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ABSTRACT

ANALYSIS OF SELECTED INSTITUTIONAL FEATURES
OF REGIONAL PLANNING AND DEVELOPMENT
ORGANIZATIONS IN NORTHERN MICHIGAN

_ By
James David Mullan

Individuals.and groups have different preferences for the
types of planning and development efforts that are undertaken by
govermmental égeﬁcies. Some people prefer programs aimed at alle~
viating unemployment situations. Others prefer programs.designed
to improve the natural environment, or to provide better recreation
facilities, or to supply needed human resource services. The ques-
tion is how are these tastes and preferences expressed to the rele-
vant institutions of society responsible for plénning and develop-
ment activity?

In Michigan, one of the more recent developments has been the
authorization of regional (i1.e., multi-county) planning and develop-
ment organizations to prepare plans, conduct studies, and advise
county and local units of government on a comprehensive range of
development issues, These regional commissions have been organized
under a variety of rules and procedures in compliance with both
Federal and state legislation and guidelines. The primary purpose
of this study is to explore the impact of selected structure and
conduct rules on the expression of tastes and preferences for em-

ployment impact programs {e.g., recreation, environmental-ecologi~
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Performance
1. Have the regional commissions established area-wide goals?

2. Are the regional commissions supplying grant application
and planning assistance to local governments?

3. How many Federal program funding sources are used in the
program agenda of the regional commissions?

4. What proportion of the Federal program budget administered
by the regional commissions is allocated to employment

impact type programs?

The methbd of analysis used in this study consists of setting
up a number.of static group comparison tests. The results of this
quasi~experimantal design producéd only weak evidence suggesting
possible causual relationships explaining the observed performance
behavior.

"Some evidence was found to suggest that a rule requiring mem—
bers representing city (as:ppposed to county-wide or rural) inter-
ests is related to preference for allocating plamning funds to em—
ployuent impact programs. Also, some weak evidence was found sug-—
gesting that a rule requiring members holding publicly elected pos-
itions is related to a preference for selecting a . wide range of
Federal funding sources to be listed on the program agenda of the
regional commissions.

Some very interesting questions arise for decision makers and
interest groups as a result of this evidence. Although no con~-
clusive recommendations based upon the rather %eak evidence can be
made, neverfheless it was demonstrated that some rules do have the
potential for affecting qhe type of performance behavior generated.
Unfortunately, those Federal and state officials currently making

decisions on rule and procedure guidelines for regional planning
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CHAPTER 1

INTRODUCTION

Regional organization of public activity has become an increas-

ingly important aspect in the American system of federalism. From

interstate compacts to community planning districts, regional or-

ganizations are performing 2 greater share of the task of delivering

public goods and services to satisfy the demands of concerned citi-

zens. There has been significant emphasis placed upon developing

regional organizations capable of multi-functional planning and

coordination of the complexity of regional problems'by the Federal

and state governments. This study focuses upon selected institution-

al characteristics of regional: planning and development organizations

in northern Michigan.

Problem Setting

In 1968 Governor Romney issued Executive Directive 1968-1 estab-

1ishing thirteen planning and development regions for Michigan.l Two

general purposes for establishing these regions were given; "first,

as a regional framework for the coordination of functional planning

activities of state agencies, and second, and the focus of planning
by regional agencies."2

Emphasis was given to the coordination of planning activities

for all levels of government——Federal, state, and local. Seven bene-

l"Planning and Development Regions for Michigan," Technical Report
No. 14, Office of Planning Coordination, Bureau of Programs and Budget
Development, Executive Office of the Governor, February, 1968.

21pid., p- 1.




recognition of one and only one general purpose organization in each

of the planning and development regions. The intent of this State

policyjs.tonmke the planning and development organizations the

focal point for regional policy decision making.

Objectives

The institutional economic analyst is concerned with studying

and describing the public policy process. This entails elucidating

the institutional factors which define the environment in which

choices are made and analyzing the performance (end—results) of the

point in time.

policy choices made among scarce resources at a given

The focus in this study will be upon the institutional aspects of

regional planning and development organizations is order to illus-

trate the relationship between alternative rules and procedures

(e.g., structure and conduét) and policy choices made by decision

makers.
The main objectives of this study are:

del of the public policy process

1. Develop a conceptual mo
procedures

and demonstrate the relationship of rules and
to public choice opportunities.

1 categories of interest

2. Select and describe institutiona
gan planning and development

(i.e., Tules) for northern Michi
organizations. :

in institutional categories of

3. Evaluate the differences
he effect of the selected rules

interest and determine ¢
on selected performance categories.

nal features found to affect selec~—
g and development organizations
ich confront decision makers.

4. Relate those institutio
ted performance of plannin
to the relevant choices wh




Each of these hypotheses are directed toward decision makers,
and the process they use to make choices, deliver goods and services
and thereby allocate resources of regional planning and development

organizations.

Scope of Regionalism in Michigan

A 1970 study by the State of Michigan's Office of Planning
Coordination inventoried the extent of regional organization of pub-
lic activity in Michigan.5 This study found that there were 98
regional bodies operating within a wide range of geographical and
institutional arrangements. Table 1 shows the extent of multi-
county organizations by type and function; where the functional
nomenclature used by the State is defined as follows:

Single purpose: interests or activities are restricted to a
single functional area.

General purpose: interests or actlvities are comprehensive,
ranging over a wide functional realm.

Advisory: research, administration, plamnning, programming,
policy recommendation.

Operational: aquisition or operation of property, and imple-
mentation of plans and/or programs.

The regional planning and development organizations are repre-
sented by the first group of organizations in the table, consisting
of approximately 15 percent of all regional activity in Michigan,
This is the only organizational type classified as general purpose,

and in 1974, these organiztions were limited to advisory functioms.

>1An Investigation of Locally Established Regional Bodies in
Michigan," Information Memorandum Ala, Office of Planning Coorina-
tion, Bureau of Programs and Budget Development, Executive Office
of the Governor. December, 1970.
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one conduct variable, establishing advisory committees is included.
The performance categories are related to goal establishment, local
assistance, Federal funding source choices, and choice of employment
impact type programs.

These categories of interest will then form the foundation of
a quasi—experiment6 designed to describe the difference in institu-
tional arrangements by illustrating that differences in structure
and conduct affect performance as observed in northern Michigan.

The method employed for this evaluatiom is to construct a matrix
made up of the regional organizations and the categories of interest.
Each cell in the matrix (or intersection of region and category) is
one observation. A static group comparison test is set up for
structure and conduct variables to determine which institutional
variable oY combination of variables have an effect on performance.
The results of the static group comparison experiment will then be
used to draw conclusions and make recommendations.

Chapter II of this study develops 2 general model of the public
policy process to serve as the operational frameowrk for analyzing
institutional arrangements of regional planning and development
organizations. Chapter III develops institutional categories of
interest for the five regions under study. In Chapter IV the simi-
larities and differences in the {nstitutional arrangement found in
the regions will be described in detail. Then in Chapter V, these

similarities and differences will be evaluated by a static group

e

6Campbell, Donald T., and gtanley, Julian C., Eggerimental and
guasi-Eerrimental Designs for Research, Rand McNally and Co., Chicago,
1963.




CHAPTER IIL

MODELING THE PUBLIC POLICY PROCESS: A CONCEPTUAL BACKGROUND

Introduction

The intent of this chapter is to present & conceptual background
for contructing a policy (i.e., choice) model from which observations
of selected jnstitutional categories of interest found in noxrthern
Michigan's regional planning and development organizations can be
made. Presentation of the specific model is deferred until Chapter
I1I. The concepts and issues which will be analyzed in this chapter
will form the pbackground for a general decision/choice model of the

Egplic policy process upon which the specific model of regional

planning and development organizations will be based.

The first step in heading down the road to modeling the policy-
decision process of regional plamming and development organizations
is to carefully define the public policy process. The definition
presented here, however, is more a description of the nature of the
policy process than a definition because in the final analysis the
model itself will constitute the definition of the public policy
process for regional planning and development organizations.

Dl. Public Policy Process: the flow of events relating a series

of collective decisions or choices made by public officials
to the outcome (end results) of those choices.

