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City-county consolidation is advanced as a good government reform to promote efticiency,
equiry, and accountability and, more recenty, to reduce growing disparilies between central cit-
ies and suburbs. Whether these objectives are realized is more denbtlul than the fact that local
reorganization embodies a real change in power relations. Altering boundaries changes the kinds
of issues that are relevant to decision makers as well ns the relutive power of ditfcrent popula-
tions. The authors analyze the recem city-county consolidation of Louisville and Jefferson
County, Kentucky. The authors review how this came about and then focus on three critical
realignments associated with merging the city and its surmounding counly. These consist of shifts
interritorial bowndaries, inaragement reforms, and political rules. The case highlights the power
dimension of city-connty consolidation, often vverlooked by advocates of public choice as well
as those favoring metropalitan consolidation.
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In politics the most catasirophic foree in the world is the power of imelevance which
transmutes ong conflict into another and turns existing alignments inside out.
—E. E. Schaitschneider (1960)

The reform agenda dominates the study of metropolitan government and
governance. Indeed a reform ethos imbues both the disciplines of political
science and public administration (Swanson 2000; Feiock and Carr 2000).
Today, many of the sirongest advocates of reform are actually journalists
such as Neal Peirce or former politicians like David Rusk and Myron Orfield.
Journalists and politicians appear to be leading the debate on this issue and
providing the raitonale tor local reform. Much of the popular opinion that
grows around this discussion assumes that notions of the public good drive
decisions about the reorganization of [ocal government. However, as Fejock
and Carr (2001, 383) point out,

URBAN AFFATRS REVIEW, Vol. 39, Ne. 6, July 2004 758-790
DO 101177107808 7404264512
© HWHH Sage Publications

758

»

bbb e

S S '

g

Governmental Units—

Consolidation
pt.12
379960079281

Savitch, Yogel /

Although institutional changes have collective effects, they also have distribu-
tive beuefits for individuals and groups. . . . [Tlhese selective costs and bene-
fits, rather than collective costs and benefits, are most likely to provide incen-
tives lor jnstitutiouat entrepreneurship and collective action.

No only do analysis expect decisions about local government reorguniza-
tion to be based upon the public interest, there is alsc a tendency (o assume
decisions will be made rationally and supported by empirical evidence
(Lindblom 1959). Although Elinor Ostrom (2000) warns of “the danger of
self-evident truths,” even public choice critics expect decisions about nstitu-
tional reform to be based upon scientific evidence regarding the efficiency
and effectiveness of urban services. But as George Galster (1996, 238) re-
ports, policy research has little influence on pelicy unless “(1) policymakers
are interested in the answers, are uncertain about them; open to new defini-
tions of problems; and {2) research results are conveyed in a nontechnical and
persuasive fashion with little scientitic disgent.”

These conditions are usually not met i debates about local government
reorganization. Reformers frequently support consolidation because they
assume rather than make an effort to prove its benetits. Many observers take it
for granted that citizens will judge consolidation by objective ¢riteria and are
capable of measuring governmental performance. Typically, these criteria
include efficiency, elfectiveness, and accountability, Yet as others and we
suggest, changes in tocal governance are often about power not burcaucratic
efficiency or eftectiveness (Agger, Goldrich, ard Swanson 1964; Burns
1994). More often than not, power shapes the reception of ideas and deter-
mines who has voice in community debates. Bringing this to public attention
is difficult, and elites often respond with hostility ko atternpts to distinguish
between power and better government. As Aaron Wildavsky (1987) long ago
pointed out, “speaking truth to power” is tranght with pitfalls.

The recent merger of the city of Louisville and Jefterson County has put
city-county consolidation back on the urban agenda. Louisville is the first
successtul consolidation in a major metropolis in three decades, thereby
negating conventional wisdom that merger is politically infeasible (Downs
1994; Altshuter et al, 1999). In fact, Louisville’s consolidation could be a
harbinger for metropolitan reorganization. Since Louisville’s consolidation,
other cities considering consolidation include Cleveland, Buffalo, San
Antonio, Memphis, Milwaukee, and Albuquerque.

To date, most of the attention given to Louisville’s experience has been
positive, The main storyline is one ot a city that is on the move. Indeed, both
the academic and popular presses stress Louisville’s newfound abllity to
gvercome problems and open the deor te regional solutions (Peirce 2000,
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Greenblaw 2002, 2003; Poynter 2002; Dreier, Mollenkopt, and Swanstrom
2001). We take a more critical view of city-county consolidation and would
point out that although much of the favorable press is hyperbole, the more
important consequence of consolidation lies in its power dimension. The
mativating force of power is often overlooked in the literature on consolida-
tion (Benton and Gamble 1984; Sjoquist 1982; Stephens and Wikstrom
2000, Alishuler et al. 1999). We examine this issue through a case study that
systematically traces Louisville's move toward merger, which we have fol-
towed for more than a decade (Savitch and Yogel 2004, 2000, 1996; Yogel
1994, 1990; Voge!l and Nezetkewicz 2002).

ORGANIZATIONAL POLICY AND CONSOLIDATION:
TERRITORY, MANAGEMENT, AND RULES

It is by now an axiom that all types of organization embody institutional
biases (Schaltschneider 1960; Agger, Goldrich, and Swanson [964; Savitch,
1972; Burns 1994; Vogel 1992; Harrigan and Vogel 2003). More recently,
these hiases have been linked to the study of organizational policy. This kind
of policy has joined the ranks of other policy arenas such as allocational, dis-
trihutive, redistributive, developmental, and constituent policies (Lowi 1964,
1972; Dye 1986; March and Olsen 1989; Lowndes 2001). As we define it,
organizational policy encompasses the rules, procedures, norms, and institu-
tions of governance. The sheer composition of organizations is seen as shap-
ing expectations about behavior, identifying decision makers, establishing
decisional parameters, and formulating outcomes. Put another way, organi-
zation is a structure of authority whose scope can be enlarged and whose
impact can be magnified.

Organizational policy can he immensely significant for how governments
at all levels manage issues and respond to them (Seidman and Gilmour 1986;
Savitch 1994, Pierre 1999), By now, most of us recognize that organization
counis, but questions linger about the extent of its importunce and how it
mightbe examined. Despite the recent elevation of organization as an impor-
tant element of focal government, we are left with little guidance on how to
put this concept into operation. We suggest that one way to do this is by
examining aquintessential type of organizational policy, namely, city-county
consolidation. Consolidating local governinents is a radical form of organi-
zational change because it is so complete and often difficultto reverse. Exam-
ining this transformation as it is being initiated provides a rare and illuminat-
ing opportunity for researching the effects of organizational change. Using
this approach, we identify and explain three key variables of consolidation
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consisting of (1) territorial boundaries, (2) management reform, and (3)
political rules. We refer to these variables as being realigned because they
transform relationship between individuals, groups, and coalitions. More to
the point, realignments change the nature of inducements and constraints,
and these, in turn, shape behavior. As E. E. Schatschaeider (1960, 71) so viv-
idly explains, “All forms of political organization have a bias in favor of the
exploitation of some kinds of conflict and the suppression of others because
organization is the mobilization of bias” We employ this notion of bias by
showing how shifts in alignment bring about changes in political biases and
ultimately lead to different policy outcomes. In sum, city-county consoli-
dation can be used to connect the dots between realigning key variables, the
creation of biases, and policy cutcomes.

To begin this inquiry, we suggest that city-county consolidation uses terri-
torial boundaries, management reform, and rules of the game fo enhance
political objectives. This has profound consequences tor the city vis-2-vis its
suburbs, especially when suburbs possess the territory, demography, and
resources to overtake the urban core. Suburbs can then shift existing align-
ments to render the city a mere appendage in the larger scheme of
metropolitan politics.

Territory is crucial to consolidation because it provides a context through
which people experience the world and give it meaning (Sack 1986). The
space that we inhabit gives us identity, and the boundaries around rhat space
define how we organize our economic, political, cultural, and social lives.
Territorial realignments of local government may be used to tock inresources
(defensive incorporation) or provide a wider tax base for sharing resources
(redistributive policies). They may be used to absorb revenue-producing
industry, attract taxable property, and shift demographic balances. Changes
in local boundaries also have great strategic significance by determining the
construction of new roads, utility lines, schools, and other public institutions.
Boundary change can change the shape of planning and coordination. It has
been used to guin advantages in awarding intergovernmental aid, to extract
political henefits, and even to regulate social behavior by extending control
over vice (Fleischmann 1986). The simple act of including, excluding, or
diluting populations can radically alter pesitive or negalive “spillovers” or
change the distribution of benefits to different groups (Feiock and Carr
2000).

For consolidated areas, realigning management is not just a matter of
doing difterent things but doing the same things differendy. By management,
we miean public management, and we use the term in its broadest sense to
include policy implementation and its direction. Management change
enconipasses better ways to advance economic development policies as well
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as allempts (o optimize the operations of local bureaucracies. The manage-
ment of economic development is an important objective for local govern-
ment and some would say its most compelling, singular objective (Peterson
198 1). Efficient management is quite popular among citizens. In making
appeals to volers, politicians often portray improved public managementas a
tax-saving device. Managerial realignments may lead to greater etficiencies
and reduce costs, and some observers have ¢claimed that consolidation brings
economies of scale (Stephens and Wikstrom 2000). Frequently managerial
changes present a new face t the public, convincing citizens that the new
entity is “progressive,” “‘on the move,” and “forward looking.” Mayors and
civic boosters claim that government has beconie more efticient and respon-
sive. If tax savings cannot be shown, certaiuly better and expanded public
services are either visible or in store, At times this may be true and at other
times without foundation. Elites may not always be willing tomeasure public
performance, they may select measures that reflect well on the new govern-
ment, or they may simply claim gains without furnishing evidence.
Enhanced public management can be a real justification for consolidation, or
it can be a ruse used to legitimate it.

