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A cable bridge connects Tacoma’s maritime past
to an industrial district rebuilt by urban renewal.
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Tempe's City Hall opened in 1971. Architects designed the upside-down pyramid to shade
its windows from the blistering sun. Previous: The Monroe Street Dam, completed in 1890,
brought hydropower to the Northern Pacific’s rail hub in the rising city of Spokane.
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Eugene is Oregon’s second largest city and the seat of Lane County. Pictured: The Lane
County Fair, 2010.
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A three-hour crapshoot, said to be the hottest roll of the dice on record in a Nevada casino,

marked the 2003 reopening of Reno’s Golden Phoenix, formerly the Flamingo Hilton. Today
the Reno landmark is a luxury condominium tower.
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Salt Lake’s main library curves to embrace a public plaza. Opened 2003, the six-story
250,000 square-foot complex uses UV-resistant panels to bathe readers in natural light.
Skywalks connect its three main buildings. Spiraling fireplaces resemble columns of flame.



foreword

Good government requires good information. Since 1984 the

State of Idaho has entrusted our college to lead an educated discussion
about the complexities of government and public affairs. Urban West
Revisited narrows the focus to 10 midsized cities in eight western states.
All have been rocked by the Great Recession, and all have been crippled
by globalization and fewer high-paying jobs. Our book joins a college se-
ries about places suspended between the promise and peril of urbaniza-
tion. Focused on real-world practicality, our primer offers the hope that

westerners will be nimble enough to think beyond the immediate crisis,

to govern smartly, and to cope.

uwa 2o,

Melissa R. Lavitt, PA.D.

Dean of the College of %

Social Sciences and Publi@Affairs
Boise State University
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Ten focus cities suggest the municipal
challenges commonly faced by midsized
metro centers in eight western states.
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The steel market crash of 1983 devastated Pueblo, Colorado. Today the city looks
to rebuild its tax base by investing in historic preservation and urban renewal.
Pictured: Poders Motors, Pueblo.
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Tempe Butte, also called “A” Mountain and Hayden Butte Preserve, rises 350 feet above Sun

Devil Stadium and the waterfront condominiums of Tempe Town Lake. Next: Vintage Reno.
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wenty years ago we began our research into cities in the West. In
The Urban West: Managing Growth and Decline, published in
1994 by Praeger Publishers, we detailed the experiences of mid-
sized cities (100,000-200,000 in population) and did a more in-
depth analysis of 10 focus cities—Boise, Idaho; Eugene and
Salem, Oregon; Modesto, California; Pueblo, Colorado; Reno, Ne-
vada; Spokane and Tacoma, Washington; Salt Lake City, Utah;
and Tempe, Arizona. Since then we have seen our home city of Boise and all
the other focus cities continue to cope with growth, decline, and economic
development challenges. For this study, we have expanded the population
range up to 300,000.

This book is a study of the limitations imposed on western cities and
their struggles to maintain services during periods of rapid growth and de-
cline. In the Urban West Revisited we trace the trajectory of trends identified
in the early 1990s, and discuss new challenges facing western cities as they
cope with the most severe economic downturn since the Great Depression.
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Maintaining a healthy tax base, promoting the city to new businesses, and
preserving the quality of life are issues that remain critical for cities. Other
issues reflect the larger size and increased sophistication of some of our
cities, such as light rail and rapid transit development or the creation of a re-
gional approach to growth management and economic development. Regard-
less of their size today, each of our focus cities is struggling to meet these
challenges in the midst of cyclical and structural budget shortfalls facing state
and local governments throughout the West.

When we refer to cities, we primarily mean city governments. They are
our central unit of analysis, and our focus is primarily on the public sector.
Other actors in this study are typically viewed from the perspective of cities.
When we speak of partnerships with the private sector or the work of other
groups, it is from the perspective of city government. We believe that most of
our Urban West cities have the potential to avoid the mistakes of our coun-
try’s largest cities, to overcome the intractable problems that beset most of
the nation, and to shape future courses in ways that would maintain human
scale in the midst of growing metropolitan areas.