As viewed from this defition, the policy process encompasses
the entire range of choices that are made by decision makers, Choices
are continually being made from knowledge and factual gituations

which are continually changing. It is necessary, therefore, tO

[P




entailing the selection of key variables to be acted upon and the
abstracting of others to be held constant. This yields a pragmatic
solution subject toO continuous changes jnherent in the operation of
the general eco-system. It can be seen that policy decision making
is a selective process continuously being bombarded with change.

The purpose here is to construct a conceptual model of the entire
policy process SO that order may be introduced into this dynamically

functioning system.

Components 0f the Eco-System

There are four components which make the whole of the eco—
system. They are:

1. the physical universe

2, population

3. technology

4. institutional organization
Each of these components represent a major sub-system operating
within an eco-system frameowrk. Each of these sub-systems are de—
fined as follows:
D3, Physical Universe: the aggregate of the physical environments

confronting people which include: land, water, air, and non-=
human organisms.

D4. Population: the characteristics of the aggregate non—-institu—
tional human condition (e.g., physical and mental health).

p5. Technology: the current state of human knowledge of the physical,
social, and engineering techniques (i.e.; production function
relationships). :

p6. Institutions: Yordered relationéhips among people which define
their rights, exposure to the rights of others, priveleges, and
responsibilities."8

8Schmid, A. Allan, Ypnalytical Institutional Economics: Chal-
lenging Problems in the Economics of Resrouces for 2 New Environment,”
American Journal of Agricultural Fconomics, DecemberT, 1972, p. 893-901.

13




FIGURE 1

ECO-SYSTEM MODEL OF THE PUBLIC POLICY PROCESS

POPULATION

Characteristics of the
aggregate non-institutiona
human condition

PHYSICAL ___ POLICY OPPORTUNITY SET INSTITUTIONAL
UNIVERSE ORGANIZATION
~deficiencies and problems
-water ~potentials rules of:
-air —choices and actions -government
-~land -markets
—non-human -clubs
organisms —utilities

~foundations
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—physical science
—engineering techniques, etc.
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institutional sub-system because, at the most fundamental level,
rights only exist in relationships among and between people. The
policy opportunity set in the eco-system model is based upon rights,
power, and change. It is, therefore, directly dependent upon insti-
tutional organization. In isolating this sub-system it is implicitly
assumed that the physical universe, population, and technology are
held constant. In this context these three sub-systems function as
exogenous sSources of opportunity,.and are the objects, albeit impor-

tant, rather than the subjects of ijnstitutional analysis.

Institutional Organization

As soon as an individual organism extends itself to gain con-
trol over its existence, a social relationship is formed, Here it
ig worth while to heed John R. Commons' dictum that institutions
are: "Collective action iﬁ éontrol of individual action."ll That
is, in social relationships collective action becomes necessary to
define the parameters of individual or group action, but with the
recognition of two jmportant points. First, in ordef to define
the parameters of action, rights based upon power must be cogni-
zantly structured and enforceable, which requires the authority of
a sovereignty (i.e., 3 state of government), or are internalized in
the human personality, i.e., learned behavior. Second, that the
structuring of rights through power involves the use of the state
by jndividuals (through their power), and that the defining of para-
meters to action may liberate some people, but not necessarily all

people. Institutional organization, therefore, is the sub-system of

11
Commons, John R., Tnstitutional Economics, Vol. I and II,

University of Wisconsin, 1934.

17




Public Policy Opportunity Set: The Institutional Concept

As we focus upon the institutional sub-system of the general
eco—system model, we become increasingly aware of human experience
and behavior, especially the circumstances which cause differences
in behavior. It is necessary, therefore, to begin to focus upon
the individual.

Fach individual is affected by the set of circumstances and
experiences that one faces and learns by. This is commonly referred
to as environment, which may be defined as:

p8. Environment: “rhe aggregate of all external conditions and
influences affecting the life and development of an organism.”

12
Individual opportunity sets form the core of the institutional
sub-system, In the context of our definition of environment, how-
ever, each entity (person, group,'corporation, etc.) is confronted
by an aggregate of external factors (i.e.,» environment). The indivi-
dual opportunity set is that part of the environmgnt where rights
are mutually determined by interaction. The iﬁdividuél‘s opportunities
are potentially 1imited by the opportunities of others, and particularly é
by the actual choices and actions taken by others as the parties in-
teract.
The public policy opportunity set is somewhat analogous to Warren
Samuels’ "social” opportunity set, where the latter is made up of the

aggregate of all jndivideal opportunity sets.l3 Tndividuals do the

choosing, as constrained by the choices (actual or potential) of

~

lzBromley, et. al.,.Planning,and Evaluaticn, P- 32.

13Samuels, "Welfare Economics,' Chapter i, The family of choices E
which Samuels calls "oocial® include choices made by individuals through s
the private market and non-profit social, cultural, oOT religious organi-
zations {(among others), as well as governmental choices.

19




power, will be endogenously defined and determined within the model.
Thus, the foundation of institutional organization is built upon
rights and power.
The concept of power is a very amorphdus one because power is a
ubiquitous phenomenon in all social relationships. When one begins
to grapple with a definition of power, the results are either a
statement SO general as to be meaningless, or SO specific as to one
particular form of power as to be non~inclusive of all forms of power.
For example, Bertrand Russell prefers a broad brush approach to the
scope of power: “Economics as a separate gcience is unrealistic,
and misleading if taken as a guide in practice. It is one element . . =
in a wider study, the science of power."l5 1f power is to pbe relevant
in the public policy process, then the scope of power must take a
narrower meaning than Russell's "science of power.”" For insitutional
analysis, the general scope of power can be conceived of as the capa-
city or will to participate (directly or {pndirectly) in the choices
selected by public leaders, and this capacity originates in the indi-
vidual or group opportunity set environment. !
Thus, the following relationships emerge. First, the public
policy opportunity set consists of the problems, potentials, and
choices that are particular to the governmental {or quasi—governmental)
collectivity of society. Second, even though the public decisions
are made in the name of a collective public, it is individuals who
make the choices. The public policy opportunity set is comprised of

an aggregation of specific (i.e., selected individual opportunity sets.

15Bertrand Russell, Quoted in: Power in Economics, ed., K. W.
Rothchild, Penguin Books, 1971, p. 7. '

21




p9. Structure: the characteristics of the "oame" and the "players.”
D10. Conduct: the strategies adopted by the "players” of the "oame."

pll. Performance: the payoff or consequence to all ''players and
"non-players" of the "game.”

In this analogy the public policy opportunity set becomes the
"game' and decision makers become the "players.' Structure becomes
the extermal rules oT constraints of the "game,' the internal working
rules, and the classification of rights and power confronting the
"players' of the "game." Conduct becomes the interpretation of the
rules and the (power) play of the "oame," Performance becomes the
results of the choices made during the "game." The important point
of the “"game" version of the model is that the "game' (the public
policy process) can, and must, change over time, space, values held,
rules, and "player" constituency. The public choice analyst is con—
cerned with describing the performance of the process, which is ac-
complished by observing the relationship between structure and conduct
in terms of rights, power and change.

The market-system—game approach to performance evaluation is
pragmatic because the primary focus is upon identifying problems and
elucidating alternative prescriptive action. TFor example, an analyst
might observe a achism between somé person's OT group's gselected
goals and jdentified problems, and performance (solutions), then
attempt to identify the cause of the preformance gaP- New policies
may be recommended for adjustment of the choice system structure or

conduct to effectuate a more desired performance in attaining the

16Sosnick, Stephen, nTowards a Concrete Concept of Effective Com~—
petition,” American Jourmal of Agricultural Economics, Vol. 50, No. 4,
November, 1968, p. 927-953.
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choices made within the traditional concepts of the policy decision

making process:

D12, Policies: collective choice from among ynlimited problems and
from among scarce resources; specific outcomes of the policy
process as a whole (i.e., from the model).

D13. Goals: normative value choices made by public representatives
baged upon some perceived set of problems——social, economic,

political, legal, natural, etc.,——yielding statements of
gsocial direction oT progress. :

D14, Programs: functional or operational choices of alternative

courses of action, constrained by the goals selected, which
define specific objectives for goal attainment.

p15. Projects: specific "prick and portar” action cholces from

among scarce resource inputs designed to achieve the program
objective outputs. (Project decisions may be thought of as

the public counterpart to the classical economlc entrepreneural
decision based on production function relationships).