Often lying in the shadows is the realignment of political rules. By poliri-
cal rules, we mean practices related to elections, mayoral power, legistative
prerogatives, and the allocation of political resources. Manipulating these
rules holds the key to power, yet it often goes unmentioned. The rhetoric
behind the realignment of political rules is the obverse of that for manage-
ment realignment. Although supporters of consolidation may play up man-
agement gains that are nonexistent, those same supporters will play down the
advantages of changing political rules. Power is an unspoken but pervasive
motive for rearganization, and elites would rather not talk about its impor-
tance. The converse is also true; reorganization can be used to alter power
relations.

Changes in political rules not only reorder internal but also external rela-
tionships. Local personalities use it to build their strength within a locality
and can rely on it to enhance their influence at other levels of government,
Consolidation can be an avenue for personal gain (higher office, enhanced
career) as well as a means for institutional advancement (greater revenues,
larger markes, wmore clients). For this reason, politicians, business leaders,
professional firms, and newspapers are among its strongest hoosters. Not to
be 1nissed, consolidations are also undertaken to dilule Black or minority
control of the nonconsolidated city by embracing White suburbs and creating
a more extensive metropolis (Carver 1973; Robinson and Dye 1978;
Swanson 2000).
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Last, as an overall observation, consolidation is essentially a political act
that involves a reordering of power {Lowndes 2001). Paradoxically, _it pres-
ents a unitying image while alse dividing up the spoils of reorganization.
Consolidated governmenls seek to unify their citizens around a commaon
“vision” or set of ideals. The range of values can be enormous—Ifrom popu-
list notions of greater equity to elitist ideas of executive-dominated corpor_atlc
models. At the same time, conselidations are divisive and conter both prl“Vl-
leges and penalties. Consolidations have an operalive quality that magnifies
the infiuence of some groups and diminishes the presence of others.

We now explore these dynamics as they pertain to Louisville. For a num-
ber of reasons, this case is important. Although small localities have CO]'ISOl.l-
dated in recent years, no signiticant metropolitan ares o regional cente( in
the United States has adopted it in more than three decades. Consolidat_lon
was actually imposed upon Indianapolis by state legislation in 1969, bethre
Louisville, the latest popular vote tor consolidation occurred in Jacksonville
in 1968. Mostconsolidations are defeated at the polls, and Louisville's popu-
lar acceptance of this measure is a watershed.

FAILED ATTEMPTS AT MERGER AND
THE SUCCESS OF THE COMPACT

[n many ways, Louisville typifies a traditional, Middle American city. De-
industrialization changed the composition of the city, depleting its popula-
tion from a 1960 peak of more than 390,600 down to a low of 256,000 in
2000. Tn a half century, Louisville had lost more than a third ot'its residenljs.
As a proportion of the population, African-Americans had nearly doubled in
the city, going from 15.6% of the population in 1950 10 32.8% by the year
2000 (State of the Cities Data Systems 2001).

In the meantime, the surrounding suburbs, located in Jetferson County,
absorbed much of the growth. Retail malls, edge cities, and housing rapidly
moved into the rest of the county. Jefferson County’s poputation jumped
from 485,000 people in 1950 1o 694,000, increasing by 30% at the lastcensus
(Kentucky State Data Center, July 2002: hiip fksde Jouisville.edu/ [accessed
Ocrober 31, 2001]). Within the entire county, the African-American popula-
tion modestly grew as a proportion of the population trom 12.9% 10 15.4%
(Kentucky State Data Center, July, 2002). . -

In 1982, local business elites pushed city-county consolidation of, as 1t 13
locally called, “merger.” These elites saw merger asa solution [c)“Louisvi!h?’s
declining economic fortunes and associated social and fiscal crisis.
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Louisville is a city whose geography is distinctly divided by class and race.
The South End is heavily White and blue-collar; the West End is primarily
Black, poor, and working class; whereas the East End is distinctly White and
middle or upper-middle ¢lass. A surprising Black-White working class alli-
ance was torged to defeat merger, viewed as a “downtown” or “East End”
establishment plot. Merger was defeated by the narrowest of margins. Out of
more than 182,000 votes cast, the margin of rejection hinged on just 1,450
votes. In percentage lerms, 50.4% of the electorate voted against whereas
49.6% voted for consolidation. As expected, the South End and West End
overwhelmingly opposed the plan whereas the East End overwhelmingly
approved it. Clearly, this was a vote along class, racial, and geographic lines.
A swdy of census tracts proved the point. The most useful indicator for pre-
dicting the vote was the percentage of biue-collzr workers in the labor force.
The second most useful indicator was the perceniage of Black residents in the
population. Together, these two factors explained 53.8% of the variance
(Sawyer 1983; Sanders 1990).

Although merger was defeated, this did not resolve a problem faced by
Louisville and so many other eities. Throughout the 1980s, businesses and
people continued to spread inlo the rest of the county, and this heightened
competition over development and revenues between city and suburb. The
competition was expressed in efforts to annex unincorporated areas in Jeffer-
son County, By 1985, the city’s Board of Aldermen passed a bold annexation
bill that would have artached allremaining unincorporated areas into the city.

This annexation etfort seriously threatened county revenues. Both the city
and the county derive more than half of their revenues from what is known as
the occupational tax (alevy on income paid by employees by place of work).
Under annexation, Louisville would collect all occupational taxes within the
newly incorperated areas. Not surprisingly, the county strenuously objected
to this measure, and the area began to witness a series of “annexation wars”
between localities.

As the legal battles begun 1o erupt, the county and city sought a peaceful
way of reconciling their differences. Eventually the parties came up with the
idea of creating a compact or partnership agreement that called for sharing
fiscal resources and cooperating on agency management. Outgoing Louis-
ville mayor Harvey Sloane was elected county judge-execulive, and he and
incoming mayor-elect Jerry Abramson forged the compact in the interim
before taking their new otfices. The compact was a comprehensive interlocal
agreement that put an end to annexation wars, established cooperating insti-
tutions, and was renewable after the first 12 years.' Under its terms, the city
and county agreed to share occupationa) tax collections. The formula was
based on actual collections over the 3 previous years, wherein the city was
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granted approximately 58% of the revenue and the county 42%. In {:fff:ct, ‘the
city was assured of a share of revenues from suburban growth, eliminating
incentives for destructive competition. N

Most important, whereas the city and county functioned as sepasate politi-
cal entities, the compact established a common, ceniralized agency to con-
duct plunning and development. Although the conflicl was not erased, the
problem of interlocal comperition was substanaally reducle.d. Overall, the
arrangement worked welland ledtoa decade of relative stability and revenue
growth (Savitch and Vogel 2000, 1996; Vogel 1990). .

For Louisville, things went fairly well during the 19905, “Annexation
wars™ had ceased, the area was politically stable, and both the city and county
enjoyed economic growth. Although the city and county could extend the
compact for any period of time when it expired in 1998, they chose to renew
its life for just 10 years. More and more, the compact was called a temporary
“Band-Aid” that needed to be replaced.

MERGER ONCE AGAIN

Like many cities during the 1990s, Louisville had gone through a transi-
tion 1o a service and information economy. The transition entailed losses as
well as gains. On the negative side, population had continued to ship, ulbt?it at
a slower pace, Between 1980 and 1990, the drop amounted to 9.8% (Ifrom
298,000 to 269,000), and between 1990 and 2000, the drop came Lo 4.8%
(from 269,000 to a current 256,000). Along with population, .personal
income also slowly slipped to the suburbs. During the decades of steepest
decline, the income of central-city residents had fallen so that forevery dotlar
earned in the suburbs, Louisville residents earned 0.84 cents. Although this
decline continued, it had slowed considerably, and by the year 2000, for
every suburban dollar, a city resident earned 0.79 cents (U.5. Census Bureau
2000). The imbalances were disturbing, but they were less severe than the
national average (Barnes and Ledebur 1998). .

Despite these tigures, the positives for the city were very :‘:ubstnntml.
Dependency and overcrowded housing had plummeted from previous lev_els.
whereas educational levels dramatically rose. More people were working,
and unemployment had sunk to below 5% in 1997. Dowmown haq begun
Mossom, and earlier investments in rebuilding the local airport, in culture,
and in tourism had begun to pay off. By economic indiculors,.lhe city wils l'm
good shape. Effective buying income jumped from $1.3 billu?n t(? %35 -hI]-
fion by 1995. Business profits soared over the past 30 years, going from $263
million to nearly $1.3 billion. Payrolls saw a similar acceleranon andd reached
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$5.5 billion by 1995, Most important for investor confidence was the jump in
real estate values. On this count, the assessed value for real property shot up
trom $2.3 billion in 1980 to nearly $6.6 billion by 1993, These increases
aimount to more than a 35% jump in capital and consumption within the city.
This prosperily was reflected in substantially increased municipal revenue.
In 1979, the city’s revenue was just $96 million, but this was enhanced over
the years, rising to more than $280 million in 1997. Here again, in the space
of 18 years, the city enjoyed a revenue burst of nearly 200%. With its smaller
economic base, the county enjoyed faster growth, but sharing occupational
laxes mitigated that advantage, and the county continued to pay for expensive
services like welfare and criminal justice. Indeed, over the years, the city’s
tiscal picture had actually grown brighter than that of the county (Savitch and
Vogel 2000).

