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ORGANIZATIONAL FUNCTIONS AND CONFLICT IN A REGIONAL COUNCIL 

OF GOVERNMENTS: AN APPLICATION OF PARSONIAN THEORY

CHAPTER I

REGIONAL COUNCILS: THE ORGANIZATIONAL SETTING

COGs: A V oluntary Approach to  M etropolitan Coordination

G reat urban aggregations have always in te re s te d  Americans. The 

United S ta tes  began i t s  experiment in  democracy as a n a tion  of farms 

and sm all se ttlem en ts , b u t fo r most of i t s  tumultuous ex istence i t s  peo

p le  have been preoccupied with th e  impulse to  found, bu ild  and experience 

g rea t c i t i e s .  More re c e n tly , in  the  l ig h t  of the new r e a l i ty  of metro

p o lita n  America, th e re  came a d is tu rb in g  re a l iz a t io n  th a t  a  s p i r i t  of 

design and form—of c iv iliz e d  order—was missing from our urban l i f e .

The c i t i e s  contained stunning w ealth together w ith shameful poverty .

They fea tu red  expressions of monumental a r t i s t i c  grandeur, but these  were 

submerged by v as t s tre tc h e s  of g race less  a rc h ite c tu re . Americans had 

brought to  th e  c i t i e s  th e i r  a sp ira tio n s  fo r  success, y e t m illio n s of c i ty  

dw ellers spent l iv e s  o f f e a r ,  dep rivation  and d esp a ir. \fe found our 

g rea t c i t i e s  were gripped in  an "urban c r i s i s ."

The fe d e ra l government's responses to  our urban i l l s  have been 

as varied  as the  explanations o f th e ir  causes. One reason th a t  has been 

advanced i s  p o l i t i c a l  fragm entation, or th e  d iv is io n  of the  m etropolis

1



in to  a h ost of independent, overlapping, presumably uncoordinated and

in e f f ic ie n t  governmental u n its .  There a re  cen tra l c i t i e s  and suburbs,

counties and sp ec ia l d i s t r i c t s ,  townships and school d i s t r i c t s ,  boards,

a u th o r it ie s ,  t r u s ts  and commissions. The very t i t l e  of a study of the
1

New York m etropolitan  a rea , lUoO Governments. suggests th e  problem.

Such ba lk an iza tio n  of au th o rity  i s  thought to  account fo r  much of the 

perceived confusion and waste in  pub lic  serv ices as w ell as fo r  d iso r

d e rly  urban growth. I f  th e re  were a s in g le  c e n tra l a u th o r ity , i t  i s  

thought, the  q u a lity  of pub lic  serv ices would r i s e ;  the  co s t, f a l l .  

In eq u itie s  in  th e  f in a n c ia l burdens of separate  ju r is d ic tio n s  would be 

removed through the aggregation of resources. The v o te rs , p resen tly  

confused by a  p le th o ra  of e lec ted  o f f ic ia l s  of indeterm inate respon

s ib i l i t y ,  could in te l l ig e n t ly  decide whether p o licy  makers fo r the area 

deserve approbation or d ism issa l.

On th e  o ther hand, th e  fragmented m etropolitan  community has 

i t s  defenders. I t  is  argued the ex istence of many r e la t iv e ly  small 

governments i n s t i l l s  in  c itiz e n s  a sense of community and provides them 

ready forums in  which to  a i r  th e i r  g rievances. The m u ltip lic a tio n  of 

public  o ff ic e s  provides more access po in ts  to  groups seeking a degree 

of influence over p o l i t i c a l  a f f a i r s .  And, the pragmatic observation i s  

made, p a r t it io n in g  the m etropolis w ith  the  fences of p o l i t i c a l  boundary

lin e s  helps in su la te  the c it iz e n  from peoples who might v io la te  h is
2

sense of c u l tu ra l  homogeneity.

Furtherm ore, say the c r i t i c s  of m etropolitan  u n if ic a tio n , the 

ch ief argument o ffered  fo r p o l i t i c a l  conso lidation—e ffic ien c y  in  the 

d e liv e ry  o f pu b lic  serv ices—may be exaggerated.^ With resp ect to  the



need fo r cooperation between ju r is d ic tio n s , H. Paul Priesma says we 

have not recognized the s u b s ta n tia l amount of intergovernmentsj. coopera-
I

t io n  a lready  presen t in  the m etropolis . Other observers believe th a t  

fo r  many purposes a m u lti- ju r isd ic tio n a l p a tte rn  wherein serv ices can be 

"marketed " according to  th e i r  economic e x te rn a l i t ie s  or in t e m a l i t i e s , 

i s  a c tu a lly  advantageous co n ^ red  to  a reg ional p o l i t i c a l  "Gargantua.

Joan Aron finds the d i f f i c u l t i e s  of e s tab lish in g  regional-based p o licy 

making, together w ith th e  u n ce rta in ty  of meaningful payoff from such
6areawide decision  processes, have caused some to  reconsider i t s  value.

Despite these  c r i t i c s  o f reg ional conformity to  cen tra l guidance, 

th e re  p e r s is ts  a firm  opinion th a t  i f  l e f t  to  i t s e l f  the balkanized 

m etropolitan  p o l i t ic a l  system w il l  no t serve w ell i t s  c it iz e n s . Such 

opinion i s  behind the many e f fo r ts  made to  re c a s t the m etropolitan 

p o tp o u rri in to  a m ore-or-less m onolithic s tru c tu re . For sev era l decades 

the prim ary e f fo r t  was to  e s ta b lis h  formal c e n tra l governments, in  such 

forms as the urban county o r the  consolidated c i ty  and county. Occa

s io n a lly , as in  Miami or N ashv ille , such drives succeeded. But f a r  more 

o ften  vo ters and p o li t ic ia n s  declined to  accept the  n ea t and symmetric 

o rgan iza tional e d if ic e  the reform ers had offered  them.

Gradually, a d if f e re n t  and more p o l i t i c a l ly  p a la tab le  so lu tio n  

came to  be advocated. This so lu tio n  would, i t  was hoped, be acceptable 

to  lo c a l  o f f ic ia ls  and th e i r  co n s titu en ts  because i t  lacked r e a l  power 

to  jeopardize lo c a l independence of a c tio n . Instead  of cen tra lized  

a u th o rity  to  impose areawide d ire c tio n  th ë re  would be a focal p o in t fo r  

communication and education in  m etropolitan  problems. The predicted 

r e s u l t  was voluntary intergovernm ental cooperation and coordination fo r



the  ends of r a t io n a l , . planned urban growth. This so lu tio n  was the 

voluntary  reg ional council, o r as i t  i s  more commonly c a lle d , the
*7

council of governments (COG).

Councils of governments are  "m ulti-functional vo luntary  reg ional 

a sso c ia tio n s  of e lec ted  lo c a l o f f ic ia ls  or of lo c a l governments repre

sented by th e i r  e lected  o f f ic ia l s .  The governing board of a  COG i s  com

posed predominately of th e  ch ie f  e lected  o f f ic ia ls  of th e  member p o l i t i 

cal ju r is d ic tio n s , and a t  l e a s t  p a r t  of i t s  funds come from lo ca l public
g

so u rces ."  COGs are

designed to  provide an areawide mechanism fo r key o f f ic ia l s  to  
study, d iscu ss , and determ ine how b es t to  deal w ith  common problems. 
This mechanism i s  no t a government, as i t  has no mandatory financing 
and enforcement a u th o r ity . Instead i t  i s  a continuing agency to  
fu rn ish  research , p lan s , adv ice, recommendations, and coordination. 
The le g a l  b asis  fo r  i t s  organ ization  i s  e i th e r  a  sp e c if ic  s ta te  
enabling law, a general s ta te  in te r lo c a l  agreement a c t ,  o r non
p r o f i t  corporation le g i s la t io n .9

]h  most cases the  COG i s  s tru c tu red  so as to  give a l l  members (o r a t  

l e a s t  a l l  general purpose member governments) equal rep resen ta tio n  and 

voting weight, regard less  o f member p o p u l a t i o n .C o u n c i l s  of govern

ments ty p ic a lly  have an a l l- in c lu s iv e  general assembly fo r a l l  govern

ment u n its  which have e lec ted  to  jo in  the organization  and an executive 

board which meets more o ften  to  d iscuss and mate p o lic ie s .  There i s  a lso  

a  p ro fess io n a l and c le r ic a l  s t a f f  headed by an appointed o f f ic e r  ty p i

c a lly  ca lled  the  executive d ire c to r .

The council of governments concept i s  n o t new. The idea can be

traced  back to  the 1920's,^^ although the number o f COGs grew extremely
12slow ly through the next h a lf-cen tu ry . The 19oO's, however, were 

e x c itin g  and in f lu e n t ia l  years fo r  urban regionalism , as the federa l 

government began providing inducements fo r  the  form ation and maintenance



of reg io n al councils and th e i r  planning functions. S u b stan tia l fe d e ra l 

f in a n c ia l  a ssis tan ce  fo r  areawide planning arrived  w ith Section 701 of 

th e  Housing Act of 19^U« which es tab lished  a  program of g ra n ts - in -a id  

fo r  urban planning. In  the  Housing Acts o f 1959 and I 96I  the 701 program 

was expanded w ith re sp ec t to  e l ig ib le  re c ip ie n t agencies and th e  a rea - 

wide n atu re  of planning was given more enqphasis. The Housing Act of 

1959 ca lled  fo r "conprehensive" ra th e r  than "urban" planning—a d ire c tio n  

re in fo rced  by the Federal-Aid Highway Act of 1962 which made conqprehen- 

s iv e  planning a p re re q u is ite  fo r in te r s ta te  highway construction  funds 

in  m etropolitan  a reas .

A major laqpetus to  COG form ation was provided by the Housing 

and Urban Development Act of 1965. The new Section 701(g) made COGs 

d i r e c t ly  e l ig ib le  to  rece ive  701 planning ass is tan c e  g ran ts , w hile 

Section 702(c) required areawide planning as a  p re re q u is ite  to  fe d e ra l 

a id  fo r  construction  o f b asic  w ater and sewer f a c i l i t i e s .  Also in  th a t  

y ea r, ad d itio n a l boosts f o r  regionalism  were given by the Public Works 

and Economic Development Act and the Appalachian Regional Development 

Act which re sp e c tiv e ly  authorized establishm ent of Economic Development 

D is tr ic ts  and Local Development D is tr ic ts .  EDDs and LDDs a re  forms of 

reg io n a l councils which possess many c h a ra c te r is t ic s  of COGs.

The f in a l  m ilestone in  fe d e ra l a ss is tan c e  to  reg io n al councils 

was Section 20U of the Demonstration C itie s  and M etropolitan Development 

Act of 1966. This e s tab lish ed  a review and comment process whereby 

lo c a l  councils would s tudy  ap p lica tio n s  by a rea  ju r is d ic tio n s  fo r  a 

v a r ie ty  o f fed e ra l g ra n ts - in -a id  and advise the appropria te  fed e ra l 

agency as to  the a p p lic a tio n 's  conformity to  reg io n a l p lan s . % th  th i s



new to o l co u n c ils , which p rev io u sly  could only attenqpt to  persuade 

ju r is d ic t io n s  to  comply w ith re g io n a l p la n s , now hoped to  exerc ise  a t  

le a s t  some degree of ac tu a l power to  in fluence fed e ra lly -a id ed  urban 

growth.

In  1968 T it le  IV of th e  Intergovernm ental Cooperation Act b u i l t  

upon the  review  and comment p ro cess . O ffice of Management and Budget 

C ircu lar A-95, issued  under a u th o r ity  of T itle  IV, i s  the b a s is  fo r  the 

"clearinghouse" ro le  which many COGs have come to  ex erc ise  w ith  regard 

to  screening  of g ra n t-in -a id  re q u e s ts . The theory  behind th i s  review 

procedure i s  th a t  th e  council can and w i l l  determine i f  th e  p ro je c t or 

program fo r  which fe d e ra l funds a re .req u ested  conforms to  areawide 

comprehensive or fu n c tio n a l p la n s . I f  th e  a p p lica tio n  i,s in  .non-confor

mance, th e  council w il l  attem pt to  persuade the req u estin g  ju r is d ic tio n  

to  amend i t s  a p p lic a tio n . F a ilin g  voluntary, compliance, the  regiopa%_ 

council w i l l  express d isapproval of thq  ap p lica tio n  whereuppn a tte n tiv e  

fed e ra l agency w i l l  presumably look w ith  d isfav o r on handing over the 

sought-for f u n d s . ^  one means o r the other the council w il l  tbus 

supposedly achieve reg io n al coordination  in  p hysica l development. I t  

was a lso  erqpected under th is  procedure th a t  lo c a l governments wPhld be 

s tro n g ly  encouraged to  jo in  and p a r t ic ip a te  in  th e  regio^a]. o rgan ization  

so th a t  th e y  might have an e f fe c t iv e  voice in  reg io n a l s f f 8.

The cum ulative impact o f th i s  body of fe d e ra l le g is la t io n  i s  

th a t  th e re  has been a s trong  " c a rro t and s tic k "  approach to  regionalism , 

w ith f in a n c ia l  in cen tiv es  fo r  reg io n a l p lans and agencies, to, devise 

them, and fund w itholding i f  g ra n t req u ests  a re  n o t preceded by favorable 

areawide comment. The e f fe c t  on COGs .and o ther sim ilar, reg io n a l bodies



(such as Regional Planning Commissions, Economic Development D is tr ic ts  

and Local Development D is tr ic ts )  has been marked. The N ational Associa

tio n  of Regional Councils counted only 35 COG-type o rgan izations in  

1965 but th e i r  census fo r  I 96Y showed 103 j by 1971 th ere  were 322 councils 

l i s t e d  in  the NARC d ire c to ry . C learly , they  have become the  dominant 

o rgan iza tional mechanism fo r bringing r a t io n a l i ty  to  development of the 

m etropo lis .

The reg io n a l council approach has i t s  e n th u s ia s tic  adm irers, 

some of which go so f a r  as to  see th e  choice to  be "COGs v s . Chaos.

More than a decade ago the  Advisory Commission on ]ntergovem m ental 

R elations advanced th e  then r e la t iv e ly  un fam iliar COG concept and ex

pressed i t s  b e l ie f  th e  form ation of councils should be encouraged.

Ey 1966, Royce Hanson could see some serious problems in  the  e ig h t COGs 

he had examined but s t i l l  f e l t  "they have proved th e ir  w orth, and o ffe r  

much knowledge from which o ther areas may b e n e f it .  The fu tu re  . . . 

seems b r ig h t. The councils of governments o ffe r  one o f the most produc

tiv e  means of t ra n s la tin g  plans in to  ac tio n  fo r  many of Am erica's metro

p o lita n  a r e a s . A  D e tro it-a rea  COG o f f ic ia l  expressed th e  theme of 

lo c a l autonomy which has o ften  been used to  s e l l  reg io n a l o rgan izations 

to  ju r is d ic tio n s  susp ic ious of m etropolitan  Supergovemment: "Councils

of governments, as a  m atter of f a c t ,  w i l l  re s to re  lo c a l autonomy which

has a lready  been l o s t  and w ill  prevent th e  fu r th e r  e rosion  of th is
18invaluable c h a ra c te r is t ic  of American government."

Walter Scheiber, perhaps the most prominent spokesman fo r COGs, 

a s s e r ts  they are  v iab le  responses to  the urban c r i s i s .  I f  m etropolitan  

problems can ju s t  be perceived as reg io n al in  nature and so lub le  through
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reg ional cooperation, he be lieves COGs can then "furn ish  an opportunity  

fo r  development of a  long-range context ag a in st which a lte rn a tiv e  

courses of ac tio n  can be measured in  terms of an tic ip a ted  costs and 

b e ne f i t s . ^ Scheiber i s  o p tim istic  about th e  o rgan iza tions ' fu tu re  

p o te n tia l:  "There i s  l i t t l e  doubt th a t  in  the years ahead COGs w ill

achieve more general a c c e p ta b ili ty ; th a t  they  w il l  become stronger and 

more e f fe c tiv e ; th a t  they  w il l  become broader in  scope; and th a t  they 

w ill  in creasin g ly  be w illin g  to tack le  the  tougher problems which some 

now a v o i d . T o  Scheiber and those who share h is  viewpoint, then, the 

voluntary  reg ional council i s  p re c ise ly  the o rgan izational device w ith 

which we may face and e f fe c tiv e ly  cope w ith  our urban i l l s .

But the find ings of many em pirical s tu d ies  of regional councils, 

in  co n tras t to the  o p tim is tic  views re c ite d  above, i s  th a t they a re  in  

fa c t  no t e f fe c tiv e ly  meeting the goals they  were designed to  pursue. As 

we s h a ll  see in  d e ta i l  below, most COGs a re  a c tu a lly  ra th e r weak in s t i t u 

tio n s , buffeted about by the c o n flic tin g  expectations and demands of 

fe d e ra l agencies, p lanner^ and both member and non-member lo c a l govern

ments . In general, they  have no t been ab le  to  build f irm public  support 

or even public fa m il ia r i ty ;  nor have they  accomplished very much toward 

implementing the ever-growing mass of p lans they generate. Although 

they  were supposed to  be instrum ents fo r bu ild ing  reg ional harmony, many 

councils have been s p l i t  by p e rs is te n t  controversy over o rgan izational 

purposes, means and procedures. They have been charged with the ta sk  of 

tack lin g  some of the g ravest and most stubborn problems of urban l i f e ,  

y e t th e i r  to o ls  a re  weak and few. As w ill  be discussed l a te r ,  th e re  

seems to  be ample cause fo r g rea t caution in  p red ic tin g  much success fo r



councils of governments, fo r the organizations by th e i r  very design and 

s i tu a tio n  a re  handicapped in  a tta in in g  th e  grand goals th e i r  supporters 

have s e t  out for them.

Apparent Problems in  th e  COG Device

The basic  ra tio n a le  fo r a council of governments i s  th a t  i t  

provides a formal mechanism fo r reg u la rly  bringing  together e lec ted  

o f f ic ia l s  from the various ju r isd ic tio n s  in  the a rea . As they  meet, i t  

i s  hoped, they w ill  compatibly discuss th e i r  common problems, communicate 

to  one another th e i r  opinions as to  what should be done, and then jo in  

in  coordinated ac tio n . The process i s  th e re fo re  supposed to  be one of 

cooperation through shared understanding and inform ation. But th e re  i s  

no inheren t reason d iffe ren ce s  of opinion w ill  be lessened through th is  

fac e -to -fac e  encounter. Distead the opposite r e s u l t  may occur i f  council 

meetings fan the  flames of disagreement by ra is in g  and aggravating poin ts 

of controversy. I f  the COG i s  confronting issues which have serious 

im plications fo r  d iv is io n s  already p resen t in  the m etropolitan a rea , say, 

issu es  p i t t in g  c e n tra l c i t i e s  against suburbs, ju s t  to  r a is e  the issue 

may increase  intergovernm ental c o n f lic t.  For example, the c i ty  of Cleve

land t r ie d  to  use a  reg io n a l council as a  forum in  which to  p resen t the 

problems of re s id en ts  of the inner c i ty .  Suburban members of th e  COG, 

however, refused to  share C leveland's concern fo r  th e  urban poor. "The 

Cleveland case ,"  says Frances F risk in , "suggests th a t  g rea te r  under

standing does not n e c e ssa r ily  lead to  g re a te r  d e s ire  to  cooperate. In
21f a c t ,  the reverse can and did happen."

Thus the council may be faced w ith a Hobson's choice: i t  may 

squarely  face co n tro v e rs ia l issues which may then s p l i t  the  o rgan ization .
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or i t  may choose to  avoid c o n f lic t  by engaging in  only bland a c t iv i t ie s  

on which consensus can be reached. But i f  the l a t t e r  a l te rn a t iv e  i s  

chosen the council may find  i t s e l f  in  the  p o s itio n  occupied by the 

Washington, D. C. a rea  COG during i t s  e a r ly  years. According to  Royce 

Hanson,

So long as cooperation i t s e l f  was th e  b as ic  goal o f th e  Council, 
every decision  t r ie d  th a t  b a s is . Every f a i lu re  could be taken as 
a  bas ic  f a i lu re  o f th e  organ ization  i t s e l f .  . . . The most re lu c ta n t 
thus could alm ost always prevent a d ec is io n , or a t  l e a s t  control 
i t s  content in  re tu rn  fo r  a ssen t. [As a  r e s u l t , ] f o r  s ix  y ears, the 
Council has gone through the agony of becoming w ithout ever 
a r r iv in g .

Although many reg io n a l council d ire c to rs  rep o rt there  has been 

l i t t l e  c o n f lic t over sp e c if ic  issu es  between cen tra l c i t y  and suburban 

i n t e r e s t s , t h e  f a c t  th a t  most councils use a one-un it, one-vote system 

to g e th er w ith population-based f in a n c ia l assessments rev ea ls  a s tru c 

tu r a l  source of genera l i r r i t a t i o n  fo r  core c i t ie s  a lread y  le s s  content 

w ith th e ir  rep re sen ta tio n .^ ^  In  re c ip ro c ity , observers have noted a 

widespread suburban d i s t r u s t ,  even f e a r ,  o f th e  c e n tra l c ity .^ ^  

E sp ec ia lly  in  COGs serv ing  the la rg e r  SMSAs, m atters such as assessment 

of dues, fe a r  of dominance by a s in g le  ju r is d ic t io n  or a  c o a litio n  of 

ju r is d ic t io n s ,  and vo ting  arrangements have been co n tro v e rs ia l is su e s . 

Even non-membership in  th e  council can be troublesome, s in ce  "to  the 

ex ten t th a t  the COG does no t include the  c i t i e s  and towns and/or counties 

of the  m etropolitan  reg ion , i t  may serve as a b a r r ie r  to  th e  normal

cooperation which might e x is t  among th e  various ju r is d ic tio n s  of the
27reg io n ."  Such problems as these  probably do much to  exp lain  why in

1973 more than a th ird  o f repo rting  councils were considering some form
?8of s tru c tu ra l  reo rg an iza tio n .
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Controversy w ith in  councils of governments stems a t  l e a s t  in  

p a r t  from the n atu re  of the circum stances under which they  were formed.

I t  i s  c le a r  th a t  w ithout fe d e ra l b ankro lling  of reg ional planning and 

fe d e ra l comment-and-review requirem ents th a t  coerce lo c a l  governments

in to  jo in in g  areawide o rg an iza tio n s, th e re  would be f a r  fewer COG-like
29in s t i tu t io n s .  Two-thirds of reg io n a l councils responding to  an AGIR

survey reported th a t  fo r  each of th re e  recen t years over h a lf  of th e i r  

revenues came from fe d e ra l g ra n ts . ^  The Commission concluded such 

massive assis tan ce  from Washington "has transformed areawide confederal- 

ism from a wholly independent undertaking to  a la rg e ly  fe d e ra lly  financed 

surrogate  fo r m etropolitan  government. This fe d e ra l surrogate  ro le  

fo r the  COG is  re a d ily  recognized by lo c a l  p o l i t ic ia n s ,  who c i te  f a c i l i 

ta t in g  th e  flow of fe d e ra l funds as a  major reason fo r  forming and 

jo in in g  reg ional a g e n c i e s . T h e  funding ro le  was even c ite d  by c i t ie s

which did not jo in  COGs, fe e lin g  the  council might slow o r in te rru p t
■ao

d e liv e ry  of g ra n ts - in -a id  to  them.

Probably because r e la t iv e ly  few gran t ap p lica tio n s  are  in  fa c t  

condemned by co u n c ils , genera lly  lo c a l o f f ic ia l s  are  s a t i s f ie d  to  l e t  

them continue to  carry  out A-95 clearinghouse r e s p o n s ib il i t ie s .  But 

s ince  lo c a l  rep re sen ta tiv es  o fte n  tend to  want clearinghouses to  do 

nothing more than rubber-stamp th e i r  ap p lica tio n s  fo r  g ra n ts , while in  

c o n tra s t the fe d e ra l agencies expect req u ests  to  be v igorously  screened, 

th e re  i s  created an unavoidable ten sio n : "COGs are  kept busy, on the

one hand, try in g  to  demonstrate to  fe d e ra l a u th o r it ie s  th a t  th ey  are  

worthwhile investm ents and, on th e  o th e r , reassu ring  lo c a l u n its  th a t  

they  co n s titu te  no th re a t  to  them."^^ Many c i ty  and county f ig u re s
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would agree th a t  reg io n a l councils "should be to o ls  of—and responsive 

to —lo c a l governments. They should a s s i s t  lo c a l governments . . . with 

the  consent of lo c a l  o f f i c i a l s .  . . . (they] should deal w ith areawide 

problems . . . (with the consent and support of lo c a l  governments.)"^^ 

There i s  no apparent way, however, to  reconcile  th e  opposing perspec

t iv e s  of fed e ra l agencies and lo c a l ju r is d ic t io n s .  Thus reg ional organ

iz a tio n s  w ill  continue to  e x is t  under considerable s t r a in  as they  are 

caught in  the middle between th e ir  two "p u b lic s ."

Another p o te n tia l  source of c o n f lic t  may e x is t  w ith  regard to

the councils ' p ro fe ss io n a l s ta f f s ,  which freq u en tly  express th e ir  wish

th a t  COGs have veto powers to  enforce th e i r  coordinating and monitoring

re s p o n s ib il i t ie s ,  and even perform some lin e  functions as w ell as the

fam ilia r s ta f f  d u t i e s . I n  ad d itio n , the p ro fessio n a l s ta f f  w ill

probably not always share the opinions of member e le c tiv e  o f f ic ia ls  as

the council i s  faced w ith policy-making dec is io n s . I t  i s  apparent,

however, th a t  council d ire c to rs  f e e l  they should have a major p a r t  in
38

determ ining council ob jec tiv es  and achieving agreement upon them. Of 

course, p o l i t ic a l  rep resen ta tiv es  to  the  council w ill not n ecessarily  

agree th a t  d ire c to rs  should have such influence over reg io n al po licy .

Executive d ire c to rs , l ik e  most of th e i r  colleagues on the pro

fe ss io n a l s ta f f s  of councils, are more l ik e ly  to  have a  planning back-
39ground ra ther than one in  p o l i t ic s  or ad m in istra tio n . T raining in  

planning can be viewed as  more appropriate  fo r the day-to-day operation 

of a  reg io n a l agency although many problems COGs deal w ith  are  c le a rly  

p o l i t i c a l .  In ad d itio n  one may observe th a t  planning, l ik e  p o l i t ic s ,  i s  

a value-laden a c t i v i t y . B o t h  a c t iv i t ie s  may be e3q>ected to  become
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embroiled in  co n tro v ers ia l is su e s . Bat comprehensive planning fo r  the 

e n tire  m etropolitan  area should be even more controversy-prone than 

u su a l. F i r s t ,  th e  area contains ju r is d ic tio n s  which may d i f f e r  g rea tly  

in  t a s te s ,  needs and resources. Planning fo r  many ju r is d ic tio n s  w ill 

c e r ta in ly  be more d i f f i c u l t  than planning fo r  the s ing le  community, and 

even the l a t t e r  ta sk  i s  demanding in  i t s  conçlexity.^^ The p a tte rn  of 

p o l i t i c a l  fragm entation and overlapping au th o rity , when added to  such 

o ther fa c to rs  as the  narrow perspectives of p lanners, the u n c e rta in tie s  

planners could not co n tro l, and the inadequacies of means for p lan imple

m entation, are  seen as compelling almost c e rta in  fa i lu re  of the conçre-
U2

hensive planning process.

Second, in  the m etropolis th ere  i s  g rea te r d if fe re n tia tio n  in  

the a t t i tu d in a l  dimension of planning. O rien tations toward planning as 

a concept or process w ill d if f e r  between communities th a t r e f le c t  the 

"public-regarding ethos" and those communities where the "p riv a te - 

regarding" e th ic  p r e v a i l s . S i m i l a r l y ,  O liver W illiam s’ typology fo r 

lo c a l  government has im plications fo r  a t t i tu d e s  toward planning. The 

o f f i c i a l  who sees lo c a l  government as "an instrum ent of community growth" 

i s  l ik e ly  to  d i f f e r  sharp ly  from the o fficeho lder who p re fe rs  government 

to  be a "caretaker" o r "provider of am enities" when the reg io n a l council 

attem pts to  d ire c t  m etropolitan development.^  I t  w ill  be d i f f i c u l t  i f  

n o t inçjossible fo r  the council to  p eacefu lly  reso lve such d iffe ren ces  

m erely by invoking the cause of ra t io n a l urban coordination.

COG p ro fessio n a ls  thus may become discouraged by the d i f f ic u l t ie s  

inheren t in  the m etropolitan  planning process. In ad d itio n , however, 

the reg ional planner may undergo th e  f ru s tra tio n s  often experienced by
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the s p e c ia l is t  who fin d s h is  -values d i f f e r  from, and h is  suggestions are 

re je c te d  by, h is  o rgan izational s u p e r i o r s . T h e  planner may be led by 

h is  education and tra in in g  to  believe he b es t understands th e  nature of 

reg io n a l issu es . He would th ere fo re  expect to  exercise  some power in  

dealing  w ith them. But formal con tro l over council decision-making i s  

vested in  a body of p o l i t i c a l  o f f ic ia ls  who may and do overrule p ro fes

s io n a l recommendations. Thus tech n ica l judgments may be subrogated to  

p o l i t i c a l  ones. Such p o l i t i c a l  in fluences are seen as somehow "unpro

fe ss io n a l,"^ ^  but the planner is  not cued as to how to  respond to  them. 

There is  no normative theory  fo r the  planning d isc ip lin e  which in s tru c ts  

him whether he should be a  p o l i t i c a l  ag n o stic , an advisor to  p o l i t ic a l  

decision-m akers, o r a p o l i t i c a l  a c t i v i s t . I f  the  planner a tte n p ts  to  

cope w ith council controversy by tak ing  the l a t t e r  course o f ac tio n , the  

lack  of p ro fessio n a l norms sanctioning h is  a c t iv i t i e s  may make him an 

issu e  along w ith the o r ig in a l  item of business.

How, then , do executive d ire c to rs  resolve disagreements w ithin  

the  council, or between the  members and fe d e ra l agencies? D irecto rs r e 

p o rt they  u su a lly  t r y  to persuade opponents to  resolve th e ir  d ifferences 

fo r the  sake of the council; s l ig h t ly  le s s  o ften  they simply bring  d is 

agreeing  p a r tie s  together (thus take no a c tiv e  p a r t  on th e i r  own in  

s e t t l in g  the d ispu te) or support the council chairman and executive 

b o a r d . D i r e c t o r s  g enera lly  do not b e liev e  they should perform the 

ro le  of c o n flic t re so lv e r.^ ^  Nor can one reasonably e:qpect d ire c to rs  

to  accomplish much as agents fo r reg ional harmony. F i r s t ,  d ispu tes  a re  

u su a lly  between o f f ic ia l s  who are th e ir  o rgan iza tional su p erio rs . Se

cond, no d ire c to r  can e s ta b lis h  e f fe c tiv e  reg ional policy-making and a t
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the same moment encourage lo c a l autonomy. We have seen th a t  fed e ra l 

agencies (and some o ther p a r tie s )  favor the f i r s t  ro le ; lo c a l  o f f ic ia l s  

th e  second. And i t  i s  th is  b asic  co n trad ic tio n  in  purpose which i s  the 

inescapable cause of recu rrin g  o rgan izational s t r a in  and s t r i f e  fo r  

councils of governments.

Em pirical Evidence of COG Inadequacies

In  ad d itio n  to  the  more general observations made in  th e  pre

vious sec tio n , th ere  a re  a  number of case s tu d ie s  and comparative examina

tio n s  of councils to  provide a r e a l i s t i c  assessment of councils of govern

m ents' performance to  date  and th e i r  p o te n tia l fo r  fu tu re  reg ional 

policymaking. Over the  y ears , the tone of th ese  em pirical s tu d ies  has 

been ra th e r  c o n s is te n tly  p e ss im is tic . The lim ita tio n s  imposed by COGs' 

v o lu n ta r is t ic ,  consensual nature were recognized in  sev era l e a r ly  s tu d ies  

of councils in  ex istence  before heavy fe d e ra l support of regionalism  

b e g a n .^  These works found the  pioneer councils were weak, suffered  

from u n certa in ty  as to  th e i r  reg ional ro le ,  lacked broad member and pub

l i c  support, and were in e f fe c tiv e  in  meeting th e  goals s e t  fo r  them.

More recen t f in d in g s  continue the general themes sounded e a r l ie r .  

For example, the A ssociation of Bay Area Governments i s  said  to  have 

determined th a t  tru e  reg io n a l government powers are  e s se n tia l  fo r  i t  to 

become e f fe c tiv e  in  i t s  planning capacity ; "ABAG recognized in  I 966 

th a t  a voluntary  a sso c ia tio n  of c i t ie s  and counties was unable to make 

and implement comprehensive reg ional p l ans . The A tlan ta  Regional 

Commission, however, was created  in  1971 and given more leg a l power than 

the ty p ic a l COG. But i t  cannot y e t be determined i f  such a u th o r ity  w ill  

enable i t  to  achieve i t s  general ob jectives and whether ARC w il l  begin
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evolving toward the  s ta tu s  of a  reg ional government. COGs in  Tennessee 

have met fe d e ra l requirem ents fo r  m etropolitan  planning bu t a c t iv i ty  

beyond th a t i s  minimal. An in a b i l i ty  to  obtain consensus among council 

members has prevented meaningful Irg lem entation  of p l a n s . T h e  North

e a s t  Ohio Areawide Coordinating Agency su ffered  from suspicions of b ig - 

c i ty  domination, d is l ik e  of p lanners, fe a r  of "super-govemment" and 

a loofness to  inner c i ty  s o c ia l problems. The controversy became so 

b i t t e r  Cleveland was le d  to  withdraw from the o rgan ization .^^

Several ex ten siv e  s tu d ies  of reg ional councils a lso  contain 

ra th e r  negative evalu a tio n s  of COG e ffe c tiv en ess . Charles W. H arris 

studied  7U councils o f governments, giving p a r t ic u la r  a t te n tio n  to th e i r  

re la tio n s  to  c e n tra l c i t i e s .  The o rg an iza tio n a l fea tu res  which made 

them e s s e n tia l ly  confederations fo r debating , ra th e r  than a c tin g  upon

co n tro v e rs ia l issues were seen as keeping COGs from d is tu rb in g  the

i

56

55s ta tu s  quo supported by estab lished  in te r e s t s .  Two years l a t e r  H arris

was s t i l l  unable to  determ ine what the  p o te n tia l  fo r COGs might be.

A survey o f 93 reg ional councils was made in  1969 by the 3h ter-
57n a tio n a l C ity  Management A ssociation . Conclusions from th i s  study 

s tressed  the  g rea t dependence of reg ional councils on fe d e ra l support and 

guidance. The fe d e ra l government, as noted above, i s  la rg e ly  responsible 

fo r  the  c rea tio n  of most COGs and co n trib u tes  much of t h e i r  operating 

funds. This study ind ica ted  fe d e ra l in fluence in  another manner. Federal 

programs influence th e  councils to  involve themselves w ith physica l 

development and fu n c tio n a l planning to  th e  detrim ent of an in te re s t  in  

dealing w ith  co n tro v e rs ia l so c ia l is su e s . This suggestion th a t  COGs are  

c rea tu res  of fed e ra l p o licy  i s  re in fo rced  by B ie le c 's  s tudy  of e3q>enditure



17

preferences in  councils  of governments,^® He found councils tend 

strong ly  to  p a tte rn  expenditures around maximization of fe d e ra l f in a n c ia l 

support ra th e r  th an  according to program preferences of executive d irec 

to r s ,  Less than 5 percent of the COGs he surveyed had undertaken any 

a c tio n  w ithout fe d e ra l  funding support,^9 Regional agencies are appar

en tly  not ab le to  s tim u la te  lo c a l i n i t i a t iv e  fo r  reso lv ing  common urban 

problems w ithout th e  a ss is tan c e  of the fe d e ra l " c a r ro t ."

One of th e  most prominent s tuden ts  of reg ionalism , Melvin B. 

Mogulof, i s  f r ie n d ly  to  th e  concept of councils o f governments. But in  

a  study of councils  in  seven m etropolitan  areas around th e  country, he 

re lu c ta n tly  concluded th a t  none of them were e f fe c tiv e ly  re d is tr ib u tin g  

r e s o u r c e s , T h e  councils he studied  were beset by a myriad of problems; 

"The image of the COG we mean to  convey i s  one of a beleagured organiza

t io n , surrounded by unsure fed e ra l p a r tn e rs , unw illing  lo c a l  members and 

a  bare ly  awakening s ta te  government.

A prim ary function  assigned many COGs i s  th a t  of areawide func

t io n a l  and conçrehensive planning. But William Timmins, who i s  s t i l l  

o p tim istic  regard ing  the fu tu re  p o te n tia l  of reg io n a l co u n c ils , concluded 

a f te r  a study of U8 agencies th a t  t h e i r  planning process and product was 

g enerally  of poor q u a lity ; "Our c e n tra l  find ings are  th a t  th e i r  growth 

has f a r  o u ts trip p ed  the q u a lity  of t h e i r  planning; th a t  a v a ilab le  manage

ment to o ls ,  e sp e c ia lly  systems a n a ly s is , have no t been adequately em

ployed; th a t  th e i r  f u l l  p o te n tia l is  s t i l l  f a r  ahead, , ,

Even i f  sound plans a re  drawn up, of course, th e re  remains the 

ta sk  of p u ttin g  them in  e f fe c t .  But th e  d i f f ic u l ty  of p lan  implementa

tio n  was noted by the ACIR in  i t s  survey of member o f f i c i a l s ;  " , , ,
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lo c a l govemments considered implementation of comprehensive and func-

t io n a l plans to be the most serious problem facing reg ional cou n c ils ."  ^

This however was only  one of severa l challenging areas. Federal program

p a r tic ip a tio n , re la tio n sh ip s  w ith other areawide bodies, and c itiz e n
61|involvement in  reg io n a l m atters were a lso  enq)hasized. On the  o ther 

hand, in  some areas councils were perceiw d  as h e l p f u l , b u t  o f f ic ia l s ' 

evalhations of COG performance were generally  lukewarm a t  b es t.^^  Coun

c i l  d ire c to rs  ra te  COG performance more favorably  than do member o f f ic ia ls .

In view of the foregoing d iscussion , i t  would appear th e re  is  

l i t t l e  reason to  recommend the council of governments device as an agency 

fo r  am eliorating urban i l l s .  Yet such recommendations are s t i l l  heard. 

COGs, a f te r  a l l ,  rep resen t a major resource fo r urban decision-m aking. 

Advocates of reg ionalism  do no t wish to  w rite  o ff th e ir  g rea t investment 

in  councils of govemments merely because the payoff has to  date been 

d isappoin ting . R ather, COG proponents are  now suggesting expansion of 

the  b asic  o rg an iza tio n a l s tru c tu re , and grants to  councils of more power 

to  ru le  on reg ional m atters . The underlying idea i s  th a t ,  to  be e ffec 

t iv e ,  COGs "should in crease  th e i r  operational scope and have enforcement

powers. . . . With tru e  governmental o rgan izational powers, lo c a l govem-
68ment u n its  would respond to  the reg ional o rgan ization ."

The importance of councils of governments as mechanisms fo r  ad

vancing urban reg ionalism  in  i t s e l f  in v ite s  c r i t i c a l  examination of th e ir  

behavior. But, because the regional council i s  being promoted as the  

b a s is  fo r another and broader a tta c k  on th e  perceived problems o f Metro

p o lis ,  i t  i s  e sp e c ia lly  worthwhile th a t  we le a rn  more about i t s  organi

z a tio n a l c h a ra c te r is t ic s .  As we have seen, th ere  are s trong  p ressures

67
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on COGs which push them in  c o n flic tin g  d ire c tio n s . They are  caught 

between the drive fo r  m etropolitan  coord ination , from one s id e , and the 

p e r s is te n t  desire  fo r  lo c a l  autonomy from another. In  many cases coun

c i l s  were created under conditions which f a i le d  to  leg itim a te  them as a 

u n it  of th e  m etropolitan p o l i t i c a l  system. Their continued ex istence is  

troubled  by lack of success in  gaining popular acquaintance, l e t  alone 

pub lic  backing. Most observers conclude COGs have not s ig n if ic a n tly  

achieved the goals s e t  fo r  them; n e ith e r  have they  proven e f fe c tiv e  in  

b ring ing  about a sense of urban community.

The ty p ica l council of governments i s  thus an o rgan ization  

which i s  placed in  an environment of unusual turbulence and s t r e s s .  I t  

might w ell be suggested th a t  an organ ization  which i s  ca lled  upon to  

perform e s s e n tia l ly  nonconqiatible fu n c tio n s , and to  e x is t  w ith in  a con

te x t  of continuing—sometimes extreme—controversy, i s  being asked to  do 

more than can be reasonably expected. Can and w ill  i t  succeed? In  the 

pages above we have reviewed the p ra c t ic a l  experience. In  the next 

chapter we tu rn  to  a th e o re tic a l  explanation of how the o rgan ization  

w il l  behave under s t r e s s ,  and what we may expect i t  to become.
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CHAPTER n

PARSONIAN THEORY AND COUNCILS OP GOVERNMENTS

In  the f i r s t  chapter i t  was shown th a t ,  in  general, councils 

of governments have no t home out the expectations o r ig in a lly  held fo r  

them. As reg io n al planning in s t i tu t io n s ,  COGs have been undistinguished 

w ith resp ec t to  both q u a lity  and Implementation of p lan s. As p a r tic ip a n ts  

in  th e  A-95  review and ccmment p rocess, they  have ra re ly  provided a r e a l  

check on reg ional development. The councils ' in te rn a l  operations have 

been plagued by d issension  over ends as w ell as means. Only when near 

or f u l l  unanim ity i s  assured have COGs been ab le  to  e s ta b lis h  reg io n al 

p o licy ; thus agreement i s  reached only on issu e s  on which council d ire c 

t io n  seems superfluous. In th e i r  ex te rn a l r e la tio n s , COGs have met w ith 

apathy a t  b e s t and o u trig h t h o s t i l i t y  a t  w orst. Support from s ta te  agen

c ies  has been weak; from fe d e ra l agencies, ambivalent. Councils of

governments have not enjoyed a  recep tive  clim ate in  which to  take ro o t 
1

and th r iv e .

The problems discussed above can be seen and described , however, 

in  a  more general way th a t  i s  based upon COGs' s ta tu s  as pub lic  bodies 

which are  attem pting  to  m aintain some s o r t  o f s tab le  and p ro f ita b le  e x is 

ten ce . In  reviewing the  s itu a t io n  of reg io n a l councils of governments, 

one i s  impressed by the revealed in te rn a l  tensions as these o rgan izations 

work to  achieve a  s ta te  of v ia b i l i ty  and s tru g g le  to  define th e i r  ro le s .

25
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COGs are  o rgan izations composed of in te rre la te d  and interdependent but 

not n e c e ssa r ily  like-m inded persons and groups. The d i f f ic u l t ie s  of 

harmonious c o lle c tiv e  a c tio n  are  made p la in , as a re  the problems of ro le  

d e f in itio n  fo r  members of such bodies. One i s  a lso  inçressed  by the 

e x te rn a l o b jec ts  and phenomena which COGs must recognize, d ea l with and 

a t te n ç t  to  m aster. As d istingu ished  from the  persons and bodies which 

make the COG, we perceive an environment fro n  which come c e rta in  

s tim u li. These s tim u li—various issu es  or problems—c a l l  fo r  some s o r t  

of m ediation by the o rgan ization  and appropriate responses based upon 

some kind of behavioral code. I f  the response serves the in te re s ts  of 

and tends to  a l le v ia te  the problem, the o rgan ization , having passed th is  

t e s t  of i t s  c a p ac itie s  fo r c o lle c tiv e  ac tio n , can tu rn  to  the  next one.

What has ju s t  been described i s ,  of course, a  systemic re la t io n 

ship—the fa m ilia r  concept so o ften  borrowed from the  l i f e  sciences to  

guide our th ink ing  in  the s o c ia l sciences. Here the council i s  seen as 

an "organism," con^osed of in terdependent and in te r r e la te d  u n its  which 

are d is tin g u ish ab le  from o b jec ts  outside the o rg an iza tio n 's  boundaries.

The s o c ia l organism, l ik e  b io lo g ic a l ones, behaves in  c e r ta in  regularized  

ways so th a t  i t  may near a  s ta te  of homeostasis and continue i t s  ex istence.

We choose to  th ink  in  such terms because i f  we a re  to  organize 

our examination of data  i t  i s  no t s u f f ic ie n t  to  merely note th a t  COGs 

have experienced various d i f f i c u l t i e s .  In stead , we want to  order our 

f in d in g s ; to  pu t some kind of d isc ip lin e  upon fa c ts  and ideas so a mean

in g fu l c o d if ic a tio n  may emerge. In  o ther words, we p re fe r  to  use a con

cep tual framework—such as the systems approach—w ith in  which data and 

p ro p o sitio n s can be sorted  out and arranged fo r more rigorous examination 

and te s t in g .
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The most e lab o ra te  of th e  various system approaches to  d escrib 

ing p o l i t i c a l  in s t i tu t io n s ,  and th e  one used to  guide th is  d is s e r ta tio n , 

i s  the body of th e017 id e n tif ie d  with the American so c io lo g is t, T a lco tt 

Parsons. This theory i s  "s tru c tu ra l-fu n c tio n a lism " (or ra th e r  h is  par* 

t ic u la r  v ersio n  of s tru c tu ra l-fu n c tio n a lism ). Parsonian theory, as i t  

i s  commonly re fe rred  to  here as w ell as elsew here, i s  e s se n tia lly  con

cerned w ith a so c ia l system 's p a tte rn s  of behavior and the  ro le s  which 

r e f le c t  such behavior ( i . e . ,  s tru c tu re s ) ,  th e  needs fo r  maintenance of 

the system as a  v iab le  and d is t in c t  e n t i ty ,  and th e  processes ( i . e . ,  

functions) by which the systems meet such needs. I f  the needs or req u i

s i te s  are  s a t is f ie d  th en  the system 's s tru c tu re  should survive over time 

without b as ic  change. One can conclude from the f a c t  of su rv iv a l th a t  

the  system 's s tru c tu re s  were, indeed, fu n c tio n a l. On the o ther hand, 

s tru c tu ra l  change i s  prima fa c ie  evidence the "func tional im peratives" 

were not s a t i s f ie d .  Complete e x tin c tio n  o f th e  system as a boundary- 

m aintaining e n t i ty  i s ,  of course, conclusive proof th a t  some e s s e n tia l  

asp ec ts—fu n c tio n a l performances—were in s u f f ic ie n t ly  rendered.

The reader should be warned th e  preceding paragraph i s  bu t the 

sp a rsest of d e sc rip tio n s  of Parsonian theory . Only the b a re s t essen

t i a l s  of s tru c tu ra l-fu n c tio n a lism  were given and much of i t s  richness of 

thought i s  thereby  om itted. 7 e t i t  i s  no easy ta sk  to  sum up the Wiole

o f h is  "theory  o f ac tio n "  in  so few words. Parsons' th ink ing , developed
2

over more than  fo u r decades, i s  la id  out in  scores of p u b lica tio n s .

To i t s  au th o r, a t  l e a s t ,  i t  i s  a l l  t ie d  to g e th e r , a coherent body of 

theory. In  a c tu a l i ty  th is  p r o l i f i c  o u tb u rs t of th e o re t ic a l  c r e a t iv i ty  

has been s u b s ta n tia l ly  refined  and rev ised  over the y e a rs , e sp e c ia lly
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3
as fersons has been influenced by h is  colleagues and co llab o ra to rs .

Thus, Parsonian s tru c tu ra l-fu n c tio n a lism  i s  no simple s e t  of theo ries  

e a s ily  reduced to  b r ie f  summation. Compounding the d i f f i c u l t i e s  of con

densing h is  thought i s  the n a tu re  of Barsonian ex p lica tio n . As almost 

any reader w il l  a t t e s t ,  the "incurable th e o r is t"  has an apparently  incur

ab le  h ab it o f expounding h is  th eo rie s  in  remarkably obfuscatory language* 

Nor i s  he generous in  providing concrete examples or i l lu s t r a t io n s  which 

might c la r i f y  the rigorous a b s tra c tio n s  which mark h is  w ritin g . Even 

able s tuden ts may w ell jo in  w ith one eminent scho lar to  wonder i f  Par

sonian theory  i s  worth the e f fo r t  required to  p en e tra te  i t .  A guidebook 

or in te rp re te r  to  Parsons thought, i f  no t a c tu a lly  indispensable to  the  

s tu d e n t's  needs, i s  c e r ta in ly  u se fu l fo r  the beginner*^

Although one has to  w restle  w ith these d e fic ien c ie s  in  Parsons' 

woik one may w ell fo rg ive  him in  view of th e  immense ta sk  he has s e t  out 

fo r  h im self. For Parsonian functionalism  purports to  be a tru e  general 

theory of a c tio n . I t  attem pts to  encompass the e n t i re ty  of human behav*- 

io r—from an in f a n t 's  lea rn in g  processes to  the economics of whole n a tions. 

The behavior of p o l i t i c a l  in s t i tu t io n s  or agencies thus represent only 

subdivisions of h is  general scheme fo r  analyzing human a c tio n , and a 

research  p ro je c t which a tten d s  to  such p a r t ic u la r  ^enomena may draw 

upon only  p a r t  of h is  th e o re tic a l  e d if ic e .

One may even argue th a t  Ihrsons has attempted to  be too in c lu 

sive w ith h is  theo ry . The n ec e ss ity  in  a general theory  to  use a n a ly ti

ca l terms and co n stru c ts  of s u f f ic ie n t  f le x ib i l i ty  to  subsume a l l  em piri

ca l phenomena in e v ita b ly  r e s u l ts  in  some s a c r if ic e  of p rec isio n  fo r  

b readth . This fa c to r  su re ly  con tribu tes  to  much of th e  lack  of c la r i ty
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th a t  marks h is  papers. In a d d itio n , i t  seems evident th a t  the need in  a 

tru e  general theory  o f ac tio n  to  account fo r  such a tremendous range of 

m a te ria l helps exp la in  the  tendency in  h is  w riting  of th is  theory to  be 

t i r in g ly  expansive. % e reader i s  led  ever fu rth e r  on and on, assured 

by the author th a t  a l l  f i t s  toge ther l ik e  a seamless garment, as Parsons 

t r i e s  to  re la te  everything to  everything e ls e . In p ra c tic e , however, 

one must be somewhat s e le c tiv e  in  adopting th e  theory i f  only fo r  the 

sake of economy of time and e f f o r t .  I t  i s  s inp ly  too v as t to  be applied  

in  i t s  e n tire ty .

Barsonian theory  can a lso  be c r i t ic iz e d  on a more fundamental 

b a s is . I t  does n o t a c tu a lly  f u l f i l l  the re q u is ite s  of a  tru e  theory; 

th a t  i s ,  i t  i s  lack ing  in  p re d ic tiv e  capacity . A fu tu re  event cannot be 

fo re to ld  on the  b a s is  of observation  of p as t or p resen t events, ü i  th is  

sense, then, some may argue th e  work i s  not so much a theory  as i t  i s  a 

mere h e u r is tic  or mnemonic dev ice .^  Henry Landsberger, who has c r i t ic iz e d  

Parsons fo r  the am biguity of h is  concepts and em pirical re fe re n ts ,  a lso  

scores h is  f a i lu re  to  develop p re d ic tiv e  hypotheses.^ The same argument 

i s  made in  a wide-ranging a tta c k  on Parsonian theory by % lliam  Foote 

Whyte.^

C learly  th e re  i s  no u n iv e rsa l s a tis fa c tio n  w ith  Parsons' work.

But im perfections in  th is  g re a t body of thought are not n ecessa rily  

f a t a l  flaw s. William M itchell argues in  defense and explanation of 

Parsons th a t

although the search fo r lo g ic a l  re la tio n sh ip s  i s  prominent in  the 
work, the  in q u iry  i s  not ap t to  end in  a mathematical statem ent; 
ra th e r  a  c e r ta in  richness of im agination i s  encouraged . . . P a r t 
of th e  reason . . .  i s  the sheer in t r a c ta b i l i ty  o f the m ateria ls  
he wishes to  consider. His scheme includes the e n t ire  so c ia l
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system . . .  In  ad d itio n , th e  v ariab les  included a re  o ften  non
l in e a r  and discontinuous and do n o t lend themselves to  simple 
re la tio n sh ip s  and mathem atical statem ents such a s  a re  found in  
laws of supply and demand.°

I t  should a lso  be noted th a t  Parsons him self does not claim  h is  

theory i s  a t  the  same le v e l as those  found in  the n a tu ra l sc iences. The 

s ta te  of the  a r t  i n  the  s o c ia l sciences s in g ly  i s  not y e t th a t  f a r  ad

vanced, although Parsons hopes to  help move i t  toward th is  goal. He 

a lso  agrees w ith h is  c r i t i c s  th a t  eitq)irical te s t in g  i s  th e  r e a l  c r i te r io n  

of h is  or any o th er th e o re t ic a l  scheme*^ S t i l l ,  i f  Parsonian theory  can 

be c r i t ic iz e d  fo r  lack ing  p re d ic tiv e  a b i l i t i e s ,  much th e  same i s  tru e  of 

v ir tu a l ly  a l l  theo ry  in  the s o c ia l  sciences.

But d esp ite  whatever v a l id i ty  i s  contained in  th ese  c r itic is m s , 

i t  i s  s t i l l  c le a r  th a t  Barsonian theory  can be u se fu l to  u s . I t  i s  not 

e s s e n tia l ,  p a r t ic u la r ly  in  view of the s ta te  of development of the  study 

of so c ie ty  and p o l i t i c s ,  th a t  our th eo rie s  stand or f a l l  on the b a s is  of 

id e n t i ty  w ith th e o r ie s  of p h y s ica l science. Social theory  may be u t i l iz e d  

in  o ther ways besides em pirica l p red ic tio n . As we observed e a r l i e r ,  fo r  

purposes o f much s o c ia l  research  th eo rie s  l ik e  Parsons' are  most u se fu l 

as "windows" by which we view human so c ia l behavior. They perm it us to  

organize, d is c ip l in e ,  and en lig h ten  our data-ga thering  and observation  

a c t iv i t i e s .  In  th i s  sense, th eo ry  i s  no t so much an explanatory  formula

tio n  as i t  i s  a  kind of ccnceptual framework to  understand organ izations 

such as councils o f  governments. %  may s e t  aside  fo r  the fu tu re  stages 

of th e o re tic a l  development th e  ta sk  of proposing " i f  . . . then" s ta te 

ments. ühe immediate ta sk  i s  th a t  of understanding what we have happening 

before u s .
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I t  i s  i n  th is  l a t t e r  fash ion  th a t  Parsons' work has u su a lly  been 

used; ra th e r  th an  as a u n iv e rsa l equation to  explain  the mechanics of 

so c ia l behavior. îfany tim es h is  s tru c tu ra l-fu n c tio n a lism  has proven to  

be an aid  to  our im agination, a  r ic h  source of conceptual a ss is tan ce  in  

framing our images of th e  p o l i t i c a l  world. The well-known work of 

G abriel Almond and James Coleman, fo r example, takes the  id ea  of func

t io n a l  im peratives o f s o c ia l  systems and tra n s la te s  them in to  te rn s  now 

fam ilia r to  p o l i t i c a l  s c ie n t i s t s :  p o l i t i c a l  s o c ia liz a tio n , in te re s t  

aggregation, and so f o r t h . R e c e n t l y  another im aginative use of Parsons'

concepts appeared in  a study of the functions American mayors serve fo r
11th e i r  urban p o l i t i c a l  systems. In  some manner. Parsons' work has 

found ap p lic a tio n  in  numerous o ther a r t ic le s  and books on aspects of 

p o l i t i c a l  behavior and in s t i tu t io n s .^ ^  This i s  no t to  say, however, the  

whole of the theory  has been put to  work in  any of th ese  sp p lic a tio n s . 

Perhaps i t  never can be comprehensively adopted. S t i l l ,  many scholars 

of d iverse sp e c if ic  in te r e s t s  have found something of value in  Parsons' 

ideas and have been ab le  to  s e le c tiv e ly  adopt and adapt i t  to  th e ir  

purposes.

This study  w i l l  a lso  be ra th e r  s e le c tiv e  in  i t s  approach to  

Parsonian theo ry . For exanç>le, a t  the g re a te s t  le v e l  of g e n e ra lity , one 

could simply conceive of councils of governments as s o c ia l  systems. But 

inasmuch as the  term so c ia l system fo r Parsons comprehends th e  range of 

human in te ra c tio n  from ego and a l t e r ,  a l l  th e  way to  th e  P eop le 's  Repub

l i c  o f China, t h i s  conception brings in to  p lay  the e n t ire  p o te n tia l  scope 

of functionalism . In  order to  somewhat narrow the  frame of reference, 

COGs could be considered simply as p o l i t i c a l  systems. But p o l i t i c a l
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systems include much more than  COGs—they encompass m etropolitan  areas 

and whole nation  s ta te s .  Although councils are  linked  in  many ways to  

the p o l i t i c a l  systems o f m etropolitan  reg ions, they  are n e ith e r  id e n t i 

c a l nor n ecessa rily  rep resen ta tiv e  of them. There i s  a major d iffe ren ce  

between stpdying a p a r t ic u la r  council of governments and studying a 

m etropolitan  p o l i t i c a l  system.

