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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 Voluntagx.AEEroach.to Hbtrépglitan Coordination
Great urban aggregations have always interested Americans. The

United States began its experiment in democracy as a nation of farms
and small settlements, but for most of its tumultuous existence its peo-
ple have been preoccupied with the impulse to found, build and experience
great cities. More recenﬁly, in the light of the new reality of metro-
politan America, there came a disturbihg realization that a spirit of
design and form--of civilized order--was missing from our urban life.
The cities contained stunning wealth together with shameful poverty.
They featured expressions of monumental artistic grandeur, but these were -
submerged by vast stretches of graceless architecture. Amgricang had
brought to the cities their aspirations for success,jyef.millions of citj
dwellers spent lives of fear, deprivation and deépair;' We' found our
great cities were gripped in an "™urban crisis."

| The federal government's responses to our ﬁrban ills have been
as varied as the explanatibns of their causes. One reason fhat has been

advanced is political fragmentation, or the division of:the metropolis




into a host of independent, overlapping, presumably uncoordinated and
inefficient governmental units. There are central cities and suburbs,
counties and special districts, townships and school districts, boards,
authorities, trusts and commissions. The very title of a study of the
New York metropoiitan area, 1400 Goverrments, suggests the problem.‘l
Such balkanization of authority is thought to account for much of the
perceived confuéion and waste in public services as well as for disor-
derly urban growth. If there were a single central authority, it is
thought, the quality of public services would rise; the cost, fall.
Inequities in the financial burdens of separate jurisdictions would be
removed through the aggregation of resources. The voters, presently
confused by a plethora of elected officials of indeterminate res'pon-
sibility, could intelligently decide whether policy ma.kers for the area
deserve approbation or dismissal.

On the other hand, the fragmented metropolitan community has

 its defenders. Tt is argued the existence of many relatively small

governments instills in citizens a sense of community and provides them
ready forums in which to air their grievances. The multiplication of
public offices provides more access points to groups seeking a degree
of influence over political affairs. And, the pragmatic observation is
made, partitioning the metropolis with the fences of political boundarj
lines helps insulate the citizen from peoples who might violate his
sense of cultural homogeneit.y.2

.Furthermore, say the critics of metropolitan unification, the

chief argument offered for political comsolidation-~-efficiency in the

delivery of public services--may be exaggerated.3 With respect to the

-~




need for cooperation between jurisdictions, H. Paul Friesma says we

have not recognized the substantial amount of intergovernmentai coopera-
tion already present in the metropolis.h Other observers believe that
for many purposes a multi-jurisdictional pattern wherein services qan be |
I.'marke’ted“ according to their economic externalities or internalities,

is actually advantageous compared to a regional political “Gargantua."5
Joan Aron finds the difficulties of establishing régipnal—based policy-
making, together with the uncertainty of meaningful payoff from sﬁch
areawide decision processes, have caused some to reqonsider its vélue.6

Despite these critics of regional conformity to ceﬁtral guidange,
there persists a firm opinion that if left to itself the balkanized
metropolitan political system will not serve well its citizens. Such
opinion is behind the many efforts made to recast the metropolitan.
potpourri into a more-or-less monolithic structure. For several decades
the primary effort was to establish formal central governmants,iin such
forms as the u;ban caunty or the consolidated city and ccunty.' Occa-
sionally, as in Miami or Nashville, such drives succeedéd. But far more
often voters and politicians declined to accept the ﬁeat'and'symmetric
organizational edifice the reformers had offered them.

Gradually, a different and more politically palatable solution
came to be advocated. This solution would, it was hoped, be acceptable
to local officials and their constituents because it 1ackeé real poﬁer
tovjeopardize local independence of action. Insteaé of centralized
authority to impdse.areawide direction there would bé a‘focal point for '

communication and education in metropolitan problems. The predicted

result was voluntary intergovernmental cooperation and coordination for



the ends of rational, planned urban growth. This solution was the
voluntary regional council, or as it is more commonly called, the
council of governments (COG).7

Councils of governments are "multi-functional woluntary regional
associations of elected local officials or of local governments repre-
sented by their elected officials. The governing board of a COG is com-
posed predominateiy of the chief elected officials of the member politi-
cal jurisdictions, and at least part of its funds come from local public
sources."8 COGs are

designed to provide an areawide mechanism for keyvo.ffici.als to.

" study, discuss, and determine how best to deal with common problems.
This mechanism is not a government, as it has no mandatory financing
and enforcement authority. Instead it is a continuing agency to '
furnish research, plans, advice, recommendations, and coordination.
The legal basis for its organization is either a specific state

enabling law, a general state interlocal agreement act, or non-
profit corporation legislation.9 '

In most cases the COG is structured so as to give all lmembers (or at
least all genefal purpbse member governments) equai répresentation and
voting weight, regardless of member population.w Councils of govern-
ments typicaily have an all-inclusive general assembly for all govern-' _
ment units which have elected to join the organization and an ‘executive
board which meets more often to discuss and make policies. There is also
a professional and clerical staff headed by an appointed officer typi-
cally called the executive director. | | .' |

| The council of governments concept is not new. The idea can 'be’
traced &ck to the 1920'3,11 although the number of COGs grew extremely.
slowly throuéh the next half-cmtury.12 The 1960's, héweirer, were |
exciting and influential years for urban regionalism, as the | federal

government began providing inducements for the formation and maintenance



of regional councils and their plaming functions. Substantial federal
financial assistance for areawide planning arrived with Section 701 of
the Housing Act of 1954, which established a program of grants-in-aid

for urban plaming. In the Housing Acts of 1959 and 1961 the 701 prdgr’am
was expanded with respect to eligible recipient agencies and the area-
wide nature of plé.nning was given more emphasis. The Housing Act of
1959 called. for "comprehensiwve" rather than "arban" planning--a direction
reinforced by the Federal-Aid Highway Act of 1962 which made cmnprehen-
sive planning a prerequisite for interstate highway construction funds

in metropolitan areas.

A major impetus to COG formation was provided by the H&ueirig
and Urban Development Act of 1965. The new Section 701(g) made COGs
directly eligible to receive 701 plamning assistance grants, while |
Section 702(c) required areawide plaming as a prerequisite to federal
aid for construction of basic water and sewer facilities. Also in that
year, additional boosts for regionalism were given by the Public Works
and Economic Development Act and the Appalachian Regional Development |
Act which respectively authorized establishment of Economic Development
Districts and Local Development Districts. EDDs and LDDs are farms of
regional councils which possess many characteristiés of COGs. |

Thé final milestone in federal assistance to regional councils
was Section 204 of the Demonstration Cities and Metropolitan Development
Act of 1966. This established a review -and-comment pro'cess whereby
local councils wq:ld_ study a;pplicat.ions by area jurisdictions for a
vgriety of federal grants-in-aid and advise the appfopriate federal

agency as to the application's conformity to regional plans. With this



new tool councils, which previously could only attempt to .persuade
jurisdictions to comply with regional plans, now hoped to exercise at
least some degree of !actual power to influence federally-aided urban
growth. , BUSER ‘

In 1968 Title IV of the Intergovernmental CdoperaﬁonAct uilt
upon the review and comment process. -Office of Management and Budget
Circular A-95, issued under authority of Title IV, is the basis for the
clearinghouse" role which many COGs have come to exercise with regard
to screening of grant-in-aid requests. The theory behind this review
procedure is that the council can and will determine if the project or
program for which federal fundé are requested conforms to areawide. -
comprehensive or functional plans. If the application .is in:non-confor-
mance, the council will attempt to persuade the reﬁue,sting;juris_diction
to amend its application.  Failing voluntary compliance, -the regienal_
council will express disapproval of the application whereupon an attentive
federal agency will presumably look with.disfavor.on handing. over the
sought-far i‘unds.13 By one means or the other the council will thus
supposedly achieve regional coordination in physical development. It
was also expected under this procedure that local governments would be
strongly encouraged to join and participate _‘i:;._th,e,'.re'g,iona:l.; organization
so that they might have an effective.voice in regional affajrs. .

The cumilative impact of this body of federal legislation is
that there has been a strong "carrot and stick" approach to regionalism,
with financi_al incentives for regional -plans.and agencies :td-devi-se_
them, and fund witholding if grant, requests are not preceded by favorable

areawide comment. The effect on COGs and other similar regional bodies



(such as Regional Flanning Commissions, Economic Development Districts
and Local Development Districts) has been marked. The National Associa-
tion of Regional Councils counted only 35 COG-type organizations in
1965 but their census for 1967 showed 103; by 1971 there were 322 councils
listed in the NARC d'lrec'bory.1h Clearly, they have become the dominant
organizational mechanism for bringing rationality to dewelopment of the
metropolis. ' ’

The regional council approach has its enthusiastic admirers,
some of which go so far as to see the choice to be "COGs vs. Ch,aos."‘ls

More than a decade ago the Advisory Commission on Intergovernmental

Relations advanced the then relatively unfamiliar COG concept and ex-

pressed its belief the formation of councils should be encouraged.16

By 1966, Royce Hanson could see some serious problems in the eight COGs
he had examined but still felt "they have proved their worth, and offer
much knowledge from which other areas may benefit. The future . . .
seems bright. The councils of governments offer one of the most produc-
tive means of translating plans into action for many of America's metro-
politan areas."” A Detroit-area COG official expressed the theme of
local autonomy which has often been used to sell regional organizations
to jurisdictions suspicious of metropolitan Supergovernment: "Councils
of governments, as a matter of fact, will restore local autonomy which
has already been lost and will prevent the further erésion of this
invaluable characteristic of American govarment.""BA ‘

Walter Scheiber, perhaps the most prominent spokesman for COGs,
asserts they are viable responses to the urban crisis. If metropolitan

problems can just be perceived as regional in nature and soluble through



regional cooperation, he believes COGs can then "furnish an opportunity
for development of a long-range context against which alternative
courses of action can be measured in terms of anticipated costs and
benefits."’ Scheiber is optimistic about the organizations' future
potential: "There is little doubt that in the years ahead COGs will
achieve more general acceptability; that they will become stronger and -
more effective; that they will become broader in scope; and that they
will increasingly be willing to tackle the tougher problems which some
now avoid."zo To Scheiber and those who share his viewpoint, then, the
voluntary regional council is precisely the organizational device with
which we may face and effectively cope with our urban ills.

But the findings of many empirical studies of regional councils,
in contrast to the optimistic views recited above, is that they are in
fact not effectively meeting the goals they were designed to pursue. As
we shall see in detail below, most COGs are actually rather weak institu=
tions, buffeted about by the conflicting expectations and demands of
federal agencies, planners, and both member and non-member local govern-
ments. In general, they have not been able to build firm pﬁblic supiaort
or even public familiarity; nor have they accomplished very much toward
implementing the ever-growing mass of plans they génerate. Although
they were supposed to be instruments for building regional harmony, many
councils have been split by persistent controversy over organizational
purposes, means and procedures. They have been charged with the task of
tackling some of the gravest and most stubborn problems of urban life,
yet their tools are weak and few. As will be discussed léter , there

seems to be ample cause for great caution in predicting much success for



councils of governments, for the organizations by their very design and
situation are handicapped in attaining the grand goals their supporters

have set out for them.

Apparent Problems in the COG Device

The basic rationale for a council of governments is that it
provides a formal mechanism for regularly bringing together elected
officials from the various jurisdictions in the area. As they meet, it
is hoped, they will compatibly discuss their common problems, communicate
to one another their opinions as to what should be done, and then join
in coordinated action. The process is therefore supposéd to be one of
cooperation through shared understanding and information. But there is
no inherent reason differences of opinion will be lessehed through this
face~to-face encounter. Instead the opposite result may occur if counecil
meetings fan the flames of disagreement by raising and aggfa.vat.ing points
of controversy. If the COG is confronting issues which have serious
implications for divisions already present in the metropolitan area, say,
issues pitting central cities against suburbs, just to raise the issue
may increase intergovermmental conflict. For example, the city of Cleve-
land tried to use a regional council as a forum in which to present the
problems of residents of the inner city. Suburban members of the dOG,
however, refused to share Cleveland's concern for the urban poor. "The
Cleveland case," says Frances Friskin, "suggests that greater under-
standing does not necessarily lead to greater desire to cooperate. In
fact, the reverse can and did ha.ppen."21

Thus the council may be faced with a Hobson®s choice: it may

squarely face controversial issues which may then split the orgénization,
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or it may choose to avoid conflict by engaging in only bland activities
on which consensus can be reached. But if the latter alternative is
chosen the council may find itself in the position occupied by the
Washington, D. C. area COG during its early years. According to Royce
Hanson, '
So long as cooperation itself was the basic goal of the Council,
every decision tried that basis., Every failure could be taken as
a basic failure of the organization itself. . . . The most reluctant
thus could almost always prevent a decision, or at least control
its content in return for assent. {As a result,]for six years, the
Cougc?l hii gone through the agony of becoming without ever
arriving.

-Although many regional council directors report there has been
little conflict over specific issues between central city and suburban
interests,23 the fact that most councils use a one-unit, one-vote system '
together with population-based financial assessments reveals a struc-
tural source of general irritation for core cities already less content
with their representation.zh In reciprocity, observers have noted a .
widespread suburban distrust, even fear, of the central city.zs
Especially in COGs serving the larger SMSAs, matters such as assessment
of dues, fear of dominance by a single jurisdiction or a coalition of
jurisdictions, and voting arrangements have been controversial issues.26
Even non-membership in the council can be troublesome, since "to the
extent that the COG does not include the cities and towns and/or counties
of the metropolitan region, it may serve as a barrier to the normal
cooperation which might exist among the various jurisdictions of the
region."27 Such problems as these probably do much to explain why in
1973 more than a third of repofting councils were considering some form

of structural reorganization.28
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Controversy within councils of governments stems at least in
part from the nature of the circumstances under which they were formed.
It is clear that without federal bankrolling of regional planning and
federal comment-and-review requirements that coerce local governments
into joining areawide organizations, there would be far fewer COG-like
institutions.29 Two-thirds of regional councils responding to an ACIR
survey reported that for each of three recent years over half éf their
revenues came from federal gra.nts.30 The Commission concluded such
massive assistance from Washington "has transformed areawide confederal- -
ism from a wholly independent undertaking to a largely federally financed
surrogate for metropolitan gc:vernment."31 This federal surrogate role
for the COG is readily recognized by local politicians, who cite facili-
tating the flow of federal funds as a major reason for forming and

32

joining regional agencies. The funding role was even cited by cities

which did not join COGs, feeling the council might slow or interrupt

delivery of grants-in-aid to them.33

Probably because relatively few grant applications are in fact
" condemmed by councils, generally local officials are satisfied to let
them continue to carry out A-95 clearinghouse reSponsibilities.3 b But
since local representatives often tend to want clearinghouses to do
nothing more than rubber-stamp their applications for grants, while in
contrast the federal agencies expect requests to be vigorously screened,
there is created an unavoidable tension: "COGs are kept busy, on the
one hand, trying to demonstrate to federal authorities fhat they are
worthwhile investments and, on the other, reassﬁring local units that

they constitute no threat to them."35 Many city and county figures
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would agree that regional councils "should be tools of--and responsive

* to=-=local governments. They‘should assist local governments . . . with
the consent of local officials. . . . ,[they] should deal with areawide
problems . . . (with the consent and support of local governments.)"36
There is no apparent way, however, to reconcile the opposing perspec-
tives of federal agencies and local jurisdictions. Thus regional organ-
izations will continue to exist under considerable strain as they are
caught in the middle between their two "publics."

Another potential source of conflict may exist with regard to
the councils' professional staffs, which frequently express their wish
that COGs have veto powers to enforce their coordinating and monitoring
responsibilities, and even perform some line functions as well as the
familiar staff dub:les.37 In addition, the professional staff will
probably not always share the opinions of member elective officials as
the council is faced with policy-making decisions. It is apparent,
however, that council directors feel they should have a major part in
determining council objectives and achieving agreement upon ’c,hexm.38 of
course, political representatives to the council will not necessarily
agree that directors should have such influence over regional policy.

Executive directors, like most of their colleagues on the pro-
fessional staffs of councils, are more likely to have a planning back-
ground rather than one in politics or administré.ﬁion.” Training in |
planning can be viewed as more appropriate for the day-to-day operation
of a regional agency although many problems COGs deal with are clearly
political. In addition one may observe that planning, like politics, is

a value-laden activity.ho Both activities may be expected to become
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embroiled in controw)ersial issues. But comprehensive planning for the
entire metropolitan area should be even more controversy-prone than
usual. First, the area contains jurisdictions which may differ greatly
in tastes, needs and resources. Planning for many jurisdictions wiJ_.l
certainly be more difficult than planning for the single community, and
even the latter task is demanding in its complex:i.ty."‘1 The pattern of
political fragmentation and overlapping authority, when added to such
other factors as the narrow perspectives of planners, the uncertainties
planners could not control, and the inadequacies of means for plan imple-
mentation, are seen as compelling almost certain failure of the compre-
hensive planning process..bz

Second, in the metropolis there is greater differentiation in
the attitudinal dimension of planning. Orientations toward planning as
a concept or process will differ between commnities that reflect the
"public-regarding ethos" and those communities where the "private-
regarding" ethic prevails.h3 Similarly, Oliver Williams: typoJ.ogy for
local government has implications for attitudes toward planning. The
official who sees local government as "an instrument of community growth"
is likely to differ sharply from the officeholder who prefers govermmt
to be a "caretaker" or "provider of amenities" when the regional council
attempts to direct metropolitan development‘,.hh It will be difficult if
not impossible for the council to peacéfully resolve such differences
merely by invoking the cause of rational urban coordination.

COG professionals thus may become discouraged by the difficulties

inherent in the metropolitan planning process. In addition, however,

the regional planner may undergo the frustrations often experienced by
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the specialist who finds his values differ from, and his suggestions are
rejected by, his organizational superiors.hs The planner may be led by
his education and training to believe he best understands the nature of
regional issues. He would therefore expect to exercise some power in
dealing with them. But formal control over council decision-making is
vested in a body of political officials who may and do overrule profes-
sional recommendations. Thus technical judgments may be subrogated to
political ones. Such political influences are seen as somehow "unpro-
fessional,"h6 but the planner is not cued as to how to respond to them.
There is no normative theory for the planning discipline which instructs
him whether he should be a political agnostic, an advisor tb political
decision-makers, or a political activ:‘.st.m If the planner attempts to
cope with council controversy by taking the latter course of action, the
lack of professional norms sanctioning his activities may make him an
issue along with the original item of business.

How, then, do executive directors resolve disagreements within
the council, or between the members and federal agencies? Directors re-
port they usually try to persuade opponents to resolve their differences
for the sake of the council; slightly less often they simply bring dis-
agreeing parties together (thus take no active part on their own in
settling the dispute) or support the council chairman and executive
board.}"8 Directors generally do not believe they should perform the
role of conflict resolver.w Nor can one reasonably expect directors
to accomplish much as agents for regional harmony. First, disputes are
usually between officials who are their organizational superiors. Se-

cond, no director can establish effective regional policy-making and at
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the same moment encourage local autonomy. We have seen that federal
agencies (and some other parties) favor the first role; local officials
the second. And it is this basic contradiction in purpose which is the
inescapable cause of recurring organizational strain and stfife for

councils of governments.

Empirical Evidence of COG_Inadequacies

In addition to the more general observations made in the pre-
vious section, there are a number of case studies and comparative examina-
tions of councils to provide a realistic assessment of councils of govern-
ments' performance to date and their potential for future regional
policymaking. Over the years, the tone of these empirical studies has
been rather consistently pessimistic. The limitaticns imposed by COGs!
voluntaristic, consensual nature were recognized in several early studies
of councils in existence before heavy federal support of regionalism .
began.so These works found the pioneer councils were weak, suffered
from uncertainty as to their regional role, lacked broad membef and pub-
lic support, and were ineffective in meeting the goals set for them.

More recent findings continue the general themes sounded earlier.
For example, the Association of Bay Area Govermments is said to have
determined that true regional government powers are essential for it to
become effective in its planning capacity: "ABAG recognized in 1966'
that a voluntary association of cities and counties was unable to make
and implement comprehensive regional plams."s1 The Atlanta Regional
Commission, however, was created in 1971 and given more legal power than
the typical COG. But it cannot yet be determined if such authority will

enable it to achieve its general objectives and whether ARC will begin
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evolving toward the status of a regional governmen‘o.52 COGs in Tennessee
have met federal requirements for metropolitan planning but aétivity
beyond that is minimal. An inability to obtain consensus among council
members has prevented meaningful implementation of pla.ns.53 The North-
east Ohio Areawide Coordinating Agency suffered from suspicions of big-
city domination, dislike of planners, fear of "super-government" and
aloofness to inner city social problems. The controversy became so
bitter Cleveland was led to withdraw from the organization.

Several extensive studies of regional councils é.lso contain
rather negative evaluations of COG effectiveness. Charles W. Harris
studied T4 councils of governments, giving particular attention to their
relations to central cities. The organizational features which made
them essentially confederations for debating, rather than acting upoﬁ_
controversial issues were seen as keeping COGs from disturbing the
status quo supported by established interests.ss Two years later Harris
was still unable to determine what the potential for COGs miéht be.5 6

A survey of 93 regional councils was made in 1969 by the Inter-
national City Management Association.57 Conclusions from this study
stressed the great dependence of regional councils on federal support and
guidance. The federal government, as noted above, is largely responsible
for the creation of most COGs and contributes much of their operating
funds. This study indicated federal influence in another manner. _Fedéra.l
programs influence the councils to involve themselves with physical
development and functional planning to the detriment of an interest in _
dealing with controversial social iésues. This suggestion that COGs are

creatures of federal policy is reinforced by Bielec's study of expenditure
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preferences in councils of gov'ernments.58 He found councils tend
strongly to pattern expenditures around maximization of federal financial
support rather than according to program preferences of executive direc-
tors. Less than 5 percent of the COGs he surveyed had undertaken any
action without federal funding support-.59 Regional égencies are appar=-
ently not able to stimulate local initiative for résolving common urban
problems without the assistance of the federal "carrot."

One of the most prominent students of regionalism, Melvin B,
Mogulof, is friendly to the concept of councils of governments. But in
a study of councils in seven metropolitan areas around the country, he
reluctantly concluded that hone of them were effectively redistributing
resources.6° The councils he studied were beset by a myriad of problems:
"The image of the COG we mean to convey is one of a beleagured organiza-
tion, surrounded by unsure federal partners, unwilling local members and

a2 barely awakening state govermneni;."é1

A primary function assigned msany COGs is that of areawide func-
tional and comprehensive planning. But William Timmins, who is still
optimistic regarding the future potential of regional councils, concluded
after a study of L8 agencies that their plaming process and product waé |
generally of poor quality: "Our central findings are that their growth
has far outstripped the quality of their planning; that avalilable manage-
ment tools, especially systems analysis, have not been adequately em-:
ployed; that their full potential is still far ahead. . . ."62

Even if sound plans are drawn up, of course, there remains the
task of putting them in effect. But the difficulty of plan :I.mplembnta-
tion was noted by the ACIR in its survey of member officials: " . . .
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local governments considered implementation of comprehensive and func-
tional plans to be the most serious problem facing regional counci.ls."63
This however was only one of several challenging areas. Federal pfogram
participation, relationships with other areawide bodies, and citizen
involvement in regional matters were also emphasized.éh On the other
hand, in sSome areas councils were perceiwed as helpi‘ul,65 but officials!'
evaluations of COG performance were generally lukewarm at bea=:1.;.66 Coun-
cil directors rate COG performance more favorably than do member officials.

In view of the foregoing discussion, it would appear there is
little reason to recammend the council of governments device as an agency
for ameliorating urban ills. Yet such recommendations are still heard.
COGs, after all, represent a major resource for urban decision-making.
Advocates of regionalism do not wish to write off their great investment
in councils of governments merely because the payoff has to date been
disappointing. Rather, COG proponents are now suggesting expansion of
the basic organizational structure and grants to councils of more power
to rule on regional matters. The underlying ide# is that, to be effec-
tive, COGs "should increase their operational scope and have enforcement
powers. . . . With true governmental organizational powers, local govern-
ment: units would respond to the regional organization. n68

The importance of councils of governments as mechanisms for ad-
vancing urban regionalism in itself invites critical examination of their
behavior. But, because the regional council is being promoted as the
basis for another and broader attack on the perceived problems of Metro-

polis, it is especially worthwhile that we learn moré about its organi-

zational characteristics. As we have seen, there are strong pressures
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on COGs which push them in conflicting directions. They are caught
between the drive for metropolitan coordination, from one side, and the
persistent desire for local autonomy from another. In many cases coun-
cils were created under conditions which failed to legitimate them as a
unit of the metropolitan political system. Their continued existence is
troubled by lack of success in gaining popular acquaintance, let alone
public backing; Most observers conclude COGs have not significantly
achieved the goals set for them; neither have they proven effective in
bringing about a sense of urban commnity.

The typical council of govermments is thus an organization
which is placed in an environment of unusual turbulence and stress. It
might well be suggested that an organization which is called upon to
perform essentially noncompatible functions, and to exist within a con-
text of continuing--sometimes extreme--controversy, is being asked to do
more than can be reasonably expected. Can and will it succeed? In the
pages above ﬁe have reviewed the practical experience. In the next
chapter we turn to a theoretical explanation of how the organization

will behave under stress, and what we may expect it to become.
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CHAPTER II
PARSONTAN THEORY AND COUNCILS OF GOVERNMENTS

In the first chapter it was shown that, in general, councils
of governments have not borne cut the expectations originally held for
them. As regional planning institutions, COGs have been undistinguished
with respect to both quality and implementation of plans. As participants
in the A=95 review and camment process, they have rarely provided a real
check on regional development. The councils' internal operations have
been plagued by dissension over ends as well as means. Only when near
or full unanimity is assured have C0Gs been able to establish regional
policy; thus agreement is reached only on issues on which council direc-
tion seems superfluous. In their external relations, COGs have met with
apathy at best and outright hostility at worst. Support from state agen-
cies has been weak; from federal agencies, ambivalent. Councils of
governments have not enjoyed a receptive climate in which to take root
and t:hr'lvve.1 |

The problems discussed above can be seen and described, however,
in a more general way that is based upon COGs' status as public bodies
which are attempting to maintain some sort of stable aﬁd profitable exis=-
tence. In reviewing the situation of regional councils of govermments,
one is impressed by the revealed int,ernal tensions as these organizations

work to achieve a state of viability and struggle to define their roles.

25
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C0Gs are organizations composed of interrelated and interdependent but
not necessarily like-minded persons and groups. The difficulties of
harmonious collective action are made plain, as are the problems of role
definition for members of such bodies. One is also impressed by the

' extermal objects and phenomena which COGs must recognize, deal with and
attempt to master. As distinguished from the persons and bodies which
make up the COG, we perceive an environment from which come certain
gtimuli, These stimuli--various issues or problems--call for same sort
of mediation by the organization and appropriate responses based upon
some kind of behavioral code. If the response serves the interests of
and tends to alleviate the problem, the organization, having passed this

test of its capacities for cellective action, can turn to the next one.

What has just been described is, of course, a gxstanic relation-
ship--the familiar concept so often borrowed from the life sciences to
guide our thinking in the social sciences. Here the council is seen as
an "organisin, " composed of interdependent and interrelated units which
are distinguishable from objects outside the organization's boundaries.
The social organism, like biological ones, behawves in certain regularized
ways so that it may near a state of homeostasis and Acontinue its existence.

We choose to think in such terms because if we are to organize
our examination of data it is not sufficient to merely note that COGs |
have experienced various difficulties. Instead, we want to order our
findings; to put some kind of discipline upon facts and ideas so a mean=-
ingful codification may emerge. In other words, we prefer to use a con=
ceptual framework--such as the systems approach--within which data and
propositions can be sorted out and arranged for more rigorous examination

and testing.
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The most elaborate of the various system approaches to describ-
ing political institutions, and the one used to guide this dissertatidn,
is the body of theory identified with the American sociologist, Talcott
Parsons. This theory is "structural-functionalism" (or rather his pars
ticular version of structural-functionalism). Parsonian theory, as it
is commonly referred to here as well as elsewhere, is essentially con-
cerned with a social system's patterns of behavior and the roles which
reflect such behavior (i.e., structures), the needs for maintenance of
the system as a viable and distinct entity, and the processes (i.e.,
functions) by which the systems meet such needs. If the needs or requi-
sites are satisfied then the system's structure should survive over time
without basic change. One can conclude from the fact of swrvival that
the system's structures were, indeed, functional. On the other hand,
structural change is prima facie evidence the "functional imperatives"
were not satisfied. Complete extinction of the system as a boundary-
maintaining entity is, of course, conclusive proof that some essential
aspects-=-functional performances--were insufficiently rendered.

The reader should be warned the preceding paragraph is but the
sparsest of descriptions of Parsonian theory. Only the barest essen- |
tials of structural-functionalism were given and much of its richness of
thought is thereby omitted. TYet it is no easy task to sum up the whole
of his "theory of action” in so few words. Parsons' thinking, developed
over more than four decades, is laid out in scores of publ'].cé.i:ions.2
To its author, at least, it is all tied together, a coherent body of
theory. In actuality this prolific outburst of theoretical creativity
has been substantially refined and revised over the years, especially
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as Parsons has been influenced by his colleagues and collabo:.'a‘t'zrsz.3
Thus, Parsonian structural-functionalism is no simple set of theories
easily reduced to brief summation. Compounding the difficulties of con-
densing his thought is the nature of Parsonian explication. As almost
any reader will attest, the "incurable theorist" has an apparently incur-
able habit of expounding his theories in remarkably obfuscatory language.
Nor is he generous in providing concrete examples or illustrations which
might clarify the rigorous abstractions which mark his wi'iting. Even
able students may well join with one eminent scholar to wonder if Par-
sonian theory is worth the effort required to penetrate it. A guidebook
or interpreter to Parsons thought, if not actually indispensable to the
student's needs, is certainly useful for the beginn_er.,'1

Although one has to wrestle with these deficiencies in Parsons!
work one may well forgive him in view of the immense task he has set out
for himself, For Parsonian functionalism purports to be a true general
theory of action. It attempts to encompass the entirety of human behaw-
ior--from an infant's learning processes to the economics of whole nﬁ.tiéns.
The behavior of political institutions or agencies thus represent only
subdivisions of his general scheme for analyzing human action, and a
research project which attends to such particular phenomena maj draw
upon only part of his theoretical edifice.

One may even argue that Parsons has attempted to be too inclu~
sive with his theory. The necessity in a general theory to use analyti-
cal terms and constructs of sufficient flexibility to subsume all empiri-
cal phenomena inevitably results in some sacrifice of precision for"

breadth. This factor surely contributes to much of the lack of claiity
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that marks his papers. In addition, it seems evident that the need in a
true general theory of action to account for such a tremendous range of
material helps explain the tendency in his writing of this theory to be
tiringly expansive. The reader is led ever further on and on, assured
by the author that all fits together like a seamless garment, as Parsons
tries to relate everything to everything else. In practice, however,
one must be somewhat selective in adopting the theory if only for the
sake of economy of time and effort. It is simply too vast to be applied
in its entirety.

Parsonian theory can also be criticized on a more fundamental
basis. It does not actually fulfill the requisites of a true theory;
that is, it is lacking in predictive capacity. A future event cannot be
foretold on the basis of observation of past or present events. In this
sense, then, some may argue the work is not so much a theory as it is a~
mere heuristic or mmemonic device.s Henry Landsberger, who has criticized
Parsons for the ambiguity of his concepts and empirical referents, also
scores his failure to dewvelop predictive hypot.heses.6 The same argument
is made in a wide-ranging attack on Parsonian theory by William Foote
Whyte. !

Clearly there is no universal satisfaction with Parsons' work.
But imperfections in this great body of thought are not necessarily
fatal flaws. William Mitchell argues in defense and explanation of
Parsons that

although the search for logical relationships is prominent in the
work, the inquiry is not apt to end in a mathematical statement;
rather a certain richness of imagination is encouraged . . . Part

of the reason . . . is the sheer intractability of the materials
he wishes to consider. His scheme includes the entire social
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system . . « In addition, the variables included are often non-
linear and discontinuous and do not lend themselves to simple
relationships and mathematécal statements such as are found in
laws of supply and demand.

It should also be noted that Parsons himself does not claim his
theory is at the same level as those found in the natural sciences. The
state of the art in the social sciences simply is not yet that far ad-
vanced, although Parsons hopes to help move it toward this goal. He
also agrees with his critics that empirical testing is the real criterion
of his or any other theoretical scheme.9 Still, if Parsonian theory can

be criticized for lacking predictive abilities, much the same is true of
v'lrtuallj all theory in the social sciences.

But despite whatever validity is contained in these criticilsms,
it is still clear that Parsonian theory can be useful to us. It is no_t
essential, particularly in view of the state of development of the study
of society and politics, that our theories stand or fall on the basis of
identity with theories of physical science. Social theory may be utilized
in other ways besides empirical prediction. As we observed earlier, for
purposes of much social research theories like Parsons' are most useful
as "windows" by which we view human social behavior. They permit us to
organize, discipline, and enlighten ow data-gathering and observation
activities. In this sense, theory is not so much an explanatory formula-
tion as it is a kind of cmceptual framework to understand organizations
such as councils of governments. We may set aside for the future stages
of theoretical development the task of proposing "if . . . then" state~
ments, The immediate task is that of understanding what we have happening

before us. |
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It is in this latter fashion that Parsons' work has usually been
used, rather than as a universal equation to explain the mechanics of
social behavior. Many times his structwral-functionalism has proven to
be an aid to our imagination, a rich source of conceptual assistance in
framing our images of the political world. The well=known work of
Gabriel Almond and James Coleman, for example, takes the idea of func-
tional imperatives of social gystems and translates them into terms now
familiar to political scientists: political socialization, interest
aggregation, and so forth.w Recently another imaginative use of Parsons!
concepts appeared in a study of the functions American mayors serve for

" In some manner, Parsons' work has

thelr urban political systems.
found application in numerous other articles and books on aspects of
political behavior and institutions.'? This is not to gay, however, the -
whole of the theory has been put to work in any of these applications.
Perhaps it never can be comprehensively adopted. Still, Ima.ny scholars

of diverse specific interests have found something of value in Parsons!
ideas and have been able to selectively adopt and adapt it to their
purposes.

This study will also be rather selective in its approach to
Parsonian theory. For example, at the greatest level of generality, one
could simply conceive of councils of govermments as social systema... But
inasmuch as the term social system for Parsons comprehends the range 6f
human interaction from ego amd alter, all the way to the People's Repub-
lic of China, this conception brings into play thé entire potential scope

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

COGs could be considered simply as political systems. But political -
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systems include much more than COGs--they encompass metropoli;ban areas
and whole nation states. Although councils are linked in many ways to
the political systems of metropolitan regions, they are neither identi=- v
cal nor necessarily representative of them. There is a major difference
between studying a particular council of govermments and studying a
metropolitan political system.

