- Delaware Park, Bgfmcaj . city dwellers could find open space and

i -’Gard&n s, ‘Bﬂ_ﬂpﬁ;{? MI{SEM ﬂf . recreational opportunities outside city limits.
"Sﬂem;e and Albngkf{{nax Art In response to suburban growth, in
Galfmy, are located in, Iﬁﬂugfl ~ the late 19505 the county began an extensive

 not necessarily aperated by, the parks expansion program, which led to the
Cﬂ,'y H f Buﬁa fﬂ. ; development of four new county parks:

FEima Meadows (Town of Elna), Isle View
(City and Town of Tonawanda), Sprague
Brook (Town of Concord), and Wendt
Beach (Town of Evans). Also during this time the county acquired Beeman Creek, Boston
Forest, Eighteen Mile Creek, Franklin Gulf, and Hunters Creek parks for future development.

Economic decline, population loss, and attendant fiscal stress in the 1970s and 1980s
prompted changes in government responsibilities for several city-owned recreational facilities.
Erie County made its first significant foray into urban parks in 1981 when it took title from
the City of Buffalo for the Botanical Gardens in South Park. The following year the county
assumed maintenance responsibility for Bennett Beach Park, which is owned by the C1ty of
Buffalo and located in the Town of Evans. : T

In 1986 the county acquired Grover e T S e e
Cleveland Golf Course from the City of Interyu ”d’mﬂ- nal collaboration.

Buffalo. In the meantime, the county began % Par ks and recreation service
construction of its segment of the IS Common. For example, the
Riverwalk, a hiking and biking trail along mvgmﬂjk i/ hﬁang and bzhng

the Niagara River, which is jointly operated trail a!ong the ngm Riv er, is.

d maintained by the City of Buffalo, th
and maintained by the City of Buffalo, the Jgum’y aperﬂmd and maintained

Town and City of Tonawanda, and Erie

County. Discussions about transferring by the City of Bﬂﬁﬂxﬂ, the o
more city parks, notably Bennett Beach, to Town and City (If Tﬂnawm;da """
the county, are ongoing. Such  and Ene Cﬂun!y

arrangements illustrate the breadth and :
potential of interjurisdictional collaboration - : g
in parks and recreation service delivery.
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Financial Framework

To a greater degree than many functions, recreation services in the public, private,
and nonprofit sectors are funded at least in part through user fees charged to program
participants. Leagues typically require an entry fee, users pay annual or daily rates for
—

Jo a gfﬁﬂl?r degreec rhcm ﬂmny
 functions, recr
- the pnmte nﬂnpmﬁx mxd

 public sectors are funded at
least in part t&mugh user ff@f
eﬁhmged to res;dent and :

recreation facilities such as swimming
pools, fitness rooms, batting cages, and
driving ranges, and seniors commonly pay a
fee for cultural and recreation programs.
Localities aiso raise revenues from rental of
parks and recreation facilities: Erie County,
for example, collects shelter rentals,
camping fees, and rental income from
Chestnut Ridge Casino and Wendt Beach.
Especially popular facilities, notably
NorthAmericare Park and Memorial
Auditorium in the City of Buffalo, are
revenue producers for their municipal
Oowners.

Unlike many municipal services, parks and recreation services are typically available
to nonresidents for an additional fee. This arrangement enables county residents and visitors
to obtain specialized recreation services regardless of their place of residence.

It is impossible to generalize about parks and recreation expenditures by jurisdiction,
in large part because of the considerable variation in the range and size of programs, as well
as differences in how local governments categorize these services. Data from the New York
State Comptroller indicate that the largest spenders on parks and recreation services are the
largest jurisdictions: Erie County and the City of Buffalo, followed by the towns of
Tonawanda, Amberst, and Cheektowaga. Per household spending figures indicate that several
towns, notably Tonawanda and Hamburg, devote particularly high levels of funding to parks
and recreation services, which is consistent with these towns’ reputations as centers for
recreation excellence. As the financial framework in chapter 7 makes clear, however,
interpreting cross-municipal comparisons of per capita spending is problematic.

Governance Issues

There are three salient issues
associated with parks and recreation service
delivery in Erie County.

1.) The first pertains to the match
between recreation need and the location
and accessibility of facilities. Overall,
recreation services and facilities are
abundant in the region. Decentralized
provision of services across multiple

‘Overall, recreation services and

. fac:knes are abundant in the
region. Decentralized provision
across mulfiple municipal and
_school district providers ¢
uecessardy means a geagrapkm

: :;dispersai ﬂf facﬁxtms. e




municipal and school district providers necessarily means a geographic dispersal of facilities.
Within jurisdictions, however, recreation facilities and programs are not always appropriately
located to meet the specific recreation needs of youth, elders, and others with specific needs.
For example, the City of Buffalo’s lower west side has relatively few recreational facilities,
despite considerable demand from area residents.

2.) The second issue relates to the ability of county and municipal governments to
maintain their rich heritage of parks and recreation facilities during times of fiscal stress.
Facilities that fully pay their own way are
rare. For many jurisdictions operation and
maintenance costs outstrip revenues and i s S
jeopardize the long-term ability to maintain TFM&’&ES that ﬁzIEy pay thei
high quality grounds and buildings. As own wa a.ré ram : Fﬂr'm m
recent actions to retrench workers in the ¥ YR

City of Buffalo’s Parks Department attest, ~ JUrisdictions, operation and
fiscal pressure puts considerable strain on . -;mamtenance COSES QUISETD

what taxpayers may see as nonessential revenues a”d Jeapardize ;};e

services. Fiscal stress in the City of Buffalo ¥
has spawned discussion of about a new ..Iang—-rmx ability to Htﬂll‘ﬂ-«

round of city to county parks transfers or high quality g rounds and
consolidation of city and county parks f?mldmgs

departments. An immediate candidate for i
transfer is Bennett Beach Park, which is
owned by the City of Buffalo, maintained
by Erie County, and located in the Town of Evans.

3). The third issue is related to the first two and involves greater collaboration in
recreation programs between school districts and municipalities. In many neighborhoods,
schools have the finest gyms, playgrounds, activity centers, and other recreation facilities.
For fiscal and social reasons, such facilities deserve greater utilization on weekends and
evenings. Greater collaboration between school district administrators and local government
officials would open the way for more efficient use of existing facilities and would fill the gap
in some recreation-short communities.
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Part IV

Assessment

Part IV synthesizes the investigation of the first three parts to assess
the structures and status of governance within Erie County. The assessment
concludes that there is considerable interdependency within the region,
not only in the patterns of daily life, but also in structures of service delivery.
In some instances this interdependency is reflected in local government arrangements
that entail county level service provision or intermunicipal collaborations.
In other instances intra-regional interdependency is neglected and issues of regional
concern flounder due to fiscal competition and uneasy race/class relations.
There is currently no well-developed forum in the region for deliberating and

addressing these areas of regional concern.

Chapter 9 assesses the extent of regionalism in specific service areas
and for other dimensions of governance, such as patterns of daily life and
resident identification with a regional as opposed to local community.
Chapter 10 provides a context for the Erie County case by reviewing alternative
models of governance and the nature of regional reorganization in selected
U.S. metropolitan areas. Chapter 11 completes the report with an

action agenda of next steps for area residents and policymakers.



Chapter 9
Assessing Regionalism in Erie County

The profiles and other analyses provide ample material for an assessment of the nature
and extent of regionalism in Erie County. How regionalized are patterns of service delivery?
To what extent is the region’s system of governance centralized or decentralized? What
opportunities exist for greater regionalism or localism to improve the effectiveness of
governance in the area? What barriers might hinder the pursuit of more effective governance?

Residents and public officials in metropolitan regions are concerned with such
questions because of the reality of an increasingly intertwined and competitive global
economy. To enhance the region’s viability in the global environment requires effective
governance to foster a competitive edge and
high quality of life. For communities
within Erie County and Western New York

more generally, achieving effective Ta anﬁim?f Hnd eﬁfjﬂglnﬁﬂ: the

governance is especially important in light ;

of economic shifts from a manufacturing to mgw n’s me n tke g‘tﬂbﬂj

a services-based economy and population environment requires Eﬁgfﬂ"e

shifts from the frostbelt to the sunbelt. _governance to foster a
 competitive edge and h:gh

In this chapter we consider first the :
degree of regionalism for different service :quala‘y ﬂf fif&

functions and assess service arrangements

with respect to common practices in

metropolitan regions. We then consider levels of regionalism for other dimensions of

governance, such as patterns of everyday life, financial relations between local governments,
and resident identification with the region as
opposed to local jurisdiction.

: BI er m.,em emf is rmr : An underlying point of this
b gg . g m T . assessment is that high levels of regionalism

are neither ideal nor automatically superior

:3’0"’e""”';"tg’m"“m‘el YEI neztker IS to high levels of localism. Bigger
small-scale. gavemmem ; ; ; . government is not automatically better
autommﬂcai@ I;eﬂ:er i i - government. Yet neither is small-scale

~ government automatically better. Rather,
I ——————————————————————— depending on attributes of particular
services (for example, the potential for
economies of scale) and values of governance (notably the relative preferences within an area
for efficiency, equity, accountability, and responsiveness), a service may warrant lower or
higher levels of regionalism.
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Assessing Regionalism: Service Delivery Arrangements

Conventional wisdom holds that service delivery within Erie County is highly
fragmented. The service profiles often challenge this, however, by revealing a wide range of

i the Fesional seale arb u “ﬁfif -ff ?
faniy W!ldé‘ ﬁ]”.’f’ 51]? Gf Eﬂﬂ'iCES

~p?‘ﬁ”ﬁded by Ene Cmmy

..............

| g'amkannes or dzsmcts,
;mmmp&? mnsarm;, cmd

government service delivery arrangements,
including high levels of regionalism for
numerous services (table 10-1).

At the regional (countywide or
larger) scale are services provided by an
array of entities, including Erie County
government (public health, social services,
county parks, planning, and centralized
police services), independent public
authorities or special-purpose districts
(transit, airport, port, highways, libraries,
economic development, and soil and water
conservation), municipal consortia (road

maintenance and general lobbying), and private or nonprofit agencies (cultural facilities and

tourism and marketing).

At the medium level of regionalism are subcounty arrangements in which services

are provided at least in part at larger than
municipal scale. These include several
planning projects (for example, the Lake
Erie waterfront and the University Heights
district of Buffalo and Ambherst), sewer
services (Erie County Sewer Districts,

.;Serm'e ﬂrmngements w;,th
low levels of regwna;wm
include most general =~
government ﬂncﬂans i
recreation, courts, piannmg
 and z;mmg, ecanﬂmzc :
development, solid Mme
police patrol, ﬁre
profection, enwrgmr:y
_'me&,':cal serw.ces semﬁri'

mmi izgktmg aﬂdpfﬂmg

- Subregional arrangements
(include several planning

pm_;ects sewer, water, solid

 waste managemenp pakee :

parml in exurban areas, and

_ Some recreation programs.

Amherst-Clarence sewage treatment plant
agreement), water (Erie County Water Authority
and other cross-municipal agreements), solid
waste management, police patrol in mostly rural
areas, and some recreation programs (such as
those offered through Boys and Girls Clubs).

Service arrangements with low levels of
regionalism (municipal or submunicipal scale)
include most general government functions,
courts, planning and zoning, economic
development, solid waste, police patrol, fire
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Table 10-1

Regionalism within Erie County

High Regionalism (county-level or larger)

public assistance/social services (Erie County government)

public health and hospital (Erie County government)

county parks (Erie County government)

centralized police services (Erie County government)

economic development (Erie County Industrial Development Agency)
transit, port, airport (Niagara Frontier Transportation Authority)
transportation planning (Niagara Frontier Transportation Committee)
libraries (Buffalo and Erie County Library District)

soil and water conservation (Erie County Soil and Water Conservation District)
road maintenance pact (intermunicipal agreement)

general lobbying (Erie County Association of Governments)

regional marketing and tourism (Greater Buffalo Partnership)

cultural facilities: zoo, historical society, musea, philharmonic orchestra
(private/nonprofit with partial public funding)

Medium Regionalism (subcounty arrangements)

planning: Lake Erie waterfront, University Heights, other (joint municipal)
sewer (Erie County Sewer Districts, joint municipal)

solid waste management (Solid Waste Management Districts)

water (Erie County Water Authority, joint municipal)

community development block grant allocation (municipal consortium)
exurban police patrol (sheriff, state police)

Low Regionalism (municipal or submunicipal arrangements)

recreation, local parks
municipal courts

planning and zoning

EMS dispatch

solid waste collection

police patrol

economic development

fire protection

snow plowing, street lighting
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protection, most recreation programs, emergency medical services dispatch, seniors and youth
programs, and road lighting and plowing.

Are these appropriate levels of regionalism? Are there services that warrant greater
or lesser regionalization? Although in-depth study of specific agencies and proposals is
required to assess whether a particular service warrants greater centralization or
decentralization in this region, it is possible at this stage of analysis to compare service
arrangements within Erie County with conventional wisdom and common arrangements for
metropolitan service delivery. That other metropolitan areas provide services at a certain
scale does not mean, of course, that entities within Erie County should. It bears emphasizing
that metropolitan areas vary in historic, legal, financial, political, economic, physical
geographic, and other attributes that influence service delivery arrangements. Nonetheless,
common practices of other metropolitan regions provide a useful yardstick for assessing
patterns of local governance within Erie County.

As earlier sections and the review of literature in Appendix A attest, there are clear
reasons why service delivery at the local -- municipal — level may be desirable. Residents
vote and pay taxes at the municipal scale, two actions directly related to service decisions and
the effort to tailor service packages to specific residential demand. Decentralized service
delivery may help hold down costs and encourage innovation through intermunicipal
competition. Residents of small towns
enjoy a higher level of representation (fewer _
residents per elected official) and have FRESE R Gl e
shown themselves willing to pay a premium Policymakers and Smdg’ LS. of
for small-scale governance. : f ederaf systems aﬁ‘en ai:zde by

the rule of thumb to ”ke&p :

In recognition of these factors,
policymakers and students of federal evemhl?g ,f&cal except What
systems often abide by the rule of thumb to }‘ (Jru ca" I
"keep everything local, except what you
can’t.”

What are the functions that "can’t” remain local? Clearly, there are strong reasons
for providing, funding, and/or making decisions about certain services at the regional level.
Analysts generally agree that the following functions merit a regional approach by virtue of
their high need for coordination across political borders, potential for economies of scale,
intensive use of capital facilities, appropriateness for redistribution, or regionwide impacts.