Accordingly, fo r  purposes of th is  study COGs w ill  be conceived 

as more p a r tic u la r  forms o f so c ia l systems. COGs a r e ,  f i r s t ,  c o l le c t i 

v i t i e s —so c ia l systems "having the th ree  p ro p e rtie s  of c o lle c tiv e  goals,

shared goals, and of being a s in g le  system of in te ra c tio n  w ith  boundaries
13defined by incumbency in  the ro le s  co n s titu tin g  the  system. . . ."  

Secondly and more p re c ise ly , they  are fcxrms of c o l le c t iv i t ie s  ca lled  

o rgan iza tio n s . To Parsons o rgan izations a re  those c o l le c t iv i t ie s  which 

have a  purpose beyond th a t  in h e ren t in  the in te ra c tio n  of members. A 

group of people who gather to g eth er so le ly  fo r p a r t ic ip a tio n  in  and en

joyment of fo lk  dancing comprise a c o l le c t iv i ty .  The group 's goal i s  

achieved in  th e  mere in te ra c t io n  of members as  they  dance. But i f  th e i r  

goal becomes th a t  of winning a p riz e  awarded to  the b e s t fo lk  dancing 

group, they a re  l ik e ly  to  become what we would recognize as  an  organiza

t io n .  Winning th é  p riz e  req u ire s  formal p rac tice  sess io n s , procedures 

fo r choosing p a r t ic u la r  dances and dancers, and so fo r th . Or as Parsons 

puts i t ,  the new o rgan ization  i s  d istingu ished  now by "primacy of 

o r ie n ta tio n  to  th e  atta inm ent of a  sp e c ific  goal" which "gives p r io r i ty  

to  those processes most d i r e c t ly  involved w ith the success o r f a i lu r e  of 

goal-orien ted  endeavors. ^
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Admittedly COGs do not p e r fe c tly  f i t  Parsons' d e f in itio n  of 

o rgan iza tions. Councils commonly experience g rea t d i f f ic u l ty  in  giving 

"primacy of o r ie n ta tio n  to  a sp e c if ic  goal."  Some p re fe r  th a t  mere 

in te ra c tio n  of members c o n s titu te  th e  goal. For these people COGs a re  

and /o r should be mere forums fo r d iscussion  of reg io n a l m atte rs , the 

governmental equ ivalen t of a  casual folk-dance. But i t  i s  a lso  c lea r  

th a t  COGs were intended to  be much more than forums and th a t  many people 

s t i l l  see a la rg e r  dimension to  th e i r  ex istence. The im p lic it or e x p l ic i t  

acceptance by many people of ju s t  such a purposive and ac tiv e  ro le  fo r 

reg io n a l councils of governments, and movement toward i t ,  i s  made ev i

dent by th e  very f a c t  th a t  opposition to  i t  has been aroused. Therefore 

COGs w il l  p rim arily  be considered here as a  p a r t ic u la r  kind of so c ia l 

system, p o l i t i c a l  o rgan izations. Those aspects of Parsonian theory 

which bear d ir e c t ly  on th is  in s t i tu t io n  w ill  be emphasized. Less r e le 

vant p a r ts  can be sa fe ly  put aside from immediate consideration . Ch 

the other hand, because Parsonian s tru c tu ra l-fu n c tio n a lism  i s  a general 

theory , concepts th a t  a re  not s p e c if ic a lly  concerned w ith o rgan iza tional 

or p o l i t i c a l  behavior can be f re e ly  used whenever appropria te .

Some Aspects of Parsonian Theory 

I t  seems u se fu l a t  th is  p o in t to  in s e r t  a  b r ie f  explanation of 

Parsonian theory  before going on to  p resen t councils of governments in  

s tru c tu ra l- fu n c tio n a l term s. At a basic  le v e l  one may say th a t Parsons | 

search  fo r  the u n iv e rs a l i t ie s  o f so c ia l ac tio n  has re su lted  in  two re la te d  

s e ts  of id eas . The f i r s t  s e t  has to  do with f iv e  p a irs  of a l te rn a tiv e  

o rie n ta tio n s  o r  ca teg o riza tio n s  which the ac to r may adopt to  make sense 

of o b jec ts  in  the environment. These are  ca lled  the joa tten i v a r ia b le s .
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The second s e t  of id eas  has come to  occupy Parsons* a tte n tio n  in  h is  

more recen t work. This involves four unavoidable ta sk s , or "functional 

in ç e ra tiv e s ,"  which any so c ia l system must perform i f  i t  i s  to  p e r s is t  

over tim e. The idea  of the p a tte rn  v ariab les  has been in teg ra ted  w ith 

the idea of th e  problems systems face in  sa tis fy in g  th e  fou r functiona l 

linpenatives: according to  Parsons, the so lu tio n  of each im perative c a l ls  

fo r  a c e r ta in  ap p ro p ria te  combination of p a tte rn s  of behavior. F urther

more, an a c to r  has no choices o ther than those id e n tif ie d  by the p a tte rn  

v a riab le s . Thus the p a tte rn  v ariab les  and th e  system task s  represen t a 

complete d e sc rip tio n  of the various p o s s ib i l i t ie s  fo r  so c ia l a c tio n .

The P a tte rn  V ariables

Of the f iv e  p a tte rn  v a riab le s , th ree  have to  do w ith a lte rn a tiv e  

o rie n ta tio n s  the  a c to r  may b ring  to  the  o b je c t- s i tu a tio n ; th a t  i s ,  how 

he may r e la te  to  o ther o b jec ts , in d iv id u a ls , or system s. The remaining 

two describe the  d if f e re n t  ways in  which an ac to r  may categorize ob jects 

in  the s i tu â t  ion—how s ig n if ic a n t c h a ra c te r is tic s  ("m odalities") of 

ob jects  may be charac terized  in  accordance w ith c e r ta in  standards fo r  

eva luation . The follow ing paragraphs b r ie f ly  exp lain  the p a tte rn  v a r i

a b le s . Throughout th i s  sec tio n  on th e  p a tte rn  v a riab les  the quoted 

m ate ria l i s  tak en  from Parsons' account of the p a r t ic u la r  so c ia l system 

aspects  fo r each v a riab le .

A ffe c tiv ity  versus A ffective N e u tra lity , o r  "the dilemma of 

impulse versus d is c ip l in e ."  In  some re la tio n sh ip s , such as m arriage, 

the a c to r i s  expected to  e x h ib it a f f e c t iv i ty ,  the  "role-e^qjectation th a t  

th e  incumbent of the ro le  may f re e ly  express c e r ta in  a ffe c tiv e  reactions 

. . . and need n o t attem pt to  con tro l them in  th e  in te re s ts  o f d is c ip lin e . "
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In  o th er re la tio n sh ip s , such as  between teacher and s tu d en ts , the  appro»* 

p r ia te  s ta tu s  i s  th a t of n e u tr a l i ty ,  where one "should r e s tr a in  any 

in d u ises  to  c e rta in  a f fe c tiv e  expressions and subordinate them to  consid

e ra tio n s  of d is c ip lin e ,"  Parsons r e a l iz e s ,  however, th a t  in  r e a l i ty  i t  

i s  th e  p a r tic u la r  s e ttin g  o f the re la tio n sh ip  th a t  tenqw rarily  governs 

se le c tio n  of the ap p ro p ria te  p a tte rn . In  m arriage, fo r  example, the 

wedding ceremony and th e  wedding n ig h t obviously c a l l  fo r  varying degrees 

of r e s t r a in t  of impulse. S im ila rly , in  th e  o rgan iza tional s e tt in g  o f ,  

say, the  business firm  th e re  a re  tim es when a f fe c t iv i ty  i s  somewhat more 

ap p rop ria te  ( e .g . ,  the o f f ic e  Christmas party ) than a t  o ther times (the 

d a ily  schedule of commercial ro u tin e .)  I t  i s  oLear th a t i f  the business 

f irm 's  goals a re  to  be met th e re  must be a predominance of " d isc ip lin e  

o f im pulse." Yet one can a lso  see th a t absence of a ffe c tiv e  e g re s s io n  

from a l l  business s itu a tio n s  would be dysfunctional.

S e lf-o r ie n ta tio n  versus C o lle c tiv itv -o r ie n ta tio n . o r  "the dilemma 

of p r iv a te  versus c o lle c tiv e  in te r e s t s ."  C o lie c tiv ity -o r ie n ta tio n , as 

Parsons uses the term in  th i s  sense, i s  not r e s t r ic te d  to  re la tio n sh ip s  

w ith in  what we o rd in a rily  th ink  of as c o l le c t iv i t ie s .  In s tead , i t  de

sc rib es  fo r any so c ia l s itu a t io n  ( e .g . ,  the  d o c to r-p a tie n t re la tio n sh ip ) 

the degree of s e lf - in te re s te d n e ss  ap p rop ria te  on the p a r t  o f the su b je c t. 

In  s e tt in g s  allowing s e lf -o r ie n ta t io n ,  th ere  i s

• . . the ro le -e ap ec ta tio n  ty  the re lev an t ac to rs  th a t  i t  i s  
perm issib le fo r  the incumbent of th e  ro le  in  question to  give 
p r io r i ty  in  th e  given s i tu a t io n  to  h is  own p riv a te  in te r e s ts ,  
whatever th e i r  m o tivational content o r q u a lity , independently 
of th e i r  bearing on the in te re s ts  or values of a  given c o l le c t i 
v i ty  of which he i s  a member, or th e  in te re s ts  of other a c to rs .

On the o ther hand, in  some so c ia l s itu a tio n s  the ac to r  i s  ex

pected to  demonstrate an o r ie n ta tio n  in  favor o f the c o l le c t iv i ty  ( i . e . .
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in d iv id u a ls  or groups w ith which he i s  in te ra c tin g )  and thus " is  obliged 

. . .  to  take d i r e c t ly  in to  account the values and in te re s ts  of the  

c o l le c t iv i ty  of which, in  t h i s  ro le ,  he i s  a member." In  th is  l a t t e r  

case, th en , the  a c to r  must sublim ate h is  personal in te r e s ts  in  favor of 

the so c ia l system o f which he i s  a p a r t ,  ju s t  as  the  w all-d isc ip lin ed  

s o ld ie r  must d isregard  personal s a fe ty  to  carry  out a dangerous m ission 

on behalf of h is  " o u t f i t ."

In more o rd inary  o rg an iza tio n a l s e tt in g s  the ex ten t of demon

s tra te d  c o l le c t iv i ty -o r ie n ta t io n  i s  o ften  v i t a l  to  the  c o l le c t iv i ty 's  

success in  meeting i t s  goals—producing a p r o f i t ,  surpassing a quota, 

i n s t i l l i n g  in  members a  sense of accomplishment and reward. C o lle c tiv ity -  

o r ie n ta tio n  i s  a  way of saying th e  o rgan ization  has a  "team s p i r i t , "

But we can a lso  see th a t  adherence to  th is  p a tte rn  has th e  p o te n tia l fo r  

dysfunctional consequences. In  con^lex o rgan iza tions, o r ie n ta tio n  to  

the  immediate system ( e .g . ,  sa le s  department; Department of A gricu lture) 

can hinder th e  progress o f the  la rg e r  system toward achievement of i t s  

h igher-o rder g o a ls .

U niversalism  versus P articu la rism , or "the dilemma of tra n s 

cendence versus immanence." This p a tte rn  v a riab le  describes the a c to r 's  

choice of the manner in  which ob jec ts  may be categorized . Miere bu

re a u c ra tic  o rg an iza tio n  follow s Weberian p r in c ip le s  i t  i s  based on 

un iversalism ,

. . . the  ro le -ex p ec ta tio n  th a t ,  in  q u a lif ic a tio n s  fo r  
memberships and decisions fo r  d i f f e r e n t ia l  trea tm en t, p r io r i ty  
w in  be given to  standards defined in  com pletely generalized 
term s, independent of the  p a r t ic u la r  re la tio n sh ip  of the a c to r 's  
own s ta tu se s  (q u a l i t ie s  o r performances, c la s s if ic a to ry  or 
r e la t io n a l)  to  those of th e  o b jec t.
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Thus, where u n iv e rs a l is t ic  c r i te r i a  are  iinportant we concern ourselves 

with such considerations as  tra in in g , conqpetence, in te ll ig e n c e  and the 

l ik e .

In some so c ia l s itu a t io n s ,  however, p a r t ic u la r i s t i c  c r i te r ia  are 

more ap p ropria te . In  these s e tt in g s  we give p r io r i ty  to  "values attached 

to  o b jec ts  hy th e i r  p a r t ic u la r  re la tio n s  to  th e  a c to r 's  p ro p e rtie s  . . . 

as over against th e i r  general u n iv e rsa lly  app licab le  c la s s  p ro p e rtie s ."

I t  i s  th e  case o f who one knows ra th e r  than what one knows. The- dysfunc- 

t io n a l i ty  of p a rticu la rism  fo r  'Ifeberian bureaucracy i s  revealed by the 

in e ff ic ie n c ie s  plaguing government agencies in  lands where nepotism i s  

an in s ti tu t io n a liz e d  value. This i s  not to  say, of course, th a t  p a r tic u 

larism  i s  unknown in  our pub lic  or p r iv a te  o rg an iza tio n s. I t  i s  not very 

unusual fo r us to  be dismayed—i f  n o t very su rp rised —to  le a rn  of some 

so r t  of fav o ritism  shown an o f f i c i a l 's  cousin, school chum or f^ lo w  

Democrat. The p o in t, however, i s  th a t we are  dismayed. P articu la rism  

u su a lly  runs ag a in s t the  g ra in  of our ro le -e x p e c ta tio n s .

Q uality  versus Achievement* or "the dilemma o f ob jec t m o d a litie s ."  

This choice involves categorizing  ob jects  e i th e r  ty  th e i r  a t t r ib u te s  or 

c h a ra c te r is t ic s ,  on th e  one hand, or in  accordance w ith  th e i r  cap ac itie s  

fo r  performance, on the other hand. In  th e  example given e a r l ie r  of the 

folk-dancing group, a sc r ip tiv e  m odalities ( i . e . ,  the  q u a li ty  of being a 

dancer) were in p o rtan t as  long as dancing in  i t s e l f  was the  goal of in te r 

a c tio n . In  th is  s e tt in g  a member of the  group was expected in  evaluating  

fellow  dancers to  "accord p r io r i ty  to  the o b je c t 's  given a t tr ib u te s  

(whether u n iv e r s a l is t ic a l ly  or p a r t ic u la r i s t i c a l ly  defined) over th e i r

-M-Parsons a lso  use's the terms A scrip tion  and Performance, re sp ec tiv e ly , 
to  describe th is  p a tte rn  v a ria b le .
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a c tu a l o r p o te n tia l  perform ance." But irtien the group organized to  com

pete  fo r  a p r iz e , the  question  of how w ell a  person danced ( i . e . ,  h is  

p o te n tia l  fo r  su p e rio r ity  in  conçetition) became qu ite  important and 

achievement c r i te r i a  had to  be used.

As w ith p a rtic u la rism , bureaucra tic  organizations u su a lly  w ill  

find  a s c r ip tiv e  c r i te r i a  dysfunctional. Personnel managers do no t—a t  

le a s t  should not—take a job a p p lic a n t 's  f in a n c ia l need or physica l hand

someness in to  considera tion  in  deciding whether to  o f fe r  a p o s itio n . At 

the  same tim e, we must remember th a t achievement i s  not always the most 

re le v a n t c r i t e r i a .  E sse n tia lly  honorific  p o s ts  are  o ften  awarded on the 

b a s is  of personal q u a l i t ie s  ra th e r  than personal performances.

D iffuseness versus S p e c if ic ity , o r "the dilemma of the scope of

s ig n ifican ce  of the o b je c t,"  concerns the b readth  of aspects of ob jects

w ith  which the ac to r  i s  concerned. In  a d iffu se  re la tio n sh ip . Parsons

e x p la in s , th ere  i s

. . . th e  ro le -ex p ec ta tio n  th a t  the role-incum bent ( e .g . ,  husband)

. . . w i l l  accept any p o te n tia l  s ig n ifican ce  of a so c ia l o b jec t 
( e .g . ,  w ife ), includ ing  ob liga tions to  i t ,  which i s  compatible 
w ith h is  o ther in te r e s ts  and o b lig a tio n s , and th a t  he w il l  give 
p r io r i ty  to  th is  expectation  over any d isp o s itio n  to  confine the 
ro le -o r ie n ta tio n  to a  sp e c ific  range of s ig n ifican ce  of th e  ob jec t.

In c o n tra s t, where s p e c if ic i ty  of o rie n ta tio n  i s  appropriate , the  ro le -

incumbent

w il l  be o rien ted  to a  so c ia l ob ject only w ith in  a sp ec ific  range 
of i t s  relevance as a c a th e tic  ob ject or as an instrum ental means 
or condition and th a t  he w i l l  give p r io r i ty  to  th is  expectation  
over any d isp o s itio n  to  include p o te n tia l aspects  of sign ificance  
of the o b jec t not s p e c if ic a l ly  defined in  the expectation p a tte rn .

Thus, id e a l ly  a t  l e a s t ,  w ithin a bu reaucra tic  o rganization  one 

o rd in a rily  should be concerned only w ith those aspects  th a t bear d ire c t ly  

on th e  form al o rg an iza tio n a l re la tio n sh ip  w ith another person and not
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w ith h is  personal problems, reading h a b its ,  or n igh t l i f e .  This i s  what 

we o ften  mean by being "p ro fessio n a l"  o r "b u sin esslik e ."  To a c t  o ther

wise would, l ik e  excessive gossip , be dysfunctional to  e f f ic ie n t  perfo r

mance of o rgan iza tional ta sk s .

Tet i t  i s  a lso  easy to  th in k  of exarqiles which co n trad ic t the 

general r u le .  Business firms w il l  occasionally  take pains to  help  a 

financially-em barassed employee. H isto ry  suggests th e  FBI w il l  discharge 

a f in g e rp r in t c le rk  whose rep u ta tio n  has been ta rn ished  by s to r ie s  of a 

n ig h t spent w ith a g ir l f r ie n d .  One can only conclude th a t h e re , as w ith 

a l l  the  o ther p a tte rn  v a r ia b le s , no u n iv e rsa l standard fo r appropriate 

o rg an iza tio n a l conduct can be la id  down. A ll the p a r t ic u la rs  of the 

so c ia l s i tu a t io n  a t  hand must be taken in to  consideration . Only then 

can one determine which combination of v a riab les  must govern.

The foregoing d iscussion  of th e  p a tte rn  v ariab les  r e f le c ts  Par

sons’ long-standing  conception of them, as an exhaustive catalog  of choices 

open to  the  in d iv id u a l in  p lacing  him self w ith respect to  o ther in d iv id u als  

and so c ia l o b jec ts . But in  recen t y ea rs , e sp e c ia lly  as a r e s u l t  of Par

sons' co llab o ra tio n  w ith Robert F. B ales, the p a tte rn  v ariab les  have taken 

on a  g re a te r  dimension. The p a tte rn  v ariab les  a re  now a lso  seen as 

c h a ra c te r is t ic s  o f so c ia l system behavior. To be more exac t, they have 

been given p re sc r ip tiv e  s ta tu s ,  in  th a t  they  are  seen as descrip tions of 

how s o c ia l systems should a c t  i f  they  are to  m aintain th e i r  ex istance.

In th is  manner Parsons thereby b u ild s  a bridge between h is  e a r l ie r  theo

r iz in g  and in troduces us to  h is  new concerns fo r the  fu n c tio n a l re q u is ite s  

o f  so c ia l systems such as o rgan iza tions.

The Bystem Problems. Parsons’ system im peratives, l ik e  h is  p a tte rn  v a r i f  

a b le s , concem c e r ta in  choices or dilemmas common to  so c ia l in te ra c tio n .
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But u n lik e  the p a t te rn  v a r ia b le s , which r e la te  e s s e n t ia l ly  to  in d iv id u a l 

a c tio n , th e  system problems involve areas fo r choice in  group behavior 

in  c o lle c tiv e  s e tt in g s .  One such area of choice has to  do w ith  whether 

the system w il l  p rim arily —>not exclusive ly—emphasize harmony w ith in  the 

u n its  comprising th e  system, or choose to  s tr e s s  th e  system 's re la t io n  

to  o b jec ts  of the ex te rn a l environment. The other a rea  o f choice stems 

from the question  whether the  system s h a ll  p rim arily  seek immediate s a t i s 

fa c tio n  from p re sen t circum stances—enjoy th ings as they  a re ,  so to  speak— 

or s h a ll  tend to  defer g r a t if ic a t io n  in  th e  in te r e s ts  of securing  long

term s ta b i l i t y .  This l a t t e r  dilemma i s  ca lled  the "consummatory" versus 

"instrum ental" goals choice.

When th e  in te rn a l/e x te rn a l  and instrumental/consummatory dilemmas 

a re  c ro s s -c la s s if ie d  in  contingency ta b le  form, one derives the  four func

t io n a l  im pera tives, or system problems « These are  A daptation, Goal- 

A ttainm ent, In te g ra tio n , and Pattem -M aintenance o r Latency.* They are  

ca lled  im peratives because, according to  Parsons, a l l  s o c ia l  systems 

must to  some s u f f ic ie n t  degree perform each of the fou r ta sk s . They 

rep resen t problems in  th a t  the functions a re  not n e c e ssa r ily  compatible 

a t  any one p o in t i n  tim e, and emphasis on one fu n c tio n  tends to  erode 

the system 's p o s itio n  w ith  regard to  o ther functions. The problem, in  

o ther words, i s  s a tis fy in g  the im perative w ithout excessive n eg lec t to 

ward th e  o ther system ta s k s .  Figure 1 below, adapted from one in  R.
17Jean H il ls ' book on Parsonian theo ry , i l l u s t r a t e s  th e  re la tio n sh ip s .

*Latency, Parsons' o r ig in a l  name fo r  th is  function , was soon replaced 
by the more d e sc rip tiv e  term  of pattem -raaintenance. The e a r l i e r  la b e l 
p e r s is ts  c h ie f ly  as th e  l a s t  l e t t e r  in  the fa m ilia r  "AGIL" acronym.
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C ontinuity  and S ta b il i ty  Immediate G ra tif ic a tio n  
over time

INSTRUMENTAL CONSUMMATORY

R elation  to  
Environment 

EXTERNAL

Co-existence 
of Units 

INTERNAL

Adap-tation 
C ontinuity  and s ta b i l i ty  
over time in  r e la t io n  to  
en-vironment.

Goal-Attainment 
G ra tif ic a tio n  in  re la 
t io n  to  environment.

Pattem -M aintenance 
C ontinuity  and s ta b i l i ty  
over time in  re la tio n s  
among u n i ts .

In teg ra tio n  
G ra tif ic a tio n  in  r e la 
t io n s  among u n its .

F ig . 1 : Liç)erative Functions of Social Systems

A daptation concerns those  adjustm ents made by a system as i t  

pursues i t s  goals and m aintains i t s  ex istan ce . Successful adaptation 

requ ires  s u f f ic ie n t  production and m obilization  of "generalized f a c i l i t i e s , "  

i . e . ,  system resources o f a l l  k in d s, to meet these needs. The function  

thus has an e x te rn a l re fe re n t—securing resources from the environment— 

and an in te rn a l  re fe re n t—proper employment of these resources once ob

tained  .

Parsons l i s t s  four k inds of resources u t i l iz e d  ty  organ izations; 

" land ,"  la b o r , c a p i ta l ,  and " o r g a n iz a t io n .^  "Land" (by ■which he means 

resources c lo se ly  ccmmitted to  the o rgan ization  on a long-term  basis) in 

cludes not only r e a l  e s ta te  b u t such th in g s  as eus tom-designed machinery 

w ith  long ser-vice l iv e s ,  p a te n ts , and public  good w i l l .  A government 

agency which has le g is la t iv e  a u th o riz a tio n  to  ex erc ise  exclusive ju r i s 

d ic tio n  over c e r ta in  areas of r e sp o n s ib il i ty  may be sa id  to ha-ve a "land"- 

type resource. Labor i s  e a s i ly  recognized as  an o rg an iza tio n a l resource. 

C ap ita l i s ,  of course, e s s e n tia l  i n  a money economy. Each of these th ree
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common kinds of a s se ts  a lso  obviously requ ires  management on behalf of 

the system. "Land" must be cared fo r and used p roperly , ençloyees must 

be re c ru ite d , supervised and given incen tives to  remain productive mem

bers of th e  o rgan ization , and c a p ita l must be invested , p ro te c ted , and 

accounted fo r .  These a re  a l l  fa c e ts  of adap tation  p rocesses.

"O rganization," as used in  th is  con tex t, i s  somewhat d if fe re n t 

from the other resou rces. I t  re fe rs  to the arrangement of the other 

th re e  fa c to rs  of production . Organization i s  an in ta n g ib le  a s s e t ,  para

d o x ica lly  most recognized when i t  i s  absent. Students and p ra c titio n e rs  

o f th e  a r t s  of management fin d  i t  d i f f ic u l t  to  exp la in , i f  not understand. 

But we can a U  agree th a t proper organization i s  e s s e n tia l  to  the  adapta

t io n  fu nction . I t  i s  e sp e c ia lly  im portant a t  c e r ta in  c ru c ia l  tim es.

[Organization] i s  involved in  processes of s tr u c tu r a l  change 
in  the o rgan ization . . . .  I t  n ecessa rily  p lays a c e n tra l  p a r t  in  
the "founding" stages o f any organization* From time to  time i t  i s  
im portant in  th ese  l a t e r  s tag e s , since the kinds of adjustm ents to  
changing s itu a tio n s  lAiich are  p o ssib le  through the ro u tin e  mechanisms 
o f recru itm ent of lab o r se rv ic e s , and through th e  various devices 
fo r  securing adequate f in a n c ia l  resou rces, prove to  be inadequate; 
hence a more fundamental s tru c tu ra l  change in  th e  o rgan ization  be
comes necessary or d e s ira b le . °

We may in f e r ,  then , th a t  b asic  s tru c tu ra l  change in  the system i s  sympto

m atic  of serious d e f ic ie n c ie s  in  the performance o f a t  l e a s t  the adapta

t io n  fu n ctio n . I t  seems reasonable to assume th a t  such rem edial measures 

would not have been undertaken unless the p r io r  arrangements had proven 

to  be u n sa tis fa c to iy .

As has been noted above, ad ap ta tio n , l ik e  the o ther functions, 

c a l l s  fo r  c e r ta in  kinds of p a tte rn  v a riab le  responses i f  the system pro

blem i s  to  be most e f f ic ie n t ly  resolved. E ffec tiv e  "m astery of the ex te r

n a l  s itu a tio n "  thus req u ire s  th a t  u n iv e rsa lis t ic  o r ie n ta tio n s  toward
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o b jec ts  be adopted. P rofit-adnded tn s in e s s  firm s, fo r  example, should 

be in te re s te d  in  the s k i l l s  and p ro fessio n a l eoçerience of p o te n tia l  em

ployees. Furthermore, such e n te rp rise s  should look fo r  ençloyee a t t r i 

b u tes ; the value of s k i l l s  in  bookkeeping or blacksm ithing depends en

t i r e l y  upon the ch a rac te r o f the job assignment—keeping f in a n c ia l records 

o r shoeing horses. Thus, s p e c if ic i ty  of in te r e s t  i s  called  fo r ,  and the  

firm  is  p rim arily  in te re s te d  in  performance of the en^loyee-object. 

F in a lly , the re la tio n sh ip  i s —th a t  i s ,  should be—characterized  ty  a ffe c 

t iv e  n e u tr a l i ty . In  the business f irm  em otionality  i s  u sually  dysfunc

t io n a l  to  e ffic ien cy  and e ffec tiv en ess ; in  Parsonian terms th e re  should 

be postponement of g r a t if ic a t io n .  I t  i s  not th e  d a ily  commercial ro u tin e  

th a t  should y ie ld  the g re a te s t  g ra t if ic a t io n  (speaking from the stand

p o in t of th e  o rg an iza tio n 's  in te r e s t s ) ,  bu t the a u d ito r 's  rep o rt upon the  

o v e ra ll r e s u l ts  of th e  y e a r 's  e f fo r ts .  An e f fe c tiv e  public agency should 

show the same p a tte rn . In  the arrangement of i t s  resources, to o , the 

f in a l  r e s u l ts —forms processed, convicts re h a b il ita te d —should fu rn ish  

the tru e  t e s t  of ad ap ta tio n  p rocesses. In  o ther words, organ izations 

should not l e t  th e i r  means become ends to  be valued in  themselves.

G oal-attainm ent involves the adiievement by a  system of a  desired  

s ta te  of a f f a i r s ,  o r  g o a l- s ta te . This s ta t e  i s  by d e f in itio n  somehow 

d if f e re n t  frcm th a t p re sen tly  e x is tin g , and thus the  problem of goal- 

atta inm ent i s  th a t  of reaching the desired  s ta tu s .  Furthermore, s ince  

e x te rn a l conditions a re  always changing, and s ince  in te rn a l  conditions 

must always change in  response to  these e x te rn a l i t ie s ,  the problem i s  

never f in a l ly  reso lved . Goal-attainm ent i s  the p u rsu it of a  moving t a r 

g e t. I t  i s  t ra n s ito ry .
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t i v i t i e s  d istingu ished  hy primacy of o r ie n ta tio n  to  attainm ent of sp e c ific  

goals. A ll so c ia l system s, o f  course, must perform goal-atta inm ent func

tio n s . O rganizations are  s in g ly  those sp ec ia lized  systems which a re  most 

e f fe c tiv e  fo r  meeting the goals o f a so c ie ty . On th e  so c ie ta l le v e l ,  

such goals r e la te  to  s a tis fa c t io n  of the  fu n c tio n a l im peratives f o r  the 

so c ie ty . Parsons accordingly  d if fe re n tia te s  between kinds of o rgan izations 

in  terms of the in te r e s ts  p rim arily  served fo r  so c ie ty . Business f in n s , 

fo r  example, are placed in  the  adaptive subsystem of the society-system , 

because they  p rim arily  accomplish adaptive functions fo r  the  so c ie ty .

P o l i t i c a l  u n its  are  seen as p rim arily  involved in  so c ie ty 's  g o a l-a tta in -
20ment fu n c tio n .

This does not mean, however, th a t  councils of governments are 

n e c e ssa r ily  goal-atta inm ent devices fo r so c ie ty . Within any one se c to r, 

such as  the economy or th e  p o l i ty ,  some subsystems may emphasize one 

fu n c tio n , and o th er u n its  w i l l  emphasize o th er functions. I t  i s  thus no 

easy m atter to  ca tego rize  o rgan iza tions, pu b lic  or p r iv a te , in  terms of 

th e i r  fu n c tio n a l o r ie n ta tio n  f o r  the la rg e r  system. The ta sk  of defin ing  

th e  ihvels of subsystems i s  in  i t s e l f  complex and arduous. I s  th e  Tennessee 

V alley A uthority  w ith in  the economic or p o l i t i c a l  sec to r?  I f  w ith in  the 

p o l i ty ,  i s  i t  p rim arily  re la te d  to  the United S ta te s  p o l i t ic a l  subsystem, 

or th a t  of th e  Southern region? The p o in t, however, i s  not th a t  we have 

d i f f ic u l ty  in  categorizing  d isc re te  o rg an iza tio n a l u n its .  The p o in t i s  

th a t  Ihrsons ' conception of the goal-atta inm ent function  and o ther system 

im peratives has a  "wheels w ith in  wheels" aspect th a t  must be recognized.



What from th e  p o in t of view of the o rganization  in  question 
i s  i t s  spec ified  goal i s ,  from the p o in t of view of the la rg e r  
system of which i t  i s  a  d iffe re n tia te d  p a r t  o r subsystem, a spe
c ia liz e d  or d if fe re n tia te d  fu n c tio n . This re la tio n sh ip  i s  the 
prim ary l in k  between an o rgan ization  and the  la rg e r  system of 
which i t  is  a  p a r t ,  and provides a  b as is  fo r the c la s s i f ic a t io n  
of types of o rg an iza tio n s . 21

I f —as i s  o ften  th e  case w ith councils of governments—th e re  i s  

a problem of defin ing th e  la rg e r  system we can see th ere  w i l l  a lso  be 

d i f f i c u l t i e s  in  determ ining i t s  corresponding fu n c tio n a l claim s upon the 

agency. This i s  th e  problem of the ex te rn a l aspect of goal-a tta inm ent— 

defin ing  ju s t  what th o se  goals should be w ith reference to  th e  la rg e r  

system. Put another way, th e re  may a r is e  a "disposal" problem. The goal 

o f  manufacturing firm s i s  a tta in e d  by the d isp o sitio n —s a le —of goods 

they have produced. I f  th e  la rg e r  system (consuming u n its )  r e je c ts  one 

f irm 's  goods on some grounds, d isp o s itio n  i s  a t  le a s t  made more d i f f i c u l t  

fo r  the firm . The re la tio n s h ip  between th e  firm  and th e  la rg e r  system 

has been pu t under s t r e s s ,  and evidence—declin ing  s a le s—i s  re a d ily  

apparent fo r  the problem.

Public o rgan izations such as arm ies or schools likew ise  have 

"products" which must be exchanged fo r  resources from the la rg e r  system. 

But th e  absence of a m arketplace makes id e n tif ic a t io n  of d isp o sa l problems 

more d i f f i c u l t .  The product—n a tio n a l defense or ra c ia lly - in te g ra te d  

education—i s ,  a f t e r  a l l ,  s t i l l  consumed, and only p e r ip h e ra l signs of 

consumer d is s a t is fa c t io n —d ra f t  evasion o r white f l ig h t—a re  ev ident. 

Democratic theory  th e re fo re  p o s tu la te s  strong  and d ire c t  linkages between 

th e  system and i t s  o rg an iza tio n a l subsystem in  the case o f  p o l i t i c a l  

in s t i tu t io n s .  E lected  re p re se n ta tiv e s , from the p ersp ec tiv e  of the  l a r 

ger system, serve to  in su re  th a t  p ub lic  agencies ' products conform to
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citizen-consu iœ rs w ishes. In  o ther words, in te g ra tio n  of subsystem goal- 

a tta inm ent functions w ith system needs i s  performed by e lected  o f f ic ia l s .  

This i s  th e  same p r in c ip le  underlying the requirem ent th a t  the governing 

board of a council of governments be composed of e lected  lo c a l o f f ic ia l s :  

th e  product of the COG, e .g . ,  a reg ional p lan , should meet the needs and 

demands of the reg ion . Such o f f ic ia ls  make known s a tis fa c tio n  or d is s a t i s 

fa c tio n  w ith  the  reg io n a l co u n c ils ' "product." Whether expressions by 

lo c a l  o f f i c ia l s  rep resen t the same la rg e r  system as th a t  which o r ig in a lly  

pushed fo r  c rea tio n  of COGs i s ,  however, a  d if f e re n t  m atter.

G oal-attainm ent i s  c lo se ly  re la te d  to  the decision-making pro

cesses o f an o rg an iza tion . This i s  because only  i f  sound decision-making 

p rocesses a re  employed can th e  re su ltin g  m obiliza tion  of resources (adap

ta t io n )  y ie ld  the desired  g o a l- s ta te . Several kinds of decisions a re  in 

volved. High le v e l  p o licy  decisions are  c lo se ly  re la te d  to  primary func

tio n s .  They su b s ta n tia lly  commit the system in  fundamental ways. A llo

c a tiv e  d ec is io n s , which bear e sp e c ia lly  on the adaptive function , d i s t r i 

bute sp e c if ic  system resources and determine th e i r  employment. Coordina- 

t iv e  decisions,^ re la te d  to  the in te g ra tiv e  fu n c tio n , attem pt to  secure 

th e  m otivation  of members of the system. This l a s t  c la ss  of decisions 

invo lves such measures a s  coercion , inducement (rew ards), and "therapy" 

(more su b tle  processes fo r  securing enthusiasm and dedication  from members 

of the system ).

P a tte rn  v a riab le s  assoc ia ted  w ith the goal-attainm ent phase of 

system a c t iv i ty  a re  in  p a r t  the same as those  appropria te  to  the  adapta

t io n  problem. G oal-attainm ent s t i l l  req u ires  sp e c ific  in te r e s t  in  o b jec ts  

and o r ie n ta tio n  to  th e i r  performance c h a ra c te r is t ic s .  The re la tio n sh ip
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is  suggested by  th e  question , "How do these  objects r e la te  to  the desired 

g o a l- s ta te , and how may they  help  accomplish i t ? "  As we r e c a l l ,  the 

goal-atta inm ent fu n c tio n  i s  c lo se ly  re la ted  to  the adap tation  problem, 

and achievement i s  b a s ic a lly  the primary motive in  both .

But because goal-atta inm ent in v o lv es, by d e f in itio n , the con

summate ry  s ta te ,

th e  in h ib it io n  on g r a t if ic a t io n  i s  suspended and a f fe c t iv i ty  
suffuses the goal consummative a c t iv i ty .  S im ila rly , the re la tio n  
to  th e  o b jec t no longer tends to  be u n iv e r s a l is t ic ,  concerned with 
r e a l i s t i c  p re d ic tio n  of l a t e r  e f fe c ts  o r r e la t io n  to  o ther o b jec ts .
I t  g ives way to  a r e la t io n  of p a rtic u la rism  where the ob ject i s  a 
goal o b jec t, to  be possessed , consumed, enjoyed or appreciated , 
and i t s  p a r t ic u la r  r e la t io n  to  ego i s  th e  im portant th ing .

One may conclude from th is  th a t  during s ta te s  where ob jects are  being 

"enjoyed or appreciated" th e  organ ization  i s  indeed in  the g o a l-a tta in 

ment phase. This may accordingly  reveal th e  r e a l ,  as opposed to  nominal, 

goals of th e  system. For example, a council o f governments th a t  appears 

to  d erive  i t s  g re a te s t g r a t if ic a t io n  from f r ie n d ly  in te rco u rse  a t  council 

meetings ra th e r  than from making fo rc e fu l decisions regarding reg ional 

m atters i s  probably pursuing d if fe re n t goals than  fe d e ra l planners 

expected.

In te g ra tio n  id e n t i f ie s  in te rn a l p rocesses by which the  system’s 

components a re  e s tab lish ed  and kept in  a s ta te  of u n ity . Without th is  

function  the system 's in h e ren t cen tr ifu g a l tendencies would destroy  i t s  

boundaries and thereby  d isso lv e  i t .  The t e s t  of successfu l in te g ra tio n , 

then, i s  the ex istance of s u ff ic ie n t supportive commitment to  perm it 

system su rv iv a l, and the "problem" of in te g ra tio n  i s  th a t  of c rea ting  

and m aintaining such a s p i r i t  of s o lid a r i ty .  The process demands th a t  

to  some ex ten t u n its  of the system accept some subjugation of s e lf  in
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the in te re s ts  of the la rg e r  c o l le c t iv i ty .  Members must be w illin g  to  

accept a  ro le  which i s  supportive of the system’s re q u is ite  functions. 

And since in  most f a i r ly  conqpleoc so c ia l systems, and c e r ta in ly  in  coun

c i l s  of governments, th ere  a re  o ther ro le  demands and o b lig a tio n s  which 

conçete w ith the needs of the system, in te g ra tiv e  processes must be con

s ta n t ly  performed. I f  they  are  no t, the system cannot a ttend  to  other 

fu n c tio n a l im peratives. Chandler Morse notes the  inçortance of in te g ra 

tio n :

The id e n ti ty  (or in te g r ity )  of a system o f ac tio n  i s  embodied 
in  the  sense of s o l id a r i ty  th a t  binds i t s  members to g e th e r, th a t  
gives them a sense of c o lle c tiv e  belonging, o f mutual Independence, 
so th a t  they do not req u ire  an e x p l ic i t  quid fo r  every quo but are 
prepared to  accept a d iffu se  assurance of the general b en e fits  of 
membership and to  .make th e i r  con tribu tions accordingly . . . .

W illingness to  make sp e c if ic  con tribu tions in  exchange fo r 
somewhat d iffu se  b e n e fits  (or even none except "glory" or "repu
ta tio n " )  i s  oriLy one major aspect of s o lid a r i ty .  Another i s  a 
w illingness to  con tribu te  to  m aintaining the in te g r i ty  of the 
system, in  f a c t ,  an acceptance of re sp o n s ib ili ty  fo r  doing so.
Thus i t  i s  th a t  much of what goes on in  a  system o f ac tio n  i s  
concerned w ith in te g ra tio n . In te g ra tio n , i t  should be re-empha- 
s iz e d , i s  a necessary  asp ec t of both task-perform ance and system- 
maintenance p r o c e s s e s .*

P a tte rn  v ariab les  most properly  accompanying the  in te g ra tiv e  

phase or process are in  p a r t  the  same as those appropria te  to  th e  goal- 

a tta inm ent function . Since th e  purpose of in te g ra tio n  i s  to  strengthen 

bonds between u n its  of the system, a f f e c t iv i ty —demonstrated enjoyment 

of the  re la tio n sh ip —ch arac te rize s  the phase. P a rticu la rism  marks in te 

g ra tiv e  re la t io n s ,  too , because the p a r t ic u la r  s ta tu s  of a  u n it  as a  

member o f the system i s  th e  e s s e n tia l  reason fo r such a c t iv i ty .  The 

in te g ra tio n  of u n its  in to  a system a lso  c a l ls  fo r  d iffu se  o rie n ta tio n s  

toward o b jec ts , where a la rg e r  s e t of a t t r ib u te s  becomes im portant to  

the system. A business f irm , fo r example, w il l  become concerned w ith an
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ex ecu tive’s h ea lth  o r fam ily problems i f  they appear to  h inder h is  on- 

th e -jo b  co n trib u tio n s to  the company. îbrtherm ore, to  perm it th i s  mem

ber to  a ttend  to  personal r e s p o n s ib il i t ie s  of th i s  k in d , th e  firm  may 

w ell to le ra te  a  su b s ta n tia l temporary reduction  of h is  performance 

(achievement) in  business m atte rs . Apart from the p o ssib le  departure 

of th e  p a r t ic u la r  in d iv id u al concerned, the  firm  may be th ink ing  of the 

p o te n tia l  harmful inipact on genera l ençloyee morale i f  i t  did no t b r ie f ly  

suspend the  usual performance exp ec ta tio n s . In te g ra tiv e  functions th e re 

fo re  a lso  r e f le c t  a q u a lity  o r ie n ta tio n  toward u n its  of the system—menn 

bers here  are  valued fo r what they  a re  as w ell as what they can do.

Pattem -m aintenance (a lso  called  la ten cy  and tension-management) 

i s  th a t  s ta te  o f a f f a i r s  analagous to  a b io lo g ica l organism 's period of 

s leep . I t  follow s periods of a c tiv e  in te ra c tio n . Thus, the la tency  

problem i s  th a t  of re s to rin g  th e  q u a li t ie s  d iss ip a ted  i n  the energy-and- 

resource-consuming phases of ad ap ta tio n  and goal-a tta inm ent. P o te n tia l 

d is ru p tiv e  tensions must be d iv erted  or q u elled , and m otivational and 

c u ltu ra l p a tte rn s  must be renewed, i f  the system i s  to  subsequently again  

devote i t s e l f  to  i t s  prim ary ta sk s .

The pattem -m aintenance phase i s  not a c tu a lly  one of complete 

dormancy. There may be marked a c t iv i ty  on the p a r ts  of u n its  of the sys

tem. But such a c t iv i ty  i s  s e lf -o r ie n te d  ra th e r  than  d irec ted  toward th e  

in te r e s t s  of the  system as  a  whole. In  o ther words, t h i s  phase i s  charac

te r iz e d  by general absence of u n ifie d  a c tio n  fo r  the purposes of system 

ad ap ta tio n , goal-atta inm ent or in te g ra tio n . The system—as a  w hole-does 

not undergo change during th e  phase and i s  th e re fo re  sa id  to  be " la te n t ."
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Pattem -m aintenance i s  p rim arily  an in te rn a lly -d ire c te d  function. 

The ob jec t of the la ten cy  phase i s  m aintaining m otivational and c u ltu ra l 

value p a tte rn s  o f th e  system. There must be a c e r ta in  amount of uniform ity 

in  such valueh held 1̂  members of the  system, and pattern-m aintenance 

serves to  co n stra in  value d if fe re n tia t io n . "Indeed, one o f the  most im

p o rtan t fu n c tio n a l l u c r a t iv e s  of the maintenance of so c ia l systems i s  

th a t  the v a lu e -o rie n ta ti  ons of the d if fe re n t a c to rs  in  the  same so c ia l 

system must be in teg ra ted  in  a common system. Pattem -m aintenance 

re s to re s  th i s  e s s e n tia l  common s e t  of b e l ie f s .

But the  la te n c y  phase has an ex te rn a l a q je c t, to o . I t  i s  neces

sa ry  th a t  th e  system 's goal and value p a tte m s  be complementary to  those

of the la rg e r  un iverse of systems. This i s  tru e  because

. . . th e  o rgan ization  i s  always defined as a  subsystem of a
more conçrehensive so c ia l system. Two conclusions follow : F ir s t ,
the  value system of th e  o rgan ization  must irÿLy b asic  acceptance 
of the  more generalized  values of the superord inate system—unless 
i t  i s  a deviant o rgan ization  not in te g ra te d  in to  the superordinate 
system. Secondly, on the re q u is i te  le v e l  of g en e ra lity , th e  most 
e s s e n tia l  fe a tu re  o f the value system of an o rgan ization  i s  the  . 
leg itim a tio n  of i t s  place o r "ro le" in  the superordinate sy s tem .^

]h organ izations th is  ex te rn a l aspect of the pattem -m aintenance 

function  i s  the sp e c ia l province of the " in s t i tu t io n a l"  o r "community" 

le v e l  of the system. This segment—which might be represen ted  by a board 

of t ru s te e s —i s  positioned  in  the in te rfa c e  between th e  system  and i t s  

environment. The in s t i tu t io n a l  le v e l 's

. . . prim ary "disposal" fu n ctio n  . . .  i s  to  co n trib u te  to  the 
in te g ra tio n  of the  h igher-o rder system w ith in  which the  function  a t  
the managerial le v e l  i s  placed . . . (to] mediate between the claims 
of th is  fu n ctio n  on community resources and le g itim a tio n , and the  
exigencies of e f fe c tiv e  performance of the functions on th e  "lower"
l e v e l s .27
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P a tte rn  v a riab le s  associa ted  w ith the la tency  s ta te  a re  s im ila r 

to  those of the in te g ra tiv e  and adaptive phases. Since c a th e tic  in te re s ts  

predominate, ca teg o riza tio n  of o b jec ts  i s  p rim arily  in  terms of q u a li ty î 

" . . .  the  im portant th in g  about th e  o b jec t i s  not what i t  can do i f  

p roperly  m anipulated, but ra th e r what i t  a lready  does to  the  emotional 

s ta te  of th e  a c to r ,  through the a sso c ia tio n s  i t  c a r r i e s .”^® Following 

from th i s ,  many d iffu se  aspects  of the  o b jec t may be of in te r e s t  as w ell.

One la b e l  Parsons has used to  describe the la ten cy  phase—tension  

management—cues us to  understanding the asso c ia tio n  of n e u tr a l i ty  ra th e r  

than  a f f e c t iv i ty  w ith  th i s  fu n c tio n . The need of th e  system i s  to  re s to re  

m otivation , and th is  req u ires  general in h ib it io n  of emotional expression 

th a t  might s t r a in  o rg an iza tio n a l bends. When such expression does take 

p la c e , however, i t  may s t i l l  serve th e  pattem -m aintenance in te re s ts  of 

th e  system. S o ld iers  on leave from the f ro n t l in e s ,  fo r  example, may 

"blow o ff  steam" in  q u ite  und isc ip lined  ways. But i t  i s  c le a r  th a t such 

behavior i s  in  response to  in d iv id u a l psychological s tr e s s e s  and th a t i t  

helps to  d is s ip a te  tensions b u i l t  up during combat duty. The n e t r e s u l t  

fo r  the m il i ta ry  o rgan ization  i s  re s to ra tio n  of combat f i tn e s s  over the 

long term . In  a d d itio n , we may observe th a t  the otherw ise-irqperm issible 

behavior on leave i s  exicused because th e  men involved a re  id e n tif ie d  as 

s o ld ie rs —a common c la s s  o f obj e c ts—ra th e r  than as o rd inary  in d iv id u a ls  

who have committed c e r ta in  excesses. In  o ther words, we find  a un iversa- 

l i s t i c  o r ie n ta tio n  to  o b je c ts .

Parsons' determ ination th a t  a l l  systems must s a t i s fy  a l l  four 

o f the  fu n c tio n a l lu c r a t iv e s  in  no way iirç lie s  consistency in  th e  order 

in  which problems a re  given prim ary emphasis. The id ea lized  model
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describes phase movement sequence a s  A to  G to  I  to  L. But o ther se 

quences are  c e r ta in ly  p o ss ib le . In  f a c t ,  given th e  complexity of organ

iz a t io n a l  and environmental f a c to rs ,  we should o rd in a rily  expect g rea t 

v a r ia tio n  in  phase sequence.

The e n ç ir ic a l  order of phases, we assume, i s  dependent on the 
balance and f lu c tu a tio n  of inpu ts  from ou tside  the  system as 
w ell as  in te rn a l  dynamic in terdependencies, and so regu lar phase 
movements are in  a way a lim itin g  case, dependent upon unusual 
s t a b i l i t y  of in p u ts , a  r e la t iv e ly  closed system, and a number of 
o ther fa c to rs .  In  a l l  lik e lih o o d  phase p a t te m s  w ill  a lso  tend to  
d i f f e r  according to  the  place of the system on the  m icroscopic- 
macroscopic time range, and according to  a  number of unknown 
f a c to r s ,  such as "ease of communication" between u n its  in  the 
system, number of u n i ts ,  e t c . 2°

One proposed sequence fo r new p u b lic  agencies has recen tly  been offered  

by Fremont Lyden. He suggests th a t  where the c o l le c t iv i ty  faces a  g rea t 

d eal of controversy o r com petition fo r resou rces, phase o rie n ta tio n  w il l  

begin w ith  adap tation  and proceed then to  in te g ra tio n , goal-attainm ent 

and pattem -m aintenance.^®

I t  should be remembered, however, th a t  a t te n t io n  i s  never focused 

e n t i r e ly  upon a  s in g le  im perative. The phases a re  id e n tif ie d  only by 

primacy ra th e r  than e x c lu s iv ity  of problem o rie n ta tio n . Since some ob

se rv a tio n  i s  always being made of each fu n c tio n a l r e q u is i te ,  p rec ise  

id e n t i f ic a t io n  of the p a r t ic u la r  phase the  system is  occupying may be 

very  d i f f i c u l t .  We can expect, on the o ther hand, th a t  systems should 

in  th i s  balancing of p roblem -orientation  r e f le c t  the most p ressing  func

t io n a l  problem a t  the given p erio d . Experiments w ith small grotps by
31Bales and Strodtbeck support th i s  hypothesis.

System Equilibrium . Ju s t as the  re sp ira to ry  and c ircu la to ry  functions 

serve to  m aintain the l i f e  of the b io lo g ica l organism, the AGIL functions 

serve to  m aintain the v ia b i l i ty  of the so c ia l system. I f  the system
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manages to s a t is fy  the  fo u r fu n c tio n a l im peratives i t  w il l  r e ta in  i t s  

id e n ti ty  over time. I t  w i l l  keep i t s  in te g r i ty  as a system without fund

amental change or d isso lu tio n . This i s  what Parsons means in  th e  idea of 

system equilib rium .

A system then i s  s ta b le  or ( re la tiv e ly )  in  equilibrium  when 
the re la t io n  between i t s  s tru c tu re  and the processes which go on 
w ith in  i t ,  and between i t  and i t s  environment, a re  such as to
m aintain these p ro p e rtie s  and re la t io n s , which fo r  purposes in
hand have been ca lled  i t s  s tru c tu re , r e la t iv e ly  u n c h a n g e d .32

One should be c a re fu l to  note th a t  Parsons speaks of re la t iv e  

s t a b i l i t y .  Social systems are composed of animate o b jec ts  and th ey , l ik e  

o th e r fa c to rs  im portant to  systemis, are not s t a t i c .  The conditions sup

p o rtin g  any p a r tic u la r  p o in t of equilibrium  a re  th e re fo re  t ra n s ito ry .

As a r e s u l t ,  systems experience "moving equilibrium " which evolves in  

response to  changing cond itions. One source of such change i s  the steady 

evo lu tion  of environmental fa c to rs . Another i s  th e  delicacy  of in te r 

re la tio n sh ip s  between u n its  of the system. These u n its  are in  th e i r  own 

processes o f equilibrium , and th is  i s  i t s e l f  dependent on unstable meshing

of th e  s u b s y s t e m s . E v e n  so , we may s t i l l  t r e a t  some reasonable period

of time in  equilibrium  as a "dependent v ariab le"  fo r  o ther aspects of 

system fun c tio n s . P ersis tance  of a system over time "without e s s e n tia l  

change in  i t s  own s tru c tu re "  i s  prima fa c ie  evidence th a t  the u n it  has, 

indeed, coped with th e  fu n c tio n a l im peratives. Conversely, the  in s ta b i l i ty  

of a  system i s  a  token of fu n c tio n a l f a i lu r e s .

Parsonian Theory in  R elation  to  Councils of Governments

In  reviewing th e  e s se n tia ls  of Parsons* theory  of ac tio n , one 

i s  struck  by ce rta in  elements which in tu i t iv e ly  seem to be u se fu l fo r  

understanding and explain ing  councils o f governments. His concepts and
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id eas , although expressed in  un fam iliar term s, are s a lie n t  to  the problems 

which COGs have commonly experienced. Councils have experienced problems 

of in te rn a l  in te g ra tio n , of reco n cilin g  the wishes (values) of community 

lead e rs  w ith those of planning s p e c ia l is ts ,  of e s ta b lish in g  the leg itim acy 

of reg io n a l a c tio n . And of course, the tu rb u len t h is to ry  and clouded 

fu tu re  of councils o f  governments makes Parsons' concern w ith th e  processes 

of system su rv iva l a  very re lev an t m atte r.

To e s ta b lish  the v a l id i ty  of conceiving reg ional COGs' problems 

and operations in  s tru c tu ra l- fu n c tio n a l term s, i t  may be u se fu l a t  th is  

po in t to  re c a s t some of P arsons' concepts in to  more fa m ilia r  language, 

life can begin by observing th a t  th e  adap ta tion  problem fo r COGs involves, 

among o ther th ings, th e  ta sk  of securing and deploying f in a n c ia l  and 

human resources. These w il l  come from fe d e ra l, s ta te  and lo c a l  sources. 

Funding might be the most serious issu e  w ith resp ec t to  fe d e ra l agencies; 

procurement of personnel and establishm ent of ad m in istra tiv e  l ia is o n  with 

ap p ro p ria te  o ffices  would have h ighest p r io r i ty  on the lo c a l  le v e l .  The 

proper a llo c a tio n  of a u th o r ity  and re sp o n s ib ility -d ra w in g  tp  th e  organi

za tio n  c h a r t—is  c le a r ly  an adap tation  m atte r: i t  involves the resource

Parsons c a l ls  "o rg an iza tio n ."  S ta ff  t ra in in g  i s  another sp e c if ic  a c t iv i ty  

which i s  re a d ily  placed w ith in  the adap ta tion  function . Primary system 

emphasis upon these s o r ts  of a c t iv i t i e s  th e re fo re  in d ica tes  the organi

za tio n  i s  in  the adaptive phase.

G oal-attainm ent, i t  w i l l  be remembered, i s  e sp ec ia lly  re la te d  to  

decision-making p rocesses. Councils are p e c u lia r ly  decision-making or

g an iza tio n s: in  a r e a l  sense decisions a re  th e  "products" they  supply 

to  th e  urban environment. When these d ec is ions find  acceptance the  goal
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has been a t ta in e d , and we should expect in d ic a tio n s  of a s ta te  of con- 

sumraative g ra t if ic a t io n ,  i . e . ,  the  o rgan ization  w ill  ex h ib it s a tis fa c t io n  

from producing an expression of reg ional p lanning. Of course, not a U  

o rg an iza tio n a l decisions a re  statem ents of h ig h -lev e l po licy  with reg ional 

i r ^ c t .  Vfe should a lso  f in d  decisions being made th a t  p rim arily  have 

in te rn a l  r e fe re n ts .  COGs must delegate operating  r e s p o n s ib il i t ie s  to  the 

executive d ire c to r , a llo c a te  voting weight w ith in  th e  governing board, 

and carry  out the d a ily  ro u tin es  of o rg an iza tio n a l l i f e .  These are  the 

same kinds of decisions we met p reviously  in  th e  d iscussion  of coordina- 

t iv e ,  a l lo c a tiv e  and in te g ra tiv e  decisions fo r  the system. A ll r e la te  

to  th e  goal-atta inm ent fu n c tio n .