Traditional policy analysis had focused upon the decisions made
given institutional arrangements, and until recently has usually
ignored the relationship of individual decision making to ingtitu~
tional arrangements. Aggregation of individual opportunity sets under
different institutional arrangements in regional planning and devel-
opment organizations will be the major concern of this research effort.
No examination of program and project performance by such current
techniques as benefit—cost analysis, cost effectiveness, OF program
budgeting will be attempted. Rather, goals, programs, and projects
will be analyzed in terms of selected institutional indicators.

Those experiments in Chapter V and Appendix A will show how choices
made from alternative institutional arrangements {(e.g.» with differ-
ent structure OT conduct jndicators) affect selected programs and
goals performance indicators and groups interested in these issues.
We now follow the institutional policy concepts to an jnstitutional

model of selected categories of interest for regional planning and

25




CHAPTER 111

TNSTITUTIONAL CATEGORIES OF INTEREST FOR REGILONAL PLANNING

AND DEVELOPMENT ORGANIZATIONS

Introduction
In this chapter structure, conduct and performance categories
of interest for regional planning and development organizations are
outlined. Within the operational framework of rights, power, and
change, the role of change will be limited to that change occurring ' ;
within the institutional structure, conduct, performance categories.
Table 2 shows, in outline form, the institutional model for regional

planning and development organizations.

Structure and Conduct

Structure and conduct, as with rights and power, are mutually
determined. Structure characteristics of regional planning and de-
velopment organizations are the structure of rights-as affecting
power; and conduct is the strategies of the power play within the
defined structure. Conduct becomes an extention of structure, where
structure can be modified. Examining either structure OT conduct é
characteristics in isolation yields an incomplete plcture of the %
interaction which occurs. I+ is this interaction which allows
observance of critical differences among regional planning and de—
velopment organizations.

1t becomes necessary at this pqint to insert a normative reminder.
In classifying the structure and conduct characteristics of regional

organization, 1 have established categories of interest within gen-

27




era; jissues which I feel are of relevant concern to those in Mich-
igan who are making regional policies. This classification is.sel-
esctive in that not all possible issues or items of interest may be
included. I also want to emphasize that these categories are des-
criptive of what exists, not criterion for what should exist. In
this respect 1 hope to obtain descriptive observations and identify
alternative prescriptive actions which follow from these observations.

Major categories of structure and conduct are now classified.

Jurisdiction

There are two categories of interest under the heading of juris-—
diction. The first is geographic in nature, describing the boundaries
as between, for example, city, state, and nation. Although boundaries
have an obvious geographic nature, the drawing of boundaries to de-
fine regions is based upon.many issues; social, economic, environ-
mental, etc.

The second jurisdictional category is purpose OT function. In

the American system of federalism there are three functional branches

of government: legislative, executive, and judicial. Regional or-
ganizations have not typically been endowed with all threé functions,
which means that they cannot be classified a general.governmental
forms. As far as regional organizations do operate some.administra—

tive functions (e.g., executive) they must be classified as special

governmental forms.

Procedural Rules

Procedural rules establish the internal working structure of
the regional organizations. These rules may include, for example,
membership apportionment, voting rules, etc. The incidence of inter-

29
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Once a jurisdiction has been established and the "players”
defined, the question becomes whose vote, or what interest group
clientele is powerful enough to dominate the governmental leadership?
Those who can form coalitions and adopt strategies that gain the
power to win position in government can then interpret the rules,
or change them if possible, t§ benefit key clientele within the
coalition. Again the interaction of structure and conduct can be
observed. The main purpose of the formation of coalition groups
(e.g., political parties) is to secure government position, and
though positions gain bargaining strength to alter the working level
structure of the organization.

Position power is the status and prestige of leadership sepa-
rating those holdiné authoritative office or influencial status
from their clientele. Before one can effectuate change in the in-
stitutional structure, that person must be in a positiom of influence.
Or, in terms of "playing the game' one must first be a "player” and
then from some position of respect or status, the "player" can be=.
come a controlling figure in the "game". Position power is not

simply the holding of public office, but can extend to the other
status positions within the society. Such positions may include
leaders of industry, labor, religion, civil rights, the wealthy,
non—political civil leader, or non-office holding political party
leaders. But no matter what position the jndividual holds, the |
key to extending position power is role identification. Does the
"player" with position power "play the game" actively of passively?
As Reynolds points out: "Government is not & neutral arbiter in

economic (institutional) matters, but tends to reflect the action

31




have been presented are, for the most part, internal to the regional

organization, that is, under the direct contact of the members of

the "game". Regional organizations, however, do not exist in a

vacuum; in fact, their existence depends directly upon' the granting

of rights and power by other, external, levels of government. It

will be necessary, therefore, to document the constraints imposed

from external sources in order to fully comprehend institutional

structure and conduct of the reional planning and development organ-—

izations.

Performance

Tt has been shown here that the structure and conduct of rights

and power mutually determine the institutional arrangements from

which performance, the consequences or "pay-off’ of the “"game', can

be observed. The categories of interest selected for evaluation

represent the jnstitutional opportunity set of the public policy

opportunity set. This set represents cholces made from within al-

ternative institutional arrangements, holding population, physical
universe, and technology constant.
Four broad categories are established:

organization to local units of government, establishing development

goals, and exhibiting preferences for Federal funding sources and

employment impact programs.

33
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POPULATION, HOU

TABLE 3

SING, AND FAMILY INCOME IN NORTHERN MICHIGAN:197C

Ttem Northeast ﬁorthwest West. UP Cent. UP_East Up State
Total Population 94,107 148,333 89,742 165,744 48,861 8,875,083
72 change (1960-
1970) 13.4 12.2 -7.8 5.1 -4.8 13.4
% of State 1.1 1.8 1.0 1.9 0.6 100.0
% urban 28.3 30.6 37.0 59.4 49.8 73.8
net migration +2,423 48,316 -9,394  -6,155 ~8,327 +34,484
Education
Median school
years completed -
male 11.1 11.7 10.8 11.6 11.5 12.0
female 11.8 12.1 11.9 12.1 11.9 12.1
Housing
% seasonal and
migrational 26.2 19.3 14.6 8.9 21.2 3.8
% occupied by:
owner 64.3 65.0 67.8 66.7 56.6 69.5
renter 11.8 14.8 18.7 22.0 25.8 23.9
vacant 23.8 20.2 13.5 11.4 17.7 6.6
% households
‘lacking plumb-
ing facilities
(families be-
low poverty :
level) 15.3 14.0 21.2 16.4 17.9 7.9
Income
No. of families 23,586 39,872 22,804 41,060 11,560 2,190,269
% families :
below poverty
level 13.3 10.8 15.2 10.4 14.0 7.3
mean family
income 8,816 9,330 7,706 8,278 8,165 12,196

Source: County and Regional Facts,

ment of Commerce, and Executive Offic
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areas play a far less important role. As far as populatiom,
technology, and physical universe are concerned, these five north-
ern regions possess comparable similarites. (This should not be
interpreted as meaning that these regions are jdentical, for there
are some socilal and cultural differences.)

It is hypothesized that differences in the performance of the
anizations that can be observed are a result of differ—

regional org

ences in the institutional system of the public policy opportunity

set, while the other components are held constant. Structure, con-

duct, and performance category indicators specific to the selected
regional planning and development organizations are established to
provide a framework for decision makers to evaluate the consequences

of different institutional arrangements on choices made from with-

in the institutional opportunity set.

Structural Categories

External Structure——-State and Federal Guidelines

No regional organization can exist without enabling legislation

from either state OT Federal government. In Michigan the two main

laws enabling the establishment or regional planning and develop-
ment organizations are Public Act 281 (1945) known as the Regional

Planning Commission Act, and Public Act 45 (1966) known as the

Fconomic Development Commission Act. The 1972 state adopted "Guide-

lines for State Recognition of Regional Planning and Development

Organizations” is the most current state policy with respect to regions.

19The state guidelines were adopted by September, 1972 at the state
level, but there has not been sufficient time for regional commis—
sions to fully change bylaws in compliance with the guidelines.
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State Guideline Policy

After the initial regionalization in 1968, only about half

of the regions, mainly those already organized as councils of

21
government oY economic development districts, were organized.