Busingss elites and the newspaper conrinued to focus on government
organization as 2 major impediment to Louisville’s future health, Task
forces, meetings of elected officials, and citizen groups were convened to dis-
cuss merger. A substantial network of organizations and local personalities
took up the issue. The local chamber of commerce known as Greater Louis-
ville Inc. (GLI) took the lead working with business leaders and donors.
These included the city’s largest corporations such as Brown Foreman
(hiquor), Brown Williamson (1obacco), Brown Todd and Heybumn (law),
Churchill Downs {horse racing), Fifth-Third Bank and National City Bank
{finance), Humana and Norton Healtheare (insurance, health, and hospitals),
Louisville Gas and Electric (public utilities), and others (Courier Journal,
Ocraber 7, 2000, p. 1; Courier Journal, October 31, 2000, p. 1).

An upper straturn of politicians joined the merger network. These
included former mayor Jerry Abramson, then-mayor David Armstrong, as
well as Republican county judge-executive Rebecca Jackson, Abramson had
joined one of the city’s larger [aw firms (Todd, Brown, Frost, and Heyburn)
and continued to hold political aspirations. Some of his colleagues at the firm
would play arole in promoting those aspirations, Also playing an indirect but
directly encouraging role was the city’s only newspaper—the Courier Jour-
nal. A larger number of reattors and devetopers, small business people, state
legislators, and protessionals joined this stratum, The supporters of merger
closely paralleted Molotch's (1973) growth machine players.

Tothe vest uf the city, merger supporters tooked like the same old East End
crowd, and many expected they would tail once again. Neveriheless, circum-
stunces had changed. For one, economic transition had altered the social and
demographic swucture of the area. turmishing it with middle-cluss, business-
ariented, suburbs. Fur these constituents, consulidation seemad more atluned
[ running government as a business, Second, Louisville was oflen compured
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to consolidated Nashville or Indianapolis; there were allegations that Louis-
ville was losing out and that previous tailures to merge had something to do
with that loss. Last, nearby Lexington had merged in 1972; it was an archrival
and it was challenging Louisville as the state’s most populous city,

On matters of grand strategy, supporters felt the campaigo would have to
be massive and would require a selling blitz throughout the metropolitan
area.? The idea was to kick off the campaign with bipartisan endorsements
from leading public officials, inundate the community with favg‘rable adver-
tising, and smother voters with the need to merge. Al the kickott, promerger
forces brought their nascent campaign under a single name, orgamzut_mn,
and theme, calted UNITY. The new organization announced its bipartisan
campaigners with Democrals Abramson and Armstrong joining hands with
Republicans Jackson and U.S. Senator Mitch McConnell. UNITY also
enlisted a Black former depury mayor {who took a job with GL1) and lobbied
the West End. All told, UNITY was a tight, interlocking network of business,
banking, law, and public utilities. o

Standing in opposition to merger wasa group called Citizens Organized in
Search of the Truth, or COST (CO$T). As the acronym indicates, part of
organization's effort would be devoted to fighting against merger t_)ased on
increased taxes. COST also was concerned about voting rights, fairness to
Blacks and gays, and local democracy. COST’s mermbership was a murked
contrast to promerger forces. 1t was drawn from a populist, blue-cotlar base‘
consisting of volunteer fire organizations, the county Fraternal Ordt.’,r of
Police (FOP), labor unions {e.g., teamsters}, neighborhood organizations,
civil rights groups (Blacks, gays), the Green Parly, small-city mayors, most
members of the Board of Aldermen, and county commissioners ("We Stand
Against Merger”). By the criteria of tinancial resources and political im_"lu-
ence, COST was no match for UNITY. By mid-October COST had raised just
$41,000, whereas UNITY had collecied nearly $700,000, for a difference in
ratio of 17: 1 (Conrier Journat, October 7, 2000, p. I; Conrier Journal, Octo-
ber 12-13, 2000, p. 1). This amount did notor could notaccount for favorable
media coverage given to UNITY or the enthusiastic endorsement of merger
by the city's dominant newspaper. Although there is no wiy to calculate this
suppott, COST argued that Courier Journal support virtnally doubled
promerger coffers. )

Nonetheless, COST felr that it could make the most of its underdog stafus,
run against the establishment, and convert that weakness into strength.
Believing this vote on merger would be a rerun of the 1980s, COST planned a
low-level campaign based on leaflets, yard signs, local churches, and a blue-
coltar coalition of Black and White voters, Proud of its ragtag roots, COST
was led by Darryl Owens, a popular coumnty cominissioner who was Black
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and had been elected from a multiracial constituency. Owens was joined by a
majority ot the Board of Aldermen and other elected officials.

Merger opponents counted on a number of veto points within the political
system. As they saw it, merger could be stopped at any number of critical
junctures. Yoting on merger would require authorizing legislation including
details of the referendum process and actual mrerger. The last juncture was the
referendun itself, which provided COST with an opportunity to make a
direct appeal to the citizenry. Plainly, when it came to the statehouse and the
sovernorship, promerger torces had work to do.

Whatever the obstacles Abramson's law firin, GLY, and veteran politicians
made them easier to clear. Bd Glasscock, a managing partner ai Todd, Brown,
Frost, and Heyburn, chaired the merger campagn’s finance committee,
Another partaer in the tirm, Sheryl Snyder, wrote much of the merger legisla-
tion. Wasting no time, the Louisville delegation to the state legislature pro-
duced a bill. Representative Larry Clark chaired a crucial committee an local
government and was enlisted to shepherd the needed till through the legisla-
ture. Public hearings were held, and local organizations composed of Blacks,
neighborhood representatives, civil rights groups, and members of the Board
of Aldermen spoke fervently against merger. Some pled with the committee
requesting that the city and suburbs be allowed separate votes on merger—as
was dane in Nashville and other cities (Lyons and Scheb 1998). They rea-
soned that the city should be able to decide whether it wanted this marciage.
However, everyone knew that passage was a toregone conclusion, With
hardly any committee deliberation, the legislation passed the committee by a
vote 0f 20 to 1. The single opposition vole was cast in sympathy for allowing
the city its own cheice (Kentucky House of Representative, February 16,
2000).

By early 2000, the bill had sailed through both houses; it was signed by the
governor and scheduled tor referendum the following November. Contained
within the bill and its subsequent amendments were provisions (o realign the
territorial parameters of local government, promnote its etficient manage-
ment, and completely redo its powers.

ORGANIZATIONAL POLICY AND
TERRITORIAL REALIGNMENT

On tbe fuce of it, merger would radically alter the geographic boundaries
of Louisville from a city of 62 square miles o one of 385 square miles, or
neurly seven times its size. A merged Louisvitle would contain an area larger
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[ etferson County 7 Independznt cities Louisville

Figure 1: Map of Louisville, Jelferson County, and Small Cities

than the five counties of New York City, altering everything from its physical
environment to service delivery to its land use palterns.

Figure | displays various boundaries for local gc.)vt:rn‘ment‘ as wcll_as the
embracing boundary of Jefferson Comnty. Note the size of the tormer cnylrfel«
ative 1o the entire county {unincorporated avea) as well some 80 small cities
that would remnain intact after merger. .

As a result of its new boundaries, consolidated Louisville wm_:ld dramati-
cally change its geography, its social compositior.:,.und its politics. Clearl¥,
altering the territorial scope encompassed by decnsmn. m_akers w0u]d.em:a1l
profound political consequences (Judd 1998). The statishics are audac:}(.n‘lsly
simple. By combining with mostly White suburbs, the pro;mrhon of Atfuun-
Americans was cut from nearty 33% to approxu‘nart?ly 15%. In
preconsolidated Louisvilte, Blacks held a third of the leglslam:e seats. The
new metro council contained 26 seats, and by caretfully d_r.awmg dnst.ncts.
Blacks might elect as many 25 6 representatives, giving AtmawAmerwuns
23% of the voting power. No doubt, this wis a generous concession meant {0
coneiliate the Black community as well as fend off legal challenges based on
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race. Still, relative to their previous power, Blacks would be left with a
smaller proportion of legislative voles.

. The mukeup of the new metro council also had consequences for central-
city voting power and legislative representation. Under consolidation,
roughly two-thirds of the voters and a similar number of council seats would
come from suburban districts. Given the probabilities that similar interests
would band together in some kind of coalition, the suburbs would likely pre-
vail in the new government’s key institutions—especially the mayoralty and
metro council. Also, at-large candidates for mayor would have to win the
suburbs, and any sitting mayor would have to deal with a metro council
where two-thirds of the representatives were elected from suburban districts.

The suburban tilt did not stop at these institutions but atso affected the
bureaucracy and service delivery. Subsequent revisions to the original
merger bill established “special taxing service districts.” The new legislation
allowed the metro council to create separate service districts within the newly
consolidated area to be managed by appointed boards, These districts would
permit different levels of service within the county and were coupled 1o dif-
ferent taxation rates. Under this legislation, the former city of Louisville
could be established as an “urban service district” whereas other areas of the
county could petition their voters to establish “taxing districts” also to be
managed by appointed boards.