Accordingly, for purposes of this study COGs will be conceived
as more particular forms of social systems. COGs are, first, collecti-
vities~-social systems "having the three properti.e‘s of collective goals,
shared goals, and of being a single system of interaction with boundaries
defined by incumbency in the roles constituting the system. .... ."13
Secondly and more precisely, they are forms of collectivities called
organizations. To Parsons organizations are those collectivities which
have a purpose beyond that inherent in the interaction of members. A
group of people who gather together solely for participation in and en-
joyment of folk dancing comprise a collectivity. The group's goal is
achieved in the mere interaction of members as they dance. But if their
goal becomes that of winning a prize awarded to the best folk dancing
group, they are likely to become what we would recognize as an organiza=-
tion. Wimning the prize requires formal practice sessions, procedﬁres
for choosing particular dances and dancers, and so forth. Or as Parsons
puts it, the new organization is distinguished now by "primacy of
orientation to the attainment of a specific goal" which "gives priority
to those processes most directly involved with the success or failure of

goal-oriented endeavors. ntl
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Admittedly COGs do not perfectly fit Parsons' definition of
organizations. Councils commonly experience great difficulty in giving
"primacy of orientation to a specific goal." Some prefer that mere
interaction of members constitute the goal. For these people COGs are
and/or should be mere forums for discussion of regional matters, the
governmental equivalent of a casual folk-dance. But it is also clear
that COGs were intended to be much more than forums and that many people
still see a larger dimension to their existence. The implicit or explicit
acceptance by many people of just such a purposive and active role for
regional councils of govermments, and movement toward it, is made evi-
dent by the very fact that opposition to it has been aroused. Therefore
COGs will primarily be considered here as a particular kind of social
system, political organizations. Those aspects of Parsonian theory
which bear directly on this institution will be emphasized. Less rele-
vant parts can be safely put aside from immediate consideration. On
the other hand, because Parsonian structural-functionalism is a general
theory, concepts that are not specifically concerned with organizational

or political behavior can be freely used whenever appropriate.

Some Aspects of Parsonian Theory
It seems useful at this point to insert a brief explanation of

Parsonian theory before going on to present councils of govermments in
structural-functional terms. At a basic level one may say that Parsons!'
search for the universalities of social action has resulted in two related
sets of ideas. The first set has to do with five pairs of alternative
orlentations ér categorizations which the actor may adopt to make sense

of objects in the enviromment. These are called the pattern variables.
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The second set of ideas has come to occupy Parsons' attention in his
more recent work. This involves four unavoidable tasks, or "functional
imperatives," which any social system must perform if it is to persist
over time. The idea of the pattern variables has been integrated with
the idea of the problems systems face in satisfying the four functional
imperatives: according to Parsons, the solution of each imperative calls
for a certain appropriate combination of patterns of behavior. Further-
more, an actor has no choices other than those identified by the pattern
variables. Thus the pattern variables and the system tasks represent a
complete description of the various possibilities for social action.
The Pattern Variables

| Of the five pattern variables, three have to do with alternative
orientations the actor may bring to the object—situaﬁon;'that is, how
he may relate to other objects, individuals, or systems. The remaining
two describe the different wa.fs in which an actor may categorize objects
in the situation-~how significant characteristics ("™modalities") of
objects may be characterized in accordance with certain standards for
evaluation. The following paragraphs briefly explain the pattern vari-
ables. Throughout this section on the pattern variables the quoted
material is taken from Parsonsf account of the particular social system
aspects for each variable.15 | |

Affectivity versus Affective Neutralit » or "the dilemma of

impulse versus discipline." In some relationships, such as marriage,
the actor is expected to exhibit affectivity, the "role-expectation that
the incumbent of the role may freely express certaiﬁ affective reactions

. + » and need not attempt to control them in the interests of discipline."
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In other relationships, such as between teacher and students, the appros
priate status is that of neutrality, where one "should restrain any
impulses to certain affective expressions and subordinate them to consid-
erations of discipline." Parsons realizes, however, that in reality it
is the particular setting of the relationship that temporarily governs
selection of the appropriate pattern. In marriage, for example, the
wedding ceremony and the wedding night obviously call for varying degrees
of restraint of impulse. Similarly, in the organizational setting of,
say, the business firm there are times when affectivity is somewhat more
appropriate (e.g., the office Christmas party) than at other times (the
daily schedule of commercial routine.) It is clear that if the business
firm's goals are to be met there must be a predominance of "discipline
of impulse." TYet one can also see that absence of affective expression

from all business situations would be dysfunctional.

Self-orientation versus Collectivity-orientation, or "the dilemma
of private versus collective interests." Collectivity~orientation, as
Parsons uses the term in this sense, is not restricted to relationships
within what we ordinarily think of as collectivities. Instead, it de-
scribes for any social situation (e.g., the doctor-patient relationship)
the degree of self-interestedness appropriate on the part of the subject.
In settings allowing self=-orientation, there is

« o o the role-expectation by the relevant actors that it is

permissible for the incumbent of the role in question to give
priority in the given situation to his own private interests,
whatever their motivational content or quality, independently

of their bearing on the interests or values of a given collecti-
vity of which he is a member, or the interests of other actors.

On the other hand, in some social situations the actor is ex-

pected to demonstrate an orientation in favor of the collectivity (i.e.,
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individuals or groups with which he is interacting) and thus "is obliged
e o o to take directly into account the wvalues and interests of the
collectivity of which, in this role, he is a member." In this latter
case, theﬁ, the actor must sublimate his personal interests in favor of
the social system of which he is a part, just as the well-disciplined
soldier must disregard personal safety to carry out a dangerocus mission
on behalf of his "outfit.”

In more ordinar& organizational settings the extent of demon-
strated collectivity-orientation is often vital to the collectivity's
success in meeting its goals--producing a profit, surpassing a quota,
instilling in members a senée of accomplishment and reward. Collectivity-
orientation is a way of saying the organization has a "team spirit."

But we can also see that adherence to this pattern has the potential for
dysfunctional consequences. In complex organizations, orientation to
the immediate system (e.g., sales department; Department of Agriculture)
can hinder the progress of the larger system toward achievement of its
higher-order goals.

Universalism versus Particularism, or "the dilemma of trans-

cendence versus immanence." This pattern variable describes the actor's
choice of the manner in which objects may be categorized. Where bu-
reaucratic organization follows Weberian principles it is based on
universalism,

« « o the role-expectation that, in qualifications for
memberships and decisions for differentisl treatment, priority
will be given to standards defined in completely generalized
terms, independent of the particular relationship of the actor's
own statuses (qualities or performances, classificatory or
relational) to those of the object.
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Thus, where universalistic criteria are important we concern ourselves
with such considerations as training, competence, intelligence and the
like. |

In some social situations, however, particularistic criteria are
more appropriate. In these settings we give priority to "wvalues attached
to objects by their particular relations to the actor's properties . . .
as over against their general universally applicable class properties."
It is the case of who one knows rather than what one knows. The dysfunc-
tionality of particularism for Weberian bureaucracy is revealed by the
inefficiencies plaguing government agencies in lands where nepotism is
an institutionalized value. This is not to say, of course, that particu-
larism is unknown in 6ur public or private organizations. It is not very
unusual for us to be dismayed--if not very surprised=--to learn of some
sort of favoritism shown an official's cousin, school chum or fellow
Democrat. The point, however, is that we are dismayed. Particularism
usually runs against the grain of our role-expectations.

lity versus Achievement¥* or "the dilemma of object modalities."

This choice involves categorizing objects either by their attributes or
characteristics, on the one hand, or in accordance with their capacities
for performance, on the other hand. In the example given earlier of the
folk-dancing group, ascriptive modalities (i.e., the quality of being a
dancer) were important as long as dancing in itself was the goal of inter=
action. In this setting a member of the group was expected in evaluating
fellow dancers to "accord priority to the object's given attributes

(whether universalistically or particularistically defined) over their

¥Parsons also uses the terms Ascription and Performance, respectively,
to describe this patterm variable.
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actual or potential performance.” But when the group organized to come
pete for a prize, the question of how well a person danced (i.e., his
potential for superiority in competition) became quite important and
achievement criteria had to be used.

As with particularism, bureaucratic organizations usually will
find ascriptive criteria dysfunctional. Personnel managers do not=--at
least should not--take a job applicant’s financial need or physical hand=-
someness into consideration in deciding whether to offer a position. At
the same time, we must remember that achievement is not always the most
relevant criteria. Essentially honorific posts are often awarded on the
basis of personal qualities rather than personal performances.

Diffuseness versus cificity, or "the dilemma of the scope of
significance of the object," concerns the breadth of aspects of objects
with which the actor is concerned. In a diffuse relationship, Parsons
explains, there is

. + « the role-expectation that the role-incumbent (e.g., husband)

e o« o Will accept any potential significance of a social object

(e.g., wife), including obligations to it, which is compatible

with his other. interests and obligations, and that.he will giwve

priority to this expectation over any disposition to confine- the

role-orientation to a specific range of significance of the object.
In contrast, where specificity of orientation is appropriate, the role-
incumbent

will be oriented to a social object only within a specific range

of its relevance as a cathetic object or as an instrumental means

or condition and that he will give priority to this expectation

over any disposition to include potential aspects of significance

of the object not specifically defined in the expectation pattern.

Thus, ideally at least, within a bureaucratic organization one

ordinarily should be concerned only with those aspects that bear directly

on the formal organizational relationship with another person and not
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with his personal problems, reading habits, or night life. This is what
we often mean by being "professional' or "businesslike.” To act other=~
wise would, like excessive gossip, be dysfunctional to efficient perfor-
mance of organizational tasks.

Yet it is also easy to think of examples which contradioct the
general rule. Business firms will occasionally take pains to help a
financially-embarassed employee. History suggests the FBI will discharge
a fingerprint clerk whose reputation has been tarnished by stories of a
night spent with a girlfriend. One can only conclude that here, as with
all the other pattern wvariables, no universal standard for appropriate
organizational conduct can be 1laid down. All the particulars of the
social situation at hand must be taken into consideration. Only ‘then
can one determine which combination of variables must govern.

The foregoing discussion of the pattern variables reflects Par-
sons' long-standing conception of them, as an exhaustive catalog of choices
open to the individual in placing himself with respect to other individuals
and social objects. But in recent years, especially as a result of Pare
sons' collaboration with Robert F. Bales, the pattern variables have taken
on a greater d:i.mens-lon.16 The pattern variables are now also seen as
characteristics of social system behavior. To be more exact, they have
been given prescriptive status, in that they are seen as descriptions of
how social systems should act if they are to maintain their existance.

In this mamner Parsons thereby builds a bridge between his earlier theo-
rizing and introduces us to his new concerns for the functional requisites
of social systems such as organizations.

The System -Proi:lems. Parsons' system imperatives, like his pattern vari~-

ables, cancern certain choices or dilemmas common to social interaction.
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But unlike the pattern variables, which relate essentially to individual
action, the system problems involve areas for choice in group behavior

in collective settings. One such area of choice has to do with whether
-the system will primarily--not exclusively--emphasize harmony within the
'units comprising the system, or choose to stress the system's relation

to objects of the external envirorment. The other area of choice stems
from the questién whether the system shall primarily seek immediate satis-
faction from present circumstances--enjoy things as they are, so to speak==~
or shall tend to defer gratification in the interests of securing long-
term stability. This latter dilemma is called the "consummatory" versus
"instrumental" goals choice.

When the internal/external and instrumental/consummatory dilemmas
are cross-classified in contingency table form, one derivés the four func-
tional imperatives, or system problems. These are Adaptation,. Goal=
Attainment, Integration, and Pattem-Maintepance or Latency.¥* They are
called imperatives because, according to Parsons, ail social systel.ns
must to some sufficient degree perform each of the four tasks. They
represent problems in that the functions are not necessarily compatible
at any one point in time, and emphasis on one function tends to erode
the system's position with regard to other flmctions.' The problem, in
other words, is satisfying the i.mpei'ati‘ve without exqessive neglect to-
ward the other system tasks. Figure 1 below, adapted from one in R,

7

Jean Hills' book on Parsonian theory,1 illustrates the relationships.

#Latency, Parsons' original name for this function, was soon replaced
by the more descriptive term of pattern-maintenance. The earlier label
persists chiefly as the last letter in the familiar "AGIL" acronym.
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Continuity and Stability

Immediate Gratification

over time _
INSTRUMENTAL CONSUMMATORY
Relation to Adaptation Gosl-Attaimment
Environment Continuity and stability | Gratification in rela=-
EXTERNAL over time in relation to | tion to environment.
environment.
Co~existence Pattern-Maintenance Infeggation
of Units Continuity and stability | Gratification in rela-
INTERNAL over time in relations tiong among units, '
among units.

Fig. 1: Imperative Functions of Social Systems

Adaptation concerns those adjustments made by a system as it |
pursues its goals and maintains its existance. Successful adaptation
requires sufficient production and mobilization of "generalized facilities,"
i.e., system resources of all kinds, to meet these needs. The function
thus has an external referent--securing resources from the enviromment-e
and an intermal referent--proper employment of these resources once ob=
tained.

Parsons lists four kinds of resources utilized by organizations; -

18 wLand" (by which he means

and," labor, capital, and "organization. "
resources closely camitted to the organization on a long~term basis) in-
| cludes not only real estate but such things as cﬁstom-designed machinery
with long service lives, patents, and public goqd will., A goverrment
agency which has legislative authorization to exercise exclusive juris-
diction over certain areas of responsibility may be said to have a "land"'-

type resource. Labor is easily recognized as an organizational resource.

Capital is, of course, essential in a money economy. Each of these three
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common kinds of assets also obviously requires management on behalf of
the'system. "Land" must be cared for and used properly, employees must
be recruited, supervised and given incentives to remain productive mem-
bers of the organization, and capital must be invested, protected, and
accounted for. These are all facets of adaptation processes.
"Organization," as used in this context, is somewhat different
from the other resources. It refers to the arrangement of the other
three factors of production. Organization is an intangible asset, para-
doxically most recognized when it is absent. Students and practitioners
of the arts of management find it difficult to explain, if not understand.
But we can all agree that proper organization is essential to the adapta-
tion function. It is especially important at certain crucial times.
[Organization] is involved in processes of structural change
in the organization. . . . It necessarily plays a central part in
the "founding" stages of any organization. From time to time it is
important in these later stages, since the kinds of adjustments to
changing situations which are possible through the routine mechanisms
of recruitment of labor services, and through the various devices
for securing adequate financial resources, prove to be inadequate;
hence a more fundamental stru?gural change in the organization be=
comes necessary or desirable.
We may infer, then, that basic structural change in the system is sympto-
matic of serious deficiencies in the performance of at least the adapta=-
tion function. It seems reasonable to assume that such'remedial measures
would not have been undertaken unless the prior arrangements had proven
to be unsatisfactory.
As has been noted above, adaptation, like the other functions,
calls for certain kinds of pattern variable responses if the system pro=-
blem is to be most efficiently resolved. Effective "mastery of the exter-

nal situation" thus requires that universalistic orientations toward
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objects be adopted. Profit-minded business firms, for example, should
be interested in the skills and professional experience of potential em-
ployees. Furthermore, such enterprises should look for employee attri-
butes; the value of skills in bookkeeping or blacksmithing depends en-
tirely upon the character of the job assigmment--keeping financial records
or shoeing horses. Thus, specificity of interest is called for, and the
firm is primarily interested in performance of the employee-object.
Finally, the relationship is--that is, should be--characterized by affec-
tive neutralitz. In the business firm emotionality is usually dysfunc-
tional to efficiency and effectiveness; in Parsonian terms there should
be postponement of gratification. It is not the daily commercial routine
that should yield the greatest gratification (speaking from the stand-
point of the organization's interests), but the auditor's report upon the
overall results of the year's efforts. An effective public agency should
show the same pattern. In the arrangement of its resources, too, the
final results--forms processed, convicts rehabilitated--should furnish
the true test of adaptation processes, In other words, organizations
should not let their means become ends to be valued in themselves.
Goal-attainment involves the achievement by a system of a desired
state of affairs, or goal-state. This state is by definition somehow
different fram that presently existing, and thus the problem of goal-
attainment is that of reaching the desired status. Furthermore, since
external conditions are always changing, and since internal conditions
must always change in response to these externalities, the problem is
never finally resolwed. Goal-attainment is the pursuit of a moving tar-

get. It is transitory.
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Earlier we saw that Parsons defines organizations as those collec=-
tivities distinguished by primacy of orientation to attainment of specific
goals, All social systems, of course, must perform goal-attainment func-
tions. Organizations are simply those specialized systems which are most
effective for meeting the goals of a society. On the societal level,
such goals relate to satisfaction of the functional imperatives for the
society. Parsons accordingly differentiates between kinds of organigations
in terms of the interests primarily served for society. Business firms,
for example, are placed in the adaptive subsystem of the society-system,
because they primarily accomplish adaptive functions for the society.
Political units are seen as primarily involved in society's goal-attain-
ment funct.ion.20

This does not mean, however, that councils of govermments are
necessarily goal-attainment devices for society. Within any one sector,
such as the economy or the polity, some subsystems may e!ﬁphasize one
function, and other units will emphasize other functions. ‘It is thus no
easy matter to éategorize organizations, public or private, in terms of |
their functional orientation for the larger system. The task of defining
the Bvels of subsystems is in itself complex and arduous. Is the Tennessee
Valley Authority within the economic or political sector? If within the
polity, is it primarily related to the United States political subsystem,
or that of the Southern region? The point, however, is not that we have
difficulty in categoriging discrete organizational units. The point is
that Parsons!' conception of the goal-attaimment function and other system
imperatives has a "wheels within wheels" aspect th.ﬁt must be recognized.
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What from the ;Soint of view of the organization in question
is its specified goal is, from the point of view of the larger
system of which it is a differentiated part or subsystem, a spe-
cialized or differentiated function. This relationship is the
primary link between an organization and the larger system of
which it is a part, and provides a basis for the classification
of types of organizations.?!

If--as is often the case with councils of govermneﬁts-there is
a problem of defining the larger system we can see there will also be
difficulties in determining its corresponding functional claims upon the
agency. This is the problem of the external aspect of goal-attaimmente--
defining just what those goals should be with reference to the larger
gystem. Put another way, there may arise a "disposal" problem. The goal
of manufacturing firms is attained by the disposition~-sale--of goods
they ﬁave produced. If the larger system (consuming u.ﬁits) rejects one
firm's goods on some grounds, disposition is at least made more difficult
for the firm. The relationship between the firm and the larger system
has been put under stress, and evidence-=declining sales--is readily
apparent for the problem.

Public organizations such as armies or schools .1ikewise have
"products” which must be exchanged for resources from the larger system.
But the absence of a marketplace makes identification of disposal problems
more difficult. The product--national defense or racially-integrated
education=-is, after all, still consumed, and only peripheral signs of
consumer dissatisfaction--draft evasioﬁ or white flight--a.ré evident.,
Democratic theory therefore postulates strong and direct linkages between
the system and its organizational subéystem in tﬁe cése of political
institutions. Elected representatives, from the perspective of the lar=-

ger system, serve to insure that public agencies' products conform to
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citizen-consumers wishes. In other words, integration of subsystem goal=-
attainment functions with system needs is performed by elected officials.
This is the same principle underlying the requirement that the governing
board of a council of governments be composed of elected local officials:
the product of the COG, e.g., a regional plan, should meet the needs and
demands of the region. Such officials make known satisfaction or dissatis-
faction with the regional councils' "product." Whether expressions by
local officials represent the same larger system as that which originally
pushed for creafion of COGs is, however, a different matter.

Goal=-attainment is closely related to the decision-making pro=-: -
cesses of an organization. This is because only if sound decision-making
processes are employed can the resulting mobilization of resources (adap-
tation) yield the desired goal-state. Several kinds of decisions are in=-
volved. High level policy decisions are closely related to primary func-
tions. They substantially commit the system in fundamental ways. Allo-
cative decisions s which bear especially on the adaptive function, distri-
bute specific system resources and determine their employment. Coording-
tive decisions, related to the integrative function, attempt to secure
the motivation of members of the system. This last class of decisions
involves such measures as coercion, inducement (rewards), and "therapy"
(more subtle processes for securing enthusiasm and dedication from members
of the system) 22

Pattern variables associated with the goal-attainment phase of
system activity are in part the same as those appropriate to the adapta.;
tion problem. .Goal-attainment still requires specific interest in 6bjects

and orientation to their performance characteristics. The relationship |
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is suggested by the question, "How do these objects relate to the desired
goal-staﬁe, and how may they help accomplish it?" As we recall, the
goal-attainment function is closely related to the adaptation probiem,
and achievement is basically the primary motive in both.

But because goal-attaimnment involves, by definition, the con-
summatory state,

the inhibition on gratifidation is suspended and affectivit;

suffuses the goal consummative activity. OSimilarly, the relation

to the object no longer tends to be universalistic, concerned with

realistic prediction of later effects or relation to other objects.

It gives way to a relation of particularism where the object is a

B 148 pariiodlay relation o ego 18 the Tmportant ming.l
One may conclude from this that during states where objects are being
"enjoyed or appreciated" the organization is indeed in the goal-attain=-
ment phase. This may accordingly reveal the real, as opposed to nominal,
goals of the system. For example, a council of governments that appears
to derive its greatest gratification from friendly intercourse at council
meetings rather than from making forceful decisions regarding regional
matters is probably pursuing different goals than federal planners
expected.

Integration identifies internal processes by which the system's
components are established and kept in a state of u.riity. Without this
function the system's inherent centrifugal tendencies would destroy its
boundaries and thereby dissolve it. The test of successful integration,
then, is the existance of sufficient supportive commitment to permﬁ
system surﬁ.val, and the "problem" of integration :i.s‘ that of creating _

and maintaining such a spirit of solidarity. The process demands that

to some extent units of the system accept some subjugation of self in
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the interests of the larger collectivity. Members must be willing to
accept a role which is supportive of the system's requisite functions.
And since in most fairly complex social systems, and certainly in coun-
cils of governments, there are other role demands and obligations which
compete with the needs of the system, integrative processes must be con-
stantly performed. If they are not, the system cannot attend to other
functional imperatives. Chandler Morse notes the importance of integra-
tion:

The identity (or integrity) of a system of action is embodied
in the sense of solidarity that binds its members togethar, that
gives them a sense of collective belonging, of mutual independence,
so that they do not require an explicit quid for every quo but are
prepared to accept a diffuse assurance o% the general benefits of
membership and to make their contributions accordingly. . . .

Willingness to make specific contributions in exchange for
somewhat diffuse benefits (or even none except "glory" or "repu-
tation") is only one major aspect of solidarity. Another is a
willingness to contribute to maintaining the integrity of the
system, in fact, an acceptance of responsibility for doing so.

Thus it is that much of what goes on in a system of action is
concerned with integration. Integration, it should be re-empha-

sized, is a necessary 3ﬁpect of both task-performance and system=
maintenance processes.

Pattern variables most properly accompanying the integrativé
phase or process are in part the same as those appropriate to the goal-
attéimnent function. Since the purpose of integration is to strengthen -
bbonds between units of the system, affectivity--demonstrated enjoyment
of the relationship--characterizes the phase. Particularism marks inte-
grative relations, too, because the particular status of a unit as a
member of the system is the essential reason for such activity. The
integration of units into a system also calls for diffuse orientations
toward objects, where a larger set of attributes becomes important to

the system. A business firm, for example, will become concerned with an
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executive!s health or family problems if they appear to hinder his on-
the-job contributions to the company. Furthermore, to permit this mem-
ber to attend to personal responsibilities of this kind, the firm may
well tolerate a substantial temporary reduction of his performance
(achievement) in business matters. Apart from the possible departure

of the particular individual concerned, the firm may be thinking of the
potential harmful impact on general employee morale if it did not briefly
suspend the usual performance expectations. Integrative functions there-~
fore also reflect a quality orientation toward units of the system--mem-

bers here are ﬁalued for what they are as well as what they can do.

Pattern-maintenance (also called latency and tension-management)

is that state of affairs analagous to a biological organism's period of
sleep. It follows periods of active interaction. Thus, the latency
problem is that of restoring the qualities dissipated in the energy-and-
resource-consuming phases of adaptation and goal-attainment. Potential
disruptive tensions must be diverted or quelled, and motivational and
cultural patterns must be renewed, if the system is to subsequently again
devote itself to its primary tasks.

The pattern-maintenance phase is not actually one of complete
dormancy. There may be marked activity on the parts of units of the Sys-
tem. But such activity is self-oriented rather t.mﬂ directed toward the
interests of the system as a whole. In other words, this phase is charace
terized by general absence of unified action for the purposes of system
adaptation, goal-attaimment or integration. The system--as & whole~--does

not undergo dhange during the phase and is therefore said to be "latent."
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Pattern-maintenance is primarily an internally-directed function.
The object of the latency phase is maintaining motivational and cultural
value patterns of the system. There must be a certain amount of uniformity
in such values held by members of the system, and pattern-maintenance
serves to constrain value differentiation. "Indeed, one of the most im-
portant functional imperatives of the maintenance of social systems is
that the value~orientations of the different actors in the same social
system must be integrated in a common system. n25 Pattern-maintenance
restores this essential common set of beliefs. |

But the latency phase has an external aspect, too. It is neces-
sary that the system's goal and value pattemns be complementary to those
of the larger universe of systems. This is true because

« o o the organization is always defined as a subsystem of a

more comprehensive social system. Two conclusions follow: First,
the value system of the organization must imply basic acceptance
of the more generalized values of the superordinate system~-unless
it is a deviant organization not integrated into the superordinate
"system. Secondly, on the requisite level of generality, the most
" essential feature of the value system of an organization is the %6
legitimation of its place or "role" in the superordinate system.

In organizations this external aspect of the patterm-maintenance
function is the special province of the "institutional" or "community"
level of the system. This segment--which might be represented by a board
of trustees~-is positioned in the interface between the system and its

environment. The institutional level's

¢ o o primary "disposal" function . . . is to contribute to the
integration of the higher-order system within which the function at
the managerial level is placed . . . [to] mediate between the claims
of this function on community resources and legitimation, and the -

exigenc%es of effective performance of the functions on the "lower"
levels.<l -
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Pattern variables associated with the latency state are similar
to those of the integrative and adaptive phases. Since cathetic interests
predominate, categorization of objects is primarily in terms of gquality:
", .. the important thing about the object is not what it can do if
properly manipulated, but rather what it already does to the emotional
state of the actor, through the associations it ca.rries."28 Following
from this, many diffuse aspects of the object may be of interest as well.

One label Parsons has used to describe the 1a.ﬁency phase-~tension
management-=cues us to understanding the association of neutrality rather
than affectivity with this function. The need of the system is to restore
motivation, and this requires general inhibition of emotional expreseioﬁ
that might strain organizational bads. When such expression does take
place, however, it may still serve the pattern-maintenance interests of
the system. Soldiers on leave from the front lines, for example, may
"blow off steam" in quite undisciplined ways. But it is clear that such
behavior is in response to individual psychological stresses and that it
helps to dissipate tensions built up during combat duty. The net result
for the military organization is restoration of combgt fitness over the
long term. In addition, we may observe that the otherwise-impermissible
behavior on leave is excused because the men inwolved are identified as
soldiers--a common class of objects--rather than as ordinary individuals
who have committed certain excesses. In other words, ‘we find a univérsa-v
listic orientation to objects. |

Parsons' determination that all systems must satisfy all four
of the functional imperatives in no way implies consistency in the order

in which problems are given primary emphasis, The idealized model
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describes phase movement sequence as A to G to I to L. But other se-
quences are certainly possible. In fact, given the complexity of organ-
izational and environmental factors, we should ordinarily expect great
variation in phase sequence.
The empirical order of phases, we assume, is dependent on the
balance and fluctuation of inputs from outside the system as .
well as internal dynamic interdependencies, and so regular phase
movements are in a way a limiting case, dependent upon unusual
stability of inputs, a relatively closed system, and a number of
other factors. In all likelihood phase patterns will also tend to
differ according to the place of the system on the microscopic-
macroscopic time range, and according to a number of unknown
factors, such as "ease of cormggnication" between units in the
system, number of units, etc.
One proposed sequence for new public agencies has recently been offered
by Fremont Lyden. He suggests that where the collectivity faces a great
deal of controversy or competition for resources, phase orientation will
' begin with adaptation and proceed then to integration, goal-attainment
and pattern-maintenance.3° |
It should be remembered, however, that attention is never focused
entirely upon a single imperative. The phases are identified only by
primacy rather than exclusivity of problem orientation. Since some ob=
servation is always being made of each functional requisite, precise -
identification of the particular phase the system is occupying may be
very difficult. We can expect, on the other hand, that systems should
in this balancing of problem-orientation reflect the most pressing func=
tional problem at the given period. Experiments with small groups by
Bales and Strodtbeck support this h'ypo'c,hes:is.?'1

System Equilibrium. Just as the respiratory and circulatory functions

serve to maintain the life of the biological organism, the AGIL functions

serve to maintain the viability of the social system. If the system
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manages to satisfy the four functional imperatives it will retain its
identity over time. It will keep its integrity as a system without fund=-
amental change or dissolution. This is what Parsons means in the idea of

system equilibrium,
A system then is stable or (relatively) in equilibrium when

the relation between its structure and the processes which go on

within it, and between it and its environment, are such as to

maintain these properties and relations, which for purposes in

hand have been called its structure, relatively unchanged.32

One should be careful to note that Parsons speaks of relative

stability. Social systems are composed of animate objects and they, like
other factors important to systems, are not static. The conditions sup-
porting any particular point of equilibrium are therefore transitory.
As a result, systems experience "moving equilibrium" which evolves in
response to changing conditions. One source of such change is the steady
evolution of environmental factors. Another is the delicacy of inter-
relationships betwéen units of the system. These units are in their own
processes of equilibrium, and this is itself dependent on unst#ble meshing
of the s‘ubsystems.33 Even so, we may still treat some reasonable period
of time in equilibrium as a "dependent variable" for other aspects of |
system functions. Persistance of a gystem over time "without essgential
change in its own structure" is prima _f;a_gi_e_ evidence that the unit has,
indeed, coped with the functional imperatives. Conversely, the instability

of a system is a token of functional failures.

~

In reviewing the essentials of Parsons' theory of action, one
is struck by certain elements which intuitively seem to be useful for

‘understanding and explaining councils of governments. His concepts and
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ideas, although expressed in unfamiliar terms, are salient to the problems
which COGs have commonly expei'ienced. Councils have experienced pfoblems '
of internal integration, of reconciling the wishes (values) of community
leaders with those of planning specialists, of establishing the legitimacy
of regional action. And of course, the turbulent history and clouded
future of councils of goverrments makes Parsons' concern with the processes
of system survival a very relevant matter.

To establish the validity of conceiving regional COGs' problems
and operations in structural-fumctional terms, it may be useful at this
point to recast some of Parsons' concepts into more familiar language.

We can begin by observing that the adaptation problem for COGs involves,
among other things, the task of securing and deploying financial and
human resources. These will come from federal, state and local sources.
Funding might be the most serious issue with respect to federal agencies;
procurement of personnel and establishment of administrative liaison with
appropriate offices would have highest priority on the 1ocai level. The
proper allocation of authority and responsibility--drawing up the organi=-
zation chart--is clearly an adaptation matter: it involves the resource
Parsons calls "organization." Staff training is another specific activity
which is readily placed within the adaptation function. Primary system
emphasis upon these sorts of activities therefore indicates the organi-
zation is in the adaptive phase. | .

Goal=attainment, it will be remembered, is especially related to_
decision-making processes. Councils are peculiarly decision-ﬁaking or-
ganizations: in a real sense decisions are the "products" they supplj

to the urban environment. When these decisions find acceptance the goal
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has been attained, and we should expect indications of a state of con-
summative gratification, i.e., the organization will exhibit satisfaction
from producing an expression of regional planning. Of course, not all
organizational decisions are statements of high-level policy with regional
impact. We should also find decisions being made that primarily hgve
internal referents. CO0Gs must delegate operating responsibilities to the
executive director, allocate voting weight within the governing boa'.rd,

and carry out the daily routines of organizational life. These are the
same kihds of decisions we met previously in the discussion of coordina-
tive, allocative and integrative decisions for the system. All relate

to the goal-attainment function.

Integration processes are seen in COGs in the form of activities
which enhance the spirit of solidarity and cooperation. A key element is
stress upon the whole organization's interests rather than on those of an
individual member or sub-group of members. For example, the staff pro-
fessional who voluntarily works overtime without compensation, identifies
himself with the broader aims of regionalism, or freely contributes be=-
yond the narrow specifications of the job assigmment is serving the inte-.
grative needs of the organization. For the member of a COG gbve'm:ing |
board, a spirit of solidarity is evidenced in his arher willingness to
subordinate self-interest (defined so as to include the members orienta-
tion to the home jurisdiction) in favor of the regional collectivity.
This might take the form of the member's support of increases in dues
assessments to further council programs or perhaps the acceptance without
p;otest of a decision that promotes regional interests at some detriment

to the member's local community.
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Pattern-maintenance, in COGs as well as other social systems, is
not a phase where things are "done." That is, there is no change in the
state of the system with respect to its goals. But by subtle means the
continuity of the organization is being advanced, and the stability of
the system is being strengthened. Pattern-maintenance is manifested when
council members assume "peacemaker! roles to soothe waters roiled during
interjurisdictional disputes. Latency is likewise the object of attempts
made té resolve controversies involving the council without basic distur-
bance to the organizational structure. It is also seen in connection‘with
activities which have the effect of strengthening the relation of the COG
to its superordinate system. An example might be some sort of statement
by a COG official which asserts that regionalism poses no threat to
traditional local government values--i.e., argues that it is "legitimate.”

This discussion has treated the four functional imperatives with
respect to councils of govermments, demonstrating that Parsons' analysis
of system problems does bear directly on the phenomena of COG existence.
One should recall, however, the framework in which the functional requi-
sites are placed. The imperatives comprise a set of choices--a set of
alternative emphases in organizational behavior--that face any social
system. Figure 1, presented earlier, showed graphically the imperatives
in connection with the external/internal and instrumental/consummatory
bases. Figure 2 below recasts this chart to explicitly cover councils of
governments. Examination of it reveals the importanée of the balancing
process in meeting the various functional needs. A successful COG (that
is, an enduring one) in Parsonian terms is one which has proved able to
reconcile the vcompeti.ng patterns to form a stable whole.
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Continuity and Stability

Immediate Gratification

over time
INSTRUMENTAL CONSUMMATORY
Adaptation Goal-Attainment
Relation to Manipulation of COG re=- Sense of accomplishment
Environment sources to attain goals and reward from identi-
EXTERNAL in accord with dominant fication with units of
value system. . urban region.
Pattern Maintenance Integration
Co-existence Manipulation of COG re- Sense of accomplishment
of Units sources in interests of and award from solidayy
INTERNAL more cohesive and stable | and mutually supportive
organization., relations among members.
Fig. 2: TImperative Functions of Councils of Govermments

But Figure 2 presents only one of the two sets of dilemmas Pare

sons defines for social systems. There is another set of choices, and

these involve the actual carrying out of the function once the system has

moved to emphasize that phase.

pattern variables.

This group of dilemmas thus concemns the

If a COG is to best accomplish resolution of the sys=-

tem problem it should observe those pattern variables deemed to be most '

appropriate to performming the function.

Precise and complete definition

of specific behavior which fits pattern variables requirements is diffi-

cult if not impossible.

In Table 1 below, however, some examples are given

based on a conception of the COG as a purposeful agency for metropolitan

planning; in practice most COGs have not been very close to this model.