®  strategic planning for region-serving infrastructure (for example, sewer, water,
highways, hospitals, convention centers, regional cultural facilities, and parks)

® redistributive programs designed to narrow intra-regional inequities (for example
public assistance services, property taxing systems, and education)

® promotion and marketing of the region (for example, advertising and trade shows,
public relations, and tourism functions)
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®  viability of the region’s central city (for example, downtown redevelopment and
support of centralized, region-serving functions)

®  services of regional concern or benefit (for example, rail transit, solid waste disposal,
environmental planning, central police services, region-serving cultural facilities)

Perhaps the most controversial of

Lo RS h o _ these is the notion that viability of the
If the central. Y 1S physically . central city is a regional concern. The
‘md gﬂfm‘}mwmy heaﬂfsy and compelling reality is that a region is
. dynamw, the Enﬂrﬁ regmn i represented by its central city, both in name
. bgngﬁxg jf ﬂ;e ;;emyaj ggy 13 " and in reputation. If the central city is
P}!}*Slﬁﬂﬂ}’ and ¢ C&Hﬁﬁﬂe aHy physically and economically healthy and

dynamic, the entire region benefits. If the
W'mk Md in d:s:_tmss tflf Erm}"’g ~ central city is physically and economically
regwn ﬁuﬁﬁﬂ . weakand in distress, the entire region

' . . guffers. As such, the central city is a

regional concern. In the local context, to

the extent the City of Buffalo weakens, the

entire region weakens.

Based on these considerations it is possible to list the functions most appropriately
provided at the county or larger scale (table 10-22) and subcounty or local level (table 10-2b).
Also listed in both tables is the current status of structural arrangements within Erie County.
The comparison between the theoretical model and actual experience in the region identifies
services that warrant further study of possible reorganization.

Regional Elsewhere, Regional Here

Several services commonly provided at the regional level are also provided regionally
in the Erie County area. Transit services are handled at the multi-county scale, while social
services and central police services are county responsibilities. Most region-serving cultural
facilities receive at least some funding at the countywide scale, even those that are private
entities, which also draw from patrons within and outside the county. Promotion and
marketing of the region to outsiders at trade shows or through advertisement has become
more regional in recent months through the efforts of the Greater Buffalo Partnership in
concert with area tourism entities to label and promote the binational region known as
Niagara. In all these instances arrangements within the Erie County area are comsistent with
those in most other metropolitan areas.
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Table 10-2a

Assessment of Regional Service Arrangements

Function/Service Commonly Regional Status within Erie County
strategic planning for region-serving localized
infrastructure
water, sewer, roads, solid waste, land use local or subregional
planning, EMS
region-serving cultural facilities private/nonprofit with regional public

funding
transportation (bus, rail, airport, port) regional
centralized police regional
redistributive services (public assistance, regional with local supplements
social services)
promotion and marketing of region regional private with public supplement
property taxing (shared resources) localized; county tax regionalized
downtown redevelopment localized

Table 10-2b

Assessment of Local Service Arrangements

Function/Service Commeonly Local Status within Erie County
local planning and zoning localized
libraries regionalized with some local autonomy
recreation and local parks localized
fire protection . localized (submunicipal)
police patrolling localized (urban), subregional (rural)
municipal general government localized
road maintenance, plowing, lighting localized with regional mutual aid
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Regional Elsewhere, Local Here

By contfrast, there are several
services commonly provided at the regional
scale elsewhere but at the municipal scale
within Erie County. These include water,
sewer, planning, economic development,
and EMS dispatch. Each of these services

 Services commonly provided at
the regional scale elsewhere but

not in Erie County include

_water, sewer, planning,

is a good prospect for detailed analysis to
determine the potential for greater
regionalization and subsequent deliberation
and appropriate action by area policy
makers. In the case of planning, for
instance, the absence of a regional planning authority to address environmental resources,
tourism, arts and culture, Iand use and infrastructure connections, transportation access, and
other issues of regional concern, jeopardizes management of common resources and areawide
quality of life. The unwieldiness and lack of uniformity across 30 separate dispatch centers
for EMS communications likewise threatens the quality of emergency medical response within
the area.

economic developnwm and
- EMS

Although structural arrangements are relatively decentralized, for several of these
services efforts to increase the extent of regionalism are underway or in the discussion stage.
For example, the Erie County Water Authority recently proposed selected consolidations of
water services with the City of Buffalo water system. A recent agreement between the towns
of Amherst and Clarence provides that the two jurisdictions will share the cost and capacity of
an expansion of the existing Amherst sewage treatment plant. Several communities are
collaborating in planning projects and, under the direction of Erie County government, a
consortium of 34 smaller jurisdictions jointly determine revenue allocation from federal
community development block grant funds. The Greater Buffalo Partnership recently
completed a study of EMS service delivery, which indicated the potential for cost savings and
service improvements through consolidation of dispatch services. These alliances underscore
the benefits of case study analysis and cross-jurisdictional dialogue to identify structural or

non-structural changes that might improve
m service de}ivery_

- Ecﬂnarm:c deve!apmenr w}uck
‘continues fo spark mnrmvﬁrsy
and a divisive form of
Lmermumc;pal compeﬂﬂnn
warrmm regw}tal prn v:smn

Economic development, which
continues to spark controversy and a
divisive form of intermunicipal competition,
warrants regional provision. Although the
Erie County IDA has formal charge to
provide economic development services for
all county jurisdictions, it has focused much
effort on economic development within the
City of Buffalo. As a consequence, five other jurisdictions formed their own industrial
development agencies while other municipalities undertake economic development services
through local development corporations or branches of municipal government. To the extent
that development consists of the shuffling and relocation of firms within the region it can be
considered a "zero sum game," meaning that the total level of regional jobs, sales, or wealih
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remains constant. Some argue that competition for economic development in the region is
actually a "negative sum game," in which jurisdictions trip over themselves to give tax breaks
or other financial concessions to corporations, resulting in a negative net impact on regional
wealth. Economic theory and daily practice suggest that effective economic development at

the regional scale requires a regional entity and/or regional practices that further the regional
economy rather than selected local ones.

Local Elsewhere, Local Here

Three services commonly provided at the local scale, planning, local parks and
recreation, and municipal general government, are likewise provided at the local scale within
Erie County. Police patrol services, which
also tend to be a municipal service are in
s S R DR S B some cases provided by municipalities
_ .Tfie Iﬂﬂg mmn, ,_md stmng - within Erie County (generally the cities and

lﬂ}'ﬂft}‘ ﬂf wium‘eer ﬁ?‘ Efg’hfers ~ inner-ring suburbs) and in some cases by

the more regionalized services of the sheriff

to their canwa:ny have . or state police.

prevented serious discussion of

ﬂeﬂ@m ﬂgﬂsomﬁg m tke Another common local service, fire
1? a‘st su ch JJS cumen ,E ar € :. _ protection, is provided at the municipal

: scale in some Erie County jurisdictions, but
'Wﬂ?‘ﬂﬂiﬂﬂ m ;‘&E p!" ESEHI .~ submunicipally in many suburban

sEel SR jurisdictions through the use of volunteer

fire companies. Given the high cost of

firefighting equipment and facilities and the nature of fire itself, which readily crosses district
borders, there is logic to a more expansive service area for fire protection. The long history
and strong loyalty of volunteer firefighters to their company have prevented serious discussion
of company consolidations in the past; such discussions are warranted in the present.

Local Elsewhere, Regional Here

Two services that are commonly
provided elsewhere at the local level are i i e
cither organized of proyMded & L Except for library services and
regional scale wi rie County. The
federated library system has a local raad mmmnﬂnﬁe mma‘l aid,
component but is essentially centralized at services mﬂf are cﬁmﬂﬂg}
the county level, the norm within New York pmwded elsewkere at the Iocal

State. Road maintenance, which is typically  Jevel are also provided locally
a municipal function and is likewise :
provided by municipal departments within Whm Erie Cﬂmﬂy

Erie County, also benefits from a unique : =
mutual aid pact among all but three local
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jurisdictions to assist one another with road services. As noted, police patrolling in the outer
suburbs and rural areas is provided by the county sheriff and/or state police patrols.

An overarching consideration for Erie County communities - regardless of precisely
which functions rest at the regional or local levels — is that there currently exists no process
or institution for deliberating and taking action on issues at the regional scale. With the
exception of Erie County government
services, regional functions tend to be the -—l_-!—

purview of ad koc committees or single- ; :
purpose agencies. Some argue that effective EA L?'IIIG&I cﬂnﬂdgr mﬂﬂ f ﬁr EJ"»IE

governance and service delivery at the 'Caunty communities -
regional scale require a formal elected - rggar&!ess of premsg{}a w,&wk
government at that scale, just as effective i fmm’m r‘est at the regwmi’ or

governance and service delivery at the local
level requires elected government locally.

f_'local levels - is that there

Others argue that effective regional currently. exists no process or
governance does not depend on an elected z mmtuﬂﬂn for dehberaang mzd
formalized regional agreements amongst -

existing local jurisdictions, The critical o regmnal S"‘de
point for this region is the absence of a ”

well-developed mechanism or forum within
which taxpayers and policy makers can wear regional hats to debate issues of regional
significance.

Assessing Regionalism: Other Dimensions of Governance

Service delivery is merely one, albeit an important one, of numerous dimensions of
governance. Other dimensions include political representation, patterns of everyday life, the
degree of fiscal revenue sharing across local governments, and residents’ identification with
the region as opposed to local jurisdictions. It is possible to consider where such non-service
dimensions of governance fall along a continuum of low to high regionalism.

Political representation is perhaps
easiest to consider, in part because it falls at

P{}iuwai represenman ﬂmﬂré . several places along a regionalism

; continuum. As noted in chapter 2, area
at severai p.{aces ﬂ'!ﬂ”g a residents necessarily live within a county,

: 3regwnafzsm continuun, . city or town, and school district, each of
including the municipal, Sckﬂﬂf which provides direct representation through
district, ﬁmn@t mﬁgﬁ,@mmj elected officials. Residents are also

represented politically at several levels of
regionalism through state- and federal-
congressional districts (representing State
Assembly/House of Representatives and

a‘rsfrw.{, sm:e rmd nananai
Jeve!s
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state and federal Senates). Residents in this region also necessarily live within several
independent services districts, however these offer only indirect representation through boards
appointed by elected officials.

The analyses in chapters 3 and 4

. suggest that patterns of everyday life, at
Z'_mems ﬂf everyday I{fﬂf it - least for those in the metropolitan core, tend
. least f or: ﬂwﬁﬁ ;mfflﬂ ~ tobe on the high end of a regionalism
mﬂi"ﬂpﬂm G&F&; ffﬂd Eﬂ f?E‘ GH continuum. Residents crisscross political
;::g}';g ﬁ;gk ﬂuf (}f a regmmﬂ;sm boundary lines to work, shop, obtain
ﬂani:mmm. o : . services, and attend cultural and recreational

events. This is not to say that everyone
crosses borders daily -- it is likely that low
income residents, the elderly, and infirm are
relatively immobile. Likewise, the friction of distance and more self-sufficient lifestyles may
reduce the frequency of cross-border trips made by rural residents. In these and other
instances, more data are needed to understand the precise nature and frequency of cross-
border movement and how these patterns differ by rural, suburban, urban location, age,
lifestyle, race, class, or other determining factors. What is clear, however, is that political
boundary lines are porous and crossings are a common OCCUITENCE.

Except for formal agreements between governments to share service costs, the
relatively low degree of revenue sharing across local governments suggests a low level of
fiscal regionalism. Local governments do not pool their property tax revenues, either to share
the spoils of economic development or to
reallocate funds to needier communities.
The reallocation that does occur does so at
the county level through the redistribution

Il"kere isa reiairveiy Iow Ie;rel ﬂf

by Erie County government of locally :ﬁSCﬂI regmnahsm* Local
generated revenues. Some local - gnwmmﬁnts do not pﬂﬂf their
jurisdictions charge a non-resident fee for . 3 Pmpmﬁy tax revenues, either fo

use of_facﬂ{tles or services, whlc_h yields skare ffw spoils of economic
financial reimbursement for services

provided across political boundary lines. de”ﬂopmem orto M“Ewcme

For most non-resident use of services, ﬁmds to Heedwr communmes _,
however, including public safety, roads, Si e e
parks, or street lights, compensation does
not occur and fiscal regionalism is low. To
the extent that area jurisdictions formalize their joint service agreements or forge new
collaborations, fiscal sharing will increase.

Psychological identification with the region is the most difficult dimension to assess,
in part because one’s identification typically alters depending on the circumstances. Even
though residents may have strong attachments to their locality, for example, when outside of
the region their stated attachment may be to the larger region. A Town of Clarence resident
vacationing in California is likely to respond with "Western New York," "suburbs of Buffalo,
New York," or even "Buffalo, New York" when asked where she/he comes from. The same
question asked within the county likely elicits the response, "Town of Clarence,” while an
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'f',_Ewen theugk tkey may have
strong attqckmenfs to thezr
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"“Buffalo, New. anis"‘ when

asked where ﬂwy f:ame ﬁ's:m; ton

even more specific reply like "Main Street”
is likely if the question comes from another
town resident.

In part because New York residents
pay taxes to, vote in, and receive the bulk
of public services from their local
jurisdiction, identification with the region as
opposed to local community is likely to be
relatively low. Regionalism is most evident
in matters related to weather, concern for
the regional economic base, and issues of
identity as reflected in allegiance to sports
teams. Anecdotal evidence suggests that
there are strong attachments to the area, as
expressed by young people who wish to

remain in the region and former residents who return after a period living elsewhere. In
systematic terms, however, we know relatively little about residents’ connection with and
attitudes toward the region and local government. More information on these issues would
aid public officials and policymakers in their deliberations on issues of governance.

Obstacles to Change

For Erie County, as for other regions, the issue is less where along a continuum of
regionalism some particular phenomenon falls than whether that position is appropriate given

. fPubkc dm:as*swns reveai

. dissatisfaction amongst m‘ Ieast

- Some citizens. abauf the
.ejﬁrmveness Hf gov‘emamce
arrngements To the extent
there is. w&despread sentiment

Jor greater (or lesser) levels of '

. regionalism, what arﬂ*ifse
-aﬁssm:m rﬂ akange T

local conditions and circumstances. Public
discourse recorded in recent political
campaigns and the local media reveals
dissatisfaction amongst at least some citizens
about the effectiveness of governance
arrangements. To the extent there is
widespread sentiment for greater (or lesser)
levels of regionalism, what are the obstacles
to change?