In te g ra tio n  processes are  seen in  COGs in  the form of a c t iv i t i e s  

which enhance the s p i r i t  of s o l id a r i ty  and cooperation. A key element i s  

s tr e s s  upon the whole o rg an iza tio n 's  in te r e s t s  ra th e r  than on those o f an 

in d iv id u a l member o r sub-group of members. For example, the  s ta f f  pro

fe ss io n a l who v o lu n ta rily  works overtime w ithout condensation, id e n t i f ie s  

him self w ith  the  broader aims of regionalism , or f re e ly  con tribu tes be

yond the narrow sp e c if ic a tio n s  of the job assignment i s  serving the  in te 

g ra tiv e  needs o f th e  o rg an iza tio n . For th e  member of a COG governing 

board, a  s p i r i t  of s o l id a r i ty  i s  evidenced in  h is  crher w illingness to  

subordinate s e l f - in te r e s t  (defined so as to  include the members o r ie n ta 

tio n  to  th e  home ju r is d ic tio n )  in  favor of the reg ional c o l le c t iv i ty .

This might take  the  form of the member's support of increases in  dues 

assessm ents to  fu rth e r  council programs or perhaps the acceptance w ithout 

p ro te s t o f a decision  th a t  promotes reg ional in te re s ts  a t  some detrim ent 

to  the member's lo c a l  community.
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P attem -m aintenance, in  COGs as w ell as o th er s o c ia l  systems, i s  

no t a phase where th in g s  a re  "done." That i s ,  th e re  i s  no change in  the 

s ta te  of the system w ith resp ec t to  i t s  g o a ls . But by su b tle  means the 

co n tin u ity  of the o rgan ization  i s  being advanced, and the s t a b i l i t y  of 

the system i s  being strengthened. Pattern-m aintenance i s  m anifested when 

council members assume "peacemaker" ro le s  to  soothe w aters ro ile d  during 

in te r ju r is d ic t io n a l  d isp u tes . Latency i s  likew ise the o b jec t of attençjts 

made to  reso lv e  con troversies involv ing  the ccuncil w ithout b asic  d is tu r 

bance to  th e  o rgan iza tio n a l s tru c tu re . I t  i s  a lso  seen in  connection w ith 

a c t iv i t i e s  which have th e  e f f e c t  of streng then ing  the r e la t io n  of the COG 

to  i t s  supero rd inate  system . An exan^le might be some s o r t  of statem ent 

by a COG o f f i c i a l  which a s s e r ts  th a t  regionalism  poses no th re a t  to  

t r a d i t io n a l  lo c a l  government values—i . e . ,  argues th a t  i t  i s  " leg itim a te ."

This d iscussion  has tre a te d  the four fu n c tio n a l l u c r a t i v e s  with 

re sp ec t to  councils of governments, dem onstrating th a t  Parsons* an a ly sis  

of system problems does bear d i r e c t ly  on th e  phenomena of COG ex isten ce . 

One should r e c a l l ,  however, th e  framework in  which the  fu n c tio n a l requ i

s i te s  are  p laced . The in ^ e ra tiv e s  comprise a s e t  of choices—a s e t  of 

a l te rn a t iv e  emphases i n  o rg an iza tio n a l behavior—th a t  face  any so c ia l 

qystem. Figure 1, presented e a r l i e r ,  showed g rap h ica lly  th e  im peratives 

in  connection w ith th e  e x te rn a l/ in te rn a l and instrumental/consummatory 

bases, f ig u re  2 below re ca s ts  th i s  ch art to  e x p l ic i t ly  cover councils of 

governments. Examination of i t  reveals  th e  importance of th e  balancing 

process in  m eeting the various fu n c tio n a l needs. A successfu l COG ( th a t 

i s ,  an enduring one) in  Parsonian terms i s  one which has p>roved ab le  to  

reco n cile  th e  competing p a tte m s  to  form a  s ta b le  whole.
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C ontinuity  and S ta b i l i ty  Immediate G ra tif ic a tio n  
over time

INSTRUMENTAL C0NSDMM4TCRY

R elation  to  
Environment 

EXTERNAL

Co-existence 
of Units 

INTERNAL

Adaptation 
M anipulation of COG re 
sources to  a t t a in  goals 
in  accord w ith dominant 
value system.

Goal-Attainment 
Sense of accon^lishment 
and reward from id e n ti
f ic a t io n  with u n its  of 
urban region.

P a tte rn  Maintenance 
M anipulation of C(Xj re 
sources in  in te r e s ts  of 
more cohesive and s tab le  
o rgan ization .

In teg ra tio n  
Sense of accomplishment 
and award from solidaq^ 
and m utually supportive 
re la tio n s  among members.

Fig. 2: Inçierative Functions of Councils of Governments

But Figure 2 p resen ts  only one of the two s e ts  of dilemmas Par

sons defines fo r  so c ia l system s. There i s  another s e t  of choices, and 

these involve the ac tu a l carry ing  out of the fu n ctio n  once the system has 

moved to  emphasize th a t  phase. This group of dilemmas thus concerns the 

p a tte rn  v a r ia b le s . I f  a COG i s  to  b e s t accomplish re so lu tio n  of the sys

tem problem i t  should observe those p a tte rn  v a riab le s  deemed to  be most 

app ropria te  to  perfoxming th e  fu n c tio n . P recise  and complete d e f in it io n  

of sp e c if ic  behavior which f i t s  p a tte rn  v a riab le s  requirements i s  d i f f i 

c u l t  i f  n o t im possible. In  Table 1 below, however, some examples a re  given 

based on a conception of th e  COG as a  purposeful agency fo r  m etropolitan  

planning; in  p ra c tic e  most COGs have no t been very close to  th is  model.

But th is  departu re  from th e  th e o re tic a l  id e a l only  underscores th e  s ig n i

ficance  of the  p a tte m -v a ria b le s . In  the  adap ta tion  fu nction , fo r  example, 

a tru e  reg io n a l planning agency should e x h ib it u n iv e r s a l is t ic  o rie n ta tio n s  

in  evaluating  g ran ts . I f  in s tead  p a r t ic u la r i s t i c  c r i t e r i a  were a c tu a lly  

employed, favorab le  comments on funding a p p lica tio n s  would be based on 

the  s ta tu s  of the  comraunity as  a neighbor ju r is d ic t io n :  be fr ie n d ly



58

TABLE 1

EXAMPLES OF EXPRESSH/E BEHAVIOR APPROPRIATE FOR RESOLÜTION 
OF FUNCTIONAL IMPERATIVES OF COUNCILS OF GOVERNMENTS

Functional In^era tive  
(System Problem) and 
Associated P a tte rn  
V ariables

Exanqples of Expressive Acts Conforming 
to  Prescribed P a tte rn  V ariables

Adaptation
U niversalism :

S p ec ific ity ;

Performance:

N eu tra lity :

Goal-Attalnment
% >ecificity;

Performance :

A ffe c tiv ity :

P articu la rism :

In te g ra tio n
A ffe c tiv ity :

P a rticu la rism :

D iffuseness:

Q uality :

Pattem -M aintenance
N eu tra lity :
Universalism :

Q uality : 

D iffuseness:

"Grant ap p lica tio n s  should be judged 
so le ly  on whether they  r e f le c t  sound regional 
planning p r in c ip le s ."

" If  the COG i s  to  be a good planning 
agency i t  w ill  have to  enç>loy people of g reat 
conçetency in  the p ro fe ss io n ."

"The COG must devise  an acceptable re 
gional plan i f  i t  i s  to  ra t io n a lly  guide 
fu tu re  m etropolitan development."

"Members of th e  COG w il l  have to  put 
aside  suspicion and i l l - w i l l  i f  the COG i s  
to  un ify  reg ional e f f o r t s ."

"The GOG has succeeded in  implementing 
the regional p lan  fo r  tra n sp o rta tio n . "

"The COG has been an e ffec tiv e  to o l fo r 
d ire c tin g  m etropolitan  development. "

"A COG is  worthwhile because i t  allows 
lo c a l  o f f ic ia ls  to  a i r  grievances."

'Local o f f ic ia l s  have come to  see the 
COG as having r e a l  value to  them."

"The so c ia l hour before meetings i s  a 
re lax ing  occasion fo r  small ta lk ."

"Our ..past P res id en t of the  Board should 
be commended fo r  h is  f in e  work."

"M etropolitan problems a f fe c t  a l l  c i t ie s  
and the COG should be prepared to  help  a 
member with any of them. "

"Even small c i t i e s  should be given some 
inpu t in to  COG program s."

"Arguing w on't advance the COG's g o a ls ,"
"Differences of opinion on one issu e  

shou ldn 't in te r f e re  w ith th ings a l l  c i t ie s  
can agree upon as COG members."

"We a l l  app rec ia te  the wsgr the COG has 
helped members over the y e a rs ."

"No COG can p lan  e f fe c tiv e ly  unless i t  
f u l ly  understands a l l  aspects  of th e  problems 
member communities fa c e ."
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toward them, and t h e y 'l l  rec ip ro ca te  by not in q u irin g  too c lo se ly  in to  

your own a p p lic a tio n s . The p a tte rn  •variables thus d escribe  the  c o n tra s t

ing  ways in  which COGs may approach th e i r  ro le . Seeing the  benign A-95 

review p rac ticed  by many COGs in  th is  way helps to exp lain  th e i r  d isap

po in ting  performance w ith  resp ec t to  ra tio n a liz in g  m etropolitan  expansion.

To proceed w ith the dem onstration, we may a lso  observe th a t  Par

sons' conception of o rgan izations as composed o f in s t i t u t i o n a l ,  m anagerial, 

and tech n ica l le v e ls  or subsystems i s  a lso  re a d ily  applied  to  councils of 

governments. The in s t i tu t io n a l  le-vel i s  found in  the governing board.

This board i s  the  ch ie f policy-making a u th o r ity . I t  determ ines th e  broad 

questions of a l lo c a tio n  and coordination; of p re sc rib in g  the  general 

dimensions of o rg an iza tio n a l re sp o n s ib il i ty . An im portant ta sk  of the 

governing board i s  to  serve  as  a l in k  between the o rgan iza tion  and the 

wider community. J u s t  below the  board i s  the agency’s  m anagerial le v e l ,  

represented  u su a lly  by an executive d ire c to r  (or s im ila r  t i t l e )  and h is  

supervisory  a id e s . This subsystem performs the more reg u la r d u tie s  of 

d ire c tin g  the  o rg a n iz a tio n 's  work; of tra n sc r ib in g  p o lic y  s e t  by th e  

board in to  d e ta iled  procedure. And f in a l ly ,  th e re  i s  the  COG's tech n ica l 

subsystem. This includes th e  planning s p e c ia l is ts ;  the  s ta f f  employees 

v a rio u sly  employed in  provid ing  expert a ss is tan ce  to  the  m anagerial and 

in s t i tu t io n a l  subsystems.

Of course, as we have observed from the f in d in g s  presented  in  the 

f i r s t  chap ter, the  development and execution of p o licy  in  the ty p ic a l COG 

does not run as smoothly as  the previous paragraph im p lies. The theory 

does, howe'ver, a n t ic ip a te  f r ic t io n s  in  the p o licy  process, such as con

f l i c t s  between governing boards and planning s t a f f  p ro fe ss io n a ls . Parsons
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e x p l ic i t ly  recognizes th e  tensions which may a r is e  from the employment 

of p ro fe ss io n a lly - tra in e d  people in  o rgan izations. The p ro fe ss io n a l’s 

ex p ertise  req u ires  he be consulted on decisions re lev an t to  h is  area of 

competence, and h is  possession of g rea te r  tec h n ic a l understanding of 

such problems gives him more leverage with which to  p ress  h is  views. At 

the same tim e, because he i s  a  member of and id e n t i f ie s  w ith an ex te rn a l 

group ( th e  p ro fe ss io n a l community) h is  a lleg ian ce  to  the organ ization  i s  

le s s  than c o m p l e t e . T h e  usual in s t i tu t io n s  of in te g ra tio n —c o n tra c ts , 

a u th o r ity , and u n iv e r s a l is t ic a l ly  defined ru le s  or norms—can only p a r

t i a l l y  a l le v ia te  th is  erosion  of lo y a lty . And i f  COG governing boards 

do sense tM s , i t  should exp la in  some of the  susp icion  exhibited by board 

members toward planning e v e r t s  who are  nominally th e i r  subordinates.

Another aspect o f Parsons' theory  which re a d ily  i s  applied to  

COGs bears upon the is su e  of th e i r  e ffe c tiv e n e ss , or ra th e r , lack  of i t .  

A ll o rgan izations are  judged in  accordance w ith whether they accomplish 

th e i r  goals—even the folk-dancing  a sso c ia tio n  must pass muster as a 

source of re c re a tio n a l a c t iv i ty .  And COGs were intended a t  the  s t a r t  to  

be e sp e c ia lly  purposive in s t i tu t io n s  fo r  regionalism . Yet, as we have 

observed, most councils have no t been able to  make anything bu t q u ite  

modest p rogress toward m etropolitan-w ide planning and coordination. In 

Parsonian term s, th i s  d efic ien cy  i s  seen as a  f a i lu r e  of implementation; 

an in a b i l i ty  to  generate power, the "symbolic media" fo r  coimrainication 

of a u th o r ity .

But the generation  of power depends upon sev era l fa c to rs , 

including  command and reg u la tio n  of adequate resou rces, development of 

sound in te rn a l  management and decision-making p rocesses, and the
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" in s t i tu t io n a liz a t io n  of a value system which leg itim a te s  both the goal 

of the o rgan ization  and th e  p r in c ip a l p a tte m s  by which i t  functions in  

the attainm ent of th a t  goal."3^  Parsons reminds us again of th e  inescap

ab le  importance of th e  superord inate value system and of seeing organiza

t io n s  as systems which "n es t"  w ith in  la rg e r  system s. Where the values 

o f the superordinate system c o n f lic t  w ith those expressed (o r to  be ex

pressed) by the subordinate system—as they do in  th e  case o f lo c a l 

autonomy and areawide planning—an impasse may r e s u l t .  A COG, w ith  i t s  

lim ited  powers, probably w i l l  have to r e t r e a t  in  the face of the more 

g en era lly  held  values. Parsons makes ju s t  such a p o in t in  d iscussing  

educational in s t i tu t io n s  :

A few words about the p a r a l le l  [to community support fo r  edu
cation) in  the p o l i t i c a l  f ie ld  may extend th e  p ic tu re  a l i t t l ë .
Here the  tec h n ica l process i s  the  ad m in istra tiv e  implementation 
of "decisions" reached a t  h igher le v e ls .  "Conç)liance" or the  
necessary "co-operation" i s  perhaps the re lev an t inpu t category.
This compliance m ust, however, be "motivated" by some s o r t  of 
"demands" in  the community th a t  the measures in  question be car*» 
r ie d  o u t; i f  th i s  i s  in  d e f ic i t ,  the ad m in istra tiv e  process runs 
in to  a l l  so rts  o f d i f f i c u l t i e s  (such a s , s h a ll  we say, tax  evasion) 
which coercive powers alone are  not adequate to  cope w ith .3°

Of course, COGs do not even have coercive powers, a p a rt from 

any question  as to  whether such powers would prove s u f f ic ie n t .  Volun

tarism  i s  th e i r  underly ing  p r in c ip le . In  f a c t ,  su b s ta n tia l coercive 

power r e s t s  in  the environment ready to  be imposed on the council i f  

needed. This was no t only  expected; i t  was planned. COGs were con

ceived to  be agencies th a t  would r e f le c t  and respond f u l ly  to  th e  dyna

mics of th e  urban s e t t in g .  To in su re  th i s ,  rep re sen ta tiv es  of lo c a l  

ju r is d ic tio n s  c o n s ti tu te  COGs’ governing boards; th ere  i s  no in term ediary  

in s t i tu t io n  to  d e f le c t  o r  so ften  the impact of environmental fo rc e s . 

(Although the agency may be sh e lte red  to  a c e r ta in  ex ten t i f  board members
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develop a sense of id e n t i ty  with the c o l le c t iv i ty .)  In  Morley S egal's  

terms they a re  "adap tively  s tru c tu red , conçrehensively responsive" organ

iz a tio n s  which respond f u l ly  to environmental tu rbu lence. "The g rea te s t 

danger fo r an ad ap tiv e ly  s tru c tu red  pub lic  agency," Segal says, "occurs 

when the  c l ie n ts  i t  comprehensively serves are  a l ie n  to  i t s  source of 

su p p o rt."37

The th e s is  of the foregoing i s  th a t Parsons' s tru c tu ra l- fu n c 

t io n a l theory  has m e rit as an approach to  understanding councils  of 

governments.3® As evidence fo r  th i s  p o s itio n  we have a  work of em pirical 

research  th a t  ençloys the Parsonian model. This i s  Harold Kaplan's study 

of the  M unicipality  of M etropolitan T o r o n t o . A f t e r  examining th a t 

government's h is to ry  he determined th a t  f a i lu r e  in  one key function— 

in te g ra tio n —had lim ited  the p o te n tia l  fo r  i t s  success. Metro i s  an 

"executive-centered" system, and members of the Metro Council (analagous 

to  a COGs' governing board) g en era lly  tend to  see them selves as delegates 

rep resen ting  th e i r  communities. On the o ther hand, through extensive 

analysis of voting on s ig n if ic a n t p o licy  decisions Kaplan was able to  

id e n tify  some d if fe re n tia t io n  of function  on the p a r t  of subsystems w ith

in  Metro. These included " in teg ra tio n -o rien ted  lead e rs"  and "adaptive- 

o rien ted  le a d e rs ."  On the whole, Kaplan concluded th e  Parsonian model 

had proved u se fu l fo r  analyzing the devd-opment of Metro. The po in ts  of 

s im ila r i ty  between th e  Canadian e n t i ty  and COGs suggest th a t  approach 

would a lso  be u se fu l fo r  studying reg ional agencies in  the  United S ta te s .

But M etropolitan Toronto is  not m etropolitan  America. %e s in 

g le most im portant d is tin g u ish in g  c h a ra c te r is t ic  between Metro and coun

c i l s  of governments i s  the f a c t  th a t  the former i s  a  tru e  government.
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while th e  l a t t e r  i s  hard ly  more than an asso c ia tio n  of lo c a l e lected  

o f f ic ia l s .  As a government Metro possessed advantages as a sub jec t of 

fu n c tio n a l research , too. For example, Kaplan was ab le  to  u t i l i z e  data 

on Council ac tio n s  to  d e tec t voting b loc alignm ents. This furnished 

evidence o f in te g ra tiv e  and adaptive phase movement. In  COGs, however, 

non-unanimous decisions are ra re  (they  are  simply d efe rred ), and the 

r o l l  c a l l  votes are  no t u su a lly  very d esc rip tiv e .

Metro i s  a lso  a la rg e , w ell in s t i tu tio n a liz e d  organ of govern

ment. This should make th e  task  of d e tec tin g  fu n c tio n a l d if fe re n tia tio n  

e a s ie r  as conqpared to  th e  r e la t iv e ly  small and ra th e r  unformed COG. And 

f in a l ly ,  of course, Metro i s  no t a  subsystem of the American p o l i t i c a l ,  

so c ia l and economic environment w ith which COGs must c o n t e n d . A l t h o u g h  

we may in f e r  th a t  Metro was suspected to  be a th re a t  to  lo c a l  governments 

much in  th e  same fash ion  COGs a re , th e re  may be su b s ta n tia l q u a lita tiv e  

d iffe ren ces  between the  two cases. So, desp ite  the  obvious value of com

p ara tiv e  research , to  the ex ten t th a t  environmental conditions help d e te r

mine th e  fu n c tio n a l operations of so c ia l systems (and Ihrsons c e r ta in ly  

th inks they  do ) ,  K aplan's find ings a re  not au tom atically  tra n sfe rab le  

to  th e  American urban s itu a tio n .

Some Problems in  Applying Ihrsonian Theory to  Councils of Governments

Parsonian theory, as we have seen, i s  a formidable and complex 

body of thought. Although r ic h  in  concept, i t  i s  d i f f i c u l t  to  p en e tra te . 

Apart from these  tech n ica l problems many c r i t i c s  a lso  take exception to  

the theory  on a more fundamental b a s is .  Their c r itic ism  has to  do w ith 

a perceived th e o re tic a l  b ias toward system s ta b i l i ty  and order. In 

indeo log ical term s. Parsons i s  charged w ith being e s s e n tia l ly  conservative
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in  o r ie n ta tio n . And i t  i s  tru e  th a t  the  th ru s t  of s tru c tu ra l- fu n c tio n a l-  

ism i s  to  account fo r  the p e rs is te n ce  of so c ia l systems—th e i r  tendency 

for cohesiveness, s e lf -p re se rv a tio n , equilibrium . This has led  to  charges 

th a t  Parsons takes l i t t l e  cognizance of the a ll-to o -a p p a re n t in s ta b i l i ty  

and d iso rder commonly experienced by many concrete organizations#

In  a c tu a l i ty  he f u l ly  recognizes the p o s s ib i l i t ie s  fo r  and e x is 

tence of o rg an iza tio n a l d isco rd . Parsons, vho was tra in ed  as  an econo

m ist in  th e  science of s c a rc ity , p o in ts  to the  unavoidable "problem of 

who i s  to  ge t what, who i s  to  do what, and the manners and conditions 

under which i t  i s  to  be done." The dilemma of a llo c a tio n  of such scarce 

o b jec ts  is  thus to  him "the fundamental problem which a r is e s  from the 

in te ra c tio n  of two or more a c to r s .  And such problems a re  c le a r ly  no 

le s s  c h a ra c te r is t ic  of the pow er-oriented p o l i t i c a l  o rgan ization  than  they 

a re  of the  m arket-oriented economic concern.

So Parsons does not conceive of the s o c ia l system and i t s  environ

ment as  n e c e ssa r ily  charac terized  by harmony. "Interdependencies a re  

marked, e sp e c ia lly  in  h is e s s a y s ," observes M itchell, "by c o n f l ic t ,  f r i c 

t io n , tim e la g s ,  explosions, in d ire c tn e ss , am biguities, and a l l  the o ther
li2c h a ra c te r is t ic s  of a most d iso rd e rly  w orld ." C onflic t i s  no t ru led  out 

by Parsons' schema ; i t  simply i s  assumed so c ia l systems w il l  attem pt to  

evolve in  th e  d ire c tio n  of cooperation and equilibrium . He contemplates 

a sequence of adjustm ents between the components o f the gystem, a  s e r ie s  

of re c ip ro ca l accomodations th a t  move the system in to  a s ta te  of o rd er.

This then i s  the  inheren t equ ilib rium  processj re la tio n sh ip s  o f "comple

mentary in te ra c tio n "  between a c to rs  " in  which each conforms to  the expec

ta tio n s  of the o th e r. "^3 i t  i s  a  m u tually -re in fo rc ing , increm entally

but n ev erth e less  p ro g ressiv e ly  s ta b i l iz in g  system o f a c tio n .
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Parsons can be c r i t ic iz e d  fo r  underestim ating the p o s s ib i l i t ie s  

fo r  c o n f lic t  inheren t in  many o rg an iza tio n a l s e tt in g s ,  and th i s  has g rea t 

in ç lic a tio n s  fo r  controversy-ridden COGs. He does not seem to  s u f f ic ie n t ly  

consider the ex istence of some in s t i tu t io n a l iz e d  ro le s  in  which eocpecta- . 

t io n s  of behavior a re  not complementary and in  which th ere  a re  no vested 

in te re s ts  in  co n tin u ity  and s ta b i l i t y  of in te ra c tio n . In  such cases 

there  may be no r e a l  re ac tiv e  fo rce  th a t  au tom atica lly  works to  help 

bring th e  system back in to  equ ilib rium . In  p o l i t i c a l  s e ttin g s  ac to rs  

are commonly allowed, even expected, to  be com petitive, to  s tr iv e  fo r  

b en e fits  to  "ego" even a t  the expense of " a l t e r ."  On th is  p o in t, M tc h e ll  

w rite s

. . . Parsons has n o t devoted much space to  an elaboration  of the 
more r a tio n a l and more in s t i tu t io n a l iz e d  or regu larized  attem pts a t  
p o l i t i c a l  demanding. . . .  He has y e t to  explore in  d e ta i l  th e  more 
leg itim a te  forms of c o n f l ic t ,  th e i r  sources, mechanisms of pro
cessing , and re so lu tio n . . . .Wi

So a fu n c tio n a l an a ly sis  of COGs—where c o n f l ic t  i s  leg itim a te  and pro

cessed—should serve to  en lig h ten  th is  gray a rea  in  Parsonian theory .

Parsons a lso  tends to  assume a common s e t  of goals fo r  the organ

iz a t io n . In  p ra c tic e , goals o ften  a re  not p a r t ic u la r ly  s ta b le  nor are  

they  w idely shared . As K arl Weick p o in ts  o u t, "Ambivalence i s  a  major 

fea tu re  of organized l i f e ,  and to  say th a t  organized l i f e  i s  con tro lled  

by shared goals i s  to  p resen t an overly  s im p lified  p i c t u r e . K a p l a n  

says much the same th ing  in  h is  s tru c tu ra l- fu n c tio n a l study of Metro 

Toronto:

. . .  Parsons can be c r i t ic iz e d  fo r  focusing almost exc lusive ly  
on th e  productive aspects  o f power. He t r e a t s  the goals of a system 
as given—since a system i s  by d e f in it io n  a c o lle c tio n  of in d iv id u a ls  
agreed on c e r ta in  values—and en^hasizes how behavior i s  mobilized 
and coordinated to  a t ta in  th ese  g o a ls . There is  l i t t l e  recogn ition
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of the  processes by which p o l i t i c a l  systems consciously s e t goals 
or the  likelihood  th a t some of these  goals w il l  r e f le c t  the  wishes 
o f some members more than o th e rs .^ "

I t  i s  e sp ec ia lly  im portant th a t  the g o a l-se ttin g  process be 

accounted fo r  in  functiona l a n a ly s is , because Parsons p o s tu la te s  a  "cyber

n e tic  h ierarchy  of con tro l"  w ith in  th e  JSGIL f r a m e w o r k . T h a t  i s ,  the  

re so lu tio n  of one system problem cannot take place in  is o la t io n . I t  has 

an e f fe c t  on th e  so lu tio n  of o th e rs . Adaptation, fo r  in stan ce , involves 

making adjustm ents so th a t goals can be a tta in e d . But the adaptive pro

cess cannot proceed fu lly  u n t i l  the  a c tu a l se lec tio n  of goals i s  made— 

and th i s  i s  dependent on the  goal-atta inm ent dec is ions. In te g ra tio n  of 

the system also  depends on s u f f ic ie n t  agreement on an operative  code. 

Pattem -m aintenance a c t iv i t i e s  are  c ripp led  i f  th e re  i s  no broad consen

sus regarding which p a tte rn s  a re  to  be s ta b iliz e d . But i f  shared goals 

i s  not a  u n iv e rsa l fea tu re  of organized l i f e —and i t  c e r ta in ly  i s  not in  

COGs—Parsons appears to have con trad ic ted  h is  assumption of equilibrium  

tendencies w ith h is  very recogn ition  of th e  c ru c ia l importance o f goal 

consensus.

Vfe should be f a i r  to  Parsons. I f  he has not d e a lt  r e a l ly  ade

quate ly  w ith  o rgan izational c o n f l ic t ,  he shares th a t  f a u l t  w ith most 

th e o r is ts .  Eugene Litwak has reminded us of the general lack  of theo

r e t i c a l  a tte n tio n  to  models of o rgan izations in  conflic t.^®  S t i l l  th e re  

remains the  question of the fu n c tio n a l aspects  of in s t i tu t io n a liz e d  con

f l i c t ,  and the question i s  of d ire c t  relevance to  councils o f governments. 

VIhere COGs have been successfu l in  p ressing  regionalism , we cannot say 

on a th e o re tic a l  b asis  whether such progress i s  because o f controversy 

o r d esp ite  i t .  I f  d issension  i s  indeed harm ful, to  w hat.ex ten t may i t
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be perm itted  w ithout destroying  the  o rganization? Or, as Vincent

Marando puts th e  question , "A c e n tra l  issu e  concerning COGs, once they

a re  formed, cen ters around the  degree of c o n f lic t  a consensual voluntary
U9organ iza tion  can contain  and continue to e x is t ,"

Some b elieve  c o n f l ic t  has p o s itiv e  ra th e r  than  negative im plica

t io n s .  Ifatthew Holden th in k s  m etropolitan  systems are strengthened by- 

c o n f l ic t ;  th e re fo re , COGs should focus on conflic t-p rovoking  issu e s . He 

b e liev es  th a t  by reaching binding decisions on impor-bant, non-consensual 

is s u e s ,  a  s e lf -e sc a la tin g  process w il l  begin to  keep the  system from 

a t r o p h y i n g . T h e r e  appears to  be some em pirical evidence to  support 

th is  view. The ACIR-IGMA. survey of COGs and o ther reg io n a l councils 

in d ica ted  th a t  th ese  o rgan izations have developed some s o r t  of mechanisms 

to  handle the c o n f lic t  they  experience.^”' In  a study of th e  M unicipality 

of M etropolitan Toronto by F rancis McGilly ju s t  such a phenomenon was 

rep o rted . McGilly concluded c o n f lic t  was b en e fic ia l to  th a t  urban system 

in  th a t  i t  communicated v a lu es , helped s tr ik e  s tab le  a ll ia n c e s , and 

impro-ved and rade valued outcomes of d ispute s .  As we have noted, how

ever, Metro Toronto i s  not a  council of governments.

Francis Francois b e liev es COGs are a lread y  e s ta b lish in g  p a tte m s  

of cooperation in  some f i e ld s ,  and a s  d i f f i c u l t  problems are met and r e 

solved th e i r  governing boards w il l  reach a s ta te  of "m aturity" th a t  rec 

ognizes corqpromises are necessary . The mature reg ional council, then, 

"w ill not pick up th e i r  m arbles and go home, b u t in stead  w ill  s tay  to  

f ig h t  fo r  th e i r  ju r is d ic t io n  on o th e r issu es  and to make trad eo ffs  th a t  

w il l  compensate fo r what may have been lo s t  on a p a r t ic u la r  vo te . 

S im ila rly , V ictor Jones, who admits COGs are very dependent on th e ir
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member ju r is d ic tio n s , th inks d esp ite  th is  fa c t  they are  "capable of an 

independent l i f e  as ca ta ly ze r, o rgan izer, innovator and implementer.

"COGs, once they  are v ia b le ,"  Jones has p red ic ted , "w ill become le s s  

h e s ita n t to  face up to  reg ional problems or i f  forced to  do so, they w ill 

be ab le  to  survive the shock. At th is  p o in t, however, a l l  we can say 

i s  th a t  fu rth e r  em pirical research  i s  needed to  reso lve th is  debate.

Another element of th e  theory we would expect to  find ra th e r  

d i f f i c u l t  to  use w ith  respect to  COGs i s  th e  idea of functiona l d iffe re n 

t ia t io n  on the p a r t  of subsystems of the system. There are two reasons 

fo r  t h i s .  F ir s t ,  sp ec ia liz a tio n  of function  i s  la rg e ly  associated  w ith 

the system 's s iz e . Ihrsons, a s  we have noted, has managed to  recognize 

in  such immense in s t i tu t io n s  as a s o c ie ty 's  economic establishm ent the  

subsystem th a t  p rim arily  i s  devoted to  adaptive problems. But w ithin 

th e  economy, detection  of fu n c tio n a l sp e c ia liz a tio n  becomes more d i f f i c u l t .  

In  the  same manner, since we are  t r e a t in g  here r e la t iv e ly  small organiza

tio n s ,  we would fin d  a  very high degree of overlapping of fu n c tio n a l 

o r ie n ta tio n , i . e . ,  le s s  sp e c ia liz a tio n . The COG governing board, fo r 

example, would c e r ta in ly  have to  re g u la rly  perform each functiona l impera

t iv e  a t  one time or another (o r even sim ultaneously!).

The second reason we are  lim ited  in  applying the p rin c ip le  of 

fu n c tio n a l d if fe re n tia tio n  to  COGs i s  th a t  in  th ese , as in  many other 

pub lic  bodies, various kinds of ta sk s  a re  "done fo r them" by o ther s tru c 

tu re s  which are  ex te rn a l to  th e  o rgan iza tion . D efin ition  of the scope of 

o rgan iza tional au th o rity  i s  one such ta sk ; a t  le a s t ,  c e r ta in  lim its  on 

the  scope of th a t re sp o n s ib ili ty  a re  s e t  down fo r  the COG. Some types of 

decision-making a u th o rity  may be sev ere ly  constrained; fo r  example.
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personnel re la tio n s  are  governed by laws and reg u la tio n s  handed down 

from a h igher a u th o r ity . The A-9S review process must follow  fed e ra l 

gu idelines. Resources may be sinç)ly provided fo r  the COG by other govern

ment agencies, a s  in  the example o f f in a n c ia l reso u rces. Likew ise, 

these resources must be used and accounted fo r  in  c e r ta in  ways—thus 

both the "m obilization" o r "manipulation" of these  resources may to  a 

su b s tan tia l degree be removed from e ffe c tiv e  co n tro l by the council.

I t  was w ith th is  in  mind th a t  KaÿLan saw Metro Toronto as not 

qu ite  a full-grow n p o l i t i c a l  system. COGs, to o , a re  in  th is  sense "par

t i a l "  so c ia l systems; some task s a re  p a r t ia l ly  handled ou tside the system. 

But desp ite  th is  f a c t ,  the b as ic  u se fu lln ess  o f the  model should not be 

impaired. Although l i t t l e  c le a r -c u t sp e c ia liz a tio n  may be expected in  

COGs, th e re  would be fu n c tio n a l d if f e re n t ia t io n  i f  the  process i s  seen 

as temporal in  n a tu re  ra th e r  than la t i tu d in a l .  One must remember th a t  

Parsons has proposed a conceptual device; concrete d if f e re n t ia t io n  i s  

not an inheren t element of the theo ry . We w il l  f in d , however—i f  the 

theory is  sound—ad ap tiv e , in te g ra tiv e , e tc .  phases, time periods in  

which c e r ta in  fu n c tio n a l needs take predominance over o th er possib le  

emphases.

One o ther problem w ith  B&rsons* theo ry  needs to  be considered 

here . We have observed th a t ,  according to  h is  th e s is ,  the su rv iv a l of 

an organization in  i t s e l f  lead s  us to  conclude the  gystem has managed to  

find  the "co rrect"  answers to  the four fu n c tio n a l problems. Wa a re  

forced to  such a  conclusion because Parsons' concept o f system success 

i s  e s s e n tia l ly  a  dichotomous p roposition—success or f a i lu r e .  This lack  

of middle ground between the  po les l im its  us in  considering  th e  degree
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of a tta inm ent of success, which as Chandler Morse exp lains i s  a  much

more appealing way of conceiving the  s ta tu s  of so c ia l systems v is  a v is

the  fu n c tio n a l im peratives.

The p ro p o sitio n  th a t  so lu tio n  of the functiona l problems i s  neces
sa ry  fo r  su rv iv a l i s  s tronger than  necessary , however. I t  may be 
replaced by the weaker em pirica l hypothesis th a t  a l l  s o c ia l ac tio n  
co n s is ts  of the p u rsu it of concrete ends which, on a n a ly s is , w i l l  
be found to  involve attem pts to  solve a l l  the postu la ted  fu n c tio n a l 
problems, w ith  wide v a r ia o i l i ty  in  th e  q u a lity  of the  a c tu a l out» 
come. Surv ival would thus be co n s is ten t with s o c ia l ac tio n  th a t  
y ie lded  exceedingly poor r e s u l ts  by any standard of evaluation  we 
might choose. The q u a lity  of the consequences o f  a c tio n , r e la t iv e  
to  some r e a l i s t i c a l l y  postu la ted  standard , would th ere fo re  be a 
p o ss ib le  a l te rn a t iv e  to  su rv iv a l as a  c r i te r io n  fo r  determining 
whether o r n o t a value system and so c ia l s tru c tu re  were fu n c tio n a l; 
and a d ec line  from any achieved le v e l of q u a lity , ra th e r  than re 
duced chances of su rv iv a l, would be evidence of m alfunctioning .5°

I f  we accep t Morse’s p o in t of view, we would be re lieved  of the

n e c e ss ity  of seeing a l l  the d e fic ie n c ie s  of COGs—a l l  the c o n f lic t  and

s h o r t f a l ls  in  reg io n a l planning—as fu n c tio n a lly  successfu l ju s t  because

the agencies d id , a f te r  a l l ,  survive over th is  period of time. P ersis tan ce

of p u b lic  o rgan izations simply does not mean, as a m atter of common sense,

th a t  th ey  have completely solved the system problems and a tta in e d  (near)

equ ilib rium . I t  only means, from th is  persp ec tiv e , th a t  they have not

done so badly  th a t  superio r a u th o r it ie s  have gone to  the  tro u b le  of

ab o lish in g  the e r ra n t  agencies. The q u a li ty  of reg ional serv ice  thus

remains a question  f o r  independent examination.

Design of the Research 

I t  i s  on ju s t  such is su e s—and questions as we have ju s t  consid

ered—th a t  an an a ly s is  of councils of governments w ith in  the context of 

Ih rson ian  s tru c tu ra l- fu n c tio n a l theory  can be u se fu l. Through th i s  ap

proach COGs may serve as o rg an iza tio n a l la b o ra to rie s  in  which th e  theory
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can be te s te d  in  einpirical a p p lic a tio n . I f  we examined the progress of 

a council over a  period of tim e, we should be ab le  to  observe a c t iv i ty  

in  each of the  fo u r fu n c tio n a l a re a s . There should be signs of processes 

fo r pattem -m aintenance, i . e . ,  ta is io n  management a c t iv i t i e s .  There a lso  

should be ev iden t some connections between th is  fu n c tio n a l behavior 

and the estab lishm ent of more reg u la r r e la t io n s  between subsystems as 

they move th e  system toward a s ta te  of equilibrium . In th i s  period of 

tim e, we would no t n ecessa rily  expect achievement of a well-developed 

degree of s t a b i l i t y .  But in  terms of th e  theory we would expect demon

s tra b le  movement in  th a t  d ire c tio n . The theory  a lso  leads us to  expect 

some re g u la r i ty  in  the sequence in  which emphasis i s  pu t on the  re so lu tio n  

(or attem pted reso lu tio n ) of the fu n c tio n a l i n ^ r a t i v e s .  And f in a l ly ,  

th e re  should be some re la t io n  between such functions and the  s tru c tu re s  

by which they  a re  performed; o therw ise, s tru c tu re s  w il l  be under s tre s s  

and may be expected to  change.

Now i t  i s  app rop ria te  to  re c a s t the  more general d iscussion  

above in to  th e  form of a number of re la te d  hypotheses or statem ents 

about councils of governments. These hypotheses, which e x p l ic i t ly  re 

f l e c t  the  R irsonian conception of so c ia l system behavior, follow .

1. A council of governments, as an o rgan ization  and a so c ia l 
system g en era lly , w ill  dem onstrate behavior which has the  e f fe c t  of 
meeting ad ap tiv e , g o al-a tta inm en t, in te g ra tiv e , and pattem -m ain te
nance fu n c tio n a l needs of the system.

2. % stem behavior th a t  serves to  s a t i s fy  fu n c tio n a l needs 
w il l  be charac terized  by c e r ta in  app ropria te  p a tte rn  v a riab le s . 
Conversely, d e fic ie n c ie s  in  fu n c tio n a l performance w il l  be marked 
by usage of p a tte rn  v a riab le s  th a t  a re  no t among those prescribed  
by th e  theo ry  as app rop ria te  fo r  the p a r t ic u la r  system problem.

3. VRthin a council o f governments, th e re  w il l  be some le v e l  
o f d if f e re n tia t io n  in  fu n c tio n a l o r ie n ta tio n . Such d if f e re n tia t io n  
may take th e  form of s tr u c tu r a l  sp e c ia liz a tio n  in  meeting p a r t ic u la r
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system inqjeratives (sub-system s p e c ia liz a tio n ) , and/or d iffe ren ces  
in  the r e la t iv e  emphasis placed on the various system problems 
during d isc re te  periods of tim e.

li. O rganizational c o n f lic t  w ithin a council o f governments 
i s  re la te d  to  the system’s performance of fu n c tio n a l im peratives. 
Such s tr e s s  on th e  system stems from (a) in s u f f ic ie n t  a t te n tio n  
to  one o r more r e q u is i te s ,  such as inadequate in te g ra tiv e  e f fo r t ;  
and (b) com petition among u n its  w ith in  the ^ s te m  fo r  th e  power 
to  define the  o rg an iza tio n 's  dominant fu n ctio n ; e .g . ,  a t te n p ts  to  
make the COG p rim arily  an in teg ra ti'v e  body as opposed to  competing 
e f fo r ts  to  o r ie n t th e  system p rim arily  in  th e  d ire c tio n  of adapta
t io n  or goal-a tta inm ent.

5. S tru c tu ra l p a tte rn s  of a council o f governments w il l  a lso  
r e la te  to  th e  performance of fu n c tio n a l im peratives. Where s tru c 
tu r a l  conditions impede (or a re  perceived by th e  system 's members 
to  impede) progress in  solving system problems, attem pts w il l  be 
made to  re s tru c tu re  the o rgan ization . Such re s tru c tu rin g  w il l  
accord w ith th e  dominant v a lu e -p a ttem  held w ith in  and fo r  the  
system a t  th a t  tim e.

6. I f  such re s tru c tu rin g  i s  su ccessfu l, th e  council o f  
governments' w i l l  then  proceed to  move toward a s ta te  of equi
lib rium . On th e  le v e l  of the council as a  whole, th i s  progress 
w il l  be made ev iden t by a reduction  in  o rg an iza tio n a l c o n f l ic t .
On the p a r t  of the members themselves, th i s  revived in te r e s t  in  
the v ia b i l i ty  and fu n c tio n a l needs of the system w il l  be made 
known by th e i r  rec ip ro ca l ac tio n s  which serve to  advance reg ion
alism  as opposed to  localism ; i . e . ,  behavior which f i t s  the de
f in i t io n  of th e  p a tte rn  v a r ia b le , " c o U e c tiv ity -o r ie n ta tio n . "

I t  i s  to  t e s t  these hypotheses and to  fu r th e r  our understanding 

of how Parsons' fu n c tio n a l theory  may guide an a ly s is  of concrete  so c ia l 

in s t i tu t io n s  th a t  th e  in s ta n t study i s  undertaken. The form of th is  re 

search i s  th a t  o f  a  case study of a  p a r t ic u la r  council of governments. 

Since th is  i s  e s s e n t ia l ly  an exp lo ra to ry  work, th e  case study format i s  

ap p ro p ria te . Furtherm ore, although r e s t r ic t io n  of scope i s  n ecess ita ted  

by the sing le  case study  approach, i t  does a ffo rd  an opportun ity  to  

study the research  questions in  the g rea t depth necessary  in  fu n c tio n a l 

a n a ly s is .
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The sub jec t of th is  research  i s  the  regional planning body fo r  

the m etropolitan  Oklahoma C ity, Oklahoma area—the A ssociation of Cen

t r a l  Oklahoma Go-wemments, or ACOG. There are  severa l reasons fo r i t s  

s e le c tio n . F i r s t ,  ACOG appears from a l l  the evidence to  be rep resen ta

tiv e  of the bulk of reg ional councils of governments in  the United S ta te s . 

I t  was c rea ted , as were most COGs, during the middle 1?60s in  response 

to  fe d e ra l p ressu res  and in cen tiv es  fo r  establishm ent of reg ional urban 

planning agencies. I t  i s  charged w ith the fa m ilia r  r e s p o n s ib il i t ie s  of 

reg ional councils—m etropolitan  planning and the A-95 review and comment 

procedure fo r  fed e ra l g ran ts . ACOG has had to  weather su b s ta n tia l amounts 

of controversy and lo c a l re s is ta n c e  to  reg ional d ire c tio n , as have most 

COGs. And f in a l ly ,  in  the opinion of i t s  p ro fessional planning s ta f f  

ACOG i s ,  indeed, an "average" council o f governments.

C ertain  research  m ate ria ls  av a ilab le  for studying ACOG also  

argued fo r i t s  s e le c tio n . A few item s of academic l i t e r a tu r e ,  reference 

to  which w ill  be made in  subsequent chap ters, fu rn ish  inform ation on the 

co u n c il 's  form ation and o p era tio n . Three m etropolitan newspapers have 

covered the  council since i t s  in c ep tio n , and a comprehensive co llec tio n  

of th e i r  accounts, as w ell as some a r t i c le s  from o ther a rea  newspapers, 

i s  maintained by ACOG. This f i l e  saved g rea t amounts of time and e f fo r t ,  

and i t  was generously made a v a ilab le  fo r  review.

ACOG's geographic lo c a tio n —w ith in  convenient commuting d istance 

a t  th e  time of the f ie ld  research—was another advantage. This f a c i l i ta te d  

in terview s as  w ell as review o f the o f f ic ia l  and o ther records of the o r

ganization . In  th e  course of s ev e ra l weeks of examining council m inutes, 

e t c . ,  in  ACOG's o f f ic e s , th is  w r ite r  was able to  have extensive con tac t.
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both form al and in fo rm al, w ith the o rg an iza tio n ’s s t a f f .  This perm itted 

observation of th e  s u b tle tie s  o f o rgan iza tional l i f e  th a t  would o ther

wise have been m issed. And, i t  should be noted, throughout th is  period 

of on-the-scene observation  of ACOG's d a ily  a c t iv i t i e s  th e  a ss is tan c e  of 

the c o u n c il's  employees was always f re e ly  and ch ee rfu lly  given.

But th e re  i s  another aspect to  th e  se le c tio n  of ACOG which i s

v ir tu a l ly  unique to  i t .  This has to  do w ith  the ro le  of c o n f lic t  in

councils of governments, and i t s  e f fe c t  on and r e la t io n  to  o rgan iza tional 

s tru c tu re . On th i s  m a tte r. Parsons wrote in  The S ocia l System:

A p a r t ic u la r ly  im portant aspect o f our system of catego ries  i s
th e  " s tru c tu ra l"  asp ec t. Vfe simply a re  no t in  a p o s itio n  to  "catch"
the  u n ifo rm itie s  o f dynamic process in  the s o c ia l  system except here 
and th e re . But in  order to  give those we can catch a s e tt in g  and to  
be in  the  most advantageous p o s itio n  to  extend our dynamic knowledge 
we must have a  "p ic tu re"  of the system w ith in  which they f i t ,  of the 
given re la tio n sh ip s  of i t s  p a r ts  in  a  given s ta te  of the system, and, 
where changes take p lace, o f what changes in to  what through what or
der of in term ed ia te  s t a g e s . 57

ACOG o ffe rs  not ju s t  one, but two such "p ic tu res"  of s tru c tu ra l  

cond itions. In  the f a l l  of 1972, ACOG was faced w ith i t s  g re a te s t chal

lenge and controversy when Oklahoma City, c i t in g  long standing grievances 

involving voting rep re sen ta tio n  and the powers exercised  by ACOG, w ith

drew i t s  membership. Since OVdahoma C ity was by f a r  the la rg e s t  c i ty  in  

the o rg an iza tio n , th i s  ac tio n  reduced the c o u n c il 's  rep re sen ta tio n  of the 

m etropolitan  a rea  to  a  le v e l below th a t requ ired  fo r  fe d e ra l c e r t i f ic a t im  

as an e l ig ib le  reg io n a l agency. ACOG had, in  e f f e c t ,  au tom atica lly  lo s t  

i t s  l e g a l ,  i f  not i t s  o rg an iza tio n a l, leg itim acy . Although ACOG was 

saved from impending demise by the core c i t y 's  re tu rn  to  the organiza

t io n , th i s  was e ffec ted  only a f t e r  s u b s ta n tia l  changes in  th e  council 

agreement (ch a rte r)  were re lu c ta n tly  accepted by o ther members. This
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dram atic in c id en t thus involved a progression  of o rg an iza tio n a l c o n f l ic t ,  

s t r e s s  th a t  re su lted  in  temporary breakup of the o rg an iza tio n , and f in a l ly  

a fundamental s tru c tu ra l  change. Admittedly, d isso lu tio n  ( a t  l e a s t ,  

imminent d isso lu tio n ) of a council of governments i s  not w ithout prece

dent.^® But ACOG's reo rg an iza tio n  provides an unusually  f in e  opportunity  

fo r  comparative research  on the re la tio n sh ip  of s tru c tu re  to  fu n c tio n a l 

processes in  pub lic  o rg an iza tio n s. Also, William F. Whyte has c r i t ic iz e d  

Parsons on the  ground he s lig h ts  the e f fe c ts  of o rgan ization  s tru c tu re .

A study of ACOG in  th e  context of Parsonian theory  th e re fo re  seems espe

c ia l ly  tim ely  and ap p ro p ria te .

There are b a s ic a l ly  two p a r ts  to  the study. The f i r s t ,  p re

sented in  Chapter 3, d ea ls  p rim arily  w ith the f i r s t  four o f th e  hypotheses 

l i s t e d  above. I t  i s  e s s e n t ia l ly  a  h is to r ic a l  an a ly s is  of ACOG's develop

ment over i t s  f i r s t  s ix  y ea rs . Accordingly, the main research  m a te ria ls  

were the council m inutes, o ther records and documents of th e  cou n c il, 

and the  f i l e  o f newspaper c lip p in g s . Most of the data  contained in  

these  records i s  not w ell su ited  to  q u a n tita tiv e  a n a ly s is . Where q uan ti

ta t iv e  d a ta  does occur—as in  th e  r e la t iv e ly  ra re  nonunaniraous vote by 

th e  governing board—i t  i s  noted and discussed in  connection w ith o th er 

f in d in g s  bearing on fu n c tio n a l problems and p rocesses.

The review o f ACOG m inutes i s  more productive than  i d f ^ t  o rd i

n a r i ly  be th e  case w ith  p ub lic  agencies. The meetings of the governing 

board a re  tape recorded; l a t e r  s e c re ta r ie s  prepare from th i s  source a 

f a i r l y  c lo se ly  ]^raphrased tra n sc r ip tio n  of the d iscussion . The minutes 

should as a  r e s u l t  be unusually  complete and accu ra te . To shed fu r th e r  

l i g h t  on ACOG's h is to ry ,  however, sev era l fig u res  who were c lo se ly
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asso c ia ted  w ith th e  o rgan ization  a t  i t s  incep tion  and during i t s  e a r ly  

y ears  were in terv iew ed. The sub jec ts  of th ese  in te rv iew s, as w ell as  

those e lec ted  o f f ic ia l s  interview ed in  conjunction w ith the second p a r t  

o f th e  research , were offered  anonymity fo r  remarks they  did not want 

a t t r ib u te d  to  a  named source. Perhaps fo r  th i s  reason, the conversation 

a t  th e se  meetings was frank , w ide-ranging, and provided much in s ig h t in 

to  ACOG's development and cu rren t s ta tu s .

The second p a r t  of the study, which occupies Chapter U, rep re

se n ts  t e s t s  o f the f i f t h  and s ix th  hypotheses. I t  concerns the tenporary  

breakup of th e  council in  1972-73 and the  subsequent re s tru c tu rin g  of 

th e  o rgan ization  c h a r te r . Although documentary m ate ria ls  a re  employed 

in  th is  phase—fo r  example, the  old and new ACOG agreements a re  compared 

and analyzed—the primary emphasis i s  upon in terv iew s with members of 

the  c o u n c il 's  governing board. An e f fo r t  was made to  secure comments 

from a l l  members o f the board who served in  the  year of Oklahoma C ity 's  

withdrawal and/or the  subsequent year. This e f fo r t  was la rg e ly  success

f u l .  F if te e n  of the 22 in d iv id u a ls  who served on the board during th is  

two-year period were interview ed, and one person l a t e r  returned a m ail 

qu es tio n n a ire . In  another case , personal considerations precluded an 

in te rv iew . None of the remaining f iv e  members had been p a r t ic u la r ly  

a c tiv e  in  ACOG a f f a i r s .  A ll of the more im portant ju r is d ic tio n s  in  ACOG 

a re  represented  in  the in terv iew s by a t  l e a s t  one p a r tic ip a n t.

The in terv iew s w ith board members were r e la t iv e ly  un stru c tu red , 

^y the very n a tu re  o f fu n c tio n a l a n a ly s is , i t  i s  v i r tu a l ly  im possible to  

a n tic ip a te  and include in  a  questionnaire  a l l  item s th a t  have or might 

have fu n c tio n a l s ig n ifican ce . Accordingly, open-ended questions were
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used fo r  the most p a r t .  The questions were, however, designed to  bear 

upon sp e c if ic  fu n c tio n a l problems, (See Appendix A fo r a  copy of the 

in terv iew  form.) For example, some questions were designed to  e l i c i t  

a t t i tu d e s  which bear p rim arily  upon the system problem of g o a l-a tta in 

ment j o thers  d e a lt  w ith  in te g ra tio n , e tc .  Respondents' opinions on ACOG's 

reo rg an iza tio n  were a lso  obtained, along w ith t h e i r  evaluation  of i t s  

cu rren t usefu lness and fu tu re  p rospects. They a lso  commented upon th e i r  

personal—as opposed to  o f f ic ia l—attachm ent to  the  council. The in te r 

views, th e re fo re , served to  d isc lo se  a  v a r ie ty  of m atters  re lev an t to  

th e  p red ic ted  "dependent v ariab les"  of Parsons' fu n c tio n a l im peratives; 

i . e . ,  system equ ilib rium , and the development of c o U e c tiv ity -o r ie n ta -  

tio n  on th e  p a r t  of council members. This p a r t  of the study thus con

s id e rs  the success (o r  lack  of success) of ACOG from a fu n c tio n a l perspec

tiv e  and r e la te s  t h i s  fa c to r  to  the s tru c tu re s  e x is tin g  before and a f te r  

th e  o rg an iza tio n a l c r i s i s .

F in a lly , Chapter 5 concludes the paper. I t  considers the  f in d 

ings presented in  th e  e a r l ie r  chapters and reaches some conclusions as 

to  ACOG, councils of governments genera lly , and the u sefu lness o f func

t io n a l  a n a ly s is . In  a d d itio n , some p red ic tio n s  a re  advanced as  to  the  

fu tu re  of m etropolitan  planning through the  reg io n a l council device.
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CHAPTER I I I

THE ASSOGIATICN OF CENTRAL OKLAHOMA GOVERNMENTS 

The establishm ent of the  A ssociation of C entral Oklahoma Govern

ments can be described a s  th e  o rgan iza tional equivalent of the breech 

b ir th  of an unwanted c h ild . Local government o f f ic ia ls  in  c e n tra l Okla

homa, as elsewhere, looked forward without enthusiasm to  the a r r iv a l  of 

a reg io n a l au th o rity . Local re s is ta n ce  th e re  as elsewhere, however, had 

to  f a l l  in ev itab ly  before the  i r r e s is ta b le  fo rce  of fe d e ra l mandate. But 

ACOG's organization  was only accon^lished a f t e r  no small amount of manipu

la t io n ,  maneuvering and accomodation to p o l i t i c a l  r e a l i ty .  And in  th a t  

re sp ec t, as we have seen, ACOG shares th e  common experience of reg ional 

councils of governments across the nation .

The O rigins of ACOG 

The re a l  inçe tus fo r  c reation  of an areawide planning and review 

body in  c e n tra l Oklahoma occurred in  November 196^. At th a t tim e Robert 

Tinstman, c i ty  manager of Oklahoma City, received a no tice  from the H. S. 

Department of Housing and Urban Development (HDD) announcing no approvals 

of fe d e ra l g ran t ap p lica tio n s  from governments w ith in  the  area would be 

forthcoming u n t i l  some means of m etropolitan-wide cooperation and coor

d in a tio n  was in s t i tu te d .  Tinstman f i r s t  consulted Oklahoma C ity 's  mayor, 

George Shirk, about th is  fe d e ra l ultimatum. L a te r , the two ca lled  upon 

Dr. George Ifeuer of the  I b l i t i c a l  Science Department a t  Oklahoma City

83
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U n iversity  fo r  advice in  th e  m atter.^  A fte r g iving the  problem some 

thought, they decided a vo lun tary  council of governments was th e  b e s t re 

sponse to  the fe d e ra l requirem ent fo r m etropolitan  coordination.

A council of governments, as such, was not the  only po ssib le  

answer to  the  reg io n 's  dilemma. An independent m aster planning agency 

w ith coercive powers of enforcement could have been e s ta b lish ed . Even 

more extreme answers to  the problem of reg io n a l in te g ra tio n  a lso  la y  w ith

in  the  th e o re tic a l  realm  o f p o s s ib i l i t ie s .  But a  COG offered  the g reat 

advantage of being th e  sm allest in s t i tu t io n a l  increment toward m etropoli

tan  u n if ic a tio n . Mauer obtained copies o f c h a rte rs  of COGs fo r  the D allas 

and San Francisco m etropolitan  areas and stud ied  them as examples of e x is t

ing councils . Eventually  the document which created the  A ssociation of 

Bay Area Governments served as th e  b asic  o u tlin e  fo r  H auer's d ra f t  agree

ment fo r  a COG fo r  c e n tra l  Oklahoma.