But this departure from the theoretical ideal only underscores the signi=-

ficance of the pattern-variables. In the adaptation function, for example,

a true regional planning agency should exhibit universalistic orientations

in evaluating grants. If instead particularistic criteria were éctua].‘l.y

employed, favorable comments on funding applications would be based on

the status of the commnity as a neighbor jurisdiction: be friendly
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TAELE 1

EXAMPLES OF EXPRESSIVE BEHAVIOR APPROPRIATE FOR RESCLUTION
OF FUNCTIONAL IMPERATIVES OF COUNCILS OF GOVERNMENTS

Functional Imperative Examples of Expressive Acts Conforming
(System Problem) and to Prescribed Pattern Variables
Associated Pattern
Variables
n
Universalism: "Grant applications should be judged

solely on whether they reflect sound regional
planning principles.™

Specificity: "If the COG is to be a good planning
agency it will have to employ people of great
competency in the profession."

Performance: "The COG must devise an acceptable re-
gional plan if it is to rationally guide
future metropolitan development."

Neutrality: "Members of the COG will have to put
aside suspicion and ill-will if the COG is
to unify regional efforts."

Goal-Attainment
Specificity: nThe COG has succeeded in implementing
" the regional plan for transportation.”
Performance: "The COG has been an effective tool for
directing metropalitan development."
Affectivity: ’ "A COG is worthwhile because it allows
local officials to air grievances."
Particularism: "Local officials have come to see the
COG as having real value to them."
Integration , '
Affectivity: ' "The social hour before meetings is a
relaxing occasion for small talk."
Particularism: "Our past President of the Board should
be commended for his fine work."
Diffuseness: "Metropolitan problems affect all cities

and the COG should be prepared to help a
member with any of them."

Quality: "Even small cities should be given some
input into COG programs."

Pattern-Maintenance '
Neutrality: "Arguing won't advance the COG's goals,"
Universalism: - "Differences of opinion on one issue

shouldn't interfere with things all cities
- can agree upon as COG members,"

Quality: "We all appreciate the way the COG has
helped members over the years,"

Diffuseness: "No COG can plan effectively unless it

fully understands all aspects of the problems
member communities face."
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toward them, and they'll reclprocate by not inquiring too closely into
your own applications., The pattern variables thus describe the contrast-
ing ways in which COGs may approach their role. Seeing the benign A-95
review practiced by many COGs in this way helps to explain their disap-
pointing performance with respect to rationalizing metropolitan expansion.

- To proceed with the demonstration, we may also observe that Paw~
sons' conception of organizations as composed of institutional, managerial,
and technical levels or subsystems is also readily applied to councils of
governments. The institutional level is found in the governing board. .
This board is the chief policy-making authority. It determinqs the broad
questions of allocation and coordination; of prescribing the general
dimensions of organizational responsibility. An important task of the
governing board is to serve as a link between the organization and the
wider community. Just below the board is the agency's managerial lével.
represented usually by an executive director (or similar title) and his
‘supervisory aides. This subsystem performs the more regular duties of
directing the organization's work; of transcribing policy set by the
board into detailed procedure. And finally, there is the CO0G's technical
subsystem. This includes the planning specialists; the staff employees
variously employed in providing expert assistance to the managerial and
institutional subsystems.

Of course, as we have observed from the findings presented in the
first chapter, the development and execution of policy in the 'typical CcoG |
does not run as smoothly as the previous paragraph implies. The theory
does, however, anticipate frictions in the policy process, such as con-

flicts between governing boards and planning staff professionals. Parsons
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explicitly recognizes the tensions which may arise from the employment
of professionally-trained people in organizations. The professionai's
expertise requires he be consulted on decisions relevant to his area of
competence, and his possession of greater technical understanding of
such problems gives him more leverage with which to press his views. At
the same time, because he is 2 member of and identifies with an extermal
group (the professional community) his allegiance to the organization is
less than comple't;e.3J4 The usual institutions of integration--contracts,
authority, and universalistically defined rules or norms--can only par=
tially alleviate this erosion of loyalty. And if COG governing boards
do sense this, it should explain some of the suspicion exhibited by board
members toward planning experts who are nominally their subordinates.

Another aspect of Parsons' theory which readily is applied to
COGs bears upon the issue of their effectiveness, or rather, lack of it.
All organizations are judged in accordance with whether they accomplish
their goals--even the folk-dancing association mst pass muster as a
source of recreational activity. And COGs were intended at the start to
be especially purposive institutions for regionalism. Yet, as we have
observed, most councils have not been able to make anything but quite
modest progress toward metropolitan-wide planning and coordination. In
Parsonian terms, this deficiency is seen as a failure of implementation;
an inability to generate power, the "mmlic media" for communication
of authority.

But the generation of power depends upon several factors,
iﬁcluding cormand and regulation of adequate resources, development of

sound internal management and decision-making processes, and the
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"institutionalization of a value system which legitimates both the goal
of the organization and the principal patterns by which it functions in
the attainment of that goal."35 Parsons reminds us again of the inescap-
able importance of the superordinate value system and of seeing organiza-
tions as systems which "nest" within larger systems. Where the values
of the superordinate system conflict with those expressed (or to be ex-
pressed) by the subordinate system--as they do in the case of local
autonomy and areawide planning--an impasse may result. A COG, with its
limited powers, probably will have to retreat in the face of the more
generally held values. Parsons makes ‘just such a point in discussing
educational institutions:
A few words about the parallel [to community support for edu-~
cation} in the political field may extend the picture a little.
Here the technical process is the administrative implementation
of "decisions" reached at higher levels. "Compliance" or the
necessary "co-operation" is perhaps the relevant input category.
This compliance must, however, be "motivated" by scme sort of
"demands" in the community that the measures in question be carm~
ried out; if this is in deficit, the administrative process runs
into all sorts of difficulties .(such as, shall we say, tax gvasion)
which coercive powers alone are not adequate to cope with.3
Of course, COGs do not even have coercive powers, apart from
any question as to whether such powers would prove sufficient. Volun-
tarism is their underlying principle. In fact, substantial coercive
power rests in the envirorment ready to be imposed on the council if
needed. This was not only expected; it was planned. COGs were con=-
ceived to be agencies that would reflect and respond fully to the dyna-
mics of the urban setting. To insure this, representatives of local
jurisdictioné constitute COGs' governing boards; there is no intermediary

institution to deflect or soften the impact of environmental forces.

(Although the agency may be sheltered to a certain extent if board members
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develop a sense of identity with the collectivity.) In Morley Segal's
terms they are "adaptively structured, comprehensively responsive" organ=-
izations which respond fully to environmental turbulence. "The greatest
danger for an adaptively structured public agency," Segal says, "occurs
when the clients it comprehensively serves are alien to its source of
sxpport."37

The thesis of the foregoing is that Parsons!' structural-func-
tional theory has merit as'an approach to understanding councils of
g<:~vernmen1'.s.38 As evidence fon this position we have & work of empirical
research that employs the Parsonian model.  This is Harold Kaplan's study
of the Municipality of Metropolitan Toronto.>? After examining that
government's history he determined that failure in one key function--
integration~~had limited the potential for its successv. Metro is an
"executive-centered" system, and members of the Metro Council (analagous
to a COGs' governing board) generally tend to see themselves as delegates
representing their communities. On the other hand, through extensive
analysis of voting on significant policy decisions Kaplan was able to
identify some differentiation of function on the part of subsystems with-
in Metro. These included "integration-oriented leaders" and "adaptive=
oriented leaders.” On the whole, Kaplan concluded the Parsonian model
had provedb useful for analyzing the development of Metro. The points of
similarity between the Canadian entity and COGs suggest that a.pproacﬁ
would also be useful for studying regional agencies in the United States.

But Metropolitan Toronto is not metropolitan America. The sin-
gle most important distinguishing characteristic between Metro and coun=-

cils of governments is the fact that the former is a true govermment,
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while the latter is hardly more than an association of local elected
officials. As a government Metro possessed advantages as a subject of
functional research, too. For example, Kaplan was able to utilize data
on Council actions to detect voting bloc alignments. This furnished
evidence of integrative and adaptive phase movement. In COGs, however,
non-unanimous decisions are rare (they are simply deferred), and the
roll call votes are not usually very descriptive.

Metro is also a 1large, well institutionalized organ of govern-
ment. This should make the task of detecting functional differentiation
easier as compared to the relatively small and rather unformed COG. And
finally, of course, Metro is not a subsystem of the American political,
social and economic environment with which COGs must contend.ho Althqugh
we may infer that Metro was suspected to be a threat to local governments
much in the same fashion COGs are, there may be substantial qualitative
differences between the two cases. So, despite the obvious value of coni-
parative research, to the extent that environmental conditions help deter-
mine the functional operations of social systems (and Parsons certainly
thinks they do ), Kaplan's findings are not automatically transferable

to the American urban situation.,

Some Problems in Applyi xig Parsoniari Theory to Councils of Governments

Parsonian theory, as we have seen, is a formidable and complex .
body of thought. Although rich in concept, it is difficult to penetrate.
Apart from these technical problems many critics also take exception to
the theory on a more fundamental basis. Théir criticism has to do with
a perceived theoretical bias toward system stability and order. In

indeological terms, Parsons is charged with being essentially conservative
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in orientation. And it is true that the thrust of structural-functional-
ism is to account for the persistence of social systems--their tendency
for cohesiveness, self-preservation, equilibrium. This has led to charges
that Parsons takes little cognizance of the all-too-apparent instability
and disorder commonly experienced by many concrete organizationse

In actuality he fully recognizes the possibilities for and exis-
tence of organizational discord. Parsons, who was trained as an econo-
mist in the science of scarcity, points to the unavoidable "problem of
who is to get what, who is to do what,. and the marmers and conditions
under which it is to be done." The dilemma of aliocation of such scarce
objects is thus to him "the fundamental problem which arises from the
interaction of two or more ero.ctors."l‘1 And such problems are clearly no
less characteristic of the power-oriented political organization than they
are of the market-oriented economic concern.

So Parsons does not conceive of the social system and its environe
ment as necessarily characterized by harmony. "Interdependencies are
marked, especially in his essays," observes Mitcheli, "by c.onf]ict., fric=-
tion, time lags, explosions, indirectness, ambiguities, and all the ofher
characteristics of a most disorderly world."hz Conflict is not ruled out
by Parsons' schema; it simply is assumed social systeins will attempt to
evolve in the direction of cooperation and equilibrium. He contemplates
a sequence of adjustménts between the components of the system, a series
of reciprocal accomodations that move the system into a state of order.
This then is the inherent equilibrium process; relationships of "comple-
mentary interaction" between actors "in which each conforms to the expec-

tations of the o’c,her."’-l3 It is a mutually-reinforcing, incrementally

but nevertheless progressively stabilizing system of action,
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Parsons can be criticized for underestimating the possibilities

for conflict inherent in many organizational settings, and this has great
implications for controversy-ridden COGs. He does not seem to sufficiently
consider the existence of some institutionalized roles in which expecta-
tions of behavior are not complementary and in which thez"e are no vested
interests in continuity and stability of interaction. In such cases
there may be no real reactive force that automatically works to help
bring the system back into equilibrium. In polibical settings actors
are commonly allowed, even expected, to be competitive, to striwve for
benefits to "ego" even at the expense of Malter." On this point, Mitchell
writes
« « o Parsons has not devoted much space to an elaboration of the
more rational and more institutionalized or regularized attempts at
political demanding. . . . He has yet to explore in detail the more
legitimate forms of conflict, their sources, mechanisms of pro-
cessing, and resolution. « « »
So a functional analysis of COGs--where conflict is legitimate and pro-
cessed==should serve to enlighten this gray area in Parsonian theory.
Parsons also tends to assume a common set of goals for the organ-
ization. In practice, goals often are not particularly stable nor are
they widely shared. As Karl Weick points out, "Ambivalence is a major
feature of organized life, and to say that organized life is controlled
by shared goals is to present an overly simplified picture."’-‘s Képlan
says much the same thing in his stmcfural-mnctional study of Metro
Torontos

‘

e« « o Parsons can be criticized for focusing almost exclusively
on the productive aspects of power. He treats the goals of a system
as given--since a system is by definition a collection of individuals
agreed on certain values--and emphasizes how behavior is mobilized
and coordinated to attain these goals. There is little recognition
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of the processes by which political systems consciously set goals
or the likelihood that some of thﬁge goals will reflect the wishes
of some members more than others.

It is especially important that the goal-setting process be
accounted for in functional analysis, because Parsons postulates a "cyber-
netic hierarchy of control" within the AGIL framework.!7 That is, the |
resolution of one system problem cannot take place in isolation. It has
an effect on the solution of others. Adaptation, for instance, involvés
making adjustments so that goals can be attained. But the adaptive pro-
cess cannot proceed fully until the actual selection of goals is made-
and this is dependent on the goal-attaimment decisions. Integration of
the system also depends on sufficient agreemerft on an operative code.
Pattern-maintenance activities are crippled if there is no broad consen=-
sus regarding which patterns are to be stabilized. But if shared goals
is not a universal feature of organized life~-and it certainly is not in
COGs==Parsons appears to have contradicted his assumption of equilibrium
tendencies with his very recognition of the crucial importance of goal:
consensus.

We should be fair to Parsons. If he has not dealt really ade-
quately with organizational conflict, he shares that fault with most
theorists. Eugene Litwak has reminded us of the generai lack of theo-
retical attention to models of organizations in confl:l'.ct.)-‘8 Still there
remains the question of the functional aspects of ingtitufbionalized con=
flict, and the question is of direct relevance to councils of governments.
Where COGs have been successful in pressing regionalism, we cannot say
on a theoretical basis whether such progress is because of camtroversy

or despite it. If dissension is indeed harmful, to what extent may it
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be permitted without destroying the organization? Or, as Vincent
Marando puts the question, "A central issue concerning COGs, once they
are formed, centers around the degree of conflict a consensual voluntary
organization can contain and continue to exlst."w
Some believe conflict has positive rather than negative implica=-
tions. Matthew Holden thinks metropolitan systems are strengthened by .
conflict; therefore, COGs should focus on conflict-provoking issues. He
believes that by reaching binding decisions on important, non-consensual
issues, a self-escalating process will begin to keep the system from
atrophying.so There appears to be some empirical evidence to support
this view. The ACIR-ICMA survey of COGs and other regional councils
indicated that these organizations have developed some sort of mechanisms
to handle the conflict they exper:l.ence.51 In a study of the Municipality
of Metropolitan Toronto by Francis McGilly just such a phenomenon was
reported. McGilly concluded conflict was beneficial to that urban system
in that it communicated values, helped strike stable alliances, and
improved and made valued outcomes of disputes.52 As we hawve noted, hdw-
ever, Metro Toronto is not a council of governments. |
Francis Francois believes COGs are already establishing patterns
of cooperation in some fields, and as difficult problems are met and re-
solved their governing boards will reach a state bf "maturity" that rec-
ognizes compromises are necessary. 1Ihe mature regional council, then,
"rill not pick up their marbles and go home, but instead will stay to
fight for their jurisdiction on other issues and to make tradeoffs that

will compensate for what may have been lost on a particular vote."53

Similarly, Victor Jones, who admits COGs are very dependent on their
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member jurisdictions, thinks despite thls fact they are "capable of an
independent life as catalyzer, organizer, innovator and :’Lrnplementer."s,4
"COGs, once they are viable," Jones has predicted, "will become less
hesitant to face up to regional problems or if forced to do so, they will
be able to survive the shock."55 At this point, however, all we can say
is that further empirical research is needed to resolve this debate.

Another element of the theory we would expect to find rather'
difficult to use with respect to COGs is the idea of functional differen-
tiation on the part of subsystems of the system. There are two reasons
for this. First, specialization of function is largely associated with
the system's size. Parsons, as we have noted, has managed to recognize
in such immense institutions as a society's economic establishment the
subsystem that primarily is devoted to adaptive problems. But within
the economy, detection of functional specialization' becomes more difficult.
In the same manner, since we are treating here relatively small organiza=-
tions, we would find a very high degree of overlapping of functional
orientation, i.e., less specialization. The COG governing board, for
‘example, would certainly have toregularly perform each functional impera-
tive at one time or another (or even simultaneously!).

The second reason we are limited in applying the principle of
functional differentiation to COGs is that in these, as in many other
public bodies, various kinds of tasks are "done for them" by other struc-
tures which are external to the oréanization. Definition of the scope of
organizational authority is one such task; at least, certain limits on
the scope of that responsibility are set down for the COG Some types of

decision-making authority may be severely constrained; for example,
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persomnel relations are governed by laws and regulations handed down

from a higher authority. The A~95 review process must follow federal
guidelines. Resources may be simply provided for the COG by other govern-
ment agencies, as in the example of financial resources. Likewlse,

these resources must be used and accounted for in certain ways--thus

both the "mobilization" or "manipulation" of these resources may to a
substantial degree be removed from effective control by the council.

It was with this in mind that Kaplan saw Metro Toronto as not
quite a full-grown political system. COGs, too, are in this sense "par=-
tial" social systems; some tasks are partially handled outside the system.
But despite this fact, the basic usefullness of the model should not be
impaired. Although little clear-cut specialization may be expected in
COGs, there would be functional differentiation if the process is seen
as temporal in nature rather than latitudinal. One must ‘remember that
Parsons has proposed a conceptual device; concrete differentiation is
not an inherent element of the theory. We will find, however--if the
theory is sound--adaptive, integrative, etc. phases, time periods in
which certain functional needs take predominance over other possible
emphases.

Oné other problem with Parsons! theory needs to be considered
here. We have observed that, according to his thesis, the survival of
an organization in itself leads us to conclude the system has managed to
find the "correct" answers to the four functional problems. We are
forced to such a conclusion because Parsons' concept of system success .
is essentially a dichotomous proposition--success or failure. This lack

of middle ground between the poles limits us in considering the degree



70

of attainment of success, which as Chandler Morse explains is a much
more appealing way of conceiving the status of social systems vis a vis
the functional imperatives.
The proposition that solution of the functional problems is neces=-
sary for survival is stronger than necessary, however. It may be
replaced by the weaker empirical hypothesis that all social action
consists of the pursuit of camcrete ends which, on analysis, will
be found to inwvolve attempts to solve all the postulated functional
problems, with wide varTaE:.' Tity in the quality of the actual out=
come. Survival would thus be consistent with social action that
yielded exceedingly poor results by any standard of evaluation we
might choose. The quality of the consequences of action, relative
to some realistically postulated standard, would therefore be a
possible alternative to survival as a criterion for determining
whether or not a value system and social structure were functional;
and a decline from any achieved level of quality, rather than re-
duced chances of survival, would be evidence of malfunctioning.56
If we accept Morse's point of view, we would be relieved of the
necessity of seeing all the deficiencies of COGs--all the conflict and
shortfalls in regional planning--as functionally successful just because
the agencies did, after all, survive over this period of time. Persistance
of public organizations simply ‘does not mean, as a matter of common sense,
that they have completely solved the system problems and attained (near)
equilibrium. It only means, from this perspective, that they have not
done so badly that superior authorities have gone to the trouble of
abolishing the errant agencies. The quality of regional service thus

remains a question for independent examination.

Desigg' of the Research |

It is on just such issues--and questions as we have just consid-
ered-~-that an analysis of councils of govermments within the context of
Parsonian structural-functional theory can be useful. ‘Through this ap=~

proach COGs may serve as organizational laboratories in which the theory
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can be tested in empirical application. If we examined the progress of

a council over a period of time, we should be able to observe activity
in each of the four functional areas. There should be signs of processes
for pattern-maintenance, i.e., tension management activities. There also
should be evident some connections between this functional behavior

and the establishment of more regular relations between subsystems as
they move the system toward a state of equilibrium. In this period of
time, we would not necessarily expect achievement of a well-developed
degree of stability. But in terms of the theory we would expect demon-
strable movement in that direction. The theory also leads us to expect
some regularity in the sequence in which emphasis is put on the resolution
(or attempted resolution) of the functional imperatives. And finally,
there should be some relation between such functions and the structures
by whi'ch they are performed; otherwise, structures will be under stress
and may be expected to change.

Now it is appropriate to recast the more general discussion
above into the form of a number of related hypotheses or statements
about councils of govermments. These hypotheses, which explicitly re-
flect the Parsonian conception of social system béhavior, follow,

1. A council of governments, as an organization and a social
system generally, will demonstrate behavior which has the effect of
meeting adaptive, goal-attainment, integrative, and pattern-mainte-
nance functional needs of the system.

2. System behavior that serves to satisfy functional needs
will be characterized by certain appropriate pattern variables.
Conversely, deficiencies in functional performance will be marked
by usage of pattern variables that are not among those prescribed
by the theory as appropriate for the particular system problem.

3. Within a council of governments, there will be some level

of differentiation in functional orientation. Such differentiation
may take the form of structural specialization in meeting particular
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system imperatives (sub-system specialization), and/or differences
in the relative emphasis placed on the various system problems
during discrete periods of time.

L, Organizational conflict within a council of governments
is related to the system's performance of functional imperatives.
Such stress on the system stems from (a) insufficient attention
to one or more requisites, such as inadequate integrative effort;
and (b) competition among units within the system for the power
to define the organization's dominant function; e.g., attempta to
make the COG primarily an integratiwe body as opposed to competing
efforts to orient the system prinarlly in the direction of adapta=-
tion or goal-attaimment.

5. Structural patterns of a council of governments will also
relate to the performance of functional imperatives. Where struc-
tural conditions :.mpede (or are perceived by the system's members
to impede) progress in solving system problems, attempts will be
made to restructure the organization. Such restructuring will
accord with the dominant value-pattern held within and for the
system at that time. :

6. If such restructuring is successful, the council of
governments will then proceed to move toward a state of equi-
librium. On the level of the council as a whole, this progress
will be made evident by a reduction in organizational conflict.

On the part of the members themselves, this revived interest in
the viability and functional needs of the system will be made
known by their reciprocal actions which serve to advance region-
alism as opposed to localism; i.e., behavior which fits the de=
finition of the pattern variable, "collectivity-orientation."

It is to test these hypotheses and to further our understanding
of how Parsons' functional theory may guide analysis of concrete social
institutions that the instant study is undertaken. The form of this re-
search is that of a case study of a particular council of governments.
Since this is essentially an exploratory work, the case study format is
appropriate. Furthermore, although restriction of scope is nécessitated
by the single case study approach, it does afford an opportunity to
study the research questions in the great depth necessary in functional

analysis.
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The subject of this research is the regional planning body for

the metropolitan Oklahoma City, Oklshoma area--the Association of Cen-
trai Oklahoma Govermments, or ACOG. There are several feasons for its

| selection. First, ACOG appears from all the evidence to be representa-
tive of the bulk of regional councils of governments in the United States. '
It was created, as were most COGs, during the middle 1960s in response

to federal pressures and incentives for establishment of regional urban
planning agencies. It is charged with the familiar responsibilities of
regional councils--metropolitan planning and the A-95 review and comment
procedure for federal grants. ACOG has had to weather substantial amounts
of controversy and local resistance to regional direction, as have most
COGs. And finally, in the opinion of its professional planning staff
ACOG is, indeed, an "average! council of governments.

Certain research materials available for studying ACOG also
argued for its selection. A few items of academic literature, reference
to which will be made in subsequent chapters, furnish information on the
council's formation and operation. Three metropolitan newspapers have
covered the council since its inception, and a comprehensive collection
of their accounts, as well as some articles from other area newspapers,
is maintained by ACOG., This file saved great amounts of time and effort,
and it was generously made ava.'iiable for review.

ACOG's geographic location--within convenient commuting distance
at the time of the field research--was another advantage. This facilitated
interviews as well as review of the official and other records of the or=-
ganization. In the course of several weeks of examining council minutes,

etc., in ACOG's offices, this writer was able to have extensive contact,
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both formal and informal, with the organization's staff. This permitted
observation of the subtleties of organizational life that would other-
wise have been missed. And, it should be noted, throughout this period
of on-the-scene observation of ACOG's daily activities'the assistance of
the council's employees was always freely and cheerfully given.

But there is another aspect to the selection of ACOG which is
virtually unique to it. This has to do with the role of ccnflict in
councils of governments, and its effect on and relation to organizational

structure. On this matter, Parsons wrote in The Social System:

A particularly important aspect of our system of categories is
the "structural' aspect. We simply are not in a position to "catch"
the uniformities of dynamic process in the social system except here
and there. But in order to give those we can catch a setting and to
be in the most advantagedus position to extend our dynamic knowledge
we must have a "picture" of the system within which they £it, of the
given relationships of its parts in a given state of the system, and,
where changes take place, of what changes into what through what or-
der of intermediate stages.s

ACOG offers not just one, but two such "pictures" of structural
conditions. In the fall of 1972, ACOG was faced with its greatest chal-
lenge and controversy when Oklahoma City, citing long standing grievances
involving voting representation and the powers exercised by ACOG, with-
drew its membership. Since Oklahoma City was by far the largest city in
the organization, this action reduced the council's representation of the
metropolitan area to a level below that required for federal certificatim
as an eligible regional agency. ACOG had, in effect, automatically lost
its legal, if not its organizational, legitimacy. Although ACOG was
saved from impending demise by the core city's return to the organiza-
tion, this was effected only after substantial changes in the council

agreement (charter) were reluctantly accepted by other members. This
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dramatic incident thus involved a progression of organizational confllct,
stress that resulted in temporary breakup of the organization, and finally
a fundamental structural change. Admittedly, dissolution (at least,
imminent dissolution) of a council of govermments is not without prece-
dent.58 But ACOG's reorganization provides an unusually fine opportunity
for comparative research on the relationship of structure to functional
processes in public organizations. Also, William F. Whyte has criticized
Parsons on the ground he slights the effects of organization Bt.ructure.59
A study of ACOG in the context of Parsonian theory therefore seems espe-
cially timely and appropriate.

There are basically two parts to the study. The first, pre=
sented in Chapter 3, deals primarily with the first four of the hypotheses
listed above. It is essentially a historical analysis of ACOG's develop=-
ment over its first six years. Accordingly, the main research materials
were the council minutes, other records and documents of the counecil,
and the file of newspaper clippings. Most of the data contained in
these recordsis not well suited to quantitative analysig. Where quanti-
tative data does occur--as in the relatively rare nommahimoua vote by
the governing board--it is noted and dlscussed in cannection with other
findings bearing on functional problems and processes.

The review of ACOG minutes ia more productive than might ordie-
| narily be the case with public agencies. The meetinga of the governing
board are tape recorded; later secretaries prepare from this source a
fairly closely paraphrased transcription of the discussion. The minutes
should as a result be unusually complete and accurate. To shed further
light on ACOG's history, however, severa.i figures who were closely
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associated with the organization at its inception and during its early
years were interviewed. The subjects of these interviews, as well as
those elected officials interviewed in conjunction with the second part
of the research, were offered anonymity for remarks they did not want
attributed to a named source. Perhaps for this reason, the conversation
at these meetings was frank, wide-ranging, and provided much insight in-
to ACOG's development and current status.

The second part of the study, which occupies Chapter L, repre-
sents tests of the fifth and sixth hypotheses. It concerns the temporary
breakup of the council in 1972-73 and the subsequent restructuring of
the organization charter. Although documentary materials are employed
in this phase-=for example, the old and new ACOG agreéments are compared
and analyzed-~the primary emphasis is upon interviews with members of
the council's governing board. An effort was made to secure comments
from all members of the board who served in the year of Oklahoma City's
withdrawal and/or the subsequent year. This effort was largely success=
ful., Fifteen of the 22 individuals who served on the board during this
two-year period were interviewed, and one person later returned a mail
questiomnaire. In another case, personal considerations precluded an
interview. None of the remaining five members had been particularly
active in ACOG affairs. All of the more important jurisdictions in ACOG
are represented in the interviews by at least one part.icipantQ

The interviews with board members were relatively unstructured.
By the very nature of functional analysis, it is virtually impossible to
anticipate and include in a questionnaire all items that have or nﬂ.ght

have functional significance. Accordingly, open-ended questions were
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used for the most part. The questions were, however, designed to bear
upon specific functional problems. (See Appendix A for a copy of the
interview form.) For example, some questions were designed to elicit
attitudes which bear primarily upon the system problem of goal-attaine
ment; others dealt with integration, etc. Respondents' opinions on ACOG's
reorganization were also obtained, along with their evaluation of its
current usefulness and future prospects. They also commented upon their
personal--as opposed to official--attachment to the council. The inter=-
views, therefore, served to disclose a variety of matters relevant to
the predicted "dependent variables" of Parsons' functional imperatives;
i.e., system equilibrium, and the development of collectivity-orienta-
tion on the part of council members. This part of the study thus con-
siders the success (or lack of success) of ACOG from a functional perspec=
tive and relates this factor to the structures existing before and after
the organizational crisis.

Finally, Chapter 5 concludes the paper. It corisiders the find- -
ings presented in the earlier chapters and reaches some conclusions as
to ACOG, councils of governments generally, and the usefulness of funce
tional analysis. In addition, some predictions are advanced as to the

future of metropolitan planning through the regional council device.
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CHAPTER III

THE ASSOCTATION OF CENTRAL OKLAHOMA GOVERNMENTS

The establishment of the Association of Central Oklahoma Govern=-
ments can be described as the organizational equivalent of the breech
birth of an unwanted child. Local government officialsA in central Okla-
homa, as elsewhere, looked forward without enthusiasm to the arrival of
a regional authority. Local resistance there as elsewhere, however, had
to fall inevitably before the irresistable force of federal mandate. But
ACOG's organization was only accomplished after no small amount of mamipu-
lation, maneuvering and accomodation to political reality. And in that
respect, as we hé.ve seen, ACOG shares the common experience of regional

councils of governments across the nation.

The Origins of ACOG

~The real_impetus for Acreation of an areawide planning and review
body in central Oklahoma occurred in November 1965. At that time Roberﬁ,
Tinstman, city manager of Oklahoma City, received a notice from the U. S,
Department of Housing and Urban Development (HUD) announcing no approvals
of federal grant applications from governments within the area would be
forthcoming until some means of metropolitan-wide cooferat.ion and vcoor-'
dination was instituted. Tinstman first consult‘ed Oklahoma City's mayor,
George Shirk, about this federal uwltimatum. Later, the two called upon

Dr. George Mauer of the Political Science Department at Oklahoma C‘l.fy
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University for advice in the matter.] After giving the problem some
thought, they decided a voluntary council of governments was the best re-
sponse to the federal requirement for metropolitan coordination.

A council of governments, as such, was not the only possible
answer to the region's dilemma. An independent master planning agency
with coercive powers of enforcement could have been established. Even
more extreme answers to the problem of regional integration also lay withe
in the theoretical realm of possibilities. But a COG offered the great
advantage of being the smallest institutional increment toward metropoli-
tan unification. Mauer obtained copies of charters of COGs for the Dallas
and San Francisco metropolitan areas and studied them as examples of exist-
ing councils. Eventually the document which created the Association of
Bay Area Governments served as the basic outline for Mauer's draft agree-
ment for a COG for central Oklahoma.

One troublesome point that was to immediately confront the or=-
ganizers of ACOG and prove to be a harbinger of later controversy con-
cerned the long-standing suspicion and even dislike felt by some suburban
commmunities toward the central city. Oklahoma City had not, it seems,
always been a good neighbor to adjacent jurisdictions. During the annexa-
tion waves of the early 1960s, in particular, it had aroused fears among
smller cities that Oklahoma City had designs on land Athey 83w as more
properly belonging within their own perij:heries. Now the mayor of Okla-
hama City was proposing a new areawlde agency with power to examine their
projects for local development and growth. " Thus the new COG was initially
seen by at least some suburban of ficials as little more than a child of
the central city, and therefore potentially another mechanism for the
aggrandizement of thelr big nefi.ghbor.2
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There is no doubt Mayor Shirk's role was a vital factor in the
establishment of ACOG. His contribution to the organization went well
beyond his commitment of the city’'s professional and physical resources
on behalf of ACOG, although the latter contribﬁtion was obviously impor-
tant. Shirk was personally committed to a regional council of govern=-
ments, and in this regard he brought to the effort important personal

and political attributes.

Although Shirk was, obviously, the chief elective official for
Oklahoma City he was not generally perceived to be part of its tradi-
tional "power structure," which aided his personal relations with subure
ban politicians. And while his forceful personality served to promote
the concept of a regional council of governments, he gracefully bowed to
suburban insistence that Oklahoma City must not be able to dominate the
organization. He made it clear at the first he did not want to be ACOG's
first president. More crucially, perhaps, he agreed to a voting system
which equalized power among jurisdictions. William S. Morgan, then-=Mayor
of Norman and the man who was to become ACOG's first president; says
Shirk "leaned over backwards" to set up ACOG so as to make it impossible
for Oklahoma City to dominate the association.> Shirk also prudently
designed ACOG as a "bare bones" operation to overcame fears of a large
and costly bureaucratic enterprise. He took care that all concerned |
elected and administrative officials were kept well informed, too. And
finally, of course, there was the ultimate, irrefutable argument for ACOG=-
some kind of regional review agency was essential if the metropolitan

area was to conform to federal grant-in-aid requirements.
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And so on the 20th of June 1966, the Association of Central
Oklahoma Governments formally came into existence. The "Agreement" by
which it was established was entered into by thirteen municipalities
(Bethany, Edmond, El Reno, Forrest Park, Midwest City, Moore, Mustang,
Nichols Hills, Nicoma Park, Norman, Oklahoma City, Spencer and The Vil
lage) and three counties (Canadian, Cleveland and Oklahoma). The pro-
logue of the Agreement indicated that the rationale for ACOG lies in the
member jurisdictions' recognition

« ¢ o that the complexities of modern urban living preclude the
efficient, economical, and desirable performance severally of a
number of said common function (s_ig), when by reason f{of] the ad-
vent of modern communication, transportation, electronics and

other services, such function may in many instances be discharged
or peﬁformed by a camon entity to the mtual advantage of all

Although this paragraph seems to suggest the signatory parties
had ambitious visions of ACOG as a multijurisdictional service-rendering
agency, the real constraints on its development are plainly set forth in
the next paragraph of the Agreement:

WHEREAS, notwithstanding any language herein, it is not the inten-
tion of parties to form a new layer of government nor to form a
super-government, but to organize a voluntary association of local
governments, in effect of (sic) being a horizontal projection of
the exlisting powers, functions, duties and responsibilities of the
sald cooperating parties hereto, and to thereby seek by mutual
agreement 5:s:olut:iona to mutual problems for the benefit of all
citizens. : ,

The association was explicitly and emphat:lcajly voluntary. The
Agreement, in which the word "voluntary" repeatedly appeared, provided
that any party to_ it might withdraw simply by resolution of its governing
body, ACOG's "By~Laws" alsc stressed the theme of voluntarism and member

independence. "Nothing herein," the preamble stated, "shall be construed
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to abridge the rights or jurisdictional integrity of the members of
the Association."6

The bylaws also defined the functions of the new organization
to include review of government proposals (thus permitting participation
in the federal A-95 grant review procedure), study of area problems,
administration of programs of action bearing upon area problems, and
such other regional functions as were deemed appropriate.

All cities, towns and counties in the three-county region were
eligible for membership, to be represented by a person who held a seat
on the member's governing board. Alternate delegates or representatives
were permitted but, like regular delegates, had to be elected members of
governing bodies. The effect of this provision was to restrict official
ACOG representation to elected officials and to prevent appointed admin-
istrators such as city managers from participating in A_COG as voting
representatives. Associate Membership status, which required paymént of
dues assessments but disallowed voting privileges, was extended to
school boé.rds , state government agencies, and other special-purpose pub=-
lic authorities.