As of September, 1972, the state guideline policy was issued as an
incentive for the others to become organized and for the organiz-
ations to be uniformly structured. Basically the guideline seeks

to recognize one and only omne organization in each region with the
incentive to organize being a total of $750,000 annually in state
grant money for technical aid and planning pu_rposes.22 This grant
is based upon a one for one matching formula of state and local
dollars with a minimum of $25,000 and maximum of $100,000 per regiom.
The following prerequisites were enumerated in the guidelines for

recognition:

1. a multi-county jurisdiction, consisting of at least three
contiguous counties;

2. the organization must represent more than fifty percent of
the population of the delineated planning and development
region;

3. a membership requirement of more than f£ifty percent elected
officials from general purpose government, and mandatory
options offered to the three largest municipalities in the
region for membership;

4. a full time executive director with qualified staff;

5. assurance of a financing mechanism for local contributions
(natching money)

6. and performance of multi-functional planning and program
development.

The first of the prerequisites alter the 281 formula by allowing

21These were the five northernm Michigan regions, plus Tri-County
(Lansing), Southeast Michigan Council of Government (Detroit) and
East Central (Saginaw, Bay City and Midland).

2
2The first state planning grant was awarded at the beginning
of Fiscal Year 1974 (July, 1973).
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single redevelopment area;
(B) the proposed district contains two Or WOTe redevelop-

ment areas;
(C) the proposed district contains one OT more redevelop-
ic development centers identified

ment areas or econom
in an approved district overall economic development

program as having sufficient size and potential to
foster the economic growth activities necessary to al-
ieviate the distress of the redevelopment areas within

the district...

EDA rules and Michigan's regionalization scheme are both based

upon central places. Therefore, the two types of regions are being

meshed into one organization. Other recent Federal enabling laws

include:23

1. the Housing and Urban pevelopment Act of 1954 and 19653
2. the Demonstration Cities and Metropoitan Development Act

of 19663
3. the Intergovernmental Cooperation Act of 1968; and

4, the Environmental Protection Act of 1969.

A-95 Review—-The second of the Federal guidelines is OMB Circular

A-95. The Circular was prepared pursuant to Section 401 of the

Intergovernmental Cooperation Act of 1968:

The President shall...establish rules and regulation governing
the formulation, evaluation, and review of Federal programs
and projects having a significant impact on area and community

development... «

President Johnson authorized the Project Notification and Review

23The most important of these laws that the regional organizations
are also organized under, in addition to EDA, ig the Department of
Housing and Urban Development (HUD). Basically, HUD rules do not
explicitly spell out requirements for organizing a regional planning
and development agency. HUD rules simply state that the Governor
of the State can designate regional {or metropolitan) planning
agencies with approval of the Secretary: Ysrovide that such (re-
gional agencies shoud... be composed of or responsible to the elected
officials of the unit or units of general local government for
whose jurisdiction they are enpowered to engage in planning." This
means that state guidelines can be used to set rules and procedures.
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there are two major components to federalism: vertical and horizontal

separation of power.

Vertical separation of - powers is, in part, the traditional

hierarchy (levels) of governmental units: national, state, and local;

where local units are composed of townships and villages, municipal-

jties, and counties. Each of these traditional levels of government

i{s usually divided horizontally into legislative, judicial, and

executive branches.

Both vertical and horizontal separation of powers involve checks

and balances. The primary difference is that the vertical component

of federalism is the separation of powers by representation, whereas

the horizontal component is the separations of powers by functional

area, that is by duties performed and authority to act. The vertical

component of federalism is the boundary problem to be discussed later.

The regional planning and development organizations do not con-

form to the traditional horizontal system of checks and balances.

These organizations do not perform the judicial function, and posses

only limited legislative powers. The main horizontal function of

regional organizations is the executive, the development of policies

and programs specific to area-wide problems and this is limited to

an advisory role. The regional planning and development organizations

also do not possess the traditional powers of taxation.

1t was shown in the previous section that the functional limit-—

ation of regional planning and development organizations originate

from external, state and Federal, sources. Functionally, these or-—

ganizations represent the executive branch of regional government,

and are, therefore, not themselves a government per se. Regionaliz-—
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Regions were formed around urban cores because politically,
it was found that a region based on central places represeﬁts the
most appropriate " community of interest" for planning and policy
purposes. Four prominent features of regions based upon central
urban places were outlined:

1. transportatiom and communications;

2. employment and trade;

3. mutual problems; and
4. focus on growth centers for policy making.

Transportation and Communications—-Transportation facilities in

northern Michigan inelude fair highway development (Interstate 75
and U.S. 2), poor rail and air service, and a strong linkage to
water transportation modes. Communications are assumed consistent
throughout the northern portion of the state, but are lacking the

quality of the urbanized portion of the state.

Employment and Trade——Tables 5 and 6 show employment and earnings
by source for each region,'and it will be noted that employment and
earnings are derived from similar sources;_less manufacturing and
more trade, services, and government than the state average. Most
of the trade linkages are to southern Michigan, Wisconsin, and Il-

1inois, and raw materials make up the dominant volume of trade.

Mutual Problems-—Similarities in resources, lack of major manufacturing

or industrial activity, high seasonal unemployment, low relative
earnings, and a dispersed rural population (with concentration in

small cities), create many of the same problems which economic

development planners nust solve.

Growth Centers—-This last boundary jurisdiction feature, based on
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EARNINGS BY SOURCE

TABLE 6

IN NORTHERN MICHIGAN: 1970

North- North- West. Cent. East. .
east west TP UP Up State
Total Earnings
{000,000) 189 352 175 349 115 29,608
% Farm 1.1 3.5 0.7 1.4 0.7 1.1
% Government 12.0 19.4 29.9 26.6 61.0 12.0
7 Manufacturing 45.5 26.8 10.3 20.0 2.7 45.4
% Mining 0.1. 0.0 7.8 0.0 - 0.1
% Construction 5.7 7.3 4.5 5.6 4.0 5.7
% Utilities 4.9 5.5 4.1 7.9 5.2 4.9
% Trade 13.9 18.5 9.3 15.0 12.3  13.9
% Pinance, In surance,
and Real Estate 3.2 2.4 0.6 0.6 0.2 3.2
% Services 12.2 15.9 9.0 10.5 9.5 12.2
% Other 0.2 0.5 0.4 0.3 0.3 0.2

Source: County and Regional

Facts,Michigan Stat

gan Department of Commerce,
1972.

and Executive Office o
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government the eligibility for representation on the commissions.
Each of these units becomes the clientele of the commission. Appor—
tionment of membership is a critical structural factor because the
membership rules define who coﬁtrols the commission and, therefore,
the commission's activities, This is the first category where major
deviations occur among the regions.

The important issue here is the formula adopted for the appor=
tionment of representative clientele groups. The Northeast, North-
west, and Eastern Upper Peninsula Commissions allocate clientele
representation by counties on the basis of population. The Central
and Western Upper Peninsula Commissions allocate clientele represent-
ation equally among the counties regardless of population.

Table 7 shows characteristics of the apportionment rules in
each of the regional commissions. It is interesting to note that
only counties are given direct membership on the commissions, except
for the Northeast region where the three largest municipalities
(Alpena, Cheboygan, and Rogers City) are each alloted one member
from the respective county total.

Publicly Elected Members (X-4), Local Members (X-5), and Private
Occupation Affiliation of Members (X-6)

For purposes of this research (and the experiment that tests
institutional relationships), three membership qualifications have
been selected as key indicators in the category of membership. The
three indicators are: degree to which members are people holding
elective office of general government (as opposed to special districts
such as schools, oT appointed of ficials, or non-govermental people);

degree to which members are from cities (as opposed to counties or
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rural areas); and the degree to which people with business and in-
dustry affiliations are members of the commission. These structural
features are partly a direct function of the rules and partly due
to other variables; but, it is the effect that is to be tested, i.e.,

what performance would result if these features were all required

by law.

The bylaws of the regional commissions are not consistent in
this category; Unlike other units of government, the regional com-
mission members are not directly elected by the constituency of el-
igible voters within the region. Rather, commission members are
appointed by the units of government in each region which are desig-
pated with this authority in the bylaws. Thus, if a representative

from ones' voting district is not also a regional comnissioner, then

that person has no direct regional

in each region regarding members and the actual membership for each

region are given below.