T_he idea of diftferential service districts is borrowed from Indianapolis
and is considered by some 10 be a weakness of that particular consolidation.
Reseurchers have found that Indianapolis taxing districts (called townships)
exacerbated resource discrepancies and tbat the “central city tax base was
exploited to the benefit of suburban residents” (Blomquist and Parks 1995;
Blomquist 1993). ’

. The partial consolidation of Marion County’s tax base precluded the use
of more progressive and equitable means for financing the (downtown) rede-
velopment plan. Indianapolis consolidation program locked major compo-
nents of its property tax structitre within an antiquated township {laxing ser-
vice district) system. With many key urban services financed at the township
level, discrete portions of the county supported some of the burdens of rede-
vetlopment when the henefits from the redeveloped downtown were
countywide and even regional in nature (Rosentraub 2000).

One of the reasons used to justify merger was that it would eliminate frag-
menlation and equalize services across the newly consolidated territory.
H()wever, things turned out ditterently. Rather than reduce service dispari-
ties, merger nuy actually increase them by legilimating difterences in levels
of service and taxation, Simply pul, service districts allow some areas within
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the newly consolidated government to raise taxes for services they can atford,
whereas others will not. Furthermore, special taxing districts would be used
to collect revenue and tumn it over to the newly consolidated government.
Urban legislators might even have to battle within the metro council to make
sure that revenue is applied fully and fairly to the former city.

The new council would alse decide the territorial boundaries of the special
districts, and even they could shift over time, Merger proponents had always
argued that consolidation would not dissolve the city of Louisville but
enlarge it. Indeed the new entity was legally designaied as a “consolidated
local government,” whose powers and privileges would at least be equal to
“cities of the first class and their counties.” Furthermore, the legislation spec-
ified, “the powers of the consolidated Jocal government shall be ¢construed
broadly” (HB 647). What then might be the problem?

The difficulties lie in the ecological changes that territorial realignment
had brought about as well as its political and legal contradictions. Ecologi-
cally, Louisville was vastly different fromits suburbs, The city’s densities, its
diverse mixed uses, its pedestrian oriented streets, and its intricate urban fab-
ric distinguished it from the newer suburbs, especially those on the East End.
Regardless of the legal niceties, this ecology was to be amalgamated with a
terrain characterized by much lower densities, segregated land uses, and
sprawled development. For all practical purposes, the governmental struc-
ture that so well had reflected the ecology of Louisville had disappeared.

Moreover, the legal claim that Lovisville still existed was deeply flawed.
Merger had exempted more than 80 small municipalities from any dissolu-
tion. All the small cities within Jefferson County prior to merger would con-
tinue to exist, and only the city of Louisville would be absorbed into a larger
consolidation (see Figure 1), Although merger has put the annexation wars to
rest, the reprieve is temporary. Atter 12 years and with council and citizen
approval, annexations can resume. In theory and in practice, small cities can
annex parts of the former city of Louisville. This raises some disturbing ques-

tions. First, if the former city of Louisville is supposedly protected by “local
consolidated government,” how can parts of it be annexed? Second, whatisto
prevent smaller municipalities from combining with more atfluent rejghbor-
hoods of the ¢ity and cutting it up? Last, would not annexation result incherry
picking pwts of the city and shedding its least desiruble neiwhborhouds o o
much larger and impersonal negastructure?

When il comes to territorial change, the Louisville experience belies the
argument for what hus come w be called biz box sulutions (Conunittee on
Econowic Development 1966: Pierce 19931 Rusk 1OY3, 19991, For one
thing, palitics und the sheer iinpracticulity Gf wying (o gUseri ueross large
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areas lead to the creation of smaller boxes within a larger one. Under this sce-
nario, the only thing consolidated is elite power. Meanwhile, smaller boxes
temain untouched by any effort to redistribute resources, and indeed, they are
left with a better cover to impede redistribution. Second, the belief that big
box solutions either are meant of are used to alleviate socioeconomic dispari-
ties has no basis in Lonisville. Redistributive policies were not part of the
campaign for consolidation, nor sertously considered durtug the process of
consolidation, nor regarded as a realistic policy choice after consolidation.
This observation is consistent with outcomes in other consolidated localities,
and empirical work on the subject shows no relationship between consolida-
tion and redistribution (Altshuler et al, 1999; Carver 1973). Third, even if
smaller boxes are not created, the practical consequence of large-scale con-
solidation is to diminish the core city rather than enfarge it. The posited solu-
tion, that to solve urban problems we need “cities without suburbs,” can be
reversed. In the Louisville case, we have something much closer to “suburbs
without acity”—the city’s autenomy, its power, and its unique qualities have
been homogenized into a larger entity, Rather than being a measure to

enhance citizen participation, consolidation can be inimical to local
democracy.

ORGANIZATIONAL POLICY AND
MANAGERIAL REALIGNMENT

THE QUESTION OF EFFICIENCY

Like most cities, Louisville tukes pride in running an efficient govern-
ment, Efficiency can vary by size of jurisdiction, and it is only appropriate
that we confine our observations to cities that are roughly comparable to Lou-
isville. Conventional descriptions of efficiency define it as a ratio of costs to
output. The expense of maintaining a service is then related to the perfor-
mance of that service. Whether one chooses to look at these variables sepa-
rately or together, there is no dearth of evidence about their relationship to
consolidated governments (Parks and Whitaker 1973; Sjoquist 1982; Dolan
1990; Schneider 1989; Ostrom 2000). The National Research Council com-
missioned a review of this subject and concluded, “There is general agree-
nient that consolidation has not reduced costs (as predicted by some reform
advocates) and, in facl, may have even increased total lneal expenditurey”
{Altshuleret al, 1999, 106). A nurmber of studies verity this proposition. One
study by Edwin Benton and Darwin Gamble (1984) compared merged
Jacksonville with unmerged Tumpa. The authors state,
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These findings demonstrate that cily/county cc.m_solid-fltion has pa.'oduced no
meusurable impact on taxing and spending policies of the copsohdqted gov-
ernment, which was the tocus of this study—Jacksonville, Florida. In fuct, both
tuxes and expenditures increase us a result of consoliduion, (P. 189)

Benton and Gamble found over the long run the ratio of per capita property
taxes to expenditures increased by 47% in merged Jacksonville, whereas the
same ratio actually dropped by 10% in unmerged Tampa. Benton and Gam-
ble also examined Jacksonville both betore and after merger. They tound that
prior to merger, Jacksonville’s rate of property tax growth was Qeclining, but
merger pul a damper on tix shrinkage. After merger, the rate of property tax
growth accelerated. _ _

The study of rising costs in Jacksonville was confirmed in metrop(l)htun
Miami.* A study of consolidated services in metco Miami found ex[?end_ltures_
rising directly after those services were consolidated. An examination of
metro Miami showed that costs outweighed any possible savings. The
authors concluded, “Contrary to expectations, expendilures actually rose
after consolidation™ (Gustley and March 1977). Still another study used a
sample of county governments with a population of more rha_n_ 300,000
reached similar findings. 1t concluded that consolidation was posuwe.ly cor-
related with increased costs of providing public services. Atleastin thxs.case,
the author credited the public choice argument, holding “that inter-jurisdic-
tional competition does tend to reduce the cost of providing local puplic ser-
vices and consequently local government expenditure levels™ {Dilorenzo
1983, 208). _

Whatever the reasons for the failure to deliver on efficiency, neither the
city nor the county was interested. Having been burnt in 1983 b'y a Toucfhe-
Ross report, elites decided to keep away from any factual analysis that mlght
question the wisdom of merging. They reasoned that merger s_hould bg sim-
plified to mean only a single chief executive and metro council. More infor-
mation confused the voters, raised controversy, and caused problems. Sup-
porters readily admitted that studies would only get them in '[rouble and
explained that details would be sorted out after passage (Courier Journal,
September 10, 2600, p. 1). .

Efficiency would be asserted rather than examined or weighed. Mayor
Armstrong and Judge-Executive Jackson claimed that merger woiufd :nake
government “More Efficient” by “Avoiding duplication of services” and
“Reaping the benefits of economies of scale” {Armstrong 1997; Armstrong
and Jackson 1999; Jackson and Armstrong 1999, A10). Abramson’s (?.900)
solution was simple. *“You take two bureaucracies,” he exPlaineq. “and 1? you
merge them together you have fewer top management people, tewer middle
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management people and you ultimately create savings.” The indifference
toward realities and missing data proved embarrassing. When a group of leg-
islators pressed for some kind of substantiation, the political leaders solicited
the good will of local accounting tirms. 1t only to detlect attention, something
had to be done to assuage questioners.