As the organization's "general governing and superintending
body" the Agreement set up an "Assembly.” The Asgsembly was to meet at
least twice a year; when the group convened the occasion was a "General
Assembly." General policy-making authority was given to the Assembly.
It wvas to review budgets and assessment schedules and exercise gemeral
oversight powers. The Assembly also chose the association's presiden‘ﬁ ‘
and vice-president. In the case of both offices the procedure was the

same. After receiving nominations from a nominating committee or from
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the floor, a majority of representatives piesent elected the officers to
their two-year terms. The bylaws provided for appointment by the presi-
dent of other officers, including secretary and treasurer, but in prace-
tice this power was usually not exercised and elections for secondary
offices were held.

Since the Assembly met infrequently, real control over ACOG
rested in an "Executive Committee" composed of up to thirteen member
representatives, presided over by the president. The division of powers
in ACOG thus somewhat resembled that in a corporation, with the Assembly
acting like an annual shareholder's meeting and the Executive Committee
resembling a Board of Directors. One could also liken the Executive
Committee to the United Nations Security Council: some members held
their seats on a permanent basis while some seats rotated among the other,
less-prominent members. The mayor (or his designate) of the most popu-
lous city in each of the three counties (Oklahoma City, Norman, and El
Reno) and the chairman (or his designate) of each of the three boards of
county commissioners enjoyed permanent membership. Seveh other Executive
Committee members were elected by the Assembly to two=year terms. These
latter officials were permitted to succeed themselves in office on the

Executive Committee.

Although the Executive Committer exercised frequent and close
supervision over ACOG's affairs, day-to-day administrative authority and
responsibility was vested in the office of Executive Director. This. |
official thus occupiéd a position with regard to the Executive Committee
much like that of a city manager vis-a-vis his city council. The Director,

like a city manager, was employed, paid and dismissed at the will of his
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governing board. And like a manager ACOG's Director created and discon-

tinued staff positions, fixed salary schedules, supervised employees,
prepared proposed budgets, and provided information to his superiors.

Because the question of voting power had presented difficulty
during the formation of ACOG, the organization's bylaws carefully set
forth voting procedures. A majority of Assembly delegates was required
for a quorum and a majority of a quorum was necessary to decide policy.
Voice voting was permitted, but upon demand by any member or at the presi-
dent's discretion a roll call vote was to be conducted. In the Executive
Committee, the same standards for quorums and majority voting applied.
But budget recommendations by the Cormittee to the Assembly required a
wote of a majority of the full committee, or seven members, as did deci-
sions to appoint or remove the Director.

Funds to support ACOG were derived through two devices: a General
Fund, raised through per-capita assessments on all members, which was to
pay for general operating expenses, and such special funds as the Execu=-
tive Committee might establish. Mauer had estimated it would take a five
cent per capita assessment to get ACOG underway and the regular assess-
ment was set at that figure at the organization's inception. A special
fund was created when ACOG became involved in transportation planning
and monies were needed to pay expenses associated with the Oklahoma City
Area Regional Transportation Study (OCARTS). The Agreement also provided
that special projects or other functions which were not of common interest
to all member parties were to be financed by contributions from the af-

fected jurisdictions.
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Virtually the only instrument of coercion the organization pos-
sessed was financial in nature. Bylaws provided tha'l; member governments'
privileges were to be forfeited if the annual assessments were not paid.
Even then, a grace period of six months was allowed and the bylaws stated
only that payments were "intended" to be paid within ninety days of appro-
val of the budget at the June General Assembly.

ACOG's Development: 1966=1972

Having approved the Agreement and Bylaws, the member govermments
of ACOG held their first official meeting on June 27, 1966. The minutes
of this first meeting are sparse; the chief event recorded in them is the
election~=by acclamation--of association officers. Mayor William S, Mor-
gan of Norman became ACOG's first president and Midwest City's Marion C.
Reed took office as its vice-president. Ross Duckett of Mustang was
named by the Assembly the organization's Secretary-Treasurer. As has
been noted above, Mayor Shirk had from the first said that Oklahoma City
would not seek eléctive office in ACOG. In view of suburban-central city
tensions, there seems little possibility Shirk could have attained office
had he sought it. And despite suburban control of association officers,
Oklahoma City, as the largest municipality in Oklahoma County, was still
entitled to a permanent seat on the Executive Committee.

The routine mechanics of getting a new organization underway seem
to have occupied ACOG's members in its first several months. The most
pressing need was of course to institute procedures for regional review
and clearance of federal grant applications, and thereby satisfy the need

that prompted the association's formation in the first place. There was
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little delay in attending to this priority. Indeed, before two months
had passed since its organizational meeting on August 1, the Executive
Committee exercised for the first time its review-and-comment powers.
The auspicious event concerned an Open Space grant sought by the City of
Bethany. Approval was quick and unanimous; it was to be a long fime be-
fore ACOG's directors were to split their votes on an A-95 matter.

In one sense the task of placing the Association of Central
Oklahoma Goverrnments in motion was made easier than it might otherwise
have been. ACOG had substantial assistance in its formative period. One
important source. of such aid was Oklahoma City, which helped provi&e per=
sonnel and various services needed by the fledgling council of governments.
Quarters for the organization were provided by the capital city in spare
space in a city-owned downtown office building. And in a more general
sense ACOG was indebted to the federal authority which forced its creation.
In at least one role--reviewing requests for fedefal assistance--important
elements of structure and procedure were "given" the organization.

ACOG's immediate problem, then, was not so much finding its place
with regard to higher authority as it was in relating to the metropolitan '
environment. Certainly, those officials who were favorably disposed to
the concept of a regional agency realized there was a need .to "sell" the
association to the people of central Oklahoma. In July Shirk addressed
the Warr Acres City Council on ACOG's behalf.! The aséociat.ion's new
Secretary-Treasurer also spread the message of federal assistance and
regional cooperation. "The formation of this organization," Mﬁyor Duckett
said, "is in sharp contrast to the days of suspicion and jealousy between

the communities and particularly of Oklshoma City. 8  President Morgan
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spoke in September to thé Chamber of Commerce of Capitol Hill (a neigh-
borhood in Oklahoma City's south side). ACOG was a "bridge between lo-
cal governmment and Washington," Morgan argued to an evidently skeptical
audience. "It doesn't take away from the powers of the local government
nor of the elected officials."? The new association's first executive
director, Keith Smith, spoke to the Moore City Council. "We can not make
you do anything," he stressed. But when asked if ACOG passed Judgment
on federal grant applications he hedged, replying "We have not turned
down anything as yet."w Thus from the outset, one can see, ACOG was to
be portrayed by its defenders as a benevolent, even harmless, ipstrmnent
to promote interjurisdictional dialog and accelerate the return of fed-
eral tax dollars. |

This sort of description was presumably designed to help counter
the negative reaction ACOG's formation had stimulated as well as to edu-
cate people in the functions of a council of govenmqnts. Opposition
already had developed. A grass-roots organization, the Home Owners and
Voters Emergency Network (HAVEN), originally formed to fight Oklahoma
City's urban renewal program, extended its attack to ACOG and distributed

17 These opponents apparently also

literature denouncing the association.
had at least some encouragement in their efforts from elected officials
as well. When the mayor of Yukon was asked about a pamphlet charging

ACOG could "control what projects are done in your county and your town"
and "will force you to help pay for the huge and costly projects planmed
for Oklahoma City," he denied responsibility for the literature but ad-

mitted he approved of it.12
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Those who spoke up on behalf of ACOG may have been somewhat
successful in overcaming the skepticism or opposition of their audiences
of local office~holders. In a surwey taken in 1967 by David R. Morgan
more than two-thirds of the suburban council members> interviewed indicated
they were very or reasonably well satisfied with ACOG's structure and
operations. A significant albeit minority proportion even envisioned it
developing into a true metroswide government encompassing municipalities
within the region.!3 Clearly not all elected officials iﬁ central Okla-
homa were ideologically committed against the new couhcil of governments.
But ACOG's defenders may have somewhat misjudged their target. It appears
the more fundamental problem was overcoming the hostility in an urban
environment that spawned organizations like HAVEN., Argtﬁnents that ACOG
would enhance government performance and revenues probably were impotept

to change attitudes among the general citizenry, and such attitudes were
| not supportive of regionalism. In Morgan's survey suburban residents
were also interviewed. Their responses reflected happiness with their
way of life and a strong attachment to a grass-roots political ideology
based on the principle of local autonomy. In addition, they expressed
general satisfaction with their respective governments' efficiency and
services. In view of this, Dr. Morgan concluded "preconditions for
generating suburban support for greater metropolitan political integra-
tion are largely absent," and " . . . both suburban council members and
citizens could be expected to support and reinforce each other in re-
sisting any proposals which might be perceived as jeopardizing suburban
1L

political independence."
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Despite these pessimistic signs, by the spring of 1967 ACOG had
achieved a good deal of progress toward organizational matﬁrity. A mile=-
stone was reached when Keith Smith relinquished the executive director's
position--as had been intended once a permanent chief could be selected--
and L. Douglas Halley assumed the administrative reins of the association.
Hiring Halley was not accomplished, however, without some dissension.

The new executive did not have a professional background in planning, and
some members thought ACOG needed a trained plamer. A newspaper account
reported the Executive Committee had at one time been split 7 to L4 during
its closed session before approving Halley.15 But if there was indeed
anyv serious conflict no outward sign of it was apparent. To all appear-
ances ACOG was moving ahead with equanimity.

Perhaps encouraged at this apparent progress, Shirk revealed a
bold proposal for ACOG's expansion as a service agency to the region.
Unlike most other local politicians, Shirk had not conceived of the asso=- -
ciation as a mere forum for vocalizing grievances and rubber-stami:ing
grant applications. At the last Executive Committee meeting he would
attend as a member--his term of office as mayor was drawing to a close-=-
he outlined an ambitious plan which would grant ACOG a variety of new
functions. Seven new areas of activity were suggested: |

1. Disposal of solid waste.

2. Instantaneous identification services for police departments.

3. Collection of municlpal sales taxes.

L. Operation of a crime laboratory.

5. Operation of various municipal employee training programs.
Performance of centralized utility billing service.

7. Assumption of transportation planning work for the Oklahoma
City Area Regional Transportation Study.

The minutes for April 10, 1967 contain the memorandum which sets
forth the above proposals, and quotes Shirk as sa.yirig, in part,
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A1l of the foregoing have nothing to do with the parallel
function to be performed by ACOG of Regional Plaming. Continual
emphasis should be placed upon this in like manner as before. I
am fearful, however, that if the sole interest of ACOG is toward
planning it will never become a healthy, well-rounded, purpose-
serving organization, tru%y rendering a service to its members
worthy of its existence.l

Shirk's suggestions were received politely but with coolness.
Certainly, there was at least some support for the idea of placing ACOG
into other areas of activity. A few days earlier the organization's
president had publicly commented favorably on the Shirk proposal (which
had already been reported in the press). Morgan thought the hiring of
Halley--an administrator rather than a planner~-coincided with the broad-
er concept of ACOG. This would give the association another '"reason
for being," Morgan reasoned, predicting that '"ultimately J;,he heavily
populated metropolitan areas will in some respects do the same as states
have done-=give way to federal structures for certain benefits of the
federal govermnent',."‘I7 Falling in the same vein was Vice-President
Reed's suggestion a few months later that the Midwest City Council inves;-
tigate through ACOG a multi-city electronic bookkeeping and billing systern.18

A resolution to take the plan to the representatives' respective |
governing bodies for their evaluation over the next ninety days carried
with no dissent. But there was little other action, at this or any sub-
sequent meeting, on Shirk's plan and the proposals sank into obscurity.
The only tangible evidence Shirk was able to take away from ACOG of his
efforts on behalf of the regional council was a copy of the Executive
Cormittee's cqmnendation of the "Out-going Mayor and Founder of ACOG," |

If Shirk thought a propituous time had arrived for expanding

ACOG's scope, he was certainly proved wrong by events in the following
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weeks and months. His proposal seemingly triggered a fresh outburst of
opposition. The newly-elected mayor of Moore, Clint Gold, declared he
was "definitely against increasing [ACOG's] responsibility where it does
infringe in local responsibilities," and that "their activities in the
area of planning and zoning really concerns (sic) me."19 Reed said the
addition of any functions other than planning and grant review "would
create a lot of excitement" in Midwest City.2C A Bethany councilman
questioned the "intent" of ACOG, called for an investigation of it, and
attacked its "power politics," "creeping control," and "ineffectiveness."21
Nichols Hills, an affluent commnity on OGklahoma City's north side, was
a hotbed of discontent. Halley, perhaps wishing he had some of the ex-
planatory brochures the Executive Committee had recently authorized,
was obliged to debate ACOG's critics.
ACOG director Douglas Halley faced a fiery group of citizens
Tuesday night as Nichols Hills residents stormed the tiny chambers
of their city hall demanding answers about the organization.
Questions like, '"Who is behind the Association of Central
Oklahoma Govermnments?" '"Where is your authority?," and "Are we
going to have federal strings tied to us and be a socialistic
and buggaucratic government?" were hurled at the organization's
chief.
Halley had to give a repeat performance of his justification for ACOG a
few days later before a suspicious city council in Moore.23
The arrival of two pieces of news in June must have seemed es-
pecially welcome to the harassed regional council. First, notification
was received that ACOG had officially been designated the review agency
for federal grant applications from the Oklahoma City metropolitan area.
Shortly thereafter, it was learned federal money for ACOG's planning pro=-

gram was finally on the way. Although its $498,27L request had been cut
to $149,378, at last ACOG would no longer be in a state of suspension; |
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a real start could be made on regional planning. In Juiy, the Executive
Cormmittee, envisioning a heavier burden of work, decided to hold two
rather than one meeting per month.2l‘ An additional step was Morgan's
appointment of a five-man committee to draft a list of ACOG objectives.
His selections were diplomatically chosen: included on the panel were
Reed, Oklahoma City's new Mayor James Norick, Gold of Moore, Mayor Bud
Belisle of Yukon, and Oklahoma County Commissioner J. P. "Dick" Richard-
son. Since none of these could previously have been identified as pro-
ponents of ACOG, Morgan's appointments were probably a judicious attempt
to "educate" these pefsons in the spirit of regionalism. '

In fact, precisely because ACOG now had money to spend and for-
mal A-95 authority to exercise, the need for building regional commitment
was even greater. Just after the news had arrived about the association's
designation as the areawide clearinghouse an Oklahoma City Times editorial
resurrected the old fear that a functioning ACOG might not serve fairly |

the central city:

A question that will continue to hang over ACOG is whether it
should be constituted as now with each city, regardless of size,
having an equal wte. Shouldn't representation be geared to size
of population in conformity with the one man~one vote principle?

Certainly Oklahoma City as the most populous city in the area
cannot rest easy with the present imbalanced setup.2

Once publicly raised, the issue of voting representation renewed
debate regarding ACOG. Again it found defenders. But their attitudes
toward the regional council revolved more around Shirk's delicate compro-
mise of central city-suburban interests than abstract agreement with the
principle of metropolitan integration. Mayor Demnnis Adams of E1 Reno,

seeing the threat of Oklahoma City domination in a proportional voting
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arrangement, declared his city would quit the association if the one=-
city, one-vote system was changed.26 In Nichols Hills, where more than
100 residents met for the purpose of removing their city from ACOG, Mayor
Dan Stewart stated he would never vote to bring federal funds to his
commnity and diplomatically argued that "the point (of belonging) is
being a good neighbor."?! Ross Duckett of Mistang wrote a letter to

the editor in which he stressed the coxmmmicative, voluntaristic, non-
binding review and recommendation, and local autonomy aspects of the

organization. 28

When Norick criticized ACOG as a "federal subsidiary"
at an Executive Committee meeting he was quickly met with rebuttals not
only from Morgan, as would be expected, but also from Reed and Ed Barrett
of Warr Acres.’’ Even the Oklahoma City Times admitted one virtue to
ACOG in that it might be "the last hope of staving 6ff the establishment
ofv federal agencies" to perform ACOG's duties. "In ACOG," the newspaper
said, ". . . locally elected mayors and councilmen make the decision.
Knock that out and we might be dismayed at the alternative Washington,
D. C. would come up with,"30 '

Meanwhile the assoclation continued to move ahead. It was con-
sidering (and routinely approving) requests for federal aid at an increas-
ingly faster pace. Work preparatory to engaging in the regional planning
effort was underway. As its operations became more routine, procedures
were developed, learned and followed more smoothly; Staff and Emecﬁtive
Committee members sorted out their roles. Already the committee struc-
ture had proliferated to the extent confusion sometimes occurred as to
the proper assigmment of responsibilities. Halley was directed to draw

up an organizational chart--a sure sign of a more mature public agency.
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Committee structures were refined. In September 1967, Halley's managerial
authority was broadened and his salary raised. Elliott Chamberlain was
hired as the new planning director at a salary of $16,500, which was

$250 less than Halley's. New guidelines for reviewing federal aid appli-
cations were instituted. And in October, ACOG's kinship to other regional
councils was recognized when three Executive Committee members accompanied
Halley and Chamberlain to a National Service to Regional Councils workshop.

Still, ACOG had not escaped from its central dilemma. If it re-
frained from active pursuit of regional direction, it atrophied as a
planning 'agency. But if it attempted to employ the resources it had
acgquired in the service of metropolitan guidance, it fanned the flames
of suspicion and resistance. The issue was squarely presented when Okla=-
homa City offered in November to perform planning work for the agency in
its own Planning Department. Under the proposed arrangement, ACOG could
not do planmning in-house with its own staff, but merely subcontract the
work and act as a conduit for federal 701 funds. Halley rejected the
idea=-now that ACOG had the ability to undertake its own plamﬁ.ng; he
did not wish to relinquish this opportunity.

The Eiecutive Committee supported Halley in rejecting the Okla-
homa City offer. After listening to Oklahoma City Assistant cﬁy Manager
Joe Whorton outliné some grievances about its participation in ACOG, the
committee resolved to have "problems such as were represented (gic) to-
day be aired before the proper committee before coming to the Executive
Committee." Reed offered a successful motion for a "vote of confidence
and comnendation"A to be given ACOG's Director of Planning "for the work

he has done so far." Federal Authorities provided additional motivation
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for ACOG to assume the planning role Halley favored. A Fort Worth HUD
official intimated in December that ACOG might not meet federal planning
requirements. He referred to the controversy over the agency's role and
to its procrastination in coming up with specific plans for using its
previously-approved federal money. "I must tell you candidly that we
can't live with the existing situation much longer," he warned. "I urge
you strongly to resolve your difficulties as soon as posss:lble."'31

Perhaps this nudge from HUD was all that was needed to get ACOG
into action. At an Executive Committee meeting shortly before Christmas
Morgan reported approval of a planning program which was expected to
meet federal requirements. Barrett, after commenting on the difficulties
the association faced in gaining a regional image, commended Halley and
Chamberlain. He also pi‘a.ised the work of the Technical Committee for
planning and expressed the hope the Executive Committee would "continue
to set standards of excellence for cooperative regional planning."

This decision on a pla.ﬁni.ng program also gave Halley something
to point to as "tangible evidence" of the association's progress in his
semi-annaul 'report in Jamuary. He particularly stressed its achievement of

« « o greater understanding on the part of members and others.

This has been one of our prime concerns. Since the concept of a

' counc?l of governments has been so new, there has beenBS.n unde. -

standing gap. « « « We must not let up in this effort.
He may also have had some other "tangible evidence" in mind at the time
of those remarks. At the next meeting of the Executive Committee, after
thanking Oklahoma City for the provision of office space since 1966, the
directors approved ACOG'S move to new quarters of its own in the Plaza
Court Building. The exchange of a one-room office for an 1,800 square

feet suite must have seemed a blessing to ACOG's three-member permanent
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staff and its three intern assistants. Another progressive step taken
simultaneously was approval of the association's own group health in-
surance program for its employees.

Through the spring and summer of 1968 ACOG appeared to further
solidify its position in the metropolitan area. In March the Executive
Committee adopted a schedule of fees for reviewing grant applications
from non-member cities. It is unlikely the board imposed the fee re=-
quirement in anticipation of significantly increased revenues since,
even on & half-million dollar pro ject, the levy would have been only
$3,250. . The reason instead was to use some financial leverage on noﬁ-»
members to come into the ACOG fold. It is debatable whether the fee was
a telling point for the advantages of council membership. The significant

~point, however, is that the association's directors felt secure enough to
set a charge for their services--to assert that the organization should
receive some reimbursement of its expenses. More importantly, the impli=-
cation of their action is that ACOG was performing a valuable service

for which the fee is a symbol of worth.

Another encouraging note was sounded when ACOG proved the victor
in local elections on the question of membership in the association. In
March the Moore City Council, at Mayor Clint Gold's urging, resolved to

- let the citizens decide on ACOG membership. A short campaign between

the organization's critics and defenders (the latter led by the Chamber

of Commerce) was climaxed by a 5h1 to 305 wote in the association's favor.>3
Opposition groups in Bethany, The Village, and Nichols Hills had peti-

tioned for an election on the issue, but apparently only in Nichols Hills

were they eventually successful in getting ACOG on a local ballot. The
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election finally took place in December, with ACOG membership winning by
809 to 625 and in five of the city's six precincts.Bh
This sort of success in the establishment of ACOG as a metropo-
litan entity must have been in President Morgan's mind when he presented
his semi-annual report to the Assembly in June. He recited a chronological
list of significant events in ACOG's first two years and sounded the
familiar themes of local autonomy and wvoluntary, rational cooperation.
« « o While there is much to do we can look back over the
past two years and point to very definite areas of progress in
bringing area communities together in a spirit of cooperation.
We have established lines of commnication. . &
The Association of Central Oklshoma Governments enables local
governments to retain their sovereignty and responsibilities in
local affairs while providing the opportunity to sit at the table

with other local governments to solve problems which must be
approached on an area-wide basis.3

There was only one contradictory item at th_e meeting. Elliott Chamberlain
announced his resignation, citing "mostly personal" reasons. But for some
time, however, his ambitious ideas of regional plamning and information-
gathering had conflicted with the much more cautious Executive Committee;
his. departure caused no apparent disturbance. In October the board found
a replacement, Phillip Clark, who represented a more complementary point
of view. He and Halley were questioned by a newspaper reporter as to
their objectives. The new planning director answered, |
"We're here, hopefully, to save as much money through efficiency,
as we can. If we just get a viable transportation system for the
ne:.ct 10 or 20 years, we can save untold millions of dollars," Clark
saldl.{alley, on that [point] agreed. "Efficiency is the key ﬁord."36
Despite all this evidence that ACOG was consolidating its posi-

tion, its future as 1969 arrived remained clouded. For with almost each

move forward, each step taken, it simultaneously aroused dissension and
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opposition. Resistance to regional integration generally and ACOG as its
instrument had clearly never been conquered; it had only periodically
subsided. Each step seen as an advance by those favoring metropolitan
unification was also (potentially, at least) perceived as a retreat by
those dedicated to minimal interference with traditional political
alignments and privileges. It is difficult to achieve a net increase

in participant satisfaction in & contest that amounts to a zero-sum game.
And ACOG, as the chief symbol of all regionalism and federal intervention
implied, was inevitably caught up in controversy.

| Several examples of this tension between two irreconcilable
viewpoints occurred in 1969. In January, Pat Painter, Oklahoma City's
chief planner and occasional ACOG representative, raised objections to
the cost and scope of the association's proposed water-sewer study. His
goverrment's position was that, in the first place, ACOG should not get
involved in such a sizable project and, secondly, it was simply more
logical for some other entity--say the area's largest city--to undertake
the work. Two months later, the capital city's discontent was reflected
during a vote on a contract for engineering services in connection with
the study. The minutes of the March 5 meeting accordingly contain .the
first official public report of & non-unanimous action by the Executive
Cormittee. (If there had been divided wotes earlier, the minutes do not
disclose it.) The minutes dryly note: ™™otion carried. . . . Mr. Alan
Harvey [an administrative reﬁresentatiw speaking in the absence of a
voting representative] stated that the City of Oklahoma City was opposed

to the execution of the contract.t
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Although this decision seems to have at least temporarily set=
tled the water-sewer issue, Oklahoma City's dissatisfaction with ACOG's
activities was revealed again in August. It announced then it would seek
its own, separate, criminal justice planning funds. The Executive Com-
mittee, however, overruled the city and resolved to continue distributing
police training funds solely through ACOG. On another item, however,
Oklahoma City prevailed. It persuaded the Executive Committee that ACOG
should not help pay for a court test of a state law excluding nonproperty
owners from voting in municipal bond elections.

The best example, however, of the differing views on ACOG's uses
is provided by the debate in July over the city of Mustang's request that
ACOG perform land-use planning for it. Mustang, a small community, lacked
its own planning staff but it did have $5,000 in federal funds with which
it proposed to temporarily retain ACOG's planners. The asaociation's‘ pro-
fessional staff seems to have welcomed the opportunity to move into a new
area of service, but a majority of the Executive mttee reacted nega=-
tively and strongly. The discussion reported in the minutes is worthy of
extensive direct quotation as an excellent illustration of attitudes held
by those who preferred the organization keep a low profile.

Mayor Reed: Well, as I stated a few minutes ago, I think it is up
to ACOG to stay as a coordinating and a whole planning program, not
a one city planning program. I don't think we should get into the
one city planning program. Because the day we do we defeat the
whole thing we're guarding against.

Mayor Vaughan (Bethany): Mayor, are we staffed to take on the
extra burden of technical planning? .

Mayor Reed: . . . What I'm afraid of, if we get into it we will
be expected to do a lot more than what this money will buy. And
I will say this, if we are staffed to do city planning for indi-
vidual cities then wefre overstaffed.
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Executive Director: . . . Now, there are some very distinct ad-
vantages to having ACOG or the Council of Governments do this.
We're faced every day with the need or requlrements of coordina=-
tion. Since there isn't any profit motive in this, it is very
probably (smc) that more could be done for less money. There is
an automatic continuity built into it. As I said before, it's a
basic policy decision, there are other considerations as Mayor
Reed has mentloned, but I see real advantages of being inwvolved
upon request in this. But, I would like your guidance and your
direction as how we're to go on this.

Councilman Cook (Oklahoma City): I've been concerned since I've
had to attend some of these meetings and this kind of points up a
part of my concern--we are rapidly permitting ACOG to develop into
that which we've all said it would never do. And that is a super-
duper government. . . . But, to me, this is just getting to be

one of those things that just keeps on growing because as each
individual item comes up we would probably justify in our own minds
of making that exception. But, it isn’t long until all of those
exceptions become our rule. And sooner or later the time is going
to come when someone takes a startled look at it and says, '"Well,
that!s all.” And we, by our actions, by not holding tight to what
the whole purpose should be, whether it is or not, maintaining a
repository of information and a place where coordination can be
had, not by a super~duper organization but by the representatives
of the various organizations getting together. We're going to
create a monster that we're going to have to kill or it will be
killed for us. . . &

Mayor Reed: . . . Do we have any other questions or discussion
on this policy? What is the pleasure of the Executive Committee?

Mayor Webb (Moore): I would move that this request be refused.

Mayor Reed: May I rephrase your motion? And suggest that you

move that we adopt a policy that we will not do individual city
~ planning?

Mayor Webb: Yes.

Councilman Cook: Second the motion.

Mayor Reed: Any questions? All in favor of the motion, please
vote by the usual sign. Motion carried. :

Nevertheless, 1969 also continued to mark signs of further pro-
gress for ACOG. In January Del City, the lastmajor holdout among commun~

ities in the central urbanized area, voted to join the association. The
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margin in the city council was 3 to 2.37 News was received in May that
federal approval had been granted for $87,317 in second-phase regional
planning. A pleased Halley thought the timing was "just right" to ﬁer-
mit ACOG to smoothly enter the second phase of its planning program.ae
Halley also got some personal good news. After raising his salary to
$18,600, the governing board resolved "that he be commended for his ef-
forts and financial management abilities." The association in 1969 also
defined more precisely its organizational boundaries. It had early in
the year decided chambers of commerce were ineligible for membership.

At the June General Assembly the issue of allowing administrative person-
nel (as opposed to elected officials) to participate aé members of the
Executive Committee was resolved. It had for several years been the
occasional practice of some cities--Oklahoma City, for example, had fre-
quently sent its planning department head to speak for it--to designate
administrative officials as their ACOG delegates. An opinion by ACOG's
legal counsel reinforced Reed's interpretation of the éharter that "if a
governing body was to have a wte it nrust send a designated elected offi-
cial to ACOG meetings." In effect ACOG was defining its structure more
precisely withi.n the definition of a council of govermments--another sign
of organizational maturity.

' ACOG's structure and purpose had often caused dissension. Indi-
vidual personalities had not, however, been such a focus of controversy.
But as 1970 dawned, it became apparent that the friction accompanying the
original selection of Halley as director had not died out. One of the
original representatives to ACOG believes relatioﬁs between Cklahoma City

and Halley were never good; that personal feelings between the Director
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and the city caused as much tension as did the association's direction
under Halley's leadership. From the time Halley arrived, this repre-
sentative believes, the director "got himself mixed up" with Oklahoma
City as well as some other ACOG delegates who often shared the central
city's views. And as a result, as he saw it, an "'inq:asse" came to exist
between Halley's ideas for aggrandizing ACOG and the much more restrained
concept held for the organization by his opponents.
The dispute broke into the open with a newspaper report on Janu-
ary 1, 1970. Oklahoma City's manager, Robert 0ldland, accused Halley
of "empire building," and Mayor Norick ard Councilman Rowe Cook asserted
the director should be fired. Oklahoma County Commission Cha¥rman J. P.
"Dick" Richardson agreed with Norick and Cook. "They (the ACOG staff)
kind a want to be a super government," Richardson was quoted.39
A special meeting of the Executive Committee was called to hear

leahéma City's T"statement of grievances." In a long letter Norick
charged "ACOG today has become a self-serving agency of its administrative
staff . . . exclusively involved in promoting a program of self-justi-
fication, regional grantsmanship and empire building." More specifically,
Norick said Halley's deficiencies included

« « o covered up failure to adhere to authorized chammels of

communication, short notice of committee meetings, administrative

harassment of committee representatives, lack of evident coor-

dination, inability to maintain professional staff, specific

instances of indiscretion and iﬁeptitude, hostile attitude and
proposal of solid waste study. "0

Responses to the accusations varied. Mayor Masters of Norman
interpreted the bill of indictment as an indication of differences of
opinion regarding ACOG's functions. Halley defended the organization--and

indirectly, himself--saying the charges were based on "gross inaccuracy;"
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that Oklahoma City's grant applications had not been treated with hos-
tility. El Reno's Demnis Adams said the capital city had '"brought some
of this on themselves." But representatives from Edmond, Bethany, and
Del City expressed sympathy with Oklahoma City's fears that ACOG was
becoming a new level of government., The committee went into a one and
one-half hour executive session. A temporary peace of sorts was finally
reached when members approved a resolution which directed Halley and the
staff "to make every effort to cooperate with each of the member cities

toward growth and continued progress of the areas served by ACOG. ol

Something of a further rebuttal to the charges was made a week
later, when Halley presented to the Assembly a staff memorandum showing
ACOG had reviewed 85 applications totaling $61.L million. About half of
this amount was federally funded; because the projects had been reviewed
consistently with regional plaming and coordination activities 5 percent
federal bonuses of $448,800 had also been awarded. Oklahoma City had
filed 19 of the applications.hz Such evidence was a fitting complement
to President Reed's own report on ACOG's past three-and-one~half years.
He recited a list of accomplishments in providing service to the region
and pointed to the organization's growth in representation to the point
where it now included virtually all of the three-county population. And
in comments directed toward the recent dispute over Halley, Reed spoke up
for the staff:

« « o Metropolitan problems are diverse and everchanging. ACOG
functions are and will remain those the membership deems necessary.
Careful provisions have been made to guard the integrity and the
voice of all ACOG communities. ACOG effectiveness depends upon
impartial services to all members. This impartial staff service
has been carried out in the past and will be continued into Puture

endeavors. While the "staff is intended to provide assistance to
any and all members, it is the responsibility of all to offer a
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cooperative spirit if this association is to be successful in
its efforts. I once again invﬁge and urge you to join me in
accepting this responsibility.

Reed seemed to be attempting simultaneously to defend ACOG and
its staff-~since becoming president he had become the association's pri-
mary spokesman--and soothe the troubled waters roiled by disagreements
over the organization's mission and its activities. He had an ally, too,
in the media., The Times, always fearful a failing ACOG might be replaced
by stronger federal measures, that same day chastised Oklahoma City.

If municipalities don't want a "super government," if they don't
want "the other side" to run away with the ball, then they should
be right in there helping decide what shape ACOG will take.

ACOG may not be the best answer, but it is the presently es-
tablished mechanism for seeking solutions to common problems.
¢ o« o We'd better try to make it work lest our problems pile up to
the point where in desperﬁﬁion we must turn to something much more
stringent and overriding.

The controversy over Halley's alleged partisanship receded from
public attention. But the fundamental disagreement with ACOG's place in
the metropolitan region continued, with only occasional shifts to new
grounds for conflict. In the early part of 1970 the point of controversy
concerned federal funding of law enforcement planning. Oklahoma City,
with two=-thirds of the region's population and three-fourths of the crime,
again persuaded the Oklahoma Crime Commission to separate funding of ACOG
and Oklahoma City planning. This action stimulated the Executive Com=
mittee in February to reject the pared-down planning grant as insufficient
for ACOG's needs., At the March meeting, argument within the board re-
solved along suburbanecentral city lines. "My people- indicate to me

that if we continue to turn programs over to Oklahoma City, we're going

to get out of [AGOG]," Bethany Mayor Vaughan told central city alternate
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delegate Rowe Cook. Cook admitted Bethany's citizens would be correct

to feel that way if it turned out Oklahoma City took uni’é.ir advantage as
area planner. "Our people won't let us take that calculated risk,"

Reed repl:led."‘5 Cook's motion to approve his city's offer to do all
areawide crime planning died for lack of a second. At the April meeting,
however, the Committee relented from its earlier opposition and approved--
over Cook's objection--a resolution to accept a slightly larger alloca-
tion for ACOG's own criminal justice planning.

Summer brought two more controversies. There had been some
thought by representatives to ACOG that not enough provision was made for
incorporating the opinions of professional city administrators in consid-
ering regional matters. These elected officials were accustomed to re=-
lying on the interpretations and opinions of their city managers and de-
partment heads at city council meetings; why should not ACOG allow these
local administrators to evaluate programs and make recommendations before
the Executive Committee had to decide? The association already had sev-
eral technical advisory committees comprised of professionals working in
the particular area of responsibility. It must have seemed quite logical
that a panel of managers should screen material passed on to the Execu-
tive Committee by ACOG's technical committees.

The idea was presented at the June meeting by Mayor Masters of
Norman. His proposed restructuring would place a "technical steering
committee," comprised of managers of cities répresented on the Executive
Gommittee s between the various functional conmittees and the Executive
Cormmittee. It would report directly to the Committee; it was thus co=--

equal to the Executive Director in organizational rank. Perhaps to
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Masters the latter fact was the most persuasive advantage of the new
conmittee. Gradually the Norman mayor had apparently come to feel Hal-
ley was playing off small communities against the larger ones in ACOG.
A panel of managers could undercut Halley's influence.