Northeast—-The regional representative are from county government,
except in the cases of Alpena, Cheboygan, and Presque Isle, where
the rules require that one position shall be offered to the largest
city in the county: Alpena, Cheboygan and Rogers City respectively.
The representatives of the commission are appointed by the county ?
boards of supervisors in each county. The representation is implicitly,
but not necessarily, greater than fifty percent public officials, ‘
which also complies with state guideline policy. There is no rule
requiring any particular mix of occupational background for members.
The actual commission membership by public office affiliation ;

is shown in Table 8. The membership total is eight, with all but
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TABLE 9

PRIVATE OCCUPATION AFFILIATION OF COMMISSION MEMBERS

North~ North- East. Cent. West.

Affiliation east west up UP UP

Total Membership 8 11 19 21 30
Business and Industry 7 7 16 6 15
Government 1 2 0 15 8
Education . - . 0 - 0 1 6
Agriculture 0 2 2 0
Religion 0 0 0 0 i

¥ Business and Industry 88 63 84 28 50

Source: 1970 0.E.D.P. for each region.

the commission chosen must be greater than fiftf percent public
officials, nor is explicit membership offered the largest municipal-
ities.

From Table 8 it can be seen that the Northwest Commission is
actually one-hundred percent composed of publicly elected, county
level members with no city or township members. Seven of the eleven
members of the commission, or 63 percent, are affiliated with busi-

ness and industry private occupations (Table 9).

Eastern Upper Peninsula--The three Upper Peninsula regions have by-—

laws that are all very similar with respect to commission membership.
The bylaws of the Eastern Upper Peninsula Commission require at
least three members from each county, but does not require then to
be elected officials, plus two members "at large" appointed by the

county boards of supervisors. No direct membership is given tocities.
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the commission repreéents local government, cities, villages, OT
townships. Of the thirty commission members, fifteen, OT one-half,
are affiliated with business and industry occupations.

To summarize, it can be seen that the Northwest Commission is
the only region completely dominated by elected county members.
The Northeast and Central Upper Peninsula have a membership that
is divided between local and county public members. The Easterm
and Central Upper Peninsula regions have
between public office holders and non-public office holders and
the Western Upper Peninsula is actually dominated by private inter-
ests. Only the Eastern Upper Peninsula fails to reach the state
guideline of at least fifty percent public officials. The dominent
private occupational affiliation is business and industry in all
regions except for the Central U.P.. region which is dominated by

people with public positions (e.g., post office).

Other Structural Characteristics

Staff, meetings, recordkeeping, etc. are basically house keep-
ing provisions which each regional organization has included in the

bylaws. These features will not be included in the experiment.

Financing Mechanism
The local funding mechanism is based upon contributions by

county governments of each region. The formula for contributions,

however, differs among the regions. The Northeast region collects

local funds based upon state equalized property valuation. The

Northwest and Eastern Upper Peninsula regions collect revenues based

upon population, and the Western and Central Upper Peninsula regions

collect revenues on an equal basis among the counties.
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Committee structure plays the important'role of channmaling
porgram dollars to different kinds of projects. Committee structure
also serveg as a surrogate for identifying regional priorties.

The three Upper Peninsula regions all have the same two comait-
tee provisions in the bylaws: 1) ad hoc committees as needed, and
2) a technical resource committee composed of area specialists
(e.g., university research and extention personnel). The Northwest
Comnission has no specific provision for special committees, but
the bylaws establish the regional council made up of comnmunity lead-
ers in agriculture, business, labor, and special and minority inter-
ests to serve in the capacity of recommending commission membership.
The Norhteast Commission, on the other hand, has in the bylaws a
very detailed jisting of nine advisory committees and the membership
structure of each, The nine committees are: youth, education, social
and cultural, commerce and industry, manpower, natural resources,
public services, public safety, and health and welfare. This speci-
ficity of committee structure in the Northeast Commission means that
local coordination of regional plans and programs have a greater
potential for more local involvement.

Each of the regional organizations has established a set of
committees which often have varied from the bylaw provisions. These

committees are shown in Table 10.

Northeast

Of the nine committees outlined in the bylaws, only two have
been functional;commerce and industry and public safety. The public
safety committee was organized to administer grants to local units

of government from the Federal Law Enforcement Assistance Act. The
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commerce and industry committee can be seen as the bargaining power
gained through the position attained by business and industry on

the commission

Northwest

The Northwest Commission has established four committees: law
enforcement plamming, transportation, manpower planning, and compre-
hensive health. These four committees represent the utilization
of grant monies by a commission dominated by county board members.
Transportation and manpower planning can be seen as some evidence
of the power of commerce and industry, but not as directly as the

Northeast Commission.

Eastern Upper Peninsula

There are four committees established by the Eastern Upper
Peninsula Commission: recreation, land use, airport development,
and industrial planning. Again these committees reflect the bargain-
ing and position power of a commission dominated by business and

industry private interests.

Central Upper Peninsula
This Commission has established no committees, which may re-
flect the split\in public power positions and the lack of bargain-

ing power resulting from the non-dominent position of business and

industry.

Western Upper Peninsula

This Commission has established three committees: human re-

sources, natural resources (land use), and solid waste management.
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be to alleviate unenployment and promote diversified economic growth;

programs aimed at this goal might include industrial expansion,

commercial-tourism development and manpower development; while pro—

jects would be building industrial parks, establishing vocational

education ciriculum in high schools, oT constructing marinas and

campgrounds. Although performance in each of these areas ig impor-

tant, this research wil be limited to the first two areas, goals

and programs.

Problem Tdentification

It has already been shown the the regions have many mutual pro-

blems, and that each was organized for the purpose of improving econ—

omic conditions, albeit differences of opinion exist as to the extent

of economic development prOgrams. Each region qualified to recieve

grants under Title IV of EDA by being designated a depressed economic

2
area. 6 Thus, the area-wide economic problems of unemployment, lack

of industry and dependence upon the natural resource base brought

regional planning into northern Michigan. The cognizance of the

other area-wide problems such as health, education, transportation,

26Section 401 of Title IV of the Fconomic Development Act of
1965 states the following rules for area (multi-county) grant -
eligibility:

A) ...the current rate of unemployment is 6 percentum or more
and has averaged a least 6 percentum in addition to the
following specifications:

B) 1. 50 percentum above the national average for three of

the preceding four calendar years, OT
2. 75 percentum above the national average

preceding three calendar years, or
3. 100 percentum above the national average for one of

the preceding two calendar years.

Additional qualifying requirements are:
1. areas where the median family income is not in excess of
40 percentum of the national median;
2. distressed Federal of state Indian reservations; and
3. areas expecting to experience loss of a major employment

source
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2) stimulate recreation and tourism; and 3) improve natural resource

utilization.

Central Upper Peninsula

The general goals of this Commission are to enhance economic,
social and local development. Specific goals include providing
assistance in planning for industrial growth, water and sewer pro-
jects, housing, health, transportation, manpower training, education,

natural resources, recreation and tourism, and environmental control.

Western Upper Peninsula

The general goal of ﬁhis Commission is to solve economic and
social problems. Specific goals include: 1) increase job opportun-
ities; 2) improve the transportation system; and 3) improve commun-—
ity facilities (health, housing, etc.).

As can be seen, even in 1969 and 1970 these goals represent
a rather comprehensive, i.e., multi-functional, scope. As with all
attempts to set comprehensive goals, however, these sets of regional

goals are very general and vague.

Local Assistance (0-2)

In complying with Federal rules and guidelines, notably the
Fconomic Development Act and the Housing and Urban Development Act,
each of the regional commissions has sought local support. Support
from counties, cities, and townships, especially counties, is also
necessary for state run programs, including the new direct regiomal
grant program. Also, many of the review requirements such as A-95
require close coordination between regional and jocal organizations.