One troublesome p o in t th a t  was to  immediately confront the  or

gan izers of ACOG and prove to  be a harbinger o f l a t e r  controversy con

cerned the  long-standing  suspicion  and even d is l ik e  f e l t  by some suburban 

communities toward th e  c e n tra l c i ty .  Oklahoma C ity  had no t, i t  seems, 

always been a good neighbor to  ad jacen t ju r is d ic t io n s .  During th e  annexa

t io n  waves o f the e a r ly  1960s, in  p a r t ic u la r ,  i t  had aroused fe a rs  among 

sm aller c i t i e s  th a t  Oklahoma C ity  bad designs on land they  saw as more 

p ro p erly  belonging w ith in  th e i r  own p e r ip h e rie s . Now the  mayor of % la -  

hcna C ity  was proposing a  new areawide agency with power to  examine th e ir  

p ro je c ts  fo r  lo c a l  development and growth. Thus the  new COG was i n i t i a l l y  

seen by a t  le a s t  some suburban o f f ic ia l s  as  l i t t l e  more than a ch ild  of 

the c e n tra l c i ty ,  and th e re fo re  p o te n tia l ly  another mechanism fo r the 

aggrandizement of th e i r  b ig  neighbor.^
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There i s  no doubt Ifayor Sh irk’s ro le  was a v i t a l  fa c to r  in  the 

estab lishm ent of ACOG, His co n trib u tio n  to  the o rgan iza tion  went w ell 

beyond h is  commitment of the c i t y 's  p ro fess io n a l and p h y sica l resources 

on behalf of ACOG, although the  l a t t e r  c o n trib u tio n  was obviously impor

ta n t .  Shirk was p erso n a lly  committed to  a  reg io n a l council of govern

ments, and in  th is  regard he brought to  the e f f o r t  im portant personal 

and p o l i t i c a l  a t t r ib u te s .

Although Shirk  was, obviously, the ch ie f e le c tiv e  o f f i c i a l  fo r  

Oklahoma C ity he was no t generally  perceived to  be p a r t  of i t s  t r a d i 

t io n a l  "power s tru c tu re ,"  which aided h is  personal r e la t io n s  w ith subur

ban p o l i t i c ia n s . And w hile h is  fo rce fu l p e rso n a lity  served to  promote 

th e  concept of a reg io n a l council of governments, he g rac e fu lly  bowed to  

suburban in s is te n c e  th a t  Oklahoma City must no t be ab le to  dominate the  

o rg an iza tio n . He made i t  c le a r  a t  the f i r s t  he did not want to  be ACOG's 

f i r s t  p re s id e n t. More c ru c ia lly , perhaps, he agreed to  a  voting system 

which equalized power among ju r is d ic t io n s .  W iliam  S. Morgan, then-Mayor 

of Norman and the man who was to  become ACOG's f i r s t  p re s id e n t, says 

Shirk "leaned over backwards" to  s e t  up ACOG so as to  make i t  in ço ss ib le  

fo r  Oklahoma City to  dominate th e  a s so c ia tio n .^  Shirk a lso  p ruden tly  

designed ACOG as a  "bare bones" operation to  overcome fe a rs  of a la rg e  

and c o s tly  b u reau cra tic  e n te rp r is e . He took care th a t  a l l  concerned 

e lec ted  and ad m in istra tiv e  o f f ic ia ls  were kept w ell informed, to o . And 

f in a l ly ,  of course, th e re  was the u ltim a te , i r r e fu ta b le  argument fo r  ACOG— 

some kind o f reg io n a l review agency was e s s e n tia l  i f  the m etropolitan  

a rea  was to  conform to  fe d e ra l g ra n t-in -a id  requirem ents.
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And so on th e  20th of June 1966, the A ssociation of Central 

Oklahoma Governments form ally  came in to  ex istence. The "Agreement" by 

which i t  was es tab lish ed  was entered in to  by th ir te e n  m u n ic ip a litie s  

(Bethany, Edmond, EL Reno, F o rre s t Park , Midwest C ity, Moore, Mustang, 

Nichols H i l ls ,  Nicoma Park, Norman, Oklahoma City, Spencer and The V il

lag e) and th ree  counties (Canadian, Cleveland and Oklahoma). The pro

logue of the Agreement in d ica ted  th a t  th e  ra tio n a le  fo r  ACOG l i e s  in  the 

member ju r is d ic t io n s ' recogn ition

. . . th a t  the co n ^ lex itie s  of modem urban liv in g  preclude the 
e f f ic ie n t ,  economical, and d e s ira b le  performance se v e ra lly  of a 
number of said  common function  ( s i c ) . when by reason [o f) th e  ad
vent of modem communication, tra n sp o rta tio n , e le c tro n ic s  and 
o th er se rv ice s , such function  may in  many instances be discharged 
o r performed by a  common e n t i ty  to  the  mutual advantage of a l l  
•  •  •

Although th i s  paragraph seems to  suggest the  s ig n a to ry  p a r tie s

had am bitious v is io n s  o f ACOG as a m u ltiju r isd ic tio n a l serv ice-rendering

agency, the  r e a l  c o n s tra in ts  on i t s  development a re  p la in ly  s e t  fo rth  in

the next paragraph of th e  Agreement:

VHEEEAS, notw ithstanding any language h e re in , i t  i s  n o t th e  in ten 
tio n  of p a r t ie s  to  form a new la y e r  o f government nor to  fo m  a 
super-govemment, bu t to  organize a  voluntary  a sso c ia tio n  of lo c a l 
governments, in  e f f e c t  of ( s ic ) being a h o rizo n ta l p ro je c tio n  of 
th e  e x is tin g  powers, fu n c tio n s , d u tie s  and r e s p o n s ib il i t ie s  of the 
said  cooperating p a r t ie s  h ere to , and to  thereby seek by mutual 
agreement so lu tio n s  to  mutual problems fo r  the b en e fit of a l l  
c i t iz e n s .5

The a sso c ia tio n  was e x p l ic i t ly  and em phatically  vo lun tary . The 

Agreement, in  which th e  word "voluntary" repeated ly  appeared, provided 

th a t  any p a rty  to  i t  might withdraw simply by reso lu tio n  of i t s  governing 

body ACOG' s "^y-Laws" a lso  s tre ssed  the theme of voluntarism  and member 

independence. "Nothing h e re in ,"  the preamble s ta te d , " s h a l l  be construed
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to  abridge the r ig h ts  or ju r is d ic tio n a l in te g r i ty  of the  members of 

the A ssociation ."^

The bylaws a lso  defined the fun c tio n s  of the new organ ization  

to  include review of government proposals (thus perm itting  p a r tic ip a tio n  

in  the fe d e ra l A-95 g ran t review procedure), study of area problems, 

ad m in istra tio n  of programs of ac tio n  bearing  upon area problems, and 

such o ther reg io n a l functions as were deemed app ropria te .

A ll c i t i e s ,  towns and counties in  th e  three-county  reg ion  were 

e l ig ib le  fo r  membership, to  be represented by a  person who held a sea t 

on th e  member's governing board. A lternate  delegates or rep resen ta tiv es  

were perm itted b u t, l ik e  regu lar d e leg a tes , had to  be e lected  members of 

governing bodies. The e f fe c t  of th i s  p rov ision  was to  r e s t r i c t  o f f i c ia l  

ACOG rep resen ta tio n  to  e lected  o f f ic ia l s  and to  prevent appointed admin

i s t r a t o r s  such as  c i ty  managers from p a r tic ip a tin g  in  ACOG as voting 

re p re se n ta tiv e s . A ssociate Membership s ta tu s ,  which required payment of 

dues assessm ents but disallowed voting p r iv i le g e s ,  was extended to  

school boards, s ta te  government agencies, and o th e r special-purpose pub

l i c  a u th o r i t ie s .

As the  o rg an iza tio n 's  "general governing and superintending 

body" th e  Agreement s e t  up an "Assembly." The Assembly was to  meet a t  

l e a s t  tw ice a y ea r; when the  group convened th e  occasion was a "General 

Assembly." General policy-making a u th o r ity  was given to  the  Assembly.

I t  was to  review budgets and assessment schedules and exercise  general 

ov ersig h t powers. The Assembly a lso  chose th e  a s so c ia tio n 's  p res id en t 

and v ic e -p re s id e n t. In the  case of both o ff ic e s  the procedure was the 

same. A fter rece iv in g  nominations from a nominating committee or from
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the f lo o r ,  a m ajo rity  o f rep re sen ta tiv e8 p resen t e lec ted  the  o ff ic e rs  to  

th e i r  two-year term s. The bylaws provided fo r  appointment by the p re s i

dent of o ther o f f ic e r s ,  including sec re ta ry  and tre a su re r , but in  prac

t ic e  th i s  power was u su a lly  not exercised and e lec tio n s  fo r  secondary 

o ffic e s  were h e ld .

Since the  Assembly met in freq u en tly , r e a l  con tro l over ACOG 

rested  in  an "Executive Committee" composed of up to  th ir te e n  member 

rep re sen ta tiv e s , presided over by the p re s id e n t. The d iv is io n  of powers 

in  ACOG thus somewhat resembled th a t  in  a  corporation , w ith  th e  Assembly 

a c tin g  l ik e  an annual sh a reh o ld e r 's  meeting and the Executive Committee 

resem bling a Board of D irec to rs . One could a lso  lik e n  th e  Executive 

Committee to  the  United Nations S ecurity  Council: some members held 

th e i r  se a ts  on a  permanent basis  while some se a ts  ro ta ted  among th e  o ther, 

less-prom inent members. The mayor (or h is  designate) of the most popu

lous c i ty  in  each of the th re e  counties (Oklahoma City, Norman, and El 

Reno) and the chairman (or h is  designate) of each of the th re e  boards of 

county commissioners enjoyed permanent membership. Seven o th er Executive 

Committee members were e lec ted  by the Assembly to  two-year term s. These 

l a t t e r  o f f ic ia l s  were perm itted to  succeed themselves in  o ff ic e  on the

Executive Committee.

Although the  Executive Committee exercised frequent and close 

superv ision  over ACOG's a f f a i r s ,  day-to-day adm in istra tive  a u th o r ity  and 

re sp o n s ib il i ty  was vested in  the  o ff ic e  of Executive D irec to r. This 

o f f i c i a l  thus occupied a p o s itio n  id.th regard to  the Executive Committee 

much l ik e  th a t  of a  c i ty  manager v is -a -v is  h is  c i ty  council. The D irector, 

l ik e  a c i ty  manager, was employed, paid and dismissed a t  the w il l  of h is
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governing board. And l ik e  a manager ACOG's D irec to r created  and discon

tinued s t a f f  p o s itio n s , f ix ed  sa la ry  schedules, supervised employées, 

prepared proposed budgets, and provided inform ation to  h is  s tp e r io rs .

Because the  question  of voting power had presented  d if f ic u l ty  

during the  form ation o f ACOG, the o rg an iza tio n 's  bylaws ca re fu lly  s e t  

fo r th  vo ting  procedures. A m ajo rity  of Assembly delegates was required 

fo r  a quorum and a m ajo rity  o f a quorum was necessary  to  decide p o licy . 

Voice vo ting  was p erm itted , b u t upon demand by any member or a t  the  p r e s i

d e n t 's  d isc re tio n  a  r o l l  c a l l  vote was to  be conducted. In  the Executive 

Committee, th e  same standards fo r  quorums and m ajo rity  voting app lied .

But budget recommendations by th e  Committee to  th e  Assembly required a 

vote of a  m ajo rity  of th e  f u l l  committee, o r seven members, as did d ec i

sions to  appoint o r remove th e  D irec to r.

Funds to  s ip p o rt ACOG were derived through two devices: a General

Fund, ra ised  through p e r-c a p ita  assessm ents on a l l  members, which was to  

pay fo r  general operating  esqjenses, and such sp e c ia l funds as  the Execu

tiv e  Committee might e s ta b lis h .  Mauer had estim ated i t  would take a  f iv e  

cent p e r  cap ita  assessment to  get ACOG underway and the regu lar a sse ss 

ment was s e t  a t  th a t  f ig u re  a t  th e  o rg an iza tio n 's  in cep tio n . A sp e c ia l 

fund was created  when ACOG became involved in  tra n sp o rta tio n  planning 

and monies were needed to  pay expenses associa ted  w ith  the (Mahoma C ity  

Area Regional T ransporta tion  Study (OCABTS). The Agreement a lso  provided 

th a t  sp e c ia l p ro je c ts  or o th er functions which were not of common in te r e s t  

to  a l l  member p a r t ie s  were to  be financed by co n trib u tio n s  from the  a f 

fec ted  ju r is d ic t io n s .
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V irtu a lly  th e  only instrum ent of coercion the  o rgan ization  pos

sessed was f in a n c ia l in  n a tu re . Bylaws provided th a t  member governments' 

p r iv ile g e s  were to  be fo rfe ite d  i f  the annual assessm ents were no t paid . 

Even thei), a  grace period  of s ix  months was allowed and the bylaws s ta ted  

only th a t  payments were "intended" to  be paid  w ithin  n in e ty  days of appro

val of th e  budget a t  th e  June General Assembly.

AGOG' s Development: 1966-1972

Having approved th e  Agreement and Bylaws, the member governments 

of ACOG held th e i r  f i r s t  o f f i c i a l  meeting on June 27, 1966. The minutes 

of th i s  f i r s t  meeting are  sparse ; the ch ie f  event recorded in  them i s  the 

e le c tio n —by acclam ation—of a s so c ia tio n  o f f ic e r s .  Mayor % llia m  8. Mor

gan o f Norman became ACOG's f i r s t  p re s id en t and Mdwest C ity 's  Marion C. 

Reed took o ffic e  as  i t s  v ice -p re s id en t. Ross Duckett of Mustang was 

named by the  Assembly the o rg an iza tio n 's  S ecretary -T reasurer. As has 

been noted above. Mayor Shirk had from th e  f i r s t  sa id  th a t  Oklahoma C ity  

would not seek e le c tiv e  o ff ic e  i n  ACOG. In  view of suburban-central c i ty  

te n s io n s , th ere  seems l i t t l e  p o s s ib i l i ty  Shirk could have a tta in e d  o ffice  

had he sought i t .  And d esp ite  suburban co n tro l of a s so c ia tio n  o f f ic e rs ,  

Oklahoma C ity, as the  la rg e s t  m un ic ipa lity  in  Oklahoma County, was s t i l l  

e n t i t le d  to  a permanent s e a t on the Executive Committee.

The ro u tin e  mechanics of g e ttin g  a new organ ization  underway seem 

to  have occupied ACOG's members in  i t s  f i r s t  sev e ra l months. The most 

p ress in g  need was of course to  in s t i t u t e  procedures fo r  reg io n a l review 

and clearance of fe d e ra l g ran t a p p lic a tio n s , and thereby s a t i s f y  the need 

th a t  prompted the a s s o c ia tio n 's  form ation in  th e  f i r s t  p lace . There was
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l i t t l e  delay in  a tten d in g  to  t h i s  p r io r i ty .  Indeed, before two months 

had passed since i t s  o rg an iza tio n a l meeting on August 1, the Executive 

Committee exercised fo r  the f i r s t  time i t s  review-and-comment powers.

The auspicious event concerned an Open Space grant s o u ^ t  by the C ity  of 

Bethany. J^proval was quick and unanimous; i t  was to  be a long time be

fo re  ACOG's d ire c to rs  were to  s p l i t  th e i r  votes on an A-9S m atte r .

In  one sense th e  ta sk  of p lacing th e  A ssociation of Central 

Oklahoma Governments in  motion was made e a s ie r  than i t  might otherwise 

have been. ACOG had s u b s ta n tia l a ss is tan ce  in  i t s  form ative p erio d . One 

im portant source of such a id  was Oklahoma C ity , which helped provide per

sonnel and various se rv ices  needed by the f led g lin g  council of governments. 

Q uarters fo r  the  o rgan ization  were provided by th e  c a p ita l c i ty  in  spare 

space in  a city-owned downtown o ffic e  b u ild in g . And in  a more general 

sense ACOG was indebted to  the fe d e ra l a u th o r ity  which forced i t s  creation* 

In  a t  le a s t  one ro le —reviewing requests fo r  fed e ra l a s s is ta n c e —important 

elements of s tru c tu re  and procedure were "given" the  o rgan ization .

ACOG's immediate problem, then , was n o t so much find ing  i t s  place 

w ith  regard to higher a u th o r ity  as  i t  was in  r e la t in g  to  the m etropolitan  

environment. C erta in ly , those o f f ic ia l s  who were favorably  disposed to  

the concept of a reg io n a l agency rea lized  th e re  was a need to  " s e ll"  the 

a sso c ia tio n  to  the  people of c e n tra l Oklahoma. In  Ju ly  Shirk addressed 

the  \ferr Acres C ity  Council on ACOG's b eh a lf .^  The a s so c ia tio n 's  new 

Secretary-T reasurer a lso  spread the message o f fed e ra l a s s is ta n c e  and 

reg io n a l cooperation. "The form ation of th is  o rgan ization ,"  Ifayor Duckett 

s a id , " is  in  sharp c o n tra s t  to  th e  days of suspicion  and jea lo u sy  between 

the communities and p a r t ic u la r ly  of Oklahoma City."® Rresident Morgan
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spoke in  September to  th e  Chamber of Commerce of Capitol H i l l  (a neigh

borhood in  Oklahoma C ity 's  south s id e ) .  ACOG was a "bridge between lo 

c a l  government and lAishington, " Morgan argued to  an ev iden tly  sk ep tic a l 

audience. " I t  d o e sn 't take  away from th e  powers of the lo c a l government 

nor of the e lected  o f f i c i a l s . "9 The new a s so c ia tio n 's  f i r s t  executive 

d ir e c to r ,  Keith Smith, spoke to  the Moore C ity  Council. "We can not make 

you do anyth ing ," he s tre s se d . But when asked i f  ACOG passed judgment 

on fe d e ra l g ran t ap p lica tio n s  he hedged, rep ly ing  "We have no t turned 

down anything as yst."^®  Thus frcm the  o u ts e t ,  one can see, ACOG was to  

be portrayed by i t s  defenders as a  benevolent, even harm less, instrum ent 

to  promote in te r  ju r is d ic t io n a l  d ia log  and acce le ra te  the re tu rn  of fed

e r a l  ta x  d o lla rs .

This s o r t  o f d e sc rip tio n  was presumably designed to  help  counter 

th e  negative reac tio n  ACOG's form ation had stim ulated  as w ell as to  edu

ca te  people in  the functions o f a  council of governments. Opposition 

a lread y  had developed. A g rass-ro o ts  o rg an iza tio n , the  Home Owners and 

Voters Emergency Network (H&VEN), o r ig in a l ly  formed to  f ig h t  Gclahoma 

C ity 's  urban renewal program, extended i t s  a tta c k  to  ACOG and d is tr ib u te d  

l i t e r a tu r e  denouncing the associa tion .^^  These opponents apparen tly  a lso  

had a t  l e a s t  some encouragement in  th e i r  e f fo r ts  from elected  o f f ic ia l s  

as w e ll. When th e  mayor of Yukon was asked about a  pamphlet charging 

ACOG could "contro l what p ro je c ts  a re  done in  your county and your town" 

and "w ill  fo rce  you to  help  pay fo r  the  huge and co s tly  p ro je c ts  planned 

fo r  Oklahoma C ity ,"  he denied r e s p o n s ib il i ty  fo r  the l i t e r a tu r e  but ad

m itted  he approved o f i t . ^ ^
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Those who spoke up on behalf of ACOG may have been somewhat 

su ccessfu l in  overcoming the  skepticism  or opposition  of th e ir  audiences 

of lo c a l  o ffice -h o ld e rs . In a survey taken in  19&7 by David R. Morgan 

more than tw o-th irds of the  suburban council members interview ed ind ica ted  

they  were very or reasonably w ell s a t is f ie d  w ith ACOG's s tru c tu re  and 

o p era tions. A s ig n if ic a n t a lb e i t  m inority  p roportion  even envisioned i t  

developing in to  a tru e  metro»wide government enconç>assing m u n ic ip a litie s  

w ith in  the r e g i o n . C learly  not a l l  e lec ted  o f f ic ia l s  in  c e n tra l OüLa- 

homa were id eo lo g ica lly  committed ag a in st the  new council o f governments. 

But ACOG's defenders may have somewhat misjudged th e i r  ta rg e t .  I t  appears 

th e  more fundamental problem was overccaning the  h o s t i l i t y  in  an urban 

environment th a t  spawned organizations l ik e  HAWN. Arguments th a t  AGOG 

would enhance government performance and revenues probably were inçxîtent 

to  change a t t i tu d e s  among th e  general c i t iz e n ry , and such a t t i tu d e s  were 

no t supportive of regionalism . In  Morgan's survey suburban re s id e n ts  

were a lso  interview ed. Their responses re f le c te d  happiness w ith th e i r  

way of l i f e  and a strong  attachm ent to  a g ra ss -ro o ts  p o l i t i c a l  ideology 

based on the p rin c ip le  of lo c a l  autonomy. In  ad d itio n , they expressed 

general s a tis fa c t io n  w ith th e i r  respective  governments' e ffic ien cy  and 

se rv ic e s . In  view of t h i s .  Dr. Morgan concluded "preconditions fo r  

generating  suburban sxpport fo r g rea te r m etropolitan  p o l i t i c a l  in te g ra 

t io n  a re  la rg e ly  ab sen t,"  and " . . .  both suburban council members and 

c itiz e n s  could be expected to  sxpport and re in fo rce  each other in  re 

s is t in g  any proposals which might be perceived as  jeopardizing suburban 

p o l i t i c a l  independence. ^
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D espite th ese  p e ss im istic  s ig n s , by the spring of 196? AGOG had 

achieved a good dea l of progress toward o rg an iza tio n a l m atu rity . A m ile

stone was reached when K eith Smith re linqu ished  the executive d i r e c to r 's  

p o s itio n —as had been intended once a  permanent ch ief could be se lec ted — 

and L. Douglas H ailey assumed the adm in istra tive  re in s  of the  a sso c ia tio n . 

H iring  H ailey was not accomplished, however, w ithout some d issension .

The new executive did not have a  p ro fessio n a l background in  p lanning, and 

some members thought AGOG needed a tra in e d  p lanner. A newspaper account 

reported  th e  Executive Gommittee had a t  one time been s p l i t  7 to  U during 

i t s  closed session  before approving H ailey .^^  But i f  th e re  was indeed 

any serious c o n f lic t  no outward sign of i t  was apparent. To a l l  appear

ances AGOG was moving ahead with equanimity.

Perhaps encouraged a t  th i s  apparent p rog ress. Shirk revealed a 

bold proposal fo r  AGOG's expansion a s  a  serv ice  agency to  th e  region. 

Unlike most o ther lo c a l  p o l i t ic ia n s .  Shirk had no t conceived of the asso

c ia tio n  as  a  mere forum for vocaliz ing  grievances and rubber-stanqping 

grant a p p lic a tio n s . At the l a s t  Executive Gommittee meeting he would 

a tten d  as a member—h is  term of o ff ic e  as mayor was drawing to  a  c lo se—

he ou tlined  an ambitious p lan which would grant AGOG a v a r ie ty  of new

fu n c tio n s . Seven new areas of a c t iv i ty  were suggestedr

1. Disposal of so lid  waste.
2. Instantaneous id e n tif ic a t io n  se rv ices  fo r po lice  departm ents.
3. G ollection of m unicipal s a le s  tax es .
U. Operation of a  crime lab o ra to ry .
5. O ^ ra tio n  of various m unicipal en^loyee tra in in g  programs.
6. Performance o f cen tra lized  u t i l i t y  b i l l in g  se rv ice .
7. Assumption of tra n sp o rta tio n  planning work fo r  th e  Oklahoma

G ity Area Regional T ransportation  Study.

The minutes fo r A p ril 10, 1967 contain  the memorandum which se ts  

fo r th  the above p roposals , and quotes Shirk  as saying, in  p a r t .
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A ll of the  foregoing have nothing to  do w ith  the  p a ra l le l  
fu n c tio n  to  be performed by AGOG of Regional P lanning, Continual 
emphasis should be placed upon th is  in  l ik e  manner as before. I  
am f e a r f u l ,  however, th a t  i f  the so le in te r e s t  o f AGOG is  toward 
planning  i t  w i l l  never become a hea lthy , w ell-rounded, purpose- 
serv ing  o rgan ization , tn iÿ r  rendering a se rv ice  to  i t s  members 
worthy of i t s  e x is te n c e .1°

S h irk 's  suggestions were received p o l i te ly  but with coolness. 

C erta in ly , th e re  was a t  l e a s t  some support fo r  th e  idea o f p lacing AGOG 

in to  o th e r a reas of a c t iv i ty .  A few days e a r l i e r  the o rg an iza tio n 's  

p re s id e n t had p u b lic ly  commented favorab ly  on the  Shirk proposal (which 

had a lrea d y  been reported in  the  p re s s ) ,  Morgan thought the h ir in g  of 

Hailey—an ad m in istra to r ra th e r  than a  planner—coincided w ith the broad

er concept o f AGOG. This would give th e  a s so c ia tio n  another "reason 

fo r b e in g ,"  Morgan reasoned, p red ic tin g  th a t "u ltim a te ly  th e  heavily  

populated m etropolitan  a reas  w il l  in  some re sp ec ts  do th e  same as s ta te s  

have done—give way to  fe d e ra l s tru c tu re s  fo r  c e r ta in  b e n e f its  of the  

fe d e ra l government,"^7 j ^ i i n g  in  th e  same vein  was V ice-President 

Reed < s suggestion  a few months l a t e r  th a t  the  Midwest G ity Council in v es-
1Rtig a te  through AGOG a m u lti-c ity  e le c tro n ic  bookkeeping and b i l l in g  system,

A re so lu tio n  to  tak e  the p lan  to  the  re p re se n ta tiv e s ' resp ec tiv e  

governing bodies fo r th e i r  ev a lua tion  over the  next n in e ty  days ca rried  

with no d isse n t. But th e re  was l i t t l e  o ther a c tio n , a t  th i s  or any sub

sequent meeting, on S h irk 's  p lan  and the proposals sank in to  o b scu rity .

The only  tan g ib le  evidence Shirk was ab le  to  take  away from AGOG of h is  

e f fo r ts  on behalf o f the reg io n a l council was a  copy of the  Executive 

Committee's commendation of th e  "Out-going Mayor and Founder of AGOG,"

I f  Shirk thought a  propituous time had a rriv ed  fo r  esqpanding 

AGOG's scope, he was c e r ta in ly  proved wrong by events in  the follow ing
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weeks and months. His proposal seemingly trig g ered  a  fre sh  ou tburst of 

opposition . The new ly-elected mayor of Moore, C lin t Gold, declared he 

was " d e f in ite ly  ag a in s t increasing  [ACOG's] re sp o n s ib il i ty  where i t  does 

in frin g e  in  lo c a l r e s p o n s ib i l i t ie s ,"  and th a t " th e ir  a c t iv i t i e s  in  the 

a rea  o f planning and zoning r e a l ly  concerns (s ic )  me."^^ Reed said  the 

ad d itio n  of any functions o ther than planning and g ran t review "would 

crea te  a l o t  of excitem ent" in  Midwest Gity. A Bethany councilman 

questioned th e  " in te n t"  of AGOG, ca lled  fo r an in v e s tig a tio n  of i t ,  and 

attacked  i t s  "power p o l i t ic s ,"  "creeping c o n tro l ," and " in e ffec tiv en ess ."  

Nichols H i l l s ,  an a f f lu e n t community on Oklahoma G ity 's  no rth  s id e , was 

a hotbed of d isco n ten t. H ailey, perhaps wishing he had some of the  ex

p lan ato ry  brochures the Executive Gommittee bad re c e n tly  au thorized , 

was obliged to  debate AGOG's c r i t i c s .

AGOG d ire c to r  Douglas HaUey faced a f ie r y  group of c itiz e n s  
Tuesday n igh t a s  Nichols H ills  re s id e n ts  stormed the  t in y  chambers 
of th e i r  c i ty  h a l l  demanding answers about the o rgan ization .

Questions l i k e ,  "Who i s  behind the  A ssociation  of Gentral 
Oklahoma Governments?" "Where i s  your a u th o rity ? ^ " and "Are we 
going to  have fe d e ra l s tr in g s  t ie d  to  us and be a s o c ia l i s t ic  
and b u reau cra tic  government?" were hurled a t  the o rg an iza tio n 's
c h ie f .22

H ailey had to  give a repeat perfoimance of h is  ju s t i f i c a t io n  fo r AGOG a 

few days l a t e r  before  a suspicious c i ty  council in  Mcore.^^

The a r r iv a l  of two p ieces of news in  June must have seemed e s

p e c ia lly  welcome to  the harassed reg io n al council. F i r s t ,  n o tif ic a tio n  

was received th a t  AGOG had o f f ic ia l ly  been designated th e  review agency 

fo r fe d e ra l g ran t ap p lica tio n s  from the Oklahoma Gity m etropolitan  a rea . 

Shortly  th e re a f te r ,  i t  was learned  fe d e ra l money fo r  AGOG's planning pro

gram was f in a l ly  on the way. Although i t s  $1*98,271; request had been cut 

to  $1i;9,378, a t  l a s t  AGOG would no longer be in  a s ta te  of suspension;
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a re a l  s t a r t  could be made on reg ional planning. ]h  Ju ly , the Executive 

Committee, envisioning a heav ier burden of work, decided to  hold two 

ra th e r  than  one meeting per m o n t h . A n  ad d itio n a l s tep  was Morgan's 

appointment of a five-man committee to  d ra f t  a  l i s t  of AGOG o b jec tiv es .

His se le c tio n s  were d ip lom atically  chosen: included on th e  panel were

Reed, Oklahoma C ity 's  new Mayor James Norick, Gold of Moore, Mayor Bud 

B e lis le  o f Yukon, and Oklahoma County Commissioner J . P . "Dick" Richard

son. Since none of these could prev iously  have been id e n tif ie d  a s  pro

ponents of ACOG, Morgan's appointments were probably a  jud icious attem pt 

to  "educate" these  persons in  the s p i r i t  o f regionalism .

In  f a c t ,  p re c ise ly  because ACOG now had money to  spend and fo r

mal A-95 a u th o rity  to  ex e rc ise , the need fo r  b u ild ing  reg ional commitment 

was even g re a te r . Ju st a f t e r  the news had arriv ed  about the  a sso c ia tio n 's  

d esignation  as the areawide clearinghouse an Oklahoma C ity Times e d i to r ia l  

resu rrec ted  the old fe a r  th a t  a function ing  ACOG might not serve f a i r ly  

the c e n tra l  c i ty :

A question th a t  w ill  continue to  hang over ACOG is  whether i t  
should be co n stitu ted  as now w ith each c i ty ,  reg ard less  o f s iz e , 
having an equal vote. Shouldn 't rep resen ta tio n  be geared to  s ize  
of population in  conformity w ith th e  one man-one vote p rin c ip le?

C erta in ly  Oklahoma City as th e  most populous c i ty  in  the  area 
cannot r e s t  easy w ith th e  p resen t imbalanced s e t u p , 25

Once p u b lic ly  ra ise d , the issu e  of voting rep resen ta tio n  renewed 

debate regarding ACOG. Again i t  found defenders. But th e i r  a t t i tu d e s  

toward th e  reg io n al council revolved more around S h irk 's  d e lic a te  corqjro- 

mise of c e n tra l city-suburban in te re s ts  than a b s tra c t  agreement w ith the 

p r in c ip le  of m etropolitan  in te g ra tio n . Mayor Dennis Adams of E l Reno, 

seeing th e  th re a t  of Oklahoma City domination in  a p ro p o rtio n al voting
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arrangement, declared h is  c i ty  would q u it  the a sso c ia tio n  i f  the one- 

c i ty ,  one-vote system was c h a n g e d 3 h  N ichols H il ls ,  where more than 

100 re s id en ts  met fo r  the purpose of removing th e i r  c i ty  from ACOG, Mayor 

Dan Stewart s ta te d  he would never vote to  b ring  fe d e ra l funds to  h is  

community and d ip lom atica lly  argued th a t  "the po in t (of belonging) i s  

being a good n e i g h b o r . R o s s  Duckett of Mustang wrote a  l e t t e r  to  

the e d ito r  in  which he s tressed  the communicative, v o lu n ta r is t ic ,  non

binding review and recommendation, and lo c a l  autonomy asp ec ts  of the
nO

organ ization . When Norick c r i t ic iz e d  AGOG as a  " fed e ra l subsidiary" 

a t  an Executive Committee meeting he was qu ickly  met w ith re b u tta ls  not 

only from Morgan, as would be expected, bu t a lso  from Reed and Ed B arre tt 

of Warr A c r e s . E v e n  the Oklahoma C ity  Times adm itted one v irtu e  to  

ACOG in  th a t  i t  might be "the l a s t  hope of stav ing  o ff  the  establishm ent 

of fe d e ra l agencies" to  perform ACOG's d u tie s . "In ACOG," the newspaper 

sa id , " . . .  lo c a l ly  e lected  mayors and councilmen make th e  decision.

Knock th a t  out and we m ight be dismayed a t  th e  a l te rn a t iv e  Washington,

D. C. would come up w ith.

Meanwhile the a sso c ia tio n  continued to  move ahead. I t  was con

s idering  (and ro u tin e ly  approving) requests  fo r  fe d e ra l a id  a t  an increas

in g ly  f a s te r  pace. Vfork preparatory  to  engaging in  th e  reg io n a l planning 

e f fo r t  was underway. As i t s  operations became more ro u tin e , procedures 

were developed, learned  and followed more smoothly. S ta ff  and Executive 

Committee members so rted  out th e i r  ro le s . Already the committee s tru c 

tu re  had p ro life ra te d  to  the  ex ten t confusion sometimes occurred as to  

the proper assignment of re s p o n s ib il i t ie s .  H ailey  was d irec ted  to  draw 

up an o rg an iza tio n a l chart—a sure sign  of a  more mature pub lic  agency.
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Committee s tru c tu re s  were re f in e d . 3h September 196?, H a iley 's  managerial 

au th o rity  was broadened and h is  s a la ry  ra ise d . E l l io t t  Chamberlain was 

h ired as  the new planning d ire c to r  a t  a s a la ry  of $16,500| which was 

$2^0 le s s  than H a ile y 's . New guidelines fo r  reviewing fe d e ra l a id  ap p li

cations were in s t i tu te d .  And in  October, ACOG's k insh ip  to  o th er reg ional 

councils was recognized when th re e  Executive Committee members accompanied 

H ailey and Chamberlain to  a N ational Service to  Regional Councils workshop.

S t i l l ,  ACOG had n o t escaped from i t s  c e n tra l dilemma. I f  i t  re 

fra in ed  from a c tiv e  p u rsu it  of reg io n al d ire c tio n , i t  atrophied as  a 

planning agency. But i f  i t  attem pted to  employ the resources i t  had 

acquired in  the  se rv ice  of m etropolitan  guidance, i t  fanned th e  flames 

of suspicion and re s is ta n c e . The issu e  was squarely  presented when Okla

homa C ity offered  in  November to  perform planning work fo r  the agency in  

i t s  own Planning Department. Under the proposed arrangement, ACOG could 

not do planning in-house w ith i t s  own s t a f f ,  but merely subcontract the  

work and a c t  as a  conduit fo r  fe d e ra l 701 funds. H ailey re je c te d  the 

idea—now th a t  ACOG had th e  a b i l i t y  to  undertake i t s  own p lanning , he 

did no t wish to  re lin q u ish  th is  opportunity .

The Executive Committee supported H ailey i n  re je c tin g  th e  Okla

homa C ity o f fe r .  A fter l is te n in g  to  Oklahoma City A ssis tan t C ity  Manager 

Joe Vhorton o u tlin e  some grievances about i t s  p a r tic ip a tio n  in  ACOG, the 

committee resolved to  have "problems such as were represented ( s ic )  to 

day be a ired  befo re  the proper committee before coming to  th e  Executive 

Committee." Reed o ffered  a  successfu l motion fo r  a  "vote of confidence 

and commendation" to  be given ACOG's D irector of Planning "for th e  work 

he has done so f a r . "  Federal A u th o rities  provided a d d itio n a l m otivation
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fo r  ACOG to  assume th e  planning ro le  H ailey favored. A F o rt VIbrth HUD 

o f f i c i a l  in tim ated  in  December th a t  ACOG might not meet fe d e ra l planning 

requirem ents. He re fe rred  to  the  controversy  over the  agency 's ro le  and 

to  i t s  p ro c ra s tin a tio n  in  coming u,p w ith sp e c if ic  p lans fo r  using i t s  

previously-approved fe d e ra l money. " I must t e l l  you candidly th a t  we 

c a n 't  l iv e  w ith the ex is tin g  s i tu a t io n  much lo n g er,"  he warned. "I urge 

you s tro n g ly  to  reso lve your d i f f i c u l t i e s  as  soon as p o ss ib le .

Perhaps th is  nudge from HUD was a l l  th a t  was needed to  get ACOG 

in to  a c tio n . At an Executive Committee meeting sh o rtly  before Christmas 

Morgan reported  approval of a p lanning program which was expected to  

meet fe d e ra l requirem ents. B a r re tt ,  a f t e r  commenting on the d i f f ic u l t ie s  

the  a sso c ia tio n  faced in  gaining a  reg io n a l image, commended H ailey and 

Chamberlain. He a lso  p ra ised  the work of the Technical Committee fo r 

planning and expressed the hope th e  Executive Committee would "continue 

to  s e t  standards of excellence fo r  cooperative reg io n a l p lann ing ."

This decision  on a  p lanning program a lso  gave H ailey something 

to  p o in t to  as " tang ib le  evidence" of the a s so c ia tio n 's  progress in  h is  

serai-annaul rep o rt in  January. He p a r t ic u la r ly  s tressed  i t s  achievement of

. . . g re a te r  understanding on th e  p a r t  of members and o th ers .
This has been one of our prime concerns. Since th e  concept of a 
council o f governments has been so new, th e re  has been æa under
standing gap. . . . Vfe must no t l e t  up in  th is  e f fo r t .

He may a lso  have had some o th er " tan g ib le  evidence" in  mind a t  the  time

of those remarks. At th e  next meeting o f th e  Executive Committee, a f te r

thanking Oklahoma City fo r  th e  p ro v isio n  of o f f ic e  space s ince  1966, the

d ire c to rs  approved ACOG's move to  new q u a rte rs  of i t s  own in  th e  P laza

Court Building. The exchange o f a one-room o ff ic e  fo r  an 1,800 square

f e e t  s u ite  must have seemed a  b le ss in g  to  ACOG's three-member permanent
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s ta f f  and i t s  th re e  in te rn  a s s is ta n ts .  Another p rogressive s tep  taken 

sim ultaneously was approval of the  a s so c ia tio n 's  own group hea lth  in 

surance program fo r  i t s  ençloyees.

Through the  spring and summer of 1968 ACOG appeared to  fu r th e r  

s o lid ify  i t s  p o s itio n  in  the m etropolitan  a re a . In  March the  Executive 

Committee adopted a schedule of fees fo r  reviewing g ran t ap p lica tio n s  

from non-member c i t i e s .  I t  i s  u n lik e ly  the board imposed the fee re 

quirement in  a n tic ip a tio n  of s ig n if ic a n tly  increased revenues s ince , 

even on a h a lf -m illio n  d o lla r  p r o je c t ,  the levy  would have been only 

$3,2^0. The reason instead  was to  use some f in a n c ia l  leverage on non

members to  come in to  th e  ACOG fo ld .  I t  i s  debatable whether the fee  was 

a t e l l in g  p o in t f o r  th e  advantages of council membership. The s ig n if ic a n t 

p o in t, however, i s  th a t  the a s so c ia tio n 's  d ire c to rs  f e l t  secure enough to  

s e t  a  charge fo r th e i r  serv ices—to  a s s e r t  th a t  th e  o rgan ization  should 

receive some reimbursement of i t s  expenses. More im portan tly , the  im pli

ca tion  of th e i r  a c tio n  i s  th a t ACOG was perform ing a  valuable serv ice  

fo r which the fee i s  a symbol of worth.

Another encouraging note was sounded when ACOG proved the v ic to r  

in  lo c a l  e le c tio n s  on the question  of membership in  the a sso c ia tio n . In 

March the  Moore C ity  Council, a t  Ifayor C lin t G old 's u rg ing , resolved to  

l e t  th e  c itiz e n s  decide on ACOG membership. A sh o rt campaign between 

the o rg a n iza tio n 's  c r i t i c s  and defenders (the  l a t t e r  led  ty  the  Chamiber 

of Commerce) was climaxed by a 5Ul to  30^ vote in  the  a s so c ia tio n 's  fa v o r .33 

Opposition groups in  Bethany, The V illag e , and Nichols H ills  had p e t i 

tioned  fo r  an e le c tio n  on the is su e , b u t apparen tly  only in  Nichols H ills  

were th ey  ev en tu a lly  successfu l in  g e ttin g  ACOG on a lo c a l b a l lo t .  The
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e le c tio n  f in a l ly  took p lace in  December, with ACOG membership winning by 

809 to  625 and in  f iv e  of the  c i t y ’s s ix  p re c in c ts .

This s o r t  of success in  the establishm ent of ACOG as a  metropo

l i t a n  e n ti ty  must have been in  P residen t Iforgan's mind when he presented 

h is  semi-annual rep o rt to  the  Assembly in  June. He rec ited  a chronological 

l i s t  o f  s ig n if ic a n t events in  ACOG's f i r s t  two years and sounded the 

fa m ilia r  themes of lo c a l  autonomy and voluntary , ra tio n a l cooperation.

. . . Vlhile th e re  i s  much to  do we can look back over the 
p a s t two years and p o in t to  very d e f in ite  areas of progress in  
bringing area  communities to g e th e r in  a s p i r i t  of cooperation.
We have estab lish ed  l in e s  of communication. . . .

The A ssociation of C en tra l Oklahoma Governments enables lo c a l 
governments to  r e ta in  th e i r  sovereignty  and re sp o n s ib ili t ie s  in  
lo c a l  a f f a i r s  w hile providing the opportunity  to  s i t  a t  the tab le  
w ith o ther lo c a l governments to  solve problems which must be 
approached on am area-w ide b a s i s . 35

There was only one co n trad ic to ry  item  a t  the  meeting. E l l i o t t  Chamberlain 

announced h is  re s ig n a tio n , c i t in g  "mostly personal" reasons. But fo r  some 

tim e, however, h is  am bitious id eas  o f reg io n al planning and inform ation- 

gathering had co n flic ted  with the much more cautious Executive Committee; 

h is  departure caused no apparent disturbauice. In  October the  board found 

a replacem ent, P h i l l ip  Clark, who represented a more complementary p o in t 

of view. He and H ailey  were questioned by a newspaper rep o rte r  as to  

th e ir  o b jec tiv es . The new planning d ire c to r  answered,

"We're here , hopefu lly , to  save as much money through e ffic ie n c y , 
as we can. I f  we ju s t  get a  v iab le  tra n sp o rta tio n  system fo r  the  
next 10 or 20 y e a rs , we can save untold m illio n s  of d o lla rs ,"  Clark 
sa id .

HaUey, on th a t  [p o in t] agreed. "E fficiency  i s  the key w ord."3°

Despite a l l  t h i s  evidence th a t  ACOG was consolidating  i t s  p o s i

t io n , i t s  fu tu re  as I 969 a rrived  remained clouded. For w ith alm ost each 

move forward, each s te p  taken, i t  sim ultaneously aroused d issension  and
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opposition . Resistance to  reg io n a l in te g ra tio n  g en era lly  and ACOG as i t s  

instrum ent had c le a r ly  never been conquered; i t  had only p e rio d ic a lly  

subsided. Each step  seen as  an advance by those favoring m etropolitan 

u n if ic a tio n  was a lso  (p o te n tia lly , a t  l e a s t )  perceived as a  r e t r e a t  by 

those dedicated to  minimal in te rfe ren ce  w ith t r a d i t io n a l  p o l i t ic a l  

alignm ents and p r iv ile g e s . I t  i s  d i f f i c u l t  to  achieve a ne t increase 

in  p a r tic ip a n t s a tis fa c tio n  in  a  con test th a t amounts to  a zero-sum game. 

And ACOG, as the ch ie f symbol of a l l  regionalism  and fe d e ra l in te rv en tio n  

in ç l ie d ,  was in ev itab ly  caught up in  controversy.

Several exan^jles of th i s  tension  between two irreco n c ilab le  

viewpoints occurred in  196?. In  January, Bat B a in te r, Oklahoma C ity 's  

ch ie f planner and occasional ACOG re p re se n ta tiv e , ra ised  objections to  

the cost and scope of the a s so c ia tio n 's  proposed water-sewer study. His 

government's p o sitio n  was th a t ,  in  the f i r s t  p lace , ACOG should not get 

involved in  such a s izab le  p ro je c t and, secondly, i t  was s in g ly  more 

lo g ic a l  fo r  some o ther e n t i ty —say the a re a 's  la rg e s t  c ity —to  undertake 

the  work. Two months l a t e r ,  th e  c a p ita l  c i ty 's  d iscon ten t was re flec ted  

during a vote on a con trac t fo r  engineering se rv ices  in  connection w ith 

the study. The minutes of the  March $ meeting accordingly contain the 

f i r s t  o f f ic ia l  pub lic  rep o rt o f a non-unanimous ac tio n  by th e  Executive 

Committee. ( I f  th e re  had been divided votes e a r l i e r ,  the minutes do not 

d isc lo se  i t . )  The minutes d ry ly  no te: "Motion c a rrie d . . . . Mr. Alan

Harvey [an ad m in istra tive  rep resen ta tiv e  speaking in  the absence o f a 

voting rep resen ta tiv e ] s ta ted  th a t  the  C ity  of Oklahoma C ity  was opposed 

to  the execution of the co n tra c t."
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Although th i s  d ec is io n  seems to  have a t  le a s t  ten ç o ra rily  s e t 

t le d  the water-sewer is su e , Qclahoma C ity 's  d is s a t is fa c t io n  with ACOG's 

a c t iv i t ie s  was revealed again in  August. I t  announced then i t  would seek 

i t s  own, sep ara te , crim inal ju s t ic e  planning funds. The Executive Com

m ittee , however, overruled the c i ty  and resolved to  continue d is tr ib u tin g  

po lice  t ra in in g  funds so le ly  through ACOG. On another item , however, 

Oklahoma C ity  p rev a iled . I t  persuaded the  Executive Committee th a t  ACOG 

should not help  pay fo r a co u rt t e s t  of a  s ta te  law excluding nonproperty 

owners from voting  in  municipal bond e le c tio n s .

The b e s t example, however, of the d iffe r in g  views on ACOG’s uses 

i s  provided by the debate in  Ju ly  over the c i ty  of Mustang's request th a t  

ACOG perform land-use planning fo r i t .  Mistang, a  small community, lacked 

i t s  own planning s ta f f  bu t i t  did have $5,000 in  fe d e ra l funds with which 

i t  proposed to  tem porarily  r e ta in  ACOG's p lanners. The a s so c ia tio n 's  pro

fe ss io n a l s ta f f  seems to  have welcomed the  opportunity  to  move in to  a new 

area of se rv ic e , bu t a m ajo rity  of the  Executive Committee reacted nega

tiv e ly  and s trong ly . The d iscussion  reported in  th e  minutes i s  worthy of 

extensive d ire c t  quo ta tion  as an ex ce llen t i l lu s t r a t io n  of a t t i tu d e s  held 

by those who p refe rred  the o rgan ization  keep a low p ro f i le .

Mayor Eeed: Vfell, as I  s ta te d  a few minutes ago, I  th ink  i t  i s  up
to ACOG to  s ta y  as  a coordinating and a whole planning program, not 
a one c i ty  planning program. I  d o n 't  th ink  we should get in to  the 
one c i ty  planning program. Because the day we do we defea t the  
whole th ing  w e're guarding a g a in s t.

Mayor Vaughan (Bethany) : Mayor, a re  we s ta ffed  to  take on the 
ex tra  burden of te c h n ic a l planning?

Mayor Reed: . . . Miat I'm  a fra id  o f , i f  we get in to  i t  we w ill  
be expected to  do a l o t  more than what th is  money w il l  buy. And 
I  w il l  say  th i s ,  i f  we a re  s ta f fe d  to  do c i ty  planning fo r  in d i
v idual c i t i e s  then w e 're  o v ers ta ffed .
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Executive D irec to r: . . . Now, there are  some very d is t in c t  ad
vantages to  having ACOG or th e  Council of Governments do t h i s .
We're faced every day w ith the  need or requirements of coordina
tio n . Since th e re  i s n ' t  any p r o f i t  motive in  th i s ,  i t  i s  very 
probably ( s ic )  th a t  more could be done fo r  le s s  money. There i s  
an autom atic c o n tin u ity  b u i l t  in to  i t .  As I  said b efo re , i t ' s  a 
basic p o licy  d ec is ion , th ere  a re  o ther considerations as Mayor 
Reed has mentioned, but I  see r e a l  advantages of being involved 
upon request in  th i s .  But, I  would l ik e  your guidance and your 
d ire c tio n  as how we' re  to  go on t h i s .

Councilman Cook (Oklahoma C ity ): I 'v e  been concerned since I 'v e
had to  a ttend  some of these  meetings and th i s  kind of p o in ts  up a 
p a r t  of my concern—we a re  ra p id ly  perm itting  ACOG to  develop in to  
th a t  which we've a l l  said  i t  would never do. And th a t  i s  a  super
dupe r  government. . . . But, to  me, th is  i s  ju s t  g e ttin g  to  be 
one of those th ings th a t  ju s t  keeps on growing because a s  each 
in d iv id u a l item  comes up we would probably ju s t i f y  in  our own minds 
of making th a t  exception. But, i t  i s n ' t  long u n t i l  a l l  o f those 
exceptions become our ru le .  And sooner or la te r  the time i s  going 
to  come when someone takes a  s ta r t le d  look a t  i t  and says, "Well, 
t h a t 's  a l l . "  And we, by our a c tio n s , by not holding t ig h t  to  what 
the whole purpose should be, whether i t  i s  or no t, m aintaining a 
rep o sito ry  of inform ation and a place where coordination  can be 
had, no t by a super-duper o rgan ization  but by the re p re sen ta tiv es  
of the various o rgan iza tions g e ttin g  to g e th e r. We're going to  
create  a monster th a t  w e 're  going to  have to  k i l l  o r i t  w il l  be 
k ille d  fo r  u s . , . .

Ifeyor Reed: . . .  Do we have any other questions or d iscussion
on th i s  po licy?  What i s  th e  p leasure of the Executive Committee?

Mayor Webb (Moore): I  would move th a t t h i s  request be refused .

Mayor Reed: May I  rephrase your motion? And suggest th a t  you 
move th a t  we adopt a p o lic y  th a t  we w ill  not do in d iv id u a l c i ty  
planning?

Mayor Wfebb: Yes.

Councilman Cook: Second the motion.

Mayor Reed: Any questions? A ll in  favor of the  motion, p lease 
vote by th e  usual s ig n . Motion ca rried .

N evertheless, 196? a lso  continued to  mark signs of fu rth e r  pro

gress fo r ACOG. In  January Del C ity , the l a s t  major holdout among commun

i t i e s  in  the c e n tra l urbanized a rea , voted to  jo in  the  a s so c ia tio n . The
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margin in  the  c i ty  council was 3 to  2.3? News was received in  May th a t  

fe d e ra l approval had been granted fo r  $87,317 in  second-phase reg ional 

planning. A pleased H ailey thought th e  tim ing was " ju s t r ig h t"  to  p e r-
OQ

m it ACOG to  smoothly en ter the  second phase of i t s  planning program. 

Hailey a lso  got some personal good news. A fter ra is in g  h is  sa la ry  to  

$18, 600, the governing board resolved " th a t he be commended fo r  h is  e f

fo r ts  and f in a n c ia l  management a b i l i t i e s . "  The a sso c ia tio n  in  19^9 a lso  

defined more p re c ise ly  i t s  o rg an iza tio n a l boundaries. I t  had e a r ly  in  

the  year decided chambers o f commerce were in e l ig ib le  fo r  membership.

At the  June General Assembly the is su e  of allow ing adm in istra tive  person

n e l (as opposed to  e lec ted  o f f ic ia ls )  to  p a r t ic ip a te  as members o f the 

Executive Committee was reso lved . I t  had fo r  sev e ra l years been the 

occasional p ra c tic e  of some c i t i e s —Oklahoma C ity, fo r  example, bad f r e 

quently  sen t i t s  planning department head to  speak fo r i t —to  designate 

ad m in istra tiv e  o f f ic ia l s  as th e i r  ACOG d e leg a tes . An opinion by ACOG's 

le g a l counsel re in fo rced  Reed's in te rp re ta t io n  of the c h a rte r  th a t  " i f  a 

governing body was to  have a vote i t  must send a  designated e lected  o f f i 

c ia l  to  ACOG m eetings." In e f f e c t  ACOG was d efin ing  i t s  s tru c tu re  more 

p re c ise ly  w ith in  the  d e f in itio n  of a  council of governments—another sign  

of o rg an iza tio n a l m aturity .

ACOG's s tru c tu re  and purpose had o ften  caused d issension . Indi

vidual p e rs o n a li t ie s  had no t, however, been such a  focus of controversy. 

But as 1970 dawned, i t  became apparent th a t  th e  f r ic t io n  accompanying the 

o r ig in a l s e le c tio n  of HaUey as d ire c to r  had no t died o u t. One o f the 

o r ig in a l  rep re se n ta tiv e s  to  ACOG believes re la tio n s  between (Sdahoma C ity 

and H ailey  were never good; th a t  personal fe e lin g s  between the D irecto r
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and the c i ty  caused as much ten sio n  as did the a s so c ia tio n ’s d ire c tio n  

under H ailey 's  lead ersh ip . From the time H ailey a rr iv e d , th i s  repre

sen ta tiv e  b e liev es , the d ire c to r  "got him self mixed up" w ith  Oklahoma 

C ity  as w ell as some o th e r AGOG delegates who o ften  shared the ce n tra l 

c i ty 's  views. And as  a r e s u l t ,  as he saw i t ,  an "impasse" came to  e x is t  

between H ailey 's  ideas fo r aggrandizing ACOG and the much more restra in ed  

concept held fo r  the  o rgan ization  by h is  opponents.

The d ispu te  broke in to  th e  open w ith a  newspaper repo rt on Janu

ary  1, 1970. Oklahoma C ity 's  manager, Robert Oldland, accused H ailey 

of "empire b u ild in g ,"  and Mayor Norick and Councilman Rowe Cook asserted  

the d ire c to r  should be f i r e d .  Oklahoma County Commission Chairman J .  P. 

"Dick" Richardson agreed w ith Norick and Cook. "They ( th e  ACOG s ta f f )  

kind a want to  be a  super government," Richardson was quoted.^9

A sp e c ia l meeting of th e  Executive Committee was called  to  bear 

Oklahoma C ity 's  "statem ent of grievances." In  a  long l e t t e r  Norick 

charged "ACOG today has become a se lf-se rv in g  agency of i t s  adm in istra tive  

s ta f f  . . . ex c lu s iv e ly  involved in  promoting a  program of s e l f - j u s t i 

f ic a t io n , reg ional grantsmanship and empire b u ild in g ."  More s p e c if ic a lly , 

Norick said H a ile y 's  d e fic ien c ie s  included

. . . covered up fa i lu re  to  adhere to  authorized channels of 
communication, sh o rt n o tice  of committee m eetings, adm in istra tive  
harassment of committee rep re sen ta tiv es , lack  of ev iden t coor
d in a tio n , in a b i l i ty  to  m aintain  p ro fessio n a l s t a f f ,  sp e c ific  
instances o f in d is c re tio n  and in ep titu d e , h o s tile  a t t i tu d e  and 
proposal of so lid  waste study. "hO

Responses to  the accusations varied . Mayor A s te r s  of Norman 

in te rp re ted  the b i l l  of indictm ent as  an in d ica tio n  of d iffe ren ces  of 

opinion regarding ACOG's fu n c tio n s . H ailey defended the organization—and 

in d ire c tly , h im self—saying the charges were based on "gross inaccuracy; "
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th a t  Oklahoma C ity 's  grant a p p lica tio n s  had no t been tre a te d  with hos

t i l i t y .  E l Reno's Dennis Adams sa id  the c a p ita l  c i ty  had "brought some 

of th is  on them selves." But rep resen ta tiv es  from Edmond, Bethany, and 

Del C ity  expressed sympathy w ith Oklahoma C ity 's  fea rs  th a t  ACOG was 

becoming a new le v e l of government. The committee went in to  a one and 

one4ialf hour executive session . A temporary peace of s o r ts  was f in a l ly  

reached when members approved a re so lu tio n  which d irected  H ailey and the 

s ta f f  " to  make every e f fo r t  to  cooperate with each of the member c i t ie s  

toward growth and continued progress o f the a reas served AGOG.

Something of a fu r th e r  re b u tta l  to  the  charges was made a week 

l a t e r ,  when H ailey presented to  the Assembly a  s ta f f  memorandum showing 

ACOG had reviewed 8S a p p lica tio n s  to ta l in g  $6l.U m illio n . About h a lf  of 

th is  amount was fe d e ra lly  funded; because the p ro je c ts  had been reviewed 

co n s is ten tly  w ith reg ional planning and coordination a c t iv i t ie s  S percent 

fed e ra l bonuses o f $Wt8,800 had a lso  been awarded. Oklahoma City had 

f i le d  19 of the  ap p lica tio n s .^ ^  Such evidence was a f i t t i n g  complement 

to  P residen t Reed's own rep o rt on ACOG's p as t three-and-one-half y ears .