Masters'! plan was tabled to give the Executive Committee time
to study the proposal and didn't return to the agenda ﬁntil August, By
this time Oklahoma City had come up with a similar idea. Norick presented
a plan calling for not only the "technical steering committee" but also
an applications review committee and four permanent functional committees
on a new level of the ACOG hierarchy. Masters expressed agreement with
Norick and said the Oklahoma City plan was in harmony with Norman's.
But Reed disagreed with the reorganization proposals and argued they
would just "add additional levels of bureaucracy." Norick replied the
new arrangement would get ACOG back into the business of regional problem-
solving, "rather than being predominately responsive to federal require-
ments and administrative policy direction.","é After inconclusive dis-
cussion, Norick's proposal, along with a counter-measure offered by Reed
for a city manager committee restricted to reviewing only regional-wide

problems, was deferred until the next meeting.

On September 9 the Executive Cormittee took up Oklahoma City's
plan first. George Sturm, the capital's alternate representative, moved
for acceptance of his city's proposal, and Richardson of Oklahoma County
seconded the motion. The motion failed narrowly. Siding with Oklahoma
City were Norman, Bethany, and Oklahoma County. The opposition included
Midwest City, Moore, Mustang, Yukon, and Canadian County. Four members

were absent.
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The Norman proposal had been tabled in September to the next
month--perhaps to give proponents a chance for more lobbying. If there
was more politicking, however, it was unsuccessful. With all but Okla-
homa County's representative present, the plan was able only to garmer
the votes of Norman, Bethany, and Oklahoma City.

One should not read too much into this division within the coun-
c¢il. Some of those who voted against the proposed reorganizations may
have simply felt the result would be organizationally cumbersome. -That
view was expressed by Earle Penwright of EL Reno, who said, "I am strongly
opposed to the change because I feel that additional committees would
only complicate the structure of ACOG."S7 On the other hand the incident
reveals a significant, if still minority, discontent with ACOG's direction
and staff. A vote to place city managers in positions of influence is
~at the same inoment a vote to reduce the power--potential or realized,
imagined or real--of the Executive Director. And while presumably there
were those who opposed restructuring ACOG because efficiency would suffer,
there were surely also those who voted against reorganization because
they perceived the current state of the association as being in their
better interest. If Halley had indeed lobbied with smaller cities and
counties-~as some representatives believed--~his efforts had paid off.

The other bit of evidence of this emerging pattern of dissension
within ACOG also occurred in June. At the mid-year General Assembly the
biennial election of officers was scheduled. Ordinarily the suggestions
of the 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 it was a surprise when the representative from Oklahoma County
offered a nomination from the floor for the office of President. In
prefatory remarks Richardson expressed concern over the fact no one from
Oklahoma City, Oklahoma County, Edmond, or Bethany was on the nominating
committee. (The committee included delegates from El Reno, Cleveland
County, The Village, Norman, and Del City.) This, to him, suggested that
"the tail was wagging the dog." He proposed Masters of Norman for Presi-
dent, and Keller of Oklahoma City seconded the motion.

Despite the unexpected contest (even Masters expressed surprise
at Richardson's action) Reed still won decisively with a ten-to=five mar-
gin. Details of the vote were not recorded; presumably secret ballots
were employed. One can guess that Norman and the central city and county
cast three of the five opposition votes, but the exact identity of the
other two dissenters is not really important. The implications of the
vote are more intriguing. First, the office of ACOGA President was being
perceived as more importante~otherwise, why should anyone contest the
election? Secqnd s the wte is suggestive of a coalition of interest
groups within the Executive Committee. Richardson's "tail wagging the
dog" comment implies a suburban-core city differential, yet Norman is a
bedroom suburb and was allied with Oklahoma City on this issue as it had
been on others. More accurately, the demarcation line fell between fhe
communities basically content with ACOG and those basically dissatisfied.
And finally, the incident reveals, again, the emergence of a "them ver-
sus us" attitude toward the regional council. Increasingly, it was be- -
coming apparent that some members of ACOG felt estranged toward an insti-;
tution in which they were theoretically in command.
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One should avoid forming the impression that ACOG's history was
simply one of uninterrupted controversy. In the background, behind the
sporadic outbursts of dissension, the organization proceeded to attend
to regional matters. Most of the minutes are filled with dry details of
claims approved, grants reviewed, reports received and the like. And
ACOG was still growing. Its grant-review workload doubled in the spring
of 1971 when revised A-95 regulations brought uhder the regional clear-
inghouse umbrella a greatly expanded range of federal grant-in-aid pro-
grams. The staff had grown; resources had expanded; the association was
involved in more areas of planning and urban development. There were .
signs even ACOG's erstwhile critics were finding the regional forum use=
ful for expressions of urban views. Oklahoma City took such an approach
in April when the Times reported:

The city council went on record today as favoring action by
Congress to share federal tax dollars with mtm:Lc:.palltu.es through-
out the country.

The council woted unan:.mously to request that the Association
of Central Oklahoma Govermments (ACOG) direct a resolution re-
questing ﬁgch help to congressional leadership and Oklahoma con-
gressmen.

Much the same principle is evidenced in such actions as the resolutions
increasingly common at ACOG meetings; e.g., a June action in the Assembly
approving sending a letter of sympathy to the widow of an Oklahoma City
police officer killed in the line of duty. It must be a.dmitted, however,
that none of the resolutions could be construed as objectionable to any
one member.

The orgamization also continued to grow in other ways. In June

1971, Logan County was admitted to membership and ACOG became a four-

county organization. The Executive Committee swelled to 15 with the
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seating of representatives of the new county member and Guthrie, its
principal city. Total membership in the association was 29 governments
and associate members. The Annual Report for fiscal 1971 seemed aptly
titled "Region on the Grow." A theme of inclusiveness and voluntariness
was sounded:

« o« « The Association of Central Oklahoma Governments is you,
me, he, she, we and ours--all of us in Central Oklahoma. . . «

Central Oklahoma control of ACOG is assured . . . {by] locally
elected officials, representing their cities and counties [w’no]
comprise the Association of Central Oklahoma Governments. ACOG
is not another layer of government. Decisions are made locally
by Mayors and County Commissioners elected by you. This spells
out local=--Central Oklahoma-=-control of our region. . . .

ACOG has no taxing or legislative authority. Functions of
our Council of Govermments are detailed in Bylaws formulated by
those same locally elected officials which you helped to elect.

o We commnicate through ACOG. . . .h9

To the independent observer, however, such comments must appear
to gloss over the real and serious differences within the association.
The periodic episodes of dissension, rather than "clearing the air,"
seemed to leave the organization no better off and the opposing parties
even further apart. Controversy within the council seemed only to await
specific issues. One issue that recurrently touched off argument was
the allocation of funds for criminal justice planning between ACOG and
Oklahoma City.

The once-dormant issue was raised again in Jarmuary 1971, when
Oklahoma City representative George Sturm presented a "position paper"
on funding of criminal justice planning. In this paper Sturm recited
the background concerming the city's earlier attempts to secure federal

funds through the Oklahoma Crime Commission independently of monies al-

located to ACOG. Sturm argued the Crime Commission had determined in
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1968 that Oklahoma City and Tulsa, as the state's largest cities, should
be funded and administered sei:aretely. He also claimed studies by the
Law Enforcement Assistance Administration showed large central cities
had, in effect, been underfunded in the past and that the LEAA felt spe=-
cial Criminal Justice Planning Councils, separately funded, should be
created for cities over 200,000 population. The latter idea was, he said,
the basis for just what Oklahoma City proposed to do. He declared the
city intended to pursue that objective despite Reed's and ACOG's opposi-
tion. Sturm's conclusion was that ACOG
« . . has no valid ground for objection to [Oklahoma City's] appli-
cation due to the national "special funding" provision. It would -
appear that ACOG opposition was & hasty action, directed toward
Oklahoma C.i'by with?ut ggoper knowledge that ACOG was ineligible for
the funds in question. .

For several months thereafter, the issue receded from public
view as the Crime Commission deliberated on Oklahoma City's request. But
the irritation felt by Oklahoma City's officials over its perceived biased
treatment at the hands of ACOG--at least, at the hands of ACOG's staff-
did not subside. By summer there were faint suggestions the capital city
might even withdraw from the organization if matters did not become more
tolerable. The degree of overt dissatisfaction at City Hall even pro-
voked the Times to caution Oklahoma City against taking "hasty action"
and urged it to work with the association for greater coc)pera'l'r].o'n.5 1

But whatever effect newspaper editorials might have had was
lost when it was learned in September that the Crime Commission had de-
cided to split the $96,000 of federal funds available so that ACOG would'
receive $66,000 and Oklahoma City only $30,000. Oklahoma City officials,

who had asked for $53,091, were angry. "I don't think we can take this
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sitting down," Sturm said.>2 The city manager, Nate Ross, hinted--
strongly, this time-~Oklahoma City might leave the association. Ross
also suggested ACOG had broken its word:
Ross said today an informal agreement had been reached prior
to the [0CC] meeting that Oklahoma City and ACOG would split the
metropolitan area grant on about a 53~to-47 ratio. ([The 53% fig-
ure closely corresponds to Oklahoma City's proportion of the plan-
ning area's population.]
Instead, he said, ACOG did not live up to this but asked for
and was upheld in its request for $66,000 of the $96,000 federal
grant. gy * e "We don't feel we were treated fairly at all" [Ross
said] .
By the next day tempers had cooled. An ACOG delegate from
Canadian County spoke up for reconciliation. Predicting an attempt would
surely soon be made to resolve the dispute, Gideon Tinsley said, "I know
it would definitely hurt ACOG and I think it would hurt Oklahoma City,
t00."5l Oklahoma City Mayor Patience Latting, always cautious with her
words, declined to give support to Ross' intimation that Oklahoma City
was considering withdrawal from ACOG. Her reluctance to speak on the
issue may have been based in part on Reed's observation that an appeal
to the Crime Commission was possible and that ACOG was the review agency
through which all local grant applications must be rev*iewed.55
But if Oklahama City's anger had subsided, its determination to
take fundamental measures to correct what it saw as an intolerable situa-
tion had grown. Attention shifted from problems as such to their perceived
causes. Ross released a written statement saying the association's vot-
ing system needed review; Sturm concurred. Mrs. Iatting again deeclined

corment, saying only ACOG's one-city, one-vote arrangement was "certainly

not proportional representation." The Assistant City Manager, Steve
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Garman, asserted the basic question was whether "you really do justice
to Oklahoma City and live with this one~-city, one-wte thing."56
Within a week, Oklahoma City's appeal for reconsideration by
the Crime Commission was rejected. Apart from an improbable reversal of
the Commission's action by federal authorities, there now seemed to be
no further opportunity to secure the capital's requested funds. Increas-
ingly, the idea of proportional representation in the regional council
was considered. There was, after all, a functioning example of popu-
lation~based voting close at hand in Tulsa's Indian Nations Council of

Governments (INCOG) where a board of directors cast votes weighted in

proportion to the population of the jurisdictions they represented. In

an editorial the Daily Oklahoman pointed to INCOG as a model of the way
poﬁer should be allocated in regional councils. Of ACOG's one-=vote, one=
city plan, the newspaper thought, "In the long run, it's questionable
whether Oklahoma City would continue to belong on that basis. w7

But the question was again postponed; the cycle of co_nfiict and
compromise was again observed. In October, after Sturm's appeal to its
sense of fairmess, the ACOG Executive Committee overrode the recommenda-
tion of its staff and voted to pass on to Oklahoma City 53 percent of
the criminal justice planning grant. The vote was 9 to 5. Siding with
Oklahoma City were Bethany, Del City, Guthrie, Moore, Norman, The Village,
Yukon, and Oklahoma County. In the minority were E1 Reno, Midwest City,
and Ca.nadia.n; Cleveland, and Logan Counties. Mustang was absent from the

58

vote.

And so the issue was resolved--for the moment. But there was

lingering resentment on the part of Oklahoma City of ficials over their
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city's perceived biased treatment at the hands of Executive ﬁirector
Halley and his supporters. The incident reinforced opinion in the central
city that ACOG had gotten out of control; that it had become a rival for
functions naturally the province of the dominant city in the region. They
must have agreed with the observation made in an editorial on the recent
controversy, that ACOG '"was not intended by the very municipalities which
created it to compete with them for federal, state, or private financing.
Nor was it ever intended to take over [municipal] functions . . 59
And of course, Oklahoma City was not alone in this view. OSeveral other
camunities' representatives had come to feel ACOG was no longer--if it
had ever been==~"their" organization; that Halley and his staff were not
serving impartially all governments in the region; that the council had
become something more than it was designed to be.

The pattern was more clearly revealed as ACOG continued into
1972. At the January Assembly meeting the differences concerned the
staff's proposal to develop water and sewer and open=space plans for the
purpose of qualifying Logan County for federal assistance. Mayor Stuart
of Nichols Hills was quick to criticize the idea, arguing it involved
ACOG. in local land use regulation and that the implementing resolution
surrendered too much local authority. Reed had to assure the membership
the resolution wasn't really binding and that the plaming did not vio-
late ACOG!'s charter.

Later in January, Oklahoma City and Oklahoma County movad‘ to
further separaté their criminal justice plamning from that carried on by
ACOG. Assistant City Manager Garman presented a resolution to the Okla=-

homs. County Commissioners providing for a separate city-county criminal
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justice council. Commissioner Richardson agreed with the proposal and
said the county would act after the city council had approved it, which
the latter quickly did. City Manager Ross was quoted as saying in regard
to the new agency, "We do not feel ACOG can address itself to the pro-
blems of Oklahoma City and Cklahoma County. We can't logically expect
ACOG to becomé more involved in our problems. n60 '

The theme was expressed again by the capital city in April, when
dissatisfaction arose on transportation planning. Oklab;)ma City felt its
downtown traffic design was largely irrelevant to street and highway plan-
ning issues in the four-county region. In contrast, however, an ACOG |
technical advisory committee recommended the city's updated central core
traffic study be tabled for a year of study by the state highway depart=-
ment. Stwurm, seeing the council of govermments as the reason, attacked
ACOG as a "super govermment” that had assumed a commanding positiqn over
local govermments. "This is a coordinating agency, not a dictating
agency," Sturm p:cotested.61

A feeling ACOG was going too far beyond a simple coordinating
role may have even been responsible for the almost unanimous rejection
of a new project for the association on June 1L. The Executive Committee
denied a HUD request for ACOG to perform a survey of apartment vacancies.
‘Although HUD and the Association of Mortgage Bankers would have paid for
the survey, and despite the apparent relevance of possible apartment
overbuilding to land use controls, Sturm's motion to reject the proposal
carried with only one dissenting note by Del City's Mayor Currie. On
the other hand, Sturm was found in the minority=--with Currie-~later that

day when approval was given a comprehensive drug control, education and
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treatment program. The program called for ACOG to set up a new advisory
committee, the Central Oklahoma Narcotics and Drug Abuse Council (CONDAC).
Sturm argued the association should not become a "social service agency,"
and that there was already plenty to occupy ACOG. But Reed expressed
strong agreement with the idea, and the motion to‘ institute the new ad- -

visory board carried twelve to two.62

Thus as ACOG reached the end of fiscal 1972, the divisions within
the membership over its role seemed to be widening. On the one hand, the
organization had managed to form some sort of alliance with community
leaders who felt ACOG had a worthwhile place in the metropolis. Their
support of the association seemed to be based not so much on the concept
of regionalism as such, as it did with the pragmatic idea that a central
agency could economically and responsively perform various services for
local governments. On the other hand, there were some officials who had
come to feel that ACOG had proven itself to be a burgeoning bureaucracy,
an enemy to local autonomy which wielded the "federal fund club" when
officials sought to maintain local independence of action, and a rivai
to their jurisdictions in seeking money for projects or services they
saw as essentially local. Over time, this group's beliefs had been devel=-
oped and strengthened by the recurrent organizational conflict. Among
some members commitment to the association was virtually absent; rejec-
tion of the organization itself seemed increasingly likely. ' Ironically,
the theme and subtitle of the 1972 annual report of ACOG was "Fitting

the Pieces Together."
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The First Six Years in Parsonian Terms

As the Association of Central Oklahoma Govermments reached the
conclusion of six years of existence, one could be sure of only one thing:
it had survived; survived over doubt, distrust, and dissension. By this
test, it will be recalled, ACOG may be considered in Parsonian terms as
a successful, viable social system. By definition, it must have managed
to satisfy f.o a minimal extent all four of the functional requisites
essential to the peisistence of any social system. TYet ACOG was, even
to the observer in the summer of 1972, an organization with a question-
able future. And now we can see in retrospect that it did indeed fail
the "survival" test, as it was torn apart, then reconstructéd s within
the following year. This fact suggests a closer look at ACOG's funce
tional performance would be fruitful by disclosing the organization's
particular problems and shortcomings in maintaining its viability amidst
an unfriendly metropolitan environment.

Adaptation The adaptive function, it will be recalled, dealt
with the procurement and employment of organizational resources=--‘'land,"
labor, capital and "organization." ACOG, like any council of govern=
ments, experienced no difficulty in obtaining the first factor of pro=-
duction. The kind of "land" Parsons had in mind is exemplified by the
formal authority possessed by a governmental institution. Just such
an asset had been granted and guaranteed ACOG by federal authorities.
Until something occurred to disturb its status as the areawide planning
and review agenéy ACOG would continue to enjoy this asset.

Labor and capital had also been obtained and employed. At

June 30, 1972, there were 18 persons employed by the organization.
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During the year then ended ACOG had received $33,131 in local assessments
and $279,25L in federal and state contributions.®3 If ACOG was not al-
ready a truly large operation, it had grown to be a substantial one.
| In fact, ACOG within its first few years had lived up to the
reputation often attached to government bureaus. Its organizational
structure--the fourth factor of production--was complex enough to require
a manual of staff persomnel regulations. Its committee system had also
become complicated enough to confuse Executive Committee member_s over
their committees' purposes aﬁd boundaries. Occasionally the committee
structure was reshuffled. . V
But ACOG's adaptive capacity was hindered by other factors.
George Shirk's overriding objective had been getting a regional agency
formed to satisfy federal requirements, and he knew that resistance to
such an institution would be heightened if it appeared to be a sizeable
operation. Mauer accordingly computed the 5 cents per ca.pit_a assessment
| figure on the basis of what it would take to get ACOG underway. Once
set, the original amount became a virtual celling on locally-derived
general revenues. Illustrative of the problem was the reaction of Moore
Mayor Clint Gold to the associlation's early budgetary growth. Accofding
to newspaper reports, ACOG
« « o Was blasted by the mayor for "straying from its original ine
tensions." Gold said ACOG started out with a $1kL,000 budget, which
grew to $65,000 for salaries alone in a two-year period. Its total
budget today is around $105,000, Gold added. He attacked miscel=-
laneous expenses, such as $7,000 a year allocated for travel, $9,000
for office ggace for four persons and an executive director's salary
of $16,750.
This attitude had three primary results. First, when federal

revenues turned out to be less than expected, the Association in response
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simply trimmed its planning program rather than finding additional monies.
This was the approach taken, for example, in 1967 when the Executive Com=
mittee accepted a federal grant with the understanding the money would
be used only for projects that could be completed within the amount re-
ceived. Another effect was that when a new program of activity was added,
it tended to be a relatively cost-less function. The October 1971 expan-
sion into drug abuse and control activities through the creation of anoe
ther advisory council rather than by adding a profes‘sioﬁally staffed
section is an example of this response., And finally, attitudes such as
those held by Gold meant that when ACOG received and spent greater sums
there were some left even more dissatisfied with the "bureaucratic mon-
éter." Thus because its local financial support was restricted in this
manner, ACOG would largely remain dependent on federal largess.

Parson's theory, we recall, holds that certain pattern variables
are consonant with progress toward meeting each functional requisite.
For adaptation, the scheme calls for universalistic orientations to and
specificity of interest in objects, emphasis on performance, and rela-
tionships characterized by affective neutrality. How did ACOG perform
with regard to these patterns in its first six years? The answer depends
upon whether one is primarily discussing the Executive Committee (i.e.,
the council for practical purposes) or the organization's director and
.stafi'.

Universalistic orientations, it seems clear, are inherently
-related to the concept of rationalistic urban plamning. A plan for land
use, water supply, or highways must be based oiz data furnished by objec-

tive measurement and expert judgment. This is, of course, exactly the
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province of the professional plamner, whose calling requires a high de-
gree of commitment to the idea that dispassionate science can point the
way to wiser decisions. On the other hand, the elected officials who
govern councils of govermment must necessarily be most responsive to poll«
tical influences==-to the constituencies and institutions to whom they
owe their of fice. These orientations indeed seem to be the ones preva-
lent in ACOG. Planning, to the Executive Committee, was an activity
carried on mostly by people hired to do it. The objective was not some
realizable idea of urban design. It was instead to secure federal money
for specific projects or programs desired by their community. They pre=-
ferred to leave up to others the task of conforming such things to a mas=
ter plan.

In much the same sense, specificity had a different meaning for
the typical elected delegate to ACOG than it did for the plamners. To
the latter, for example, the interest was in those attributeé required
to fulfill the whole dimension of a regional council of governments'
role. An executive'director, therefore, would logically be a planner.

To the Executive Committee, in contrast, planning training or experience
was not the highest priority. Halley was selected in part because he
wasn't a professional planner. This is not to say that Halley's talents
and energies were not recognized; the Committee was capable of commending
his efforts4 on behalf of the planning program, as we have seen. But the
true indication of mayors' and commissioners' attitudes in this regard
is furnished by the short and frustrating tenure of Planning Director
Chamberlain. When this man of considerable reputation and ambition left
ACOG, his departure received brief attention from the board. For most
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fundamentally, it was not performance--in the Parsonian sense of the
word--on which the directors placed importance. To them planning delays
and deficiencies were disturbing primarily because they threatened ACOG's
A-95 status and thus the flow of federal funds. To the extent there was
pressure to secure and utilize resources to "get on with the job," that
motivation largely belonged to the professional staff, |

Finally, affective neutrality is supposedly the criterion of the
adaptive phase. But as we have seen, ACOG meetings provided a steady
diet of controversy for newspaper reporters. The governing board had
little success in containing dissent even when there é.ppeared to be a
real and general areawide benefit as the payoff. This may have been due
to the fact that immediate penalties seemed so much more tangible than
long-term benefits. Whatever the reason, however, it is clear that con-
flict was at least occasionally dysfunctional to ACOG's need to stabilize
and move forward on regional programs and plans.

Goal Attainment The reader should understand that the preceding

comments are not meant to suggest that ACOG did not achieve any goals in
its first six years. Indeed, one can say ACOG experienced goal attain-
ment with respect to many things. The substantial organizational output,
despite the bickering and divisions which distracted attention from.it,
is shown by President Reed's report to the Assembly on ACOG's first three-
and-one-half years. In addition to progress on planning program work,
he éroudly cited:
--Preparation of L documents: Computer Procedureé Manual; Initial
Planning Document; Goals and Policies Document; Reglonal Develop-
ment Guide

==Publication of Directory of Governmental Officials in Central
Oklahoma Area
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-~Aerial Mapping
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In addition, the organization reviewed a considerable number of applica-
tions for federal assistance. In its first six years L416 grant-in-aid
requests were reviewed.

Conduct of the above~mentioned programs and achievement of varie-
ous planning and service objectives must have gratified Douglas Halley
and his assistants. The significant question, however, is the deéree to
which such achievements were meaningful to the Executive Committee at
large. Many members must have agreed with Mayor Stuart who, after noting
he was one of very few still on the board of those who initiated ACOG,
complained his "understanding originally was that ACOG was to be a coor-
dinating organization and that we had lost track of ’chat.“66 Certainly
similar remarks were often made by representatiwves to the association.
There is accordingly good reason to doubt that the council of governments
achieved much particularistic attachment on the part of the typical member.

What mﬁst be understood is that many of the goals achieved by
ACOG had not really been sought, therefore were not valued, by its general
membership. The accomplishments Reed cited above are primarily those
valued by persons who would wish to aggrandize ACOG and expand the scope
of its activities. But to many of the representatives, ACOG serw}ad best
when it served least. There ﬁould accordingly not be much "release of
gratification” among the board at such progress. Instead there would be
discontent or irritation that once again self-serving bureaucrats or
power=-grabbing federal agencies had dominated local authorities. So if

the affectivity release Parsons predicts during goasl attaimment occurred,
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it would actually have a negative affect on the organization. Halley
once said he believed some bickering is "common and inevitable."67 | But
it seems clear that he mistook the serious grumbling qf a discontented
component for the normal airing of practical differences of opinion. The
same error may have been made by Reed, who once said in any organization
there would be a group of people that could not be pleased but that as
long as the majority was pleased he would work to move the organization
forwa.rd.68
The basic problem regarding goal attainment was like that found
in the adaptive function. The perspectives of the average local official
and the associé.tion partisan were different. It is noteworthy that Reed,
in discussing ACOG's progress, said nothing about plan m' ementation.
As has been noted above, ACOG's members were not really interested in
plan implementation. Their concern was rather with maintaining a pass-
able review and planning agency. Specificity of interest regarding the
goal attainment function therefore related to minor or subsidiary goals
rather than substantive regional ones. In the same fashion, ACOG's
performance-=in the Parsonian sense--was judged by the Executive Com-
mittee by much more modest standards than those used by regionalism
advocates. As a result, true progress toward areawide coordination was
neglected and only relatively insignificant "goal objects" were things
to be "possessed, consumed, enjoyed or appreciated."
| Integration This function involves the establishment and main-
tenance of a spirit of unity within the system. For a spirit of solie
darity to exist, it is necessary that members of the system feel an ob=

ligation to it; a subjugation of self for the purposes of the collectivi‘by.
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Members do not demand a quid pro quo relationship, for they are interested

in the system's welfare as well as their own.

Affectivity supposedly characterizes the integratiwve function.
We have little evidence with which to ewaluate the enjoyment taken by
ACOG employees in their work. On the other hand, the evidence certainly
suggests that for many elected representatives participation in associa=
tion affairs was regarded with little enthusiasm. Absenteeism was not
uncommon and representatives appear to have sometimes been eager for the
meetings to conclude. As one former ACOG planner complains, "You can't
get them to sit down for three hours!" The better attendance récords,f
as would be expected, were compiled by members who took a more active
part in ACOG affairs. Still there is no way to differentiate attendance
due to genuine interest and gratification, from that due to a simple
sense of official duty.

Also falling in this category was the proposal to give a com-
mittee of city managers review authority. One of the implications of
that proposal is such a body would relieve elected officials of some of
the onerous chores in A-95 review work.

Affectivity is, however, indicated here in other ways. It was
displayed because members of the system were valued for characteristics
apart from their performance on behalf of the association. An index of
such quality-based orientations in ACOG is found in the numerous: expres-
sions of appreciation, recognition, and sympathy passed by the Executive
Committee. During the first six years there were seventeen such measures
adoptéd. Commendations were given to its executive directors, cammittee

advisors, and planning assistants. Resolutions recognized Shirk, Morgan;
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seven other council members, and even the city of Oklahoma City. Not
only were services to ACOG noted but services on behalf of community
and region as well. Sympathy was extended widows of municipal officials
and an Oklahoma City police officer killed in the line of duty. - The
1970 annual report included an "In lhmc;riam" page dedicated to Ben Belisle,
ACOG's treasurer and mayor of Yukon, and Huey Long, long-time city mana-
ger of Del City. Expressions such as these combine affectivity, parti-
cularism, and quality orientation.

But in other and perhaps more significant ways behavior within
ACOG does not fit the Parsonian model. The pattern variable of diffuse-~
ness called for here suggests, as does the idea of regionalism, that an
overriding concern should exist for the general or common aspects of
areawide problems. Although lip service was often paid to this concépt,
Executive Committee sessions were at their 1liveliest when self-interest
rather than areawide objectives were concerned. The many routine and
noncontroversial decisions were treated in just such a casuval manner, it
seems clear, because they posed no potential threat to individual juris=
diction priorities. In other words, the mass of decisions were "coor-
dinated" because there was little areawide effect and therefore no sub-
gstantial amount of coordination was needed. Moreover, as we have seen,
there were even efforts to remove from ACOG's authority programs that
allegedly should, or could, be performed by individual mu.nicipalities
and counties.b

Integrative processes in organizations call for even, unbiased
treatment of the members if they are to dewelop an attachment to the éy-

stem. But ACOG was plagued by dissension stemming from the idea held by
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some members--especially Oklahoma City--that they were not getting such
even-handed treatment. The association's leaders on several occasions
had to deal with this issue. For example, in a message to the January
1970 Assembly, Reed stressed that impartiality had and would remain the
principle for ACOG functions.
« o o ACOG effectiveness depends upon impartial services to all
members. This impartial staff service has been carried out in the
past and will be continued into future endeavors. While the staff
is intended to provide assistance to any and all members, it is
the responsibility of all to offer a cooperativg spirit if this
association is to be successful in its efforts.®?
Unfortunately for the organization, however, comments such as these pro-
bably served to promote system integration only with regard to the elements—-
the staff and a few members-~which already had a strong bond to the asso-

ciation. .And because perceived partiality had already caused divisiveness
within the Executive Committee, Reed's chiding may have only served to
exacerbate the problem.

One can list several other factors which operated to hinder the
association's integrative function. For one thing, the voluntaristic
nature of a council of governments means there are fundamental structural
restrictions on the organization's "inward pull." To obtain compliance
with unpopular measures a COG is virtually forced to use the weapon of
federal funding. Once used, the organization may be perceived as a com~.
petitor for grants-in-aid, an enemy to individual Jurisdictions' interests,
and therefore not a natural element of the metropolitan system.

Another problem was the preexisting difficulty so often faced
by COGs--the central city/suburban split. In the central Oklahoma area

this was an issue which first delayed ACOG's formation until the core
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city agreed to a voting arrangement that would eventually prove to be
intolerable. This problem then continued to frustrate ACOG's efforts to
pull the region together into a cooperative partnership. From a Parsonian
perspective the controversy over voting evidences an inability to instill
in system members a sufficient degree of self-subordination to the inter-
ests of the collectivity.

And finally, the nature of the system's representative board
frustrated integrative efforts. Because it was composed of local elected
officials, retirements, resignations, and defeats at the polls often took
from ACOG members who already had or might have dewveloped an attachment
to the association. Of the 13 Executive Committee members on the board
in 1970, for example, only five remained to serve in 1972.

Thus we have seen ACOG was not able, for various reasons, to
develop the integrative function in regard to the Executive Committee.
But ACOG's integration problem goes beyond these difficulties. In the
attempt to get members to work cooperatively together, stress was often
put upon the fact of the association's benignness. Regional advocates
hoped members, once they saw ACOG was a toothless monster, would lessen
their suspicion and fear of the institution. Whatever positive effect
this may have had on integration--and there seems to be no reason to
.think there was significant effect--impotence did handicap the adaptive
and goal-attainment dimensions. A feeble institution is not a respected
institution. Nor it is likely to be considered a viable answer to sube
stantive regional problems.

Halley hoped that fuller public and elective official "under-

standing" would produce more support and trust of ACOG, Actually, the
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revergse was sometimes true. Those who opposed ACOG had quite good rea-
sons, from their point of view, for thelr opposition. The aims of regional
planning advocates and devotees of the metropolitan status quo are funda-
mentally irreconcilable. It was quite unlikely the message of regionalism
would convert opponents to partisans of centralized direction and areawide
decision-making. It was very probable on the other hand that fuller know-
ledge of the centralizing and conforming purposes of regional planners
would serve to stimulate their distrust of an institution established to
further those ends. So while Halley asked for "undefstanding, " what ACOG
really needed was trust.

Pattern Maintenance This function inwlves the restoration of

organizational energies and renewal of system value patterns. This ine-
ternally-directed function is integrative in the sense it is devoted to
rebuilding common acceptance of the system's values and structure.

Again the main effort was carried on by ACOG's staff and a few
officials. Officers, whether from personal attachment or the feeling
they were obliged to do so by their position, stood up for the association.
Staff employees worked to disseminate the regionalism message. Publi-
cations were approved and distributed, including a layman-oriented pamphlet,
the "Regional Development Guide;" an informative handbook called "ACOG:
A Descﬁptive Outlines" and the association's newsletter, Régional Per-
‘spective. Three pages of the 1970 annual report, for example, were de-
voted to answering the question, "What is regional planning?"

The difficulty in this regard is, however, much the same as was

noted for the integrative phase. ACOG had to be sold as an essentially

harmless institution, an approach which could not be expected to generate
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much excitement or respect. The pitch was that ACOG did nothing to in-
jure the present state of local autonomy. "ACOG is here," Keith Smith
once said, "to do things for its members only if they desire ACOG to do
it for them. Even if a majority . . . voted for something, a member-
community does not have to make use of, or participate in, whatever the
offer or plan might be."70 Morgan put it more colorfully: "Some people
are trying to say ACOG wants to dictate local politics. There is as

much chance of this as a snowball in Hades."71

Many people must have
wondered why the association should exist at all.

Their justifications for ACOG were of course politically realise-
tic. Morgan realized most representatives to ACOG sha.redl the views of
Norick who had nothing against it as a sounding board, but when municipal
powers were infringed declared, "then I'm going to be against it."72
The unfortunate result was that efforts to defend or advance ACOG could
generally only be compensatory in effect. Centrifugal tendencies were
contained--barely. One can also wonder if the motivation to maintain
the association had much to do with true identification with the associa-
tion as a system of value patterns. In the dispute over criminal jus-
tice planning, for example, although ACOG was the beneficiary of attempts
to retain this aspect of areawide planning, the actual rationale for it
seéms to have been suburban communities' conviction Oklahoma City wanted
to dominate the region. ACOG was thus a shield, a 'barfier--not an instru-
" ment of positive action.

. In this pattern-maintenance context, then, we see that ACOG was
again handicapped. Parsons holds affective neutrality is charﬁcteristic
of the function. But the association suffered from repeated conflict.
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over basic elements of its structure and operation, which surely hindered
progress toward stabilizing and building value pattermns with respect to
the council of governments. This latter aspect meant universalistic
orientations about ACOG's potential were retarded.