The analysis of legal factors in
chapter 6 revealed that, with minor
exceptions, there are few legislative barriers
to governance reform. In addition, the
profiles of service delivery arrangements
indicated that collaborations, municipal to
county transfers, and intermunicipal

agreements are common and more are under discussion. Obstacles to change thus exist

outside legal and practical realms.



Two major barriers appear to impede reform of structures and arrangements of
governance. The first is local government fiscal stress. The experience of service delivery
alliances reveals that collaborations tend not to occur unless participating jurisdictions stand to
gain or at least are not made fiscally worse off by the alliance. Although Erie County

government once took over municipal
services as a means to both assist fiscally
strapped municipalities and expand its own
sphere of influence, financial stress at the
county level currently prevents such
expansion of county functions. One
expression of fiscal stress and a serious
obstacle to change in and of itself is
interjurisdictional fiscal competition that
hampers resolution of issues and impedes
more extensive collaboration. Law suits
between jurisdictions over economic

"--Tkerﬁ are nya ma}or banwrs i
i cimngmg structures and j

aﬂ*angemmrs of local

governance; Iﬂcaz“ﬁscaf sﬁe&s
:fmd mce.fdass s&gregaiwn

development dollars, for example, reveal the seriousness and intensity of competitive
behavior. A difficult and critical challenge for the region is devising workable mechanisms
that retain the benefits of local boosterism and pride without undermining the value and need

for regional cooperation.

A second barrier to more extensive collaboration and regionalization of certain
services appears to be race and class segregation. The analysis of the places and people of
Erie County in chapter 3 indicated the high extent to which people within the county are

segregated on the basis of race and, to a
lesser extent, class. Although attitudes and
their impact are impossible to determine
without scientific polling, evidence from
media accounts, election campaign
discourse, and over-the-back-fence
conversations within the region suggest that
issues of race and class can and may be
significant obstacles to more effective
governance, At the least, to the extent that
places of like character are more apt to
collaborate, as research on service delivery
arrangements in Philadelphia and Detroit
metropolitan areas has found, then the

Buffalo region’s stark differences in city and

suburban race and class composition may

At the least, to the extent that
. pﬂm:f:s ﬂf kice ckamcf&r are

Bngfaia rﬁngm s stark

differences in city and suburba
race and class composition may
weﬂ unpede r:-ioser caapemtmn

well impede closer cooperation and alliances within the region. A local example of potential
racial discrimination, as alleged in recent lawsuits, is the relative difficulty of minority
residents to gain spaces in suburban public housing and the slow pace at which such issues are

resolved.

On balance, then, this region often reflects service delivery norms elsewhere, with
important exceptions. Service areas that are good initial prospects for in-depth analysis are
water, sewer, planning, economic development, EMS, roads, fire protection, and parks. Also



of use would be systematic information on

""""" resident behaviors and opinions on patterns
bmwﬂ MHS {km are gﬂﬂd - of everyday life, regional versus local
initial Pm“’gpem f ar *‘Mﬁﬁk . identification, the effectiveness of local
fj.anaiym m‘& watﬂr SE’WET, . governance and service delivery, various

options for governmental reform, and
attitudes toward issues of race, class, and
social redistribution. Deliberations over
these and other prospective areas of change
tend to be ad hoc in the absence of a well-
developed forum for citizens and policy
makers to debate and take action on issues of regional significance.

: prﬂteéﬁon’ aﬁ&' parks :
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Chapter 10
How We Compare: Governance Elsewhere

Although FErie County is unique in its particular combination of historical, legal, and
financial arrangements, it is not unique in its interest in issues of governance. Residents,
businesses, and public officials in many metropolitan areas are engaged in healthy public
debate over the nature of regional problems and the best governmental arrangements for
solving them. Some regions have enacied relatively radical structural reforms. Others are
pursuing nonstructural reconfigurations of
systems of governance. In still others,
metropolitan reorganization is on the

regional back burner. i Many mer,rapokmn areas ﬂrt?
The experience of other places is enguged e keﬂfhy z ublic

instructive for policy makers and citizens of debate over the nature of

Erie County. What are the options for regional pmblem and the best

govemance? What is happening in other : gﬂyﬁmmgmﬂ mﬂﬁgemgm f

metropolitan regions, particularly those
whose size, economy, and political structure
are similar to Erie County’s? What insights
might the regional reform experience of
other places hold for ongoing discussions within Erie County?

solving them.

In this chapter, we review the experience of other metropolitan regions to provide a
context for the assessment of governance in Erie County. The review has two parts: first,
capsulized descriptions and assessments of prototypical models of regional governance; and
second, summaries of reform efforts in selected metropolitan areas.

Prototypical Models of Governance

Within the constraints posed by legal, financial, and political frameworks,
metropolitan policy makers have numerous options for how to arrange local government
within a region. Prototypical models can be distinguished by their degree of political
integration and divided into those that require structural changes (for example, boundary
adjustments, government formations, or government consolidation} and those that require no
structural changes. One useful continuum of models, ordered loosely from most to least
politically integrated, is:
Models requiring structural changes

L metropolitan government

L] city-county consolidation
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® two-tier federation

L regional multipurpose district (elected)
o regional multipurpose council (appointed)
L regional special-purpose governments

Models that require no structural changes

® formalized regional governance networks

L functional transfers (for example, municipal to county)
L] intermunicipal service agreements

® privatization or noﬁproﬁtization

The theoretical effects and actual experience of these models i3 especially enlightening
to metropolitan regions such as Erie County that have placed regional reform on the

metropolitan agenda.

Models Requiring Metropolitan Restructuring

The first set of models for regional governance includes those that entail restructuring
existing systems of governance in an area, either through the merger of existing governments

or creation of new ones.

Altkougk ﬁ':e mﬂan af a ﬂngfe
unified government serving an
entire metmpakmn region. kas
. captured the interest of
: @reﬁ}rmers and scholars since

“the turn of the century, it has ”

- proven exeepﬂanaﬂy anapufar
- and canseqwen.t.{}f exzremeiy
dx_ﬂ‘iwiz .ra ackteve,
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Metropolitan Government (Winnipeg)

Metropolitan government in North
America has been more honored in theory
than in practice. Although the notion of a
single unified government serving an entire
metropolitan region has captured the interest
of reformers since the turn of the century, it
has proven exceptionally unpopular and
consequently extremely difficult to achieve.
The only example of a consolidated,
multicounty regional government in the
United States is New York City, which was
formed in 1898 as an amalgamation of five
previously independent counties. Few
people think of New York City as a
metropolitan government, of course, given



its unique status as a CIty and the m

extensive suburbanization that has
rendered obsolete the notion of New "The URJ}‘ exampie ﬂf a ﬂﬂﬂﬂﬂf!d&ted,

York City as a metropolitanwide ;:mui'ucﬂ;{n@ regional government in
entity. the United States is New York City,

which was formed in 1898 as an
Although not multicounty in ama!gaﬂm ﬂf ﬁ31 e pJ"E‘ v io HE{}J

scope, the single-tier regionwide E :
government serving Winnipeg i gmdependem CGHHHEE .

{Manitoba) is the closest example of
an idealized metropolitan
government in North America. Known as Unicity, the metropolitan government was formed
in 1971 out of what had become an ineffective, contentious two-tier federation (see below).
Unicity is governed by a 29-member (originally 50-member) elected council led by an elected
executive officer. By design, the metropolitan government facilitates citizen access and
participation through six (originally 13) community committees. Although Unicity has
achieved a measure of success, particularly in rationalizing public works projects and
equalizing service levels in the area, few would declare it wholly successful. Rivalries based
on the old city-suburban borders have persisted, taxes increased, and one western part of
Unicity recently detached itself and returned to rural municipality status.

City-County Consolidation (Indianapolis, Nashville, Jacksonville, others)

City-county consolidation is akin to but less geopolitically ambitious than unified
metropolitan government. Theoretically, a city-county consolidation merges an existing
central city, its surrounding county, and
other local municipalities into a single
SR e e R governmental unit. In practice, the two
- In mﬂst SIHtEE in cfudmg New dozen or so city-county consolidations in the

s United States have fallen short of this ideal
Yﬂﬂf c@-eoumy canso!;dazmn by typically retaining numerous

requires majorily approval in . municipalities and special-purpose
- each of the areasto be ~ governments.

: cansahdafed, a requarememi that

: . Except for Indianapolis’s Unigov,
e e i most city-county consolidations in the

: cﬂ”mkﬂmn prapo.mls : United States have been in southern

- : metropolitan areas, which tend to have
strong county government and relatively few
incorporated municipalities subject to consolidation. In most states, including New York,
consolidation requires majority approval in each of the areas to be consolidated, a requirement
that has meant rejection of most consolidations proposed. Indeed, prominent city-county
consolidations have not been approved for over 25 years. Consolidated areas typically enjoy
a growth spurt, rationalized planning and development, and a sense of regional rejuvenation.
For some, however, these advantages are offset by the prevalence of increased costs and
persistence of intra-regional rivalries.

307



City-county consolidations in Nashville-Davidson County (1962}, Jacksonville-Duval
County (1967), and Indianapolis-Marion County (1969) are well-known models. In all three
cases, a partial motivation for consolidation and a certain factor in its success in the voting
booths was the desire to "clean up" government, notably to diffuse the power of a central city
mayor or council. Also common in these three cases is that the consolidated unit is merely
one of five (Jacksonville) or eight (Nashville, Indianapolis) counties in the metropolitan area.
Improved service delivery in rapidly growing Davidson and Duval counties was also a factor
in the Nashville and Jacksonville consolidations, both of which received majority but not
overwhelming approval by the electorate. A recent 25-year assessment of the Nashville-
Davidson reorganization concluded that consolidation had met with only partial success in
reducing duplication and overlapping functions, primarily becanse numerous independent
agencies and departments still exist. The 41-member Metro Council was considered too large
for effective governance.

The Indianapolis model, known as

.. Unigov, differed in several respects, notably
Its nm noﬂw%mtamhng, - in its creation by an act of the state
: Iﬂ!ﬁﬂﬁﬂpﬂﬁﬂ s Unigov has ﬂvgr . legislature rather than a referendum. Of
50 local governments, 100 note is the relatively minor reduction in the
‘taxing units that enable non»- number of local governments. Its name
um;fnrm tax rates, an d many - notwithstanding, Unigov has over 50 local

governments, 100 taxing units that enable
Sp Ecm!-purpase gevmmmsfs © . non-uniform tax rates, and many special-
only some of which are  purpose districts, only some of which are
regwnmde mt seope;«:_«m- -«~«~__«~__e~'3__33:"ée?' regionwide in scope. Despite its divergence

oo from a pure consolidation model, however,
many credit the city-county unification with
increasing the visibility of the Indianapolis
region, aiding the area in obtaining federal grants, improving area bond ratings, and generally
spurring business growth.

Two-Tier Federation (Toronto, Miami-Dade County)

Many metropolitan analysts believe that two-tier federations, which allocate powers
and functions among regional and local
levels of government, are the theoretically
optimal system of metropolitan governance.
Under a federation, local governments
remain intact and autonomous. A regional

Many ﬁfetrépélit&ﬁ anazym Ea
‘believe that two-tier federations,

tier assumes responsibility for areawide Whtﬂk aﬂacate powers and
functions, many of which were previously fnncfwns anmong regmnai and
provided at the local level by individual fﬂﬁ'af I&’l’ds ﬂf gﬁpgm&ﬁf ﬂ;rg

municipalities. Despite their theoretical
promise, two-tier federations are relatively = "0

rare in North America, especially in the f’f mm GF‘?MH gﬂwm&nce
United States. Among the reasons for their :
limited adoption are that federations require
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approval of state legislatures and multiple municipal electorates, present difficult choices in
atlocating functions to different tiers and, depending on the arrangements for metropolitan
councils, may institutionalize local-regional tensions.

Perhaps the most well-known two-

tier federation is Metro Toronto, created in T
i M :‘,I't} &Ie upper .
1954 in response to rapid postwar suburban ¢ ﬁﬂ}ﬂw fre d an upp: g. L

growth, At that time, the City of Toronto : ﬁﬂﬁf ?‘ngnai £0) vemmmt fﬂr
had the bulk of the area’s tax base, although pkmnmg, water, waery roads,

the greatest needs for service were in  Senior kﬂm;ng} regwngf ﬂuj’kj‘
young, outer suburbs. Metro Toronto i sckﬂal fundmg, and &mw.

created an upper tier regional government to
provide planning, water, sewer, roads, _p{) ILCE mnbufance aﬂd sacmf

senior housing, regional parks, and school “Services. i'?urte en. ﬂﬂfﬂf six)
funding. Thirteen local tier governments local tier governments retained
retained control over local planning and ; csafztréf ‘ﬁvér'lot‘l‘ti‘f planning,

zoning, retail water and sewer services,
recreation, and fire protection, among zaﬂmg, remd water and sewer,

others. In the years following formation recreafion, fmd ﬁre meecnﬂ"
police, ambulance, social welfare, and services. s
childcare were transferred to the regional
tier of government. Further modifications
occurred in 1967 (to consolidate the 13 local
governments to 6, adjust functional assignment, and rationalize elections), 1971-1974 (to
create four two-tier governments surrounding Metro Toronto, which together comprise the
Greater Toronto Area), and 1988 (to enable direct election of 28 of 34 councillors and
strengthen regional planning powers).

The Toronto region remains an often-cited model for metropolitan governance,
especially for its accomplishments in service equalization, tax base sharing, and regional
planning. Nonetheless, observers note that because considerable urban and suburban growth
has occurred beyond Metro’s borders, the original regional government has lost its
significance as a metropolitan government. Indeed, the region is currently deliberating a
governance system based on the far more expansive boundaries of the Greater Toronto Area.
), per capita expenditures increased along with service standardization, and tensions persist
between local, two-tier regional, Greater Toronto Area, and provincial governments.