The firms produced a six-page financial analysis that covered eight func-
lions representing just 38% of the city-county budgets (Arthur Andersen
Analysis Report 1999). Excluded trom the analysis were nine other services
like police and fire. The analysis found no cost savings; nor could it identify
any substantial duplication of services. The most the analysis could say about
this limited number of functions was that *‘no major additional costs or cost
savings” could be found by merging (Arthur Andersen Analysis Report
1999, 1). The firms admitted that it was “impossible to accurately predict
where these benefits might arise.” Searching for a ray of light, the firms spec-
ulated that a merged government would somehow find benefits (Arthur
Andersen Analysis Report 1999, 4),

THE QUESTION OF ECONOMIC DEVELOPMENT

As heads of the UNITY campaign, Armstrong and Jackson promoted the
idea that a single government would enhance economic development. Con-
solidated government, they argued, would enable the community to adopt a
“single vision” so that Louisville could speak with “one voice” in recruiting
companies (Armstrong 1997; Armstrong and Jackson 1999; McConnell and
Abramson, October 21, 2000). As they saw if, consolidated government also
would help Louisville negotiate incentives or convince businesses that a
“streamlined” government would facilitate development. Most of all, size
mattered in luring business. Corporations could be told that Louisville’s
700,000 residents put it among the top 25 cities in the nation. Representatives
from GLI joined Armstrong and Jackson and the Courier Journal in claiming
that perception counted for a great deal, and consolidation would prove Lou-
isville was not only bigger but also better at attracting investors (Courier
Journal, April 2000, Myth #14 and #16; McConnell and Abramson 2000).

Empirical evidence bespoke a ditferent story, showing either a mixed pic-
ture or no development benefits derived from consolidation. Arthur Nelson
and Susan Foster (1999, 319) do show some positive association between
city-county consolidation and income growth, but conclude the association
“is not statistically significant.” These researchers also see advantages in
consolidation but also see benefits in polycentric government and stress the
need for further research.’ On the other hand, Jared Carr and Richard Feiock

)‘ (1999) find no relationship between economic development and

Savitch, Vogel / SUBURBS WITHOUT ACITY 775

consolidated governments. Their controlled study of 18 consolidated city-
counties examined “annual growth in manufacturing, retail, and service
estublishments” before and after consolidation. These researchers found that
economic growth was a function of broader economic trends and not govern-
ment reorganization. John Blair and Zhongeai Zhang (1994) take different
tack demonstrating that local economic development depends on state pros-
perity. For them, states rather than metropolitan regions constitute the critical
variable,

Other evidence related to how investors choose location also counted for
little. As arule, metropolitan areas are used to determine the size of Jocal mar-
kets, not municipal boundaries. Corporate relocation firms, product market-
ers, banks, and real estate developers gauge their opportunities by economic
activity within 2 given metropolitan area. We should add to this a rash of
reports on Louisville dealing with airport development, bridge construction,
and sports stadiums that rely solely on metropolitan area population to deter-
mine project teasibility (Regional Airport Authority 1989; Price Waterhouse
Coopers 2000; Ohio River Bridges Project Study 2001). The business com-
munity’s periodic reports also use a seven-county region to evaluate
Louisville's economic performance (Coomes and Kornstein 2000).

1t was apparent that drawing a single jurisdictional line around the county
would not change the size of Louisville’s metropolitan population. Merged
or unmerged, metro Louisville would stay the same, yet city size remained
the centerpiece of the campaign. When presented with uncertain data
between economic development and consolidation, UNITY tried (unsuc-
cessfully) to prove otherwise. When shown that the fastest growing areas in
the state were in fragmented Northern Kentucky, UNITY insisted that India-
napolis or Nashville were the true models. When shown that conditions in
Indianapolis and Nashville were different—that among other things, these
cities were state capitals where employment had grown by 63% over compa-
rable cities—UNITY pointed to the ability of those cities to retain existing
population. When shown that Indianapolis and Nashville were not really
retaining population and settlement had spread beyond consolidation lines,
UNITY pointed to the “intangible benefits” of merger (Courier Journal,
September 14, 1999; Courier Journal, November 5, 2000). Notwithstanding
the argument for “intangible benefits,” advocates went (o surprising lengths
to establish that consolidation would wrn up something solid. A deputy
mayor claimed the city had lost its bid to attract the Houston Rockets basket-
ball team because Louisville was split between city and county leadership
(Summers 2000, D 1), Further examination revealed that Houston had simply
offered the Rockels a better deal (Houston Chronicle, July 1,2000, p. A33).
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Beyond the rhetoric, there was something to he gained through realipn-
ment. Putting the area’s numercus agencies under a single parson would
vastly increase the mayor’s powers over budget and personnel. Economic
development was already contracted out to GLI, but merger would greatly
increase its scope of operation, Development could more easily be under-
taken anywhere in the county and without securing the approval of three
county commissioners. Although development had always loomed as a pol-
icy priority, consolidution placed an even higher value on economic growth.
Under merger, unincorporated areas could more easily press for infrastruc-
wre and boost adjacent development (Coomes 2000).

Here we return to big box theory that sees consolidated government as
better able to contain sprawl.® Although this may be true in some instances,
opposite results can also ensue. Big boxes can have unintended conse-
quences, and Louisville is a case in point. The city had long fought against the
construction 'of a second bridge in the Buast End, fearing it would spread
development into the suburbs. Empirical evidence supported those appre-
henstons, finding that development tends to follow highway and bridge
routes (Boarnet and Haughwout 2000}. Cincinnati’s experience had rein-
forced the point. Just 90 miles to the north and sitting astride the same Ohio
River, Cincinnati had also built suburban bridges and found development
gravitating outward (Savitch and Vogel 2002), As mayor of unconsolidated
Louisville, Abramson stood against the construction of a second East End
bridge in favor of a new downtown bridge. The judge-executive at the time,
David Armstrong, opposed & downtown bridge in favor of the eastern one.
When it was clear that it would be either both bridges or no bridges,
Abramson embraced a two-bridge solution. Although we can only speculate,
had the city of Louisville not been in existence at the time of this decision,
there would have been no institutional expression for also building a down-
town bridge (Vopel and Nezelkewicz 2002). Today, the change in the city's
core constituency reduces the absolute necessity to defend the urban core and
eviscerates its major advocates.

ORGANIZATIONAL POLICY AND
RULE REALIGNMENT

The idea of limiting merger 1o just executive and legislative branches was
not just a tactic but also a strategic end. In doing so, UNITY managed to con-
centrate power in the hands of one person—he mayor. Jerry Ahramson was
slated toreturn to that office. The man who campaigned for merger was at the
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same time writing his own job description, In the process, Abramson’s cam-
paign raised more than three-guarters of'a million dollars, whereas his closest
oppenent raised just $9,000. With 98% of the funding, Abramson collected
88% of the vote (Kentucky Registry of Election Finance 2002; Conrier Jour-
nal, May 29, 2002),*

Under merger, Abramson could be elected for three terms, he could
appoint most agency heads without council approval, and he would com-
mand a bureaucracy of over 7,000 people (City of Louisville Executive Bud-
get 1999-2000; Jefferson County Executive Budget 2000). Land use prerog-
atives hold the key to wealth, profits, jobs, opportunities, and campaign
contributions. Under merger, a board solety appointed by the mayor, subject
to council approval, controls those prerogatives. Most important,
Abramson's new budget combined sums from both the old city and county.
The amount was considerable, amounting to nearly $700 million for 2003-04
(Louisville/Jefferson County Metro Government 2003)." All this can go a
long way in furthering a political career. Should Abramson avail himself,
considerable political assets can be found in a bureaucracy of 7,000 workers,
a constituency of 700,000 voters, and a budget of nearly $700 million.

Louisville has adopted 4 strong mayor system, but how strong can only be
understood in relation to the weakness of the metro council. The new council
consists of 26 members, elected in staggered terms. Whereas the mayor
reigns during an uninterrupted four-year ternt, half of the metro council runs
for reelection every two years. Traditionally, the staggered term is used to
weaken a body by compromising its cohesion as well as its ability to negoti-
ate with the mayor. This makes it easier for the mayor to maneuver between
blocks of legislators, Staffing discrepancies exacerbate the imbalances. The
mayor has more than 60 senior staff members with professional expertise. By
comparison, each metro councilor has one staff person, and only a handful of
clerical staff members are available to the council as a whole in addition to
just two budget specialists—one for Democrats and one for Republicans—
under a personal services contract,

MORE EXPENSIVE CAMPAIGNS FOR MAYOR

The new system has long-term consequences. Merger was billed as an
inexpensive way to achieve campaign finance reform, and advocates claimed
anyone could be elected to office (Jackson 2000). Quite the opposite has
turned out to be the case. Before Louisville was merged, each of the leading
mayoral candidates raised $329,000 and $240,000, respectively, to run in the
Democratic primary (Kentucky Registry of Election Finance 2002)." The
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contestants were separated by less than $100,000 and could campaign by
walking the streets, meeting over kitchen tables, and visiting every neighbor-
hood. This last major election for mayor was particularly vibrant, with a pop-
ulist losing by a narrow margin 1o the established candidate. Since merger,
the scale of the city has increased more than fourfold, and size alone places a
greater premium on spending for media advertisement,

Grassrools campaigning is now overwhelmed by sprawled subdivisions,
diminishing the chances for a populist candidate. Who then could best suc-
ceed to the mayoralty from this realignment? The power to run candidates
was left with those who could raise money, command media attention, and
win the suburbs. Whereas victory had dissolved UNITY, those groups that
had mounted its campaign held the levers of control, Led by GLI, they con-
sisted of the ¢ity's premier businesses, banks, media, realtors, land develop-
ers, law firms, public utilities, and health care providers.

THE ROLE OF THE MEDIA

As suggested by the growth machine thesis, the city’s newspaper, the
Gannett-owned Courier Journal, was central to merger’s success (Molotch
1975, Logan and Molotch 1987). As the area’s only at-large newspaper, it is
the sole source of information on local affairs. The Couwrier stands as a mega-
phone for Louisville, and it not only conveys the news but also construes and
shapes it.