As of 1973, the northern Michigan regions had a history of local
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TABLE 11

PROGRAM DESIGN AND NON-LOCAL FUNDING SOURCES: 1972—73a

Federal Program Sources State Program Sources

Region
Northeast EDA® 54.5%7 General grant : 8% '
(A) direct 17.5% o
UGLRC 37.0% é
HUD 12.9%
LEAA 8.0%
PEP 17.5%
Total number of programs=> i
Northwest EDA 35.0% General grant 10% 5
(B) HUD 24.,0% :
LEAA 17.0% !
EEA 14.0%

Total number of programs=4 ' ' : |

Eastern Upper
Peninsula ' EDA 51.5% General grant 8% :
(). HUD . 36.0%
LEAA 4.5% i

Total number of programs=3

Central Upper
NO AGENCY BREAKDOWN AVAILABLE

Pen%Biula
Western Upper
Peninsula EDA 48.0% General grant 18%

(E) HUD 33.5% |

Total number of programs=2

EDA~———-— Economic Development Administration ;
HUD————- Housing and Urban Development 5
LEAA-——-Law Enforcement Assistance Administration :
PEP—~——— Public Employment Program :
EEA————— Emergency Employment Act

UGLRC---Upper Great Lakes Regional Commission

Source: Telephone

81otal equals Federal plus state grant funds
interview

bNot State planning grant, but other grant programs.
LRC (EDA sponsered) and direct EDA aid.
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range of funding sources been established (e.g., one OT two)?

Degree of Allocating Funds to Employment Impact Programs (0=4)

For this category, the intent is to show which of the program
areas is recieving the greatest dollar support in the grant program.
It is my perception that a preference for allocating scarce budget
dollars to say, employment impact programs aimed primarily at gen-—
erating jobs and income (e.g., EDA) 1is revealing of the choice of
groups to be represented on the regional commission. Table 13 shows
how each regional organization has allocated funds relative to

employment impact related programs (data based on Table 9).

TABLE 13
ALLOCATION OF FEDERAL BUDGET DOLLARS IN REGIONAL PLANNING

AND DEVELOPMENT COMMISSIONS IN NORTHERN MICHIGAN IN 1973

Percent of Total Funds Percent of Total Funds
to Employment Impact to All Other FProgram

Region Programs Areas
Northeast 72% (EDA, PEP) 28%
Northwest 49% (EDA, PEP) 51%
Eastern Uppet
Peninsula 52% (EDA) 487
Central Upper
Peninsula na na
Western Upper
Peninsula 8% (EDA) 52%

Source: Telephone interview. na = not avialable

It can be seen that all of the regions have allocated nearly
half, or in some cases MOTE, of the grant funds to employment impact

programs.
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TABLE 14

SUMMARY OF STRUCTURE, CONDUCT, AND PERFORMANCE CA.TEGORIESa

Categories of North- North- East. Cent. West.
Interest east west [3)3 ur up
A B c D E
Structure
X-1 no no no no no
x-2 yes yes yes no no
X-3 yes yes yes no no
X4 87% 100%  45% 95% 53%
X-5 507% 0% na 47% 13%
X-6 88% 637% 847% 28% 50%
Conduct
Y-1 2 4 4 0 3
Performance
0-1 yes yes yes yes yes
0-2 yes yes yes jes yes
0-3 5 4 3 na 2
0-4 28% 51% 487 na 527

8gee key for category descriptions
na = not available

Source: Telephone interview.
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performance relationships is given, in turn, for each of the four
performance categories.

Establishing Regional Goals (0-1)

TABLE 15

Performances Differences as Observed in Jan.~Feb., 1973

Regions 0-1 0-2 0-3 0-4
A-B XX XX 23% 1
A-C XX X 21% 2
A-D xxX XX NA NA
A-E xxX XX 247 3
B-C XX XX 27 1
B-D XX XX NA NA
B-E XX XX 1% 2
c-D XX XX NA NA
C-E XX XX 4% 1
D-E XX XX NA NA

not available
= no difference

NA

4

Setting of regional goals is a vital first step In defining
program performance of a regional planning and development organi-
zation. The purpose of establishing goals is to give basic direc—
tion for achievement and action to program and project decisions.
The choice of setting planning goals is a first indicator of pre-
ference by the regional commissions. FEach of the five northern
Michigan regional planning development commissions have adopted
functionally comprehensive, area-wide goals. There is, therefore,
no measurable difference among the regions in this category (Table
15) and this evidence suggests that the preferences of the regional
comnissions are similar.

One explanation for this preference is that the rules of Fed-

71




sources to this programming element.

It appears that the structure and conduct category differences
(Table 15) do not account for the similar preferences of the region—
al commissions in local assistance efforts. For the local assis-
tance category, 0-2, the general functional relationship may be

written:

0-2 = f(economies of scale advantages and support
of county, city, village, and townships)

Federal Program Sources (0-3) and Degrée of Allocating
Federal Funds to Employment Impact Programs_(0-4)

Once the goals of a region have been established, two cholces
follow which reveal the preferences of the regional commission
members. The first choice is which programs are to be placed on
the regional commission's priority 1ist or agenda. Performance
category 0-3 is set up to ﬁeasure the number of Federal programs
included on the regional priority list.

The availability of Federal programs is the same for each re-=
gion, That is, each regional commission can choose from among the
programs available that combination thch best suits the commissioners
perception of the planning and development needs of the region.

Any observable differences among the regions therefore suggests
that internal factors may be causing the differences in priority
1ists. It is hypothesized that structure and conduct rule differ-
ences are important. The general functional relationship may be
expressed as:
0-3 = £(x-1, x2, %3, -4, x=5, x-6, and y-1)
The second program choice that is made by the regional commis—

sions follows from the priority list of selected programs from Federal
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expressed as:
0-4 = f£(x-1, x-2, x-3, x-4, x=5, x-6, and y-1)

The experimental testing which follows will develop the rel-
ationship between structure and conduct features and performance
categories 0-3 and 0-4 to a greater degree of specificity for each
region. Both Table 14 and Table 15 show that not every regional
commission is structured in the same way. Table 16 summerized the
possible relationships that could exist with respect to the region-

al commission's structure and conduct features.

Quasi—Experimental Design

The Static Group Comparison Test

Background
The mechanics of the static group comparison test are explained
in Donald T. Cémpbell and Julian C. Stanley's 1963 text on experi-
mental designs. Any experimental design consists of two primary
elements defined by Campbell and Stanley as follows:
An X will represent the exposure of a group to an ex-
perimental variable or event, the effects of which are

to be measured; 0 will refer to some process of observation
or measurement...

The primary purpose of the static group comparison test is to
determine the effect of the experimental variable——X. The test en-
tails comparing, at a given moment in history (thus, static) the
difference between one group which has been exposed to the preseﬁce
of ¥ (the treatment) and another group which has not been exposed

to X.

The generalized symbolic representation used by Campbell and

ngampbell and Stanley, Designs_ for Research.
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Stanley to illustrate the static group comparison test is:

Group A: X 0
a a

Group B: 0b

where Xa = experimental aggregate of structure and
conduct features
performance observation with treatment Xa

]

I

performance observation without treatment X
—_— a

A solid line separates two groups, one exposed to Xa with
observation Oa, and one not exposed to X, {(blark) with 2 different
observation, Ob; In this study, the structural features are designated
X, the performance features are designated O, and conduct is designated
Y. The meaning of the Y variable is that conduct could be consid-
ered both an outcome of treatment (0) or 2 causual factor in ex—
plaining performances differences. The test then exposes oOne
group to an experimental treatment and compares the results or
observations to a group that has not been exposed to the experimen-
tal treatment.

For the purpose of the quasi—experimental test, an important
assumption will now be made concerning the relationship of struc-—
ture and conduct rules as stated in the regional bylaws and the

observed features. It will be assumed that the rule and the actual

feature are the same and the test will be for the effect of 2 rule

requiring the actual feature. in this way the effects of an insti~

tutional change can be explored without actually observing particu-

tar rule changes.

Sources of Imvalidity

Campbell and Stanley describe the potential sources of invalid-
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As with all analyses using statistical testing df hypotheses,
the results do not "prove" truth. Rather, the results show cases
where the evidence suggests no casual relatiomship, oT at least
provides some evidence that 2 particular result suggests that a
relationship might exist. The question of the degree to which the

evidence 1s accepted should be left open for further research.