The United States’ only two-tier
government was narrowly approved by

Mﬂffﬂed »ﬂﬁﬁi‘“ Me!m Tﬂmﬂtﬂx - voters in Miami-Dade County, Florida in
[) f i 1957. Modeled after Metro Toronto,

M & Cﬂuﬂt}! Mwﬂ hﬁr . Miami-Dade County Metro has shared some

Sﬁm Sm'f sxrm!ar Su‘meﬁes similar successes, but also suffered from

but also Su_ﬁ'ﬂ’é‘d fmm some some similar drawbacks. For an area

. s;mzjar dm;wbackg """"" sl plagued by inadequate suburban service
e - delivery in the postwar period, the

formation of a regional (county-level) tier
with responsibility for fire, police, roads,
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water, sewers, traffic, development planning, parks, libraries, cultural facilities, and courts
was beneficial for coordinating and standardizing service delivery. On the downside, the
urban area extends far beyond Dade County, the cost of consolidated services increased (as
did service levels), and Metro suffers from inadequate funds to accomplish its tasks.

Regional Multipurpese District — Elected (Portland; Seattle)

Gne am‘m:ﬂmz ﬁf the

multipurpose district i is I}mf as :

citizens ﬁecﬂme more

3c&mfarfable with réﬁ&bﬁal
governarnce new functzﬂns mn

be adtied 1o tfw menu 9}‘" dzstnc!

SEH’-ICES‘ ;-: -“

Another two-tier model is the
regional (multicounty), multipurpose
services district. Depending on the scope of
functions, regional multipurpose districts are
close approximations to true regional
government. Under a multipurpose district
an elected (direct or indirect) regional
agency provides or coordinates regional
service delivery, while local governments
and often metropolitan single-purpose
districts continue to perform their assigned
functions. One attraction of the
multipurpose district model is that as

citizens become more comfortable with regional governance new functions can be added to
the menu of district services. In the meantime, local governments, including areawide special
districts retain their autonomy, which has political benefits at the time of formation of a

multipurpose district.

The only directly elected multipurpose regional district in the nation is the Portland
(OR) Metropolitan Service District (MSD). Formed in 1979 with both local citizen and

federal government support, the MSD
encompasses three counties, 24
municipalities, and numerous special-
purpose agencies. The primary motivation
for the MSD was the need for a true
regional government to coordinate regional
planning and areawide service delivery.
Portland’s MSD is exceptional for its wide
range of functions, which have grown over
the years and include regional planning,
review of city-county plans for consistency
with regional plans, solid waste,
transportation, environmental functions,
economic development, drainage, recycling,
housing, and operation of the regional zoo
and convention center. Governed by a 7-
member {(originally 12-member) elected
board and executive officer, the MSD is a
major regional player with a $225 million

Portland’s MSD is exceptional
Jor its wide range of functions,

- which mdude ‘regional "
planning, review of city-county
- plans, solid waste,
transportation, envmnmenra}
functions, economic
';develapmenr dramage
;-rgcyckng, hausmg, m;d

budget and 1,200 employees. In 1992, the area electorate gave the MSD a vote of confidence



when it approved a home rule charter for the district. The charter directs the MSD to prepare
a 50-year mission and vision plan for the region’s land use, transportation, natural resources,
and water management. Accounts indicate that the MSD has been instrumental in retaining a
high quality of life in the Portland metropolitan area.

A similar and longer-standing, though less extensive, multipurpose regional district
operates in the Seattle metropolitan area. Known as Metro, the two-county district was
formed in 1957 and governed by a large council of officials elected to city, county, or special
district boards, then appointed to the regional Metro. The impetus and first charge for Metro
was to develop an integrated sewage treatment and disposal system to replace the two dozen
or so small sewer authorities then existing in the area. Metro’s success in rationalizing sewer
services led voters to eventually (after three attempts) approve extending its powers in 1968 to
include bus transportation services. Since then, however, despite earnest effort on the part of
several study commissions, the state legislature or voters have refused to extend Metro powers
to other functions or to democratize Metro by approving direct representation of council
members. As a consequence, its impact has been far more limited than its counterpart in
Portland.

Regional Multipurpose Council -~ Appointed (Twin Cities Metro Council)

Regional multipurpose councils with appointed governing boards represent a less
powerful, though potentially useful, model for regional coordination. Those created and
controlled by state legislatures tend to owe n . A1k
their foremost allegiance to state, rather o YO S T oo
than regional, interest groups. Although R‘?g“’”.‘ﬂ multxp urjpase ?"".‘”‘f“ﬂs’“ ‘¥
regional councils typically focus on policy with appointed governing
and coordination rather than actual service Doards represent a less 55
delivery, they may play an important role in  powerful, though potentially o
the financing of services, particularly the msefu.! model for 3regih’ﬁ gl
redistribution of areawide tax revenues. s Ghnet i e s :
The actual influence of a regional council coordination.
depends in great part on the latitude and
powers granted by the parent government at
the time of formation.

The most well-known regional council is the Twin Cities (Minneapolis/St Paul) Metro
Council established in 1967 by the Minnesota State Legislature. Led by a 17-member
appointed board of metropolitan residents and leaders (but not public officials), the Metro
Council’s initial charge was to coordinate planning and regional service delivery in a seven-
county area. Its greatest powers came in the form of taxing authority and the power to
require compliance of city and county plans with a Metro Council-developed regional
development code. Early successes with sewer services coordination led the state legislature
to expand its scope to include oversight of regional parks, airport, transit, solid waste,
housing, health, and crime, although not all of these areas has felt the mark of the Metro
Council.
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The Twin Cities area is probably
best known for the implementation in 1971
of a state-enacted fiscal disparities plan
designed to distribute the benefits of
areawide commercial and industrial
development throughout the entire region.
Under the plan, which was developed
independently of the Twin Cities Council,
every municipality contributes 40 percent of
its growth in commercial and industrial tax
revenues to a regionwide pool. These funds
are redistributed to communities on the
basis of population and market value of
property. In recent years, the council,
which in 1992 had a budget of $15.4

million and a permanent staff of 194, has had to reassess its role in the face of continuing
decentralization of jobs and growing central city poverty.

Regional Special-Purpose Governments (most metropolitan areas, including Buffalo)

By far the most common structural
approach to regional governance is the
formation of areawide special-purpose
governments. Collectively, these
governments provide virtually every
function at the regional scale, from transit
and soil conservation to housing and health.
Supporters of special-purpose solutions to
regional service needs cite districts’
geographic flexibility, service delivery track

By ﬁxr tke masr mmman :
structural appmach to regwuai
governance is the formation of
areawide apecm!mpurpﬂse
gm?ernmerm

record, and relatively high level of political acceptance. Detractors fault regional special-

Detractors fdu&-’specfﬁf'prﬁ;mﬁé .

governments as contributors to,
rather than resolvers of,
pmbiemsx gf meﬁapaﬁt&n
political fmgmmtman and
claim that the proliferation of
autonomous ﬁpecmkzed

: gavemments hmders
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purpose governments as contributors to
rather than resolvers of problems of
metropolitan political fragmentation, and
claim that the proliferation of autonomous
specialized governments hinders
coordination of service delivery.

Many metropolitan areas have at
least one special-purpose government at the
county or larger scale. Common examples
are transit authorities, water districts, sewer
districts, natural resources districts, and
countywide heaith authorities. In Erie
County, the independent Niagara Frontier
Transit Authority is an example of a
regional special-purpose government.



Models Requiring No Metropolitan Restructuring

The second set of models for regional governance includes those that rely on
cooperation among existing governments rather than structural reorganization or establishment
of pew local governments. With the exception of formalized regional governance networks,
these nonstructural models exist in virtually every U.S. metropolitan area.

Formalized Regional Governance Networks (Dayton, Chattanooga, Charlotte)

Formalized regional governance networks are less rigid than hierarchical metropolitan
models with tiers of governance and more
defined than ad hoc cooperative
arrangements. Although formalized e o ; i
networks come in a variety of forms, the : Fﬁrﬁm{fﬁd regioﬁdi gm,m :
common thread is an established process for . g o opaeg o :
identifying and deliberating avenues for i ]
regional or intercommunity cooperation. i zdmnﬁmg Mﬂ dﬁlﬂ?"r aﬂ?}g
The catalyst for regional governance avenues for regmnat or |
networks may be a public agency, private _-mfercﬂmmunu}: Cﬂﬂpﬂmﬂﬁﬂ.
civic group, development foundation, S
citizens” league, network of neighborhood
associations, think tank, or academic center.
Identifying regional issues, inventorying available resources and mechanisms for addressing
those problems, and developing, lobbying for, and carrying out a plan for regional
cooperation may occur through forums, workshops, public hearings, or other venues. Part of
the formal process of regional governance networks is ongoing monitoring and updating of
plans.

A number of metropolitan areas, including Erie County, have more or less well-
developed and funded formal regional governance networks. For example, community
T ————imssmy_ leaders in the Dayton-Montgomery,
- Ohio area have earmarked funding
to conduct the tasks associated with

; Tke cam{}*sf f&r regmnal gﬂvemance

 networks i mﬂy be ﬁﬁﬁbhc agency, a comprebensive intercommunity
pnva.te civic. gmug:r, depe_i’opmenf - governance process. In this region,
: fgundmﬂn, citizens’ Iéagﬂg} Heﬂi’ﬂrk the Vision for Tomorrow task force,
of rze:gfzbarhaad associations, thmfc B L

m n;: 01“ ar: adem L‘EH IEJ" Buffalo Partnership, has initiated the
- process of soliciting and compiling
e : ____citizen views on issues of
importance to the region. This
effort is modeled on similar citizen-based efforts in Charlotte and Chattanooga to develop
governance strategies and foster cooperation in those regions.
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Functional Transfers

A common model for regional
governance is transfer of functions from one
government to another (typically municipal
to county or larger government). Transfers
are typically enabled by state statutes and
effected through intergovernmental
negotiation. Limits on transfers are usually
minimal, although as the discussion in
chapter 6 noted, New York State law
permits transfers only between governments that are independently empowered to provide the
function, a provision that thwarts transfer of certain redevelopment functions because counties
lack such authority. The impetus for transfers is typically fiscal, although federal or state
mandates, changes in settlement patterns, or political expediency may motivate transfers.

Although not necessarily intended as such, functional transfers in Erie County have
been perhaps the most common means of regionalization since the 1930s. As the discussion
in chapter 5 indicated, transfer of social welfare, centralized police functions, cultural
facilities funding, parks, the Buffalo airport, libraries, and other services from municipal to
county governments has represented an ongoing though ad hoc process of regionalization. In
these instances, fiscal stress or the need for a superior level of service provided the
motivation.

Intermunicipal Service Agreements

It is a safe bet that every municipal Intermumczpal Sem.{:e

government in the nation is party to some or ~ @&7€ENE nts include a W’fde
typically many intermunicipal service variety of contracts and ¢
agreements. Such agreements include a : armngemenrs from shared rgq,d

wide variety of contracts and arrangements, = ment and muty pacts
from shared road equipment and mutual aid s na BLaed packs o

pacts for fire fighting to extra-territorial Jor ﬁm ﬁghnng fo extra-
planning review and water treatment Iﬁmﬂlﬂt piannmg review. ﬂﬁd
services. Studies conducted in the 1960s wa;,‘er ;reafmgm gerw,egg

and 1970s in Detroit, Philadelphia, and the
Quad Cities (illinois and Iowa) metropolitan
areas tallied hundreds of intermunicipal
agreements, each of which represents a form of regional or subregional cooperation. The
prevalence of these arrangements stems from their flexibility and relatively easy attainability.

The service profiles in chapter 8 identify numerous intermunicipal agreements that
currently exist among Erie County municipalities. Each agreement, together with dozens of
others not specifically mentioned represent a incremental form of regionalism. Collectively
these agreements offer evidence of considerable, though not necessarily systematic,
intraregional cooperation.
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Privatization and Nonprofitization

Aitkaugh data on r.ke exrerzt of A model that has gamered
: Pﬂl’ﬂm and "mﬁ&mﬁt ‘mﬂmty I8 considerable attention in recent years is
ROt readily available, recent - public-private-nonprofit service delivery
: SHW@J!S @»f metmpa!:rm: ﬂrgas . agreements. If private and nonprofit entities
suggest that the extent of this perform their functions regjonally a5
e opposed to within delimited municipal or
;f ﬂm Uf cﬂap er dﬂﬂm IS f azrly submunicipal borders, then contracts with
i exfensw& undgmwmg Haa ~ these entities represent a form of regional

governance. When several municipalities
contract with the same solid waste collection
agency, the cumulative effect is to
regionalize that service. In a slightly different vein, the activities of a nonprofit corporation,
say a health clinic that serves patients from throughout the area, represent a means of regional
service provision. Although data on the extent and nature of private and nonprofit activity in
metropolitan areas are scant compared to information on public sector service delivery, recent
surveys of specific metropolitan regions suggest that this form of cooperation is extensive and
growing.

The services profiles in chapter 8

d e s Gl also identify instances of private and
VEI’H&&I{}’ every pubkﬁ yervice 1 nonprofit involvement in service delivery in

: }w Erie. Coum‘y 1 Egmn = m'uﬁs ~ Erie County. Virtually every service
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] mfg e }mg Some nggj ‘E}f private . exception -- has some level of private

pmwsrmz enfker as a_ SubS!IIHIE provision, either as a substitute for or
4 supplement to public provision. The same

f or.or: Supp '!ement Iﬁ P ubtzc s true for nonprofit activity, especially in
: ﬂmwsmn . the social and health services sector.

Efforts at Regional Governance Elsewhere

Previous chapters indicate that the Buffalo region is engaged in several forms of
regional governance, including functional transfers, regionwide special-purpose governance,
intermunicipal service agreements, and a modified form of formalized governance networks.
How does this compare to other metropolitan regions? What is the status of efforts at
regional governance elsewhere? What follows are capsulized reviews of the experience of
regionalization in several metropolitan areas not previously discussed.

e Albany: Albany Metropolitan Area comprises 6 counties and 118 municipalities
serving 874,000 people. The Capital District region (which includes the three central
counties of Albany, Schenectady and Rensselaer) is in the midst of an intensive effort
to regionalize several services. Initiated by a university-media partnership between
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the Rockefeller Institute of Government and the Albany Times-Union, the consortium
raised funds and sponsored several areawide conferences before obtaining permission
from the New York State legislature to establish a Special Commission on the Capital
District Region. The Commission, which became operative in January 1995, is
comprised of 25 members representing business, government, labor, civic groups, and
the general public. Its charge is to institute a process by which municipalities can
collaborate to regionalize services in the area.