This book is an outgrowth of our fascination with city government and
our belief that cities are important and interesting in and of themselves. We
have spent most of our professional lives either studying urban government
and politics or working directly on the challenges that beset municipal and
other local governments. It is a book for both practitioners and students of
urban government. We deal with “real world" issues as well as the factors ex-
plaining the underlying patterns and diversities found among western cities.
Two bodies of excellent work informed this analysis: one is rooted in the theo-
retical and empirical work of political science and economics, the other in
public administration. The first body of literature addresses abstract questions
such as how a city should be governed, the proper relationships in American
federalism, and the theoretical relationships between economic policies and
city welfare. The second takes up the applied questions of what cities are ac-
tually doing and how they can operate more efficiently and democratically.

Having exposure to both literatures enriches readers and their politics. It
is critical to have some sense of the larger picture and to develop a frame-
work to understand the political and economic forces shaping urban politics.
It is also imperative to understand the major concerns of the people who ac-
tually run our cities and to have some sense of how they go about their jobs.
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Cities as Limited Actors

There are three main sources of limitations
on cities:

- The economic context and realities within
which cities operate in the national and

global economies.

/*£

- The limitations set upon
cities by their state con-
stitutions and
statutes.

- The limitations set

upon cities by their;

v AN 0| [ Wby

citizens through
the direct demo-
cratic process.

e 1uab

* Economic context
Today'’s cities are not city-

states. They do not control the
movement of people and capital in and
out of their boundaries. Political scientist Paul
Peterson’s “limited cities” are limited by their
place in the global and national economy.’ Pe-
terson maintains that the economic interest of
the city as a whole drives the decisions and
politics of American cities. In other words, in
most major municipal decisions, the need for
communities to grow economically and to ex-
pand their tax base is far more influential in
the decision-making process than such non-eco-
nomic factors as the type of governmental
structure, the degree of neighborhood ac-
tivism, or the nature of mayor-council interac-
tions.

Scholars have debated the extent to which
only economic factors determine the limita-
tions on city decisions. Some have argued that
Peterson’s analysis overlooks important neigh-

borhood and leadership influences on
city decision making.? The bulk
B of the recent researchon

——

x 4\ N\, urban politics has focused
- t % on the interaction of pub-
A ‘4 licand private interests
78 | as cities seek to grow

and maintain their eco-
nomic well-being.

This more balanced
approach to the role of
politics and economics is
evident in the “urban
regime” literature. Dennis
Judd and Paul Kantor refer to the

urban regime approach as one that in-
cludes an analysis of the “tensions between
local democracy and the marketplace.”® This
urban regime, initially presented by Stephen
Elkin, is also used by Clarence Stone, who de-
fines an urban regime as the “informal arrange-
ments by which public bodies and private
interests function together in order to be able
to make and carry out governing decisions.”
The work of Peterson, Judd, and Kantor recog-
nizes the importance of legal and economic
limitations on city decision making. A focus
solely on the internal politics of cities or

Pictured: The interdepehdent city is seldom a
globe unto itself. Next: Municipal bonds.



solely on the economic constraints of cities is
incomplete.

Intergovernmental limits

The second major set of limitations derives
from the city’s role in our intergovernmental
system. Cities can do little that is not man-
dated or authorized by the state government.
This approach to the study of cities can be seen
in the work of Gerald E. Frug and David J. Bar-
ron (2008).° Cities in the United
States are creatures of
their state, as the fa-
mous (or infamous)
“Dillon’s Rule” opinion
asserted in 1868.° That
is to say, cities have
only those powers and
authorities granted them
by their state. These state
provisions include such con-
straints on city governments as
specifying the form of govern-
ment, determining how cities are financed, and
limiting the extent of their regulatory powers.
In addition, the actions of other local govern-
mental entities have some impact on city pre-
rogatives. Local school districts or highway
districts can implement their own public facili-
ties plans without any city input.

The impact of our federal system is also
seen in the rise of federal mandates on cities
and congressional pre-emption of municipal au-
thority. These mandates include federal laws,
and regulations requiring cities to improve air

and water quality, comply with federal civil
rights laws, and satisfy Occupational Safety
and Health Administration (OSHA) standards.
The federal courts also impose significant re-
strictions, particularly in the area of limiting
municipal bond authority and requiring munici-
pal compliance with federal employment laws
(Fair Labor Standards Act).