And finally, we may note that ACOG scored low on the pattern
variable of diffuseness of orientation. With regard to the organization
itself, the membership desired it to remain limited in scope (i.e., ha&e
specificity in purpose) as a minimal-level review organization to barely
satisfy federal requirements. It is true that in six years the council of
governments had grown to be a sizeable organization involved in a variety
of projects and planning programs. But such growth usually was grudgingly
approved by the Executive Committee. Most substantive expansion came as a
result of federal pressure and/or incentive. One of the few instances re-
vealing a sense of ACOG's potential (or theoretical) place in the region re=
sulted from Oklahoma City's proposed "Metropolitan Criminal Justice Cbordi.-
nating Council."” Reed objected to the proposed agency's name, which he
perceived as intruding upon ACOG's territory. "My objection is in naming
it 'metropolitan.' That brings it into ACOG," Reed cont;ended.73

In sum, then, it seems that the most fundamental problem ACOG had
with the pattern-maintenance function is that most (if not all) of its
elected répfesentatives were already strongly attached to other systems--
their commnity political system and the metropolitan enviromment as it
existed. Pattern-maintenance of these systems had first priority. They
had little if any desire to contribute to building a new institution de-
voted to disturbing and changing the world they knsw. And as Parsons had
predicted, the superordinate value patterns of the larger, social system
of the metropolis prevailed.
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CHAPTER IV
THE REORGANIZATION OF ACOG

A Rupture of the Association

By the latter half of 1972 the issues which divided the Associa-
tion of Central Oklahoma Governments had been plainly revealed. The pree
vious chapter has shown the recurring sequence of disputes of authority,
challenges to fund allocations, allegations. of staff impartiality and
complaints over the growing size and influence of ACOG. On a more funda=
mental level, however, ACOG's real problem was that it was still not seen
by its members as one of their own, a legitimate part of the metropolitan
political system. Its nominal governors perceived ACOG as an independent=-
even uncontrollable--entity which intruded upon the loose system of deci-
sion~-making that had characterized urban central Oklahoma. Despite all
efforts to portray the association as a natural and proper agency for
serving the interests of the metropolitan community, it was still seen as
a federal instrument for abrogating local prerogatives. One board member
reflected this attitude when he described the organization as a "necessary
evil" that operates to "take local government out of local govermnent."1

As the dominant municipality of the region, Ohahm City felt
most acutely the threat ACOG posed to its long-term hegemony. Siﬁce George

Shirk's departure from its mayor's office, the central city's administration
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had been the ﬁost wcal critic of ACOG's expanding size and scope of
activity. Many of the association's controversies had particularly in-
volved the capital city. DBut events in the late summer of 1972 were to
bring its years of dissatisfaction to a climax.

The summer began with a dispute which involved the Central Okla=-
homa Narcotics and Drug Abuse Council, an ACOG adjunct. It was defended,
on the one hand, by ACOG's staff and criticized, on the other hand, by
those who felt it was an unwarranted extension of the council of govern-
ments. In July there was an argument over the Logan County Rural Water
District's application for a grant-in-aid, which finally ended with the
board sending the request on without recommendation.

The most serious incident involved the familiar issue of federal
funding of criminal justice planning and training. The Oklahoma Crime
Commission armounced in August that it would allocate ACOG 18 percent of
such planning funds but none of the training funds. Oklahoma City thus
received all training monies and the lion's share of planning funds. Not
unexpectedly, Oklahoma City declared this was a proper division. But
President Reed immediately objected on behalf of the association. "The
Crime Commission's funding schedule doesn't by-pass us," he complained,
"it shuts us out. ACOG is losing absolute control of the training pro-
gram."? The Executive Committee, with Oklahoma City's George Sturm ab- -
staining, proceeded to vote to appeal the allbcation decision to the
Commission.

ACOG's governing committee seems to have seen this action as an
entirely proper attempt to retain an inherent and natural part of re-

gional planning. The action's apparent effectyhowever, was to trigger
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the great disruption that followed shortly. Oklahoma City's patience
had been stretched to the breaking point. Within a fortnight following
the criminal justice funds incident, Oklahoma City declared it would

leave the Association of Central Oklahoma Governments.

The Complaint Against ACOG

The occasion for the ammouncement was a meeting of the City Coun-
cile George Sturm, as the city's representative to'ACOG, read aloud a
six-page "policy statement" detailing Oklahoma City's grievances. He
charged the association had given highest priority to getting funds for
itself, rather than for its members. ACOG had not fostered inter-juris-
dictional cooperation, he continued, but rather had inhibited it by the
staff's attempts to control the organization. The staff had pitted small
cities agalnst big ones; had not given sufficient prior notice of matters
coming before the council. The result was that Halley and his assistants
had dominated Executive Committee decision making. Sturm attacked the
one-city, one=vote voting procedure as unfair., And finally, adding a new
grievance, he charged the city would lose federal grants for developing
Myriad Gardens, a downtown urban renewal park project, "because the ACOG
-gtaff failed to £1le necessary planning documents in Washington to make
the city eligible."]

The City Council heard Sturm's list of grievances and promptly
voted unanimously to withdraw Oklahoma City's membership for Aé&. Mayor
Latting then declared the city's action automatically left ACOG defunct:
with the removal of a majority of the region's papulation, the assocla=~
Ition no longer :epreaented the requisite 75 percent of area population.
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But the region would not go without a regional review and planning or-
ganization. Oklahoma City would lead the way, she promised, in forming
a new council of governments out of ACOG's ashes.

Sturm's six-page statement was a formidable indictment of ACOG.
Still it did not present the whole of Oklahoma City's perception of the
issue. An article written not long after the city's withdrawal by then-
assistant manager Stephen Garman gives a fuller description of the city's
log'j_c,h In this piece he began by arguing that councils of govermnments
have become unmanageable. He complained local officials in a council of
governments often believe "the member govermments do not operate the COG:
the feds operate the COG, and once a month the member govermments meet
to find out what their COG is do:i.ng."5

This autonomous state, however, was not the intended role for
councils of governments, Garman argued. They had been devised as plan-
ning bodies==discussion forums for voluntary intergovermmental coordina=-
tion. Since COGs originally were only to be coordinating agencies, Gaf-_-
man continued, the question of member representation was unimportant.
A one-city, one-vote policy sufficed for a metropolitan discussion group.
But COGs outgrew their boundaries and, in the case of ACOG, the relation=-
ship between the COG and the central city became that of a "competitive
. sport." The long battle over allocation of criminal justice planning
and training funds revealed the question was "a matter of how to divvy
up the pie." Moreover, ACOG became in effect another level of government:

o « « The city, we realized, stood to suffer, not to the benefit

of any other member govermment, but to the benefit of the COG itself,
Somehow, the COG had ceased to be the cumilative voice of area govern-

ments, and had come into its own as a planning, organizing, and im-
plementing organization. It had become a voice unto itself.
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« « « The problem, in part, was that the smaller jurisdictions
had neither the staff nor, in some cases, the inclination to get in-
to the issue and come to their own opinions. When we, as the cen-
tral city, confronted the issue we were accused not by other cities
but by the COG itself, of trying to "take over" the area.

Garman alleges that resistance to Oklahoma City's action was
due to the staff's effort to discredit the central city by portraying it
as power hungry. Actually, some members hardly needed any such persua-
sion on this point. But clearly there was, as Garman implies, consider-
able sentiment in ACOG which was essentially sympathetic to the capital,
or at the least shared a common understanding of the né.ture of ACOG's
problems. Oklahoma City's grievances revolved primarily aroﬁnd two - -
issues-~representation and the performance of the Executive Director--
and most other delegates shared the view that these were the real problems
in the organization. Most often mentioned by members in discussions with
this writer were the voting and director issues. A related issue, allo~
cation of federal funds, was also mentioned. In a distinct minority,
therefore, were the three officials who blamed Executive Committee ldisse’n-
sion of Oklahoma City's alleged wish for metropolitan dominance.

The question of Doug Halley's part in ACOG's problems is not
eagily answered. The executive director, to his friends and supporters,
was an energetic, fair-minded administrator who simply believed in his
organization's mission. They say he was faced with two insurmountable
obstacles: a marked lack of enthusiasm for and under'standing of regional
coordination and the factionalism of Oklahoma City politics. It is sug-
gested that some mayors and managers might have found ACOG to be a handy
and useful villain which could be blamed for things officials privately

approved. And when Halley was placed in this unfortunate situation, they
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say, he refused to be "subservient.” It was not a matter of lobbying
one group of communities against another, but rather one of avoiding be-
ing too strongly identified with either. Halley did the best he could,
the best that can be expected, and unfortunately lost out. "Anyone sit-
ting in the directors' seat,” one ACOG planner argued," is going to be
controversial."

Most observers took a more critical view. One official felt
Halley was an "excellent administrator but had a personality problem."
Another suggested a state of personal ill-will existed between the direce
tor .and Oklahoma City administrators. Halley had a "chip on his shoulder,®
he said, and from the beginning "got himself mixed up" with Oklahoma City.
"Doug was not a good public relations man," he added, and said that by

"talking down" to local officials Halley became "his own worst enemy."

Even more critical was yet another suburban politician who be-
lieved Halley, much more than the representation issue, was the real cause
of Oklahoma City's dissatisfaction. He charged Halley cultivated small
cities with the aim of aggrandizing ACOG and refused to allow advisory
technical committees to take a proper role in regional decisions. He
said Halley insisted that only elected officials should be on the Execu-
tive Committee because, as he thinks, they "can be snowed." Hebconcluded
by saying, "it got to the point where I didn't trust him," Nbr did, ap-
parently, several other representatives. The tenuousﬁess of his position
is indicated by a secret March 1972 vote by which he was retainéd as
director by only an 8 to 7 marg'i.n.7
Finally, in any discussion of the causes of ACOG's fragmenta-

tion one must include the conservative instincts of many southwestern
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politicians. These are officials who are uncomfortable with the federal
role in urban political affairs. They find the process of seeking, qualie-
fying for, and utilizing federal grants distasteful but unavoidable.
Typically, they would prefer the national government to "get out of aid
money altogether' but due to their communities' financial exigencies will
begrudgingly accept devices such as councils of govermments to route
federal funds through to them. An ACOG plammer called this a “frontier
philosophy" which combines elements of parochialism, campetitiveness,
conservatism and anti-federalism. Thus, initial resentment of ACOG was
only exacerbated by the perception commonly held among local officials

that it functions as a "federal weapon."

Reaction to Oklahoma City's Withdrawal

But whatever the reasons or causes behind Oklahoma City's break
with the association, actions in response to it were now necessary. Reed
and Halley, as ACOG's primary officers, quickly replied to Oklahoma City's
list of grievances. The dlrector refuted the charges made by Sturm the
previous day and asserted the association had never kept the city from
receiving federal funds. ACOG had neither withheld information, Halley
added, nor had its staff been partial in its relations with member govern- '
ments. He agreed that Oklahoma City was correct on one point: a defunct
ACOG would indeed stop the flow of federal aid. On his part, Reed was
more bellicose. He claimed the matter was due to Oklahoma City trying to
dominate the region.8

Once made, the capital's decision seemed to become infectious.
Oklahoma County's J. P, Richardson said his government would foliow the
capital city's lead, and Village Mayor Stan Alexander ammounced hls city
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would quit the association as well, "If ACOG is not getting the job done .
for [Oklahoma City], " Alexander explained, "then it 1isn't for any of us."?

In the meantime work was underway to establish the new areakfd,de
planning organization Latting had promised. A newspaper story on thé 24th
of August reported Oklahoma City would soon begin soliciting support for
a new reglonal body. The article noted the capital was in an advantageous
position in this regard since Oklahoma City alone contained more than 55
percent of the four-county population. In addition, seven governments--
Norman, Edmond, The Village, Del City, Yukon, Bethany, and Oklahoma County--
were reported as appearing to have "some sympathy" for the central city's
views. These jurisdictions recognized the paramount issue was a more
equitable~-at least from Oklahoma City's standpoint--basis for allocating
representation. "I'd have to agree with Oklahoma City's basic premise==
that one vote per member is not what I'd consider fair," Bethany Mayor
Eldon Lyon was quoted. But his long-held fear of central city dominance
wasn't completely curbed. "If they want 35 percent of the vote, I'd say
forget it," Lyon added.'0 Still, if some compromise could be reached on
the vbting issue there seemed to be an excellent chance a new organization
would soon replace ACOG as central Oklahoma's regibnal council of governe
ments.

President Reed continued to speak out in criticism of Oklahoma
City at the same time he worked to marshal support for ACOG. His princi-
pal ally in this effort was the mayor of Moore, Odell Morgan, who ‘'seemed
to have mostly pfagmatic reasons for saving the association. In late
| August Morgan "blasted" the city withdrawal on the grounds the action

would endanger federal grants-in-aid for area commnities, and released
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to the press a letter he had sent to other ACOG members in which he

11 Reed and Morgan

stated Moore planned to remain in the organization.
appafently were speaking for a substantial bloc of ACOG members. Shortly
thereafter at a hastily-called meeting attended by 19 ACOG delegates, 15
voted to stay "united" behind the existing regional council.

The four delegates who abstained from this vote of confidence
represented Bethany, Del City, Noble and Yukon. They explained that they
supported retention of ACOG, but only with certain qualifications. The-
chief condition was that Halley be replaced as director. They hoped that
by removing the controversial administrator Oklahoma City could be per-
suaded to rejoin ACOG, perhaps even without a change in the fonmila for.
voting representation. Yukon's Mayor Bob Ward stated the case:

Several of you have said you've had good relations with ACOG
and I agree, but everyone has not. It's not just Oklahoma City,
but others. There has not been harmony; we've been fighting each
other. Some of this, in blunt frankness, has been instigated by
our director. . . . Let's face the fact if we change directors
there's a possibility Oklahoma City will come back. They've ine
dicated they won't, but its our only chance.12

The division within ACOG's remaining members forced Reed to
accept the idea that at least some restructuring of the organization was
necessary. He presented at a September meeting called by Mayor Latting
a new voting formula which would give Oklahoma City 21 out of 120 total -
votes (17% percenf) in a revised council. But the capital's mayor was
unyielding. "Oklahoma City is interested in forming a new council of
governments. We are not interested in trying to pick up any pieces
from ACOG, We have wit.hdrawn from ACOG, and this action will not be re=-

versed," she insisted.!3
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Mayor Latting was adamant on this point because she had in mind
a comprehensive plan for a new and substantially different council of
governments. Earlier in that meeting she had presented ten points come
prising Oklahoma City's concept of a proper COG. Most of the points
dealt with restrictions on its size and influence, such as the specifi-
cation that when possible federal funds should be used directly by mem-
bers in the conduct of planmning activity on behalf of the council, rather
than by the COG itself to do in~house projects. She proposed an adminise
trative review by city and county professionals before council acﬁ:’.on_
and provisions "protecting all members from ACOG influence or involvement
in members' internal affairs." Recourse to cities' staffs should be made
before expanding the COG's payroll. There should be provisions to insure
all members serve on policy-making boards and as COG officers. Another
point was suggestive of complaints made by other cities as well as by
Oklahoma City that ACOG meetings were too complicated. It proposed "an .

informal, open atmosphere."""

The most significant of the ten conditions, however, was one to
apportion voting representation on the new COG's governing board (and
| dues assessments) in accordance with member governments' relative popu-
lation. And it was this condition--if strictly applied--that waa. still
unacceptable to most ACOG members. Since Oklahoma Cit& contained over.
half the aréa's population, a voting system based purely on census figures
would give the central city an automatic majority vote. As long as Mrs.
Lattihg insisted on a majority or near-majority portion of a COG's voting
power, Reed'would have a much easier task in staving off formation of a

replacement organization.
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There was also still time for some sort of compromise between
the two factions. Although Oklahoma City by its withdrawal had instantly
reduced ACOG's representation of the metropolitan area below the requisite
75 percent, the organization's legal qualification as the official area-
wide planning organization was not immediately terminated. The Depart-
ment of Housing and Urban Development announced in early September that
the deadline for preserving the area's eligibility for federal funds was
October 7, 1972. There were three options: a temporary Areawide Flamnlng
Organization with provisional status as a certifying agency could be
created; Oklahoma City could rejoin ACOG and preserve that body's certi-
fication; or a new permanent council of govermments could be forn:ed;15
Oklahoma City Manager Nate Ross expressed confidence, however, that a
new APO would be ready by October 7. His optimism was reinforced by a
statement from the chairman of the Oklahoma County Commissioners that the
county was prepared to enter a new council of govermments. And once a
new organization was initiated, there seemed to be plenty of time to satis-
fy certification requirements. HUD had said the new APO would be per-
mitted six months to enlist governments representing at least three-fourths
of the planning region popula’cion.16

A1 through September pressure mounted on ACOG's partisans to
accept restructuring of the assoclation along the lines set down by |
Oklahoma City for an acceptable APO. Mayor Ward of Yukon urged changing
ACOG in order to salwvage it, saying he hoped "other small city mayors
will realize Oklahoma City is not all wrong."17 On thb other hand, The
Village's city council voted "to agree to work with Oklahoma City in

any organization which may be formed to succeed the present Association
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of Central Oklahoma Govermments."'0 Councilman Grimwood of Norman said
he would ask for his city council's resolution to support formation of a
new APO. Although Norman had not been strongly identified with either
side of the dispute--it did share many of Oklahoma City's views--Grimwood
explained he "felt it was imperative something be done. The time element

is severe. n19

The Appearance of CACOG

Most ominous to ACOG's future, however, was the report on Septem=
ber 26 that three cities--Edmond, The Village, and Del City-~had decided
to join the new areawide planning organization Oklahoma City had just une
veiled, the "Capitol Area Council of Governments" (CACOG).2C The next
day the Oklahoma City Council voted 7 to 2 to join CACOG. The minority
s.ide was composed of John Smith, a doctrinaire conservative who opposed
any such federal meddling in local affairs, and Ken Boyer, who demanded

21 For despite

the city have a majority vote in the regional councii.'
Boyer's objections Oklahoma City indeed would not have a majority of the
voting power in CACOG. The city's administration had madé a concession
to suburban governments. Under the new arrangement Oklahoma City wduld
exercise 26 out of the 62 ballots (L2 percent) to be cast by the new
organization's governing board. Dues as well would be apportioned in
accordance with voting weight, with the exception that county govermments
would pay assessments for cities under 3,000 population. 22 In view of
previous events, it seemed the core city's concession might now bring

into CACOG a sufficient number of commnities to qualify it as the new

areawide planning organization.
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Virtually the only apparent bright spot in this gloomy period
for ACOG partisans was an event that proved to be a harbinger of future
developments. This was the unexpected action by Oklahoma County on Sep-
tember 18 to rejoin ACOG. The decision, in fact, may have even been a
surprise to the county's representative to ACOG, Commissioner Richardson,
who was overruled in the wvote by his two fellow camissioners. The two
explained their action on the grounds their earlierl decision to withdraw
was too hasty, and that it now appeared a new regional organization couldn't
be formed in time. In addition, they said, they "did not want their
county's federal funds in limbo for more than a year."?3 Perhaps the fear
of jeopardizing federal highway assistance was the primary reason for
Oklahoma County's reversal. On the other hand, the reason might have
been, as Mrs. Iatting believes, that Commission Chairman Ralph Adaire-
long a political adversary--was engaging in "politics" with the aim of
discrediting the mayor. Adair coupled his wvote to.rejoin ACOG with an
outburst of criticism of Mayor Latting for, as he put it, taking her city
out of ACOG without being sufficiently informed about the task of forming
a new regional organization.

Attempts continued to bring about a solution to the ACOG problem
through compromise. Probably by late September virtually all participants
in the confrontation had come to feel they would have to yield something
from their previous positions. ACOG, of course, simply could not survive
without the central city. Oklahoma City's administration appeared to
have the upper hand, yet it knew a regional council which would be little
rrbre than a surrogate for the city's metropolitan ambitions was unaccep=

table even to jurisdictions which sympathized with the core city and,
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of course, looming over all the disputants was the prospect of an inter-
ruption in the flow of federal grants-in-aid.

Thus it was that in a series-of conversations, formal meetings
and even by exchanges of press releases the principals in the dispute
communicated and edged toward common ground. Already, 1t was widely
agreed that Halley would have to be jettisoned. He was too much a symbol
of the old conflict. His admirers might gfumble about Halley being a
"sacrificial lamb", but realists were willing to dispense with the issue
of the director in order to come to grips with the fundamental structural

problem of voting power.

The Effort to Revive ACOG

A special meeting of the Executive Committee was held on Septem-
ber 17 to discuss means for reconciliation between ACOG and its critics.
Reed initiated the dialogue by stating he would be agreeable to some form
of weighted vote arrangement. He noted that Tulsa held 25 percent of the
voting power in its Indian Nations Council of Govermments. A ratio like
INCOG*s would be acceptable, Reed said, but the L2 percent share which
Oklahoma City would have in CACOG was excessive. Grimwood of Normane-
‘who seemed able to speak for Oklahoma City almost as well as for his |
own government--urged some positive step be tﬁken because the meeting
"seemed to be the last opportunity for this organization to make a sub=-
stantial move toward settlement of this problem."2 He moved the com-
mittee hold another speclal session for the purpose of integrating the |
CACOG agreement with ACOG's bylaws. O0dell Morgan, who had until now
steadfastly held out for ACOG, éeconded Grimwood's motibn. It was given

unanimous approval.
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Having succeeded with his motion to consider amending the ACOG
charter, Grimwood brought up a specific proposal. He suggested Oklahoma
City receive 39 percent of the vote in a reorganized ACOG. But Reed, Mor-
gan, and Ward were still concerned. They were not prepared to include
that specific figure in the next meeting's agenda. Morgan obtained Grime
wood's admission, moreover, that the 39 percent was not "hard and f:a.st."25

Nor was it hard and fast at the special meeting on the 29th. Un=-
willing to accept even Grimwood's proposal, delegates from 20 cities and
counties quickly rejected Oklahoma City's L2 percent share under CACOG's
agreement and approved a plan whereby the capital would have 20 of 56 votes
(36 pércent) in a restructured ACOG. Even this reduction did not satisfy
some representatives. Ralph Adair, who called Mayor Latting "ruthless,"
had argued for only a 30 percent share for the city. He claimed the mayor
did not have the backing of her city councii in demanding more influence
for Oklahoma City,26

And as events a few days later proved, Mrs. Latting indeed did
not have the full support of her councilors. In a long, acrimonious
session on October 3 the city council, dominated by the so-called "Bishop
bloc" of political opponents of latting, rescinded its decision to joln
CACOG and approved a motion to rejoin ACOG with no conditions attached.

It also wted, 5 to L4, to dump the mayor as regional council representae’
tive and deny her the privilege of appointing her replacement.27 It was
a sudden, stunning setback for the mayor and her outnumbered allies on
the council.

By attaching no conditions to rejoining ACOG the Oklahoma City

Council had, as the old saw goes, snatched defeat from the Jaws of victory.
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On that same day the morning newspaper had reported ACOG's other members'
agreement to accept a weighted vote system along the lines the capital
favored. Latting reportedly found the 36 percent the members had decided
upon to be "substantially acceptable." In addition, it was reported,
Halley and other principal staff employees would be either dismissed or
asked to resign.’d In effect, the suburban membership of ACOG had thrown
in the towel. Oklahoma City would gain essentially all it had demanded
at the time it left the association. Yet, in one stormy session of the
city council, the capital had now yielded on every point.

It was no surprise the Times reported the next day that ". . .
officials in several suburban communities said they were stunned after

29 The news-

the Oklahoma City Council's turnabout and are in a dilemma."
paper later editorialized that the council's action was ". . . a seemingly
petty effort to embarrass the mayor of Oklahoma City, who had led the
fight for a better city role in the inter-government council . . ."30

But ACOG, like a large ship, had been launched on a new course
and it proceeded by force of momentum in the same direction. Oklahoma
City politics wex;e wlatile, anyway: suburban members felt an attempt
to take back the capital's gains would certainly eventually resurrect
the old conflict. Accordingly, at the October Executive Committee meeting
it was resolved to lay before the January 1973 General Assembly several
amendments to the ACOG agreement. Most important of these was the pro-.
portional voting mechanism with Oklahoma City allocated. 36 percent. Ano-

ther significant amendment would allow the 33 govermments in t.hé General

Assembly, operating on the one-city, one-vote rule; to "ratify, amend or

reject any official action of the Board of Directors." It thus would
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increase the power of the small~city dominated assembly. More specifi-
cally, the measure would take away from the Executive Committee its sole
authority to hire and fire the Executive Director, transfer funds and
review all planning activities, grants and contracts. As for the hapless
Doug Halley, he diplomatically offered his resignation to be effective
January 15, 1973. Ralph Adair gave a lengthy testimonial to the directdr's
abilities and said he was intelligent "as the devil."

The proposal to give the Assembly a comprehensive veto power
over Executive Committee decisions was not uniformly well-received. But
Oklahoma City delegate Nelson Keller (onme of Mrs. Latting's opponents- in
the city council) said he felt the Assembly would refrain from using such
pc>we1".=:.31 The Times was nevertheless sufficiently exercised over the
amendment that it grumbled about the change in an editorial, but admitted
that it was apparently necessary if there was to be a working regional
organization.31 As it turned out, however, there was no need to be con-
- cerned. When the General Assembly considered the issue on Jamuary 25,
1973, it showed little sympathy for Odell Morgan's earlier plea that re-
stricting the Assembly's wveto power

would be the quickest way to create a unit of super government
that could very surely strangle your local government to death.
We smaller units of govermment would be much better off to let
Oklahoma City to go her own way than to agree to reduce our voice
‘iqgs'tbfe.(}e.anfggl Assembly of ACOG. Let them pull out again if they
It overrode Morgan, 15 to 1, to strike the unlimited veto for the new
ACOG agreement. There was apparently a widely-shared opinion that larger
cities in the regional council could not and would not tolerate a pro-

vision whereby minor jurisdictions could nullify any decisions the
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governing board had made. TFerhaps most: important, however, was that
they had no desire to renew battles already fought. It was time to move
forward.

Once ACOG's members had decided on the fundamentals of reorgani-.
zation, attention could be given back to the customary order of things
and the routine matters falling to a regional council of govermments. A
personnel item was foremost, however, since Halley would leave the asso=-
ciation in Jamuary. The president asked for volunteers to serve on a
search committee. When none stepped forward, Reed announced he would
make appointments to the committee. In the meantime, Jerry Wade, one of
Halley's lieutenants, was named acting director until the office could
be permanently filled.

The usual number of applications for federal assistance had to
be reviewed also. Most were passed upon quickly and without question.

It seems w;arthwhile, however, to mention here two items which occupied
more than the usual amount of time, since they are revealing of the board's
sensitivities. In December there was an application by the Southwestern
Center for Human Relations for federal funds to "prepare teachers and
educational materials to affect, in a positive way, the attitudes of
school age students toward the rule of law.. . ." Mayor Lyon of Bethany
wondered whether the federal government might be a source of such "edu-
cational materials." If such was the case, he suggested perhapa the pre- -
gram would include discussion of such issues as fbrced busing for school
integration. After giving the question a good deal of consideration the
boérd finally decided to attach neither fawvorable nor unfavorable comment
to the application. Instead, the Superintendents of Schools would give

individual rulings on the program.
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The other item livened discussion at the January 25, 1973 General
Assembly. Oklahoma City and Oklahoma County had announced their intention
to create an "Oklahoma City-County Criminal Justice Coordinating Councill
which would receive federal funds and perform various plamning activities
pertaining to law enforcement. ACOG's suburban members were accustomed
to the capital's demands that it get a large share of federal crimin;.l
Jjustice plamming funds, but the creation of a new agency outside ACOG's
periphery was another matter. President Reed thought it smacked of a
"metropolitan police department." The like-minded Mayor Zink of Warr
Acres moved that "ACOG and ACOG members go on record stating that they are
opposed to any kind of metropolitan area police, fire, or governmental
unit." The motion carried with only Odell Morgan voting in opposition.

One matter was easily resolved in January. | The search committee
presented to the Executive Committee the name of Larry E. Goodman, an
urban planner by profession. With no apparent dissehaion Goodman was
approved as executive director.

January also saw great progress on the problem of revising the
ACOG agreement. The October decision to accept the idea of restructuring
ACOG along Oklahoma City's wishes had not resolved the many details accom-
panying a major redrawing of the organization. Since then members had
labored over the numerous amendments, finally concluding that it was bet-
ter to set about drawing up a whole new agreement rather than revising
the old one. _The apparent slowness of the drafting ﬁork tested Oklahoma
City's patience. George Sturm came to the Assembly meéting to complain
about the delay in getting consensus on a new agreement and bylaws. Okla-

homa City would withdraw again from ACOG, he threatened, if there was
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much further postponement.3h Reed's message as outgoing president,
however, was conciliatory and optimistic:

The past six months of ACOG operation have been somewhat over-
shadowed by internal problems. . . . Intergovernmental cooperation
is not easily accomplished. Considering the 33 local governmental
entities which comprise our council of govermments and the inherent
vying interests within such a system, our problems are understand-
able and often unavoidable. Events over the past months have caused
each of us to re-examine our individual participation in ACOG, as
well as the intergovernmental role of ACOG as a council of govern=-
ments. I am confident that this re-examination can prove to be
beneficial to intergovernmental cooperation in Central 0k1ahoma.35

And three weeks later, Reed'!'s optimism was borme out. The Executive Com=
mittee determined that the required 17 of 33 ACOG members had ratified
the new articles of agreement. As of February 1k, 1973, the new charter
would go into effect.36 A revitalized ACOG was in business.

The New ACOG Agreement

As noted above, so many changes in the original ACOG agreement
and bylaws were accepted in the many public and private meetings devoted
to considering the issug,a whole new charter was drawn up.37 The new
Agreement was carefully prepared; it exhibits finer drafting than the
old one. Even its physical appearance has the air of permanency and
prosperity. Although the old charter was reproduced by photocopyling
'machines, the new one is published as a handsome booklet. St'j.'l.l, the
new docuniént, like the old, begins on a tenuous note. The first section
provides that five years is to be the duration of the agreement. More-
over, the "Board of Directors" (the new name of the Executive Committee)
is to annually review the agreement and organization and propose recom-
mendations for desirable changes. A later paragraph provides that dis-
solution of the organization may take place upon majority wote of a quo=

rum (51 percent) of the Board of Directors.
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The all-inclusive part of ACOG had previously been formally
styled the "Central Oklahoma Assembly." Now it is referred to by its
popular name, the General Assembly. Specific procedures for joining ACOG
are now defined, as well as details for appointing voting representatives
and alternates to the assembly. The Associate Member class is more
fully described, and now the entities in this category are allowed 2 sin-
gle aggregate vote on the Board of Directors. Associate memiaers are to
decide their positions on matters coming before the Board, and then their
representative is to cast his vote in accordance with the majority view
within his constituency.

Meetings of the assembly had been held twice a year. Under the
new agreement four meetings are specified--in May, August, November and
February. Special meetings can be called by the Chairman.

Powers and duties of the Assembly under the new document are
much the same as before. It is to review budgets, assessment schedules,
and plans and policies after they have been favorably acted upon by the
Board. It may propose and enact amendments to the bylaws. Upon request
by any member, the Assembly can review actions taken by the Board subse-
quent to the preceding éuarterly meeting. It can ratify, amend, or re-
ject such actions, as long as it acts within the quarteriyv deadline for
its consideration. There are exceptions, however, to the Assembly's re-
view power. It cannot intervene in the Bo;rd's authority to employ the
Executive Director, rent office space and purchase equipment and supplies.

Powers and duties of the Board of Directors are also carried
over from the old agreement with little change. It has policy, budgetary,

executive and organizational powers much like the Executive Committee.
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It elects a Chairman, Vice-Chairman, Secretary and Treasurer who serve one-
year terms and may not succeed themselves in office. These officials
also act as officers of the Assembly. It appoints, removes and decides
the salary of the Executive Director. It initiates, reviews, and considers
prior to Assembly action planning activities, grants and contracts. The
Board meets monthly but special meetings may also be called by the Chair-
man. A quorum is defined as 51 percent or more of the weighted vote of
the Board, but at least nine entities must be present. |

Financing of the Association is given much more #ttention by the
new Agreement. The Board determines a yearly budget of which the locally-
assessed portion is to be borne by the membership in proportion to the
various governments' voting power on the Board of Directors. Since such
weighted vote depends on population, a yearly estimate of the population
in Sub-State Planning Region 8 (the ACOG area) from the Oklahoma Employ-
ment Security Commission is used to allocate voting power.

The voting arrangement within the Board of Directors is, of
course, the major change from the original ACOG agreement. Each govern=
ment receives a weighted vote on the basis of population. A Director
representing a total population of less than 60,000 casts one vote for
each 10,000 population or fraction thereof. Directors representing lar-
ger populations cast six votes plus one additional vote for each additional
22,000 population in excess of 60,000, with fractions not considered. The
result at the effective date of the new agreement was that Oklahoma City,
with 368,856 of the 661,695 population in the region, received 20 of 56
votes, or 35.7 percent. Norman received six wotes (10.7 percent); Mid-

west City, five (8.9 percent). The three commnities thus wielded a
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majority (55.3 percent) vote bloc. Oklahoma and Logan Counties received
two votes (3.6 percent) eachy Canadian and Cleveland Counties, one (1.8
percent) each.
' The Board of Directors are selected through a three-part process.
Each county in ACOG chooses one person from its Board of County Commis-
sioners as its representative. Directors from counties also speak for
residents of incorporated areas with less than 3,000 population. Each
city of 10,000 or more population is entitled to its own seat on the
Board. Fimally, Assembly members representing municipalities with popu-
lations from 3,000 to 9,999 are to select, on a county by county basis,
one of their number to be a Director. This delegate is to cast his vote
in accordance with the wishes of the majority of the members he represents.

Only one significant change was made in the provisions regarding
the office of Executive Director. Previously, the Director was "to be -
responsible for the operation of a clearinghouse on all information of
concern . + . and . . . conduct such conferences or studies or disseminate
such reports as deemed appropriate. . . ." In the new agreement this
provision is absent. The reason may be that it appeared to be superfluous
since such duties are implicit responsibilities of the chief administrator.
Or perhaps it was too reminiscent of Oklahoma City's charges that Halley
had manipulated information so as to organize groups of communities a-
gainst others.

Section II, "Functions and Purposes of ACOG," gives. one the most
revealing indication of how the organization's restructuring was in ac=-
cordance with the grievances felt by its members. The purpose of the

Association of Central Oklahoma Govermments is explicitly stated to be,
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among other things, that of an arema for discussion, a "forum for full
and open discussion® which is to "promote and enhance the cooperative
identification of common issues, differences and problems." ACOG is to
.assiat the "development and implementation of area wide goals, policies
and programs," and enable local governments to "cooperate with other
localities on a basis of mutual advantage." The orgarﬁ.zation will also
"function as an A.re_a Wide Coordinating Organization and as a regional
clearinghouse." Thus, it may "prepare and develop an overall area wide
comprehensive development program," "coordinate a program for. planning
and development," "carry out . . . research, planning and advisory func-
tions," and "facilitate cooperation and coordination of activities with
Federal and State Agencies."

But there are restrictive measures, too. One provision seems
intended to satisfy one of Mayor Latting's ten conditions for an areawide
planning organizations

e « o To the maximum extent feasible . . . utiligzation of

member staff resources is encouraged in order to minimize the

duplication of effort, minimize costs and draw upon the exper-

ience and expertise of members in order to promote and strengthen

local capability to develop area wide cooperation and continuity.
Similarly, the organization is permitted to "assist member 'entities with
direct professional and technical services," but only "when requested
and authorized" and "when such activities are compatible ﬁ:l.th o o « the
adopted work program and adequate resources are available." Clearly, a
major purpose of this new Agreement, just as it was of the one drawn in

1966, is to circumscribe as well as define the organization.
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Aftermath of the Rebgﬁanization

In the first few months following adoption of the new agreement,
ACOG's members seemed to be feeling their way along new organizational
paths. The new weighted vote system was introduced in March with no
apparent problems, or at least no immediate dissension. A transition in
leadership was also occurring along with the implementation of new proce-
dures. With Larry Goodman settling into the Executive Director's job,
interim chief Jerry Wade left in March to take a position with Midwest
City. The next month brought another significant persomnel change, one
which involved the Board rather than the staff. The redoubtable Mrs.
Latting, having led an almost totally successful campaign to purge her
councilmanic opposition, resumed the post of ACOG delegate for Oklahoma
City.