The Commission established advisory committees to study the potential for
collaboration in five issue areas considered most ripe for regionalization in that area:
transportation, land use, economic development, solid waste, and general government
administration. Since initiation of the regionalization project the three other
metropolitan counties of Montgomery, Saratoga, and Washington have joined the
process. Four of the counties (Albany, Saratoga, Schenectady, and Rensselaer) are
currently cooperating with shared use and operation of a Juvenile Security Detention
Center. Advisory Committee recommendations on the five issues areas were released
in late fall 1995, with a Commission public hearing process to begin in January 1996.

Cleveland: The Cleveland region comprises 4 counties and 131 municipalities,
serving approximately 1.8 million people. Service-by-service regionalism exists in the
form of countywide or metropolitanwide districts for transportation, parks, and
regional marketing. A number of private sector associations, including Cleveland
Tomorrow (a consortium of CEOs of major Cleveland corporations) and the
Cleveland Growth Association (a regional chamber of commerce), promote the growth
and development of the regional economy in Northeast Ohio. Investigations by these
agencies in recent years revealed a low probability that structural changes in local
government arrangements would succeed. As a consequence, these groups chose to
pursue regional economic development through industrial analysis and regional
marketing. Regional restructuring is not high on the current metropolitan agenda.

Philadelphia: Philadelphia Metropolitan Area comprises 8 counties and 339
municipalities serving 4.9 million people. The hub of pro-regional cooperation efforts
in the region is the Center for Greater Philadelphia, a 10-year old research unit of the
University of Pennsylvania. The center sponsors conferences and forums, lobbies
state legislators, and assists with proposals to forge intra-regional alliances between
municipalities. It was instrumental in facilitating creation of the Philadelphia Regional
Port Authority and stabilization of the Southeastern Pennsylvania Transportation
Authority (SEPTA), the region’s transit system.

In recent years, the Philadelphia area has placed regionalization on the front
burner of the metropolitan agenda. Current efforts were catalyzed by the March 1995
publication of a Peirce Report on the region (named for urban analyst and journalist
Neil Peirce who has researched and written such reports for a dozen or so
metropolitan regions). The Peirce Report proposed numerous areas for greater
regional cooperation and prompted area businesses, civic groups, and government
officials to participate in a major regional forum held in May 1995 to identify existing
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and future collaborations within the area. Plans are underway for follow-up forums to
continue the process.

Pittsburgh: The Pittsburgh metropolitan area comprises 5 counties and 345
municipalities serving approximately 2.2 million people. It is one of the most
politically fragmented metropolitan areas in the nation. The region has undergone
numerous discussions of regionalization, both formal and informal. Recently, after
two years of intensive lobbying by public and private interests, the State of
Pennsylvania enabled creation of the Allegheny Regional Asset District, a nontaxing,
special-purpose government that has the authority to disburse 50 percent of the
proceeds of a countywide 1 percent local option sales tax. (The remaining 50 percent
of funds are split between Allegheny County government (25% of total proceeds) and
local governments within Allegheny County on a formula basis (remaining 25% of
total)). The initial targets of asset district funding are region-serving parks, libraries,
sports, and cultural facilities.

Beyond the asset district, previous attempts at regionalization have failed due
to considerable opposition from suburban jurisdictions. A current effort between the
City of Pittsburgh and Allegheny County to consolidate services is focusing on tasks
considered to be least politically volatile, namely joint purchasing agreements, joint
collection of delinquent taxes, and consolidation of vehicle fleets. Pending the
outcome of these efforts, there may be a second phase of city-county activities,
including shared police services, expanding the regional asset district, merging public
housing operations, and sharing revenues from economic development. Discussions
are being mediated by the Pennsylvania Economy League. Formal agreements are
expected in the next year or two, based on work by task forces representing city,
suburban, and county officials, union officials, and area business executives.

Rochester: Rochester Metropolitan Area comprises 5 counties and 119 municipalities
serving 1.0 million people. According to Monroe County officials, the only truly
regional service is public transit, with an umbrella transportation planning
organization that has functions similar to the Niagara Frontier Transportation
Committee in Erie County. Several services, including 911 emergency medical
services, recycling, and a limited sharing of landfill operations occur at the county
level.

Monroe County has had four different administrations in the past eight years and had
another election in fall 1995. Although some local officials, including the mayor of
the City of Rochester, have expressed interest in selected regionalization, flux in
county government has placed such efforts on the regional back burner.
Regionalization remains a fairly sensitive issue, with city versus suburban tensions at
the center of debate.

San Francisco: San Francisco Metropolitan Area comprises 3 counties and 32
municipalities serving 1.6 million people. Regional governance has been a major
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topic on the Bay Area agenda throughout the 1990s. Momentum built in early 1991
for state legislation to form a regional government that would oversee transportation,
air quality, and growth management. Despite lobbying from private and civic
interests, such as the Bay Vision 2020 Commission, the California State Senate
defeated the proposal in August 1992.

A subsequent proposal from Bay Area growth management interests to grant
existing regional bodies the authority to limit development through urban limit lines
was rejected by Governor Wilson in early 1993. By 1994, although supporters
remained convinced that regional governance held the key to combatting traffic
gridlock and suburban sprawl, the pro-regionalization movement was abandoning for
the time being its uphill battle for regional government.

St. Louis: St. Louis Metropolitan Area comprises 10 counties and 209 municipalities
serving 2.4 million people. The region has a history dating back to the 1920s of
repeated unsuccessful efforts to create regional government. The latest round came in
the late 1980s with a plan by the St. Louis County Freeholders to restructure
government by consolidating several municipalities and independent fire districts, and
implementing a plan to redistribute financial resources through tax base sharing.
Consistent with previous plans, area voters rejected the reorganization in mid-1989.
Since then, the Missouri portion of the region has been linked by the opening of the
first phase of a regional light rail transit system.
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Chapter 11

Next Steps: An Action Agenda

The purpose of this report has been to assemble and analyze information on issues of
governance within Erie County as a foundation for understanding and action. Earlier chapters
have presented much information — on where we live, who we are, patterns of everyday life,
historical, legal, and financial considerations that bear on local governance, structures of
service delivery, and alternative models for
governance in metropolitan regions. This
information is of value for advancing

A i amu S I‘F n WI.!‘ - understanding of ourselves, our region, and
1’ g gw k ﬂ-‘ i the ways in which we govern. A vigorous

; EGP ef ul ﬁdur (4 requmzag a  region with a hopeful future requires a
-fundamém F‘M&rsrmg 0f  fundamental understanding of issues and
issues and pm‘tems fthat drive ~ patterns that drive the region — an
the regwft R urzﬁersrandmg ~understanding necessarily founded in good
necessarily founded in gaﬁd information.

mf ﬂrmﬂﬂ, e _ =t Yet information and analysis, while

necessary for effective governance, are not
sufficient. Also required is translating
information and analysis into regional action on issues of governance within Erie County.
The initial action agenda proposed below originates in and responds to several key premises
and findings of this report. Among them are that:

® A critically important dimension of effective governance is reliable, available, current,
and comprehensive information to foster good decision-making in the public sector.
Much good information on governance exists within the region, however much of it 1s
dispersed or inaccessible. In a few instances, good information is not currently
available and will require community surveys and new research to obtain it.

®  The goal of understanding and acting on issues of governance within Erie County
necessarily involves an ongoing dialogue and a series of deliberate action steps by a
collaboration of stakeholders in the region. The region currently lacks a mechanism
for centralizing and disseminating information and for deliberating issues of regional
significance.

®  Ag with most difficult challenges, there is no single solution or "silver bullet” to
achieve the goal of effective governance. Useful approaches are necessarily complex
and involve an entire frontier of efficiencies, reforms, and collaborations. In some
cases, governmental services and policymaking may benefit from greater regionalism;
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in other cases, a decentralized structure of governance gives the greatest "bang for the
buck"” to residents and taxpayers.

®  There are numerous precedents -- internal and external to Erie County — for mutually
beneficial arrangements for governance and service delivery. The tough question for
the region is how to broker the inevitable tradeoffs between different goals of
governance such as efficiency, equity, accountability, and political participation.
Effective governance is both an art and a science.

®  Although this report has focused on the public sector because of its central role in
service delivery and policymaking, the notion of governance properly embraces a
wide range of public, private, and nonprofit entities. Further study on the
. interrelationships among sectors in the region is essential.

In this light, four specific steps are proposed as an initial action agenda to build a base
of useful, accessible information, communicate more effectively with one another in the
region, and promote cooperative approaches to regional challenges:

1. Convene a regional forum early in 1996 for the purpose of presenting the
analyses and findings of this report and to begin the process of deliberating governance
concerns of regional significance. All sectors of the county should be represented at the
forum and asked to join in an ongoing regional collaboration. The University at Buffalo,
represented by President Greiner, would outline the commitment of UB to this effort and
propose a series of follow-up steps as indicated below. Although this first forum would be
focused upon Erie County as a pilot effort, representatives of other Western New York
counties would be invited with the goal of expanding the collaboration to a broader regional
basis.

2. Develop an accessible, on-line regional information network for the exchange
of information between area residents, governments, businesses, foundations, nonprofit
institutions, schools, and other potential users. Perhaps modeled after the LibertyNet
precedent in Philadelphia, this effort will need to be a genuine partnership with key
community sponsors from the educational, public, private, and nonprofit sectors. Many
existing data bases, including quantitative and textual information sources used in the
preparation of this report, would provide the initial foundation of information for the new
network. This network would itself be a regional collaboration, sustained by and of use to
many information providers in the area.

3. Conduct a large-scale survey of area residents and stakeholders to determine
aftitudes and beliefs about issues of governance in the region. Currently, a major gap in
the region’s ability to understand and act on issues of regional significance is the lack of
systematic information about resident and business perceptions, preferences, and opinions on
the structure and functions of governance. Survey research could also shed greater light on
specific patterns of everyday life and the nature of intra-regional interactions.

4. Convene a series of follow-up forums on specific issues of governance for
targeted audiences in the region. The forums would provide a process and framework for
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deliberating issues at the regional scale and would encourage continuing attention to the
questions and challenges posed at the regional forum in early 1996. Different collaborators
would need to facilitate individual forums depending on the distinctive topic and audience. Of
immediate value are forums specifically directed at:

® Municipal Officials and Staff. This forum would enable elected officials and staff
to share ideas about service delivery, possible collaborations, effective ways to
lower costs, legislative roadblocks to good governance, participation in the
regional information network, and similar topics. One important outcome would
be a systematic listing of all intergovernmental agreements in the area, which
would provide useful data and perhaps challenge our own notions about the lack
of cooperation in the region.

® Information Providers and Users of a Regional Information Network. This forum
would enable potential information network users and information providers to
collaborate in the planning, construction, and implementation of a regional
database. An analysis and demonstration of potential models, such as LibertyNet,
would be included in the deliberations at this forum.

® Legisiators. This forum would bring together elected federal, state, and regional
officials to focus on issues of concern to Western New York residents and
governments. This gathering would be an opportunity to present ideas that need
legislative redress or support for moving forward on potential collaborations.
Moreover, the possibility of a state constitutional convention in the near future
provides a context for important discussions pertaining to issues of home rule,
regionalism, financial aid, and so forth.

As the major university center in the region, the University at Buffalo can and should
play a useful role in helping to coordinate these meetings and the other action steps outlined
above. Particularly as a state or public institution, the university has a true obligation to be
an active partner in the development of the regional community. Nonetheless, the success of
these efforts specifically and the goal of effective governance more broadly depends on the
commitment of all sectors of the region to a genuine, enduring collaboration.
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Appendix A

-Review of Research on
The Significance of Local Government Arrangements

This appendix offers a review of the theoretical arguments and empirical findings on
the relationship between local government arrangements and dimensions of governance.
Much discussion among residents and policy makers in metropolitan regions focuses on the
significance of government arrangements — for example, the number, size, and configuration
of government units — on metropolitan functioning. Of specific interest in this review is the
relationship between local government arrangements and six dimensions of governance:

° efficiency I -- public or private sector service delivery

efficiency II - centralized (regionalized) or decentralized (politically
fragmented) government arrangements

equity

accountability and responsiveness

political participation

regional economic growth

There are two overarching messages of the review. The first is that far less is known
about the influence of local government arrangements on issues of governance than many
assume. The second is that numerous factors in addition to local government arrangements
influence the effectiveness of systems of governance. Both messages speak to an important
methodological reality of research in this
area: measuring and isolating the effects of
political structure are formidable tasks. The
reasons a region "works"” well or doesn’t
are difficult to determine. Discerning the
independent effects of local government
arrangements relative to the many other
factors that influence metropolitan
functioning is also difficult.

Methodological Issues: Measuring
Local Government Arrangements

The methodological backdrop to
studying questions of political structure is the reality, discussed in chapters 2 and 10, that
metropolitan areas in the United States display wide variation in local government
arrangements. Honolulu Metropolitan Area, for example, is a highly politically integrated
region with a single consolidated city/county/school district government supplemented by only
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Conceptually, ample variation in local government arrangements creates an
exceptional laboratory for studying their significance. In practice, however, diversity in
metropolitan governance arrangements makes it difficult to devise useful comparisons. States
vary widely in the powers, functions, and revenue capabilities of different government types.

A town in New York State, for example,
functions essentially as a full-scale
~ municipality, providing a wide range of
m Eﬁ'ﬂﬂﬂhfﬂn urban services to residents, while towns in
midwestern states tend to have narrow
powers restricted to state highways and
courts. Knowing that two places each have
the same number of towns is insufficient
information for comparisons. Similar
problems pertain to the hundreds of
different types of special-purpose governments. How, for example, might a special-purpose
water authority in Houston compare to a8 municipal water department in Sacramento? Without
obtaining far more detailed data on agency operations than are currently available, it is
impossible to say. Multiply such challenges by the number of local governments in
metropolitan areas — over 13,000 as of 1992 -- and the challenge of comparative governance
becomes clear.

These considerations notwithstanding, the potential importance of the relationship
between political structure and the outcomes of government is great enough to have generated
an increasing number of studies. In these studies researchers typically rely on three basic
measures of local government arrangements:

o the number of local governments in an area;
. the number of local governments per capita;
° the number of local governments per land area (square miles)

Local governments include counties, municipalities (cities, villages, boroughs, and
other incorporated units), townships or towns, school districts, and independent special-
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purpose governments. Data to compute these measures for every metropolitan area (as well
as non-metropolitan areas) are available from the U.S. Bureau of the Census, which surveys
local governments units every five years in its censuses of governments.