Experimental Results

Exclusion of Uniform Features

The first step in the test is to identify the uniform treatment
features that are common to each of the regional commissions.
Observation of a structure or conduct category COmMmMOL to each
region will be cause for eliminating that category as an ingredient
in the aggregate experimental variable. The logic of this step is
that if each regional commission possesses the same exposure OT
non—exposure to a category is the same for each regional commission,
that category will be excluded from the treatment.

1t is observed in Table 14 that none -of the reglonal organiza-
tions fulfill all legislative, judicial, and executive functions,
i,e., none are exposed to ¥-1. The reason for this is that exter—
nal state and Federal functiomal rules are imposed uniformally for
the regions and, thus, all are subject to the same degree of exter—
nally enforced conformity of non-treatment in this category. Not
only does this mean that functional jurisdietion does not affect
differences in performance, it also means that, with exclusion of
one major source of external influence, internal institutional
features will tend to have greater affect on performance.

As described earlier, the two performance categories 0-1-—-goal
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A X-2., X=3, X-4, X-5, X6 0-4 72% to employ. programs

Wy

E O-4 = 48% to employ. programs
This results in a gubstantial difference (72% ~ 48%) of funds
being allocated to employment impact programs, i.e., the aggregate

of variable suggests a difference. Next, we £ind an alignment of

regions where some of the structure features are the same:

feature B(N.W.) EW.U.B.)
no

%-2 yes

x-3 yes no
X~4 100% 53%
X-5 0% 13%
X-6 63% 50%

Here we can see that ¥-5 and X-6 are not substantially differ—
ent, and we delete these features from the experimental aggregate
to form Xb. The second test 1s:

B X-2, X-3, X4 0-4 = 497 to employ. programs
E. 0-4 = 48% to employ. programs

The results show virtually no difference in preferred alloca-
tion of funds to employment impact programs. This evidence suggests,
for performance category 0-4, thaf structure categories X-2, X-3,
and X-4 are not important rules when lumped together. This further
suggests that features X-5 and X¥~-6 may be the important causes in
the variance of preferences observed in the initial test.

Finally, a test is set up for feature X-5 alone. This is done
by comparing the Northeast (A) and Northwest (B) regions:

feature A(N.E.) B(N.W.)

Xx-2 yes yes
X-3 yes yes
.ol 87% 100%
%~5 50% 0%
X-6 88% 63%

We will now assume that only X-5 is a substantially different

feature between the two regions, and the test 1is:
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some income in agriculture, even if they are Egggzgmployed. There-
fore when city members are present, they might try to get more funds
budgeted for employment impact type programs. This would also be
the case for counties where the cities dominate the county board.
It might be expected that X-3, apportionment by population would
complement the rule of city members and aid in the advancement of
city interests. In rural counties, however, it is typical that
even the largest city may not comprise a majority of the county
population and thus not control the county board which appoints
members to the regional commission. 1t may be the case that a wmore
populous county may get more members without city interests getting
any more direct membership. Additionally, rural county officials
have a more diverse constituency, and therefore must be aware of
a wide variety of issues that arise, for example, in election campaigns.
The fact that unemployment is more visible in cities does mnot
ginglely explain fhe observation on the membership rule. Where
interests are more homogeneous and of a greater magnitued for each
{ndividual group member, an interest group will have lower decision
costs in organizing and making its views count. In cities where
unemployment hits certain people hard--when they have few alterna-

. tives—this interest group will find it easier to organize and gain
officials attention. Thus, in cities where groups affected by un-
and under— employment can organize around these basic economic |
issues, they may be capable of influencing public officials on their
preferences for employment impact programs.

in the more rural areas where the effects of unemployment and

underemployment are more diffuse, there are higher decision costs
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CHAPTER VI
CONCLUSIONS AND RECOMMENDATTIONS

Introduction

The evidence produced in this investigation of northern Michigan
regional planning and development organizations has suggested that
choice of structure and conduct rules has some affect upon choice
of program funding sources and preferences for allocating funds to
employment impact programs. This chapter provides a summary of
that evidence and an evaluation of its degree of gpecification for
recommending action. Also, policy jmplications will be analyzed.

Finally, recommendations for further research are suggested.

gummary and Evaluation of Evidence
The intent of this research has been to analyze how selected
structure and conduct rules affecf a particular performance that
may be degirable by different interest groups. Although the many
imperfections in the tests substantially affect the strength of the
results, the following statements summarize the conclusions that

are suggested by the evidence found.

Tirst, if an interest group seeks to advocate its par-
ticular preferences {whatever those might be} om the
regional planning level, then the evidence suggests
that institutional structure and conduct rules should
be considered in formulating a strategy to achieve the
group's ends.

Second, if a group ig interested in seeing more funds
allocated to employment impact programs, then there is
weak evidence to suggest that a rule requiring city (as
opposed to rural) members to be on the regional commis-—
sion may be desirable for that group.
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Policy Tmplications

One of the basic concepts of public choice theory is that all

decisions (public or private) involve some form of trade-off, and

therefore can be di

there are five categories of groups that are concerned with the

effect of rules on performance in regional planning and development

commissions. These categories of groups are:

- Federal rule-makers (elected or bureaucratic)
~ State rule-makers (elected or bureaucratic)

- Local rule-makers (elected or bureaucratic)

- Regional Commissions

- Special interest OT advocacy groups (e.g., labor
unions, the Sierra Club, neighborhood and lake

associations, etc.)
Rules and procedures established by Federal and state agenc—
jes and legislatures form that set of rules which are external or
beyond the direct control of regional commissions. As described

earlier, however, these rules and procedures guidelines must be

adhered to by regional agencies in order to qualify and secure the

benefits of the Federal or state programs. This means that decis-

ions on operating rules made by Federal or state agencies have an

impact on determining the rules of regional commissions, and, as
we have seen, some of these rules have impact upon whose (i.e.,

which group) preferences are expressed in terms of choice of pro-

grams and funding allocatioms.

A good practical example of the costs of making decisions on
rules applied to northern Michlgan regional planning commissions

is the uncertainty regarding the Economic Dev
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At best, the evidence is suggestive of tendencies and possible
casual relationships. The process of adjusting bylaw rules might
include say, changing from EDA requirements TtO state guldeline T~
quirements, and possibly if EDA is continued, back to EDA require~-
ments again. The evidence suggests that this type of uncertain
adjustment process could have some impact on performance. The
problem 18 that without more reliable data there ig still a lack

of precise knowledge of the jmpact of rules. It would not be ad-
visable for example, to commit millions of dollars of program funds
on the basis of the weak evidence provided here (i.e., the cost

of the lack of more reliable evidence ig the insufficient knowledge
of impacts).

When state OF Federal rule-makers contemplate changes, they
should not use the findings presented here a8 their sole source of
information on rules, However, if no other information on impacts
of rules exist, and little research is available supplying knowledge
of this type O regional commissions in Michigan, then any sugges-
tion of possible casual relationships related to behavior may be
useful., If specific decisions are required by State Or Federal
rule-makers, regional commissions, OF advocacy groups, then acting
on insufficient knowledge of the jmpact of rules on performance,
may result in haphazard or "hit or miss" results, when particular
objectives {e.g., unemployment relief or environmental upgrading)
are established as pexrformance targets. In this case, the cost
of operating programs without sufficient knowledge of rule impacts
may be very great.

One reliable policy implication is that making rule decisions
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relief of unemployment) then making rule decisions will require

more information then supplied in this research.

Other areas of policy concern that may have some implications

due to (changes in) jnstitutional rules include:
e with the state policy guidelines by the

1. Full complianc
justing bylaw rules.

regional commissions by ad

onal commissions as A-95 clearinghouses

2. Designation of regl
eview, comment, and approval

(with the powers of project T
recommendation).

ie of state planning functions (G.e.,

3. Change in the T0
£ state plamning Bureaucracy).

reorganization o

gional planning and

4. Change in the functions of re
include service delivery

development organizations to
functions.

g as well as states, counties, and

5. Designating region
f annual revenue

municipalities as direct recipients ©
sharing funds from the Federal government.

Areas of Further Research Needed

In this section areas of further research possibilities are

this study has been narrowly

recommended. The research effort in

focused upon selected institutional characteristics of regional

planning and development organizations in northern Michigan. The

he broken down into two

suggested research for further study will

categories: performance of regional planning and development organ=

jzations and institutional structure and conduct impacts on public

choice performance (of other types od institutions such as tate

agencies).