For his part, Marion Reed was marking time until the next General
Assembly. It seems to have been commonly understood that he would not seek
another term as president. He had been a principal figure in many Asso=-
ciation disputes, and members wanted a fresh and less controversial person
to lead them. Affable Mayor Roy P. Carmack of The Village turned out to
be Reed's successor in the chair. He won against Moore's Mayor Morgan
with 71.9 percent to 24.3 percent of the vote. Chairman Carmack gave a
short speech following his election which reviewed the tumultuous past
six months and, the minutes recorded, "concluded by asking everyone to
work together to make ACOG a viable entity.™"

One aspect that had not changed, however, was the old problem
of federally-funded criminal justice planning and training programs.

No other specific issue has generated as much controwersy in ACOG. In
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fact the great majority of its unfavorable reviews concern applications
in this area. There appear to be several reasons why this is so. One
which applies generally to governmental institutions is that the issue of
crime and how it may be prevented is a sensitive and socially important
issue. All commnities have a vital interest in better criminal justice,
but there is a marked absence of consensus regarding precisely how the
system may be improved. Some suggested programs come under fire because
they are thought to be counter-productive; others, becauseA they are
wasteful.

Such attitudes probably explain why ACOG's Board of Directors
failed to act affirmatively on 18 separate applications in this area dur-
ing the period from March 1973 to June 1974h. In ten of these cases the
Board voted unfavorable cormment, an action which is appropriate for a
regional review body. But in the remaining eight cases the Baard was
simply unable to come to a definite conclusion. This category involved
requests for funds for police internships, a traffic safety program,
District Attorney assistance, training and assistance for the state Su-
preme Court, an inmate alcohol and drug abuse study, and an architectural
planning unit for the state Department of Corrections. In the absence
of substﬁntial agreement on the part of experts in the area, the Board's
uncertainty is understandable. |

Another reason has much more to do with ACOG and its position
within the metropolitan area. The argument over which entity will per-
form planning and training activities in the criminal justice area has
never been laid to rest. Some feel ACOG is the appropriate agency for
such activities; Oklahoma City, in particular, dissents from this view.
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An excellent example of the conflict is furnished by the argument over
the Oklahoma City-County Criminal Justice Coordinating Council (CJCC)
which is a surrogate for the central city and county. "This is part of
the biggest duplication I*ve ever seen about," Reed once r.:omplained.38
On the other hand, Oklahoma City's officials and their supporters

believe ACOG to be an illegitimate competitor for funds that logically
should be administered by the jurisdiction in which most urban crime hap-
pens. The Oklahoma City manager seems to have been quite correct when he
voiced suspicions that ACOG was trying to do away with competing agencies.39
At the May 1973 General Assembly meeting Mayor Latting had to defend OCJJ
from an item in Goodman's proposed ACOG budget which would have meant
transferring to the association $54,000 in criminal justice planning
funds. The incident, however, is best described .as an inconclusive skir-
mish rather than the final battle. |

_ Another prime example of the old, continuing_ debate over ACOG!'s
proper size and scope of authority in the region can be offered. This
involves water resource planning; specifically, responsibility for waste=- |
water studieg. Either ACOG could do the work in~house with its own staff,
it could employ consultants dlrected by ACOG, or the studies could be
per:formed wholly or in part by the Corps of Engineers. Mrs. Latting and
some others favored allowing the Corps to prepare the plan. It had ex-
pertise, she argued; it was already inwolved in other_ agpects of water
resource planning for cent_ral Oklahoma, and--perhaps most importantly in
her mind-=having the Corps do the planning would not necessltate expand- |
ing ACOG's staff. For others, however, the prospect of having the Corps

perform the study raised the spectre of undue federal influence. To
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Odell Morgan, this would be "another example of the federal government
telling local governments what to do . . . It's blackmail." Marion Reed
suspected it would eventually lead to a comprehensive regional plan which
might require commnities to join in building common water treatment plants.
He asserted, "It's time for us to get ahold of our congressiohal delega~-
tion and tell them to put a stop to this Mickey Mouse stuff. . . . Regional
government--that's their intent for the future."ho

It was not surprising, then, that with feelings so aroused for
several months the Board was unable to resolve the issue. Its eventual
disposition, however, is not as important as the way the incident reveals
attitudes regarding the Association's position. Several monfhs after the
" issue had first come before the Board there was an exchange of comments

which demonstrates the contrasting view points. Director Goodman had sug=-

gested allowing the Corps of Engineers to do the waste water study might
result in lecal communities being "subject to or subordinate to state or
federal intervention on local projects.” Mrs, Latting replied:

I think many here feel that ACOG has grown far beyond what the
original, perhaps, intent was. And we do not want to see ACOG, with
a huge staff and ever-growing budget, attempting to do everything
in all areas of activity. We want the data base, we want to be able
to use it in a cooperative way but when other goverrment agencies
already in existence have already been staffed with the capability
of doing it and can do it, then we don't see the purpose of ACOG
receiving additional money on a year to year basis and permanent
staff to do these things.

Two other examples can be offered. In June 1973, the Board coﬁ-'
sidered a $31,866 item in the next year's budget to pay for ACOG's mass
transit planning. Latting objected to the item on the groundé that Okia-
homa City's Central Oklahoma Transportation and Parking Authority should

conduct such work. COTPA, she argued, was already inwlved. in mass
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transit and served the part of the metropolitan region in which mass
transportation facilities were feasible. For several months the Board
failed to decide the question. Finally, in September a Eonzprmrdse was
worked out. COTPA would do the work--as agent for ACOG, who would pass
through the federal funds.

A year later a similar dispute developed over a proposal to set
up an ACOG agency called Central Oklahoma Disaster Effort (CODE). Mrs.
Latting "wondered if the staff couldn't give the same kind of halp with-
out setting up another committee.” Mayor Green of Edmond wondered, too.
Goodman reluctantly admitted a new committee was not essential. The
Board then endorsed the idea of providing assistance within the existing
framework.

Suqh controversies as those Just described indicate ACOG has not
been particularly successful in getting local officials to see it as a
natural component of the urban system--a proper agency for cooperative
effort. This may be partially due to a lack of interest in participating
in the association. Absenteeism problems became serious in the post-reor=-
ganization period. Between the effective date of the new charter and the
close of the 197l fiscal year, the organization experienced quorum diffi-
culties on eight different occasions. The first was the Board of Direc=-
tors meeting on July 11, 1973, which was forced to adjourn prematurely
when a quorum (51 percent of the weighted vote and nine members) was lost.
This happened again at the November meeting and at a special meeting sche-
duled a week later to conclude the unfinished business. In'197L, quorums
were lost at February, March, and April meetings. The situation was even
worse at the February and May 197l General Assemblies: so few members

were present the meetings could not even begin.
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Much of the quorum problem is associated with Oklahoma City's
large share of the weighted vote. One reason is the absence or early
departure of the central city's representative by itself can often force
the loss of a quorum. When Mrs. Latting left the April 1974 meeting 30
minutes after arriving, "Several staff members of the 12 other cities
attending the monthly meeting complained that this was the fifth time

1 of

meetings have had to end because of Mayor Latting's depé.rture.“
course, other cities' representatives must be absent as well for Oklahoma ’
City's absence to force adjournment. And small cities have compiled the
worst attendance records. "Despite the instance when Oklahoma City's
absence caused the weighted vote to be too small," the Journal observed,
"most problems with quorums have come when less than 9 members have ap-
peared. Midwest City and Oklahoma Cityattended all 12 meetings from
May 1973 to April 197h. w2 The quorum deficiency at the May 197L Assem-
bly, for example, occurred because only 15 (17 were required) of 32 meme
bers were present.

A second probable reason the quorum problem exists is that some . |
members representing small jurisdictions may feel it is hardly worthwhile
o bring their relatively insignificant weighted vote to Board meetings,
when the capital city and two or three other cities can outvote a dozen
other govermments. To a Director who holds, say, 1.75h4 percent. of the
Board's voting power, participating in Board meetings must sometimes .
appear as an exercise in futility--especially after sitting for a couple
of hours listening to the technical, obtuse debates often characteristic

of such sessions. It is not surprising, then, that some members do not
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exhibit a keen interest in the association and instead declare that ACOG
meetings are "a chore" or "a waste of time."

Certainly officials of the smallest of govermments in ACOG, at
least, must feel frustrated at the minor role they must play in making
regional policy. Under the revised agreement, one will recall, cities
and towns with less than 3,000 population are represented on the Board
by their county's Director. The cities and towns with more than 3,000
but less than 10,000 population within a given county nmét gselect one
of their number to act as Director for the group. Thus, smaller juris-
dictions complain that their regional woice is muffled as a newspaper
article indicates:

The "small fry" of the Association of Cemtral Oklahoma Govern=
ments asked ACOG Board of Directors Wednesday to give each city a
vote, no matter how small.

"We feel that no matter how smmll the squeak in the mouse, it

shc_auld have a chance to be heard,"” Nicoma Park Mayor O. J. Toland
EIald'i‘ola.nd s Choctaw trustee L. G. Johnston and Nichols Hills Mayor

Dan Stuart complained they have to combine their opinions with
other cities just to have a single wte.

Toland said the Oklahoma County representative, who is rarely
at ACOG meetings, carries any vote that Nicoma Park has.
"Sometimes we feel aﬂ useful as the mammary system on a boar
hog," Toland complained.!3
An even-handed examination of ACOG's functioning in the post-
reorganization period must include along with the negative evidence those
things which support a positive interpretation of its performance. It
should be noted, for one thing, that the very existence of controversy
and division within the Board can be seen as evidence that ACOG is in-
deed facing up to, rather than avoiding, regional issues. Certainly,

the organization is experiencing more divided votes on issues before it.

Where once it was rare to have objections raisgd in ccmnectioﬁ with
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review of grant applications under the A-95 procedure, it is now fairly
routine. Furthermore, under the weighted vote procedure such differences
may be fairly reflective of regional opinion. At the least, one can say
that most of ACOG's Directors are taking an interest in issues, are placing
importance on the association's part in reviewing urban development pro-
jects, and are willing to speak up for or against that which comes before
them.

Some of those who are closest to ACOG also are optimistic about
its future. Goodman told the Board in May 1974, "ACOG has been able to
accomplish over the last year . . . significant progress in the planning
program and the service program to the region." The Executive Director
added that it performs these accomplishments "with a smaller staff, and
smaller budget than the majority of COGs serving the same population in
the country." The theme of the association's 1973 annual report, "Liwing
Together, Wbrking Together, Growing Together" seems to describe his inter=
pretation of ACOG!'s status. In that report Chairman Carmack expounded on

the "togetherness" theme and said it

« « o may sound like plans for a new utopia, but these ideas are
not new or utopian. They aptly describe the function and role of.
ACOG. « « « '

The ratification of the new Agreement for ACOG in the Spring
of 1973 created a new spirit of cooperation in the organization
and made meaningful the words, "ACOG shall promote and enhance
the cooperative solutions of problems and implementation of these
solutions for the mutual interest of all."

The new ACOG will face problems within the organization and
criticism fram without; however, the record will reflect the
ability of ACOG to meet these challenges and continue to grow.w"

The Association of Central Oklahoma Goverrments has continued
to grow. Its fiscal 1975 budget was over a half-million dollars. Ité -

staff includes about two dozen employees altogether. There is an
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extensive program of work. Among its accomplishments during fiscal

1974 were:

Criminal Justice Plan

Update of Regional Open Space Plan

Five area land use worksheéps

Development of Regional Water Development Flan

Adaption of Regional Affirmative Action Flan

Revised A-95 procedures

Commencement of Trades Licensing Study

Areawide transportation planning

Development of Transit Work Programs

Revenue sharing coordination and information

Completion of National Transportation Needs Study

Provision of direct technical assistance

Publication of monthly newsletter

Admittedly, some of the matters ACOG accomplishes are modest,
such as the Board's agreement in October 1973 that Halloween would be
celebrated in the four county area on October 31--~it seems different
cities' Halloween nights had confused the "trick-or-treat" activities.
But others contain much potential significance. Under the aegis of one
of its committees, for example, ACOG is working to standardize areawide.
building trade craftsmen examinations. Developing a uniform exam holds
potential for making such skilled trades a more liquid labor market and
a more efficient labor pool for consumers.
Not all important decisions made by ACOG arouse controversy.

Roy Carmack had been elected in the summer of 1973 to the unexpired por-
tion of Marion Reed's term. In January 197L, he was re-elected without
opposition to a full term as Board Chairman. Also elected by unanimous
vote were Emil Fox of Cleveland County as Vice-Chairman and Odell Morgan
as Secretary-Treasurer. There is no indication the nominating comrxittée--
composed of Directors from Edmond s Bethany, and Oklahoma City-~functioned

in' anj thing other than an amicable manner. Similarly, there was no
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apparent conflict in June 1974 when population increases meant five
governments--Logan County, Yukon, Edmond, Midwest City and Moore--gained
an extra Board vote, bringing the total to 62. As in the previous year,
when total votes had gone from 56 to 57, the slight dilution of other
governments' influence stirred no dissent.

| And finally, there may be a new spirit of cooperation and coor-
dination., One newspaper story reported that Carmack "would sum up [ACOG]
this way: 'It works," Things are going smoothly under the new voting
system. There seems to be more of a spirit of cooperation among the
govermmental units now. nbiS Eugene Bumpass, on the occasion of his retire-
ment as city manager of The Village, remembered the past hostility be-
tween Oklahoma City and his community. "The Association of Central Okla-
homa Governments helped a lot in dissolving this animosity," he obserwved.
"This is one of the greatest achievements I have ever seen during my

tenure. nb6

Opinions of ACOG Directors

But does the Association of Central Oklahoma Goverrments reﬁ].'l.y
‘"work"; has it been a 'great achievement" in regional cooperation? Cer-
tain reservations may be appropriate regarding comments such as the ones
quoted above. Newspaper reports may not furnish a complete and accurate
picture of regional council delegates' perceptions of COG performance.-
For one thing, the more prominent members such as mayors of large cities
and COG office~holders are more likely to be interviewed by reporters,
but may be less representative of the council than back-ﬁench delegates.
A person who holds an ACOG office is perhaps likely to be unusually
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favorably disposed toward the organization and/or may feel it incumbent
upon him to réi‘rain from criticism of the association.

Second, the public nature of such remarks probably makes their
authors cautious of comments that may prove to be controversial--either
because the femarks are critical of ACOG, or because they may appear to
show a subordination of their own govermments' interests to regional ones.l
When a broad sampling of the Board of Directors is taken, a more compre-
hensive picture of their attitudes should emerge. When they are furn'lahed
the protection of non-attribution for their remarks, they should speak
more freely.

The balance of this chapter is therefore based upon the results
of information gathered directly from 16 ACOG Directors who served dur-
ing the 1973 and 197L fiscal years (and in many cases, during other years
as well). The details of this step of the study were set out, the reader
will recall, in Chapter One. No claim of statistical precision can be
made for the data in this section. Some officials' answers, for example,.
reflect the time-honored practice of political ambiguity. Interpretation
has sometimes been necessary. But the general drift of opinion can be
reliably detected.

At the outset, it should be observed that socializatlon in re-
gionalism is largely a function of a member's personal experience on the
Board of Directors. Delegates are not "pre-sold" on the theory of a
council of govermments. Rarely do members seek to be representatives to
ACOG. Only one councilman of those interviewed admitteéd he asked to be
appointed ACOG delegate--so he could help "abolish the damn thing!™®

(interestingly, this man eventually became one of ACOG's most vocal
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advocates.) It is much more common to find the job was inherited along
 with the other duties of a member's public elective office. It is usually
assumed that mayors, as part of their municipal responsibilities, will
represent their communities in regional organizations. Some newly-elected
councilmen find they are expected to take not only their predecessor's
seat on the municipal governing body but on the regional one as well.

Thus it seems clear that association duties are perceived by most dele-
gates as incidental, rather than primary responsibilities of their public
office.

Not only do members assume their positions on the Board of Direc=-
tors more-or-less involuntarily, there is little in the jobs to give them
satisfaction with their service. Those members who say working with ACOG
gives them personal satisfaction--that they "rather enjoy it," see it as
"a c;hallengé"--are likely to be association officers. Such gratification
thus is probably due more to their particular leadership roles than to
the usué.l work of a Director. It is more common to ﬁear delegates des-
cribe ACOG duties as a "necessary evil" or "chore." |

Members do not usually seek a leadership role. When delegates
were asked if there had "been competition among the Board members for
ACOG offices and for influence within the organization," negative responses
outnumbered positive answers by a two-to-one margin. Virtually the only .
~ example of competition for office was the occasion when Gordon Masters of
Norman was nominated (apparently to his own surprise) for President.

Most members are quite content to let others lead. As one delegate said
of the difficulty in filling ACOG's offices, "we kind of have to con

guys into it."
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It is no surprise in view of the foregoing to find members do
not see themselves pulled between conflicting local and regional obliga-
tions. Only two of the 16 representatives agreed that there are "times
when [they] are torn between ACOG responsibilities and . . . city (county)
responsibilities."” One of these two said the conflict involved the pres=-
sure of time demands by regional and local functions, and the other said
the conflict was ™ot too direct." But another delegate in contraét sald
the two sets of responsibilities "marry together," which suggests he saw
ACOG duties as an opportunity to speak for and defend his community (as
opposed to communities generally) within the metropolitan area. This
attitude may well explain many of the negative respohses to the question.
It is conceivable, of course, that an official may see no conflict in
local and areawide interests because ACOG has first priority on his loyalty.
Or it may be that few metropolitan issues are thought to conflict with lo-
cal interests. In view of almost a full decade's experience, however, it
is much more reasonable to conclude that city and éounty officials simpl’y'
subordinate regional needs to local ones, and/or that they have a very

low degree of identification with the concept of regionalism.

Such conclusions are reinforced by findings that local officials
on ACOG's Board of Directors strongly resist aggrandizement of the or-
ganization. Much the exception is the sole member lwho said his personal
goal for ACOG was to give it "more teeth." Another's answer, expressing
a desire for more technical assistance for member governments and a big- |
ger professional staff, was just as singular. The rest of those inter-
viewed preferred the association remain the same as presently oonatifuted

and primarily function as a discussion forum. Characteristic of this
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attitude are wishes to "confine it" or "keep it small." One wanted ACOG
to be "a skeleton." And members generally believe--correctly-~other Direc-
tors share their conservative views regarding ACOG's destiny. The only
exception is the member who despite much evidence to the contrary still
suspects Oklahoma City wants to turn ACOG into a metropolitan governmment.
Nor do most members think their colleagues "really care about
pulling together to help ACOG succeed." Only five out of twelve responding
to the question replied affirmatively, such as the delegate who saw "a
lot of cooperation out there." Most believed that members generally "don't
care about it" and "don't want its growth." One member observed that his
colleagues on the Board do "not natur'a]iy" wish ACOG to prosper. The
reader should remember, here, that most of the persons he was talking about
have had two or more years of ACOG experience during which they could have

formed positive attitudes toward the council of goverrments.

A distinction should be made between members' interest in ACOG
~and their interest in the issues which come before it. In the latter case
their own communities' interests are sometimes directly at stake and, as
has been shown, spirited debate is a result. Members were asked if Board
decisions are "sometimes the result of bargaining or compromise among the
members." Only three of fourteen replying thought there was little or no
such bargaining. The rest agreed that there were at least occasional
compromises. Typically members in the majority group said there was "a
little" or "some" compromising but one delegate said it occurred "iots of
times." Most frequently named as examples of such decisions were the
issues of criminal justice funds, highway planning and wastewater planv-

ning.
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On the other hand, although they say dickering over regional
issues is not unusual, most members think the amount of real conflict
within the Board is rather small., Three members said there was "much,"
"quite a bit," or "definitely some" canflict, and another recalled con=-
sideré.ble controversy in several areas. But the opinion of most of those
interviewed was that the press exaggerates ACOG's disputes. These Direc=-
tors felt there was "little," "slight" or "minor" conflict. One official
said that "for a thing that big it runs real smooth." And undeniably,
he is at least partially correct. The great bulk of the association's
business is handled with a dull, mechanical routine. But membérs who
thought there was little conflict may have had in mind merély the amount
of time spent on controversial items compared to the time ACOG spends on
all matters. It is true that for every hour spent debating, say, whether
ACOG or another agency shall perform wastewater planning, many more hours
are spent approving minutes, presenting guests, and hearing the financial
report. The character of controversial items, however, is more important
than the percentage they bear to all items on the monthly agendas. They
thus have more significance to the association's stability and status
than appears from the comments just quoted.

It was hoped that by asking members to name ACOG's greatest
accomplishments and disappointments one could better see the sort of

role delegates have in miﬁd for the association. For example, if a
| member named "regional coordination" as an accomplishment, one could
conclude he shared with its professional staff the planner!s ambitious
concept of a council of governments. As it turned out, however, no such

pattern emerged from the answers. Accomplishments such as "kept money
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coming" or "fulfilled requirements" and "got grants" exemplify the posi-
tive impressions ACOG made on its Directars. Some delegates saw an accom-
plishment in its mere function as a meeting-place for discussion. Only
one person thought ACOG had achievements in "a lot of areas.”

Disappointments mentioned by representatives most often concerned
alleged inefficiency or bureaucratic empire-building. Organizational con-
flict or friction was mentioned three times as a major disappointment.
Five members couldn't think of any particular disappointment. This last
category, however, may be explained by one‘director's comment that his
city hadn't been disappointed because it hadn't filed any grant applica=-
tions which could have been disapproved. To draw a mechanical analogy
to attitudes like these, one might say that ACOG is seen by Directors as
a valve through which federal funds flow. The organization's planners,
in contrast, think of it as a pump; they are concerned with its capacity
and lforcefullness in rendering services. But Directors are content as
long as the grant-in-aid valve remains wide open.

The key area of questions in the interviews, however, deals
with the impact of ACOG's restructuring. Has the reorganization made a
real difference? Hawve the effects of reorganization been beneficial~-a
stronger, more unified, more capable council of governments? The opinions
of board members about these questions should have both organizational
and theoretical significance. |

During the interviews members were asked, "Do you think the
changes in the organization have been good from the standpoint of your
city?" Thirteen directors gave comments in direct response to the queé-

tion. Surprisingly, most of them indicated there was little substantive
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difference between the old and new ACOG. Two members said the changes
had benefitted their governments, but three others said there was little
or no change. Three more said only the new charter "hasn't hurt” their
cities. There were, however, three other directors unhappy about the
changes. The only specific complaint within this latter group concermed
the weighted voting arrangement. And again, there was one member who
felt it was too early to be sure about the effect of the new ACOG Agree-
ment-~he "thought" the changes were good, but "haven't asked for anything,
go hard to tell."

Members were next asked if they thought the reorganization would
"benefit ACOG itself, apart from any effect on your own city." Only nine
replied directly to the question rather than pleading ignorance, but withe
in this small group a clear pattern was evident. Six felt the changes
would benefit ACOG; three felt otherwise. In the latter group, one said
because of reorganization the "small cities lost interest" (and quorum
problems seem to support his claim). Another charged ACOG had "become
a do-nothing organization". Interestingly, however, even those who felt
the changes were beneficial were lukewarm in their opinion. Answers such
as (the reorganization) "hasn't hurt" and "think it has" (helped) charace
terize this group. The three "don't know" responses may not be much
different from the positive ones.

A key question asked the Directors if there seemed "to be a
better spirit of cooperation among Board members now that ACOG ﬁas been
reorganized." In this case, 13 usable answers were given, of which only
two indicated there was less cooperation after reorganization. One

delegate pointed to ACOG's attendance problems while another flatly said
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there was less cooperation. Among the majority viewpoint, there were
those who said they "sure do" see more cooperation, and even "a lot
greater cooperation.” But others were more cautious: cooperation was
"perhaps better," or improved "in some ways," or improved nas much as
can be expected.". Overall, it appears that the Board of Directors as a -
whole does perceive a better working relationship than existed under the
1966 compact; .

And in addition to a more harmonious atmosphere, a substantial
portion of those interviewed think reorganization made a significant
difference in ACOG's performance. When asked, "Do you think the ACOG re-
organization really makes any difference in how well the organization
functions," six members replied that it has improved conditions while
only three thought it had a negative impact. Among the majority view,
answers explained the association had "smoothed out more" and functioned
00 percent better." Another member pointed to the change in Executive
Directors as an important advance. (This change of course was not struc-
tural.) Yet another felt ACOG was providing "better and more information
now. "

Within the minority group of Directors critiéal of the new char=-
ter, one official argued that the only difference it.‘had made was in
creating a pro_blem in keeping quorums at meetings. Another. éritic could
find nothing good to say about the organization thfoughout a half-hour
discussioﬁ with this writer. It may be that ACOG's partisans should be
more worried about the five members who indicated reorganization made
1little or no difference-~they may have been thinking of Directors" atti-
tudes toward ACOG rather than the improwved working relationship at Board
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meetings. But nevertheless, with respect to Director's perceptions of
the effects of reorganization on ACOG's performance as a regional coun-
cil, the overall opinion is other than negative. |

Whatever the improvement in ACOG's organizational tranquility
or productivity may be, however, its ultimate fate depends on another
factor. This concerns the degree of identification--of attachment--felt
by central Oklahoma public officials toward their council of governments.
Those who have worked for the Association of Central Oklahoma Govermments—e
and some of those who have worked with it--have labored steadily over the
years to build a sense of identity with the organization, and with re-
gionalism generally. The COG was not formed in a truly spontaneous or
voluntary response to felt local needs; it was the child of fedefal cone=
cern for urban disintegration. As a result it was an uphill battle to
persuade local politicians that ACOG was not only a proper component of
the metropolitan political system, but that it belonged to--it was--them.
In the long run, only the wide acceptance of such an idea would enable
the association to succeed.

Members were accordingly asked another question: "If the fed-
eral government did not require an organization like ACOG to handle grants
and planning for the area, would you feel it worthwhile to remain a mem-
ber?" Somewhat surprisingly in view of the minimal role for ACOG often
expressed by members, 11 of 15 delegates answering replied affirmatively,
although a couple of officials qualified their answer by saying they
would stay only in a "review" or "loose=knit" organization. And perhaps
more significantly, when members were asked if they thought other cities
would remain if ACOG was truly voluntary (the assumption being that wide.
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membership functions as peer pressure on local officials), six of the
eleven thought other commnities would remain in the organization. There
was one uncertain member who thought other govermments "might not" stay
in ACOG. Another thought "greed" for federal funds would keep governments
in ACOG. Overall, then, there may be a developing consensus that local
governments should be represented in some sort of regional body. If that
is so, ACOG's future may be secure, if not particulariy bright. Of

course, in view of the stormy events of 1972-1973, sheer survival can be

interpreted as a distinct accomplishment.
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CHAPTER V

CONCLUSIONS AND PREDICTIONS

Parsonian Theory and ACOG

The reader will recall that this study had several purposés.
One was to demonstrate the usefulness of Parsonian structural-function-
alism in examining the history of a particular public agency, the Asso-
ciation of Central Oklahoma Govermments. Also, by combining theory and
empirical example, it was hoped that some points in Parsons' conception
of social system behavior could be clarified. The developmént of an or-
ganization's processes for satisfaction of functional imperatives could
be studied. The origins and effects of organizational conflict in the
instant setting could hopefully be better revealed. The question of how
organizational structure relates to system stress could be explored.

And not least, this study represents an attempt to draw some more general
observations about the situation and future--the potential and problems=--
of councils of govermments.

It should be understood, howewver, that this paper was neither
intended nor expected to demonstrate Parsonian theory to be some grand
blueprint for organizational ewolution. It has been the intention to
show how his conceptual framework can illuminate a study of organizational
behavior. With this in mind the preceding chapters have reported the

work of other scholars on councils of goverrments, as well as the author’s
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own research on ACOG. Now, with this evidence at hand, it is appropriate
to draw some conclusions as to the validity of Talcott Parsons' proposi-
tions and the findings gathered in this study.

In Chapter III six hypotheses were set forth. The first of these
concerned the general applicability of the Parsonian paradigm to the sub-
ject of study. It predicted that a council of governments would demon-
strate behaﬁior which could be characterized in terms of the four func-
tional imperatives: adaptation, goal-attainment, integration, and pattern=-
maintenance. Much of the third chapter, one will recall, was devoted to
describing ACOG's development and activities in just such terms. Various
aspects of the association's behavior were categorized into the four
functional categories. In itself, this classification admittedly means
1little. Parsons' theory provided us with a taxonomic scheme and one would
be surprised if organizational behavior could not be so described.

What we are more concerned with, howeverj is the pattern such
functional=based activity takes. Every organization, by Parson's defini-
tion, must satisfy four functional needs. But systems vary in the rela=-
tive emphasis they give to meeting the requisites of surviwal, and they
differ in the success with which they meet those needs. With respect to
ACOG, it was noted that varying degrees of success marked its fulfillment
of functional requirements. Adaptation, for example, was advanced by
the relative ease with which some resources--capital, personnel, legal
authority--were obtained, but was hindered overall by resistance to organ-
izational growth and resource employment. Goal-attainment was similarly
intibited. ACOG's pursuit of regionally-oriented objectives was checked

because the dominant policy-making subsystem within the association was
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more keenly interested in integrative and pattern-maintenance functions.
Again and again ACOG experienced situations when programs and procedures
which would have aggrandized its power and role in regional decision=-
making were deferred in the interests of maintaining its utility as an
integrative and pattern-maintenance mechanism for the localistically-
oriented metropolitan political system. As a result, ACOG was an organi=-
zation which emphasized stability and continuity over innovation and pro-
ductivity.

Other portions of Chapter III analyzed ACOG's performance of
functional imperatives in terms of Parsons' pattern variables. This
bears upon the second hypothesis, which predicted that behavior which
advances the satisfaction of functional needs would be characterized by
certain appropriate pattern variables. Dysfunctional behavior, however,
would be associated with pattern variables other than those prescribed
in the theory.

Again a measure of correspondence with the hypothesis can be
claimed., Although the pattern variables are quite difficult concepts to
operationalize, as detailed in Chapter III many of ACOG's problems can
be described and understood in terms of deviations from appropriate pat-
tern variables. For example, it was shown how the adaptive function,
which is supposedly characterized by affective neutrality, was handicapped
in ACOG's case because the governing board did not subordinate affectivity
release in the interests of securing interjurisdictional cooperation.

In an area where affectivity release would have been appropriate, system
integration, the members instead exercised restraint. It was also ob-

served that advancement of ACOG as a comprehensive, multi-purpose regional
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institution would necessitate diffuse orientations toward such an organi-
zational posture. Instead, its members rather consistently exhibited
specificity in orientation toward expansionary goals. Had ACOG's members'
behavior been more consonant with the prescribed pattern variables, one
may assume, the association's development would have been differently
shaped.

The third hypothesis stated in the second chapter indicated that
one would find functional performance in a given systeﬁ to be differen=-
tiated in some manner. Such differentiation could occur by structural
specialization or along temporal dimensions. In the first case, one
would find subunits of the system assuming various degrees of functional
specialization., The la tter case would involve different degrees of em-
phasis by the system on the various functional requisites in different
time periods.

First it should be observed that the Association of Central Okla-
homa Govermments is not a very large organization. In a relatively small
system one should expect to have more difficulty recognizing functionally
specialized subsystems. And to be sure, ACOG does not have a highly
developed division of labor. Only a rough characterization of subsystem
specialization can therefore be offered here. There are two fairly dis-
tinct units‘within the association: the Board of Directors, and the
salaried (especially the professional) staff. One can say generally that
the governing board is more closely involved with integrative and patterne
maintenance functions--as witnessed by its interest in maintaining the
regional status gggr-and the staff is more oriented to system adaptation

and goal-attainment.
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Actually, however, it is not possible to neatly compartmentalize
the two subsystams. Virtually everything of significance the association
does has to be passed upon by political representatives, and conversely
there is substantial input from the planners on ACOG programs and grant
review questions. Each unit has great influence on the other, and one's
work can advance as well as frustrate the endeavors of another. Indeed,
ACOG's difficulties often have stemmed from the fact that the functional
orientations of staff and directors have not been consistent with a single
over-arching concept for the regional council.

It should also be recalled that the idea of functional differen-
tiation by subsystem is a conceptual device. Parsons has emphasized that
within any social system an individual or group will give primary atten-
tion fo one functional area at one time, and to another area in a subse=-
quent period. All components of a system are primarily involved with each
function at one time or another. Therefore, absent laboratory-type condi-
tions for studying group behavior, the above approximate description of
subsystem specialization is all that can be offered here.

The céncept of temporal differentiation is perhaps more useful
than that of structural specialization. In "macro" terms, a rather clear
sequence of periods of primary functional orientation characterizes ACOG's
development. During the organization's earliest period there was a pre-
occupation with matters bearing upon adaptive needs-=resources had to be
acquired, means of employing them had to be devised:. After association
procedures had become more routinized ACOG turned more toward fulfilling
its regional obligavions as the areawide planning and review body. This

second phase can be described as the (perhaps incipient) goal-attainment
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stage. But as has been shown, progress along this dimension was quickly
retarded by recurring and worsening episodes of dissension over ACOG's
scope of services and role in the planning process. The question of how
ACOG was to proceed as a coordinative institution became the paramount
issue.

ACOG then entered a third and prolonged phase which involved
essentially integrative issues (the members' commitment to the collecti-
vity) and pattern-maintenance questions (whether restructuring was neces-
sary and what form it might take). And even after the crisis of 1972-73
the association experienced persistent and deep divisions that retarded
system integration. Except insofar as ACOG discharged the more routine
and noncontroversial duties incumbent upon it, the goal-attainment func-
tion as well was to remain subordinated to the more pressing matters at-
tendant to organizational survival. Based upon later evidence presented
below, it appears the association is still in this third phase.

It should be emphasized that no claim is made that the evidence
here means any particular order or sequence of functional differentiation
will characterize any given council of governments. The data do suggest,
however, that regional councils cannot confidently expect to advance
rapidly toward institution of effective regional planning unless the es-
sential functions of system integration and pattern-maintenance are sub-
stantially well developed. Achieving secure placement within the metro-
pélitan scheme of things is the apparent prerequisite to local acceptance
of active advocacy of interjurisdictional coordination under a COG's

leadership.



193

The fourth hypothesis dealt with the correlation one should expect
between the conflict experienced by a council of governments and its per-
formance of functional imperatives. As with the third hypothesis, two
alternative patterns were offered. Conflict could stem, first, from
inadequate fulfillment of specific functions, and/or second, from compe-
tition between subunits for the power of determining the system's primary
area of emphasis. In the case of the Association of Central Oklahoma
Governments, it was observed that some areas of diésension could be asso-
ciated with deficiencies in functional performance. The failure on the
part of the Executive Committee to inhibit affectivity iﬂ the interests
of adaptive functions can be cited as an example of such a shortcoming.