The Courier spared no effort in promoting merger. 1ts editorials writers
personally attacked anyone who opposed merger, accusing officeholders of
being “fear mongers” who engaged in “obstruction™ (Courier Journal, Sep-
tember 14, 2000, p. 6; Courier Journal, October 12, 2000, p. 8). Editorials
sometimes devoted whole columns to individual opponents, accusing them
of holding a “life-long craving for public office” or selfishly defending the
“status quo” {Courier Journal, February 23, 1999, p. 6; Courier Journal,
September 18, 2000, p, Ad). Placed alongside some of the editorials were
cartoons portraying ghoulish politicians trying to scare voters with
antimerger slogans (Courier Journalf, October 11, 2000). One cartoon
showed mixed groups of men and women, unctuously smiling at their audi-
ence under the acronym of SHAM, defined as “Shameless Hacks Against
Merger” (Courier Joirnal, August 27, 2000). On the eve of the referendum,
the Courier reprinted the SHAM cartoon and dedicated nearly an entire sec-
tion—tour out of six pages—to editorials endorsing merger. Not a word was
inciuded trom the opposition.

The newspaper not only highlighted a point it wanted to make but knew
how to downgrade an unwanted message. Louisville’s League of Women

Saviltch, Vogel / SUBURBS WITHOUT A CITY 779

Voters is particularly well regarded for its objectivity and its careful attention
to detail. The league spenta good deal of time on merger, inviting individuals
to speak before its membership, studying the issue, and developing position
papers. Knowledgeable citizens waited to see what the league had to say
about merger, and the Courier followed its deliberations. Known for its
reformist inclination, many expected the league to endorse merger because it
could be sold on the larger idea of institutional reorganization. Instead, the
league came out in opposition, and when it did, the Courier relegated its
objections to a minor article in its second seetion (Courier Journal,
November 1, 2000).

The newspaper also turned its sights on individuals running tor oftice by
refusing o endorse any candidate who opposed merger and backing most
anyone who ran against an antimerger candidate. One irate letter writer com-
plained to the Cowurier, *If Saddam Hussein were running against Abraham
Lincoln, and Saddam were for this merger plan you weuld endorse him”
(Herndon 2000). The writer continued,

Hel! benton pursuing a blind, intellectuatly dishonest search-and-destroy-mis-
sion against anyone who dares to deviate from the “acceptable™ position, the
editorial writers when the subject is merger can’t seem to see or don't seem to
care there are reasonable people who love their community just as much as
they do, who happen to believe that we deserve better than this embarrassingly
bad (merger) plan.

News features purporting to analyze the experience of other cities were
little better. One article featured the headline “Experiences Elsewhere Show
Taxes Don't Jump, Services Aren’t Lost.”” Reading into the article, however,
it was apparent that taxes indeed were raised or services conpromised by
special districts in Indianapolis, an urban service district in Nashville, and
unequal services in Jacksonville (Courier Journal, October 15, 2000, pp. 1,
10). Without notice, the features had moved the goal posts for merger, chang-
ing its theme from improved services and greater efficiencies o one that
merger would not be harmful. Lamentably, the Courier not only failed to es-
tablish the alleged positives of merger but slso had difficulty showing an
absence of negatives.

When the newspaper could not siretch a story, it sought to manipulate one,
While being interviewed by a Courier reporter, an academic from a distant
locale offered some critical comments on Jacksonville that were never
printed. During a second interview, he asked about the original story and was
told, “1t hasn’t been published, the editor thinks it’s too negative, isn't (there)
something positive you can give us?” After seeing a copy of the article, the
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same academic stated that the Courier made “selective use of my views”
(personal communication, March 28, 2001).

The question persists, Why would a big chain newspaper go to such
lengths over this issue? 1t may be faulty to think of city-county consolidation
asdedication to policy issues like efficiency, equity, growth, or sprawl. More
than any of this, merger is better explained in terins of a pragmatic logic that
promotes relationships with business and advances the political fortunes of
allies. The logic is a variation of Cohen, March, and Olsen’s (1972) “garbage
can theory™ where we find ready-made solutions looking for issues. In city-
county consolidation, we have political prospects mixing with business or
career enhancement insearch of an organizational rationale, This is not to say
that lesser influences are not motivated by loftier ideas. This includes indi-
viduals who speak genuinely for consolidation. Academics, policy wonks,
civic leaders, and journalists often do become involved in the exercise of gen-
uine policy choices. However, for those who wield the grealest influence,
city-county consolidation may be a difterent matter,

A CHANGE IN THE POLITICAL AND
POLICY BIAS OF CITY GOVERNMENT

Whereas metro governinent has been functioning for little more than a
year, there is some indication of significant political and policy change. Prior
to merger, 4 of the 12 all Democratic city Board of Aldermen were Black.
African-Americans constituted about one-third of the city electorate and
were an important constituency for mayoral candidates. The 4 African-
American aldermen, all elected from the West End, were part of the majority
coalition on the city counci! and regularly made their infiuence felt, on one
occasion by successfully gerting GL1I to stop holding meetings at an ali-
White country club and on another occasion by successfully getting a civil-
ian-police review process with subpoena powers adopted, With merger, Afri-
can-American representation on the metro council has been reduced from
33% 10 23 %

Furthermore, African-American influeuce was traditionally notched into
the city’s Democratic majority. Whereas Democrats still hold a bare majority
on the metro council, merger has allowed Republicans to challenge and even-
tually overtake that majority. Here again, Louisville could be similar to India-
napolis, where Blacks were a minority within a minority bloc and relegated
to political insignificance for 20 years after Unigov’s adoption.

As of late, a suburban Republican has been elected as president of the
Metro Council. This may explain why leading Republigans in the
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commonwealth endorsed merger and why once skeptical subuibs are enthu-
siastic about its prospects. At the same time this political realignment has
been accompanied by a concomitant reduction in the power of inner-city
neighboerhoods. The former city represents approximately 40% of metro
Louisville's population yet holds only a third of council seats (8 of 26). Small
suburbun cities and formerly unincorporated areas of the county dominate
the council. This shift to the suburbs has already begun to play outin the new
governinent’s substantive decisions. Geographic affiliation supercedes parti-
san lines as suburban Democrats and suburban Republican form alliances to
redirect infrastructure and spending,

Other issues touching on the urban-suburban split revolve around devel-
opment priorities, racial diversity, police-civiliun relations, a living wage
ordinance, and fairness for gays. As matters stand, meltro government pro-
motes development in the suburbs (retail malls, housing subdivisions, com-
mercial sirips) or in select areas of the central business district (entertain-
ment, hotels). Thus far, metro government has kept a distance from thorny
issues like racinl segregation. With adissimilarity index of .63, the Louisville
metropolitan statistical area (MSA) is amongst the more segregated areas of
the nation (U.S. Census Bureau 2004). Yet little or nothing has been done to
bring subsidized housing to the suburbs, and nothing serious is on the
council’s agenda.

On other policy matters, the new metro government has already substi-
tuted much weaker ordinances for civilian-police review procedures and
diluted living wages for city workers.” Suburban attitudes are also less sym-
pathetic toward protections for gay citizens, and there is legitimate concern
that the metro council may be repeal or water down previous ordinances per-
taining fo housing and employment. This is one reason why gays organized
against merger,

Further metro government has undertaken a major infrastructure program
($67 million) to address drainage and sewer problems, but most of this
money will be spent outside the former city boundary, The costs of merger
have yet to be calculated. However, the city has begun laying off city employ-
ees, and the mayor has increased the work week to 40 hours without otfering
additional compensation.

Finally, the partisan implications ot city-county consolidation are pro-
found. True, merger has introduced Lhe two-party system to Louisville, and
in principle this should be healthy for local democracy. In this case, however,
party ditferences are overlaid by geographic splits, secial cleavages, and
racial divisions that reinforce polarities and work against the former city.
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The Louisvilie case highlights the power dimension of city-county con-
solidation, often overlooked by advocates of public choice as well as those
favoring big box government. Urbanists would do well to turn to the idea of
power over territory, organization, and political rules and the degree to which
these factors compromise local democracy.

NOTES

L. Allracting private capital was placed in the hands of'u new joint Office of Econumic Devel-
opment, The ¢ity guined responsibility for the Human Relations Comenission, Zoo, Museunt of
Science, and Emergency Services. The counly was asgigned Air Pollntion, Health, and the Crime
Commission and Planning. Library, Transit Authurily, Metropolican Sewer District, and Parks
remained as joint agencies.

2. Far more thin a decade, leaders had agitated for metropolitan reform, inctuding proposing
merger in 1982 and 1983, calling for local government reorzanization in chamber uf commerce
regional development strategies in the early 1990s, advorating modernizing county government
and transterring city services tothe connty from 1994 to 1996, and criticizing the compact lead-
ing up 10 the 1998 expiration. A state legislative wask force was appointed in 1999 1o study local
government reorganization. SIrong pressure wis exerted on politicians by the chamber of com-
merce und e Courier Journal 1o gain endorsement of a mergerin principle with minimal details
and study to make it easier (o pass in the state legislatur and public referendnmlater. Essentiully,
more than o decade of de-legitimization of existing governance drrangements and the compact
were successful (Savich and Yogel 2004).

3. Miami is not & consolidaied governmeat, but local governments in Dade County avail
themselves of consolidated services and residents of the unincorporuted areu receive all their ser-
vices from Metro Dade.