Institutional Arrangements

1. There is a need to expand the structure and conduct categories

of interest so that more detailed indicators of choice and per—

91




the grants (e.8.s tate policy guidelines tied to the state
planning grants).

3. When, and if, major changes occur {(as outlined in the Policy
Implications section) a comparative time analysis of perform—
ance could be made. Thus, when A-95 review powers are con—
ferred upon regional organizations, what effect on perform—
ance results? An interesting study would jnvolve examining
the categories of interest found to have some supporting
evidence here to see if a major operating change such as A-95
review also implies 2 major change in institutional arrangement
and the effect of these particular categories on performance.

4. Finally, the relationship between regional local, and regional
state planning could be studied to answer such questions as:
a. Is the particular regionalization scheme currently set

for Michigan providing the anticipated results? 1Is
another scheme preferrable?

b. Have regional planning and development organizations
performed differently in urban areas than in rural
areas? If there are differences, what {nstitutional
factors, if any, are important?

c. Have regional organizations assumed local planning
functions as well as regional? 1f so, have there
been significant differences in performance?

d. What relationship exists with comprehensive regional
planning and development organizations and state

1]4ine" agencies such as Highways and Transportation,
Natural Resources, Social Services, and Commerce?

-

Should regional organizations be administering more
Programs, both planning and implementation?

This research effort has been directed toward those making
decisions at the regional_level. 1t is hoped that jnformation
provided and conclusions reached will aid these people in becoming

more aware of the nature of regional problems and opportunities,
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T APPENDIX A
STATIC GROUP COMPARISON TESTS

Iatroduction

This appendix 1s intended to be a supplement tO the static
group comparison test analysis in Chapter y. Presented here are
static group comparison tests for each of the structure and conduct

rules, except for *-5 whicﬁ was presented in Chapter V.

structure Tests

Tests for the Effect of Publicly Elected Officials
(X-4) on Choice of Federal Funding Sources

As described in Chapter 1V, the choice of Federal funding
sources is an important step in determing the direction of the
regional planning program. It is observed that the performance
measures for category 0-3, the number of funding sources, do differ
among the northern Michigan regional commissions. This test at-
tempts to find rules which show the effect of the group preferences
of publicly elected officials from general government as opposed
to members to the commission who do not hold general elective office.

We begin in the same manner as the test for city members.
Region A (N.E.) is compared to Region E (W,U.P.) where the struc-

ture features are substantially different.

A X-2, X-3, X-4, X-5, X-6 9—3 = 5 Federal fund-
— ng solrces .
E 0-3 = 2 Federal fund-

ing sources

The results show a substantial difference (3) in number of funding

sources selected.
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test, and the evidence is severly weakened, it is suggested that
X-4--number of publicly elected officials—-may be a casual factor

in explaining the behavior difference.

Explanation of_Results

The résults of the fest for publiély elected officials suggests
that there is some weak evidence relating the choice of a wide range
of Federal funding sources to a high percentage of publicly elect~
ed officials on the commission.

1f, as has been suggested (Chapter 1IV), the selectiomn of‘a .
wide range of Federal funding sources indicates a committment to
a broad scope of p}anning activities, i.e., 2 mulﬁi—functional
planning effort, then groups interested in this approach may choose

to support a rule requiring, say, & majority of publicly elected

officials on the reglonal commission.

Why should publicly elected officials be concerned with devel-
oping a wide range of funding programs? One possible explanation
is that public officials are more responsive to special interest
groups (e.g., the Sierra Club, Chamber of Comﬁerce, Tourist Associa-
tion, Historic Societies, etc.) than are non-elected commission
members.

As was discussed in Chapter v, for groups that are homogeneous
or have a great magnitude (or perspective) to each group member,
the decision costs of organizing are less. One strategy of such
groups then is tolattempt to influence the public decision makers
in order to achieve the group goals. (We have seen some evidence
of this in Chapter V.)

Often, a publicly elected official represents the interests
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in this test to suggest that if a rule requiring publicly elected
officials be present (say, at least fifry percent) on the commission,
then some degree of vote trading occurs, resulting in a somewhat
broader agenda of Federal funding sources.

What groups would support such a rule? When would groups with
special interest concerns support such a rule? First, it appears
that any group with a special interest would support a rule requir-—
ing members that support their special interest. This applies to
both elected and non—elected people. Second, if the group were
faced with high decision costs (as are, for example, some environ-
mental groups OT neighborhood associations) then support of a rule
which would give publicly elected officials membership might be
beneficial to that group‘s‘interest. The two primary reasons this
might be the case are that first, public bodies are readily access—
ible (e.g-» public hearings, debates, etc.) and, second the group
can use the lever of election (e.8-» pad publicity, referendun,
voter drives, etc.) to press 1its interests.

Other groups, jabor unions OTr farm bureaus for example, might
gupport such a rule only if, politically, they had assurances that
elected officials which support their causes would be members of
the commission. These Broups, with strong organizations and rela-
tively low decision costs are often able to secure direct member—
ship on regional commissions, 0¥ On adviéory comittees. Thus a
strongly organized group might support 3 rule requiring fewer
elected members. In any case, 2 group's support of any rule re—
quiring a membership scheme will be directly related to the trade—

offs between a narrow program field which pbenefits the group's
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Test for the Effect on City Members (X~5) on
Establishing a Wide Advisory Committee Structure (¥~-1)

Under what circumstances will a regional commlssion choose to
establish several advisory committees covering a3 wide variety of
planning fields (e.g., economic, environmental, law enforcement,
etc.)? The specific hypothesis is that if city (and other local
governmental officials) have direct commission membership, then 2
rule requiring local advisory committees is less likely to be ob-
served.

Repeating the test between Reglon A (N.E.) and Region E (W.U.
P.) where structure features are considered substantially different,
the results show very 1ittle difference in observed behavior with

respect to the conduct variable.

A X-2, X-3, X-4, %-5, %6 Y-1= 2 advisory com-
.- mittees established
B ¥-1 = 3 advisory com-—

mittees established
When Region B (N.W.) is compared with Region E (W.U.P.), where
¥-5 and X-6 are similar, the results suggests that x-2, %-3, ¥4,

do not cause a substantial difference in cbnduct.

B %2, ¥-3, X4 Y-1
¥-1

4 advisory committees est.
E 3

advisory committees est.
Testing Region A (N.E.) and Region B (N.W.) suggests that ..

X-5--city members-—have small effect on conduct behavior difference.

P

A X5 Y-1

i e e

B ¥-1

2 advisory committees established
%4 advisory committees established

kil

This evidence suggests that if city members are not present,
then more advisory committees are established.

If Region D (c.u.P.) and Region E (W.U.P.) are compared, the
results are similar. Here, variables X-2, X-3, and X-6 are sub—

stantially similar.
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Test for the Effect of a Large Number of Advisory
Committees (Y-1) on the Proference for Allocating
Funds to Employment Impact Programs {(0-4)

The second stage of the test for conduct is designed to ex-
plore the hypothesis that a rule requiring a large nember of advisory
committees (as a substitute for a rule requiring direct city member-—
ship) will result in a preference for allocating funds to employment
impact programs. Unfortunately, due to lack of information in the
performance category 0-4 for Region D (C.U.P.), a test comparing the
regions where observed conduct differences are most substantial is
not possible. This greatly reduces the strength of the evidence.

Region A (N.E.) is compared to Region B (N.W.) where structure
features X-2, X-3, X-4, and X-6 are gimilar. This leaves us with

the following test.

72% to employment impact programs
497 to employment impact programs

A X-5 0-4
B Y-1 0-4

Lin

The results of this test suggest that i1f allocation of plan-
ning funds to employment impact programs is desirable, then a rule
requiring the establishment of many advisory committees, as 2 sub-
stitute for direct city membership, does not substantially affect
performance. Tt can be observed that the presence of Y-1 as a sub-
stitute for X-5 does mnot tend to increase funds to employment impact

programs.

Conclusion

The tests for conduct have yielded very weak evidence. The
results of the tests suggest that if a group prefers allocation of
planning funds to employment impact programs, 2a rule requiring many

advisory committees to be established will probably not further
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