He re c ite d  a l i s t  of accomplishments in  providing serv ice  to  th e  region 

and pointed to  th e  o rg a n iza tio n 's  growth in  rep resen ta tio n  to  the po in t 

where i t  now included v i r tu a l ly  a l l  o f the three-county  population. And 

in  comments d irec ted  toward the recen t dispute o w r H ailey, Reed spoke up 

fo r  the s ta f f :

. . . M etropolitan problems a re  d iverse and everchanging. ACOG 
functions are  and w ill  remain those the membership deems necessary. 
Careful p rov isions have been made to  guard the in te g r i ty  and the 
voice of a l l  ACOG communities. ACOG effec tiveness depends upon 
im p artia l serv ices to  a l l  members. This im partia l s ta f f  serv ice 
has been carried  out in  th e  p as t and w ill  be continued in to  fu tu re  
endeavors. liJhile the " s ta f f  i s  intended to  provide assis tan ce  to  
any and a l l  members, i t  i s  th e  re sp o n s ib ili ty  of a l l  to  o ffe r  a
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cooperative s p i r i t  i f  th i s  a s so c ia tio n  i s  to  be successfu l in  
i t s  e f f o r t s .  I  once again  in v ite  and urge you to  jo in  me in  
accep ting  th is  re sp o n s ib ili ty .^ ^

Eeed seemed to  be attem pting sim ultaneously to  defend ACOG and 

i t s  s t a f f —since becoming p res id en t he had become th e  a s so c ia tio n 's  p r i 

mary spokesman—and soothe th e  troubled w aters ro ile d  by disagreements 

over th e  o rg a n iz a tio n 's  m ission and i t s  a c t i v i t i e s .  He had an a l ly ,  to o , 

in  th e  media. The Times, always fe a r fu l  a f a i l in g  ACOG might be replaced 

by s tro n g er fe d e ra l measures, th a t same day ch astised  Oklahoma C ity.

I f  m u n ic ip a litie s  d o n 't  want a "super government," i f  they d o n 't 
want "the o ther side"  to  run away w ith th e  b a l l ,  then they should 
be r ig h t  in  th e re  help ing  decide what shape ACOG w il l  take .

ACOG may no t be th e  b es t answer, but i t  i s  the  p re sen tly  es
tab lish ed  mechanism fo r seeking so lu tio n s to  common problems.
. . . Vfe'd b e t te r  t r y  to  make i t  work l e s t  our problems p i le  up to  
th e  p o in t where in  desperation  we must tu rn  to  something much more 
s tr in g e n t and o v e r r id in g .^

The controversy over H a iley 's  a lleged  p a rtisan sh ip  receded from 

public a t te n t io n .  But th e  fundamental disagreem ent w ith ACOG's p lace in  

the m etropo litan  region continued, w ith only occasional s h if t s  to  new 

grounds fo r  c o n f l ic t .  In  th e  e a r ly  p a r t  of 1970 the  p o in t of controversy 

concerned fe d e ra l funding of law enforcement p lann ing . Oklahoma C ity , 

with tw o -th ird s  of the re g io n 's  population and th re e -fo u rth s  of the  crime, 

again persuaded the  Oklahoma Crime Commission to  separa te  funding of ACOG 

and Oklahoma City p lanning . This a c tio n  stim ulated  the  Executive Com

m ittee  in  February to  r e je c t  the pared-down planning g ran t as in s u f f ic ie n t  

fo r  ACOG's needs. At the  March meeting, argument w ith in  the  board r e 

solved along suburban-central c i ty  l in e s .  "Ify people in d ica te  to  me 

th a t  i f  we continue to  tu rn  programs over to  Oklahoma City, w e're going 

to  g e t ou t of [ACOG],"  Bethany Mayor Vaughan to ld  c e n tra l c i ty  a l te rn a te
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delegate  Rowe Cook. Cook admitted Bethany's c itiz e n s  would be co rrec t 

to  f e e l  th a t  way i f  i t  turned out Oklahoma C ity  took u n fa ir  advantage as 

a rea  p lanner. "Our people w on't l e t  us take  th a t  ca lcu la ted  r i s k ,"

Reed r e p l i e d . C o o k ' s  motion to  approve h is  c i t y 's  o ffe r  to  do a l l  

areawide crime planning died fo r  lack  of a  second. At the A p ril meeting, 

however, the  Committee re len ted  from i t s  e a r l i e r  opposition and approved- 

over Cook's ob jec tion—a re so lu tio n  to  accep t a  s l ig h t ly  la rg e r  a llo c a 

tio n  fo r  ACOG's own crim inal ju s t ic e  p lanning.

Summer brought two more co n tro v ers ie s . There had been some 

thought by rep re se n ta tiv e s  to  ACOG th a t  n o t enough p rov ision  was made fo r 

inco rpo rating  th e  opinions o f p ro fe ss io n a l c i ty  ad m in istra to rs  in  consid

e rin g  reg io n al m atters . These e lec ted  o f f ic ia l s  were accustomed to  re 

ly in g  on th e  in te rp re ta tio n s  and opinions of th e i r  c i ty  managers and de

partm ent heads a t  c i ty  council m eetings; why should not ACOG allow  these 

lo c a l  ad m in istra to rs  to  evaluate  programs and make recommendations before 

the  Executive Committee had to  decide? The a s so c ia tio n  a lread y  had sev

e r a l  te c h n ic a l advisory  committees comprised of p ro fessio n a ls  working in  

th e  p a r t ic u la r  area of re sp o n s ib il i ty . I t  must have seemed q u ite  lo g ic a l 

th a t  a  panel o f managers should screen  m a te ria l passed on to  the Execu

t iv e  Committee by ACOG's tech n ica l committees.

The id ea  was presented a t  the June meeting by Mayor Ib s te r s  o f 

Norman. His proposed re s tru c tu rin g  would p lace a  " tech n ica l s tee rin g  

committee," conqprised o f managers of c i t i e s  represented on the  Executive 

Committee, between th e  various fu n c tio n a l committees and th e  Executive 

Committee. I t  would re p o rt d ire c t ly  to  the  Committee; i t  was thus co

equal to  the Executive D irec to r in  o rg an iza tio n a l rank. Perhaps to
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M asters the l a t t e r  f a c t  was th e  most persuasive advantage of the new 

committee. Gradually the  Norman mayor had apparen tly  come to  f e e l  Hai

le y  was play ing  o ff small communities ag a in st the la rg e r  ones in  ACOG.

A panel of managers could undercut HaUey's  in flu en ce .

Masters* plan was tab led  to  give the Executive Committee time 

to  study th e  proposal and d id n 't  re tu rn  to  the agenda u n t i l  August. By 

th is  tim e Oklahoma City had come up with a s im ila r id ea . Norick presented 

a p lan  c a llin g  fo r  not only th e  " tech n ica l s te e rin g  committee" but a lso  

an ap p lica tio n s  review committee and four permanent fu n c tio n a l committees 

on a new le v e l of the ACOG h ie ra rch y . Masters expressed agreement w ith 

Norick and sa id  the  Oklahoma C ity  p lan  was in  hamony w ith Norman's.

But Reed disagreed with the reo rgan iza tion  proposals and argued they 

would ju s t  "add ad d itio n a l le v e ls  of bureaucracy." Norick rep lied  the 

new arrangement would get ACOG back in to  the business of reg ional problem

so lv ing , " ra th e r than being predom inately responsive to  fed e ra l req u ire 

ments and ad m in istra tiv e  p o lic y  d i r e c t i o n . A f t e r  inconclusive d is 

cussion , N orick' s proposal, along w ith a counter-measure offered by Reed 

fo r  a c i t y  manager committee r e s t r ic te d  to  reviewing only regional-w ide 

problems, was deferred  u n t i l  th e  next meeting.

On September 9 the Executive Committee took up Oklahoma C ity 's  

plan f i r s t .  George Sturm, th e  c a p i ta l 's  a l te rn a te  re p re se n ta tiv e , moved 

fo r acceptance of h is  c i ty 's  p roposa l, and Richardson of Oklahoma County 

seconded the  motion. The motion f a ile d  narrow ly. Siding w ith  Oclahoma 

C ity  were Norman, Bethany, and Oklahoma County. The opposition included 

Mdwest C ity , Moore, Mustang, Yukon, and Canadian County. Four members 

were absen t.
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The Norman proposal had been tab led  in  September to  the next 

month—perhaps to  give proponents a  chance for more lobbying. I f  there 

was more p o li t ic k in g , however, i t  was •unsuccessful. With a U  but Okla

homa County's represen'bativB p re se n t, the  p lan  was able only to  gam er 

the votes of Norman, Bethany, and Oklahoma C ity .

One should not read too much in to  th i s  di-vision w ith in  the  coun

c i l ,  Some of those who voted ag a in s t the  proposed reorganizations may

have simply f e l t  the r e s u l t  would be o rg an iza tio n a lly  cumbersome. That 

view was expressed by E arle  Penwright of El Reno, who sa id , " I  am stro n g ly  

opposed to  th e  change because I  f e e l  th a t  ad d itio n a l committees would 

only com plicate the s tru c tu re  of ACOG."^? On the o ther hand the  inciden t 

reveals  a s ig n if ic a n t,  i f  s t i l l  m inority , d iscon ten t w ith ACOG's d ire c tio n  

and s t a f f .  A -vote to  place c i ty  managers in  p o s itio n s  of influence i s  

a t  th e  same moment a vote to  reduce the power—p o te n tia l or rea lized , 

imagined or r e a l~ o f  the Executive D irec to r. And while presumably there 

were those who opposed re s tru c tu rin g  ACOG because e ffic ie n c y  would su ffe r , 

th ere  were su re ly  a lso  those who voted ag a in s t reo rgan ization  because 

they perceived the cu rren t s ta te  o f the a sso c ia tio n  a s  being in  th e i r  

b e t te r  in t e r e s t .  I f  H ailey  had indeed lobbied w ith  sm aller c i t ie s  and 

counties—as some rep rese n ta tiv e s  believed—h is  e f fo r ts  had paid o ff.

The other b i t  of evidence of th i s  emerging p a tte rn  of d issension

w ith in  ACOG a lso  occurred in  June. At th e  mid-year General Assembly the

b ien n ia l e le c tio n  o f o f f ic e r s  was scheduled. O rd inarily  the  suggestions 

of th e  nominating committee were approved without exception. Such had 

been the case when Reed had been nominated and elected  two years previously .
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Thus i t  was a su rp r ise  when the  rep resen ta tiv e  from Oklahoma County- 

offered a nomination from the  f lo o r  fo r th e  o ffic e  o f P res id en t. In  

p re fa to ry  remarks Richardson expressed concern over the f a c t  no one from 

Oklahoma C ity, Oklahoma County, Edmond, or Bethany was on the  nominating 

committee. (The committee included delegates from El Reno, Cleveland 

County, The V illag e , Norman, and Del C ity .) This, to  him, suggested th a t  

"the t a i l  was -wagging the dog." He proposed Mas-bers of Norman fo r P re s i

dent, and K eller of Oklahoma C ity  seconded th e  motion.

D espite the  unexpected con test (even Masters expressed su rp rise  

a t  R ichardson's ac tio n ) Reed s t i l l  won d ec is iv e ly  -with a ten-to -fi-ve mar

g in . D etails  o f th e  vote were not recorded; presumably se c re t b a llo ts  

were employed. One can guess th a t  Norman and the c e n tra l  c i ty  and county 

cas t th ree  of th e  fi-ve opposition  vo tes, but the exact id e n ti ty  of the 

o ther two d isse n te rs  i s  not r e a l ly  in p o rtan t. The iitp lic a tio n s  o f the  

vote are more in tr ig u in g . F i r s t ,  the o ff ic e  of ACOG P residen t was being 

perceived as  more in p o rtan t—otherw ise, why should anyone con test the  

e lec tio n ?  Second, the -vDte i s  suggestive of a  c o a li t io n  o f in te r e s t  

groups w ith in  th e  Executive Committee. R ichardson's " t a i l  wagging the  

dog" comment im plies a  suburban-core c i ty  d i f f e r e n t ia l ,  y e t Norman i s  a 

bedroom suburb and was a ll ie d  w ith  Oklahoma C ity  on -this issu e  as i t  had 

been on o th e rs . More accu ra te ly , the demarcation l in e  f e l l  between the 

communities b a s ic a lly  content w ith ACOG and those b a s ic a lly  d is s a t is f ie d .  

And f in a l ly ,  the in c id en t re v e a ls , again, the emergence of a "them ver

sus us" a t t i tu d e  toward the reg io n a l council. In c re a s in ^ y , i t  was be

coming apparent th a t  some members of ACOG f e l t  estranged tow ard'an i n s t i 

tu tio n  in  which they were th e o re t ic a l ly  in  command.
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One should avoid forming th e  im pression th a t  ACOG's h is to ry  was 

simply one of un in terrup ted  controversy . ]h  the background, behind th e  

sporadic ou tbu rsts  o f d issen sio n , th e  o rgan ization  proceeded to  a tten d  

to  reg io n a l m a tte rs . Most of the minutes are f i l l e d  w ith dry d e ta i ls  of 

claim s approved, grants reviewed, rep o rts  received and the l ik e .  And 

ACOG was s t i l l  growing. I t s  grant-rev iew  workload doubled in  the spring 

of 1971 when rev ised  A-9$ reg u la tio n s  brought under th e  reg ional c le a r

inghouse umbrella a g rea tly  expanded range of fe d e ra l g ra n t-in -a id  pro

grams. The s ta f f  had grown; resources had expanded; the asso c ia tio n  was 

involved in  more areas of planning and urban development. There were . 

signs even ACOG's erstw hile  c r i t i c s  were finding th e  reg ional forum use

f u l  fo r  expressions of urban views. Oklahoma C ity  took such an approach 

in  A p ril when th e  Times rep o rted ;

The c i ty  council went on record today as favoring  ac tio n  by 
Congress to  share fe d e ra l ta x  d o lla rs  w ith m u n ic ip a litie s  through
out the country.

The council voted unanimously to  request th a t  th e  A ssociation 
of C entral Oklahoma Governments (ACOG) d ire c t  a  re so lu tio n  re 
questing  such help to  congressional lead ersh ip  and Oklahoma con
gressmen.^"

Much th e  same p r in c ip le  i s  evidenced in  such ac tions as  the re so lu tio n s  

in c reas in g ly  common a t  ACOG m eetings; e .g . ,  a June ac tio n  in  the Assembly 

approving sending a l e t t e r  of syrçathy  to  the widow of an Oklahoma City 

p o lice  o f f ic e r  k i l le d  in  the l in e  of duty. I t  must be adm itted, however, 

th a t  none of th e  re so lu tio n s  could be construed as ob jectionab le  to  any 

one member.

The organ ization  a lso  continued to  grow in  o ther ways. In  June 

1971, Logan County was admitted to  membership and ACOG became a fo u r-  

county organ ization . The Executive Committee swelled to  w ith the
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seating  of rep re sen ta tiv es  of th e  new county member and G uthrie, i t s  

p r in c ip a l c i ty .  Total membership in  the a s so c ia tio n  was 29 governments 

and asso c ia te  members. The Annual Report fo r  f i s c a l  1971 seemed a p tly  

t i t l e d  "Region on th e  Grow." A theme of inclusiveness and vo lun tariness  

was sounded :

. . . The A ssociation of C entral Oklahoma Governments i s  you, 
me, he, she, we and ours—a l l  of us in  C entral Oklahoma. . . .

C entral Oklahoma con tro l of ACOG i s  assured . . . [by] lo c a l ly  
elec ted  o f f i c i a l s ,  rep resen ting  th e i r  c i t i e s  and counties [who] 
comprise th e  A ssociation  of Central Oklahoma Governments. ACOG 
is  not another la y e r  of government. D ecisions are  made lo c a lly  
by Mayors and County Commissioners e lec ted  by you. This s p e lls  
out lo c a l—C entral Oklahoma—con tro l of our region. . . .

ACOG has no tax in g  or le g is la t iv e  a u th o r ity . Functions of 
our Council of Governments are  d e ta iled  in  inlaws formulated by 
those same lo c a l ly  e lec ted  o f f ic ia ls  which you helped to  e le c t .

life communicate through ACOG. . .

To the independent observer, however, such comments must appear 

to  gloss over th e  r e a l  and serious d iffe ren ces  w ith in  the a sso c ia tio n . 

The p erio d ic  episodes o f d issension , ra th e r  than  "clearing  the a i r , "  

seemed to  leave the o rgan iza tion  no b e t te r  o ff  and the opposing p a r t ie s  

even fu rth e r  a p a r t. Controversy w ith in  the  council seemed only to  aw ait 

sp e c ific  is su e s . One is su e  th a t  re c u rre n tly  touched o ff argument was 

the a llo c a tio n  of funds fo r crim inal ju s t ic e  planning between ACOG and 

Oklahoma C ity.

The once-dormant issu e  was ra ised  again  in  January 1971, when 

Oklahoma City rep re se n ta tiv e  George Sturm presented a "p o sitio n  paper" 

on funding of c rim inal ju s tic e  planning. In  t h i s  paper Sturm re c ite d  

th e  background concerning the c i t y 's  e a r l i e r  attem pts to  secure fe d e ra l 

funds through the Oklahoma Crime Commission independently of monies a l 

located  to  ACOG. Sturm argued th e  Crime Commission had determined in
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1968 th a t  Oklahoma C ity  and T ulsa, as the  s t a t e 's  la rg e s t  c i t i e s ,  should 

be funded and adm inistered sep a ra te ly . He a lso  claimed stud ies  by the 

Law Qiforcement A ssistance A dm inistration showed la rg e  cen tra l c i t i e s  

had, in  e f f e c t ,  been underfunded in  the p as t and th a t  the LEAA f e l t  spe

c ia l  Criminal Ju s tic e  P lanning Councils, sep a ra te ly  funded, should be 

created  fo r  c i t i e s  over 200,000 population. The l a t t e r  idea was, he sa id , 

the b as is  fo r  ju s t  what Oklahoma City proposed to  do. He declared the 

c i ty  intended to  pursue th a t  ob jective  desp ite  Reed's and ACOG's opposi

t io n .  Sturm 's conclusion was th a t  ACOG

. . . has no valid  ground fo r  ob jec tion  to  [Oklahoma C ity 's ]  ap p li
c a tio n  due to  the n a tio n a l "specia l funding" prov ision . I t  would 
appear th a t  AGOG opposition  was a hasty  a c tio n , d irected  toward 
Oklahoma C ity  w ithout proper knowledge th a t  ACOG was in e l ig ib le  fo r 
the  funds in  question .^0

For sev era l months th e re a f te r ,  the  is su e  receded from public 

view as the Crime Commission de lib era ted  on Oklahoma C ity 's  req u est. But 

th e  i r r i t a t i o n  f e l t  by Oklahoma C ity 's  o f f ic ia l s  over i t s  perceived biased 

treatm ent a t  the hands of ACOG—a t  le a s t ,  a t  the hands of ACOG's s ta f f — 

did n o t subside. By summer th e re  were f a in t  suggestions the c a p ita l  c i ty  

might even withdraw from th e  organ ization  i f  m atters  did not become more 

to le ra b le .  The degree of o v ert d is s a tis fa c tio n  a t  C ity  H all even pro

voked th e  Times to  caution  Oklahoma C ity  ag a in s t tak ing  "hasty ac tion"
5land urged i t  to  work w ith  the  a sso c ia tio n  fo r  g rea te r  cooperation.

But whatever e f f e c t  newspaper e d i to r ia ls  might have had was 

l o s t  when i t  was learned  in  September th a t th e  Crime Commission had de

cided to  s p l i t  the $96,000 o f fe d e ra l funds av a ilab le  so th a t  ACOG would 

receive $66,000 and Oklahoma City only $30,000. Oklahoma C ity  o f f ic ia l s ,  

who had asked fo r $53,091, were angry. " I  d o n 't  th ink  we can take th is
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s i t t i n g  down," S tum  sa id .^ ^  The c i ty  manager, Nate Ross, h in ted—

stro n g ly , th i s  time—Oklahoma C ity  might leave the a sso c ia tio n . Ross

a lso  suggested AGOG had broken i t s  word:

Ross said today an inform al agreement had been reached p r io r  
to  th e  [0CC3 meeting th a t  Oklahoma Gity and AGOG would s p l i t  the  
m etropolitan  a rea  g ran t on about a  ^3-to-ii7 r a t io .  fChe ^3% f ig 
ure c lo se ly  corresponds to  Oklahoma C ity 's  proportion of the p lan
ning a r e a 's  population.]

In stead , he s a id , AGOG did not l iv e  up to  th is  but aslœd fo r  
and was i;ç)held in  i t s  request fo r  $66,000 o f the $96,000 fe d e ra l 
g r a n t . . . "We d o n 't  f e e l  we were tre a te d  f a i r ly  a t  a l l "  [Ross 
saicl i d ]

By the next day tempers had cooled. An AGOG delegate  from 

Canadian County spoke up fo r  re c o n c ilia tio n . R redicting an attem pt would 

su re ly  soon be made to  reso lve  the d isp u te , Gideon Tinsley s a id , " I  know 

i t  would d e f in ite ly  h u r t AGOG and I  th in k  i t  would h u rt Oklahoma Gity, 

to o ."^^  Oklahoma C ity Mayor Patience L a ttin g , always cau tious with her 

words, declined to  give support to  Ross' in tim ation  th a t  Oklahoma Gity 

was considering withdrawal from AGOG. Her reluctance to  speak on the 

is su e  may have been based in  p a r t  on Reed's observation th a t  an appeal 

to  th e  Grime Commission was possib le  and th a t  AGOG was the review agency 

through which a l l  lo c a l  g ran t ap p lica tio n s  must be re viewed.

But i f  OkQahona C ity 's  anger had subsided, i t s  d e te m in a tio n  to  

take  fundamental measures to  co rrec t what i t  saw as an in to le ra b le  s i tu a 

tio n  had grown. A tten tio n  sh ifted  from problems as such to  th e i r  perceived 

causes. Ross re leased  a  w ritte n  statem ent saying the a s so c ia tio n 's  vot

ing  system needed review; Sturm concurred. Mrs. L atting  again  declined 

comment, saying only ACOG's o n e-c ity , one-vote arrangement was " c e rta in ly  

n o t p ro p o rtio n a l re p re se n ta tio n ."  The A ss is ta n t Gity Manager, Steve
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Garman, asserted  the b asic  question  was whether "you re a l ly  do ju s t ic e

to  Oklahoma City and l iv e  w ith th is  o n e-c ity , one-vote th in g .

Within a week, Oklahoma C ity 's  appeal fo r  reconsideration  by 

th e  Crime Commission was re je c te d . Apart from an improbable re v e rsa l of 

the Commission's ac tio n  by fe d e ra l  a u th o r it ie s ,  th e re  now seemed to  be 

no fu r th e r  opportunity  to  secure the c a p i ta l 's  requested funds. Increas

in g ly , th e  idea of p ro p o rtio n a l rep resen ta tio n  in  the reg ional council 

was considered. There was, a f t e r  a l l ,  a  function ing  exanqple of popu

la tio n -b ased  voting close a t  hand in  T u lsa 's  Indian Nations Council of 

Governments (INCOG) where a board of d ire c to rs  ca s t votes weighted in  

p roportion  to  the population of the ju r is d ic tio n s  they represen ted . In 

an e d i to r ia l  the D aily  Oklahoman pointed to  INCOG as a model of th e  way 

power should be a llo ca ted  in  reg ional councils . Of ACOG's one-vote, one- 

c i ty  p lan , the newspaper thought, "In the long run, i t ' s  questionable 

whether Oklahoma City would continue to  belong on th a t  b a s is ."

But th e  question was again postponed; the  cycle of c o n f lic t  and

corçromise was again observed. In October, a f te r  Sturm's appeal to  i t s  

sense of fa irn e s s , the ACOG Executive Committee overrode the recommenda

tio n  of i t s  s ta f f  and voted to  pass on to  Oklahoma C ity  S3 percen t of 

the crim inal ju s tic e  planning g ran t. The vote was 9 to  5. & ding with 

Oklahoma City were Bethany, Del City, G uthrie, Moore, Norman, The V illage , 

Tukor^ and Oklahoma County. 3h the m inority  were E l Reno, Midwest C ity , 

and Canadian, Cleveland, and Logan Counties. B istang was absent from the 

vote.^®

And so the issu e  was resolved—fo r  the moment. But th e re  was 

lin g e rin g  resentment on the p a r t  of Oklahoma C ity  o f f ic ia ls  over th e i r
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c i t y 's  perceived biased treatm ent a t  th e  hands of Executive D irector 

Hailey and h is  supporters. The in c id en t re in fo rced  opinion in  the ce n tra l 

c i ty  th a t  ACGG had go tten  o u t of co n tro l; th a t  i t  had become a r iv a l  fo r 

functions n a tu ra lly  the  province of the  dominant c i ty  in  th e  reg ion . They 

must have agreed e i th  the observation made in  an e d i to r ia l  on the recen t 

controversy, th a t AGOG "was not intended by th e  very m u n ic ip a litie s  which 

created  i t  to  c o u r te  w ith them fo r fe d e ra l, s ta te ,  or p r iv a te  financing . 

Nor was i t  ever intended to  take over [municipal] functions . .

And of course, Oklahoma C ity was not alone in  th is  view. Several o th e r 

ccmmonities' rep re sen ta tiv es  had come to  f e e l  AGOG was no longer—i f  i t  

had ever been—"th e ir"  o rgan ization ; th a t  H ailey  and h is  s ta f f  were not 

serving in ç a r t ia l ly  a l l  governments in  the reg ion ; th a t  the council had 

become something more than  i t  was designed to  be.

The p a tte rn  was more c le a r ly  revealed as  AGOG continued in to  

1972. At the January Assembly meeting the  d iffe ren ces  concerned the  

s t a f f 's  proposal to  develop w ater and sewer and open-space plans fo r  the 

purpose of qualify ing  Logan County fo r  fe d e ra l a ss is tan ce . Mayor S tu a rt 

of Nichols H ills  was quick to c r i t i c iz e  th e  id e a , arguing i t  involved 

AGOG in  lo c a l land use reg u la tio n  and th a t  th e  inÿLementing re so lu tio n  

surrendered too much lo c a l a u th o r ity . Heed had to  assu re  the membership 

the re so lu tio n  w asn 't r e a l ly  binding and th a t  the planning did no t v io 

l a t e  AGOG's c h a rte r .

L a te r in  January, Oklahoma C ity  and Oklahoma County moved to  

fu r th e r  sep ara te  th e ir  crim inal ju s t ic e  planning from th a t  ca rried  on 

AGOG. A ssis tan t C ity  Manager Garman presented  a re so lu tio n  to  th e  Okla

homa County Commissioners providing fo r  a  sepgurate city -county  crim inal
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ju s t ic e  council. Commissioner ffi.chardson agreed w ith the proposal and 

said  the county would a c t  a f t e r  the  c i ty  council had approved i t ,  which 

th e  l a t t e r  qu ick ly  d id . C ity  Manager Ross was quoted as saying in  regard 

to  the new agency, "We do not f e e l  ACGG can address i t s e l f  to  th e  pro

blems of Oklahoma C ity  and (Sdahoma County. We can’t  lo g ic a l ly  expect 

AGOG to  become more involved in  our problems.

The theme was expressed again  by th e  c a p i ta l  c i ty  in  A p ril, when 

d is s a t is f a c t io n  arose  on tra n sp o rta tio n  p lann ing . Oklahoma C ity  f e l t  i t s  

downtown t r a f f i c  design was la rg e ly  ir re le v a n t  to  s t r e e t  and highway plan

ning issu e s  in  the four-county  reg ion . In  c o n tra s t ,  however, an AGOG 

te c h n ic a l advisory  committee recommended the c i t y 's  updated c e n tra l  core 

t r a f f i c  study be tab led  fo r  a  year of study by the s ta te  highway depart

ment. Sturm, seeing the council of governments as the reason, a ttacked  

AGOG a s  a "super government" th a t  had assumed a commanding p o s itio n  over 

lo c a l  governments. "This i s  a  coordinating agency, not a  d ic ta tin g  

agency," Sturm pro te s te d .

A fe e lin g  AGOG was going too fa r  beyond a s in g le  coordinating 

ro le  may have even been responsib le  fo r the  alm ost unanimous re je c tio n  

of a  new p ro je c t fo r the a sso c ia tio n  on June 1U. The Executive Committee 

denied a  HDD request fo r  AGOG to  perform a  survey of apartment vacancies. 

Although HDD and the A ssociation  of Mortgage Bankers would have paid fo r  

th e  survey, and d esp ite  th e  apparent relevance o f p o ssib le  apartm ent 

overbuild ing to  land use co n tro ls , Sturm 's motion to  r e je c t  the proposal 

ca rried  w ith only one d issen tin g  note by Del C ity 's  Mayor C urrie . On 

the o th e r hand, Sturm was found in  th e  m inority—with Currie—l a t e r  th a t 

day when approval was given a  comprehensive drug co n tro l, education and
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treatm ent program. The program ca lled  fo r  ACOG to  s e t  up a new advisory 

committee, the  C entral Oklahoma N arcotics and Drug Abuse Council (CQNDAC). 

Sturm argued the a sso c ia tio n  should not become a " so c ia l se rv ice  agency," 

and th a t  there  was a lread y  p len ty  to  occupy ACOG. But Reed expressed 

strong  agreement w ith th e  id e a , and the motion to  in s t i tu te  th e  new ad

v iso ry  board c a rried  twelve to  two.^^

Thus as ACOG reached the  end of f i s c a l  1972, the d iv is io n s  w ithin  

th e  membership over i t s  ro le  seemed to  be widening. On the one hand, the 

o rgan ization  had managed to  form some s o r t  of a llia n c e  w ith community 

le a d e rs  who f e l t  ACOG had a worthwhile p lace in  the  m etropolis. Their 

support of the a sso c ia tio n  seemed to  be based no t so imich on th e  concept 

of regionalism  as such, as  i t  did w ith the pragmatic idea th a t  a  c en tra l 

agency could econom ically and responsively  perform various se rv ices  fo r  

lo c a l  governments. On the  other hand, th e re  were some o f f ic ia l s  who had 

come to  fe e l  th a t  ACOG had proven i t s e l f  to  be a burgeoning bureaucracy, 

an enemy to  lo c a l  autonomy which wielded th e  " fed e ra l fund club" when 

o f f ic ia l s  sought to  m aintain  lo c a l  independence of ac tio n , and a r iv a l  

to  th e i r  ju r is d ic tio n s  in  seeking money fo r  p ro je c ts  or se rv ices  they 

saw as  e s se n tia l ly  lo c a l .  Over tim e, th i s  group 's b e lie fs  had been devel

oped and strengthened by the  recu rren t o rg an iza tio n a l c o n f l ic t .  Among 

some members commitment to  the  a sso c ia tio n  was v i r tu a l ly  ab sen t; re je c 

t io n  of the  o rgan iza tion  i t s e l f  seemed in c reas in g ly  l ik e ly .  I ro n ic a lly , 

th e  theme and s u b ti t le  o f the 1972 annual rep o rt o f ACOG was "P ittin g  

th e  P ieces Together,"
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The P l r s t  Six Years in  Parsonian Terms

As the A ssociation of Central Oklahoma Governments reached the 

conclusion of s ix  years o f ex istence , one could be sure of only one th in g : 

i t  had survived; survived over doubt, d i s t r u s t ,  and d issension . By th is  

t e s t ,  i t  w i l l  be re c a lle d , ACOG may be considered in  Parsonian terms as 

a su ccessfu l, v iab le  s o c ia l system. By d e f in it io n , i t  must have managed 

to  s a t is fy  to  a  minimal ex ten t a l l  four of the fu n c tio n a l re q u is ite s  

e s s e n tia l  to  the p e rs is ten ce  of any so c ia l system. Tet ACOG was, even 

to  th e  observer in  the summer of 1972, an o rgan ization  with a question

able fu tu re . And now we can see in  re tro sp ec t th a t  i t  did indeed f a i l  

the "surv ival" t e s t ,  as i t  was to rn  a p a r t, then  reconstructed , w ith in  

the  follow ing year. This f a c t  suggests a c lo se r look a t  ACOG's func

t io n a l  performance would be f r u i t f u l  by d isc lo s in g  the o rg an iza tio n 's  

p a r t ic u la r  problems and shortcomings in  m aintaining i t s  v ia b i l i ty  amidst 

an u n frien d ly  m etropolitan  environment.

Adaptation The adaptive fu nction , i t  w ill  be re c a lle d , d e a lt  

w ith th e  procurement and employment of o rg an iza tio n a l resources— "land, " 

la b o r , c a p ita l  and "organ ization ."  ACOG, l ik e  any council of govern

ments, experienced no d i f f ic u l ty  in  obtaining th e  f i r s t  fa c to r  of pro

duction . The kind of "land" A rsons had in  mind i s  exem plified by the 

form al a u th o rity  possessed by a governmental in s t i tu t io n .  Ju s t such 

an a s s e t  had been granted and guaranteed ACOG by fe d e ra l a u th o r it ie s .  

U n til something occurred to  d is tu rb  i t s  s ta tu s  as  the  areawide planning 

and review agency ACOG would continue to  enjoy th is  a s se t.

Labor and c a p i ta l  had a lso  been obtained and employed. At 

June 30, 1972, th ere  were 18 persons employed by the  o rgan ization .
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During the year then ended ACOG had received $33,131 in  lo c a l assessm ents 

and $279,2^U in  fe d e ra l and s ta te  con trihu tions.^^  I f  ACOG was not a l 

ready a t r u ly  large  operation , i t  had grown to  be a  su b s ta n tia l one.

In f a c t ,  ACOG w ith in  I t s  f i r s t  few years had liv ed  up to  the  

rep u ta tio n  o ften  attached  to  government bureaus. I t s  o rgan izational 

s tru c tu re —the fo u rth  fac to r of production—was comblez enough to  req u ire  

a manual of s ta f f  personnel reg u la tio n s . I t s  committee system had a lso  

become conplicated enough to  confuse Executive Committee members over 

th e i r  committees' purposes and boundaries. O ccasionally the committee 

s tru c tu re  was resh u ffled .

But ACOG's adaptive capacity  was hindered by other fa c to rs .

George S h irk 's  overrid ing  o b jec tiv e  had been g e ttin g  a reg ional agency

formed to  s a t i s fy  fe d e ra l requirem ents, and he knew th a t  re s is ta n ce  to

such an in s t i tu t io n  would be heightened i f  i t  appeared to  be a sizeab le

operation . Mauer accordingly computed the 5 cents p e r cap ita  assessment

fig u re  on the b as is  of what i t  would take to  g e t ACOG underway. Once

s e t ,  the o r ig in a l amount became a v ir tu a l  ce ilin g  on lo ca lly -d e riv ed

general revenues. I l lu s t r a t iv e  of the problem was the  reac tio n  of Moore

Mayor C lin t Gold to  th e  a s so c ia tio n 's  e a r ly  budgetary growth. According

to newspaper reports, ACOG

. . .  was b lasted  by the mayor fo r  "stray ing  from i t s  o r ig in a l in 
te n s io n s ."  Gold said ACOG s ta r te d  out w ith a $11i,000 budget, which 
grew to  $65,000 fo r  s a la r ie s  alone in  a two-year period . I t s  t o t a l  
budget today i s  around $105,000, Gold added. He attacked  m iscel
laneous expenses, such as $7,000 a year a llo ca te d  fo r  t r a v e l ,  $9,000 
fo r  o f f ic e  space fo r four persons and an executive d ire c to r 's  s a la ry  
of $16,750.0%

This a tt i tu d e  had th re e  primary r e s u l ts .  F i r s t ,  when fe d e ra l 

revenues turned out to  be le s s  than expected, the A ssociation in  response
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simply trimmed i t s  planning program ra th e r  than find ing  ad d itio n a l monies. 

This was th e  approach taken , fo r  example, in  1967 when the Executive Com

m ittee  accepted a fe d e ra l grant w ith th e  understanding the  money would 

be used only fo r  p ro je c ts  th a t  could be completed w ith in  the amount r e 

ceived. Another e f fe c t  was th a t  when a new program o f a c t iv i ty  was added, 

i t  tended to  be a r e la t iv e ly  c o s t- le s s  fu n ctio n . The October 1971 expan

sio n  in to  drug abuse and co n tro l a c t iv i t ie s  through the c rea tio n  of ano

th e r  advisory  council ra th e r  than by adding a p ro fe ss io n a lly  s ta ffed  

sec tio n  i s  an example of th is  response. And f in a l ly ,  a t t i tu d e s  such as 

those held by Gold meant th a t  when ACOG received and spent g rea te r sums 

th e re  were some l e f t  even more d is s a t is f ie d  w ith  th e  "bureaucratic  mon

s te r .  " Thus because i t s  lo c a l  f in a n c ia l support was re s t r ic te d  in  th is  

manner, ACOG would la rg e ly  remain dependent on fe d e ra l la rg e ss .

Parson 's theory , we r e c a l l ,  holds th a t  c e r ta in  p a tte rn  v a riab le s  

a re  consonant w ith progress toward meeting each fu n c tio n a l r e q u is i te .

For ad ap ta tio n , the  scheme c a l ls  fo r  un ivers a l i s t i c  o rien ta tio n s  to  and 

s p e c i f ic i ty  of in te r e s t  in  o b je c ts , emphasis on performance, and r e la 

tio n sh ip s  characterized  by a f fe c tiv e  n e u tra l i ty .  How did ACOG perform 

w ith regard to  these  p a tte rn s  in  i t s  f i r s t  s ix  years? The answer depends 

upon whether one i s  p rim arily  d iscussing  th e  Executive Committee ( i . e . ,  

the council fo r  p ra c tic a l  purposes) or th e  o rg an iza tio n 's  d ire c to r  and 

s t a f f .

U n iv e rsa lis tic  o r ie n ta tio n s , i t  seems c le a r ,  are inherently- 

re la te d  to  th e  concept of r a t io n a l i s t ic  urban p lanning. A p lan  fo r  land 

u se , w ater supply, or highways must be based on data  furnished by o b jec- 

ti-ve measurement and expert judgment. This i s ,  of course, ex ac tly  the
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province of the p ro fe ss io n a l p lanner, whose c a llin g  requ ires a high de

gree of commitment to  th e  idea  th a t  d isp ass io n a te  science can p o in t the 

way to  w iser d ec is io n s . On the o ther hand, th e  e lec ted  o f f i c i a l s  who 

govern councils of government must n e c e ssa r ily  be most responsive to  p o li

t i c a l  in flu en ces—to  th e  co n stitu en c ies  and in s t i tu t io n s  to  whom they 

owe th e i r  o f f ic e .  These o rie n ta tio n s  indeed seem to  be the ones preva

le n t  in  ACOG. P lanning, to  the  Executive Committee, was an a c t iv i ty  

ca rrie d  on m ostly by people h ired  to  do i t .  The ob jec tive  was not some 

re a liz a b le  id ea  of urban design. I t  was instead  to  secure fe d e ra l money 

fo r  sp e c if ic  p ro je c ts  o r programs desired  by th e i r  community. They pre

fe rre d  to  leave up to  o th e rs  the ta sk  of conforming such th in g s  to  a mas

t e r  p lan .

In  much the  same sense, s p e c if ic i ty  had a d if fe re n t meaning fo r  

the  ty p ic a l e lected  d e leg a te  to  ACOG than  i t  did fo r  the p lan n ers. To 

th e  l a t t e r ,  fo r exançle , the in te re s t  was in  those  a t t r ib u te s  required 

to  f u l f i l l  th e  whole dimension of a  reg io n a l council of governments' 

ro le .  An executive d i r e c to r ,  th e re fo re , would lo g ic a l ly  be a p lanner.

To th e  Executive Committee, in  c o n tra s t, p lanning tra in in g  o r  experience 

was not th e  h ig h est p r io r i t y .  H ailey was se le c ted  i n  p a r t  because he 

w asn 't a  p ro fe ss io n a l p lanner. This i s  n o t to  say th a t  H a ile y 's  ta le n ts  

and energ ies were n o t recognized; th e  Committee was capable o f commending 

h is  e f fo r ts  on behalf o f the planning program, as  we have seen. But the 

tru e  in d ic a tio n  of mayors' and commissioners' a t t i tu d e s  in  t h i s  regard 

i s  furn ished  by the s h o r t  and f ru s tr a t in g  tenure  o f Planning D irec to r 

Chamberlain. When th i s  man of considerable rep u ta tio n  and am bition l e f t  

ACOG, h is  departure received  b r ie f  a t te n t io n  from the board. For most
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fundam entally, i t  was no t perform ance--in the Parsonian sense of the 

word—on which th e  d ire c to rs  placed im portance. To them planning delays 

and d e fic ien c ie s  were d is tu rb in g  p rim arily  because they  threatened  ACOG's 

A-95 s ta tu s  and thus the flow of fe d e ra l funds. To the  ex tent th e re  was 

p ressu re  to  secure and u t i l i z e  resources to  "g e t on w ith th e  jo b ," th a t  

m otivation la rg e ly  b^onged to  the p ro fe ss io n a l s t a f f .

F in a lly , a f fe c t iv e  n e u tr a l i ty  i s  supposedly th e  c r i te r io n  of the 

adaptive phase. But as  we have seen, ACOG m eetings provided a steady 

d ie t  of controversy fo r  newspaper re p o rte rs . The governing board had 

l i t t l e  success in  containing d isse n t even when th e re  appeared to  be a  

r e a l  and general areawide b e n e f it  as th e  payoff. This may have been due 

to  the  f a c t  th a t  immediate p e n a ltie s  seemed so much more tan g ib le  than 

long-term  b e n e f its . Whatever th e  reason, however, i t  i s  c le a r  th a t  con

f l i c t  was a t  le a s t  occasionally  dysfunctional to  ACOG's need to  s ta b i l iz e  

and move forward on reg io n a l programs and p la n s .

Goal Attainment The reader should understand th a t  th e  preceding 

comments a re  no t meant to  suggest th a t  ACOG did no t achieve any goals in  

i t s  f i r s t  s ix  years . Indeed, one can say ACOG experienced goal a t t a in 

ment w ith resp ec t to  many th in g s . The su b s ta n tia l  o rg an iza tio n a l ou tpu t, 

d e sp ite  the b ickering  and d iv is io n s  which d is tra c te d  a tte n tio n  from i t ,  

i s  shown by P resid en t Reed's re p o rt to  the  Assembly on ACOG's f i r s t  th ree- 

and-one-half y ea rs . In  ad d itio n  to  progress on planning program work, 

he proudly c ite d :

—P repara tion  of U documents: Conpiter Procedures Ifanualj I n i t i a l  
Planning Document; Goals and P o lic ie s  Document; Regional Develop
ment Guide

—P u b lica tio n  of D irecto ry  of Governmental O ffic ia ls  in  C entral 
Oklahoma Area
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—A eria l Mapping
—Coordination of Census
—Report on Law Enforcement T ra in in g ^

In  a d d itio n , the o rgan ization  reviewed a considerable number o f ap p lica 

tio n s  fo r  fe d e ra l a s s is ta n c e . In  i t s  f i r s t  s ix  years U16 g ra n t-in -a id  

req u ests  were reviewed.

Conduct of the  above-mentioned programs and achievement o f v a r i

ous planning and se rv ice  o b jec tiv es  must have g ra tif ie d  Douglas H ailey 

and h is  a s s is ta n ts .  % e s ig n if ic a n t question , however, i s  the  degree to  

which such achievements were meaningful to  th e  Executive Committee a t  

la rg e . Many members must have agreed with Mayor S tuart who, a f t e r  noting  

he was one of very few s t i l l  on the board of those who in i t i a te d  ACOG, 

complained h is  "understanding o r ig in a lly  was th a t  ACOG was to  be a  coor

d in a tin g  organization  and th a t  we had lo s t  t ra c k  of t h a t . " ^  C erta in ly  

s im ila r  remarks were o fte n  made by rep re sen ta tiv es  to  th e  a s so c ia tio n . 

There i s  accordingly good reason to  doubt th a t  th e  council of governments 

achieved much p a r t ic u la r i s t ic  attachm ent on the p a r t of the  ty p ic a l member.

Miat must be understood i s  th a t  many of the goals achieved by 

ACOG had not r e a l ly  been sought, th erefo re  were not valued, by i t s  general 

membership. The acconçlishments Reed c ited  above a re  p rim arily  those 

valued by persons who would wish to aggrandize ACOG and expand the  scope 

of i t s  a c t iv i t i e s .  But to  many of the  re p re se n ta tiv e s , ACOG served b est 

when i t  served l e a s t .  There would accordingly  n o t be much " re lease  of 

g ra t if ic a t io n "  among the board a t  such p rog ress. Instead there  would be 

d isco n ten t o r i r r i t a t i o n  th a t  once again  se lf -se rv in g  bureaucrats or 

power-grabbing fed e ra l agencies had dominated lo c a l  a u th o r it ie s .  So i f  

the a f f e c t iv i ty  re le a se  Parsons p red ic ts  during goal attainm ent occurred.



128

i t  would a c tu a lly  have a negative  a f f e c t  on the o rgan ization . H ailey 

once said  he believed some b ickering  i s  "common and i n e v i t a b l e . B u t  

i t  seems c le a r  th a t  he mistook th e  serious grumbling of a discontented 

component fo r  the  normal a i r in g  of p ra c t ic a l  d iffe ren ces  o f opinion. The 

same e r ro r  may have been made by Reed, who once sa id  in  any organization 

th e re  would be a  group of people th a t  could no t be pleased but th a t  as 

long as the m ajo rity  was pleased  he would woric to  move the  organization

forward.

The basic  problem regarding goal attainm ent was l ik e  th a t  found 

in  the adap tive  function . The perspectives of th e  average lo c a l o f f i c ia l  

and the a sso c ia tio n  p a r t is a n  were d if fe re n t .  I t  i s  noteworthy th a t  Heed, 

in  d iscussing  ACOG's p ro g ress , said  nothing about p lan  iimxLementation.

As has been noted above, ACOG's members were n o t r e a l ly  in te re s te d  in  

p lan  im plem entation. Their concern was ra th e r w ith  m aintaining a  pass

ab le  review and planning agency. S p e c if ic ity  of in te r e s t  regarding the 

goal a tta inm ent function  th e re fo re  re la te d  to  minor o r subsid iary  goals 

ra th e r  than  substan tive reg io n a l ones. 3h the  same fash ion , ACOG's 

performance—in  the R irsonian sense—was judged by th e  Executive Com

m ittee  by much more modest standards than those used by regionalism  

advocates. As a r e s u l t ,  tru e  p rogress toward areawide coordination was 

neglected and only r e la t iv e ly  in s ig n if ic a n t "goal ob jects"  were th ings 

to  be "possessed, consumed, enjoyed or ap p rec ia ted ."

In te g ra tio n  This function  involves the establishm ent and main

tenance of a  s p i r i t  o f u n ity  w ith in  the system. For a  s p i r i t  of s o l i 

d a r i ty  to  e x is t ,  i t  i s  necessary  th a t  members of the system fe e l  an ob

l ig a t io n  to  i t ;  a subjugation of s e lf  fo r  the purposes of the c o l le c t iv i ty .
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Members do not demand a  quid pro quo re la tio n sh ip , fo r  they a re  in te re s te d  

in  the  system 's w elfare a s  w ell as th e i r  own.

A ffe c tiv ity  supposedly ch arac te rizes  the in te g ra tiv e  function .

Ife have l i t t l e  evidence w ith which to  evaluate  the enjoyment taken by 

ACOG employees in  th e i r  work. On the  o ther hand, the evidence c e r ta in ly  

suggests th a t  fo r many e lec ted  rep re sen ta tiv es  p a r tic ip a tio n  i n  associa

t io n  a f f a i r s  was regarded w ith l i t t l e  enthusiasm . Absenteeism was not 

uncommon and rep re sen ta tiv e s  appear to  have sometimes been eager fo r  the 

meetings to  conclude. As one former ACOG planner complains, "You c a n 't  

g e t them to  s i t  down fo r  th ree  hours!" ühe b e t te r  attendance records, 

as would be expected, were compiled by members who took a more ac tiv e  

p a r t  in  ACOG a f f a i r s .  S t i l l  th e re  i s  no way to  d if f e re n tia te  attendance 

due to  genuine in te r e s t  and g ra t if ic a t io n ,  from th a t due to  a simple 

sense o f o f f ic ia l  duty.

Also f a l l in g  in  th is  category was th e  proposal to  give a  com

m ittee  o f c i ty  managers review au th o rity . One o f the  im plications of 

th a t  proposal i s  such a  body would re lie v e  e lec ted  o f f ic ia ls  of some of 

th e  onerous chores in  A-95 review work.

A ffe c tiv ity  i s ,  however, ind ica ted  here in  o th er ways. I t  was 

disp layed  because members of the system were valued fo r  c h a ra c te r is tic s  

a p a r t  from th e i r  performance on behalf of the a s so c ia tio n . An index of 

such quality -based  o r ie n ta tio n s  in  ACOG i s  found in  th e  numerous expres

sions o f ap p rec ia tio n , reco g n itio n , and sympathy passed by the  Executive 

Committee. During the f i r s t  s ix  years th ere  were seventeen such measures 

adopted. Commendations were given to  i t s  executive d ire c to rs , committee 

a d v iso rs , and planning a s s i s ta n ts .  Resolutions recognized S h irk , Morgan,
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seven other council members, and even the c i ty  of Oklahoma C ity. Not 

only were se rv ices  to  ACGG noted but se rv ices  on behalf of community 

and region as  w ell. Sympathy was extended widows o f municipal o f f ic ia ls  

and an Oklahoma City p o lice  o f f ic e r  k i l le d  in  the l in e  of duty. ' The 

1970 annual re p o rt included an "In Msmoriam" page dedicated to  Ben B e lis le , 

ACOG's tre a su re r  and mayor of Yukon, and Huey Long, long-tim e c i ty  mana

ger o f Del C ity . Expressions such as  these combine a f f e c t iv i ty ,  p a r t i 

cu larism , and q u a lity  o r ie n ta tio n .

But in  o ther and perhaps more s ig n if ic a n t ways behavior w ithin 

ACOG does not f i t  the  % rsonian  model. The p a tte rn  v ariab le  of d iffu se 

ness ca lled  fo r  here suggests, a s  does the  id ea  of regionalism , th a t  an 

o verrid in g  concern should e x is t  fo r  the general or common aspects of 

areawide problems. Although l i p  serv ice  was o ften  paid to  th is  concept. 

Executive Committee sessions were a t  th e i r  l i v e l i e s t  when s e lf - in te r e s t  

r a th e r  than areawide o b jec tiv es  were concerned. The many rou tine  and 

noncon troversia l decisions were tre a te d  in  ju s t  such a casual manner, i t  

seems c le a r ,  because they  posed no p o te n tia l  th re a t  to  in d iv id u a l ju r i s 

d ic tio n  p r io r i t i e s .  In  o ther words, the mass o f decisions were "coor

dinated" because th ere  was l i t t l e  areawide e f fe c t  and th e re fo re  no sub

s t a n t i a l  amount of coordination  was needed. Moreover, as we have seen, 

th e re  were even e f fo r ts  to  remove from ACOG's a u th o r ity  programs th a t  

a lle g e d ly  should, or could, be performed by in d iv id u a l m u n ic ip a litie s  

and co u n ties.

In te g ra tiv e  processes in  o rganizations c a l l  fo r  even, unbiased 

trea tm en t of th e  members i f  they  are to develop an attachm ent to  the sy

stem. But ACOG was plagued by d issension  stemming from the idea  held h7
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some members—e sp ec ia lly  Oklahoma C i ty ~ th a t  they were not g e ttin g  such

even-handed treatm ent. The a s so c ia tio n 's  lead ers  on several occasions

had to  d ea l w ith th i s  is su e . For example, in  a message to  the January

1970 Assembly, Reed s tressed  th a t  im p a r t ia l i ty  had and would remain the

p rin c ip le  fo r  AGOG fu n c tio n s .

. . . ACOG effec tiv en ess  depends upon iiq p a rtia l se rv ices to  a l l  
members. This i n e r t i a l  s ta f f  serv ice  has been carried  out in  the 
p ast and w il l  be continued in to  fu tu re  endeavors. While the  s ta f f  
i s  intended to  provide a s s is ta n c e  to  any and a l l  members, i t  i s  
the re sp o n s ib il i ty  of a l l  to  o f fe r  a cooperative s p i r i t  i f  th is  
a sso c ia tio n  i s  to  be successfu l in  i t s  e f fo r ts ,

U nfortunately fo r  the  o rg an iza tion , however, comments such as these p ro 

bably served to  promote system in te g ra tio n  only w ith regard to  the elements- 

the s ta f f  and a few members—which a lread y  had a  s trong  bond to  the asso

c ia tio n , And because perceived p a r t i a l i t y  had a lread y  caused d iv isiveness 

w ith in  th e  Executive Committee, Reed’s chiding may have only served to  

exacerbate the  problem.

One can l i s t  sev era l o th e r fa c to rs  which operated to  hinder the  

a sso c ia tio n ’s in te g ra tiv e  fu n c tio n . For one th in g , th e  v o lu n ta r is tic  

nature of a council of governments means th e re  are fundamental s tru c tu ra l  

r e s t r ic t io n s  on the  o rg a n iz a tio n 's  "inward p u l l ,"  To obtain  compliance 

with unpopular measures a  COG i s  v i r tu a l ly  forced to  use the weapon of 

fe d e ra l funding, Once used, th e  o rgan ization  may be perceived as a com

p e t i to r  fo r  g ra n ts - in -a id , an enemy to  in d iv id u a l ju r is d ic t io n s ’ in te r e s t s ,  

and th e re fo re  not a  n a tu ra l  element of the m etropolitan  system.

Another problem was the  p re e x is tin g  d i f f ic u l ty  so o ften  faced 

by COGs—the c e n tra l c ity /suburban  s p l i t .  In  the  c e n tra l  Oklahoma area  

th is  was an issu e  which f i r s t  delayed ACOG’s form ation u n t i l  th e  core
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c i ty  agreed to  a voting arrangement th a t  would eventually  prove to  be 

in to le ra b le . This problem then continued to  f ru s tra te  ACOG's e f fo r ts  to  

p u l l  the  region together in to  a cooperative partn ersh ip . From a Parsonian 

p ersp ectiv e  the  controversy over vo ting  evidences an in a b i l i ty  to  i n s t i l l  

in  system members a s u ff ic ie n t degree of se lf-subord ina tion  to  the in te r 

e s ts  of th e  c o l le c t iv i ty .

And f in a l ly ,  the nature of the system 's rep resen ta tiv e  board 

f ru s tra te d  in te g ra tiv e  e f fo r ts .  Because i t  was composed of lo c a l e lec ted  

o f f ic ia l s ,  re tirem en ts , re s ig n a tio n s , and defeats  a t  the p o lls  o ften  took 

from ACOG members who already had or might have developed an attachment 

to  th e  a sso c ia tio n . Of the  13 Executive Committee members on the  board 

in  1970, f o r  exairple, only f iv e  remained to  serve in  1972.

Thus we have seen ACOG was not a b le , fo r  various reasons, to  

develop the  in te g ra tiv e  function  in  regard to  the  Executive Committee.

But ACOG's in te g ra tio n  problem goes beyond these d i f f i c u l t i e s .  In  th e  

attenqpt to  ge t members to  work cooperatively  to g e th er, s tr e s s  was o ften  

put upon th e  f a c t  of the a s so c ia tio n 's  benignness. Regional advocates 

hoped members, once they saw ACOG was a  to o th le ss  monster, would le ssen  

th e i r  susp icion  and fe a r  of the  in s t i tu t io n .  Whatever p o s itiv e  e f fe c t  

th is  may have had on in teg ra tio n —and th e re  seems to  be no reason to  

th ink  th e re  was s ig n if ic a n t e f f e c t—impotence did handicap the adaptive 

and goal-atta inm ent dimensions. A feeb le  I n s t i tu t io n  i s  no t a  respected 

in s t i tu t io n .  Nor i t  i s  l ik e ly  to  be considered a v iab le  answer to  sub

s ta n tiv e  reg io n a l problems.

H ailey hoped th a t  f u l le r  pub lic  and d .ec tiv e  o f f ic ia l  "under- 

standing'! would produce more support and t r u s t  of ACOG. A ctually , the
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reverse was sometimes tru e . Those who opposed ACOG had q u ite  good rea

sons, from th e i r  p o in t of view, fo r  th e ir  opposition . The aims of reg ional 

planning advocates and devotees of the m etropolitan  s ta tu s  quo are  funda

m entally ir re c o n c ila b le . I t  was qu ite  u n lik e ly  the message o f regionalism  

would convert opponents to  p a r tis a n s  of cen tra lized  d ire c tio n  and areawide 

decision-m aking. I t  was very probable on the other hand th a t  f u l le r  know

ledge of th e  c e n tra liz in g  and conforming purposes of reg io n a l planners 

would serve  to  stim ulate  th e i r  d is t r u s t  of an in s t i tu t io n  estab lish ed  to  

fu r th e r  those ends. So while H ailey asked fo r  "understanding," what ACOG 

re a l ly  needed was t r u s t .