Most analysts acknowledge

problems associated with these standard 4 S;mple tﬂ{}'ﬂfﬁk& ity i}f
measures of political structure. For i

example, a simple tally of the number of governments tejls little about
governments tells little about their size,  their size, powers, _;rr mﬁuence
powers, or influence within an area. ‘ szkm a;; arg

Relative measures by their nature may
wrongly imply that smaller regions with
fewer persons or square miles are heavily
governed, even if the absolute number of governments is also small. Simple measures also
cannot, of course, capture other potentially influential attributes of local government
arrangements, such as the extent of private or nonprofit sector involvement in metropolitan
service delivery, the role of homeowners® associations and business improvements districts
(neither of which are counted in federal censuses of governments), intergovernmental relations
that affect public policy, and regional or historic characteristics of an area.

Despite their drawbacks, however, most studies, including the ones reviewed here,
use these standard measures or a close variation because they are readily computed and widely
understood.

Theory and Evidence: What We Know About Local Government Arrangements

In this context, we can examine the theoretical arguments and empirical evidence

linking local government arrangements to the six dimensions of governance. A reference list
for the sources listed in parentheses can be found at the end of the appendix.

Efficiency and Local Government Arrangements
We consider first perhaps the most widely discussed and sought after value of
governance, efficiency. Virtually every taxpayer and policymaker wants efficiency; few, at
least, would consistently prefer inefficiency to efficiency.
For a service to be efficient requires that it meet two basic criteria:
® that it be provided in the quantity and quality that people want; and
® that it be produced at the lowest possible cost.

Efficiency is thus more than a simple measure of cost or consumer preferences.
Rather, it is a measure of value, or colloguially, "bang for the buck."
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The criteria for efficiency yield two
types of inefficiency. The first occurs when
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__________________ ______ production is at lowest possible cost.

The second type of inefficiency occurs when the goods and services produced match
consumer demands, but production of these items does not occur at lowest possible cost.
Although residents and businesses may demand and receive high quality, twice-a-week
garbage pickup, for example, service is inefficient if labor or equipment practices are
wasteful, leading to higher-than-necessary costs for garbage services.

Review of the theory and evidence on efficiency can be divided into two areas: 1) the
relative efficiency of public versus private sector service delivery; and 2) within the public
sector, the relative efficiency of centralized (regional) versus decentralized (politically
fragmented) local government arrangements.

1. Efficiency I: Public versus Private Sector Service Delivery

What do theory and practice tell us about the relative efficiency of public and private
sector providers?

Theoretical Arguments

Theory suggests that private service producers, or, more specifically, profit-seeking
producers, have the greatest incentives to achieve efficiency in service delivery. This is
because private corporations more than
public or nonprofit corporations tend to
operate under conditions of competition and

Pn:mte PdeICG?'S ar, mﬂre client accountability. The greatest profits

g0 to those who maximize the difference
:Sp ecﬁcaﬂy 2 p}" ﬂfa “Sﬁ*éhﬂg between the price a consumer is willing to
Pmd“fem have the £re EEIES!’ pay for a product and the cost of producing
incentives to achieve eﬁ‘iaem:y it. Because buyers in a competitive
in service dekuerjz o .~ economy can choose between many

producers, there is a great incentive to
minimize costs and maximize consumer
satisfaction -- the building blocks of
efficiency. In addition, because in the private sector the effects of inefficiency are highly
concentrated — typically only a small handful of owners stand to gain or lose significantly --
private corporations will tend to be more rigorous in achieving efficiency.
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By contrast, public (and nonprofit) agencies generally lack the competitive pressure
and profit incentive to efficiently produce goods and services. Municipal governments, for
example, are often the only game in town and often enjoy 2 monopoly on public service
provision within their borders. For
dissatisfied citizens, inducing gains in public
sector efficiency requires either credible

threats to leave the municipality (analogous Ry c:mmzsf put BIIC : ag encies

to brand switching in the private sector) or _
political pressure to unseat elected officials. g Eﬂéﬂll{}’ Iack the »cﬂngpetmre e

That the costs to move are high and public - pressure and or ﬂﬁf“ incentive to
officials often survive citizen opposition, ; ».eﬁ’ic:enzly pmduce gaads and
however, weakens the incentives for a SEI‘VICES. i Sl

public sector agency to improve efficiency.
Moreover, because citizens are so numerous
and dispersed, they individually stand to
lose or gain only slightly from any inefficient policy or efficient improvement. As a
consequence, theory suggests that the intensity with which the general public insists upon
efficiency improvements and the public sector feels compelled to respond tends to be less than
in the private sector.

Theory does not guarantee, of course, that a private enterprise will be efficient (nor
does it guarantee that a public sector will not be efficient). Theory does indicate that
achieving efficiency requires competition and accountability. When these conditions are

absent from a privaie market (as occurs with
monopolies or long-term franchises) or
. . SRR e present in a public one (as occurs with
:Tﬂ ffk&" ' eitterit ﬁzat' nanprbﬁfs' ~ interjurisdictional competition or intense
...... citizen scrutiny of government operations),
------ - the theoretical advantages of private
: ex‘:’fuﬂ"e ff Hﬂﬂflﬁ‘es to pre e}vfde enterprise and disadvantages of public sector
services and a lack of pmﬁt are diminished.

Im:ennves nanpmﬁs wzH Suﬁer

Before considering the evidence, it
""" is important to note that comparing public
: and private sector is problematic because
these sectors may have different goals for
service provision. For example, a public agency with a goal of increasing opportunities for
disabled workers may hire several for certain jobs, even though these workers may be less
productively efficient than non-disabled workers. Efficiency is merely one of several goals a
public sector agency may have, thus making the hiring decision a sound one.

Empirical Evidence

To measure efficiency requires information on consumer preferences, the cost of
production inputs, and the quality and quantity of production outputs. For example,
efficiency measures in education might be test scores per dollar spent, while efficiency in fire
protection might be measured by property damage or response times in relation to costs.
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In practice, because comparable data for these measures are difficult to come by,

determining efficiency is difficult. Not surprisingly, empirical research on the comparative
efficiency of various governance arrangements is actually scant, even though numerous
articles imply such analysis. Most research more precisely focuses on the one aspect of
efficiency for which data are readily available, namely the per capita costs of service delivery.

With this consideration in mind, consider the findings of a comprehensive literature

review by John D. Donahue (1991) on the efficiency outcomes of public and private sector
service delivery:

studies confirm the efficiency-inducing effects of competition and accountability.
Provided there exist competition or a credible threat of losing customers through
contract nonrenewal, private, profit-seeking agencies are potentially more efficient
providers of services.

In particular, studies of garbage collection, water utilities, electric utilities, office
cleaning, firefighting, and transportation (airlines, railroads, buses) found that
private providers were more efficient under conditions of competition and
accountability (Donahue 1991; Spann 1977).

Notably, though, in several instances public provision was more efficient than
private provision, even under competitive market conditions (Donahue 1991). There
were several possible explanations. First, in some cases private competitive firms
may be too small to capture economies of scale in production or billing. Second,
private firms may get away with higher prices by taking advantage of the fact that
many consumers are unwilling or unable to shop around for the least expensive
private provider. Third, despite competition, there is likely to be some duplication
and waste when multiple private providers provide garbage pickup, water, firefighting
or other services in a single neighborhood or area. Fourth, networks of private
competitors may in reality be more like private cartels that maintain high prices
throughout an industry. The classic example of the latter is commercial garbage
collection cartels that operate in some regions.

More specifically, publicly monitored private contracts, that is, privatization, is
consistently more efficient than either public provision or competitive private
provision in garbage collection and firefighting services (studies in Donahue 1991).
Competition and accountability may be ensured by competitive bidding and municipal
monitoring and enforcement of privatization contracts. The knowledge that a contract
will not be renewed if service does not meet consumer demands appears to impel
private contractors to reduce inefficiency.

There appears to be no tendency for private water or electric utilities to be more
efficient than their public counterparts; in some instances, the public providers are
more efficient for these services (studies in Donahue 1991). Analysts suggest that
these results are due at least in part to the regulation of the profits of private utilities,
which leads to higher than normal investment in relatively expensive capital
equipment.



2. Efficiency II: Centralized versus Decentralized Local Government Arrangements

A second topic of interest with respect to the efficiency effects of local government
structure focuses on the degree of centralization or decentralization in local government
arrangements. Since the earliest days of metropolitanization in the early 1900s, popular
wisdom has held that politically fragmented metropolitan regions are inefficient due to
duplication of service and lack of coordination in service delivery. Since the 1950s a
contrasting perspective has emerged that advances the opposite argument, namely that
politically fragmented metropolitan regions with many competing jurisdictions are, like
competitive private markets, more efficient than centralized, single provider arrangements.

Theoretical Arguments

This debate over the relationship between government arrangements and efficiency
persists in part because each viewpoint has theoretical support. Bolstering the "politically
decentralized arrangements are more efficient” view are economic principles related to
consumer preferences and interjurisdictional competition. Bolstering the "one or a few large
governments are more efficient” view are the principles of economies of scale and
externalities.

ument 1: politically decentralized governance is more efficient. One source of
support for the view that politically decentralized governance is more efficient is the principle
that the closer the match between individual consumer demand and actual services delivered,
the more efficient the service delivery. The more homogenous a jurisdiction, then, with
respect to service preferences, the greater the potential for achieving efficiency. Because
individuals vary, no community is entirely homogeneous with respect to preferences for
particular services, of course. It is likely, however, that smaller communities will have a
smaller gap between individual preferences and the jurisdiction’s actual service offerings than
will large communities. Small communities are simply more likely to be homogeneous with
respect to preferences, especially if residents are able to "self-sort” themselves into
communities.

Note that it is diversity of preferences, not size per se, that matters. There is no
inherent efficiency advantage to smaller communities. To the extent small communities are
internally diverse with respect to preferences, the efficiency advantages of decentralization are
diminished. Likewise, if large communities are homogeneous with respect to preferences, the
efficiency disadvantages of centralization are diminished.

The greater likelihood of interjurisdictional competition in politically decentralized
metropolitan regions provides a second theoretical support. Competition is well-known to
compel efficiency. To the extent that political officials believe taxpayers/voters will express
dissatisfaction about local services by migrating to another community, officials will strive to
improve public sector performance. Government officials have a strong incentive to root out
inefficiency in public service delivery.



The theoretical efficiency advantage
of politically decentralized areas rests on the
notions that competition between
jurisdictions is more likely and taxpayer
threats to move more credible in areas with
multiple jurisdictions. Under a regional

Campenaﬂn beiwezn

;umdrfaans is more h&e{y and
laxpayer threats to move more
- credible in areas wu‘k muiﬂpie

government, which by definition limits
relocation choices, there is virtually no
jurisdictional competition and, because
moving out of the jurisdiction requires
moving out of the region, citizen threats to relocate are far less credible. On grounds of
competition and preferences, then, theory favors politically fragmented regions over those
with integrated government arrangements.

;unsd;dmns

ument 2: politically centralized governance is more efficient. Economies of
scale criteria imply that small units of government cannot achieve lowest cost service

provision because they sacrifice the cost savings associated with large-scale production.
m
Economies of scale are especially relevant

for capital-intensive services, such as water,
sewer, and mass transit, and for
administrative tasks, such as vital statistics
or property recordkeeping. Once again,
there is no guarantee that large units are
more efficient. Large units may suffer from
diseconomies of scale, that is, be too large
for cost-effective service delivery. For
example, a large regional sewer agency
might sacrifice efficiency by attempting to
serve remote areas or because of slack in a
large bureaucracy.

: Ecanaﬂues of scalfe ara
._:especmﬂy relevant for capital-
'mtenswe germ:es such as.
water, sewer, and ass transit,
and for admnusrmave mﬂks, -
such as vital statistics or
property recordkeeping.

A second argument favoring the efficiency of large-scale units of government
concerns externalities, which are also known as spillovers or third-party effects. Externalities
are impacts (either positive or negative) imposed by one party on another without any
mechanism for the impact-generating party to compensate the affected party. Exampies of
externalities are air pollution, water pollution, traffic congestion, or the benefits of a central
city zoo, all of which may be generated by the actions of one jurisdiction or person and
experienced by other jurisdictions or persons. Externalities lead to inefficiency because the
preferences of affected parties are not accounted for when the impact-generating party makes
decisions about service delivery. As a consequence, a jurisdiction produces inefficiently large
amounts of a service that generates negative externalities and inefficiently small amounts of a
service that generates positive ones.

One traditional solution to externalities is to tailor the boundaries of jurisdictions so

that they encompass the entire territory affected by their decisions on public services, a
process known as "iniernalizing" the externality. Matching political borders to service areas
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ensures that everyone affected will A ——

contribute financially (through taxes) and : M&Iﬂfﬂ.ﬁgﬁaim caI bﬂrtfers m
have a political voice in service delivery
decisions. service areas ensures that
everyone affected will
Unfortunately, the fact that _contribute financially (rhmugh
externalities vary for different services ._.:m:ws ) and have a po litical v oice

complicates implementing the solution.
Services with strong externalities, such as
major cultural facilities, pollution generating
activities, or airports, lend themselves to
more regionalized government arrangements. Services with weak externalities, such as
administrative tasks, curb ordinances, or a local tennis court, lend themselves to more local
control. Some services, notably planning and public safety, have mixed externalities.
Depending on the particular task, the appropriate government level may vary. Locating a
region-serving retail mall or pursuing criminals across borders, for example, are more
amenable to regionalized decision-making, while downtown sign ordinances and community
policing patrols are well-suited to local control.

in service delivery decisions.

The presence of externalities, which differ for every service and function within
services, implies that to achieve efficiency requires a variety of governing units, each
geographically tailored to be most efficient
for a particular task. The impracticality and
AT S e unwieldiness of such a system, which could
The -ﬁré;genge ﬂf extem alities have hundreds of different governments, has
Empfwﬁ' th £I£ to ac hwve Fk traditionally persuaded society to tolerate

less than 100 percent internalization of

efficiency requires a "met? Qf externalities and, thus, less than 100 percent
governments, each efficiency.

geagraphwai{p tadored tﬂ E:e

The practical problems associated

e - with achieving efficiency given multiple
mSk ; : j '_ . services and fixed municipal borders has

: motivated intermunicipal service agreements

and formation of special-purpose
governments. Analysts agree that externalities (and also economies of scale and preference
matching, though not competition) can be theoretically addressed by cooperative arrangements
or overlay governments, the boundaries of which can be precisely tailored to encompass the
efficient scales for a given service. A metropolitan region might establish, for example, a
series of public authorities and special districts for water, sewer, health, parks, libraries,
housing, and highways services. Likewise, two or more municipalities might join forces to
capture economies of scale or internalize an externality associated with a service. Sub-
municipal, special-purpose governments can also satisfy specialized service preferences, much
in the same way that downtown business improvement districts enable a higher level of public
safety and maintenance services within a small area of a city.