4. Pau) Lewis { 1996) liuds that areas with less fragmentation are betteruble to contain sprawl.
Although u valuable finding, this is notapplicable to Louisville becanse the compact provided for
voinmon planning, zoning and development.

5. Consoljdution does not create a big enough box taencompass a regional decision and pop-
ulation spreads out beyond the consolidated city county.

6. Despite the claim tbat merger Would enliven the electorale, vorer tumout was just below
average, and 239 of the elevtorate came to the polls. (Jetferson County Board of Elections, Voter
Turnout Repoits, ielephone imerview, Inly 12,2002). Average voter tumoul inprevious elections
has been 24.B percent (Kentucky State Board of Elections, Voter Turnout Reports, [982-2000:
hup:ﬁwww.kysos.com.lclecﬁUeumouu’reporlindex.a:;p). Recently the number of people seeking
office on the metro couneil has sharply diminished.

7. To keep budgets consistent for premerger and postmerger governments, this figure
includes intergovernmental uid as well as appropriations Irom the Leansit authority, visitors
bureau and other agencies.

8. At the time winning the Demoeratic primary was tanlumount fo election.

9. The new review process is advisory, und the menibers of the comumission lack subpoena
power. The new living wage bill has a substantially Jower base pay and benetits.



786 URBAN AFFAIRS REVIEW / July 2004

REFERENCES

Abcamson, Jerry. 2000. Lowisville merger: A community conversation? KET 2, August 23,

Apger, Roberi E., Daniel Goldrich, and Bert E. Swanson. 1964, The rulers and the riled: Politi-
col powe r el impotence in American comanmities. New York: John Wiley.

Altshuler, Alan, William Morrill, Harold Wolman, and Faith Mitchell eds. 1999, Goverhance
and spparmmiry it metropolinae Americy, Washington, DC: Nartioaal Academy Press,
Annsieong, Dave, 1997, Counly proposes more cooperation with city to work toward "speak

with one voicc™ goul. Business First, October 10,

Armstrong, Dave, and Rebecen Juckson. 1999. A blueprint for Ciry of Louisvilte and Jefferson
Counry guvernment reorganizetion. Louisville, KY: City of Louisviile and Jetferson County.

Arthur Andersen Anabysis Repoct. 1999, Aunticipared financial impact of reorganizing the gov-
ermment of the Ciry of Lovisville and Jefferson Cowny. December 10. Louisville, KY:
Author.

Barnes, William R., and Larry C. Ledehur. 1998. The wew regional economies: The U.S. conmeon
market and the global economy. Cities and Planning series. Thousand Oaks, CA: Sage,

Beardslee, P. 1998, Questions and answers on consolidution, Research Brief,

Benton, ). Edwin, and Darwin Gamble, 1984, City/counly consolidarion and economies of scale:
Evideuce from a lime-series analysis in Jucksonville, Florida. Svcial Seience Quarrerly
65:190-98.

Blair, John P., and Zhongeai Zhung. 1994. Ties that bind reexamined. Econonic Development
Quarterly B (4): 313-77.

Blodgett, T. 1996. Currenr citv-caunty consolidation attemprs, Nallonal Association of Coun-
ties, Washington, DC.

Biomagnist, Willian. 1992, Metropolitan organization and local politics: The Indianapolis-
Marion county experience. Paper preseuted at the Midwest Political Science Association
annual meevug, Chicago, April 9-11.

Blomaquist, William, and Roger Parks. 1995. Fiscal, service, and political impacts of Indiinapo-
lis-Marion Couuty’s Unigov. Publins: The Josrital of Federalism 25 (4): 37-54.

Boamnet, M. G., and A. Haughwout. 2000. Do highways matrer? Evidence and policy implica-
lions of highways influence on metropolitan development. Discussion paper prepared for the
Brookings Institution Center on Urban and Metropolitan Policy, Washiugton, DC.

Burns, Nancy. 1994, The formation of American local governments, New York: Oxford Univ,
Press.

Campbell, R. W., and D. Duraing. 2000 Introduction, Public Adiminisrration Quarterty 24 (2h:
133-39.

Carver, ], 1973, Responsiveness and consolidation. Urbun Affairs Quarierly 9 (2): 211-49.

Ciry of Lonisville Execuiive Budger FY 1999-2000. 1999 June 22,

Cohen, Michuel, Junies G. Murch, and Johan P, Qlsen. 1972, A garbage can modcl of organiza-
livnal choice, Administretive Seience Quarierty 17 (1) 1-25.

Coomes, Paul. 2000. Why an economist tavors refonning government. Courier Journal, Octo-
ber 15,

Coomes, Paul A., and Barry Kornstein. 2001, Macro performance indicators for the Louisville
areg economy 2000, March. College of Business and Public Adminisiration, University of
Louisville, KY.

Committee for Economic Development. 1966, Modernizing local government. New York:
Author.

Savilch, Vogel / SUBURBS WITHOUT ACITY 787

Dilorenze, Thoras J, 1983, Economic competition and political competition: An enipirical note.
Public Choice 40:203-9, o .

Dolai, Drew A. 950, Locak govemnmeut fragmentation: Doas itdrive upthe cost of government?
Urban Aflairs Quarterly 26 (1): 28-45. . . A o

Dawus, Anthony. 199, New visions for metropolitan Ameriva. Washingron, DC: Brookings
[ustiwtion. e

Dreier, Peter, Iohn Mollenkopf, and Todd Swanstrom. 2001. Place maiters. Lawrence: Univer
sity Press of Kansas, . . ' _

Dye, Thowmnas. 1986, Community power and public policy. In Community power: Direcrions for
fimre vesearch, edited by Robert 1. Wasie. Beverly Hills, CA: Suge.. .
Feiock,R.C.,2nd J. B. Curr. 1999, Metropolitau government und economic development. Urban

Afluirs Review 34:476-89. . o
2000, Brivate incentives and academic ¢ntrepreneurship: The promeitou of eily-county
conselidation. Public Administration Quarterly 24 (2): 123-45. . ‘ .
2001, Incentives, entrepreneurs, and boundary change: A collective action framework.
Urban Affuirs Review 36 (3): 382-405. .
Fleischman, A. 1986. The goals and strategies of local boundory changes: Government organiza-
i o i ' irs § (4): 63-76.
tion or private gain. Joursal of Urban Affuirs 8 ' o
Galster, George. 1996. Reuality and research: Social science and U.S. urban policy since 1960.
Washingion, DC: Urban Institute Press. . . '
Greenblatt, Alan. 2002, Anatomy of a menger. Govermng hicugu;l:lr,PeFe1nber. ‘20-.25.
2003. Merger magstro: Otchestrating the rise of greater Loulsville. Governing Maga-
zirie, November: 28. o . » "
Gustely, Richard, and D. March 1977. The allpeation und distzibutional impugis of goveramenta
consolidation: The Dade county experience. Urban Affairs Quarterfy 12 (3)‘: 162.
Harrigan, John J., and Rouald K, Vogel. 2003. Political change in the metropolis. Tth ed. New
York: Longman. . .
HEB 647. 2000, General assembly Commonwealth of Kenucky. 2000 regular session. House Bill
no. 647, Match 21 (as enacted). ,
Hemdon, Ken, 2000. Why stop part way? Courier Journul Forum, No\'?mbcl:r 2
Juckson, R, und D, Armstrong. 1999, Jackson, Armstrong make case for city-county merger.
Voice Tritnme, November 10 \
Jefferson County Executive Budget 2000, Juue 16, 1999. hup:h’www.kysos.com."Elet.ﬁllTu rnout
freportindex.asp. B . .
Judd, D. R. 1998. The case of missing scales: A commentary onCox. Political Geography V7 (1)
29-34. .
Lewis, Paul G. 1996. Shaping suburbia! How political institutions wrgantze wrbai devetopient.
Pitisburgh, PA: Univ. af Piusburgh Press. ‘ . - . o
Lindblom, Charles. 1959, The science of “muddling through’" Public Administration Review
19:79-88. ’
Logan, J. R, und H. L. Malotch. 1987. Urban forrunes: The political econony of place. Berke-
ley: Univ. of California Press. . -
Louisiilld!l:ﬂ'emon County Metro Government. 2003, Suwwmary of fund bulances, 2003-04.
November. 3 .
Luwic“[\j 1964. American business, pnblic policy, case studies and political theory. World Politics
16:677-715. . o -
1972. Eour systems of policy, politics and choice. Public Administration Review 32,
{July-Angust): 298-310.




788 URDAN AFFAIRS REVIEW [/ July 2004

Lowndes, Vivien, Janvary 200 . Rescuing Aunt Sally: Tuking institulional theory serionsky in
urban politics. Urbun Studies 38 (L1): 1953-71.

Lyons. William E., and John Scheb [1. 1998, Saying no one more time: The rejection of censoll-
du{e%govcrnmem in Knox County, Tennessee. Stare and Local Government Review 30 (2):
95-105.

March, J. G, und §. B Olsen. 1989. Rediscovering instititions. New York: Free Press.

McConnell, Mitch, und Jerty Abramson. 2000. Should we merge govemments? Pro: Put aside
partisan differe nees and wnite for this vital referendum. Courier Jorntal Forum, October 21

Moloreh, H, 1973, The city asa growth machive: Toward a political economy of place. Americun
Jowrnat of Socielogy 82 (2): 309-31.