Citizen initiatives
A city’s own citizens may place

further constraints through the ini-

tiative process. Scholars such as

Todd Donovan and Shaun
Bowler have investigated how
citizens increasingly use initia-
tives to restrict taxing pow-
ers, as in property tax
revolt-like measures, or to
slow or even stop growth.’
The increasing use of these di-
rect democracy tools raises a
question about the distinction
between local autonomy and democracy.®
Local control has generally meant that local of-
ficials had the ultimate say on issues that di-
rectly affected communities. Today, the
concept is a bit more complex as citizens in-
creasingly use the initiative process to affect
city policy. Who should prevail in matters of
local control: the electorate through the direct
democratic process (initiative, referendum, and
recall) or the community’s elected representa-
tives?
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Overview

Cities are important partners in our American intergovernmental sys-
tem, but they do not have inherent powers of local self-government. All
American cities operate within an environment of limits. They are limited in a
formal, legal sense because they derive most of their powers from law or con-
stitutions. As the phrase goes, they are creatures of the state. Cities are lim-
ited by their economic context; they are small pawns in a larger national, even
global, economy. Decisions made in corporate boardrooms, far removed from
city boundaries, often have more impact on communities than do the actions
of their elected officials. It would seem, then, that western cities’ struggle to-
ward local autonomy and economic self-sufficiency would be doomed. No
amount of home rule authority or economic development will give them ab-
solute independence. In spite of this situation, cities fight against their limits,
asserting the value of local initiatives and discretion. The fight for greater
local autonomy “has been a century-long struggle and an article of faith
among local officials.”®

Urban West cities have pushed against the limits in recent years either
to promote growth or to respond to growth’s impact on municipal services
and facilities. The population and economic growth in the Urban West has fo-
cused attention on cities and their ability to serve both new and existing resi-
dents. Questions have been raised about how much growth is beneficial, who
should pay for growth, and how growth can be managed. Response to
growth has raised further questions about the meaning of local autonomy,
the power of elected officials to implement their policies, and the rights of cit-
izens through the initiative and referendum process to restrain or modify local
policies.

Urban West cities have also struggled to cope with decline as the na-
tional and global economies shrink and remake themselves as a result of
what is being called the “Great Recession.”'® The Great Recession is hitting
cities hard. As a recent National League of Cities study noted: “Local govern-
ments across the country are now facing the combined impact of decreased
tax revenues, a falloff in state and federal aid and increased demand for so-
cial services. Over the next two years, local tax bases will likely suffer from de-
pressed property values, hard-hit household incomes and declining consumer
spending. Further, reported state budget shortfalls for 2010 to 2012 exceed-
ing $400 billion will pose a significant threat to funding for local government
programs. In this current climate of fiscal distress, local governments are
forced to eliminate both jobs and services.”"
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Our focus cities have all experienced revenue shortfalls and have been
faced with difficult decisions about how to balance their budgets and main-
tain necessary services.

 Unemployment

The impact of the downturn in the national economy in 2008 is illus-
trated in the sudden uptick in unemployment rates in each of the Urban West
cities between 2007 and 2009. For example, unemployment rates in Washoe
County, Nevada (Reno), increased from 5.3 percent in 2007 to 13.3 percent
in 2011. While the national economy has shown some indications of improve-
ment in early 2011, the Urban West cities have yet to experience that positive
change. In January 2011, the national unemployment rate in the United
States was 8.9 percent. As the table below illustrates, all of the Urban West
cities except Salt Lake City had unemployment rates higher than the national
figure in January of 2011.

Unemployment Rate, January 2011

County, State City 2001 2005 2009 2011
Stanislaus County, CA Modesto 9.1 10.0 15.4 18.2
Washoe County, NV Reno 5.0 5.7 11.0

Pueblo Cou Pueblo 4.4 7.7 8.7

Lane County, OR Eugene 6.4 6.9 11.8

Spokane County, WA Spokane 6.7 7l 8.8 10.5

Pierce County, WA Tacoma 6.0 6.7 8.3

Ada County, ID Boise 3.7 3.9 7.4
PolkCounty, OR [N 56 65 9.
Tempe 3.6 4.9 7.5
tlsecty 37 45 56

All unemployment rates are not seasonally adjusted.
January 2011 unemployment rates are preliminary.
Salem’s city limits include portions of both Marion and Polk counties.
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« [ncome

Per capita personal income (adjusted for inflation) was above the na-
tional level of $40,166 in only two of the 10 Urban West focus cities in 2008.
Two of the 10 Urban West cities/counties have had significant increases in in-
flation-adjusted per capita income in the 2003-08 time period: Pierce County,
WA (Tacoma) and Salt Lake County, UT (Salt Lake City) with increases of 8.9
and 9 percent, respectively. Pierce County and Salt Lake County are the only
two counties that had per capita income increases in income greater than the
national increase of 6.3 percent in the 2003-08 time period. Three cities/
counties, however, had very small or negative changes in per capita incomes
(adjusted for inflation): Ada County, ID (Boise), Marion County and Polk
County, OR (Salem), and Pueblo County, CO (Pueblo).