A more relevant way to perceive ACOG's organizational conflict,
however, is in terms of intrasystem competition. The association's hig=-
tory has repeatedly been marked by controversies revolving around the
questions of ACOG's scope of activity and future planning role. On one
side there werevpre'ssures to limit the organization to a sort of urban
fellowship--an institution in accord with prevailing localistic sentiments.
On the other side there were efforts to make ACOG assume a greater role
in regional resource allocation. Each side had its adherents, with the
former school of thought in a distinct majority. Not that the opposing
parties differed all that much over the regional status ACOG should have;
both central city and suburban interests were in su‘psta.ntial agreement
that the association should never assume powers which could undermine the
established order. Rather, the combatants were involved in competition
fof the formal right to exercise dominion over ACOG., The irony lay in

Marion Reed's perception that Patience Latting wanted to turn ACOG into
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a central-city ruled "supergovernment," while Mrs. Latting suspected the
suburban politicians of willingness to aggrandize a boundless regional
bureaucracy. In fact, neither party wanted ACOG to become anything resem-
bling a layer of govermment, although Reed was the more willing of the
two to allow it an independent capability to perform some well-defined
and benign sorts of services to member commnities.

Nevertheless, the tensions aggravated for almost half a decade
proceeded to build to a climax. Oklahoma City, feeling that the one-city,
one=vote rule was intolerably unfair for the capital, took itself out of
the association. Later, of course, it did rejoin the council. But the
significance of this return lay in the fact that this was accomplished
only after substantial restructuring of ACOG was agreed to by those mem-
ber governments which had previously steadfastly opposed any fundamental
alteration in the organization's charter. Oklahoma City had insisted
that basic change was necessary in AQQG, and reluctantly other members
came to agree that this was so.

Thus, the events leading up to and following the 1973 reorgani-'
zation affirm the fifth hypothesis: that structural conditions of a COG
relate to the sufficiency of performance of functional imperatives, and
that restructuring=-in accordance with the dominant value-pattern--will
occur in response to perceived shortcomings in resolving system problems.
For that is precisely what happened. From the central city's perspective,
one issue was non-negotiable. There had to be a change in the way voting
power was exercised so that population would be an important, if not the
exclusive, consideration in allocating woting weight. Substantial oppo=-

sition obviously existed to such a change. Even so, a weighted voting
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plan was a prominent feature of the revised ACOG agreement because most
memoers recognized that no progress could be made toward resolving re-
gional issues unless recognition was given to actual variations in poli-
tical influence and community size. Most members also understood the
fundamental importance of the issue to the capital. In addition, of
course, it was clear that by virtue of its size Oklahoma City had the
advantage in that it could by itself block formation of any altermative
areawide planning organization.

And so a new voting arrangement was instituted. Significantly,
however, it did not strictly follow a population formula, and provisions
were inserted in the new ACOG agreement that would prevent domination of
the association by one or a few large jurisdiections. Suburban members
were just as committed in their attachment to local independence as the
central city was to observance of its traditional preeminence within the
region. In addition, one should note as well that the new agreement
carried over from the original charter many provisions designed to unmis-
takably confine the association within boundaries conforming to members!
ideas of local privilege. ACOG might suggest the way, but it must not
command. Here, too, the organization was structured in accordance with
the dominant value-system of the metropolitan community.

Finally, the sixth hypothesis must be considered. This propo-
sition indicated that upon successful restructuring the council of govern-
ments would proceed to move toward a state of equilibrium. There would
be a reduction in the level of conflict, and there should be observable
an increase in collectivity-orientation, that spirit which leads members

to advance the interests of the organization even at the expense of the
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individual. The ethic of regionalism will supplant localism. Unfortu-'
nately, of all the hypotheses this final one is the most problematic.
Its verification involves not only the period of time in which the study
was conducted but the future as well. It is open-ended, in the sense
that developments in the future may contradict as well as affirm those
which have already happened.

Using only the evidence provided by the year subsequent to ACOG's
reorganization, one might conclude that the hypothesis has passed its
test. The reader will recall that most of those interviewed in connection
with the study believed that conflict had indeed diminished after the re=-
organization. Directors who were interviewed in connection with this
study generally éeemed to feel that the reorganization had resulted in a
better working atmosphere. By a significant margin, they felt that ACOG
was performing better, too, even as much as "100 percent better." Few
directors felt there had not been an improvement in the level of coopera-
tion among members after the adoption of the new agreement. Most members,
in addition, thought the press had exaggerated the amount of conflict
within the association. Their comments suggest ACOG had indeed made
progress in system integration.

But other signs were less encouraging. As before, members
generally shunned leadership positions within the association, and rarely
did service with ACOG give members personal pleasure or satisfaction.
More serious were other representative attitudes. ILocal officials strongly
opposed the idea that ACOG should be more than what it now is, and they
commonly believed (and correctly) that conservative conceptions of the

organization's role are shared around the Board of Directors. Members
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interviewed thought that their colleagues didn't "care about pulling
together to help ACOG succeed," but did want to limit its growth, Asked
about the positive things they saw regarding the association they men-
tioned such things as how it "kept money coming." Conversely, they per-
ceived in negative terms the sort of goals which advocates of regionalism
hold for COGs. There is surely some significance in the mammer by which
three interviewees answered the question as to what effect the reorgani-
zation had had on their commnities-~that it "hadn't hurt." The implica-
tion seems to be that they were more concerned with ACOG's potential for
harm than for good.

Lastly, the question of identification with the association must
be considered. The hypothesis predicted that a heightened sense of collec-
tivity-orientation would follow successful restructuring. Although there
is no specific evidence regarding such attitudes in the period preceding
"the reorganization, there appeared from the interview results to be some
cause for optimism. Eleven of the 15 members, expressing themselves on
the question whether they felt it desirable for their governments to re-
tain membership in a completely voluntary COG (i.e., one not backed by
any federal coercion for membership), agreed that continued membership
was preferable. Six out of this group believed that other commnities
in central Oklahoma would &lso remsin in a .non-compulsory regional coun-
cil., It is tempting to say on the basis of this data that ACOG's efforts
to secure the support of local officials may be paying off; that the con-
cept of regionalism may be on the way to widespread acceptance., If such
officials can be converted from localism, ACOG might eventually be able

to securely implant itself as part of the metropolitan political system.
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But, it should be remembered that most of those interviewed had
spent a substantial period of time working with the association. They,
if any, should have had the most opportunity to be socialized into the
regionalistic perspective. One practical difficulty all COGs experience
in enlisting local political support has to do with the relatively high
rate of turnover in municipal elections. ACOG is no exception. Even if
its Board of Directors at any time would become a partisan of councils of
govermments, it would take only a few local elections to drastically re-
shape - the board.

Strong empirical evidence also suggests that the impressions
gained from interviews in the summer of 197L may be illusory or transi-
tory. For ACOG had, in the succeeding year, continued to experience more
incidents that are reminiscent of its familiar, turbulent history before
the reorganization. One such instance, for example, has overtones of
the 1972 crisis precipitated by Oklahoma City's dissatisfaction. In
April of 1975 the three commissioners of Oklahoma County sent a letter
of resignation to the association, announcing they were leaving ACOG due
to alleged discrimination against the county. The weighted voting plan,
they said, made them feel like "third class citizens." When Oklahoma
City's alternate delegate, Councilman Eric Grove, learned of the county's
action he expressed regret but, he added, "I agree with them to this ex-
tent-~there appears to be more political infighting in [the Board of
Directors] than there is teamwork and cooperation."1

Nor were some of the small cities much happier about the situa-
tion. It will be recalled that under the ACOG agreement municipalities

with less than 2,500 population were to be represented on the Board of




< NE

199

Directors by the delegates for their respective county governments. Al-
though the Oklahoma County representative had frequently been absent from
council meetings anyway, the official suspension of that county's member-
ship meant several small communities were now left completely without
representation. Mayor O. J. Toland of Nicoma Park had this in mind when
he complained that his city and five other towns in Oklahoma County could
be considered "steerage wetbacks" or "children who can be seen but not
hea.rd."2
Dissension within the organization included much more than one
county and a few small towns, however. The question of officer selectic.m,
which had infrequently troubled the association in past years, became a
high-rank issue in 1975. Delegates from medium-sized cities boycotted
two meetings, thereby preventing presence of a quorum, so as to block
officer elections. It was not until May that new officers could be
chosen.3 When elections were finally held they starkly revealed the un-
healed divisions within the Board. The bloc of govemments led by Marion
Reed, apparently determined to hold such sources of power left to them
after adoption of the weighted wvoting plan, forcefully ratified a slate
including Reed as Chairman and Odell Morgan of Moore as Vice=Chairman.
Mayor Latting was rebuffed in a series of attempts to postpone the elec-
tion and open the meeting to additional nominations. She declared the
nominating committee's slate violated an "understanding" reached earlier.

"They were chosen at meetings to which some members were not invited or

informed," she compla,ined.h Even apart from the immediate personalities

and politics involved, it does appear from this incident that ACOG has a
long way to go in instilling in its principal members that heightened

sense of common identity called collectivity-orientation,
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Of more than incidental interest in this comnection is another,
external, source of stress. It was observed in the first chapter that
COGs commonly are plagued by ambivalence on the part of superior govern-
ment authorities such as state and federal agencies. In the Spring of
1975 ACOG went beyond mere ambivalence to outright hostility from the
state's chief executive. Newly-elected Governor David Boren planned to
place a new correctional facility near Norman. Not surprisingly, ACOG's
members turned down the controversial proposal. |

Boren was angered at the association's impertinence. In a letter
to ACOG he complained of "obstruction by those not elected by the people
to prevent the building of a model correctional system." He hinted that
a modification of the executive order setting up sub-state planning dis-
tricts might be in order--ACOG, it seemed, took too much time with its
project reviews anyway. One significant passage implied a philosophical
objection to ACOG's position:

We have a state legislature created by the Constitution.
Municipalities we allow to exist through city charters and we have
counties. These are the units of govermments I recognize. They
are elected by the people.

But the sub-state planning districts are not recognized in the
Constitution gnd should not have a say in the location of state:
institutions.

Obviously the concept of regional planning through councils of governments
had far to go in winning acceptance at the Oklahoma state house.

Far more conclusive evidence, however, that ACOG's reorgmiz;-
.tion did not finally resolve the fundamental divisions within the system
is afforded by the actions taken at the June 1975 General Assembly.
There delegates again substantially revised the structure of the organi-

zation in attempts to repair mistakes made in the 1973 charter. The
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Assembly adopted amendments which would:

~-give all member cities and counties at least one vote on the
Board of Directors; _

--abolish the General Assembly (a redundancy since all governments
would now be included in the Board);

--require the attendance of 12 members rather than 9 for a
quorum; -and :

-=require votes of at least 6 members with moge than 50 percent
of the total vote to constitute a majority.

Under the new arrangement, cities and counties exercise one vote
for each 2,500 population, or fraction thereof, up to 75,000, and an
additional wte for each 7,000 over 75,000. The plan does not substan-
tially reallocate power from large jurisdictions to medium-sized ones.
Oklahoma City receives through the new formula 74 out of 222 wvotes, a
share virtually unchanged from that provided by the previous arrangement.
Suburban delegates were apparently content to let the sleeping dog of popu-
lation-based voting lie. But here is a gain in the voice of the smallest
governments. All four counties (including the absent Oklahoma County)
possess two votes each, and communities which previously were represented
collectively now have their own delegate. Clearly, the thrust of the new
voting scheme was to make ACOG a more collegial body similar to the United
Nations. Any increase in the association's capacity to deal with metro-
politan issues in a way reflective of the real distribution of political
~ power and resources is, however, still open to question.

It might be argued by some that the restructuring of ACOG in
1973 was a step forward, that it did result in greater cooperation than
would have otherwise existed. At a minimum one can say that without the
reorganization there would have been no ACOG today. Survival, under the

circumstances, was something of an accomplishment apart fram the question



202

of the association's ability to solve regional problems. Even so it can-
not be said that the restructuring was "successful" as the sixth hypothesis
predicted. ACOG did not, and has not, reached a state of organizational
equilibrium. It rather appears that conflict was only cosmetically dis=-
guised for a brief period. Thus the Association of Central Oklahoma
Governments remains not far from where it started, a troubled institution
precariously sited within an unreceptive metropolitan political system.
It seems apparent that ACOG's problems are not structural in origin and
thus cannot be overcome by redrafting interjurisdictional compacts. The
association's difficulties stem instead from the fragmented character of
the superordinate system which surrounds it and its failure to give the
members of that system a sense of common identity. ACOG's potential for
leadership still awaits the development of a true spirit of regionalism

in the central Oklahoma urban community.

Theoretical Perspectives on Some Inherent Problems

A central concern of Parsonian and kindred theories has to do
with system persistence-~-the need for stability and maintenance. "It is
a postulate of the structural-functional approach," Philip Selznick has
written, "that the basic need of all empirical systems is the maintenance

of the integrity and continuity of the system itself."! Oran Young

elaborates on the point:

The greatest strength of the structural-functional approach
lies in the area of pattern maintenance and systemic regulation,
« « « The approach focuses . . . on such matters as the condi=-

tions of "survival" of any given system; the structures and insti-
tutional mechanisms through which basic requirements for systemic
maintenance are fulfilled; the balances of functional and dysfunc=-
tional consequences of various patterns of action calculated in
terms of impetus to change structural arrangements; and the methods
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by which certain spegific conditions leading to systemic termina=-
tion can be avoided.

And social systems--organizations--do seek to maintain themselves
and persist over time in relatively stable form. This fact relates to the
underlying logic of Parsonian theory as applied to regional councils of
governments. In general, COGs are relatively new and vulnerable public
institutions. Their first priority is to define their boundaries and
develop secure sources of sustenance. It is admittedly risky to draw
generalizations about the status of regional councils from the experience
of one of them. But the history of ACOG=~and for that matter, the evi-
dence of the literature on regional councils-=points up the overarching
theme of the need for stability and permanence. It is a starting point
from which so much of COG development can be better understood.

This Parsonian emphasis on system persistence also illuminates
COGs' processes of goal-setting and goal-attainment. Goals, it will be
recalled, afe desired states which are somehow different from the extant
state. But in ACOG local officials typically felt that the‘existing sta=-
tus of the organization as a regional forum and grant-clearance committee
was quite satisfactory and certainly preferable to a situation wherein |
the council could change the established pattern of in’cer»jurisdictio'nal .
relations. In most regional councils of govemments; as in ACOG, governe
ment representatives prefer that the agency essentially promote the sta-
lus gquo of metropolitan political structure and resource allocation.

The significance of this is that it constitutes a superordinate value
system which shapes the councils' goal processes. The enviromment fure

nishes the premises undergirding goal decisions. Farsons explains:
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A formal organization . . . is a mechanism by which goals
somehow important to the society, or to warious subsystems of
it, are implemented and to some degree defined. But not only
does such an organization have to operate in a social environ-
ment which imposes the conditions governing the processes of
disposal and procurement, it is also part of a wider social sys=-

tem which is the source of the "meaning/'legitimation, or higher-

level support which makes the implementation of the organization's

goals possible.9
Thus we should not expect an organization to do things which contravene
the values of its dominant superordinate system. R. Jean Hills illustrates
the point with the case of Indian society. That society's goals would in-
clude, as do all societies, the objectives of reduction of starvation and
raising the standard of living. But the societal values derived from a
transcendental religious order mean implementation of such goals through
slaughter of cattle is impossible.10

One aspect of the theory may deserve amplification here. It was

noted in Chapter II that Parsons believes organizations are those social
systems which specialize in the goal-attainment function for a society.
Indeed, society does ordinarily resort to complex organizations when con-
fronted by some need or problem, viz. business corporations and welfare
departments. COGs too were originally designed to be goal-attainment
mechanisms for metropolitan rationalization. That idea, however, is
irreconcilable in the usual case with the concept of incorporating local
politicians-~and localistic values--within the system. As a result, COGs!
de facto goals do not necessarily relate to regional plaming principles.
And as Parsons has explained, within any sector, here the "G" sector,
one will find organizations which primarily serve adaptive, pattern-maine-

tenance, and integrative needs rather than goal=-attainment.
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Harold Kaplan has criticized Parsons for tréating the goals of
social systems as given--things to be implemented rather than decided. !
This writer would agree that we need to know more about the processes of
goal-setting in public institutions. But insofar as it bears on COGs,
Parsons' formulation is not off the mark. If a mistake has been made,

it occurred when planners and legislators assumed that COGs could proceed
to follow gnen goals, the goals of rationally planned urban development.
A better understanding of the importance of environmental conditions would
have permitted COGs' creators to allow for natural evolutionary goal-
setting processes. As it is, much of the stress experienced in develop=
ment of regional councils stems from this unrecognized conflict between
contradictory preferences in the primary functional emphasis COGs will
exhibit.

It is much easier for COGs that experience such cross-pressures
to simply avoid the issue by displacing goals related to regionalistic
conceptions of urban planning for ones dealing with noncontroversial
questions. COGs are--by design--so dependent on local good will for their
success they must of necessity scale down their ambitions to become sig-
nificant factors in urban development.'2 If they were to adhere narrowly
to a comprehensive planning role, they would jeopardize their funding,
their support from key members, and eventually their survival. One
should not be surprised, then, that councils of govermments have msually
turned in disappointing results in terms of plan implementation and re-.
source redistribution. COGs, no less than other social systems, are
not normally suicidal. In Edward Banfield's trenchant words, "organiza-

tions . . . are not like salmonjy they much prefer sterility to dea.t,h."13
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Such problems are worse in councils of governments than in most
public agencies because they are what Parsons terms "partial" social
systems. Partial social systems are those in which some functions are
largely performed for them by other structures external to the system.
~ No system, of course, is completely independent of other systems for the
satisfaction of its functional requisites, but councils of governments
seem unusually dependent. Kaplan deals with the point in his study of

Metro Toronto:

« « « The partial or segmental system controls only a small
part of the behavior of its members, may lead the members only in
areas deemed appropriate to that system, must compete for the
menmbers' attention and loyalty with a number of other systems,
and cannot make extensive use of social control mechanisms with- ™
out provoking a reduction in the members' commitment to the system.
ACOG's history clearly demonstrates this dilemma of the partial
social system. Furthermore, the theory suggests very far-reaching changes
in organizatioha.l strucutre would be necessary for COGs to escape this
quandry. More independence in procuring and employing resources would
be needed, as by granting the council its own and sheltered revenue
sources., Elevation of the COG to a status of preeminence in the region
would be necessary, too, so that it could forcefully lead members along
new pathways and compete successfully for public officials' attention
and loyalty. Finally, it would have to possess efficacious tools with
which to enforce its objectives upon jurisdictions with contrary prefer-
ences. But of course, if we are talking about COGs with thes.e charac-
teristics, we are not really talking about traditional councils of
governments but something rather different. The question whether COGs

can be re-formed into effective instruments of control is considered in

the next and concluding section.
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Some Comments on the Future of Councils of Goverrments

Except perhaps in some isolated cases, regional councils of
governments have not fulfilled the promises held out for them in the mid-
1960's. Their performance from a regionalism advocate's viewpoint has
instead been disappointing. Some signs of progress toward rationaliza-
tion of urban growth can be detected, but only faintly. To paraphrase
Hanson, COGs are still "becoming" rather than "arriving." Judging purely
from history one would conclude that their potential for future dynamic
action is problematic. But a tremendous investment in these public organ-
izations has been made. What can be done to obtain a suitable return on
this investment?

Parsons holds that four conditions must be satisfied in order
for there to be generation of power by an orga.niza.tion.15 First, there
must occur the institutionalization of a value system which legitimates
organizational goals and the principal goal-attainment patterns. We
have already seen that this is the essential problem facing most COGs.
Where councils have been successful in regional plaming terms, one sus-
pects there were pre-existing conditions favorable for such institutions.
Local officials in those areas probably already were committed to area=-
wide planning concepts. If COGs can overcome apatﬁy_ oi' hostility to
regionalization of urban planning, it will likely take quite considerable
periods of time for such success.

The second condition for power concerns regulation of the organ-
ization's procurement and decision-making processes through universalis-
tic rules. Through such means the system establishes claims to loyalty

and cooperation. Unfortunately there are no universally accepted rules
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in certain situations. Much of the conflict within ACOG dealt with its
procedures for decision-making: there was no "universal rule" concerning
the division of voting power between large and small jurisdictions.
Furthermore, both the one-city, one-vote principle and the proportional
voting rule can be defended on philosophica;l and practical grounds. Thus
consensus on the question is not likely to arrive soon.

Parsons' third condition provides that there must be command of
more detailed and regular support from persons whose cooperation is needed.
An organization which comes into close contact with an individual only
periodically, however, has less probability of securing loyalty from that
person. Members of governing boards of COGs have primary and intermalized
obligations to other institutions whose interests may well be in conflict
with areawide designs. And given the procedure by which those members
come to the council, i.e., local elections, there seems to be no reason
for them to develop primary loyalties to the regional organization.

Fourth, Parsons postulates a requirement for command of necessary
facilities-~-especially financial resources--by the organization. COGs
presently draw their operating funds from a variety of sources including
assessments upon member jurisdictions. But locally-derived revenue is
dependent on the good will of local govermments since there is no effec-
tive mechanism to enforce collection. The largest source of funds is
the federal govermment, and in recent years, the amounts and timing of
such monies has been unsure. ACOG Executive Director Larry Goodman com-
plains that budget uncertainties stemming from federal fiscal practices
constitute his biggest problem in running his organization. Here too,
existing COGs fail to meet the theoretical requifements for organiza-

tional power.
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Americans are a people, however, who are attached to the notion
that institutional forms can be devised to overcome such problems. 1If a
public agency doesn't appear to perform as intended, we reorganize and
restructure in the belief that eventually the correct organizationl arrange-
ment will be discovered and the revitalized agency will then proceed to
discharge its responsibilities.
In an apparent reflection of this attitude, the International
City'Management Association has adopted a "Statement of Multijurisdictional
Principles" which calls for the creation of stronger and more expansivé
COGs called Umbrella Multi-Jurisdictional Organizations (UMJOs).16 UMJOs
would differ from their organizational antecedents in that the proposed
agencies
would be cdmposed of state and local government representatives
with the latter having at least three-fourths of the membership.
Local governments would be required to become members. But,
deliberations would be governed by a dual wting system including
population~weighted voting on certain issues, with the specific
procedure to be spelled out in the state legislation or left to
individual councils. . . . This reformed regional council then
would be a comprehensive and functional planning, coordinating,
programming, servicing, and limited implementing body.

Melvin Mogulof proposes a similar institution. He calls for COGs to

acquire and exercise powers intermediate between the ones they now enjoy

and the ones full-fledged UMJOs might possess. 'O

The most significant endorsement of the UMJO concept, however,
has come from the prestigious Advisory Commission on Intergovernmental
Relations. The ACIR calls for these more muscular COGs to be the basis
of a new "Substate Districting Strategy."19 Under this plan programs
would be "piggybacked" onto the new organization. The UMJO would be

"prime contractor" for all substate regional activities, would receive
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grants=-in-aid and revenue sharing funds, and would review applications
for federal assistance that presently are treated under the A-95 précess
as well as reviewing all major capital facility projects. It would con=-
trol or govern special districts. Upon an affirmative vote of members
and area population it would assume operational and revenue-raising func-
tions. Under the ACIR plan either existing COGs could be the nucleus of
UMJOs or new organizations might be formed.

The UMJO would be a remarkable institution. Especially as con=-
ceived by the ACIR, this new kind of regional council goes far beyond pre-
vious concepts of areawide planning agencies. One wonders how those mayors
who grumbled about the enfeebled ACOG being a "new layer of government"
would react to a central Oklahoma UMJO. Most certainly, local governments
which reluctantly formed and joined COGs only after it appeared federal
financial assistance would otherwise be denied will certainly have to be
mandated into UMJOs. The ACIR seems to fully understand that truly power-
ful, general-purpose superordinate agencies such as it proposes will have
to be imposed upon metropolitan areas. But assuming sufficient political
impetus exists to bring about the creation of UMJOs, the question remains
whether they will perform in the manner their partisans intend.

An examination of the UMJO concept with Parsons! four conditions
for generation of organizational power indicates that in certain respects
the new institutions could be more effective. By assuming its own revenue-
raising functions, the UMJOs would achieve greater command over necessary
financial facilities. As "prime contractor" for all substate regional
activities and as the operational agency for certain public services, it

could conceivably attract the detailed and steady support from persons



211

within and without the organization. A public agency exercising as much
power as the ACIR envisions UMJOs exercising will surely attract the
loyalty (or at least constant interest) of political personages. As far
as the condition requiring regulation of organizational processes through
universalistic rules is concerned, however, it is difficult to see any
inherent advantages in either format.

Another factor which could enhance the chances of UMJOs achieving
regional coordination has to do with the fact that COGs are organizations
of some, but not all, govermments within a metropolitan area. Some sig-
nificant public authorities almost always remain outside the council.

The principal example in the case of ACOG is the Oklahoma City Independent
School District. This is obviously a sizeable and influential special~
purpose government which has great impact on metropolitan development.

In recent years this fact has been underscored by the institution of
busing of children for the purpose of racial integration of thg schools,
after this practice had been ordered by a federal court (itself an authority
outside ACOG's boundaries of membership). Resulting "white flight" has
been a factor in changing the character of central-city neighborhoods

and spurring the growth of suburban communities lying outside the school
district's boundaries. If ACOG was to establish truly comprehensive and
effective regional planning, it would have had to tak_ev into consideration
the district's plans and situation, as well as the determination of fed-
eral judges to wipe out all vestiges of racial segregati‘on in schools.

The task was obviously beyond the capacity of ACOG, which lacked institu=-
tional means to receive and act upon such information. Ferhaps a truly

comprehensive and potent agency, such as UMJOs are conceived to be, would

come closer to meeting the planning responsibility.
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UMJO (that is, improved COG) partisans would give regional plan-
ning bodies an extra capacity for ensuring their success in seeing that
plans once adopted are observed. Governments would be required to become
members of UMJOs, and they could be coerced by regional authority into
following regional prescriptions. Thus regional councils would lose their
present voluntaristic character. But even if COGs or UMJOs did possess
real coercive powers there is reason to doubt that substantive reform in
the present decentralized and fragmented political process could be had.
American govermment is replete with examples of agencies which could not
effectively exercise powers formally permitted them. Lyle Yorks, writing
perceptively of the situation in which the federal independent regulatory
commissions find themselves, observes that

cormand has generally played a limited role in the maintenance

of social order. It is most effective when employed only against
deviants rather than when used as the principal instrument of

control. This suggests that general compliance is best motivated

by something other than fear of sanctions. It must be obtained
through general consensus that the regulation is correct or through
positive incentives utilized in a fashion that motivates compliance.20

No one would say that officials of local governments think of
themselves as "deviants" from the customary American political order. It
is highly probable, on the other hand, that many mayors and other local
politicians see regional councils--especially of the UMJO variety--as
deviants fram American political tradition and culture. With this in
mind we can consider Parsons' other condition for organizational power,
the requirement that the organization's goals and patterns of functioning
be legitimized by the appropriate value system. Unfortunately for parti-
sans of regionalism, the UMJO device would offend the localistically-

oriented values of the typical city or county politician even more than
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does the voluntaristic COG. It can be ventured that if UMJOs ever did
come into existence, their first directives would be met with local re-
sistance and followed quickly by (most likely successful) demands for
state and national representatives to strip such regional councils of
coercive power. Americans are generally unreceptive to centralized pdwer;
the scarcity of metropolitan governments in this country after decades
of efforts on their behalf is testimony to that fact.

It should be mentioned in passing that a philosophical argument
can also be lodged against Umbrella Multi-Jurisdictional Organizations.
The idea that effective attention to public needs requires monolithic,
centralized authority may be deceptive. There are efficiency costs with
large organizations. Centralized systems may well be less accountable
to citizens than pluralistic ones. All-inclusive bodies can generate
majorities that unfairly override worthy minorities. Variations in
governmental services and capacities may be preferable in some valuable
respects to enforced commonness. Bach of the preceding statements are
of course arguable, and it may be that comprehensivevand effective area-
wide planning is sufficiently desirable to discount all such objections.
But it should be remembered that the contentme;t of most Americans with
existing decentralized and fragmented metropolitan political systems has
been expressed often enough that no preponderate preference for centralized
administration is apparent..21

This writer does not wish to assert anything here with absolute
certainty. Councils of governments may be making more progress than
was evident from the literature reviewed in connection with this study.

The Association of Central Oklahoma Governments may yet overcome its
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problems. UMJOs may be the wave of the future. And the advocates of
regionalism may eventually prevail in their efforts, although the findings
of this study and theoretical insights from organizational behavior sug-
gest that they might better wait until their propaganda takes hold in
metropolitan political cultures. It may even be that Matthew Holden's
prediction that confrontation with controversial issues by COGs results
in stronger regional capabilities will be verified by empirical evidence,
although the example of ACOG suggests otherwise:and .that. patient efforts
at securing member commitment should precede aggressiveness in urban
planning.

Within a few years the question whether councils of governments
will prove themselves will be conclusively answered. There is a danger,
however, that the allowance of time for organizational development may
be harmful in itself. There is a tendency in organizations to increasingly
routinize their behavior over time. Maturity is usually accompanied by
less dynamism, not more. In the process of "becoming" there is the very
real possibility that COGs will become bureaucratized. And a.lthough
bureaucracies are well suited for some purposes, they seem the anti-
thesis of what regional councils should be to cope with complex and
- fast-changing urban conditions.

Signs of bureaucratization are already present in the Associa-
tion of Central Oklahoma Governments. Increasingly, it seems the mem=
bers' attention is devoted to intermal organizational affairs. A sige-
nificant portion of several meetings in the past year or'so, for example,
has concerned the establishment and terms of a staff employee retire-

ment plan. Debates over vesting periods for pension benefits necessarily
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take attention away from areawide issues. A bureaucratized organization
occupies itself with devising procedural manuals, distributing newslet-
ters, and publishing reports (ACOG is proud of the awards its annual re-
ports have received in national competition with other COGs). It does
not, in contrast, confront controversial issues with equanimity or re-
solve them with dispatch. And even the critics of "another layer of
government" would probably prefer that the destiny of regional councils
of governments prove to be something more than another layer of impotent

bureaucracy.
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Interviews and discussions during the period July 2, 197h--August 11,
197, with the following members of the ACOG professional staff:

Larry Goodman, Executive Director

Philip Waring, Director of Regional Planning '
Jeffery Spelman, Director of Criminal Justice Programs
John T. Hall, Intergovernmental Programs Coordinator
Ron Capshaw, Special Programs Officer

James L. Marr, Associate Planner

Ronald Karms, Criminal Justice Research Assistant
Darrel Tiller, Criminal Justice Planner

Mike Waller, Transportation Intern

L. Douglas Halley (former Executive Director)

Zach D. Taylor (former Assistant to the Director)

Interviews during the period July 22, 197L--August 12, 1974 with the
following individuals who served on ACOG's governing Board during
fiscal 1973 and/or 197h:

Roy Carmack (Mayor, The Village)
Harry Currie (Mayor, Del City)
Emil Fox (Commissioner, Cleveland County)
Johnny Green (Mayor, Edmond) '
Wayne Grimwood (Councilman, Norman)
Jon Gumerson¥* (Mayor, Guthrie)
' Patience Latting (Mayor, Oklahoma City)
| Eldon Lyon (Mayor, Bethany)
| B Odell Morgan (Mayor, Moore)
Farle Penwright (Mayor, E1 Reno)
Marty Pierce (Councilman, Warr Acres)
Alfred Reece (Commissioner, Logan County)
Marion C. Reed (Mayor, Midwest City)
J. P. Richardson (Cormissioner, Oklahoma Cownty)
Dan Stuart (Mayor, Nichols Hills)
Bob Ward (Mayor, Yukon)

#*Responded to mail questionnaire, returned September 13, 197L.

Masters, Gordon. Norman, Oklahoma. (Former Mayor of Norman and
 member of ACOG Executive Committee.) Interview, July 30, 197L.

Morgan, William S. Norman, Oklahoma. (Former Mayor of Norman and
founding member of ACOG Executive Committee.) - Interview,
August 7, 197hL.
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Govermnent Printing Office, October 1973.
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E‘:Ectoié. Washington, D. C.: International Eity Management

Association, October 1973.

Urban Data Service, and Harman, B. Douglas. mm@:
Irends and Issues. Washington, D. C.: International City °
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APPENDIX A

QUESTIONNATIRE USED FOR INTERVIEWING MEMBERS OF THE

GOVERNING BOARD OF THE ASSOCTATION OF CENTRAL OKLAHOMA GOVERNMENTS

(I)*
(1)
(7)

(G)
(G)

(4)
(4)
(L)
(L)
(L)

(1)

(1)

Interview Questionnaire
1. How did you become involved in ACOG, rather than another
person from your city?
2. Are there times when you are torn between your ACOG
responsibilities and your city responsibilities?
(IF YES: In what ways?)
3. Does working with ACOG give you personal satisfaction?

4. What are your personal goals for ACOG in the future?

5. What do you think other members want ACOG's future goals
to be?

6. In your opinion, what have been the biggest accomplishments
of ACOG?

7. What have been the biggest disappointments with ACOG?

8. If the federal government did not require an organization
like ACOG to handle grants and planning for the area, would
you feel it worthwhile to remain a member? .

9. Do you think under those circumstances other members of
ACOG would stay in it?

10. Do you think the members of the Board really care about
pulling together to help ACOG succeed?

11. When the ACOG Board makes a decision, is it sometimes the
result of bargaining or compromises among the members?
(IF YES: When has that happened?)

12. Apart from all the newspaper stories, how much conflict
or differences of opinion really is there in the Board?
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(1)

()
(L)

(4)

(L)
(4)

(¥)

(a)
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13. Looking back now at the time when Oklahoma City left ACOG,
how did you feel about the City's withdrawal from ACOG at the
time?

14. VWhy did you / did you not participate in activities to
change or save ACOG?

15. What do you think are the real reasons Oklahoma City
pulled out of ACOG and then rejoined?

16. ACOG has been reorganized and the voting rules changed.
Do you think the changes in the organization have been good
from the standpoint of your city (county)?

(IF YES: How has it been better?

(IF NO: In what situations or cases have the changes been
detrimental?)

17. Do you think the reorganization will benefit ACOG itself,
apart from any effect on your own city?

18. Does there seem to be a better spirit of cooperation
among Board members now that ACOG has been reorganized?

19. In the time you have been in ACOG, has there been competi-
tion among Board members now that ACOG has been reorganized?
(IF YES: In what ways?)

20. Do you think the ACOG reorganization really makes any
difference in how well the organization functions?
(IF YES: In what ways?)

¥Functional imperative of the Association to which question primarily

refers:

A: adaptation

G: goal=-attainment

I: integration

L: latency, or pattern-maintenance.



APFENDIX B

MEMBER CITIES AND COUNTIES OF THE ASSOCIATION OF
CENTRAL OKLAHOMA GOVERNMENTS, JUNE 30, 1973

#Bethany Nicoma Park
Calumet Noble
Choctaw 3#Norman
Crescent Okarche
#Del City #0klahoma City
¥#Edmond Piedmont
#E1 Reno Spencer
Forest Park Union City
*Guthrie : Valley Brook
Jones #The Village
Langston ¥Warr Acres
Luther ##Yukon
Lexington #Canadian County
#Midwest City #¥Cleveland County
#Moore ¥Logan County
Maustang #0klahoma County

#Nichols Hills

*Permanent representation on Board of Directors under terms
of ACOG Agreement effective February 1L, 1973.

+##Held membership on Board of Directors during 1973 as repre-
sentative of cities with 3,001-9,999 p0pu1atlon within their
respective counties.

230