P a tte rn  tfeiintenance This function  involves th e  re s to ra tio n  of 

o rg an iza tio n a l energies and renewal of system value p a tte rn s . This in 

te rn a lly -d ire c te d  function  i s  in te g ra tiv e  in  the sense i t  i s  devoted to  

reb u ild in g  common acceptance of the system’s values and s tru c tu re .

Again the main e f fo r t  was ca rried  on by ACOG's s ta f f  and a few 

o f f i c i a l s .  O ffice rs , whether from personal attachm ent or th e  fee lin g  

they were obliged to  do so by th e i r  p o s itio n , stood up fo r th e  a sso c ia tio n . 

S ta ff  employees worked to  dissem inate th e  regionalism  message. Publi

ca tions were approved and d is tr ib u te d , includ ing  a laym an-oriented pamphlet, 

the  "Regional Development Guidej" an inform ative handbook ca lled  "ACOG:

A D escrip tive O utline;" and the a s so c ia tio n 's  n ew sle tte r. Regional Per

sp ec tiv e . Three pages of the 1970 annual re p o rt, fo r  example, were de

voted to  answering the question , "What i s  reg io n al planning?"

The d i f f ic u l ty  in  th is  regard i s ,  however, much the same as was 

noted fo r  th e  in te g ra tiv e  phase. ACOG had to  be sold as an e s s e n tia l ly  

harmless in s t i tu t io n ,  an approach which could not be expected to  generate
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imich excitem ent or re sp ec t. The p itc h  was th a t  ACOG did nothing to  in 

ju re  the p resen t s ta te  of lo c a l  autonoray. "ACOG i s  h e re ,"  Keith Smith 

once sa id , " to  do th ings fo r  i t s  members only i f  they  desire  ACOG to  do 

i t  fo r  them. Even i f  a m ajo rity  . . . voted fo r something, a  member- 

community does not have to  make use o f , o r p a r t ic ip a te  in ,  whatever the 

o ffe r  or p lan  might be. Morgan put i t  more c o lo rfu lly : "Some people

a re  t ry in g  to  say ACOG wants to  d ic ta te  lo c a l  p o l i t i c s .  There i s  as
71much chance of th is  as a  snowball in  Hades." Mary people must have 

wondered why the  a sso c ia tio n  should e x is t  a t  a l l .

Their ju s t i f ic a t io n s  fo r ACOG were of course p o l i t ic a l ly  r e a l i s 

t i c .  Morgan rea lized  most rep re sen ta tiv es  to  ACOG shared the views of 

Norick who had nothing ag a in s t i t  as a  sounding board, but when municipal 

powers were in fringed  d ec lared , "then I ’m going to  be against i t ." ^ ^

The un fo rtunate  r e s u l t  was th a t  e f fo r ts  to  defend or advance ACOG could 

g en era lly  only be conpensatoiy in  e f fe c t .  C entrifugal tendencies were 

contained—b are ly . One can a lso  wonder i f  the m otivation to  m aintain 

the a sso c ia tio n  had much to  do w ith tru e  id e n t i f ic a t io n  with the associa

t io n  as  a  system of value p a tte rn s . 3h th e  d ispu te  over crim inal jus

t ic e  p lanning , fo r example, although ACOG was the  b en efic ia ry  o f attem pts 

to  r e ta in  t h i s  aspect of areawide planning, the a c tu a l  ra tio n a le  fo r  i t  

seems to  have been suburban communities' conviction Oklahoma C ity wanted 

to  dominate the reg ion . ACOG was thus a  s h ie ld , a  b a r r ie r—not an in s tru 

ment of p o s itiv e  a c tio n .

In th is  p a t te m -maintenance con tex t, then , we see th a t  ACOG was 

again  handicapped. Parsons holds a ffe c tiv e  n e u tr a l i ty  i s  c h a ra c te r is tic  

of the  fu n c tio n . But the a s so c ia tio n  suffered  from repeated c o n flic t
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over basic  elements of i t s  s tru c tu re  and o p era tio n , which su re ly  hindered 

progress toward s ta b i l iz in g  and bu ild ing  value p a tte rn s  w ith respect to  

the council of governments. This l a t t e r  aspect meant u n iv e rs a l is t ic  

o rie n ta tio n s  about ACOG's p o te n tia l  were re ta rd ed .

And f in a l ly ,  we may note th a t  AGOG scored low on th e  p a tte rn  

variab le  of d iffu seness of o r ie n ta tio n . With regard to  the o rganization  

i t s e l f ,  th e  membership desired i t  to  remain lim ited  in  scope ( i . e . ,  have 

s p e c if ic i ty  in  purpose) as a  m inim al-level review  o rgan ization  to  b a re ly  

s a t is fy  fe d e ra l requirem ents. I t  i s  tru e  th a t  in  s ix  years the  council of 

governments had grown to  be a s iz e a b le  o rgan iza tion  involved in  a v a r ie ty  

of p ro je c ts  and planning programs. But such growth u su a lly  was grudgingly 

approved by the  Executive Committee. Most su b stan tiv e  expansion came as  a 

r e s u l t  of fe d e ra l p ressure and /or in cen tiv e . One of the few instances re 

vealing a  sense of ACOG's p o te n tia l  (or th e o re t ic a l)  p lace in  the  reg ion  re 

su lted  from Oklahoma C ity 's  proposed "M etropolitan Criminal Ju s tice  Coordi

nating  C ouncil." Reed objected to  the  proposed agency 's name, which he 

perceived as in tru d in g  upon ACOG's t e r r i to r y .  "Ify ob jec tio n  i s  in  naming
70

i t  'm e tro p o lita n .' That brings i t  in to  ACOG," Reed contended.

Ih  sum, then , i t  seems th a t  the most fundamental problem ACOG had 

w ith the pattem -m aintenance function  is  th a t  most ( i f  not a l l )  of i t s  

e lec ted  rep re sen ta tiv es  were a lread y  s tro n g ly  a ttach ed  to  o ther systems— 

th e i r  community p o l i t i c a l  system and the m etropolitan  environment as i t  

e x is te d . Pattem -m aintenance of these  systems had f i r s t  p r io r i ty .  They 

had l i t t l e  i f  any d es ire  to  co n trib u te  to  bu ild ing  a new in s t i tu t io n  de

voted to  d is tu rb in g  and changing the world they  knew. And as  Parsons had 

p red ic ted , the superord inate  value p a tte rn s  of th e  la rg e r ,  so c ia l system 

of the m etropolis p rev a iled .
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CHAPTER IV

THE REORGANIZATION OF ACOG

A Ruptiire of the A ssociation

By- the l a t t e r  h a lf  of 1972 the issu es  which divided the  Associa

t io n  of Central Oklahoma Governments had been p la in ly  revealed . The pre

vious chapter has shown th e  recu rrin g  sequence of d ispu tes  of a u th o r ity , 

challenges to  fund a l lo c a tio n s , a l le g a t io n s , of s ta f f  im p a r t ia l i ty  and 

complaints over the growing s iz e  and influence o f ACOG, On a more funda

mental le v e l,  however, ACOG's r e a l  problem was th a t  i t  was s t i l l  no t seen 

by i t s  members as one of th e i r  own, a leg itim ate  p a r t  of the m etropolitan  

p o l i t i c a l  system. I t s  nominal governors perceived ACOG as an in d ep en d en t-  

even u n co n tro llab le—e n t i ty  which in truded  upon the loose system of deci

sion-making th a t  had characterized  urban ce n tra l Oklahoma. D espite a l l  

e f fo r ts  to  p o rtray  the  a sso c ia tio n  as a n a tu ra l and proper agency fo r  

serving the in te re s ts  of th e  m etropolitan  community, i t  was s t i l l  seen as 

a fe d e ra l instrum ent fo r  abrogating  lo c a l p re ro g a tiv es . Che board member 

re f le c te d  th i s  a t t i tu d e  when he described the o rgan ization  as a  "necessary 

e v il"  th a t  operates to  "take lo c a l  government out of lo c a l  government."^

As the dominant m un ic ipa lity  of the region, Oklahoma City f e l t  

most acu te ly  the th re a t  ACOG posed to  i t s  long-term hegemony. Since George 

Shirk ’s departure from i t s  m ayor's o f f ic e ,  the c e n tra l c i ty ’s ad m in istra tio n

lliO
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had been the most vocal c r i t i c  of ACOG’s e^qoanding s ize  and scope of 

a c t iv i ty .  Many of the a s so c ia tio n 's  con troversies had p a r t ic u la r ly  in 

volved the  c a p i ta l  c i ty .  But events in  the la te  summer of 1972 were to  

bring  i t s  years o f d is s a tis fa c tio n  to  a  climax.

The suamer began w ith a d ispute which involved the C entral Okla

homa N arcotics and Drug Abuse Council, an ACOG ad ju n c t. I t  was defended, 

on the one hand, by ACOG's s ta f f  and c r i t ic iz e d ,  on th e  o ther hand, by 

those  who f e l t  i t  was an unwarranted extension of th e  council of govern

m ents. In  Ju ly  th e re  was an argument over th e  Logan County Rural Nhter 

D i s t r i c t 's  ap p lica tio n  fo r  a g ra n t- in -a id , which f in a l ly  ended w ith the 

board sending th e  request on without recommendation.

The most serious in c id en t involved the  fa m ilia r  issu e  o f fe d e ra l 

funding o f crim inal ju s t ic e  planning and t ra in in g . The Oklahoma Crime 

Comnd-ssion announced in  August th a t  i t  would a llo c a te  ACOG 18 percent of 

such planning funds bu t none of the t ra in in g  funds. Oklahoma C ity  thus 

received a l l  t ra in in g  monies and the l io n 's  share of planning funds. Not 

unexpectedly, Oklahoma C ity  declared th is  was a proper d iv is io n . But 

P resid en t Reed immediately objected on behalf of the a sso c ia tio n . "The 

Crime Commission's funding schedule d o esn 't by-pass u s ,"  he conplained, 

" i t  shu ts us ou t. ACOG i s  lo sin g  abso lu te  co n tro l o f  th e  tra in in g  pro

gram. The Executive Committee, w ith Oklahoma C ity 's  George Sturm ab

s ta in in g , proceeded to  vote to  appeal th e  a llo c a tio n  decision  to  the 

Commission.

ACOG's governing committee seems to  have seen th i s  ac tio n  as  an 

e n t i r e ly  proper a t te n p t  to  re ta in  an inheren t and n a tu ra l p a r t  of re 

g ional planning. The a c t io n 's  apparent effeet,how ever, was to  t r ig g e r
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the  g rea t d isru p tio n  th a t  followed sh o rtly . Oklahoma C ity 's  patience 

had been s tre tch ed  to  the breaking p o in t. W ithin a fo rtn ig h t follow ing 

the crim inal ju s tic e  funds in c id en t, Oklahoma C ity  declared i t  would 

leave th e  A ssociation of C entral Oklahoma Governments.

The Complaint Against ACCG

The occasion fo r the  announcement was a  meeting of the C ity  Coun

c i l .  George Sturm, as  th e  c i ty 's  rep resen ta tiv e  to  ACOG, read aloud a 

six-page "policy statem ent" d e ta ilin g  Oklahoma C ity 's  grievances. He 

charged the asso c ia tio n  had given h ighest p r io r i ty  to  g e ttin g  funds fo r  

i t s e l f ,  ra th e r  than fo r i t s  members. ACOG had n o t fo ste red  in t e r - ju r i s 

d ic tio n a l  cooperation, he continued, bu t ra th e r  had in h ib ited  i t  by the 

s t a f f 's  a t te p ^ ts  to  co n tro l the o rgan ization . The s ta f f  had p i t te d  small 

c i t i e s  aga inst b ig ones; had not given s u ff ic ie n t  p r io r  no tice  of m atters 

coming before the council. The r e s u l t  was th a t  H ailey and h is  a s s is ta n ts  

had dominated Executive Committee decision  making. Sturm attacked  the 

o n e-c ity , one-vote voting procedure as u n fa ir .  And f in a l ly ,  adding a new 

grievance, he charged the  c i ty  would lo se  fed e ra l grants fo r developing 

Myriad Gardens, a  downtown urban renewal pazic p ro je c t ,  "because the  ACOG 

s ta f f  fa ile d  to  f i l e  necessary  planning documents in  Washington to  make 

the c i ty  e l ig ib le ." ^

The C ity  Council heard Sturm 's l i s t  of grievances and promptly 

voted unanimously to  withdraw Oklahoma C ity 's  membership fo r  ACOG. Mayor 

b a tt in g  then declared the c i t y 's  a c tio n  au tom atically  l e f t  ACOG defunct: 

w ith the removal o f a  m ajo rity  of th e  re g io n 's  population, the  associa

tio n  no longer represented the re q u is ite  75 percen t of area  population.
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But the region would not go w ithout a reg ional review and planning or

gan iza tion , Oklahoma City would lead th e  way, she promised, in  forming 

a new council o f governments out of ACOG's ashes.

Sturm 's six-page statem ent was a  formidable indictm ent of ACOG. 

S t i l l  i t  did not p resen t the whole of Oklahoma C ity 's  percep tion  of the 

is s u e . An a r t i c l e  w ritten  not long a f te r  the c i t y 's  withdrawal by then- 

a s s is ta n t  manager Stephen Garman gives a f u l le r  d esc rip tio n  of the c i t y 's  

lo g ic .^  In th is  piece he began by arguing th a t  councils of governments 

have become unmanageable. He complained lo c a l o f f ic ia l s  in  a  council of 

governments o ften  believe "the member governments do n o t operate the COG: 

the feds operate the COG, and once a month the member governments meet 

to  fin d  out what th e ir  COG i s  doing.

This autonomous s ta te ,  however, was not the  intended ro le  fo r  

councils of governments, Garman argued. They had been devised as p lan

ning bodies—discussion  forums fo r  voluntary intergovernm ental coordina

t io n . Since COGs o r ig in a lly  were only to  be coordinating  agencies, Gar

man continued, the question  of member rep resen ta tio n  was unirçxjrtan t.

A o n e-c ity , one-vote p o licy  sufficed  fo r a m etropolitan  d iscussion  group. 

But COGs outgrew th e i r  boundaries and, in  the case of ACOG, th e  re la tio n 

ship  between the COG and the  c en tra l c i ty  became th a t  of a "com petitive 

s p o r t ."  The long b a t t le  over a llo c a tio n  of crim inal ju s t ic e  planning 

and tra in in g  funds revealed the question was "a m atter of how to  d iw y  

up the p ie ."  Moreover, ACOG became in  e f fe c t  another le v e l  of governmentî

. . . The c i ty ,  we re a liz e d , stood to  s u f fe r ,  no t to  the b en efit 
of any o ther member government, but to  th e  b e n e f it of the COG i t s e l f .  
Somehow, th e  COG had ceased to  be the cumulative voice of area govern
ments, and had come in to  i t s  own as  a  planning, organizing , and inn 
plementing o rgan ization . I t  had become a voice unto  i t s e l f .
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. . . The problem, in  p a r t ,  was th a t  th e  sm aller Ju risd ic tio n s  
had n e ith e r  the s ta f f  nor, in  some cases, the  in c lin a tio n  to  get in 
to  the  issu e  and come to  th e i r  own opin ions. Vlhen we, as the cen
t r a l  c i ty ,  confronted the issu e  we were accused not by o ther c i t i e s  
but by the  COG i t s e l f ,  of try in g  to  "take over" the a re a ."

Gantian a lle g e s  th a t  re s is ta n c e  to  Oklahoma C ity 's  a c tio n  was 

due to  the s t a f f 's  e f fo r t  to  d is c re d it  th e  c e n tra l c i ty  by portray ing  i t  

as power hungry. A ctually , some members hard ly  needed any such persua

sion on th is  p o in t. But c le a r ly  th ere  was, as Garman in ç l ie s ,  consider

able sentim ent i n  ACOG which was e s s e n tia l ly  syn^iathetic to  th e  c a p i ta l ,  

or a t  th e  l e a s t  shared a common understanding of th e  nature of ACOG's 

problems. Oklahoma C ity 's  grievances revolved p rim arily  around two 

issu es—re p re sen ta tio n  and the performance of the  Executive D irecto r— 

and most o th er de leg a tes  shared the  view th a t  th e se  were th e  r e a l  problems 

in  the  o rg an iza tio n . Most o ften  mentioned by members in  d iscussions w ith 

th is  w r ite r  were the  voting and d ire c to r  is s u e s . A re la te d  is su e , a l lo 

cation of fe d e ra l funds, was a lso  mentioned. In  a  d is t in c t  m inority , 

th e re fo re , were th e  th re e  o f f ic ia ls  who blamed Executive Committee d issen 

sion of Oklahoma C ity 's  alleged wish fo r  m etropolitan  dominance.

The question  of Doug H a iley 's  p a r t  in  ACOG's problems i s  no t 

e a s ily  answered. The executive d ire c to r ,  to  h is  fr ie n d s  and su p p o rte rs, 

was an e n e rg e tic , fair-m inded ad m in istra to r who s in g ly  believed in  h is  

o rg an iza tio n 's  m ission . They say he was faced w ith two insurmountable 

obstac les: a  marked lack  of enthusiasm fo r  and understanding of reg io n a l

coordination and th e  fac tionalism  o f Oklahoma C ity  p o l i t i c s .  I t  i s  sug

gested th a t  some mayors and managers might have found ACOG to  be a handy 

and u se fu l v i l l a in  which could be blamed f o r  th in g s  o f f ic ia l s  p r iv a te ly  

approved. And when H ailey was placed in  th i s  unfo rtunate  s i tu a t io n , they
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one group o f communities ag a in s t ano ther, bu t ra th e r  one of avoiding be

ing  too s tro n g ly  id e n tif ie d  w ith e i th e r .  H ailey did th e  b es t he could, 

the  b es t th a t  can be expected, and u n fo rtu n a te ly  l o s t  out. "Anyone s i t 

t in g  in  th e  d ire c to rs ' s e a t ,"  one ACOG planner argued," i s  going to  be 

c o n tro v e rs ia l ."

Most observers took a more c r i t i c a l  view. One o f f ic ia l  f e l t  

H alley  was an "excellen t ad m in istra to r but had a  p e rso n a lity  problem." 

Another suggested a s ta te  o f personal i l l - w i l l  ex isted  between the d ire c 

to r  and Oklahoma City ad m in is tra to rs . H ailey bad a "chip on h is  shou lder,"  

he sa id , and from th e  beginning "got him self mixed up" with Oklahoma C ity . 

"Doug was no t a good p u b lic  re la tio n s  man," he added, and said  th a t  by 

" ta lk in g  down" to  lo c a l o f f ic ia l s  H ailey became "h is  own worst enemy."

Even more c r i t i c a l  was y e t another suburban p o l i t ic ia n  who be

liev ed  H ailey , much more than the rep re sen ta tio n  is su e , was the  r e a l  cause 

of Oklahoma C ity 's  d is s a t is f a c t io n . He charged H ailey cu ltiv a ted  sm all 

c i t i e s  w ith  the aim of aggrandizing ACOG and refused to  allow  advisory 

te c h n ic a l committees to  take a proper ro le  in  reg ional dec is ions. He 

sa id  H ailey in s is te d  th a t  only e lec ted  o f f ic ia l s  should be on the Execu

t iv e  Committee because, as he th in k s , they  "can be snowed." He concluded 

t y  saying , " i t  got to  the p o in t where I  d id n 't  t r u s t  him." Nor d id , ap

p a re n tly , sev era l o ther rep re sen ta tiv e s . The tenuousness of h is  p o s itio n

i s  in d ica ted  by a s e c re t March 1972 vote Tqy wMch he was re ta ined  as
7d ire c to r  by only an 8 to  7 margin.

F in a lly , in  any d iscussion  of the  causes o f ACOG's fragmenta

t io n  one must include the conservative in s t in c ts  of many southwestern
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p o li t ic ia n s .  These a re  o f f ic ia l s  who a re  uncomfortable w ith the fe d e ra l 

ro le  in  urban p o l i t i c a l  a f f a i r s .  They f in d  the  process of seeking, q u a li

fy ing  f o r ,  and u t i l iz in g  fe d e ra l g ran ts  d is ta s te fu l  but unavoidable. 

T ypically , they  would p re fe r  the  n a tio n a l government to  "get out of a id  

money a lto g e th e r"  bu t due to  th e i r  communities' f in a n c ia l exijgencies w il l  

begrudgingly accep t devices such as councils o f governments to  route 

fe d e ra l funds through to  them. An ACOG planner ca lled  th is  a  " f ro n tie r  

philosophy" which combines elements of parochialism , com petitiveness, 

conservatism  and an ti-fe d e ra lism . Thus, i n i t i a l  resentment of ACOG was 

only exacerbated by th e  perception  commonly held among lo c a l o f f ic ia l s  

th a t  i t  functions as  a " fe d e ra l weapon."

Reaction to  Oklahoma C ity 's  Withdrawal

But whatever th e  reasons or causes behind Oklahoma C ity 's  break 

w ith the a s so c ia tio n , ac tio n s  in  response to  i t  were now necessary. Reed 

and H ailey , as ACOG's primary o f f ic e r s ,  qu ick ly  rep lied  to  Oklahoma C ity 's  

l i s t  of g rievances. The d ire c to r  re fu ted  th e  charges made hy Sturm th e  

previous day and a s se r te d  the a sso c ia tio n  had never kept th e  c i ty  from 

rece iv ing  fe d e ra l funds. ACOG had n e ith e r  w ithheld inform ation, H ailey  

added, nor had i t s  s t a f f  been p a r t ia l  in  i t s  re la tio n s  w ith member govern

ments. He agreed th a t  Oklahoma C ity  was co rrec t on one p o in t: a defunct 

ACOG would indeed stop  the flow of fe d e ra l  a id .  On h is  p a r t ,  Reed was 

more b e ll ic o se . He claimed the  m atter was due to  Oklahoma C ity  try in g  to
Q

dominate th e  reg ion .

Once made, the  c a p i ta l 's  d ec is io n  seemed to  become in fe c tio u s . 

Oclahoma County's J .  F. Richardson sa id  h is  government would fo llow  the  

c a p ita l  c i t y 's  le a d , and V illage Mayor Stan Alexander announced h is  c i ty
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would q u it  the  a sso c ia tio n  as w ell. " I f  ACOG i s  not g e ttin g  the job done 

fo r  [Oklahoma C i ty ] ," Alexander explained, "then i t  i s n ' t  fo r  any of ua."^

In the  meantime work was underway to  e s ta b lish  the new areqwide 

planning organ ization  L a ttln g  had promised. A newspaper s to ry  on the 2Ulh 

of August reported Oklahoma C ity  would soon begin s o l ic i t in g  support fo r  

a new reg io n a l body. The a r t i c l e  noted the c a p ita l  was in  an advantageous 

p o s itio n  in  th i s  regard since  Oklahoma City alone contained more than 55 

percen t of th e  four-county population . Di ad d itio n , seven governments— 

Norman, Edmond, The V illage , Del C ity , Yukon, Bethany, and Oklahoma County— 

were reported  a s  appearing to  have "some sympathy" fo r  the  c e n tra l c i ty 's  

views. Riese ju r is d ic tio n s  recognized the paramount issu e  was a  more 

eq u itab le—a t  le a s t  from Oklahoma C ity 's  standpoin t—b asis  fo r  a llo c a tin g  

re p re se n ta tio n . " I 'd  have to  agree w ith Oklahoma C ity 's  bas ic  premise— 

th a t  one vote per member i s  no t what I 'd  consider f a i r , "  Bethany Mayor 

Eldon Lyon was quoted. But h is  long-held fe a r  of ce n tra l c i ty  dominance 

w asn 't conqjletely curbed. " If  they want 35 percen t of th e  vo te . I 'd  say 

fo rg e t i t , "  Lyon added.^0 S t i l l ,  i f  some conpromise could be reached on 

th e  voting issu e  th e re  seemed to  be an ex ce llen t chance a  new organization 

would soon rep lace ACOG as c e n tra l  Oklahoma's reg ional council of govern

ments.

P resid en t Reed continued to  speak out in  c r itic ism  of Oklahoma 

C ity a t  the  same time he worked to  m arshal support fo r ACOG. His p r in c i

p a l a l ly  in  th i s  e f fo r t  was the mayor of Moore, Odell Morgan, who seemed 

to  have m ostly pragmatic reasons fo r  saving the  a sso c ia tio n . ]h  la te  

August Morgan "b lasted" the c i ty  withdrawal on the grounds the  ac tio n  

would endanger fe d e ra l g ra n ts - in -a id  fo r  area communities, and released
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to  the p ress a l e t t e r  he had sen t to  o ther ACOG members in  which he 

s ta ted  Moore planned to  remain in  the organization.^^ Reed and Morgan 

apparen tly  were speaking f o r  a  su b s ta n tia l bloc of ACOG members. Shortly  

th e re a f te r  a t  a h a s ti ly -c a lle d  meeting attended by 19 ACOG d elegates , 15 

voted to  s tay  "united" behind th e  ex is tin g  reg ional council.

The four delegates who abstained from th i s  vote o f confidence 

represented Bethany, Del C ity , Noble and Yukon. They explained th a t  they 

supported re te n tio n  of ACOG, but only with c e r ta in  q u a lif ic a tio n s . The 

ch ief condition was th a t  H ailey  be replaced as d ire c to r .  They hoped th a t  

by removing the co n tro v ers ia l adm in istra to r Oklahoma City could be per

suaded to  re jo in  ACOG, perhaps even w ithout a  change in  the  formula fo r. 

voting rep resen ta tio n . Yukon's Mayor Bob Vbrd s ta te d  the  case;

Several of you have sa id  you've had good re la t io n s  w ith ACOG 
and I  agree, bu t everyone has n o t. I t ' s  n o t ju s t  Oklahoma City, 
but o th e rs . There has n o t been harmony; we've been f ig h tin g  each 
o th e r. Some of th is ,  i n  b lun t frankness, has been in s tig a te d  by 
our d ire c to r .  . . . L e t 's  face the f a c t  i f  we change d ire c to rs  
th e r e 's  a p o s s ib i l i ty  Oklahoma Cily w il l  come back. They've in 
d icated  they w on 't, but i t s  our only c h a n c e ." *  2

The d iv isio n  w ith in  ACOG's remaining members forced Reed to  

accept th e  idea th a t a t  l e a s t  some re s tru c tu rin g  of th e  o rgan ization  was 

necessary . He presented a t  a  September meeting ca lled  by Mayor la t t in g  

a new voting formula which would give Oklahoma C ity  21 out of 120 to ta l  

votes (17^ percen t in  a rev ised  council. But th e  c a p i ta l 's  mayor was 

unyield ing . "Oklahoma City i s  in te re s te d  in  forming a new council of 

governments. Vfe are not in te re s te d  in  try in g  to  p ick  Mp any p ieces 

from ACOG. %  have withdrawn from ACOG, and th i s  ac tio n  w ill  no t be re 

versed ,"  she in s is te d .
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Mayor L a ttin g  was adamant on th i s  p o in t because she had in  mind 

a comprehensive p lan  fo r  a  new and s u b s ta n tia l ly  d if fe re n t council of 

governments. E a r l ie r  in  th a t  meeting she had presented te n  po in ts  com

p ris in g  Oklahoma C ity’s concept of a proper GOG. Most of the po in ts  

d e a l t  w ith r e s t r ic t io n s  on i t s  s ize  and in flu en ce , such a s  the sp e c if i

ca tio n  th a t  when po ssib le  fe d e ra l funds should be used d ire c t ly  by mem

b e rs  in  th e  conduct of planning a c t iv i ty  on behalf of the council, ra th e r  

than  by th e  GOG i t s e l f  to  do in-house p ro je c ts . She proposed an adminis

t r a t iv e  review by c i ty  and county p ro fess io n a ls  before council ac tio n  

and p rov isions "pro tec ting  a l l  members from AGOG influence or involvement 

in  members’ in te rn a l  a f f a i r s . "  Recourse to  c i t i e s ’ s ta f f s  should be made 

before expanding the  GOG’s p a y ro ll. There should be p rov isions to  insure 

a l l  members serve on policy-making boards and as GOG o f f ic e r s .  Another 

p o in t was suggestive of complaints made by o ther c i t i e s  as w ell as by 

Oklahoma Gity th a t  AGOG meetings were too conplicated . I t  proposed "an . 

in form al, open atmosphere. ^

The most s ig n if ic a n t of th e  ten  conditions, however, was one to  

apportion  voting rep resen ta tio n  on th e  new GOG’s governing board (and 

dues assessm ents) in  accordance w ith member governments' re la t iv e  popu

la t io n .  And i t  was th is  c o n d i t io n ~ if  s t r i c t l y  app lied—th a t  was s t i l l  

unacceptable to  most AGOG members. Since Oklahoma Gity contained over 

h a lf  the a re a ’s population , a  voting system based pu re ly  on census f ig u res  

would give th e  c e n tra l c i ty  an autom atic m ajo rity  vo te . As long as Mrs. 

L a ttin g  in s is te d  on a  m ajo rity  or near-m ajo rily  p o rtio n  of a GOG’s voting 

power, Reed would have a much e a s ie r  ta sk  in  stav ing  o ff  form ation of a 

replacement o rgan ization .
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There was a lso  s t i l l  time fo r  some s o r t  o f compromise between 

th e  two fa c tio n s . Although Oklahoma C ity  by i t s  withdrawal had in s ta n t ly  

reduced ACOG's rep re sen ta tio n  of th e  m etropolitan area  below the  re q u is i te  

7S p e rcen t, the o rg a n iz a tio n 's  le g a l q u a lif ic a tio n  as  the  o f f i c i a l  a re a -  

wide planning o rgan ization  was not immediately term inated . The D epart

ment of Housing and Urban Development announced in  e a r ly  September th a t  

th e  deadline fo r  p reserv ing  th e  a re a 's  e l i g i b i l i t y  f o r  fe d e ra l funds was 

October 7, 1972. There were th ree  o p tio n s: a temporary Areawide Planninjg 

O rganization w ith  p ro v is io n a l s ta tu s  as a  c e r tify in g  agency could be

c rea ted ; Oklahoma C ity  could re jo in  ACOG and p reserve  th a t  body's c e r t i -
1 ^f ic a t io n ;  or a new permanent council of governments could be formed. 

Oklahoma C ity  Ifanager Nate Boss expressed confidence, however, th a t  a 

new APO would be ready by October 7. His optimism was reinforced  by a 

statem ent from the chairman of the Oklahoma County Commissioners th a t  the 

county was prepared to  en te r  a  new council of governments. And once a 

new o rg an iza tio n  was in i t i a t e d ,  th ere  seemed to  be p len ty  of tim e to  s a t i s 

fy  c e r t i f ic a t io n  requirem ents, HDD had said  the new APO would be per

m itted  s ix  months to  e n l i s t  governments rep resen ting  a t  le a s t  th re e -fo u rth s  

of th e  planning region popu la tion .

A ll through September p ressure  mounted on ACOG's p a r tis a n s  to  

accep t re s tru c tu r in g  of th e  a sso c ia tio n  along th e  l in e s  s e t  down by 

(klahoma C ity  fo r  an accep tab le  APO. Mayor Vfeird o f  Yukon urged changing 

ACOG in  order to  salvage i t ,  saying he hoped "o ther sm all c i ty  mayors 

w il l  re a l iz e  Oklahoma C ity i s  not a l l  wrong. On the o ther hand. The 

V illa g e 's  c i ty  council voted "to agree to  work w ith Oklahoma C ity  in  

any o rg an iza tio n  which may be formed to  succeed th e  p resen t A ssociation



151

of C entral Oklahoma Governments."^® Councilman Griirarood of Norman said  

he would ask fo r h is  c i ty  c o u n c il 's  re so lu tio n  to  support form ation o f a 

new APO. Although Norman had not been s tro n g ly  id e n tif ie d  w ith e ith e r  

side of the d ispu te—i t  did share many of Oklahoma C ity 's  views—Griitiwood 

explained he " f e l t  i t  was im perative something be done. The tim e element 

i s  s e v e re ."19

The Appearance of CACOG 

Most ominous to  ACOG's fu tu re , however, was th e  re p o rt on Septem

ber 26 th a t  th ree  c i t i e s —Edmond, The V illag e , and Del C ity—had decided 

to  jo in  the  new areawide planning o rgan ization  Oklahoma C ity had ju s t  un

v e iled , the "Capitol Area Council of Governments" (CACOG) The next 

day the Oklahoma C ity  Council voted 7 to  2 to  jo in  CACOG. The m inority  

s id e  was conçosed of John Smith, a  d o c tr in a ire  conservative who opposed

any such fed era l meddling in  lo c a l  a f f a i r s ,  and Ken Boyer, who demanded
P1the c i ty  haVe a m ajo rity  vote in  th e  reg io n a l council. For desp ite  

Boyer's objections Oklahoma C ity indeed would not have a  m ajo rity  of the 

vo ting  power in  CACOG. The c i t y 's  adm in istra tion  had made a  concession 

to  suburban governments. Under the new arrangement (Mahoma C ity  would 

ex e rc ise  26 out of the 62 b a l lo ts  (1̂ 2 percent) to  be c a s t by the new 

o rg a n iza tio n 's  governing board. Dues as w ell would be apportioned in  

accordance with voting w eight, w ith th e  exception th a t  county governments 

would pay assessments fo r c i t i e s  under 3,000 population . In  view of 

previous events, i t  seemed th e  core c i t y 's  concession might now bring 

in to  CACOG a s u ff ic ie n t  number of communities to  q u a lify  i t  as  th e  new 

areawide planning o rgan iza tion .
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V irtu a lly  the only apparent b rig h t spot in  th is  gloomy period 

fo r  ACOG p a rtisa n s  was an event th a t proved to  be a harbinger of fu tu re  

developments. This was the unexpected ac tio n  by Oklahoma County on Sep

tember 18 to  re jo in  ACOG. The decision , in  f a c t ,  may have even been a 

su rp rise  to  the  county 's rep resen ta tiv e  to  ACOG, Commissioner Richardson, 

who was overruled in  th e  vote by h is  two fe llow  commissioners. The two 

explained th e i r  ac tio n  on th e  grounds th e i r  e a r l i e r  decision to  withdraw 

was too h asty , and th a t i t  now appeared a new reg ional o rgan ization  co u ld n 't 

be formed in  tim e. In ad d itio n , they sa id , they "did not want th e i r  

coun ty 's  fe d e ra l funds in  limbo fo r more than a  y e a r . P e r h a p s  the fe a r  

of jeopard izing  fe d e ra l highway assis tan ce  was the primaly  reason fo r 

Oklahoma County's re v e rsa l. On the other hand, the  reason might have 

been, as Mrs, L a ttin g  b e liev es , th a t  Commission Chairman Ralph A d a ir -  

long a  p o l i t i c a l  adversary—was engaging in  " p o lit ic s "  with th e  aim of 

d isc re d itin g  the mayor, Adair coupled h is  vote to  re jo in  ACOG with an 

o u tb u rs t of c r itic ism  of Mayor L a ttin g  fo r ,  as he put i t ,  tak ing  her c i ty  

out of ACOG without being s u f f ic ie n t ly  informed about the ta sk  of forming 

a new reg ional o rgan ization .

A tten^ts continued to  bring about a  so lu tio n  to  the AcOG problem 

through corçrcanise. Probably by la te  September v ir tu a l ly  a l l  p a r tic ip a n ts  

in  th e  confron tation  had come to  f e e l  they  would have to  y ie ld  something 

from th e i r  previous p o s itio n s . ACOG, of course, sinqply could not survive 

w ithout the cen tra l c i ty . Oklahoma C ity 's  adm in istra tion  appeared to  

have th e  upper hand, y e t i t  knew a reg ional council which would be l i t t l e  

more than  a surrogate fo r  the c i ty 's  m etropolitan  ambitions was unaccep

ta b le  even to  ju r is d ic tio n s  which sympathized w ith the core c i ty  and.
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o f course, looming over a l l  th e  d ispu tan ts was the prospect of an in te r 

ru p tio n  in  the flow of fe d e ra l g ra n ts - in -a id .

Thus i t  was th a t  in  a  s e r ie s  of conversations, formal meetings 

and even by exchanges of p ress  re leases  the p r in c ip a ls  in  the d ispu te  

communicated and edged toward common ground. Already, i t  was widely 

agreed th a t  H ailey would have to  be je ttiso n e d . He was too much a symbol 

of th e  old c o n f lic t .  His adm irers might grumble about H ailey being a 

" s a c r i f ic ia l  lamb", but r e a l i s t s  were w illin g  to  dispense w ith the  issu e  

of the  d ire c to r  in  order to  come to  grips w ith the fundamental s tru c tu ra l  

problem of voting power.

The E f fo r t  to  Revive ACOG

A sp ec ia l meeting of th e  Executive Committee was held on Septem

ber 17 to  d iscuss means fo r  re c o n c ilia tio n  between ACOG and i t s  c r i t i c s .  

Reed in i t ia te d  the  dialogue by s ta t in g  he would be agreeable to  some form 

of weighted vote arrangement. He noted th a t  Tulsa held 25 percent o f the 

vo ting  power in  i t s  Indian N ations Council of Governments. A r a t io  l ik e  

INCOG’S would be accep tab le , Reed sa id , but the  U2 percen t share which 

Oklahoma C ity  would have in  CACOG was excessive. Grtmwood of Norman— 

who seemed ab le  to  speak fo r  Oklahoma City alm ost as  w ell as fo r  h is  

own government—urged some p o s it iv e  step  be taken because the meeting 

"seemed to  be the l a s t  opportun ity  fo r  th is  o rgan ization  to  make a  sub

s ta n t i a l  move toward se ttlem en t o f th is  problem, He moved th e  com

m ittee  hold another ^ e c i a l  sess io n  fo r  the purpose of in te g ra tin g  the 

CACOG agreemmit w ith  ACOG’s bylaws. Odell Morgan, who had u n t i l  now 

s te a d fa s tly  held out fo r  ACOG, seconded Griirarood’s motion. I t  was given 

unanimous approval.
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Having succeeded w ith  h is  motion to  consider amending th e  ACOG 

c h a r te r , Grimwood brought up a sp e c ific  p roposal. He suggested Oklahoma 

C ity  receive 39 percen t of th e  vote in  a  reorganized ACOG. But Reed, Mor

gan, and % rd  were s t i l l  concerned. T h ^  were not prepared to  include 

th a t  sp e c if ic  fig u re  in  the next meeting’s agenda. Morgan obtained Grim- 

wood ' s adm ission, moreover, th a t the 39 percen t was not "hard and f a s t . ”^^ 

Nor was i t  hard and f a s t  a t  th e  sp ec ia l meeting on the 29 th . Un

w illin g  to  accep t even Grimwood' s p roposal, delegates from 20 c i t i e s  and 

counties qu ickly  re je c te d  Oklahoma C ity 's  h2 percent share under CACOG's 

agreement and approved a p lan  whereby th e  c a p ita l  would have 20 of 56 votes 

(36 percent) in  a re s tru c tu red  ACOG. Even th is  reduction did no t s a t i s f y  

some rep re sen ta tiv e s . Ralph A dair, who ca lled  Mayor L atting  " ru th le s s ,"  

had argued fo r  only a 30 percent share fo r  th e  c i ty .  He claimed th e  mayor 

did not have the  backing of her c i ty  council in  demanding more Influence 

fo r  Oklahoma C i ty .^

And as events a few days l a t e r  proved, Mrs. L a ttin g  Indeed did 

not have the f u l l  support of her co u n cilo rs. In  a long, acrimonious 

session  on October 3 the  c i ty  council, dominated by the so -ca lled  "Bishop 

b loc" of p o l i t ic a l  opponents of L a ttin g , rescinded i t s  decision  to  jo in  

CACOG and approved a  motion to  re jo in  ACOG w ith  no conditions a tta c h e d .

I t  a lso  voted, 5 to  1;, to  dump the mayor a s  reg ional council r ^ r e s e n ta -  

t iv e  and deny her the  p r iv ile g e  of appoin ting  her replacem ent.^^ I t  was 

a sudden, stunning setback fo r  the  mayor and her outnumbered a l l i e s  on 

the council.

By a ttach in g  no conditions to  re jo in in g  ACOG the Œclaboma C ity  

Council had, as the old saw goes, snatched defeat from the jaws o f v ic to ry .
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On th a t  same day the morning newspaper had reported ACOG's o ther members' 

agreement to  accept a weighted vote system along the l in e s  the  c a p ita l 

favored, L a tting  rep o rted ly  found the  36 percen t the members had decided 

upon to  be " su b s ta n tia lly  accep tab le ."  In  a d d itio n , i t  was reported ,

H ailey and other p r in c ip a l  s ta f f  ergiloyees would be e i th e r  dismissed or
28asked to  re s ig n . In  e f f e c t ,  the suburban membership of ACOG had thrown

in  th e  tow el. Oklahoma Ci-ty would gain  e s s e n tia l ly  a l l  i t  had demanded

a t  the  time i t  l e f t  th e  a sso c ia tio n . Y et, in  one stormy session  of the

c i ty  council, the c a p ita l  had now yielded  on every p o in t .

I t  was no su rp r ise  th e  Times reported  the next day th a t  " . . .

o f f ic ia l s  in  sev era l suburban communities said  they  were stunned a f te r
29th e  Oklahoma City C ouncil's  turnabout and are  in  a dilemma." The news

paper l a t e r  e d ito r ia liz e d  th a t  the c o u n c il 's  ac tio n  was " . . . a  seemingly 

p e t ty  e f fo r t  to  embarrass the mayor o f Oklahoma C ity , who had led  the 

f ig h t  fo r  a  b e tte r  c i ty  ro le  in  the inter-govem m ent council . .

But ACOG, l ik e  a la rg e  sh ip , had been launched on a new course 

and i t  proceeded by fo rce  of momentum in  the same d ire c tio n . Oklahoma 

C ity p o l i t ic s  were v o la t i le ,  anyway: suburban members f e l t  an attendît

to  tak e  back the c a p i ta l 's  gains would c e r ta in ly  even tually  re su rre c t 

th e  old c o n f l ic t .  Accordingly, a t  the October Executive Committee meeting 

i t  was resolved to  la y  before the January 1973 General Assembly several 

amendments to  the ACOG agreement. Most inqx)rtant of these  was the pro

p o rtio n a l voting mechanism with Cklahoma C ity  a lloca ted  36 p ercen t. Ano

th e r  s ig n if ic a n t amendment would allow  th e  33 governments in  the General 

Assembly, operating  on the o n e-c ity , one-vote ru lo , to  " r a t i f y ,  amend or 

r e je c t  any o f f ic ia l  a c tio n  of the Board of D irec to rs ."  I t  thus would
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increase  the power of the  sm a ll-c ity  dominated assembly. More s p e c if i

c a lly , the measure would take away from the Executive Committee i t s  so le  

a u th o r ity  to  h ire  and f i r e  the  Executive D irec to r, tra n s fe r  funds and 

review a l l  planning a c t i v i t i e s ,  g ran ts and co n trac ts . As fo r  the hapless 

Doug H ailey , he d ip lo m atica lly  offered h is  re s ig n a tio n  to  be e f fe c tiv e  

January 15, 1973. Ralph Adair gave a lengthy te stim o n ia l to  the  d i r e c to r 's  

a b i l i t i e s  and said  he was in te l l ig e n t  "as the d e v il ."

The proposal to  give the Assembly a conqprehensive veto power 

over Executive Committee decisions was not uniform ly w ell-rece ived . But 

Oklahoma C ity  delegate Nelson K eller (one of Mrs. L a tt in g 's  opponents in  

the c i ty  council) sa id  he f e l t  the  Assembly would r e f ra in  from using such 

p o w e r s . T h e  Times was n everthe less  s u f f ic ie n t ly  exercised over the  

amendment th a t  i t  grumbled about the change in  an e d i to r ia l ,  but adm itted 

th a t  i t  was apparen tly  necessary i f  th ere  was to  be a working reg io n al 

organization.^^ As i t  turned ou t, however, th e re  was no need to  be con

cerned. When the General Assembly considered the issu e  on January 25,

1973, i t  showed l i t t l e  sympathy fo r  Odell Morgan's e a r l i e r  p lea  th a t  re 

s t r i c t in g  th e  Assembly's veto power

would be the qu ickest way to  c rea te  a  u n it o f super government 
th a t  could very su re ly  s tran g le  your lo c a l  government to  death .
Vfe sm aller u n its  of government would be much b e tte r  o f f  to  l e t  
Oklahoma City to  go h er own way than to  agree to  reduce our voice 
in  the  General Assembly of ACOG. Let them p u l l  out again  i f  they  
wish. . . .^2

I t  overrode Morgan, 15 to  1, to  s t r ik e  the unlim ited veto fo r  the new 

ACOG agreement. There was apparen tly  a w idely-shared opinion th a t  la rg e r  

c i t i e s  in  the  reg io n a l council could not and would not to le ra te  a  pro

v is io n  whereby minor ju r is d ic t io n s  could n u l l i fy  a iy  decisions th e
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governing board had made. Perhaps most i r^ o r ta n t ,  however, was th a t  

they had no d e s ire  to  renew b a tt le s  a lready  fought. I t  was time to  move 

forward.

Once ACOG's members had decided on the fundamentals o f  reorgan i

za tio n , a t te n tio n  could be given back to  th e  customary order o f  th ings 

and the ro u tin e  m atters f a l l in g  to  a reg io n al council of governments. A 

personnel item  was forem ost, however, s ince H ailey would leave th e  asso

c ia tio n  in  January. The p resid en t asked fo r  volunteers to serve on a 

search committee. Wien none stepped forward, Beed announced he would 

make appointments to  the committee. In  the  meantime, Je rry  Wide, one of 

H a iley 's  l ie u te n a n ts ,  was named ac tin g  d ire c to r  u n t i l  the o ff ic e  could 

be permanently f i l l e d .

The usual nnmber o f ap p lica tio n s  fo r  fe d e ra l a ssis tan ce  had to  

be reviewed a lso . Most were passed upon qu ick ly  and without question .

I t  seems worthwhile, however, to  mention here two items which occupied 

more than  the usual amount of tim e, since they  a re  revealing of th e  board 's  

s e n s i t iv i t i e s .  In  December th e re  was an a p p lic a tio n  by the Southwestern 

Center fo r  Human R elations fo r  fe d e ra l funds to  "prepare teach ers  and 

educational m ate ria ls  to  a f f e c t ,  in  a p o s itiv e  way, the a t t i tu d e s  of 

school age studen ts toward the ru le  of law. ^ . . " Mayor Lyon of Bethany 

wondered whether the fe d e ra l government might be a source o f such "edu

ca tio n a l m a te r ia ls ."  I f  such was the  case, he suggested perhaps the  pre

gram would include d iscussion  of such issu es  as  forced busing fo r  school 

in te g ra tio n . A fter giving the  question a good deal of consideration  the  

board f in a l ly  decided to  a tta c h  n e ith e r  favorab le  nor unfavorable comment 

to  the ap p lic a tio n . In s tead , the  Superintendents o f Schools would give 

in d iv id u a l ru lin g s  on th e  program.
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The other item livened d iscussion  a t  the  January 25, 1973 General 

Assembly. Oklahoma C ity  and Oklahoma County had announced th e i r  in ten tio n  

to  c rea te  an "Oklahoma City-County Criminal Ju s tic e  Coordinating Council" 

•which would receive fe d e ra l funds and perform "various planning a c t iv i t ie s  

p e rta in in g  to  law enforcement. ACOG's suburban members were accustomed 

to  the c a p i ta l 's  demands th a t  i t  get a la rg e  share of fe d e ra l crim inal 

ju s t ic e  planning funds, but the c rea tio n  of a  new agency outside ACOG's 

periphery  was another m atter. P resid en t Reed thought i t  smacked of a 

"m etropolitan p o lice  departm ent." The like-m inded Mayor Zink o f Warr 

Acres moved th a t  "ACOG and ACOG members go on record s ta tin g  th a t  they are 

opposed to  any kind of m etropolitan  a rea  p o lic e , f i r e ,  or governmental 

u n i t ."  The motion ca rried  w ith only O dell Morgan voting in  opposition .

One m atter was e a s ily  resolved in  January. The search committee 

presented to  the Executive Committee the name of Larry E. Goodman, an 

urban planner by p ro fessio n . VB.th no apparent d issension  Goodman was 

approved as  executive d ire c to r .

January a lso  saw g rea t progress on th e  problem of rev is in g  the 

ACOG agreement. The October decision  to  accep t the idea of re s tru c tu rin g  

ACOG along Oklahoma C ity 's  wishes had n o t resolved the many d e ta i ls  accom

panying a major redrawing of the o rg an iza tio n . Since then members had 

labored over the numerous amendments, f in a l ly  concluding th a t  i t  was be t

te r  to  s e t  about drawing up a whole new agreement ra th e r  than rev isin g  

the old one. The apparent slowness of th e  d ra ftin g  work te s ted  Oklahoma 

C ity 's  patience . George Sturm came to  the Assembly meeting to  complain 

about the delay in  g e ttin g  consensus on a new agreement and bylaws. Okla

homa C ity  would withdraw again from ACOG, he th reatened , i f  th e re  was
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much fu r th e r  postponement.^^ Reed's message a s  outgoing p re s id e n t, 

however, was c o n c ilia to ry  and o p tim is tic :

The p a s t s ix  months of ACOG operation  have been somewhat over
shadowed by in te rn a l problems. . . . Intergovernm ental cooperation 
i s  not e a s ily  acco rç lish ed . Considering th e  33 lo c a l  governmental 
e n t i t i e s  which couvrise our council of governments and the  in h eren t 
vying in te re s ts  w ith in  such a  system, our problems a re  understand
ab le  and o ften  unavoidable. Events over the p a s t months have caused
each of us to  re-examine our in d iv id u a l p a r t ic ip a tio n  in  ACOG, as
w ell as  the intergovernm ental ro le  of ACOG as a  council of govern
ments. I  am confident th a t  th i s  re-exam ination can prove to  be 
b e n e f ic ia l to  intergovernm ental cooperation in  C entral Oklahoma.

And th re e  weeks l a t e r ,  Reed's optimism was borne o u t. The Executive Com

m ittee  determined th a t  the required 17 of 33 ACOG members had r a t i f i e d  

the  new a r t ic le s  of agreement. As of February lli, 1973, the new ch a rte r  

would go in to  e f f e c t . A  re v ita liz e d  ACOG was in  business.

The New ACOG Agreement

As noted above, so many changes in  the o r ig in a l  ACOG agreement

and bylaws were accepted in  th e  many p ub lic  and p r iv a te  meetings devoted
37to  considering the  is s u a ,a  whole new ch a rte r  was drawn up.-^' The new

Agreement was c a re fu lly  prepared ; i t  ex h ib its  f in e r  d ra ftin g  than  the

old one. Even i t s  p h y sica l sçpearance has the a i r  of permanency and 

p ro sp e r ity . Although th e  old ch arte r was reproduced by photocopying 

machines, the  new one i s  published as a  handsome book le t. S t i l l ,  the  

new document, l ik e  th e  o ld , begins on a tenuous n o te . The f i r s t  sec tio n  

provides th a t  f iv e  years i s  to  be the d u ra tio n  of th e  agreement. More

over, th e  "Board of D irec to rs"  (the  new name of the Executive Committee) 

i s  to  annually  review the agreement and organ ization  and propose recom

mendations fo r d es ira b le  changes. A l a t e r  paragraph provides th a t  d is 

so lu tio n  of th e  o rgan ization  may take place upon m ajo rity  vote o f a  quo

rum ($1 percent) of th e  Board of D irec to rs .
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The a l l- in c lu s iv e  p a r t  of ACOG had prev iously  been form ally  

s ty led  the "Central Oklahoma Assembly." Now i t  i s  re fe rred  to  by i t s  

popular name, the General Assembly. S p ec ific  procedures fo r  jo in in g  ACOG 

a re  now defined , as  w ell as d e ta i ls  fo r  appoin ting  voting rep resen ta tiv es  

and a lte rn a te s  to  the assembly. The A ssociate Member c la ss  i s  more 

fu l ly  described , and now the e n t i t ie s  in  th i s  category are allowed a  s in 

g le  aggregate vote on the Board of D irec to rs . Associate members are  to  

decide th e i r  p o s itio n s  on m atters coming befo re  the Board, and then th e ir  

rep resen ta tiv e  i s  to  c a s t h is  vote in  accordance w ith the m ajo rity  view 

w ith in  h is  constituency.

Meetings of the assembly had been held  twice a year. Under the 

new agreement four meetings a re  sp ec ified —in  Ifay, August, November and 

February. Special meetings can be called  by the  Chairman.

Powers and d u tie s  of the Assembly under the new document a re  

much th e  same as befo re . I t  i s  to  review budgets, assessment schedules, 

and p lans and p o lic ie s  a f te r  they  have been favorably  acted upon by the  

Board. I t  may propose and enact amendments to  the bylaws. Upon request 

by any member, the Assembly can review ac tio n s  taken by the Board subse

quent to  the  preceding q u a rte rly  meeting. I t  can r a t i f y ,  amend, o r re 

je c t  such a c tio n s , as  long as i t  a c ts  w ith in  the q u a rte rly  deadline fo r  

i t s  considera tion . There are  exceptions, however, to  the jissembly's re 

view power. I t  cannot in tervene in  the  B oard 's a u th o r ity  to  employ the 

Executive D irec to r, re n t o ff ic e  space and purchase equipment and su p p lies .

Powers and d u tie s  of the  Board of D irec to rs  are a lso  ca rried  

over from the old agreement w ith l i t t l e  change. I t  has p o licy , budgetary» 

executive and o rg an iza tio n a l powers much l ik e  the  Executive Committee.
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I t  e le c ts  a Chairman, Vice-Chairman, S ecre tary  and Treasurer who serve one- 

year terms and may not succeed themselves in  o f f ic e . These o f f ic ia ls  

a lso  a c t  as o f f ic e rs  of th e  Assembly. I t  appoin ts, removes and decides 

th e  sa la ry  of the Executive D irec to r. I t  i n i t i a t e s ,  review s, and considers 

p r io r  to  Assembly a c tio n  planning a c t iv i t i e s ,  grants and co n tra c ts . The 

Board meets monthly but sp ec ia l meetings may also  be ca lled  by the  Chair

man. A quorum i s  defined as Si percent or more of the weighted vote of 

the Board, but a t  l e a s t  nine e n t i t ie s  must be p resen t.

Financing of th e  A ssociation i s  given much more a tte n tio n  by the 

new Agreement. The Board determines a y ea rly  budget of which the lo c a lly -  

assessed  p o rtio n  i s  to  be borne by the membership in  p roportion  to  the 

various governments' voting power on the  Board of D irec to rs . Since such 

weighted vote depends on population, a  y e a rly  estim ate of the population 

in  Sub-State Planning Region 8 (the ACOG a rea ) from the Oklahoma Enqjloy- 

ment S ecu rity  Commission i s  used to  a l lo c a te  voting power.

The voting arrangement w ith in  th e  Board of D irecto rs i s ,  of 

course, the  major change from th e  o r ig in a l  ACOG agreement. Each govern

ment rece iv es a weighted vote on the b as is  of population . A D irector 

rep resen tin g  a t o t a l  population of le s s  than 60,000 c a s ts  one vote fo r 

each 10,000 population or f ra c tio n  th e reo f. D irectors rep resen ting  l a r 

ger populations ca s t s ix  votes p lus one ad d itio n a l vote fo r  each ad d itio n a l 

22,000 population in  excess of 60,000, w ith  f ra c tio n s  no t considered. The 

r e s u l t  a t  the  e f fe c tiv e  date  of the  new agreement was th a t  CXclahoma C ity, 

w ith  368,856 of the 661,695 population in  th e  reg ion , received 20 of 56 

v o tes , o r 35.7 p ercen t. Norman received s ix  votes (10.7 p e rc en t); Mid

w est C ity , f iv e  (8.9 p e rcen t). The th re e  communities thus wielded a
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m ajo rity  (SS.3 percent) vote b loc . Oklahoma and Logan Counties received 

two votes (3.6 percent) each; Canadian and Cleveland Counties, one ( l .8 

percent) each.

The Board o f D irectors a re  se lec ted  through a th re e -p a rt process. 

Each county in  ACOG chooses one person from i t s  Board of County Commis

sioners as i t s  rep re se n ta tiv e . D irectors from counties a lso  speak fo r  

re s id e n ts  of incorporated areas w ith le s s  than 3,000 population. Each 

c i ty  of 10,000 or more population i s  e n ti t le d  to  i t s  own sea t on the 

Board. F in a lly , Assembly members rep resen ting  m u n ic ip a litie s  with popu

la tio n s  from 3,000 to  9,999 are to  s e le c t ,  on a county by county b a s is , 

one of th e i r  number to  be a D irec to r. This delegate i s  to  cas t h is  vote 

in  accordance with the wishes of th e  m ajo rity  of the  members he rep resen ts .

Only one s ig n if ic a n t change was made in  the provisions regarding 

the o f f ic e  of Executive D irec to r. P reviously , the D irector was "to  be 

responsib le  fo r  the operation of a  clearinghouse on a l l  inform ation of 

concern . . . and . . . conduct such conferences o r s tu d ie s  or dissem inate 

such re p o rts  as deemed ap p rop ria te . . . . "  In  the new agreement th is  

p rov ision  i s  absen t. The reason may be th a t  i t  appeared to  be superfluous 

since such du ties  a re  im p lic it r e s p o n s ib il i t ie s  of th e  ch ie f ad m in istra to r. 