In theory, then, if service preference and competition factors outweigh economies of
scale and externalities considerations, then smaller decision units are most efficient. If not,
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then more regionalized governance

. ~ arrangements are most efficient. Neither
. IH p rme !ke ﬂp nmaf Sy Stf.'m ;' argument is inherently superior. In
: ‘?f local garemment ~ practice, the optimal arrangement will
 arrangements will d&fpﬁ;d ﬂn . depend on resident preferences, the nature
rgg;dent prgfg;gnggs, g};g naﬂ;}*g.ﬂ of services provided, the presence and
_ of services provided, presence ‘c’:)tens;g;igfl AR A B S5l @
and mtmmty of gxtematmes, T ’
;-:.and ﬂze Ievei af campeﬁmm.  Empirical Evidence

Moreso than studies on public
versus private sector efficiency, empirical

studies on local government arrangements are essentially cost studies that measure the "buck”
part of "bang for the buck.” In that genre, there is a relatively large literature examining the
link between local governance arrangements and per capita costs of service delivery. A
review reveals several themes:

the greater the number of multi-purpose governments in an area, the lower the
amount of government spending on services (Adams 1965; Isserman 1976; Sjoquist
1982; Nelson 1987; Schneider 1989). The preponderance of evidence indicates that
competition between jurisdictions drives down costs. Apparently, the implied threat
of outmigration by residents or businesses and the desire to attract new residents and
businesses prompts municipalities to keep service costs low.

for single-purpose governments, however, the greater the number of units in an
area either has no effect or leads to higher per capita costs for services these units
provide (Nelson 1986; Nelson 1987; Eberts and Gronberg 1988). There are several
possible explanations. First, because special-purpose governments provide different
functions, a multiplicity of these entities does not guarantee the competition
hypothesized to keep costs low; airport authorities and library districts, for example,
do not compete with one another. Second, even when multiple special-purpose
governments do provide the same service in an area, the possible erosion of
economies of scale might outweigh cost reductions realized through greater
competition. Third, because special-purpose governments often provide regional
level services such as transit or sewer, multiple special-purpose providers may
sacrifice economies of scale and thus sacrifice lower costs. Fourth, managers of
special-purpose governments may capitalize on the likelihood that most customers
will not relocate if dissatisfied with a single service. Fifth, institutional specialization
itself requires higher expenditures to cover the overhead and administrative costs of a
separate government unit.

results are inconclusive with respect to whether fiscally centralized or decentralized
areas (measured by the share of higher-level government spending to total higher-
and lower-level government spending) spend more per capita for services. Some
studies find that more fiscally decentralized states have higher government
expenditures (Nelson 1986; Oates 1985). Others find the opposite (Giertz 1981). At
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the metropolitan scale, two studies yield mixed results depending on the service
(Wagner and Weber 1975; Dilorenzo 1983); a third found lower costs in areas that
were more fiscally decentralized (Zax 1989), while a fourth found the opposite, that
costs were lower in more regionalized areas (Dolan 1990).

® gt least at the national scale, competition apparently holds down the growth rate of
government expenditures over time (Marlow 1988; Grossman 1989; Lowery and
Berry 1983). Results are inconclusive at the metropolitan scale (Schneider 1986,
1989).

L] "before and after” studies of metropolitan reorganizations reveal higher per capita
costs for regionalized services following consolidation (Gusteley 1977, Cook 1978;
Benton and Gamble 1984). In Miami-Dade County (Florida), Metropolitan Toronto,
and Jacksonville-Duval County (Florida), three areas that either formed two-tier
federated governments or underwent city-county consolidation, per capita costs
increased for regionally provided services (e.g., police and education), while there
was no change in expenditures for locally provided services (e.g., sanitation).

Higher costs were attributed in part to the "equalizing up” phenomenon in which
post-consolidation spending levels are set equal to the highest pre-consolidation levels
in individual jurisdictions prior to.the reorganization. An alternative explanation is
that the purpose of city-county consolidation was not cost savings but rather improved
services, which tend to cost more.

® in short, studies on the cost effects of local government arrangements reinforce the
importance of competition as a brake on local government spending. The greater
the number of local governments in an area, the lower the per capita costs of service
provision. This finding is reinforced by findings that greater concentration of
spending power in higher level governments is associated with higher government
spending. On cost grounds alone, it appears that the benefits of consolidated
government (economies of scale, externalities) are outweighed by the drawbacks of
large units of government (lack of competition, greater barriers to public scrutiny of
government costs).

3. Equity and Local Government Arrangements

A third area of interest is the
relationship between the arrangement of
local governments and various measures of
equity. Questions of equity focus on the

;Ouesﬁoﬂs af equw fﬂCHS on ﬂze

dmt”b“mm of resources across distribution of resources across groups by
groups by nexgkberhaﬂd race,  neighborhood, race, age, gender, income
age, gender, mcgmg L‘I-':ISS ,;md class, and location within city, suburban, or

i arior H? hii '.'IIJI , :!I‘! rural area. For pFesent purposes, equity
50{? o H m G Subu b 4 refers to fairness in the incidence of taxes
-ar mraI aredq. =

and distribution of public services.
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Equity is not equivalent to equality. Few would expect absolute equality of tax
payments or services received by individuals or groups, given very different needs and
preferences. Equity is also not a universally defined or static concept. Not only do societies
define what is fair in different ways, any single society continually redefines its own
conceptions of fairness over time.

Two measures of equity are most .

frequently used to evaluate policies, ability-

to-pay and benefits received. The ability-to- ; PEI‘SEHS wﬁk Eg"ﬂ ab:hty tﬁ

pay criterion holds that persons with equal pay should pay equal taxes.

ability to pay should pay equal taxes (a Persons with greater ability to
standard known as horizontal equity), and pay should pay more taxes than . -
persons with greater ability to pay should : m ﬂs E wﬂk Tpscer .{Iblm‘y “

pay more taxes than those with lesser ability
(known as vertical equity). Thus, two
persons with equal incomes, regardiess of
place of residence, age, race, occupation or so forth, should pay equal taxes. Within any
jurisdiction or region, vertical equity would require some form of redistribution or
progressive taxing to ensure that those with more resources pay more.

The benefits criterion, sometimes
referred to as fiscal equity, holds that
e persons should pay taxes or fees in
“Thoio who benefit pav: those proportion to the services received. That is,
iﬁiﬂd ﬂwritjt i?;ﬁpjﬁ’ riﬁg;;y those who benefit pay; those who do not
= benefit, do not pay. Fiscal equity does not
e s o - . presume redistribution to accommodate
different resources of the poor and rich.

Theoretical Arguments

Because the two measures of equity are often contradictory, depending on which one
is considered a policy may appear to be equitable or inequitable. Naturally, this complicates
the assessment of equity. If ability-to-pay is given greater weight, politically integrated
regions are more likely to achieve horizontal equity than are politically decentralized ones.
Given systems of local property taxation,
there is a greater probability that two
persons or households with identical T T P g .
resources will pay the same in taxes if they o {f abifitj’—mépay ES the criterion,

live in the same jurisdiction than if they live
in different ones. With respect to vertical rken 2 okacaﬂy mmg rmgf

equity, there is no inherent advantage to _ systems have greater Pﬂﬁmﬂax
either integrated or fragmented systems of Jfor achieving equity at the

governance. In either case, vertical equity ' mgrrgpgj;mn scale.
requires fiscal policies that favor the poor. S

To the extent that integrated governments
have a larger pool within which to draw
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funds and redistribute them according to progressive principles, however, most analysts agree
that politically integrated systems may have greater potential for vertical equity at the
metropolitan scale.

If, by contrast, the benefits criterion of equity is given greater weight, achieving
equity implies shifting from collective taxing systems to user fees and charges based on actual
services used. This shift puts proportionally
greater financial responsibility on those who
S TR oo receive relatively large amounts of public
If benefits received is the services, regardless 0:1 whether the |
S e government is regional or municipal.
cntenﬂn f_f_‘ﬂﬂ'; eqf{-@’ - ﬂwn 1 ere? Because the poor typically receive large
is a proportionally large burden amounts of public services, often at
on the poor, regardless of considerable subsidy, the benefits criterion
whether I’hg ggpgmmenf is : represents a potentially large threat to their

Fe gmrml 01" mum (-‘Ej!? af ‘ W(?II-‘pelng. Only to the extent that benefits
principles are relaxed somewhat and used to

justify collective funding for regionwide
cultural or recreational institutions
previously funded only by central city residents (who may have disproportionately high
poverty rates) would regional government hold fiscal advantage for poorer households.

Another dimension of equity relates to the degree of disparity or standardization in
service levels. By this criterion, the most socially equitable system would be one in which
service disparities are most narrow. Theory
suggests that centralized governance
arrangements ate more likely to achieve

sacial equity than are decentralized ones. Jf narrmvmg dzspanﬂes IS IfZE

The reasoning is straightforward: o
decentralized arrangements imply variations ::ﬂ?'u‘enﬂﬂ, Ihen regw Mhzed

across jurisdictions in tax burdens, taxable ~  @rTangements are more likely to
resources, and service levels. If the entire achieve equity than are

area is a single government, there is by decentralized ones.
design a single tax base and uniform tax iR
rate for all residents.

To the extent that equity is influenced by planning and zoning laws, moreover,
politically decentralized metropolitan areas would be expected to have higher levels of social,
racial, and economic differentiation than would politically centralized areas. Through
planning and zoning, a community has the legal power to insulate itself from outsiders it
considers undesirable, promote its social values and community character, and ensure through
devices such as minimum lot sizes that newcomers pay their fair share in property taxes.
Given that each local government unit has planning and zoning powers, we would expect to
find higher levels of segregation in politically decentralized metropolitan areas that have
relatively small, demographically homogeneous jurisdictions. To the extent that economic,
racial, or social integration is an equity-related goal for a region, politically integrated
governance holds greater promise.
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Although these arguments give preference to politically integrated metropolitan areas
on equity grounds, there is no reason why decentralized systems could not achieve high levels
of tax or service equity in practice. National, state, or regional systems of tax base sharing or
grant equalization (in which the areas with the lowest tax bases or highest needs receive the
largest grants) can be designed to redistribute wealth or aid to better equalize fiscal capacity.
In addition, services for which a relatively standardized level of service or access to service
are deemed important may be provided by the county or higher unit of government, which
enables the pooling of resources from area jurisdictions. Such an arrangement often occurs
for social services such as public assistance and health, for which service equity is considered
critical.

Empirical Evidence

Most equity studies examine socio-economic and/or racial segregation in politically
decentralized metropolitan regions. These studies do not analyze similar patterns of
segregation in politically consolidated regions (although some studies compare segregation
within municipalities), so conclusions about local government structure are thwarted. Other
studies examine pre- and post-consolidation standardization of service levels. Overall,
empirical studies rarely address equity in centralized versus decentralized arrangements.

With these considerations in mind, empirical studies show that:

®  given fiscal systems and planning laws, political fragmentation facilitates
segregation at the jurisdiction level (Danielson 1976; Miller 1981; Logan and
Schneider 1981; Weiher 1991; Rusk 1993). Political fragmentation allows persoas to
differentiate themselves by characteristics into discrete and autonomous government
units. Differences tend to be greater across jurisdiction boundaries than across
informal neighborhood boundaries.

®  variation in income levels across jurisdictions increases as the number of
Jurisdictions in an area increases (Hill 1974). Such differentiation may result both
from exclusionary laws and behaviors and also from individual residential choices
within the metropolis.

® ity to suburb per capita income ratios are lower in metropolitan areas with
"inelastic" boundaries than in areas with "elastic"” boundaries (Rusk 1993).
Elasticity refers to the ability of a central city to capture surrounding suburban areas
through annexation or other means. Thus, areas with more expansive central cities,
which tend to be more politically integrated, have narrower income gaps between the
central city and suburbs than do areas with less expansive central cities, which tend to
be more politically fragmented. To the extent that city-suburban differences are a
measure of equity, politically integraied arrangements are superior means toward

equity.

®  per capita spending for services tends to vary widely across jurisdictions (Paddison
1983). Interpreting public service disparities requires caution, however. Given that
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persons have different service preferences and needs, variation is expected and well-
accepted. Variations are also evident within jurisdictions.

. within municipalities, per capita spending on services tends to be higher in low
income areas compared to high income areas (Rich 1982; Lincberry 1977).
Contrary to popular wisdom, studies suggest that low-income areas do not receive
lower levels of public services. The finding is understandable from a service need
viewpoint: poor, high-crime areas are likely to receive higher levels of social and
public safety services than are affluent, low-crime areas.

L in Toronto, transfer of education, police, infrastructure, and social services to an

upper-tier, regional level of government helped narrow intermunicipal fiscal and
service disparities within the region (Frisken 1993; Cook 1973; Feldman 1995).

4. Accountability, Responsiveness and Local Government Arrangements

Conventional wisdom holds that small government units are more accountable and
responsive to residents and businesses than are larger units. The notion, often trumpeted by
opponents of metropolitan government or service consolidation, is that big government
equates to big bureaucracy, which equates to diminished accountability and responsiveness to
citizen concerns.

Responsiveness can be measured by the match between citizen preferences, on the
one hand, and actual policy and service outcomes, on the other. Accountability, defined as
the extent to which public officials are answerable to constituents, is difficult to measure,
aithough one might argue that in practice unaccountable public officials are more likely than
accountable ones to be turned out of office by dissatisfied constituents.

Theoretical Arguments

Some of the same theoretical considerations discussed in the context of efficiency also
pertain to the questions of responsiveness and accountability. This is understandable, given
that one dimension of efficiency is providing people with the goods they desire, which is itself
a measure of responsiveness.

m There are two sides to the

- n theoretical debate over the responsiveness
_wa f ear ﬁkﬂl‘ cmzens WIH W)tﬁ advantages of different governance

: 2 s

: with fkﬂrf Hﬂf Pr ﬂﬂgpts‘ - arrangements. On one side is the argument
governments to heed closely the - that decentralized government arrangements
.wﬁghes af Ike;r cgngﬂguems are superior to politically integrated

arrangements in terms of accountability and
responsiveness. By this reasoning, the fear -
that citizens or businesses will "vote with
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their feet" in a politically decentralized system to obtain a preferable public service package
prompts governments to heed closely the wishes of their constituents. Because the threat of
exit is credible only where municipal options are plentiful, politicaily decentralized
arrangements are more likely to achieve political responsiveness.