Nelson, Arthnr C., and Kuthryn A. Foster. 1999, Metropolitan governance structure and income
growth. Journal of Urban Affairs 21 (3): 309-24.

Ohio River Bridges Project Stdy. 2001, Draly environmental impact statement, volumes Lund 11,
FHWA, INDOT and KYTC. November. Louisville, KY: Anthor.

Gstrom, Elinor. 2000. The danger of self-evident uuths. Ame rican Political Science Association
Online, March, hip:/fwww.apsanet.org/ps/march{0/ostrom.cfmy/.

Parks, Roger B., and Gerdon P. Whitaker. 1973. Suburban police deparumeats: Teo maay and too
smatl? In The sirbomizarion of the suburls, edited by Louis H, Masottiand Jeffeey K. Hadden.
Beverly Hill, CA: Sage,

Peirce, N. 1993. Cirvsates, Washington, DC; Seven Locks Press,

. 2000, Louisville votes merger. December 3. hupifwww.abtliance. napawash.otg/
ALLIANCE/Picases.nsfle24 e 3863800445256 4/1/2002.

Peterson, P. 1981, Cirv limirs. Chicago: Univ. of Chicago Press.

Pierre, J. 1999, Models of urban government: The institutional dimension of Urban politics.
Urban Affairs Review 34 (3): 372-97.

Pny:[cr.aChris, 2002, Pubticity push brings Louisville national notice. Conrier Journal, Decem-

er 8.

Price Waierhouse Coopers. 2000. National Basketball Franchise and the New Arenu in Louis-
vifle. May 25, Louisville, KY: Author,

Regional Airport Authority of Lovisville and Jefferson County. 1989, Envirunmental ussessment
for the Lowsisville airport inprovement program. December. Louisville, KY: Author.

Robinson, T. P, and T. R. Dye, 1978. Reformism ond Black representation on city councils.
Sovial Svience Quarterly 39 (1): 133-41.

Roseniraub, Mark 8. 2000 City-county consolidation and the rebuilding of image: The fiscal
l::;[;u;ls from Indianapolis UniGOV program, State and Local Governmens Review 32 (3}

Rusk, David, 1993. Cities without suburbs. Washington, DC: Woodrow Wilson Center Press.

— 1999 [uside game outside game: Winning strategies for saving nrban America. Wash-
ington, DC: Brookings Institution.

Sack, R. 1986. Human territoriality: Its theory and history, Cambridge: Cambridge Univ. Press.

Sanders, D. 1990, The Louisville-Jefferson County government consolidation referendum of
1982, Manuscript, Louisville, KY.

Savitch, H. V. 1972, Powerlessness in an urban ghetto: The case ol political biases and difteren-
tial aceess in New York City. Poliry 5 ([): 19-36.

. 1994, Revrganization in three cities. Urban Affairs Quarierly 19 (4): 563-93,

Savitch, H. V., and Ronuld K. Vogel, eds. 1996. Regional politics: America in a poyt-city age,
Urban Alfairs Annual Reviews no. 43, Thousand Oaks, CA: Sage. '

. 2000. Metropolitan consolidntion versus inetropolitan governance in Lonisville. Stute

und Local Gevernment Review 32 (3): 198-212.

Savitch, Vogel / SUBURBS WITHOUT A CITY 789

. February 20, 2002. Report 3: Ohio River Bridges Profject: Spruwl and nrban disinvest-
sent. Lonisville, KY: Lovisville-Southern Indiana Ohio River Bridges Project.

. 2004, City-county consolidation in Lonisville and Jefterson County. In Reshaping the
focal landscape: City-connty consolidation, edited by Suzanne Lela nd and Kurt Thurmaier.
New York: M.E. Sharpe.

Sawyer, T. R. 1983. Voting on city-county conselidation: A systems approach 1o the study of the
19872 Louisville-Jetferson County merger referendwm. Munuscript.

Schattschneider, B. E. 1960, The semisovereinn peopte. New York: Holt, Rinehart & Winston.

Schneider, Mark, 1989, The comperitive city: The potitical economy of suburbid. Pittsburgh, PA:
Univ. of Pittsburgh Press.

Seidman, Hurold, and Robert Gilmour. 1986. Politics, position und pusver. MNew Yurk: Oxford
Univ. Press.

Sjoquist, David L. 1982. The effect of the aumber of local governments on central city expendi-
wires. Narional Tax Journal 35 (1), 79-87.

State of the Cities Data System. 2001, Censral ciry population. hitp:#socds. huduser.org.

Stephens, G. R., and N. Wikstrom. 2000. Menwvpolitan governinett and governance. Theoreticalt
perspectives, enpiriced anelysis and the futire. New York: Oxfond Uniy. Press.

Summers, William E. 2000. City-county merger: Is it good for Louisville? Caurler Journal
Forunt, October 3.

Swansun, B. E. 2000. Quandaries of praginatic reform: A reassessment of the Jucksonville expe-
rence. State and Loceat Gavernment Review 32 (1) 227-38.

U.5. Census Bureau. 2000, Beiailed tables on populetion and per copila inceme. P32, P83,
Washington, DC: U.5. Census Burcuu,

. 2004. Housing putterns MSA/PMSA tble. hitp/fwww.census.govivgi-bin/hhey/resseg/
segluble-msa-4,pl.

Vogel, Romald K. 1990, The lo¢al regime and economic developent. Economic Developmens
Cuatrterly 4:101-12.

. 1992, Urban political econvny; Broward County, Floridu, Guinesville: Univ, Press of

Florida.

. 1994, Locad government reorgunization. Losisville, KY: Department of Political Sei-
ence and League of Women Vorers of Louisville and Jefferson County.

Vogel, Ronald K., und Norman Nezelkewicz, 2002. Metropolitan planning organizations and the
new regionalismn: The case of Louisville. Publins 32:107-29,

Wildnvsky, Aaron B. 1987, Spedaking vl to power: The art aned cruft of policy imalvsis. New
Brunswick, NJ: Transaction Press.

H.V Suviteh is Browns & Williamson Distinguished Research Professor al the School of
Urbent and Public Affuies, University of Loaisville, Savitcl is the anthor or editor of nine
Frouks aned has numerows jowrnad urticles. Ay most recent bovk (witl Puild Keanror), Cities
in the lnternational Marketplace, sros nanted Best Book in Urbean Politics by the Auieri-
e Political Science Associution, Saviteh has been u Fulbright Schalus, « Lady Daviy
Follow at Hebrew Universiry (Jerusalem), a guest seholur vt the Weraddrow Wilson Inter-
national Center for Scholars, and a feliow at the Natioual Center for Svientific Research
{Fiance). He is covditor {with Yogel) of a Svposinm an the New Reginnalisut und Iy
Polivy Agenda in Staie and Local Government Review (20004 und Regional Politivs:
America in a Post-City Age (Sage, [996). He served uy « consultant in the feflersan



790 URBAN AFFAIRS REVIEW / July 2004

Counry Fiscal Courr *C” District Commissioner who ted opposition to the Loisville GOVERNORS AND THE
Hierger proposul.

. T e DEVELOPMENT REGIME
Ronald K, Yogelisa professor of political science and wrbm and public affuirs and direc-
tor of the Ph.D. progroon at the School of Urban and Public Affivirs, University of Lowis- IN NEW ORLE ANS

vifle, He is counthor of Political Change in the Metropolis {7ih ed., 2003, with Join J.
Hurrigan and editar of the Handbook of Research on Usban Politics and Policy in the
United States ({997), His recent research fovnses on metropolite yovernance in d com- PETER F. BURNS
purative context. He studied merropulita reforms in Tokyo while o Fulbrighs Senior Re-
search Scholar in Japan { 1997-1998) and in Toronte (2001) on a Canadidn Government
Fuculty Research Grant, He is coeditor (with Savireh) of o Syimposiuns on the New Re- MATTHEW 0. THOMAS
gionalism and Irs Policy Agende in Stute and Local Government Review (2000) and Re-
giomal Politics: Americaina Post-City Age (Suge, 1996). He served asu consulreni to the
Jefferson Comnty Fiseal Conrt »C" District Commissioner whe led epposition to the
Louisville nierger proposat.

Loyola University, New Orleans

Culiforajun State University, Chico

Regime theoty argues that local actors shape ity politics even though state governmeut sets the
rules under which urban players act. Regime theorists typically do not [veus on conditions under
which governors assume inporsant roles in Jocal regimes. The aathors examine major economic
development projects in New Qrleans (o highlight conditions under which extrulocal acrors,
namely, governors, become invelved i local regimes, A scarcity of both resources and business
leaders in New Qrleuns, compelition with olher states, aed political considerations motivated
Louigiana governars to inerease their participation in New Orleans'’s urban developmeat regime.
Governors constiluled pact of the mobitization effort to move the ¢ity froma caretaker regimetoa
progrowth regime. They used their suthority, fiscal resources, and leadership skills 1o issume this
greater role, Gubernaorial participation in the regime benelited govemors, New Orleans may-
ors, und major businesses sl the expense of tourists, working-class and peor residents, the stale
legistature, and the stare’s business reputation.
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Regime theorists contend that resource providers shape urban public pol-
icy, but they limit their analyses primarily to local actors, To gain a more com-
plete understanding ot regime politics, we examine conditions under which
governors assume an increased role and participate actively in an urban
development regime. We also analyze the consequences of a regime that
includes extralocal actors. Through a study of major ecanomic development
projects in New Orleans, we conclude that scarcity of resources and business
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