Or perhaps i t  was too rem iniscent o f Oklahoma (SLty's charges th a t  H ailey 

had manipulated inform ation so as  to  organize groups of communities a -  

g a in s t o th e rs .

Section I I ,  "Functions and Purposes o f ACOG," gives one the most 

revealing  in d ica tio n  of how the o rg an iza tio n ’s re s tru c tu rin g  was in  ac

cordance w ith the grievances f e l t  by i t s  meiribers. The purpose of th e  

A ssociation of Central Oklahoma Governments i s  e x p l ic i t ly  s ta ted  to  be.
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among o th er th in g s , th a t  of an arena fo r d iscu ssio n , a "forum fo r  f u l l  

and open d iscussion" which i s  to  "promote and enhance the cooperative 

id e n tif ic a t io n  of common issu e s , d iffe ren ces  and problems," ACOG i s  to  

a s s i s t  the  "development and implementation of area wide goals, p o lic ie s  

and program s," and enable lo c a l governments to  "cooperate with other 

l o c a l i t i e s  on a  b as is  of mutual advantage." The organ ization  w i l l  a lso  

"function  as an Area Wide Coordinating O rganization and as a  reg io n a l 

c learinghouse ." Thus, i t  may "prepare and develop an o v e ra ll a rea  wide 

comprehensive development program," "coordinate a program fo r planning 

and development," "carry  out . . . re sea rch , planning and advisory func

t io n s ,"  and " f a c i l i t a t e  cooperation and coord ination  of a c t iv i t i e s  w ith 

Federal and S tate  A gencies."

But th ere  a re  r e s t r ic t iv e  measures, to o . One p rov ision  seems 

intended to  s a t is fy  one of Ifayor L a ttin g ’s ten  conditions fo r  an areawide 

planning o rgan ization :

. . .  To the maximum extent fe a s ib le  . . . u t i l iz a t io n  of 
member s ta f f  resources i s  encouraged in  order to  minimize the 
d u p lica tio n  of e f f o r t ,  minimize co sts  and draw upon th e  exper
ience and ex p e rtise  of members in  o rder to  promote and streng then  
lo c a l  c a p a b ility  to  develop a rea  wide cooperation and co n tin u ity .

S im ila rly , the o rgan ization  i s  perm itted to  " a s s is t  member e n t i t i e s  w ith

d ire c t  p ro fe ss io n a l and tech n ica l s e rv ic e s ,"  but only "when requested

and au thorized" and "when such a c t iv i t i e s  a re  compatible w ith . . .  th e

adopted woric program and adequate resources a re  a v a i la b le ." C learly , a

major purpose of th i s  new Agreement, j u s t  a s  i t  was o f the  one drawn in

1966, i s  to  circum scribe a s  w ell as define th e  o rgan ization .
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Aftermath of the Reorganization

In  the f i r s t  few months follow ing adoption of the new agreement, 

ACOG's members seemed to  be fe e lin g  th e i r  way along new o rgan iza tional 

p a th s . The new weighted vote system was introduced in  March with no 

apparent problems, or a t  l e a s t  no immediate d issen sio n . A t r a n s i t io n  in  

lead ersh ip  was also  occurring  along with the  implementation of new proce

du res. With Larry Goodman s e t t l in g  in to  th e  Executive D ire c to r 's  jo b , 

in te rim  ch ief Je rry  Whde l e f t  in  March to  take  a p o s itio n  w ith Midwest 

C ity . The next month brought another s ig n if ic a n t personnel change, one 

which involved the Board ra th e r  than  the s t a f f .  The redoubtable Mrs. 

L a ttin g , having led  an alm ost to t a l ly  successfu l campaign to  purge h er 

councilmanic opposition , resumed the post of ACOG delegate  fo r  Oklahoma 

C ity .

For h is  p a r t ,  Marion Heed was marking time u n t i l  th e  next General 

Assembly. I t  seems to  have been commonly understood th a t  he would n o t seek 

ano ther term as p re s id en t. He had been a p r in c ip a l f ig u re  in  many Asso

c ia tio n  d isp u tes , and members wanted a fre sh  and le s s  co n tro v e rs ia l person 

to  lead  them. Affable Mayor Roy P. Carmack of The V illage turned out to  

be Reed's successor in  th e  ch a ir . He won ag a in s t Moore's Mayor Morgan 

w ith 7 1 .9  percen t to  2U.3 percen t of the vote. Chairman Carmack gave a  

sh o rt speech follow ing h is  e le c tio n  which reviewed the  tumultuous p a s t 

s ix  months and, the ndniites recorded, "concluded by asking everyone to  

work together to  make ACOG a  v iab le  e n t i t y . "

One aspect th a t  had not changed, however, was the  old problem 

of federally -funded  crim inal ju s t ic e  planning and tra in in g  programs.

No o ther sp e c if ic  is su e  has generated as much controversy in  ACOG. In
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f a c t  the g re a t m ajo rity  of i t s  unfavorable reviews concern ap p lica tio n s  

in  th is  a re a . There appear to  be severa l reasons why th is  i s  so . One 

which a p p lie s  g enerally  to  governmental in s t i tu t io n s  i s  th a t  the issu e  of 

crime and how i t  may be prevented i s  a s e n s itiv e  and s o c ia lly  im portant 

is s u e . A ll communities have a  v i t a l  in te r e s t  in  b e t te r  crim inal ju s t ic e ,  

bu t th e re  i s  a  marked absence of consensus regarding p re c ise ly  how the 

system may be inçroved. Some suggested programs come under f i r e  because 

they  a re  thought to  be counter-productive; o th e rs , because they are 

w aste fu l.

Such a t t i tu d e s  probably explain  why ACOG's Board of D irec to rs  

f a i le d  to  a c t  a ff irm a tiv e ly  on 18 separate  ap p lica tio n s  in  th is  a rea  dur

ing  th e  period  from March 1973 to  June 197b. In  te n  of these  cases the  

Board voted unfavorable comment, an ac tio n  which i s  app ropria te  fo r  a 

reg io n a l review body. But in  th e  remaining e ig h t cases the Board was 

sing)ly unable to  come to  a d e f in i te  conclusion. This category involved 

req u ests  fo r  funds fo r  po lice  in te rn sh ip s , a  t r a f f i c  s a fe ty  program. 

D is tr ic t  A ttorney a s s is ta n c e , tra in in g  and a ss is ta n c e  fo r  the s ta te  Su

preme C ourt, an inmate a lcohol and drug abuse study, and an a rc h ite c tu ra l  

planning u n i t  fo r  th e  s ta te  Department of C orrections. In  the absence 

of s u b s ta n tia l  agreement on th e  p a r t  of experts  in  the  a re a , the Board's 

u n c e r ta in ty  i s  understandable.

Another reason has much more to  do w ith ACOG and i t s  p o s itio n  

w ith in  the  m etropo litan  a rea . The argument over which e n t i ty  w il l  per

form planning and tra in in g  a c t iv i t i e s  in  th e  crim inal ju s t ic e  area  has 

never been la id  to  r e s t .  Some f e e l  ACOG i s  the app rop ria te  agency fo r  

such a c t iv i t i e s ;  Oklahoma C ity , in  p a r t ic u la r ,  d isse n ts  from th is  view.
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An e x c e lle n t example of the c o n f lic t  i s  furnished by the argument over

the Oklahoma City-County Criminal Ju s tice  Coordinating Council (CJCC)

which i s  a  surrogate fo r  th e  c e n tra l c i ty  and county. "This i s  p a r t  of
38

the b ig g est dup lica tio n  I ’ve ever seen abou t,"  Reed once complained.

On the o ther hand, Oklahoma C ity ’s o f f ic ia l s  and th e i r  supporters 

be lieve  ACOG to  be an i l le g i t im a te  competitor fo r  funds th a t  lo g ic a lly  

should be adm inistered by the ju r is d ic tio n  in  which most urban crime hap

pens. The Oklahoma C ity  manager seems to  have been q u ite  co rrec t when he 

voiced suspicions th a t  ACOG was try in g  to  do away w ith competing agencies.^9 

At th e  May 1973 General Assembly meeting Mayor L a ttin g  had to  defend OCJJ 

from an item  in  Goodman’s proposed ACOG budget which would have meant 

tra n s fe r r in g  to  the a s so c ia tio n  $5U,000 in  crim inal ju s t ic e  planning 

funds. The in c id en t, however, i s  b es t described as  an inconclusive s k ir 

mish ra th e r  than the f in a l  b a t t le .

Another prime example of the o ld , continuing debate over ACOG’s 

proper s iz e  and scope o f a u th o r ity  in  the region can be o ffe red . H iis 

involves w ater resource planning; s p e c if ic a lly , re sp o n s ib il i ty  fo r  waste

w ater s tu d ie s . E ith e r  ACOG could do th e  work in-house w ith  i t s  own s t a f f ,  

i t  could ençloy co n su ltan ts  d irec ted  by ACOG, or the s tu d ie s  could be 

performed wholly o r in  p a r t  by the Corps of Engineers. Mrs. L a ttin g  and 

some o thers  favored allow ing the Corps to  prepare th e  p lan . I t  had ex

p e r t is e ,  she argued; i t  was a lready  involved in  o th er asp ec ts  of water 

resource planning fo r  c e n tra l  Oklahoma, and—perhaps most in^jortantly  in  

her mind—having th e  Corps do the planning would not n e c e ss ita te  expand

ing ACOG’s s t a f f .  For o th e rs , however, the prospect o f  having the Corps 

perform th e  study ra ise d  th e  spec tre  of undue fe d e ra l in flu en ce . To
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Odell Morgan, th is  would be "another example of the fe d e ra l government 

te l l in g  lo c a l  governments what to  do . . . I t ' s  b lackm ail." Marion Reed 

suspected i t  would even tually  lead  to  a comprehensive reg io n a l p lan which 

might requ ire  communities to  jo in  in  bu ild ing  common w ater treatm ent p la n ts . 

He a sse rte d , " I t ' s  time fo r  us to  ge t ahold of our congressional delega

tio n  and t e l l  them to  put a stop to  th is  Mickey Mouse s tu f f .  . . . Regional 

government—t h a t 's  th e i r  in te n t  fo r  the  fu tu re .

I t  was not su rp ris in g , then , th a t  with fe e lin g s  so aroused fo r  

several months th e  Board was unable to  resolve the is su e . I t s  eventual 

d isp o s itio n , however, i s  not as im portant as the way the  in c id en t reveals 

a t t i tu d e s  regarding the A sso c ia tio n 's  p o s itio n . Several months a f t e r  the 

issu e  had f i r s t  come before th e  Board th e re  was an exchange of comments 

which demonstrates th e  co n trastin g  view p o in ts . D irecto r Goodman had sug

gested allow ing the  Corps of û ig ineers  to  do the waste w ater study might

re s u l t  in  lo c a l  communities being "subject to  or subordinate to  s ta te  or

fed e ra l in te rv en tio n  on lo ca l p ro je c ts ."  Mrs. L a ttin g  re p lie d :

I  th ink  many here f e e l  th a t  ACOG has grown f a r  beyond what th e  
o r ig in a l, perhaps, in te n t was. And we do not want to  see ACOG, w ith 
a huge s t a f f  and ever-growing budget, attem pting to  do everything 
in  a n  areas  of a c t iv i ty .  We want the  data base, we want to  be ab le  
to  use i t  i n  a  cooperative way b u t when o ther government agencies 
already  in  ex istence have a lready  been s ta ffed  w ith th e  c a p a b ility  
of doing i t  and can do i t ,  then we d o n 't see the purpose of ACOG
receiv ing  a d d itio n a l money on a year to  year basis and permanent
s ta f f  to  do th ese  th in g s .

Two o ther exançles can be o ffe red . In  June 1973, the Board con

sidered a $3U,866 item  in  the next y e a r 's  budget to  pay fo r  ACOG's mass 

t r a n s i t  planning. L a ttin g  objected to  the item on the grounds th a t  Okla

homa C ity 's  C entral OKLahoma Transportation and Barking A uthority  should 

conduct such work. COTPA, she argued, was already involved in  mass
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t r a n s i t  and served th e  p a r t of the m etropolitan  region in  which mass 

tra n sp o rta tio n  f a c i l i t i e s  were fe a s ib le . For sev era l months the Board 

fa ile d  to  decide the question . F in a lly , in  September a  con^rond.se was 

worked o u t. COTPA would do the work—as agent fo r  ACOG, who would pass 

through th e  fe d e ra l funds.

A year l a t e r  a  sim ilar d ispute developed over a proposal to  s e t  

up an ACOG agency called  C entral Oklahoma D isaste r E f fo r t  (CODE). Mrs. 

L a ttin g  "wondered i f  the s ta f f  co u ld n 't give the  same kind of help  with

out s e tt in g  up another committee.” Mayor Green of Edmond wondered, too . 

Goodman re lu c ta n tly  admitted a new committee was n o t e s s e n tia l .  The 

Board then endorsed the idea of providing a ss is ta n c e  w ith in  the ex is tin g  

framework.

Such con troversies  as those ju s t  described in d ic a te  ACOG has not 

been p a r t ic u la r ly  successfu l in  g e ttin g  lo c a l  o f f ic ia l s  to  see i t  as  a  

n a tu ra l component of the urban system—a proper agency fo r  cooperative 

e f fo r t .  This may be p a r t ia l ly  due to  a lack o f  in te r e s t  in  p a r tic ip a tin g  

in  the a s so c ia tio n . Absenteeism problems became serio u s in  the p o s t-re o r-  

gan ization  p e rio d . Between the e ffe c tiv e  date o f the  new ch arte r and the 

c lose  o f th e  197b f i s c a l  year, the o rgan ization  experienced quorum d i f f i 

c u lt ie s  on e ig h t d if fe re n t occasions. The f i r s t  was the  Board of D irec

to rs  meeting on Ju ly  1 1 , 1973, which was forced to  adjourn prem aturely 

when a quorum (^1 percen t of the weighted vote and nine members) was l o s t .  

This happened again  a t  the November meeting and a t  a  sp e c ia l meeting sche

duled a week l a t e r  to  conclude the unfinished busin ess . 197b, quorums

were l o s t  a t  February, March, and A p ril m eetings. The s itu a tio n  was even 

worse a t  the  February and May 197b General Assemblies: so few members 

were p resen t the meetings could not even begin.
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Much of the  quorum problem i s  associated  with Oklahoma C ity 's  

large  share of the weighted vote. One reason i s  the absence or ea rly  

departure of the c e n tra l c i t y 's  rep resen ta tiv e  by i t s e l f  can o ften  fo rce  

th e  lo ss  of a  quorum. When Mrs. h a ttin g  l e f t  the A pril 197b meeting 30 

minutes a f te r  a r r iv in g , "Several s ta f f  members of th e  12 o th er c i t ie s  

a ttend ing  the  monthly meeting conçlained th a t th i s  was the  f i f t h  time 

meetings have had to  end because of Mayor L a tt in g 's  d epartu re . Of 

course, o th er c i t i e s '  rep re sen ta tiv es  must be absent as w ell fo r  Oklahoma 

C ity 's  absence to  fo rce  adjournment. And small c i t i e s  have con^iled the 

worst attendance reco rd s . "Despite th e  in stance when Oklahoma C ity 's  

absence caused the weighted vote to  be too sm all,"  the Journal observed, 

"most problems with quorums have come when le s s  than 9 members have ap

peared. Midwest C ity and Oklahoma C ity  attended a l l  12 meetings from 

May 1973 to  A pril 197b. The quorum defic iency  a t  the Ifay 197b Assem

b ly , fo r  exanç)le, occurred because only l5  (17 were required) of 32 mem

bers were p re sen t.

A second probable reason the quorum problem e x is ts  i s  th a t  some 

members rep resen ting  sm all ju r is d ic tio n s  may f e e l  i t  i s  hard ly  worthwhile 

to  bring  th e i r  r e la t iv e ly  in s ig n if ic a n t weighted vote to  Board m eetings, 

when the c a p ita l  c i ty  and two or th ree  other c i t i e s  can outvote a  dozen 

o ther governments. To a D irector who holds, say , 1.75b percent of th e  

Board’s voting power, p a r t ic ip a tin g  in  Board meetings must sometimes 

appear as  an ex erc ise  in  f u t i l i t y —esp ec ia lly  a f te r  s i t t i n g  fo r  a  couple 

of hours l is te n in g  to  the te c h n ic a l, obtuse debates o ften  c h a ra c te r is t ic  

of such sess io n s. I t  i s  not su rp ris in g , then , th a t some members do not
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e x h ib it a  keen in te r e s t  in  the a sso c ia tio n  and instead  dec la re  th a t  AGOG 

meetings a re  "a chore" or "a waste of tijne."

C erta in ly  o f f ic ia l s  of the  sm allest o f go-vemmsnts in  AGOG, a t  

l e a s t ,  must f e e l  f ru s tra te d  a t  the minor ro le  they  must p lay  in  making 

reg ional p o lic y . Under the  rev ised  agreement, one w il l  r e c a l l ,  c i t i e s  

and towns w ith le s s  than 3,000 population are  represented on the  Board 

by th e i r  county 's  D irec to r. The c i t i e s  and towns w ith more than 3,000 

but le s s  than 10,000 population w ith in  a given county must s e le c t one 

of th e i r  number to  a c t  as D irecto r fo r  the  group. Thus, sm aller j u r i s 

d ic tio n s  complain th a t  th e i r  reg io n a l voice i s  muffled as  a  newspaper 

a r t i c l e  in d ic a te s :

The "sm all fry"  of the A ssociation of C entral Oklahoma Govern
ments asked AGOG Board of D irec to rs  Ifednesday to  give each c i ty  a 
v o te , no m atter how sm all.

"We f e e l  th a t  no m atter how sm all the  squeak in  the mouse, i t  
should have a chance to  be heard, " Nicoma Park Mayor 0. J .  Toland 
s a id .

Toland, Choctaw tru s te e  L. G. Johnston and Nichols H ills  Ibyor 
Dan S tu a rt complained they  have to  combine th e i r  opinions w ith  
o th e r c i t i e s  ju s t  to  have a  sing le  v o te .

Toland said  the Oklahoma County re p re se n ta tiv e , who i s  ra re ly  
a t  AGOG m eetings, c a r r ie s  any vote th a t  Nicoma Kirk has.

"Sometimes we f e e l  as u se fu l as th e  mammary system on a  boar 
hog," Toland complained.

An even-handed examination o f ACOG's function ing  in  the  p o s t

reo rg an iza tio n  period must include along w ith th e  negative evidence those 

th ings which support a  p o s itiv e  in te rp re ta t io n  of i t s  performance. I t  

should be no ted , fo r  one th in g , th a t  th e  very  ex istence o f controversy 

and d iv is io n  w ith in  th e  Board can be seen as  evidence th a t  AGOG i s  In 

deed fac in g  up to ,  ra th e r  than avoid ing , re g io n a l is su e s . C erta in ly , 

the o rgan iza tion  i s  experiencing more divided votes on issu e s  before i t .  

Where once i t  was ra re  to  have ob jec tio n s ra ise d  in  connection w ith  v
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review of g ran t ap p lica tio n s  under the A-9S procedure, i t  i s  now f a i r ly  

ro u tin e . Furthermore, under the  weighted vote procedure such d ifferences 

may be f a i r l y  r e f le c t iv e  of reg io n a l opinion. At the l e a s t ,  one can say 

th a t  most of ACOG's D irecto rs a re  tak ing  an in te r e s t  in  is su e s , are  p lacing  

importance on th e  a s so c ia tio n 's  p a r t  in  reviewing urban development pro

je c t s ,  and are  w illin g  to  speak up fo r  or ag a in s t th a t  which comes before 

them.

Some of those who are  c lo se s t to  AGOG also  are  o p tim is tic  about 

i t s  fu tu re . Goodman to ld  the Board in  May 197U, "AGOG has been able to  

accomplish over the l a s t  year . . . s ig n if ic a n t progress in  the  planning 

program and th e  serv ice  program to  the  reg io n ."  The Executive D irector 

added th a t  i t  performs these  accon^lishm ents "with a sm aller s t a f f ,  and 

sm aller budget than the  m ajo rity  of GOGs serv ing  the  same population in  

the  coun try ."  The theme of the  a s s o c ia tio n 's  1973 annual re p o rt, "Living 

Together, Working Together, Growing Together" seems to  describe h is  in te r 

p re ta tio n  of AGOG's s ta tu s .  In  th a t  rep o rt Chairman Carmack expounded on 

the "togetherness" theme and said  i t

. . . may sound l ik e  plans fo r  a new u to p ia , but these  ideas are 
n o t new o r u top ian . They a p tly  describe the fu n c tio n  and ro le  of 
AGOG. . . .

The r a t i f i c a t io n  of the new Agreement f o r  AGOG in  the  Spring 
of 1973 created  a  new s p i r i t  o f cooperation in  the  o rgan ization  
and made meaningful the words, "AGOG s h a ll  promote and enhance 
the  cooperative so lu tio n s  of problems and implementation of these 
so lu tio n s  fo r  th e  mutual in te r e s t  of a l l . "

The new AGOG w il l  face problems w ith in  the o rgan ization  and 
c r i t ic is m  from w ithou t; however, the record  w il l  r e f le c t  th e  , ,  
a b i l i t y  of AGOG to  meet th ese  challenges and continue to  g ro w .^

The A ssociation  of C entral Oklahoma Governments has continued 

to  grow. I t s  f i s c a l  1975 budget was over a  h a lf -m illio n  d o lla r s .  I t s  

s ta f f  includes about two dozen employees a lto g e th e r . There i s  an
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extensive program o f work. Among i t s  accomplishments during f i s c a l  

197b were:

Criminal Ju s tic e  Flan
Update of Regional Open Space Plan
Five area land use workshops
Development of Regional Tifater Development Plan
Adaption of Regional A ffirm ative Action Plan
Revised A-95 procedures
Commencement o f  Trades Licensing Study
Areawide tra n sp o rta tio n  planning
Development of T ransit Work Programs
Revenue sharing coordination and inform ation
Completion of N ational T ransportation Needs Study
Prov ision  of d ire c t  tec h n ica l assis tan ce
P ub lica tion  of monthly new sletter

Adm ittedly, some o f the m atters AGOG accomplishes a re  modest, 

such as the Board's agreement in  October 1973 th a t  Halloween would be 

celebrated  in  th e  four county area on October 31—i t  seems d if fe re n t 

c i t i e s '  Halloween n ig h ts  had confused the  " tr ic k -o r - t r e a t"  a c t iv i t i e s .

But o thers contain much p o te n tia l s ig n ifican ce . Under the aeg is of one 

of i t s  committees, fo r  example, AGOG i s  working to  standard ize areawide 

bu ild ing  trad e  craftsm en examinations. Developing a uniform exam holds 

p o te n tia l fo r  making such sk ille d  trades a more liq u id  lab o r market and 

a more e f f ic ie n t  lab o r pool fo r  consumers.

Not a l l  im portant decisions made by AGOG arouse controversy.

Roy Carmack had been e lec ted  in  the summer of 1973 to  th e  unexpired por

t io n  of Marion Reed's term . La January 197b, he was re -e lec ted  without 

opposition  to  a f u l l  term  as Board Chairman. Also e lec ted  by unanimous 

vote were Emil Fox of Cleveland County as Vice-Chairman and Odell Morgan 

as Sec re ta ry -T reasu re r . There i s  no in d ica tio n  the nominating committee-- 

composed of D irec to rs  from Edmond, Bethany, and Oklahoma City—functioned 

in  any th in g  o th e r than an amicable manner. S im ila rly , th ere  was no
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apparent c o n f lic t  in  June 197b when population increases meant f iv e  

governments—Logan County, Yukon, Edmond, Midwest City and Moore—gained 

an ex tra  Board vo te , bringing  the t o t a l  to  62. As in  the previous year, 

when to t a l  votes had gone from 56 to  57» the s lig h t d ilu tio n  of o ther 

governments' in fluence s t i r r e d  no d is se n t.

And f in a l ly ,  there  may be a new s p i r i t  o f cooperation and coor

d in a tio n . One newspaper s to ry  reported  th a t  Carmack "would sum up ( aCOG] 

th is  way: ' I t  works," Things are  going smoothly under the  new voting

system. There seems to  be more of a s p i r i t  of cooperation among the 

governmental u n its  now. Eugene Bunçass, on the occasion of h is  r e t i r e 

ment as c i ty  manager of The V illage , remembered the past h o s t i l i ty  be

tween Oklahoma C ity  and h is community. "The A ssociation of C entral Okla

homa Governments helped a l o t  in  d isso lv ing  th is  anim osity," he observed. 

"This i s  one of the g re a te s t achievements I  have ever seen during ray 

tenure .

Opinions o f ACOG D irectors

But does th e  A ssociation of C entral Oklahoma Governments r e a l ly  

"work"; has i t  been a "great achievement" in  regional cooperation? Cer

ta in  re serv a tio n s  may be ap p ro p ria te  regarding comments such as th e  ones 

quoted above. Newspaper rep o rts  may n o t fu rn ish  a  complete and accu ra te  

p ic tu re  o f reg io n a l council d e leg a te s ' perceptions of COG performance.

For one th in g , th e  more prominent members such as mayors of la rg e  c i t i e s  

and COG o ffice -h o ld e rs  are  more l ik e ly  to  be interviewed by re p o rte rs , 

b u t may be le s s  rep resen ta tiv e  o f th e  council than back-bench d e leg a tes .

A person who holds an ACOG o ffic e  i s  perhaps l ik e ly  to  be unusually
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favorably  disposed toward the o rgan iza tion  and/or may fe e l  i t  incumbent 

upon him to  r e f ra in  from c r i tic is m  of th e  a sso c ia tio n .

Second, the public nature  of such remarks probably makes th e i r  

au thors cautious o f comments th a t  may prove to  be co n tro v ers ia l—e ith e r  

because the  remarks are  c r i t i c a l  of ACOG, o r because they  may appear to  

show a subordination of th e i r  own governments' in te r e s t s  to  reg ional ones. 

When a broad sampling of the Board of D irec to rs  i s  taken , a more compre

hensive p ic tu re  of th e i r  a t t i tu d e s  should emerge. When they are  furnished 

the p ro te c tio n  of n o n -a ttr ib u tio n  fo r  th e i r  remarks, they  should speak 

more f re e ly .

The balance of th is  chapter i s  th e re fo re  based upon the r e s u l ts  

o f inform ation gathered d i r e c t ly  from l 6 ACOG D irec to rs  who served dur

ing  the  1973 and 197U f i s c a l  years (and in  many cases , during o ther years 

as w e ll) . The d e ta i l s  of th i s  s te p  o f the  study were s e t  ou t, the  reader 

w il l  r e c a l l ,  in  Chapter One. No claim  of s t a t i s t i c a l  p rec is io n  can be 

made fo r  the d a ta  in  th is  sec tio n . Some o f f i c i a l s ' answers, fo r  exanple, 

r e f le c t  the time-honored p ra c tic e  of p o l i t i c a l  am biguity. In te rp re ta tio n  

has sometimes been necessary. But th e  general d r i f t  of opinion can be 

r e l ia b ly  detec ted .

At the o u tse t, i t  should be observed th a t  so c ia liz a tio n  in  re 

gionalism  i s  la rg e ly  a function  of a member's p ersonal experience on the  

Board o f D irec to rs . D elegates are  no t "p re-so ld" on th e  theory of a 

council of governments. Barely do members seek to  be rep resen ta tiv es  to  

ACOG. Only one councilman of those interview ed adm itted he asked to  be 

appointed ACOG delegate—so he could help  "abo lish  the  damn th in g !"  

( In te re s tin g ly , th is  man even tua lly  became one of ACOG's most vocal
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advocates.) I t  i s  imich more common to  fin d  the  job was in h e rite d  along 

w ith the  o ther d u tie s  of a  member's pu b lic  e lec tiv e  o f f ic e .  I t  i s  usually- 

assumed th a t  mayors, as p a r t  of th e i r  municipal r e s p o n s ib i l i t ie s ,  w ill  

rep resen t th e i r  communities in  reg io n a l o rgan iza tions. Some new ly-elected 

councilmen fin d  they  are  expected to  take  not only th e i r  p red ecesso r 's  

se a t on the m unicipal governing body bu t on the reg ional one as w ell.

Thus i t  seems c le a r  th a t  a sso c ia tio n  d u tie s  are perceived by most dele

gates as in c id e n ta l ,  ra th e r  than prim ary re s p o n s ib il i t ie s  o f th e i r  pub lic  

o f f ic e .

Not only do members assume th e i r  p o s itio n s  on th e  Board o f D irec

to r s  m ore-o r-less in v o lu n ta r ily , th ere  i s  l i t t l e  in  the jobs to  give them 

s a t is f a c t io n  w ith th e i r  s e rv ic e . Those members who say working w ith  ACOG 

gives them personal s a t is fa c t io n —th a t  they  " ra th e r  enjoy i t , "  see i t  as 

"a challenge"—are  l ik e ly  to  be a sso c ia tio n  o f f ic e r s .  Such g ra t if ic a t io n  

thus i s  probably due more to  th e i r  p a r t ic u la r  lead ersh ip  ro le s  than  to  

the usual work of a  D irec to r. I t  i s  more common to  hear delegates  des

c rib e  ACOG d u tie s  as a "necessary  e v il"  or "chore."

Members do not u su a lly  seek a  lead ersh ip  ro le . When delegates 

were asked i f  th e re  had "been c o n çe titio n  among th e  Board members fo r 

ACOG o ff ic e s  and fo r  in fluence w ith in  the o rgan iza tion ,"  negative responses 

outnumbered p o s itiv e  answers by a two-to-one margin. V ir tu a lly  the  only 

exan^le o f com petition fo r  o f f ic e  was the occasion when Gordon Masters o f 

Norman was nominated (apparen tly  to  h is  own su rp rise )  fo r  P resid en t.

Most members a re  q u ite  content to  l e t  o thers  le ad . As one delegate  sa id  

of the  d i f f i c u l ty  in  f i l l i n g  ACOG's o f f ic e s , "we kind of have to  con 

guys in to  i t . "
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I t  i s  no su rp rise  in  view of th e  foregoing to  find  members do 

no t see themselves pulled  between c o n flic tin g  lo c a l  and reg ional ob liga

t io n s . Only two o f the  16 rep re sen ta tiv es  agreed th a t  th e re  are  "times 

when [they ] a re  to m  between ACOG re s p o n s ib il i t ie s  and . . . c i ty  (county) 

r e s p o n s ib i l i t ie s ."  One of these  two said  the c o n f lic t  involved the  p re s

sure of time demands by reg io n al and lo c a l  fu n c tio n s , and the  o th e r said  

the  c o n f l ic t  was "not too d ire c t ."  But another delegate  in  c o n tra s t said  

the two s e ts  o f re s p o n s ib il i t ie s  "marry to g e th e r ,"  which suggests he saw 

AGOG d u tie s  as an opportunity  to  speak fo r  and defend h is  community (as 

opposed to  communities genera lly ) w ith in  the m etropolitan  a re a . This 

a t t i tu d e  may w ell explain  many of the negative responses to  th e  question .

I t  i s  conceivable, of course, th a t  an o f f i c i a l  may see no c o n f lic t  in  

lo c a l and areawide in te re s ts  because ACOG has f i r s t  p r io r i ty  on h is  lo y a l'ty . 

Or i t  may be th a t  few m etropolitan  issu e s  are  thought to  c o n f lic t  w ith lo 

cal in te r e s t s .  In  view of almost a  f u l l  decade's experience, however, i t  

i s  much more reasonable to  conclude th a t  c i ty  and county o f f ic ia l s  siapily 

subordinate reg ional needs to  lo c a l  ones, and/or th a t  they have a very 

low degree o f id e n tif ic a t io n  w ith  th e  concept of regionalism .

Such conclusions are re in fo rced  by find ings th a t  lo c a l  o f f ic ia l s  

on ACOG's Board of D irec to rs  s tro n g ly  r e s i s t  aggrandizement of the o r

gan ization . Much th e  exception i s  the so le  member who said h is  personal 

goal fo r  ACOG was to  give i t  "more te e th ."  A nother's answer, expressing 

a d es ire  fo r  more tech n ica l a s s is ta n c e  fo r member governments and a b ig 

ger p ro fe ss io n a l s t a f f ,  was ju s t  as s in g u la r . The r e s t  of those in t e r 

viewed p re fe rred  th e  a sso c ia tio n  remain the same as p re sen tly  co n s titu ted  

and p rim arily  fu n ctio n  as a d iscussion  forum. C h a ra c te r is tic  of th i s
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a t t i tu d e  a re  wishes to  "confine i t "  or "keep i t  sm a ll." One wanted ACOG 

to  be "a skele ton . " And members genera lly  b e liev e—co rrec tly —other D irec

to r s  share th e i r  conservative views regarding ACOG's d e s tiry . Rie only 

exception i s  the member who d e sp ite  much evidence to  the con trary  s t i l l  

suspects Oklahoma C ity  wants to  tu rn  AGOG in to  a  m etropolitan government.

Nor do most members th ink  th e i r  colleagues " re a lly  care about 

p u llin g  together to  help  AGOG succeed." Only f iv e  out of twelve responding 

to  the  question  rep lied  a ffirm a tiv e ly , such as the delegate who saw "a 

l o t  of cooperation out th e re ."  Most believed th a t  members genera lly  "don 't 

care about i t "  and "d o n 't want i t s  growth." One member observed th a t  h is  

colleagues on the Board do "not n a tu ra lly "  wish AGOG to  prosper. The 

reader should remember, here , th a t  most of the persons he was ta lk in g  about 

have had two or more years of AGOG experience during which they  could have 

formed p o s itiv e  a t t i tu d e s  toward th e  council o f governments.

A d is tin c tio n  should be made between members' in te r e s t  in  AGOG 

and th e ir  in te r e s t  in  the issu es  which come before i t .  In  the l a t t e r  case 

th e i r  own communities' in te re s ts  a re  sometimes d ire c t ly  a t  s take and, as 

has been shown, s p ir ite d  debate i s  a r e s u l t .  Members were asked i f  Board 

decisions a re  "sometimes the r e s u l t  of bargaining or compromise among the 

members." Only th ree  of fourteen  reply ing  thought th e re  was l i t t l e  or no 

such bargaining. The r e s t  agreed th a t  th e re  were a t  l e a s t  occasional 

conqpromises. Topically members in  the m ajority  group said  there  was "a 

l i t t l e "  or "some" conçromising but one delegate sa id  i t  occurred " lo ts  of 

tim es."  Most frequen tly  named as examples of such decisions were the 

is su e s  of crim inal ju s t ic e  funds, highway planning and wastewater plan

n ing .
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On th e  o ther hand, although they  say d ickering  over reg ional 

is su e s  i s  no t unusual, most members th in k  the amount of r e a l  c o n f lic t  

w ith in  the  Board i s  ra th er sm all. Three members said  there  was "much," 

"qu ite  a  b i t , "  or "d e f in ite ly  some" c o n f l ic t ,  and another re c a lle d  con

s id e rab le  controversy in  se v e ra l a re a s . But the  opinion of most of those 

interview ed was th a t the p ress  exaggerates ACOG's d isp u tes . These D irec

to r s  f e l t  there  was " l i t t l e , "  " s lig h t"  o r "minor" c o n f lic t .  One o f f ic ia l  

sa id  th a t  " fo r a  th ing  th a t b ig  i t  runs r e a l  smooth." And undeniably, 

he i s  a t  l e a s t  p a r t ia l ly  c o rre c t. The g rea t bulk of the a s so c ia tio n 's  

business i s  handled with a d u l l ,  mechanical ro u tin e . But members who 

thought there  was l i t t l e  c o n f lic t  may have had in  mind merely the amount 

of time spent on co n tro v ers ia l item s compared to  th e  time ACOG spends on 

a l l  m atte rs . I t  i s  tru e  th a t  fo r every hour spent debating, say , whether 

ACOG or another agency s h a ll  perform wastewater p lanning , many more hours 

a re  spent approving m inutes, p resen ting  g u ests , and hearing th e  f in a n c ia l 

re p o r t. The ch arac ter of co n tro v e rs ia l item s, however, i s  more inqportant 

than th e  percentage they bear to  a l l  item s on the  monthly agendas. They 

thus have more s ig n ifican ce  to  the  a s so c ia tio n 's  s t a b i l i t y  and s ta tu s  

than appears from the comments ju s t  quoted.

I t  was hoped th a t  by asking members to  name ACOG's g re a te s t 

accomplishments and disappointm ents one could b e t te r  see the  s o r t  of 

ro le  delegates have in  mind fo r the a sso c ia tio n . For exangale, i f  a  

member named "regional coordination" as an accomplishment, one could 

conclude he shared w ith i t s  p ro fe ss io n a l s ta f f  th e  p la n n e r 's  ambitious 

concept of a council of governments. As i t  turned ou t, however, no such 

p a tte rn  emerged from the answers. Accomplishments such as "kept money
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coining" or " f u l f i l le d  requirem ents" and "got g ran ts"  exemplify the posi

tiv e  im pressions ACOG made on i t s  D irec to rs . Some delegates saw an accom

plishm ent i n  i t s  mere fun ctio n  as a m eeting-place fo r  d iscussion . Only- 

one person thought AGOG had achievements in  "a l o t  of a re a s ."

Disappointments mentioned by rep re sen ta tiv es  most o ften  concerned 

alleged in e ff ic ie n c y  or bu reau cra tic  enç)ire-build ing. O rganizational con

f l i c t  o r f r ic t io n  was mentioned th ree  times as a  major disappointm ent.

Fi-ve members c o u ld n 't  th ink  of any p a r t ic u la r  disappointm ent. This l a s t  

category, however, may be explained by one d i r e c to r 's  comment th a t  h is  

c i ty  h a d n 't been disappoin ted  because i t  h a d n 't f i le d  any g ran t ap p lica

tio n s  which could have been disapproved. To draw a mechanical analogy 

to  a t t i tu d e s  l ik e  th e se , one might say th a t  ACOG i s  seen by D irectors as  

a val-ve through which fe d e ra l funds flow . The o rg a n iza tio n 's  p lanners, 

in  c o n tra s t ,  th in k  of i t  as a  pump; they  a re  concerned w ith  i t s  capacity  

and fo rce fu lln e ss  in  rendering se rv ices . But D irec to rs  a re  content as 

long as the g ra n t- in -a id  valve remains wide open.

The key a re a  of questions in  the inter-view s, however, deals 

with th e  inçiact o f ACOG's re s tru c tu r in g . Has th e  reo rgan ization  made a  

re a l d iffe ren ce?  Have the  e f fe c ts  o f reo rg an iza tio n  been b e n e f ic ia l—a  

s tro n g er, more u n if ie d , more capable council of governments? The opinions 

of board members about th ese  questions should have both o rg an iza tio n a l 

and th e o re t ic a l  s ig n if ic an ce .

During the  in terv iew s members were asked, "Do you th ink  the  

changes in  the o rg an iza tio n  ha-ve been good from the standpoint of your 

c ity?"  T hirteen  d ire c to rs  gave comments in  d i r e c t  response to  the ques

tio n . S u rp ris in g ly , most o f them in d ica ted  th e re  was l i t t l e  substan tive
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d iffe ren ce  between the old and new ACOG. Two members sa id  the  changes 

had b en e fitted  th e i r  governments, but th re e  o thers said  th ere  was l i t t l e  

or no change. Three more said  on ly  th e  new ch arte r "h a sn 't h u rt"  th e i r  

c i t i e s .  There were, however, th re e  o th er d ire c to rs  unhappy about the  

changes. The only sp ec ific  complaint w ith in  th is  l a t t e r  group concerned 

the weighted vo ting  arrangement. And again , th e re  was one member who 

f e l t  i t  was too e a r ly  to  be su re  about the  e f fe c t of th e  new ACOG Agree

ment—he "thought" the changes were good, but "haven’t  asked fo r anything, 

so hard to  t e l l . "

Members were n e r t asked i f  they thought the reo rgan iza tion  would 

"benefit ACOG i t s e l f ,  ap a rt from any e f fe c t  on your own c i ty ."  Only nine 

rep lied  d ire c t ly  to  the question  ra th e r  than pleading ignorance, bu t with

in  th is  sm all group a  c lea r p a tte rn  was ev iden t. Six f e l t  th e  changes 

would b e n e f it ACOG; th ree  f e l t  otherw ise. In the l a t t e r  group, one said  

because o f reo rgan iza tion  the "sm all c i t i e s  l o s t  in te re s t"  (and quorum 

problems seem to  support h is  c la im ). Another charged ACOG had "become 

a do-nothing o rgan iza tion". In te re s t in g ly ,  however, even those who f e l t  

the changes were b e n e fic ia l were lukewarm in  th e i r  opinion. Answers such 

as (the reo rgan ization ) "h a sn 't  h u rt"  and "th ink  i t  has" (helped) charac

te r iz e  th is  group. The th re e  "d o n 't  know" responses may no t be much 

d if fe re n t from the p o s itiv e  ones.

A key question  asked th e  D irectors i f  there  seemed " to  be a 

b e tte r  s p i r i t  of cooperation among Board members now th a t  ACOG has been 

reorgan ized ."  In  th is  case, 13 usab le  answers were given, of which only 

two in d ica ted  th e re  was le s s  cooperation a f te r  reo rg an iza tio n . One 

delegate pointed to  ACOG's attendance problems while another f l a t l y  said
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th e re  was le s s  cooperation. Among the m ajo rity  view point, th e re  were 

those who sa id  they "sure do" see more cooperation, and even "a l o t  

g rea te r  cooperation ." But o thers were more cau tiousj cooperation was 

"perhaps b e t t e r , " or improved " in  some ways," o r improved "as much as 

can be expected ." O verall, i t  appears th a t  th e  Board o f D irectors as a 

whole does perceive a b e tte r  working re la tio n sh ip  than  ex isted  under th e  

1966 cosqpact.-.

And in  add ition  to  a  more harmonious atmosphere, a  su b s ta n tia l 

p o rtio n  of those interview ed th ink  reo rgan iza tion  made a s ig n if ic a n t 

d iffe ren ce  in  ACOG's performance. When asked, "Do you th ink  th e  ACOG re 

o rgan iza tion  r e a l ly  makes any d iffe ren ce  in  how w e ll the organ ization  

fu n c tio n s ,"  s ix  members re p lie d  th a t  i t  has improved conditions while 

only th re e  thought i t  had a  negative im pact. Among the  m ajo rity  view, 

answers explained the a sso c ia tio n  had "smoothed out more" and functioned 

"100 p ercen t b e t te r ."  Another member pointed to  th e  change in  Executive 

D irec to rs  as  an im portant advance. (This change of course was no t s tru c 

t u r a l . )  Yet another f e l t  ACOG was providing " b e tte r  and more inform ation 

now. "

% th in  th e  m inority group of D irectors c r i t i c a l  o f the  new char

t e r ,  one o f f i c i a l  argued th a t  the only d ifference  i t  had made was in  

c rea tin g  a  problem in  keeping quorums a t  m eetings. Another c r i t i c  could 

f in d  nothing ' good to  say about th e  o rgan ization  throughout a  half-hour 

d iscussion  w ith  th is  w r ite r .  I t  may be th a t  ACOG's p a r tis a n s  should be 

more worried about the f iv e  members lAio ind icated  reo rgan iza tion  made 

l i t t l e  or no d iffe ren ce—they may have been th ink ing  o f D irec to rs ' a t t i 

tudes toward ACOG ra th e r than th e  improved working re la tio n sh ip  a t  Board
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m eetings. But neverthe less , w ith resp ec t to  D ire c to r 's  perceptions of 

the e f fe c ts  of reorganization  on ACOG's performance as a reg ional coun

c i l ,  the o v e ra ll opinion i s  o ther than negative.

Whatever the improvement in  ACOG's o rgan izational tra n q u ili ty  

or p ro d u c tiv ity  may be, however, i t s  u ltim ate  fa te  depends on another 

fa c to r .  This concerns the degree of id e n tif ic a t io n —of attachment—f e l t  

by c e n tra l Oklahoma public o f f ic ia l s  toward th e i r  council of governments. 

Those who have worked fo r  th e  A ssociation of Central Oklahoma Governments— 

and some of those who have worked with I t —have labored s te a d ily  over the 

years to  bu ild  a sense of id e n ti ty  with the organ ization , and with re 

gionalism  generally . The COG was not formed in  a t ru ly  spontaneous or 

voluntary  response to  f e l t  lo c a l  needsj i t  was the child  of fed e ra l con

cern fo r  urban d is in te g ra tio n . As a r e s u l t  i t  was an u p h il l  b a t t le  to  

persuade lo c a l  p o li t ic ia n s  th a t  ACOG was n o t only a proper con^nent of 

the m etropolitan  p o l i t ic a l  system, but th a t  i t  belonged to —i t  was—them. 

In  the long run , only th e  wide acceptance of such an idea would enable 

the a sso c ia tio n  to  succeed.

Members were accordingly asked another question: " If  the fed

e ra l  government did not requ ire  an organ ization  l ik e  ACOG to  handle g ran ts 

and planning fo r  the a rea , would you f e e l  i t  worthwhile to  remain a  mem

ber?" Somewhat su rp ris in g ly  in  view of the minimal ro le  fo r  ACOG often  

expressed by members, 11 of 1$ delegates answering rep lied  a ffirm a tiv e ly , 

although a couple of o f f ic ia ls  q u a lified  th e ir  answer by saying they 

would s ta y  only in  a "review" or " lo o se-k n it"  organ ization . And perhaps 

more s ig n if ic a n tly , when members were asked I f  they thought o ther c i t i e s  

would remain i f  ACOG was t ru ly  voluntary  (the assumption being th a t  wide
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membership functions as peer p ressu re  on lo c a l o f f i c i a l s ) ,  s ix  o f th e  

eleven thought o ther communities would remain in  the  o rg an iza tion . There 

was one uncerta in  member who thought o ther governments "might not" stay- 

in  ACOG. Another thought "greed" fo r  fed era l funds would keep governments 

in  AGOG. O verall, then , th e re  may be a  developing consensus th a t  lo c a l  

governments should be represented  in  some s o r t  of reg io n a l body. I f  th a t  

i s  so , ACOG's fu tu re  may be secure , i f  not p a r t ic u la r ly  b r ig h t.  Of 

course, in  -view of the stormy events of 1972-1973, sheer su rv iv a l can be 

in te rp re te d  as a  d is t in c t  accon^lishm ent.
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CHAPTER V 

CONCLUSIONS AND PREDICTIONS

Paraonian Theory and ACOG 

The reader w il l  r e c a l l  th a t  th is  study had severa l purposes.

One was to  demonstrate the  usefu lness of Parsonian s tru c tu ra l-fu n c tio n -  

alism  in  examining the h is to ry  of a p a r t ic u la r  public  agency, the Asso

c ia tio n  of C entral Oklahoma Governments. Also, by combining theory and 

em pirica l exançle, i t  was hoped th a t  some p o in ts  in  Rirsons' conception 

of so c ia l system behavior could be c la r i f ie d .  The development of an or

g a n iza tio n 's  processes fo r  s a tis fa c tio n  o f fu n c tio n a l im peratives could 

be s tu d ied . The o rig in s  and e f fe c ts  of o rgan iza tional co n f lic t in  the 

in s ta n t  s e ttin g  could hopefu lly  be b e tte r  revealed . The question of how 

o rgan iza tional s tru c tu re  re la te s  to  system s tr e s s  could be explored.

And not le a s t ,  th is  study rep resen ts an attem pt to  draw some more general 

observations about the  s itu a tio n  and fu tu re —the  p o te n tia l  and problems— 

of councils of governments.

I t  should be understood, however, th a t  th is  paper was n e ith e r  

intended nor expected to  demonstrate Parsonian theory to  be some grand 

b lu ep rin t fo r  o rg an iza tio n a l evolution. I t  has been the in ten tio n  to  

show how h is  conceptual framework can illu m in a te  a study of o rgan izational 

behavior. % th  th is  in  mind the preceding chapters have reported the 

work of o ther scholars on councils of governments, as w ell as the au th o r 's

187
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owi research on ACOG, Now, w ith  th is  evidence a t  hand, i t  i s  appropriate 

to  draw some conclusions as to  the v a l id i ty  of T a lco tt R irsons ' proposi

t io n s  and the findings gathered in  th is  study.

In Chapter H I  s ix  hypotheses were s e t  fo r th . The f i r s t  of these 

concerned the  general a p p lic a b il i ty  of the  Parsonian paradigm to  the  sub

je c t  of study. I t  p red ic ted  th a t a council of governments would demon

s t r a te  behavior which could be characterized  in  terms of the  four func

t io n a l  im peratives: ad ap ta tio n , goal-a tta inm ent, in te g ra tio n , and p a tte m -

maintenance. Much o f the th ird  chap ter, one w il l  r e c a l l ,  was devoted to  

describ ing  ACOG's development and a c t iv i t i e s  in  ju s t  such term s. Various 

aspects of the a s so c ia tio n 's  behavior were categorized in to  th e  four 

fu n c tio n a l ca teg o ries . In  i t s e l f ,  th is  c la s s i f ic a t io n  adm itted ly  means 

l i t t l e .  Parsons' theory  provided us w ith a taxonomic scheme and one would 

be su rp rised  i f  o rg an iza tio n a l behavior could not be so described.

What we are  more concerned w ith , however| i s  the p a tte rn  such 

functional-based  a c t iv i ty  tak es . Every o rgan ization , by P arso n 's  d e fin i

t io n ,  must s a t i s fy  four fu n c tio n a l needs. But systems vary in  the  r e la 

t iv e  emphasis they  give to  meeting th e  re q u is ite s  of su rv iv a l, and they 

d i f f e r  in  th e  success w ith  which they meet those  needs. With resp ec t to  

ACOG, i t  was noted th a t  varying degrees of success marked i t s  fu lf illm e n t 

of fu n c tio n a l requirem ents. A daptation, fo r  example, was advanced 

the r e la t iv e  ease with which some resources—c a p ita l ,  personnel, le g a l 

a u th o rity —were obtained , but was hindered o v e ra ll by re s is ta n ce  to  organ

iz a t io n a l  growth and resource employment. G oal-attainm ent was s im ila r ly  

in h ib ite d . ACOG's p u rsu it of reg io n a lly -o rien ted  ob jec tives was checked 

because the  dominant policy-making subsystem w ithin  the a sso c ia tio n  was



189

more keenly in te re s te d  in  in te g ra tiv e  and pattern-m aintenance functions. 

Again and again ACOG experienced s itu a tio n s  when programs and procedures 

which would have aggrandized i t s  power and ro le  in  reg ional decision

making were deferred in  th e  in te re s ts  of m aintaining i t s  u t i l i t y  a s  an 

in te g ra tiv e  and pattem -m aintenance mechanism fo r th e  lo c a l i s t i c a l ly -  

o rien ted  m etropolitan  p o l i t i c a l  system. As a r e s u l t ,  ACOG was an organi

za tion  which enphasized s t a b i l i t y  and co n tin u ity  over innovation and pro

d u c tiv ity .

Other portions of Chapter I H  analyzed ACOG's performance of 

fu n c tio n a l in çe ra tiv es  in  terms of Parsons' p a tte rn  v a r ia b le s . This 

bears upon the second hypothesis, which pred icted  th a t  behavior which 

advances the s a tis fa c tio n  of fu n c tio n a l needs would be characterized  Igr 

c e r ta in  appropriate  p a tte rn  v a r ia b le s . D ysfunctional behavior, however, 

would be associated  with p a t te rn  v a riab les  o ther than those prescribed 

in the theo ry .

Again a measure of correspondence with the hypothesis can be 

claimed. Although the p a tte rn  v ariab les  a re  qu ite  d i f f i c u l t  concepts to  

o p e ra tio n a liz e , as d e ta iled  in  Chapter I I I  many of ACOG's problems can 

be described  and understood in  terms of dev iations from appropriate  p a t

te rn  v a r ia b le s . For example, i t  was shown how the  adaptive function , 

which i s  supposedly characterized  by a f fe c tiv e  n e u tr a l i ty ,  was handicapped 

in  ACOG's case because the governing board did n o t subordinate a f f a c t iv i ty  

re le a se  in  the in te re s ts  of securing in te r ju r is d ic t io n a l  cooperation.

In an a rea  where a f f a c t iv i ty  re le a se  would have been app ro p ria te , system 

in te g ra tio n , the  members in s te a d  exercised r e s t r a in t .  I t  was a lso  ob

served th a t  advancement of ACOG as a comprehensive, m ulti-purpose reg ional
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in s t i tu t io n  would n e c e s s ita te  d iffu se  o rie n ta tio n s  toward such an organi

z a tio n a l posture. In s tead , i t s  members ra th e r  co n s is ten tly  exhibited  

s p e c if ic i ty  in  o r ie n ta tio n  toward expansionary goals. Had ACOG’s members' 

behavior been more consonant w ith the prescribed  p a tte rn  v a riab le s , one 

may assume, the a s s o c ia tio n 's  development would have been d if fe re n tly  

shaped.

The th ird  hypothesis s ta te d  in  the second chapter ind icated  th a t  

one would find  fu n c tio n a l performance in  a given system to  be d iffe re n 

t ia te d  in  some manner. Such d if f e re n tia tio n  could occur by s tru c tu ra l  

sp e c ia liz a tio n  or along tengjoral dimensions. In the f i r s t  case, one 

would find  subunits of the  system assuming various degrees of fu n c tio n a l 

sp e c ia liz a tio n . The ] a t t e r  case would involve d if fe re n t degrees o f em

phasis by the system on the  various fu n c tio n a l re q u is ite s  in  d if fe re n t 

time periods.

F ir s t  i t  should be observed th a t  th e  A ssociation of C en tra l Okla

homa Governments i s  no t a  very la rg e  o rgan ization . In  a r e la t iv e ly  small 

system one should expect to  have more d i f f ic u l ty  recognizing fu n c tio n a lly  

sp ec ia lized  subsystems. And to  be su re , ACOG does not have a h ighly  

developed d iv isio n  of lab o r. Only a  rough c h a rac te riza tio n  of subsystem 

sp e c ia liz a tio n  can th e re fo re  be offered here . There a re  two f a i r l y  d is 

t i n c t  u n its  w ith in  th e  a sso c ia tio n : th e  Board of D irec to rs , and the

sa la r ie d  (e sp ec ia lly  the  p ro fessional) s t a f f .  One can say genera lly  th a t 

the governing board i s  more c lo se ly  involved with in te g ra tiv e  and p a tte m -  

maintenance fu n c tio n s—as witnessed by i t s  in te re s t  in  m aintaining the 

reg io n a l s ta tu s  quo—and the s ta f f  i s  more orien ted  to  system adap ta tion  

and goal-a tta inm ent.
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A ctually , however, i t  i s  not possib le  to  n e a tly  compartmentalize 

th e  two subsystems. V ir tu a lly  everything of s ig n ifican ce  the a sso c ia tio n  

does has to  be passed upon by p o l i t i c a l  re p re se n ta tiv e s , and conversely 

th ere  i s  su b s ta n tia l in p u t from the planners on ACOG programs and gran t 

review questions. Each u n it  has g rea t in fluence on the o th er, and one 's  

work can advance as w ell as f r u s t r a te  the endeavors of another. Indeed, 

ACOG's d i f f i c u l t i e s  o ften  have stemmed from the f a c t  th a t  the  fu n c tio n a l 

o r ie n ta tio n s  of s ta f f  and d ire c to rs  have not been co n sis ten t w ith a s in g le  

over-arching concept fo r  the reg io n a l co in c il.

I t  should a lso  be re c a lle d  th a t the  idea of fu n c tio n a l d iffe re n 

t ia t io n  by subsystem i s  a  conceptual device. Parsons has emphasized th a t 

w ithin  any so c ia l system an in d iv id u a l or group w il l  give primary a t te n 

tio n  to  one fu n c tio n a l area a t  one tim e, and to  another area in  a subse

quent p erio d . A ll components of a  system a re  p rim arily  involved w ith  each 

fu n ctio n  a t  one tim e or an o th er. Therefore, absent labo ra to ry -type  condi

tio n s  fo r  studying group behavior, the above approximate d escrip tio n  of 

subsystem sp ec ia liz a tio n  i s  a l l  th a t  can be offered here.

The concept of te irço ra l d if f e re n tia t io n  i s  perhaps more u se fu l 

than th a t  of s tru c tu ra l  s p e c ia liz a tio n . In  "macro" term s, a ra th e r  c lea r 

sequence of periods of prim ary fu n c tio n a l o r ie n ta tio n  ch arac te rizes  ACOG's 

development. During the o rg an iz a tio n 's  e a r l ie s t  period  there  was a pre

occupation with m atters bearing  upon adaptive needs—resources had to  be 

acqu ired , means of employing them had to  be devised ; A fter a sso c ia tio n  

procedures had become more ro u tin ized  ACOG turned more toward f u l f i l l i n g  

i t s  reg io n a l ob lig a tio n s as the  areawide planning and review body. This 

second phase can be described as the (perhaps in c ip ie n t)  goal-atta inm ent
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stag e . But as has been shown, progress along th is  dimension was quickly 

retarded  by recu rring  and worsening episodes of d issension over ACOG's 

scope of serv ices and ro le  in  the planning process. The question  of how 

ACOG was to  proceed as a coordinative in s t i tu t io n  became th e  paramount 

is su e ,

ACOG then entered a th ird  and prolonged phase which involved 

e s s e n tia l ly  in te g ra tiv e  issu es  (the  members' commitment to  th e  c o l le c t i

v ity )  and pattem -m aintenance questions (whether re s tru c tu rin g  was neces

sa ry  and what form i t  might ta k e ) . And even a f te r  the  c r i s i s  of 1972-73 

the  asso c ia tio n  experienced p e rs is te n t  and deep d iv isions th a t  retarded 

system in te g ra tio n . Except in so far as ACOG discharged the more routine 

and noncontroversial d u ties  incumbent upon i t ,  the goal-attainm ent func

tio n  as w ell was to  remain subordinated to  the more pressing  m atters a t 

tendant to  o rgan iza tional su rv iv a l. Based upon la te r  evidence presented 

below, i t  appears the asso c ia tio n  i s  s t i l l  in  th is  th ird  phase.