On the other side is the argument S T

that politically integrated governance L e -
arrangements provide clearer lines of citizen ﬂn, the m? S!“de s ‘fhe S
accountability and accessibility than do more --ﬂlgument that pﬂiﬁic‘aﬁy

complex decentralized arrangements. By mtegmted gavem:mr.e
serving as a place for "one-stop arrangements prﬂvzde c!em"e,r
complaints,” integrated governments are less : ﬂES Gf CHME‘H ac cﬂum II!}?

able and apt to pass the buck and so may
achieve greater responsiveness and '“.‘md accessibility than do more

accountability. A multiplicity of complex decentmﬁzed
governments, by contrast, is considered ;armnggmgn:g‘
more difficult to monitor and hold :

accountable.

Empirical Evidence

Researchers encounter two types of problems in examining the link between local
government arrangements and government responsiveness and accountability. The first is the
difficulty separating the effects of jurisdiction size per se from the related but distinct effects
of integrated versus decentralized local
government arrangements. The second
problem is devising a measure for

: Aﬂaiysts rend m Subsm£t€ responsiveness. In the former case,

- ﬁ : research designed to compare
1 5£‘{?HSHHIEF St f action as 2 responsiveness for persons living under two

;me.}} f v ‘-the more elusive ~ different types of local government systems
- concepts af responswemss and can disentangle the effects of political
i xacggunmb;h@ sk . structure as opposed to jurisdiction size. In

LT - ~ the latter case, analysts tend to substitute
= = consumer satisfaction as a proxy for the
more elusive concepts of responsiveness and

accountability.

Unfortunately, consumer satisfaction studies focus on individuals within a single
jurisdiction, rather than those living in different places. We know of only one study that
examines consumer satisfaction levels across places distinguished by local government
arrangements. The study, by W.E. Lyons, David Lowery, and Ruth Hoogland DeHoog
(1992), compares service satisfaction levels for persons living in carefully matched
neighborhoods in Louisville, Kentucky, a politically decentralized metropolitan region, and
Lexington-Fayette County, Kentucky, a consolidated city-county metropolitan area. The
findings of that study indicate that:
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®  local government arrangements are only weakly related to service satisfaction levels.
More important than these arrangement are a variety of factors related to service
levels, personal characteristics, and, the researchers speculate, historical events and
the quality of local leadership. :

L there is, however, an indirect link between service satisfaction and local government
arrangements. Citizens in politically consolidated areas were more satisfied with
services than were citizens of localities in the decentralized system. This relationship
was driven primarily by the higher number of services provided by the larger
regional government.

5. Participation and Local Government Arrangements

An important question for democratic societies is how local government arrangements
may influence levels of political participation. Participation comes in many forms, from
voting, which is considered a relatively passive and minor level of involvement, to stronger
levels of involvement such as attending public hearings, contacting public officials, joining or
running community organizations, and serving as an elected or appointed public official.

There are large theoretical and empirical literatures on citizen participation. Much of
these literatures address the pros and cons of participatory government, trends in participation
over time, at what levels participation takes place, and the conditions for extensive
participation in government. The last of these is of greatest interest to analysts of local
government arrangements. What is the link between political structure and participation?

Theoretical Arguments

The conventional view is that small-scale democracy is most conducive to .
participation. As a consequence, small towns in which citizens know one another and their
leaders are thought to be best-suited for
extensive participation in government. The
much-heralded New England town meeting

L me mch kemlded New remains an ideal form of democratic

------------ government to many, and a rhetorically
Eﬂgfand fownt mee{mg remains valuable model for supporters of small
an ideal form of democratic government.
- government to many, and a
- rhetorically valuable model Jor Without denying the importance of

participation at the local scale, other
observers note that community-level
participation cannot solve important
problems of wider societal significance.
For such problems, these analysts argue, the greater resources and broader outlook of a
larger-scale government are necessary for effective participation. National level organizations

- t_mppmrers af sma!i gﬁvmmm:

A-17



and interest groups apparently succeed at prompting numerous citizens to participate in
government.

Neither of these lines of reasoning

addressesjdirectly thefquesuonfotpvicther gl -Resuz'ents huve ane 0 f faur
participation is greatest in politically ._ ;
integrated or politically decentralized ‘means for expressing
government arrangements. The most ; d&ssaasfamcm with: IocaI : :
pertinent theoretical analyses are found in services: ' i aﬁd "vm_ce i
studies concerned with responses to i

dissatisfaction with government. This line 3 3thh are mﬂw fanns ﬂf

of reasoning argues that people may ? P articipation, and “loya "and
exercise any one of four approaches to egfﬁﬂ Wkﬁ-‘k ar E* pas,swe. :
expressing dissatisfaction, two of which are e :

considered active forms of participation.
Active forms are "exit" (leaving the
jurisdiction or opting for private services rather than public offerings) and "voice" (attending
meetings, contacting officials, organizing petitions, and so forth). Passive forms of
participation are "loyalty” (tolerating inferior government programs or policies and trusting
public officials to work things ouf) and "neglect” (disregarding the community, ignoring
public issues, and giving up on government’s ability to work things out).

As noted in the discussion on efficiency, exit options are most available in politically
decentralized metropolitan regions. To exit a politically integrated metropolis requires leaving
the region altogether. Such constraints might be thought to induce higher levels of voice,
loyalty, or neglect, however the precise theoretical link is unclear.

Empirical Evidence

Reflecting the focus of the theoretical literature, empirical studies tend to focus on the
reiationship between personal characteristics, neighborhood attributes, and government size
and levels of participation, rather than on the link between participation and local government
arrangements. Surprisingly little is known, although findings on government size and
participation shed some light and are thus of interest. In addition, the previously cited study
by Lyons, Lowery and DeHoog examined levels of participation and feelings of political
efficacy in Louisville and Lexington (KY) meiropolitan areas.

Among the findings of these studies are that:

L] there is no definitive answer to the question of whether there is an optimal size of
government for political participation (Berry, Portney, and Thomson 1993; Dahl and
Tufte 1973). At least at the national level, the size of a country is not correlated with
levels of political participation.

®  demographic characteristics do not account for different levels of participation in
community organizations (Berry, Portney, and Thomson 1993). A study of citizen
participation in 15 U.S. cities (including Buffalo) found that communities with low
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socio-economic status did not have significantly different participation rates from
communities of high socio-economic status.

L regardless of levels of political participation, residents of politically integrated
government systems are more knowledgeable about which services are provided by
their local government than are residents of jurisdictions in fragmented systems
(Lyons, Lowery and DeHoog 1992). Despite the argument that large-scale
governance will by its size alone be more confusing to citizens, evidence suggests
that consolidated government is more understandable to citizens than is a system
comprised of municipal, county, and special-purpose governments. This finding is
not surprising, given that a consolidated government may be the only government of
consequence in an area.

®  residents of politically fragmented local government arrangements are slightly more
likely to consider exit as a means of expressing dissatisfaction with government than
are residents of politically integrated regions (Lyons, Lowery and DeHoog 1992).
Such a finding is expected, given the greater options for exit in decentralized
government arrangements.

®  residents of consolidated systems are more attached to their communities than are
residents of fragmented systems (Lyons, Lowery and DeHoog 1992). Attachment
was defined as a measure related to how pleased or disappointed a person would be
to leave the community. Participation was positively associated with voice and
loyalty forms of participation, thus suggesting that persons in consolidated areas are
more likely to participate. This may, of course, be related to the fact that exit
options are attenuated under a integrated metropolitan area.

6. Economic Growth and Local Government Arrangements

Finally, much of the interest in the relative differences between local government
arrangements stems from the question of whether one form or another is more conducive to
economic growth. Particularly for regions where growth is stagnant or declining, public
officials and citizens may point to the growth advantages of either regionalized government or
small-scale personalized government. Indeed, much of the rhetoric of regionalization focuses
on the growth potential of consolidation. What are the theoretical arguments, and to what
extent are they borne out by empirical evidence?

Theoretical Arguments

Once again, the theoretical lines are starkly drawn by proponents of politically
integrated versus politically decentralized local government arrangements.

Proponents of regional government argue that politically integrated arrangements have
the edge when it comes to attracting new (or retaining existing) population and business
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growth. First, they argue, political fragmentation is an obstacle to economic development
because potential investors are repelled by multiple layers of government, confusing lines of
authority, inefficient duplication of services, and the necessity of dealing with multiple small
units of government, each with distinct planning processes, zoning and subdivision
regulations, and building codes. Streamlined government, by contrast, presents uniform
development controls and a "one-stop shopping" model that attract new businesses to a region
and facilitate development within it. Second, planning and economic development services
are better coordmated in a regionalized metropolis, which attracts new business. Third,
regional government itself signals interest in
efficient and progressive management,
which aftracts potential investors. Fourth,
interjurisdictional competition, despite its
potential advantages for efficiency, inhibits
development of a regional consensus on

'Sﬁﬂppmg ’ mﬂdei ﬂf r ggwm ~ economic development.
governance or the "play-one-
&ffuagmnst—tké-ol‘kér” mﬂdej of By contrast, decentralist scholars

argue that politically decentralized
government arrangements are a magnet for
economic growth and investment. First,
politically decentralized systems enable
potential investors to "play one community off against the other" in bidding wars that lead to
highly favorable terms of development. Regionalized government represents a public service
monopoly which is less compelled to strike a bargain for potential investors given the absence
of alternatives. Second, the particular offerings of a regionalized government may not match
closely the preferences of a business; without other options, the business may go to another
metropolitan region altogether. Third, to the extent that decentralized government
arrangements are more efficient or perceived to be more efficient, potential investors may be
attracted to the metropolis. Fourth, because decentralized regions finance at least part of their
service offerings at the local, rather than regional, level, they permit private corporations to
escape some of the collectivized costs inherent to a consolidated government.

decentmizzed gavenmuce e

......

Empirical Evidence

Because numerous factors contribute to business or residential location decisions,
researchers agree that isolating the independent effect of local government arrangements on
economic growth is an especially difficult methodological challenge. Complicating the
problem is how to identify appropriate measures of economic growth, such as population
growth, unemployment rates, employment growth, and bond ratings, which are affected by
many factors external to the metropolis. Nonetheless, several researchers have shed empirical
light on the relationship between political structure and economic growth. Among the
findings are that:

° there are too few models of actual consolidation to apply statistical tests to pre- and
post-consolidation circumstances.
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metropolitan regions with elastic central cities (see the discussion under equity) grew
Jaster in population and manufacturing employment, and had higher bond ratings
on average than did regions with inelastic central cities (Rusk 1993). Politically
integrated metropolitan regions had consistently higher growth rates between 1950
and 1990. Because the study used only seven matched pairs of cities, the
generalizability of this finding is uncertain.

evidence is mixed for whether integrated or decentralized metropolitan areas have
the edge in economic growth, after controlling for regional differences (Foster
1993). A cross-sectional study of population growth rates in 129 large metropolitan
areas found inconclusive results linking political structure to economic growth.

most likely, cross-sectional studies are too crude to get at the complex location
decision-making process of corporate officials and residents.

case study research, however, reveals strong support by business interests for
regionalized government (Crosby and Bryson 1995; Greer 1963; Lyons 1977;
Temple 1972; Rosenbaum and Henderson 1973). Apparently, the potential for one-
stop shopping is more attractive to business interests than is the opportunity to play
one community off against another.

of particular note is the strong link between support for economic growth and
consolidation proposals (Edwards and Bohland 1991). Persons with favorable
attitudes toward economic growth tend to support city-county consolidation; those
who believe high rates of growth to be undesirable tend to oppose consolidation.
Regardless of whether consolidation actually does promote growth, then, the popular
perception is that it does.

but at least one study has found that support for regional government is strong
among persons concerned with the effects of growth, such as traffic congestion and
pollution (Gerston and Haas 1993). To the extent that social, economic, and
environmental problems have passed some threshold of dissatisfaction, residents
indicate support for regional mechanisms for managing such issues of regional quality
of life.

Where Does This Leave Us?

This review covers considerable ground in the theory and evidence on local

government arrangements. A central message is that, rhetoric aside, there is no hard and
Jfast rule about the optimal arrangements for local governance.

More particular findings of this review are that:

politically decentralized arrangements may have the edge with respect to efficiency,
especially if special-purpose governments and other complex forms of service
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delivery are established to accommodate diverse resident preferences, properties of
various services, and the cost-deflating effects of interjurisdictional competition.

politicalyl integrated arrangements may have the edge with respect to standardizing
levels of service, narrowing disparities in service levels, clarifying complex systems
of who provides which services within a region, and engendering strong
psychological attachments to an area.

such findings are contrary to much conventional wisdom on local governance. The
traditional view holds that politically decentralized arrangements are superior in
political terms given the democratic advantages of small-scale governance, while
politically integrated arrangements are superior in terms of achieving economies of
scale and internalizing externalities, dimensions of efficiency. Neither of these
conventional wisdoms garners much empirical support.

theoretically, the optimal system of governance is some form of a federation, that is
an arrangement that includes a mixture of large and small governments. Taken to
its extreme, such an arrangement has clear drawbacks for democratic governance, not
the least of which are service coordination problems and the practical inability to
monitor and participate in hundreds of individual government units. In modified
form, a federation would have a local and a regional layer of government, with
functions allocated to appropriate layers to achieve desired levels of efficiency,
equity, responsiveness, and other dimensions of governance.

there is an apparent tradeoff between opiimizing one value of governance, for
example efficiency, and another value, say equity, in local government
arrangements. Different values of governance are more or less well served by a
particular local government arrangement. For example, the most efficient systems
will tend to be the least equitable; the most equitable will be the most inefficient.

decisions about local government arrangements are thus value-laden. Those who
privilege equity over efficiency would tend to prefer regionalized governance, while
those who privilege efficiency over equity would tend to support politically
decentralized systems.

paradoxically, however, interest in regionalized government comes not only from
proponents of equity and service standardization, but also from business interests
whose belief in the economic growth-inducing properties of consolidation apparently
outweighs efficiency disadvantages associated with public service monopolies.

thus, an appropriate course for local officials and policymakers in any region is to
understand tradeoffs between dimensions of governance, ascertain which of these
dimensions takes precedence within the region at a particular time, and craft
alliances and systems of local governance accordingly. '
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