I t  should be eitphasized th a t  no claim is  made th a t  th e  evidence 

here means any p a r t ic u la r  order or sequence of functional d if fe re n tia t io n  

w i l l  charac terize  any given council of governments. The data do suggest, 

however, th a t  reg io n a l councils cannot confiden tly  expect to  advance 

rap id ly  toward in s t i tu t io n  of e ffe c tiv e  reg ional planning un less the es

s e n tia l  functions of system in te g ra tio n  and pattem -m aintenance a re  sub

s ta n t ia l ly  w ell developed. Achieving secure placement w ithin  the metro

p o lita n  scheme of th ings i s  the apparent p re req u is ite  to  lo c a l acceptance 

of ac tiv e  advocacy of in te r  ju r is d ic t io n a l  coordination under a COG's 

lead ersh ip .
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The fo u rth  hypothesis d e a lt  w ith the  c o rre la tio n  one should expect 

between the c o n f lic t  experienced by a council of governments and i t s  per

formance of fu n c tio n a l im peratives. As w ith  the th ird  hypothesis, two 

a lte rn a tiv e  p a tte rn s  were o ffe red . C onflic t could stem, f i r s t ,  from 

inadequate fu lf il lm e n t of sp e c ific  fu n c tio n s , and/or second, from coitçe- 

t i t io n  between subunits fo r  the power of determ ining th e  system 's primary 

area of e rp h asis . In  the  case of the A ssociation of C entral Oklahoma 

Governments, i t  was observed th a t some areas of d issension  could be asso

c ia ted  with d e fic ie n c ie s  in  fu n c tio n a l performance. The f a i lu r e  on the 

p a r t of the Executive Committee to  in h ib i t  a f f e c t iv i ty  in  th e  in te re s ts  

of adaptive functions can be c ited  as an exançjle of such a shortcoming.

A more r ^ e v a n t  way to  perceive ACOG's o rgan iza tional c o n f lic t, 

however, i s  in  terms of in trasystem  com petition. The a s so c ia tio n 's  h is 

to ry  has repeated ly  been marked by con troversies revolving around the 

questions of ACOG's scope o f a c t iv i ty  and fu tu re  planning ro le . On one 

side th ere  were p ressu res  to l im i t  the organ ization  to  a  s o r t  of urban 

fellow ship—an in s t i tu t io n  in  accord w ith p rev a ilin g  lo c a l i s t i c  sentim ents. 

On the o ther side th ere  were e f fo r ts  to  make ACOG assume a g re a te r  ro le  

in  reg ional resource a llo c a tio n . Each side had i t s  ad h eren ts, w ith  the 

former school of thought in  a d is t in c t  m ajo rity . Not th a t  th e  opposing 

p a r t ie s  d iffe red  a l l  th a t  much over the reg ional s ta tu s  ACOG should have; 

both cen tra l c i ty  and suburban in te re s ts  were in  su b s ta n tia l agreement 

th a t  the  a sso c ia tio n  should never assume powers which could undermine the 

estab lish ed  o rder. Rather, the combatants were involved in  com petition 

fo r  the formal r ig h t  to  exerc ise  dominion over ACOG. The irony  la y  in  

Marion Reed's percep tion  th a t  Patience L a ttin g  wanted to  tu rn  ACOG in to
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a c e n tra l-c i ty  ruled "supergovem m ent," while Mrs. L a tting  suspected the 

suburban p o li t ic ia n s  of w illingness to  aggrandize a boundless reg io n a l 

bureaucracy. In  f a c t ,  n e ith e r p a r ty  wanted AGOG to  become anything resent- 

b ling  a lay e r of government, although Reed was the more w illin g  of th e  

two to  allow  i t  an independent c a p a b ility  to  perform some w ell-defined  

and benign so r ts  of se rv ices  to  member communities.

N evertheless, the ten sio n s aggravated for alm ost h a lf  a decade 

proceeded to  bu ild  to  a climax. Oklahoma C ity , fe e lin g  th a t  th e  o n e-c ity , 

one-vote ru le  was in to le ra b ly  u n fa ir  fo r  the  c a p ita l , took i t s e l f  ou t of 

the a sso c ia tio n . L a te r , of course, i t  did re jo in  the council. But th e  

s ig n ifican ce  of th is  re tu rn  la y  in  the  f a c t  th a t  th i s  was acconçjlished 

only a f te r  s u b s ta n tia l  re s tru c tu rin g  of AGOG was agreed to  by those mem

ber governments which had p rev iously  s te a d fa s tly  opposed any fundamental 

a l te r a t io n  in  the  o rg a n iza tio n 's  c h a r te r . Oklahoma C ity  had in s is te d  

th a t  basic  change was necessary in  AGOG, and re lu c ta n tly  o ther members 

came to agree th a t  th is  was so.

Thus, th e  events lead ing  up to  and follow ing the 1973 reorgani

za tio n  affirm  the f i f t h  hypothesis: th a t  s tru c tu ra l  conditions of a  GOG

r e la te  to  th e  su ffic ien cy  of performance of fu n c tio n a l inqperatives, and 

th a t  re s tru c tu rin g —in  accordance w ith  th e  dominant v a lu e -p a ttem —w ill 

occur in  response to  perceived shortcomings in  reso lv ing  system problems. 

For th a t i s  p re c is e ly  what happened. From the  c e n tra l c i t y 's  p ersp ec tiv e , 

one issu e  was non-negotiab le . There had to  be a change in  the  way voting 

power was exercised  so th a t  population would be an im portant, i f  no t the 

exclusive , co nsidera tion  in  a llo c a tin g  voting weight. S u b stan tia l oppo

s i t io n  obviously ex isted  to  such a change. Even so, a weighted voting
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plan  -was a prominent fea tu re  of the  revised  AGOG agreement because most 

members recognized th a t  no progress could be made toward reso lv ing  re 

g ional issu es  unless recognition  was given to  a c tu a l v a ria tio n s  in  p o li

t i c a l  in fluence and community s iz e . Most members also  understood the 

fundamen-tal importance of the issu e  to  th e  c a p i ta l ,  ün ad d itio n , of 

course, i t  was c lea r th a t  by v ir tu e  of i t s  s iz e  Oklahoma City had the 

ad-vantage in  th a t  i t  could by i t s e l f  block form ation of any a lte rn a tiv e  

areawide planning organ ization .

And so a new voting arrangement was in s t i tu te d .  S ig n ific a n tly , 

however, i t  did not s t r i c t l y  follow  a population  formula, and provisions 

were in se rted  in  th e  new AGOG agreement th a t  would prevent domination of 

the a sso c ia tio n  by one or a few la rg e  ju r is d ic t io n s .  Suburban members 

were ju s t  as committed in  th e ir  attachm ent to  lo c a l  independence as the 

c e n tra l c i ty  was to  observance of i t s  t r a d i t io n a l  preeminence w ithin the 

reg ion . In  ad d itio n , one should note as w e ll th a t  the  new agreement 

c a rried  over from the o r ig in a l  ch a rte r  many provisions designed to  unmis

tak ab ly  confine the a sso c ia tio n  w ith in  boundaries conforming -to members' 

ideas o f lo c a l p r iv ile g e . AGOG might suggest the way, but i t  must not 

command. Here, too , th e  o rgan ization  was s tru c tu red  in  accordance w ith 

the dominant value-system  of the m etropolitan  community.

F in a lly , the s ix th  hypothesis must be considered. This propo

s i t io n  in d ica ted  th a t upon successfu l re s tru c tu r in g  the  council of govern

ments would proceed to  move toward a  s ta te  o f equilibrium . There would 

be a reduction  in  the  le-vel of c o n f l ic t ,  and th e re  should be observable 

an in c rease  in  c o U e c tiv ity -o r ie n ta tio n , th a t  s p i r i t  which leads members 

to  ad-vane e the in te r e s ts  of the o rgan iza tion  even a t  the expense of the
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in d iv id u a l. The e th ic  of regionalism  w iH  supplant localism . Unfortu

n a te ly , of a l l  th e  hypotheses th is  f in a l  one i s  the most problem atic.

I t s  v e r if ic a tio n  involves not only the period of time in  which the study 

was conducted but the fu tu re  as  w ell. I t  i s  open-ended, in  the sense 

th a t  developments in  the  fu tu re  may co n trad ic t as w ell as a ffirm  those 

which have already happened.

Using only th e  evidence provided by the year subsequent to  ACOG's 

reo rg an iza tio n , one m ight conclude th a t  th e  hypothesis has passed i t s  

t e s t .  The reader w il l  r e c a l l  th a t most of those interview ed in  connection 

w ith  the study believed th a t  c o n f lic t  had indeed diminished a f te r  the  re 

o rg an iza tion . D irecto rs who were interview ed in  connection w ith th is

study genera lly  seemed to  fe e l  th a t  the  reo rgan iza tion  had re su lted  in  a 

b e t te r  working atmosphere. By a s ig n if ic a n t margin, they f e l t  th a t  AGOG 

was performing b e t te r ,  to o , even as much as  ”100 percent b e t te r ."  Few 

d ire c to rs  f e l t  there had not been an inçjroveraent in  the le v e l of coopera

t io n  among members a f te r  the adoption of the new agreement. Most members,

in  ad d itio n , th o u ^ t  th e  p ress  had exaggerated the amount of c o n f lic t  

w ith in  the a sso c ia tio n . Their comments suggest AGOG had indeed made 

progress in  system in te g ra tio n .

But other signs were le s s  encouraging. As befo re , members 

genera lly  shunned lead ersh ip  p o s itio n s  w ith in  th e  a sso c ia tio n , and ra re ly  

did serv ice  with AGOG give members personal p leasu re  or s a tis fa c t io n .

More serious were o th er rep resen ta tiv e  a t t i tu d e s .  Local o f f ic ia l s  s trong ly  

opposed the  idea th a t  AGOG should be more than  what i t  now i s ,  and they 

commonly believed (and c o rrec tly ) th a t  conservative conceptions of the 

o rg an iza tio n 's  ro le  are shared around the Board of D irec to rs . Members
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interview ed thought th a t th e i r  colleagues d id n 't  "care about p u llin g  

together to  help  ACOG succeed, " but did want to  l im it  i t s  growth. Asked 

about th e  p o s itiv e  th ings they saw regarding the assoc ia tion  they men

tioned such th ings as how i t  "kept money coming. " Conversely, they  p e r

ceived in  negative terms the s o r t  of goals which advocates of regionalism  

hold fo r  COGs. There i s  su re ly  some sign ificance  in  the manner by which 

th ree  in terview ees answered the question as to  what e f fe c t th e  reo rg an i

zation  had had on th e i r  communities—th a t i t  "hadn 't h u r t."  The i rç ) l ica

t io n  seems to  be th a t  they were more concerned with ACOG's p o te n tia l fo r  

harm than fo r good.

L astly , the question of id e n tif ic a tio n  w ith  the a sso c ia tio n  must 

be considered. The hypothesis predicted th a t a heightened sense of collec* 

t iv i ty -o r ie n ta t io n  would follow  successfu l re s tru c tu rin g . Although th e re  

i s  no sp e c ific  evidence regarding such a t t i tu d e s  in  the  period preceding 

the reorgan ization , there  appeared from the in terv iew  re su lts  to  be some 

cause fo r  optimism. Eleven of the  IS members, expressing themselves on 

the question whether they f e l t  i t  d esirab le  for th e ir  governments to  re 

ta in  membership in  a completely voluntary COG ( i . e . ,  one not backed by 

any fed e ra l coercion fo r membership), agreed th a t  continued membership 

was p re fe rab le . Six out o f th i s  group believed th a t  other communities 

in  c e n tra l Oklahoma would a lso  remain in  a non-compulsory reg ional coun

c i l .  I t  i s  tempting to  say on the basis  of th is  data th a t ACOG's e f fo r ts  

to  secure the support of lo c a l  o f f ic ia ls  may be paying o ff; th a t  th e  con

cept of regionalism  may be on the  way to  widespread acceptance. I f  such 

o f f ic ia ls  can be converted from localism , ACOG might eventually  be ab le  

to  securely  implant i t s e l f  as  p a r t  of the m etropolitan p o l i t ic a l  system.
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But, i t  should be remembered th a t most of those interview ed had 

spent a s u b s ta n tia l period of time working with the a sso c ia tio n . They, 

i f  any, should have had the most opportunity  to  be so c ia lized  in to  the 

re g io n a lis t ic  perspective . One p ra c tic a l  d i f f ic u l ty  a l l  COGs experience 

in  e n l is t in g  lo c a l  p o l i t i c a l  support has to  do w ith th e  r e la t iv e ly  high 

ra te  of turnover in  m unicipal e le c tio n s . ACOG i s  no exception. Even i f  

i t s  Board of D irec to rs  a t  any time would become a p a r tis a n  of councils of 

governments, i t  would take only a few lo c a l  e lec tio n s  to  d ra s t ic a l ly  re 

shape the board.

Strong enç>irical evidence a lso  suggests th a t  the  ingressions 

gained from in terv iew s in  the summer of 197U may be i l lu s o ry  or t r a n s i

to ry . For ACOG had, in  the succeeding year, continued to  experience more 

in c id en ts  th a t a re  rem iniscent of i t s  fa m ilia r , tu rb u len t h is to ry  before 

the reo rg an iza tio n . One such in s tan ce , fo r exanple, has overtones of 

the 1972 c r i s i s  p re c ip ita te d  by Oklahoma C ity 's  d is s a t is f a c t io n . In 

A pril of I 97S the th ree  commissioners of Oklahoma County sen t a l e t t e r  

of re s ig n a tio n  to  the a s so c ia tio n , announcing they were leaving  ACOG due 

to  a lleged  d iscrim ination  ag a in s t the county. The weighted voting plan, 

they sa id , made them fe e l  l ik e  " th ird  c la ss  c i t iz e n s ."  When Oklahoma 

C ity 's  a l te rn a te  delegate . Councilman E ric Grove, learned o f the county 's 

ac tio n  he expressed reg re t b u t, he added, " I agree with them to  th is  ex- 

te n t~ th e re  appears to  be more p o l i t i c a l  in fig h tin g  in  [the Board of 

D irec to rs] than  th ere  i s  teamwork and cooperation.

Nor were some of the  sm all c i t ie s  much happier about the s itu a 

tio n . I t  w i l l  be reca lled  th a t under the ACOG agreement m u n ic ip a litie s  

with le s s  than  2,$00 population were to  be represented on th e  Board of
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D irecto rs by the delegates fo r th e i r  respective  county governments. Al

though the  Oklahoma County rep re sen ta tiv e  had freq u en tly  been absent from 

council meetings anyway, the o f f i c i a l  suspension of th a t county 's member

ship  meant sev era l sm all communities were now l e f t  co n çle te ly  without 

rep re sen ta tio n . Mayor 0 . J . Toland of Nicoraa Park had th is  in  mind when 

he conç>lained th a t his c i ty  and f iv e  other towns in  Oklahoma County could 

be considered "steerage wetbacks" o r "ch ild ren  who can be seen but not 

heard.

Dissension w ith in  the  o rgan ization  included much more than one 

county and a  few small towns, however. The question  of o f f ic e r  s e le c tio n , 

which had in freq u en tly  troub led  the  asso c ia tio n  in  p a s t years, became a 

high-rank issu e  in  197$. D elegates from medium-sized c i t i e s  boycotted 

two m eetings, thereby p reven ting  presence of a quorum, so as to  block 

o f f ic e r  e le c tio n s . I t  was not u n t i l  May th a t new o f f ic e r s  could be 

chosen.^ When e le c tio n s  were f in a l ly  held they s ta rk ly  revealed the un

healed d iv is io n s  w ith in  th e  Board. The bloc of governments led  by Marion 

Reed, apparen tly  determined to  hold such sources o f power l e f t  to  them 

a f t e r  adoption of the weighted voting p lan , fo rc e fu lly  r a t i f ie d  a s la te  

includ ing  Reed as  Chairman and Odell Morgan of Moore as Vice-Chairman. 

Mayor L a ttin g  was rebuffed in  a  s e r ie s  of attem pts to  postpone the e le c 

tio n  and open th e  meeting to  ad d itio n a l nom inations. She declared the 

nominating com m ittee's s la te  v io la ted  an "understanding" reached e a r l i e r .  

"They were chosen a t  m eetings to  which some members were not in v ited  or 

inform ed," she conplained.^ Even a p a rt from the immediate p e rso n a lit ie s  

and p o l i t ic s  involved, i t  does appear from th is  in c id en t th a t  ACOG has a 

long way to  go in  i n s t i l l i n g  in  i t s  p r in c ip a l members th a t heightened 

sense of common id e n t i ty  ca lle d  c o U e c tiv ity -o r ie n ta tio n .
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Of more than  in c id e n ta l In te re s t  in  th is  connection i s  another, 

e x te rn a l, source of s t r e s s .  I t  was observed in  the f i r s t  chapter th a t  

COGs commonly a re  plagued by ambivalence on the p a r t  of superio r govern

ment a u th o r it ie s  such as s ta te  and fed e ra l agencies. In  th e  ^ r i n g  of 

1975 ACOG went beyond mere ambivalence to  o u trig h t h o s t i l i t y  from the 

s t a t e 's  ch ie f ex ecu tive . Newly-elected Governor David Boren planned to  

p lace  a  new co rre c tio n a l f a c i l i t y  near Norman. Not su rp ris in g ly , ACOG's 

members turned down th e  c o n tro v e rs ia l proposal.

Boren was angered a t  th e  a s so c ia tio n 's  iiqpertinence. In  a  l e t t e r  

to  ACOG he complained of "o b stru c tio n  by those not e lec ted  by th e  people 

to  p reven t the bu ild ing  of a  model co rrec tio n a l system ." He h in ted  th a t  

a  m odification  of th e  executive order s e tt in g  up su b -s ta te  planning d is 

t r i c t s  might be in  o rder—ACOG, i t  seemed, took too much time w ith i t s  

p ro je c t reviews anyway. One s ig n if ic a n t passage im plied a ph ilo soph ica l 

ob jec tion  to  ACOG's p o s itio n :

V)é have a s ta te  le g is la tu r e  created by th e  C onstitu tion . 
M u n ic ip a lities  we allow to  e x is t  through c i ty  ch a rte rs  and we have 
co u n ties . These a re  the  u n i ts  of governments I  recognize. They 
a re  e lec ted  by th e  people.

But th e  su b -s ta te  planning d i s t r i c t s  are n o t recognized in  the  
C o n stitu tio n  yid  should n o t have a say in  th e  lo c a tio n  of s ta te  
in s t i tu t io n s .^

Obviously th e  concept of reg io n a l planning through councils o f  governments 

had f a r  to  go in  winning acceptance a t  the Oklahoma s ta te  house.

Far more conclusive evidence, however, th a t  ACOG's reorganiza

tio n  d id  no t f in a l ly  reso lv e  the fundamental d iv is io n s  w ith in  the  system 

i s  afforded  by the  a c tio n s  taken  a t  the  June 1975 General Assembly.

There de legates again  s u b s ta n tia l ly  rev ised  the s tru c tu re  of the organi

za tion  in  attem pts to  re p a ir  m istakes made in  th e  1973 c h a rte r . The
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Assembly adopted amendments which would:

—give a l l  member c i t i e s  and counties a t  l e a s t  one vote on the 
Board of D irec to rs ;

—abo lish  the General Assembly (a redundancy since a l l  governments 
would now be included in  the  Board);

—requ ire  the attendance of 12 members ra th e r  than 9 fo r  a 
quorum; and

—requ ire  votes of a t  le a s t  6 members w ith  more than 50 percent 
of th e  t o t a l  vo te  to  co n s titu te  a m a jo rity ."

Under th e  new arrangement, c i t i e s  and counties exerc ise  one vote 

fo r  each 2,$00 population , or f ra c tio n  th e re o f, up to  75,000, and an 

a d d itio n a l vote f o r  each 7,000 over 75,000. The plan does no t substan

t i a l l y  re a llo c a te  power from la rg e  ju r is d ic tio n s  to  medium-sized ones. 

Oklahoma City receives through the new formula 7it out of 222 v o tes , a 

share v i r tu a l ly  unchanged from th a t  provided by the  previous arrangement. 

Suburban delegates were apparen tly  content to  l e t  the  s leep ing  dog of popu

la tion -based  voting l i e .  But here i s  a gain in  the  voice of the sm allest 

governments. A ll fo u r counties (including the absent CMahoma County) 

possess two votes each, and communities which prev iously  were represented 

c o lle c tiv e ly  now have th e i r  own d e lega te . C learly , the th ru s t  of the  new 

voting scheme was to  make ACOG a more c o lle g ia l  body s im ila r to  the United 

N ations. Any increase  in  th e  a s so c ia tio n 's  capacity  to deal with metro

p o li ta n  is su e s  in  a way re f le c t iv e  o f  the r e a l  d is tr ib u tio n  of p o l i t ic a l  

power and resources i s ,  however, s t i U  open to  question .

I t  might be argued by some th a t  the re s tru c tu rin g  of ACOG in  

1973 was a  s tep  forw ard, th a t  i t  did r e s u l t  i n  g rea te r  cooperation than 

would have otherw ise e x is te d . At a minimum one can say th a t  w ithout the 

reorgan ization  th e re  would have been no ACOG today. Surv ival, under the 

circum stances, was something of an accon^lishment ap a rt from the  question
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of the a s so c ia tio n 's  a b i l i t y  to  solve reg ional problems. Even so i t  can

no t be said th a t  the re s tru c tu rin g  was "successful" as the s ix th  hypothesis 

p red ic ted . ACOG did n o t, and has n o t, reached a s ta te  of o rgan iza tional 

equ ilib rium . I t  ra th e r  appears th a t  c o n f lic t  was only cosm etically  d is 

guised fo r a b r ie f  period . Thus the A ssociation of Central Oklahoma 

Governments remains no t f a r  from where i t  s ta r te d ,  a troubled in s t i tu t io n  

p reca rio u s ly  s ite d  w ith in  an unreceptive m etropolitan p o l i t ic a l  system.

I t  seems apparent th a t  ACOG's problems are  not s tru c tu ra l  in  o r ig in  and 

thus cannot be overcome by red ra f tin g  in te r ju r is d ic t io n a l  c o n ta c ts . The 

a s so c ia tio n 's  d i f f i c u l t i e s  stem instead  from the fragmented character of 

th e  superordinate system which surrounds i t  and i t s  fa ilu re  to  give the 

members of th a t system a sense of common id e n ti ty .  ACOG's p o te n tia l  fo r  

lead ersh ip  s t i l l  aw aits the development of a tru e  s p i r i t  of regionalism  

in  the cen tra l Oklahoma urban community.

T heoretical P erspectives on Some Inheren t Problems 

A ce n tra l concern of Parsonian and kindred th eo rie s  has to  do 

w ith system p e rs is ten ce—the need fo r  s t a b i l i ty  and maintenance. " I t  i s  

a  p o s tu la te  of th e  s tru c tu ra l- fu n c tio n a l approach," P h ilip  Selznick has 

w r itte n , " th a t the b as ic  need of a l l  eirçjirical systems i s  the maintenance 

o f the in te g r i ty  and co n tin u ity  o f the system i t s e l f . " ?  Oran Young 

e lab o ra tes  on the  p o in t:

The g re a te s t s tren g th  of the  s tru c tu ra l-fu n c tio n a l approach 
l i e s  in  the area  of p a tte rn  maintenance and systemic reg u la tio n .
. . . The approach focuses . . .  on such m atters as the condi
tio n s  of "su rv iv a l"  of any given system; the s tru c tu re s  and i n s t i 
tu tio n a l mechanisms through which b asic  requirements fo r  systemic 
maintenance are  f u l f i l l e d ;  the  balances of functiona l and dysfunc
tio n a l consequences of various p a tte rn s  o f ac tion  calculated  in  
terms of impetus to  change s tru c tu ra l  arrangements; and the  methods
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l?y which c e r ta in  sp e c if ic  conditions leading to  systemic termina
t io n  can be avoided."

And so c ia l systems—organ izations—do seek to  m aintain themselyes 

and p e r s i s t  over time in  r e la t iv e ly  s tab le  form. This f a c t  r e la te s  to  the 

underlying lo g ic  of Parsonian theory  as applied to  reg io n al councils of 

governments. In  general, COGs are  r e la t iv e ly  new and vulnerable public 

in s t i tu t io n s .  Their f i r s t  p r io r i ty  i s  to  define th e i r  boundaries and 

develop secure sources of sustenance. I t  i s  adm ittedly  risk y  to  draw 

genera liza tio n s  about the s ta tu s  of reg ional councils from the experience 

of one of them. But the h is to ry  of ACOG—and fo r  th a t  m atter, th e  ev i

dence of the l i t e r a tu r e  on reg io n a l councils—po in ts  up the overarching 

theme of the  need fo r  s t a b i l i ty  and permanence. I t  i s  a  s ta r t in g  po in t 

from which so much of COG development can be b e t te r  understood.

This Parsonian emphasis on system p e rs is te n ce  a lso  illum inates  

COGs' processes of g o a l-se ttin g  and goal-a tta inm ent. Goals, i t  w il l  be 

re c a lle d , a re  desired s ta te s  which a re  somehow d if fe re n t from the ex tant 

s ta te .  But in  ACOG lo ca l o f f ic ia l s  ty p ic a lly  f e l t  th a t  th e  e x is tin g  s ta 

tu s  of th e  o rgan ization  as a  reg io n a l forum and g ran t-c learance committee 

was q u ite  s a tis fa c to ry  and c e r ta in ly  p referab le  to  a s itu a tio n  wherein 

the council could change th e  es tab lish ed  p a tte rn  o f in te r ju r is d ic t io n a l  

re la t io n s .  In  most reg io n al councils  of governments, as in  ACOG, govern

ment rep re sen ta tiv es  p re fe r th a t  the agency e s s e n tia l ly  promote th e  s ta 

tu s  quo of m etropolitan  p o l i t i c a l  s tru c tu re  and resource a llo c a tio n .

The s ig n ifican ce  of th is  is  th a t i t  c o n s titu te s  a superordinate value 

system which shapes the co u n c ils ' goal processes. The environment fu r 

n ishes th e  premises undergirding goal d ec is ions. Aursons explains :
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A form al organ ization  . . .  i s  a mechanism by which goals 
somehow im portant to  th e  so c ie ty , or to  -various subsystems of 
i t ,  a re  implemented and to  some degree defined. But not only 
does such an organ ization  have to  operate in  a so c ia l environ
ment which imposes the conditions governing the  p rocesses o f 
d isp o sa l and procurement, i t  i s  a lso  p a r t of a  wider s o c ia l sys
tem which i s  the  source of the  "meaning," le g itim a tio n , or h igher- 
le v e l  support which makes the implementation of the  o rg a n iza tio n 's  
goals p o s s ib le .9

Thus we should no t expect an organ ization  to  do th in g s  which contravene 

the values of i t s  dominant superord inate system. R. Jean H ills  i l l u s t r a t e s  

the p o in t w ith th e  case of Ind ian  so c ie ty . That s o c ie ty 's  goals would in 

clude, as  do a l l  s o c ie tie s ,  the o b jec tiv es  of reduction  of s ta rv a tio n  and 

ra is in g  the standard of l iv in g . But the  s o c ie ta l  values derived from a 

transcenden ta l re lig io u s  order mean implementation of such goals through 

slau g h ter of c a t t l e  i s  in c e s s ib le .

One aspect of the  theory  may deserve a n c l if ic a t io n  here . I t  was 

noted in  Chapter H  th a t Parsons b e liev es  organ izations a re  those so c ia l 

systems which sp ec ia liz e  in  the goal-atta inm ent function  fo r  a so c ie ty . 

Indeed, so c ie ty  does o rd in a r ily  r e s o r t  to  complex organ izations when con

fronted by some need or problem, -viz. business corporations and w elfare 

departm ents. COGs too were o r ig in a l ly  designed to  be goal-at-bainment 

mechanisms fo r m etropo litan  ra tio n a liz a tio n . That id e a , however, i s  

irre c o n c ila b le  in  the u su a l case w ith  the concept of incorporating  lo c a l  

p o li t ic ia n s~ a n d  lo c a l i s t i c  values—w ithin the system. As a r e s u l t ,  COGs' 

de facto  goals do not n e ce ssa rily  re la te  to  reg ional planning p r in c ip le s . 

And as Parsons has explained, w ith in  a iy  se c to r, here th e  "G" se c to r, 

one w ill  f in d  organ izations which p rim arily  serve adap tive , pattem -m ain- 

tenance, and in te g ra tiv e  needs ra th e r  than goal-atta inm ent.
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Harold Kaplan has c r i t ic iz e d  Parsons fo r  t re a t in g  the goals of
1 1so c ia l systems as given—things to  be iuçlemented ra th e r than  decided.

This w r ite r  would agree th a t  we need to  know more about th e  processes of 

g o a l-se ttin g  in  public in s t i tu t io n s . But in so fa r  as i t  bears on COGs, 

Parsons' form ulation i s  no t o ff the  mark. I f  a mistake has been made, 

i t  occurred when planners and le g is la to r s  assumed th a t  COGs could proceed 

to  follow  given goals, the  goals of r a t io n a lly  planned urban development.

A b e t te r  understanding of the importance of environmental conditions would 

have perm itted  COGs' c rea to rs  to  a llow  fo r  n a tu ra l evolu tionary  goal- 

s e tt in g  p rocesses. As i t  i s ,  much of th e  s tr e s s  experienced in  develop

ment of reg io n a l councils stems from th i s  unrecognized c o n f lic t  between 

c o n trad ic to ry  preferences in  the prim ary fu n c tio n a l emphasis COGs w iU  

e x h ib it.

I t  i s  much e a s ie r  fo r COGs th a t  experience such cross-p ressu res 

to  simply avoid the  issu e  by d isp lac in g  goals re la ted  to  r e g io n a lis t ic  

conceptions o f urban planning fo r  ones dealing  with noncontroversial 

q u estio n s . COGs a re—by design—so dependent on lo c a l  good w il l  fo r  th e i r  

success they  must of n ecess ity  sc a le  down th e i r  am bitions to  become s ig 

n if ic a n t  f a c to rs  in  urban development.^^ I f  they were to  adhere narrowly 

to  a comprehensive planning ro le ,  they would jeopardize th e ir  funding, 

th e i r  support from key members, and even tually  th e ir  su rv iv a l. One 

should no t be su rp rised , then, th a t  councils of governments have u su a lly  

turned in  d isappoin ting  re s u lts  in  te rn s  of p lan inplem entation and r e 

source re d is tr ib u tio n . COGs, no le s s  than o ther s o c ia l system s, are

no t norm ally su ic id a l. In  Edward B an fie ld 's  trenchant words, "organisa
i s

tio n s  . . . a re  no t l ik e  salmon; they  much p re fe r  s t e r i l i t y  to  d ea th ."
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Such problems are  worse in  councils of governments than in  most 

public agencies because they are what Parsons terms " p a r tia l"  soc ia l 

systems. P a r t ia l  so c ia l systems a re  those in  which some functions are 

la rg e ly  performed fo r them by other s tru c tu re s  ex te rn a l to  the  system.

No system, of course, i s  completely independent of o ther systems fo r  the 

s a tis fa c t io n  of i t s  functiona l re q u is ite s ,  bu t councils of governments 

seem unusually  dependent. Kaplan deals w ith  the p o in t in  h is  study of 

Metro Toronto:

. . . The p a r t ia l  or segmental system con tro ls  only a small 
p a r t  of th e  behavior of i t s  members, may lead the members only in  
areas deemed appropriate to  th a t  system, must conpete fo r  the 
members’ a tte n tio n  and lo y a lty  w ith a number of other systems, 
and cannot make extensive use of so c ia l con tro l mechanisms w ith- 
out provoking a reduction  in  the  members' commitment to  the system. ^

ACOG's h is to ry  c le a r ly  demonstrates th i s  dilemma of the p a r t ia l  

so c ia l system. Furthermore, the theory suggests very far-reach ing  changes 

in  o rg an iza tio n a l s tru c u tre  would be necessary fo r COGs to  escape th is  

quandry. More independence in  procuring and employing resources would 

be needed, as by gran ting  the council i t s  own and she lte red  revenue 

sources. E leva tion  of th e  COG to  a s ta tu s  of preeminence in  the region 

would be necessary , to o , so th a t i t  could fo rc e fu lly  lead members along 

new pathways and coirpete successfu lly  fo r public o f f ic ia l s ' a tten tio n  

and lo y a lty . F in a lly , i t  would have to  possess e fficac io u s  to o ls  w ith 

which to  enforce i t s  objectives upon ju r isd ic tio n s  with contrary  p re fe r

ences. But o f course, i f  we are ta lk in g  about COGs with these charac

t e r i s t i c s ,  we are  not r e a lly  ta lk in g  about t r a d i t io n a l  councils of 

governments but something ra ther d if fe re n t .  The question whether COGs 

can be re-formed in to  e ffec tiv e  instrum ents of con tro l i s  considered in  

the next and concluding section .
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Some Comments on the Future of Councils of Governments

Except perhaps in  some iso la te d  cases, reg ional councils of 

governments have not f u l f i l l e d  the promises held out fo r  them in  the  mid- 

1960's .  Their performance from a regionalism  advocate 's viewpoint has 

instead  been d isappo in ting . Some signs of progress toward ra t io n a liz a 

tio n  of urban growth can be detected , but only f a in t ly .  To paraphrase 

Hanson, COGs a re  s t i l l  "becoming" ra th e r  than "a rriv in g ."  Judging purely  

from h is to ry  one would conclude th a t  th e i r  p o te n tia l fo r  fu tu re  dynamic 

action  i s  problem atic. But a tremendous investment in  these  public organ

iza tio n s  has been made. What can be done to  obtain  a su ita b le  re tu rn  on 

th is  investment?

Parsons holds th a t  four conditions must be s a t i s f ie d  in  order 

fo r th e re  to  be generation of power by an organ ization .^^  F i r s t ,  th e re  

must occur the  in s t i tu t io n a l iz a t io n  of a value system which leg itim a tes  

o rgan izational goals and the p r in c ip a l goal-attainm ent p a tte rn s . Wfe 

have a lready  seen th a t  th i s  i s  the  e s se n tia l  problem fac in g  most COGs. 

Where councils have been successfu l in  reg ional planning term s, one sus

pects there  were p re -e x is tin g  conditions favorable fo r  such in s t i tu t io n s .  

Local o f f ic ia l s  in  those areas probably a lready  were committed to  a rea -  

wide planning concepts. I f  COGs can overcome apathy o r h o s t i l i t y  to  

reg io n a liza tio n  of urban planning, i t  w ill  l ik e ly  take q u ite  considerable 

periods of time for such success.

The second condition fo r  power concerns reg u la tio n  of the organ

iz a t io n 's  procurement and decision-making processes through u n iv e rsa lis -  

t i c  ru le s . Through such means th e  system es tab lish es  claim s to  lo y a lty  

and cooperation. U nfortunately th e re  are no u n iv e rsa lly  accepted ru le s
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in  c e r ta in  s itu a t io n s .  Much of the c o n f lic t  w ithin ACOG d ea lt w ith i t s  

procedures fo r decision-making; there was no "universal ru le" concerning 

the d iv is io n  of voting power between la rg e  and small ju r is d ic tio n s . 

Furthermore, both the o n e-c ity , one-vote p rin c ip le  and the p roportional 

voting ru le  can be defended on ph ilosoph ical and p ra c t ic a l  grounds. Thus 

consensus on the question  i s  not l ik e ly  to  a rr iv e  soon.

Parsons' th ird  condition provides th a t  there  must be command of 

more d e ta iled  and reg u la r support from persons whose cooperation i s  needed. 

An organ ization  which comes in to  close contact with an ind iv idual only 

p e r io d ic a lly , however, has le s s  p ro b a b ility  of securing lo y a lty  from th a t  

person. Ifembers of governing boards of COGs have primary and in te rn a lize d  

o b lig a tio n s  to  o ther in s t i tu t io n s  whose in te re s ts  may w ell be in  c o n flic t 

w ith areawide designs. And given the procedure by which those members 

come to  th e  council, i . e . ,  lo c a l e le c tio n s , there seems to  be no reason 

fo r them to  develop primary lo y a l t ie s  to  the reg io n al o rganization .

Fourth , Parsons p o s tu la te s  a  requirement fo r command of necessary 

f a c i l i t i e s —esp e c ia lly  f in a n c ia l resources—by th e  organ ization . COGs 

p re se n tly  draw th e i r  operating  funds from a v a r ie ty  of sources including 

assessm ents upon member ju r is d ic t io n s .  But loca lly -d e riv ed  revenue i s  

dependent on the  good w il l  of lo c a l governments since there  i s  no e ffe c 

t iv e  mechanism to  enforce c o lle c tio n . The la rg e s t  source of funds i s  

th e  fe d e ra l government, and in  recen t y ea rs , the amounts and tim ing of 

such monies has been unsure. ACOG Executive D irecto r Larry Goodman com

p la in s  th a t  budget u n c e r ta in tie s  stemming from fe d e ra l f is c a l  p ra c tic e s  

c o n s titu te  h is  b iggest problem in  running h is  o rgan ization . Here too , 

e x is tin g  COGs f a i l  to  meet the th e o re tic a l  requirements fo r organiza

t io n a l  power.
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Americans a re  a people, however, who a re  a ttached  to  the notion 

th a t in s t i tu t io n a l  forms can be devised to  overcome such problems. I f  a 

public agency doesn’t  appear to  perform as in tended, we reorganize and 

re s tru c tu re  in  th e  b e l ie f  th a t  even tually  th e  co rrec t o rg an iza tio n l arrange

ment w ill  be discovered and th e  re v ita liz e d  agency w i l l  then proceed to  

discharge i t s  r e s p o n s ib i l i t ie s .

Di an apparent r e f le c t io n  of th i s  a t t i tu d e ,  th e  In te rn a tio n a l 

City Management A ssociation  has adopted a "Statement of M u ltiju r isd ic tio n a l 

P rin c ip le s"  which c a l l s  fo r th e  crea tion  of stronger and more expansive 

COGs called  Umbrella M u lti-Ju r isd ic tio n a l O rganizations (UMJOs).^^ UMJOs 

would d if f e r  from th e i r  o rg an iza tio n a l an tecedents in  th a t  the proposed 

agencies

would be composed of s ta te  and lo c a l  government rep resen ta tiv es  
w ith the l a t t e r  having a t  le a s t  th re e -fo u rth s  o f the  membership.
Local governments would be required to  become members. But, 
d e lib e ra tio n s  would be governed by a dual -voting sys-tem including 
population-w eighted voting on c e rta in  is s u e s , w ith the  sp ec ific  
procedure to  be spe lled  out in  the s ta te  le g is la t io n  or l e f t  to  
in d iv id u a l co u n c ils . . . . This reformed reg io n a l council then 
would be a comprehensive and fu n c tio n a l planning, coordinating, 
programming, se rv ic in g , and lim ited  implementing b o d y .

Mel-vin Mogulof proposes a s im ila r  in s t i tu t io n .  He c a l ls  fo r COGs to  

acquire and ex erc ise  powers in term ediate between the ones they now enjoy
4 Q

and the ones fu ll- f le d g e d  UMJOs might possess.

The most s ig n if ic a n t endorsement of the  UMJO concept, howe-ver, 

has come from the p re s tig io u s  Advisory Commission on Intergovernm ental 

R ela tions. The AGIR c a l ls  fo r these  more muscular COGs to  be the  basis  

of a new "Substate D is tr ic t in g  S trategy. ^ Under th is  p lan  programs 

would be "piggybacked" onto the new o rgan ization . The UMJO would be 

"prime con tracto r"  fo r  a l l  substa te  reg ional a c t i v i t i e s ,  would receive
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g ra n ts - in -a id  and revenue sharing  funds, and would review ap p lica tions 

fo r  fe d e ra l a ss is ta n c e  th a t  p re sen tly  are tre a te d  under the A-95 process 

as w ell as reviewing a l l  major c a p ita l  f a c i l i t y  p ro je c ts . I t  would con

t r o l  or govern sp e c ia l d i s t r i c t s .  Upon an a ffirm a tiv e  vote of members 

and area  population  i t  would assume operational and revenue-raising  func

tio n s .  Under the  AGIR p lan  e i th e r  e x is tin g  COGs could be the nucleus of 

UMJOs or new organ izations might be formed.

The UMJO would be a remarkable in s t i tu t io n .  E sp ec ia lly  as con

ceived by the  AGIR, th i s  new kind of reg ional council goes fa r  beyond pre

vious concepts o f areawide planning agencies. One wonders how those mayors 

who grumbled about th e  enfeebled AGOG being a "new la y e r  of government" 

would re a c t to  a  c e n tra l OKLahoma UMJO. Most c e r ta in ly , lo ca l governments 

which re lu c ta n tly  formed and joined GOGs only a f te r  i t  appeared fe d e ra l 

f in a n c ia l  a ss is tan c e  would otherw ise be denied w il l  c e r ta in ly  have to  be 

mandated in to  UMJOs. The AGIR seems to  f u l ly  understand th a t  t r u ly  power

f u l ,  general-purpose superord inate  agencies such as i t  proposes w il l  have 

to  be imposed upon m etropolitan  a reas . But assuming s u f f ic ie n t  p o l i t i c a l  

inqjetus e x is ts  to  b rin g  about the  c rea tio n  of UMJOs, the question remains 

whether they  w il l  perform in  the  manner th e i r  p a rtisa n s  in tend .

An examination of the UMJO concept w ith Parsons' four conditions 

fo r generation of o rg an iza tio n a l power in d ic a te s  th a t  in  c e rta in  respects  

th e  new in s t i tu t io n s  could be more e f fe c tiv e . assuming i t s  own revenue- 

ra is in g  fu n c tio n s , the UMJOs would achieve g rea te r  command over necessary 

f in a n c ia l  f a c i l i t i e s .  As "prime con trac to r"  fo r a l l  su b sta te  reg ional 

a c t iv i t i e s  and as the o p era tio n a l agency fo r  c e r ta in  pub lic  se rv ices , i t  

could conceivably a t t r a c t  th e  d e ta iled  and steady support from persons
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w ith in  and w ithout the  o rganization . A public agency exerc ising  as much 

power as the ACIR envisions UMJOs exercising  w ill  su re ly  a t t r a c t  the 

lo y a lty  (o r a t  le a s t  constant in te re s t )  of p o l i t i c a l  personages. As fa r  

as the condition  req u irin g  regu la tion  of o rgan izational processes through 

u n iv e r s a l is t ic  ru le s  i s  concerned, however, i t  i s  d i f f i c u l t  to  see any 

inheren t advantages in  e i th e r  form at.

Another fa c to r  which could enhance the chances of UMJOs achieving 

reg ional coordination has to  do w ith th e  fa c t  th a t COGs are  organizations 

of some, but not a l l ,  governments w ith in  a m etropolitan a rea . Some s ig 

n if ic a n t pub lic  a u th o r it ie s  almost always remain ou tside the  council.

The p r in c ip a l example in  the case of ACOG i s  the  Oklahoma C ity Independent 

School D is t r ic t .  This i s  obviously a sizeab le  and in f lu e n t ia l  sp ec ia l-  

purpose government wMch has g rea t impact on m etropolitan  development.

In recen t years th is  f a c t  has been underscored by the in s t i tu t io n  of 

busing of ch ild ren  fo r  the purpose of r a c ia l  in te g ra tio n  of the schools, 

a f te r  th is  p ra c tic e  had been ordered by a fe d e ra l court ( i t s e l f  an au th o rity  

outside ACOG's boundaries of membership). R esulting "white f l ig h t"  has 

been a  fa c to r  in  changing the ch arac ter of c e n tra l-c i ty  neighborhoods 

and spurring  the growth of suburban communities ly ing  outside the school 

d i s t r i c t 's  boundaries. I f  ACOG was to  e s ta b lish  tru ly  comprehensive and 

e ffe c tiv e  reg io n a l planning, i t  would have had to  take in to  consideration  

th e  d i s t r i c t 's  p lans and s itu a tio n , as w ell as the determ ination of fed

e r a l  judges to  wipe out a l l  v estiges of r a c ia l  segregation in  schools.

The task  was obviously beyond the e d a c i ty  of ACOG, which lacked in s t i tu 

t io n a l  means to  rece iv e  and a c t upon such inform ation. Perhaps a t ru ly  

comprehensive and po ten t agency, such as  UMJOs are conceived to  be, would 

come c lo se r to  meeting the planning re sp o n s ib ility .
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UMJO ( th a t  i s ,  improved COG) p a rtisan s  would give reg ional plan

ning bodies an ex tra  capacity  fo r  ensuring th e i r  success in  seeing th a t 

plans once adopted are observed. Governments would be required to  become 

members o f UMJOs, and they  could be coerced by reg ional au th o rity  in to  

following reg ional p re sc r ip tio n s . Thus reg ional councils would lo se  th e ir  

p resen t v o lu n ta r is t ic  ch arac te r. But even i f  COGs or UMJOs did possess 

re a l  coercive powers th e re  i s  reason to  doubt th a t  substan tive reform in  

the p resen t decen tra lized  and fragmented p o l i t i c a l  process could be had. 

American government i s  re p le te  with examples of agencies which could not 

e f fe c tiv e ly  exerc ise  powers form ally perm itted them. Lyle Yorks, w riting  

p ercep tiv e ly  of the s itu a tio n  in  which the fe d e ra l independent regu la to ry  

commissions find  them selves, observes th a t

command has genera lly  played a lim ited  ro le  in  the maintenance 
of so c ia l order. I t  i s  most e ffe c tiv e  when employed only ag a in s t 
deviants ra th e r  than when used as the p rin c ip a l instrum ent of 
co n tro l. This suggests th a t  general con^liance i s  bes t motivated 
by something other than  fe a r  of sanctions. I t  must be obtained 
through general consensus th a t the reg u la tio n  i s  co rrec t or through 
p o s itiv e  incen tives u t i l iz e d  in  a fashion th a t m otivates com pliance.^

No one would say th a t  o f f ic ia l s  of lo c a l  governments th ink  of 

themselves as "deviants" from the customary American p o l i t i c a l  o rder. I t  

i s  h ighly  probable, on th e  other hand, th a t  many mayors and o ther lo c a l 

p o li t ic ia n s  see reg ional councils—e sp ec ia lly  of the UMJO v a rie ty —as 

deviants from American p o l i t i c a l  t r a d it io n  and cu ltu re . With th is  in  

mind we can consider Parsons' o ther condition fo r  o rgan izational power, 

the requirement th a t  the o rg an iza tio n 's  goals and p a tte rn s  of functioning  

be leg itim ized  by the appropriate  value system. U nfortunately fo r  p a r t i 

sans of regionalism , the UMJO device would offend the lo c a l i s t i c a l ly -  

orien ted  values of the ty p ic a l c i ty  or county p o l i t ic ia n  even more than
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does the v o lu n ta r is t ic  COG. I t  can be ventured th a t i f  TJMJOs ever did 

come in to  ex istence , th e i r  f i r s t  d ire c tiv e s  would be met with lo c a l  re 

s is tan ce  and followed quickly  by (most l ik e ly  successful) demands fo r 

s ta te  and n a tio n a l rep re sen ta tiv es  to  s t r ip  such reg ional councils of 

coercive power. Americans are  gen era lly  unreceptive to  cen tra lized  powerj 

the s c a rc ity  of m etropolitan  governments in  th is  country a f te r  decades 

of e f fo r ts  on th e i r  behalf i s  testim ony to  th a t  f a c t .

I t  should be mentioned in  passing th a t  a ph ilosoph ical argument

can a lso  be lodged ag a in s t Umbrella M u lti-Ju risd ic tio n a l O rganizations.

The idea th a t  e ffe c tiv e  a t te n t io n  to  public  needs requ ires m onolith ic,

cen tra lized  au th o rity  may be decep tive. There are  e ffic ien cy  costs w ith

la rg e  o rgan izations. C entralized systems may w ell be le s s  accountable

to  c itiz e n s  than p lu r a l i s t i c  ones. A ll-in c lu s iv e  bodies can generate

m ajo ritie s  th a t  u n fa ir ly  override worthy m in o ritie s . V ariations in

governmental se rv ices  and c a p a c itie s  may be p referab le  in  some valuable

respec ts  to  enforced commonness. Each of the  preceding statem ents are

of course arguable, and i t  may be th a t  con^rehensive and e ffe c tiv e  a rea -

wide planning i s  s u f f ic ie n t ly  d es irab le  to  discount a l l  such o b jec tio n s.

But i t  should be remembered th a t  th e  contentment of most Americans w ith

e x is tin g  decen tra lized  and fragmented m etropolitan  p o l i t ic a l  systems has

been expressed o ften  enough th a t  no preponderate preference fo r  cen tra lized
21ad m in istra tio n  i s  apparent.

This w r ite r  does not wish to  a s s e r t  anything here with absolute 

c e r ta in ty . Councils of governments may be making more progress than 

was evident from the l i t e r a tu r e  reviewed in  connection w ith th i s  study.

The A ssociation of C entral Oklahoma Governments may y e t overcome i t s
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problems. UMJOs may be the wave of the fu tu re . And the advocates of 

regionalism  may even tua lly  p rev a il in  th e ir  e f fo r ts ,  although the find ings 

of th is  study and th e o re tic a l  in s ig h ts  from o rg an iza tio n a l behavior sug

g es t th a t  they  might b e t te r  w ait u n t i l  th e ir  propaganda takes hold in  

m etropolitan  p o l i t i c a l  c u ltu re s . I t  may even be th a t  Matthew Holden's 

p red ic tio n  th a t  confron ta tion  with co n tro v ers ia l is su e s  by COGs r e s u l ts  

in  stronger reg io n a l c a p a b il i t ie s  w ill  be v e r if ie d  by e itp ir ic a l evidence, 

although the exançle of ACOG suggests otherwise and th a t  p a tie n t e f fo r ts  

a t  securing member commitment should precede aggressiveness in  urban 

planning.

W ithin a  few years the question whether councils of governments 

w ill  prove them selves w i l l  be conclusively  answered. There i s  a danger, 

however, th a t th e  allowance of time fo r o rg an iza tio n a l development may 

be harmful in  i t s e l f .  There i s  a tendency in  o rganizations to  in c reas in g ly  

ro u tin ize  th e ir  behavior over tim e. M aturity i s  u su a lly  accompanied by 

le s s  dynamism, no t more. In the process o f "becoming" th e re  i s  the very 

re a l  p o s s ib i l i ty  th a t  COGs w ill  become bureaucra tized . And although 

bureaucracies a re  w ell su ited  fo r  some purposes, they seem th e  a n t i 

th e s is  o f what reg io n a l councils should be to  cope w ith  complex and 

fast-changing  urban conditions.

Signs o f  b u reau cra tiza tio n  are a lready  p resen t in  the  Associa

tio n  of C entral Oklahoma Governments. In c reasin g ly , i t  seems th e  mem

b e rs ' a t te n tio n  i s  devoted to  in te rn a l  o rg an iza tio n a l a f f a i r s .  A s ig 

n if ic a n t  p o rtio n  of sev era l meetings in  th e  p as t year or so, fo r  exançle, 

has concerned the  establishm ent and terms of a  s t a f f  employee r e t i r e 

ment p lan . Debates over v estin g  periods fo r  pension b e n e fits  n e c e ssa r ily
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take a t te n t io n  away from areawide is su e s . A bureaucratized  organization 

occupies i t s e l f  with devising procedural manuals, d is tr ib u tin g  new slet

t e r s ,  and publishing rep o rts  (ACOG i s  proud of the awards i t s  annual r e 

p o rts  have received in  n a tio n a l com petition w ith o ther COGs). I t  does 

n o t, in  c o n tra s t, confront c o n tro v e rs ia l issu es  w ith equanim ity or re 

solve them w ith d ispa tch . And even the c r i t i c s  of "another lay er of 

government" would probably p re fe r  th a t  the d estin y  of reg io n a l councils 

o f governments prove to  be something more than  another la y e r  of inço ten t 

bureaucracy.
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APPENDIX A

QUESTIONNAIRE USED FOR INTERVIEWING MEMBERS OF THE 
GOVERNING BOARD OF THE ASSOCIATION OF CENTRAL OKLAHOMA GOVERNMENTS

Interview  Q uestionnaire

( I )*  1. How did you become involved in  ACOG, ra th e r  than another
person from your c ity ?

( l)  2. Are th e re  tim es when you are  to m  between your ACOG
re s p o n s ib il i t ie s  and your c i ty  re sp o n s ib il i t ie s ?
(IF ÏES; In what ways?)

(I) 3. Does working w ith ACOG give you personal s a tis fa c tio n ?

(G) L. VJhat a re  your personal goals fo r  ACOG in  the fu tu re?

(G) 5. What do you th ink  other members want ACOG's fu tu re  goals
to  be?

(A) 6 , In  your opinion, what have been th e  b iggest accomplishments
of ACOG?

(A) 7. What have been the b iggest disappointm ents w ith ACOG?

(L) 8 . I f  the fe d e ra l government d id  n o t requ ire  an organ ization
lik e  ACOG to  handle grants and planning fo r  the a re a , would 
you f e e l  i t  worthwhile to remain a member?

(L) 9. Do you th in k  under those circum stances o th er members of
ACOG would s ta y  in  i t ?

(L) 10, Do you th ink  the  members of the  Board r e a l ly  care about
p u llin g  to g e th e r to  help  ACOG succeed?

(I) 11, When the ACOG Board makes a d ec is io n , i s  i t  sometimes the
re s u lt  of bargain ing  o r compromises among the members?
(IF YES: When has th a t  happened?)

(I)  12, Apart from a l l  the newspaper s to r ie s ,  how much c o n f lic t
o r d iffe ren ces  o f opinion r e a lly  i s  there in  the  Board?
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(I) 13. Looking back now a t  the time when Oklahoma C ity  l e f t  ACOG,
how did you fe e l  about the  C ity 's  withdrawal from ACOG a t  the  
time?

(A) ill. Why did you /  did you not p a r t ic ip a te  in  a c t i v i t i e s  to
change or save ACOG?

(L) 1$. What do you th in k  are  the r e a l  reasons (Sclahoma C ity
pulled  out o f ACOG and then  re jo in ed ?

(A) 16. ACOG has been reorganized and the voting ru le s  changed.
Do you th in k  th e  changes in  th e  o rgan ization  have been good 
from the standpo in t of your c i ty  (county)?
(IF ÏES: How has i t  been b e tte r?
(IF NO: In what s itu a tio n s  or cases have the changes been
detrim ental?)

(L) 17. Do you th in k  th e  reo rg an iza tio n  w ill  b e n e f it  ACOG i t s e l f ,
ap a rt from any e f fe c t  on your own c ity ?

(A) 18. Does th e re  seem to  be a b e t te r  s p i r i t  of cooperation
among Board members now th a t  ACOG has been reorganized?

(L) 19* In  the tim e you have been in  ACOG, has th ere  been c o n ^ t i -
tio n  among Board members now th a t  ACOG has been reorganized?
(IF  ÏES; In  what ways?)

(A) 20. Do you th in k  th e  ACOG reo rgan iza tion  r e a l ly  makes any
d ifferen ce  in  how w ell the o rgan ization  functions?
(IF  YB8: In what ways?)

^Functional im perative of the A ssociation to  which question  p rim arily  
re fe r s  :

A: adap ta tion
G: goal-atta inm ent
I :  in te g ra tio n
L: la te n c y , or pattem -m ain tenance.



APPENDIX B

MEMBER CITIES AND COUNTIES OF THE ASSOCIATION OF
CENTRAL OKLAHOMA GOVERNMENTS, JUNE 30, 1973

*Bethany Nicoma Park
Calumet Noble
Choctaw (̂■Norman
Crescent Okarche

*Del City •«Oklahoma C ity
^Edmond Piedmont
*E1 Reno Spencer

Forest Hark Union Oity
**Guthrie V alley Brook

Jones 4(The Village
Langston •*%IT Acres
Luther 4H(Tukon
Lexington •«Canadian County

•MMidwest City «Cleveland County
■JtMoore «Logan County

Mistang «Oklahoma County
*MNichols H ills

*Permanent rep resen ta tio n  on Board of D irectors under terras
of ACOG Agreement e ffe c tiv e  February 111, 1973.

•JHSîeld membership on Board of D irec to rs  during 1973 as rep re
sen ta tiv e  of c i t i e s  w ith 3,001-9,999 population w ith in  th e i r
respective  coun ties.
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