Per Capita Personal Income, Inflation-Adjusted, 2008

% Change
County, State City 1993 1998 2003 2008 9003-08
Washoe County, NV Reno $38,310 $43,190 $44,526 $47,045 5.7%
Boise 34,976 38,644 41,517 49,973
Tacoma 99,470 33,916 36,229 39,444 [N
Salt Lake City 27,443 33,202 34892 38,026
Tempe 30,065 35073 361920 37,168 2.9%
Spokane County, WA Spokane 98,117 31,052 32,493 34,011 47%
Eugene 97,512 31682 32,492 33522
97,811 30478 32,939 32,565 m
Modesto 26,511 99,462 30,547 31,485
Pueblo 94,355 97,932 929,989 30,564
salen 95356 30283 31771 99,772
United States 31,872 36,003 37,770 40,166 6.3%

Sources: Bureau of Economic Analysis

Figures calculated using the annual average Consumer Price Index, base = 1982-84.
3 5 3 and Bureau of Labor Statistics

2008 is the most recent year available for per capita personal income data.
Salem’s city limits include portions of both Marion and Polk counties.
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« foreclosures

The impact of the collapse in the housing market on the Urban West
cities can be seen in this map that displays the rates of foreclosure in each of
the 10 counties where the focus cities are located. (Salem lies in two coun-
ties.) Seven of the 10

counties have foreclo- - Number of Housing Units per Foreclosure

sure rates that exceeded .
the national average of filed February 2011

577 housing units per Pierce
foreclosure. County, WA Spokane
As a region, the 433 ?%‘:)“Q‘Yr WA
West has experienced Polk .
phenomenal population g:;“tyl OR Ada
growth over the past 2‘1’:"‘” B
Marion

three decades. Most of

. . County, OR
our focus cities experi-  g44 Salt Lake
enced that rapid growth, County, UT
while a few have strug-  ane ' 233
County, OR

gled to maintain their 1,011

1990s population levels.
Most have continued to
cope with the fiscal chal- .

; ; Stanislaus
lenges detailed in our County, CA .
first edition, including 140 Pueblo
significant limitations on County, CO
property taxes, the chief Washoe e
source of revenue for fg;’"ty’ e Maricopa
most cities. As a region, ?g(t)mty,AZ

the economy has contin-

ued to evolve away from

the traditional resource extraction industries

of timber, mining, and grazing. Agriculture, The lower the number, the higher the number of fore-
: b 5 s | closures filed relative to the overall number of housing

while still important, continues to diminish as (it

a percentage of the region’s economic power.

These changes have impacted all of our Urban West cities, some more than

others.

United States—577 foreclosures
The rate is the number of housing units per one foreclo-
sure filed in February 2011.

Jel| AY|e2y :221N0S
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Unigue Influences on the Western Palitical Culture

“Urban West" may seem to be a strange oxymoron. The West, known
for its big-sky country, wide-open spaces, and frontier, is rarely viewed as a re-
gion of significant urban places. In fact, some of its states are among the
most urbanized in the country because of the relatively small amount of land
available for private
ownership and settle-
ment. In Idaho, for
example, the federal
government owns
63.1 percent of the
land. Because of the
relatively small
amount of privately
owned land available
for development,
Utah and Nevada are
as urban as New York
and Massachusetts in
terms of concentrated
population.

The Urban West
cities are of medium
size, but they are real
cities with many of
the same major urban problems and service-delivery issues faced by our
nation’s largest central cities. They are not merely bedroom communities One out of every 140
whose existence is totally dominated by and dependent upon a much
larger central city. They have the resources and capacity—professional
and financial—to become major participants in the further development
of this country.

In many respects, the West is a unique region. A comparative tured: Linda Hays stands
study of western cities would be incomplete without at least a brief un- in front of her rental
derstanding of the historic and political context in which these cities op- being sold by foreclosure.
erate. The influences of municipal reform, property tax revolts, and
public lands are more predominant in the West than in any other part of
the country."?

Municipal reform proposals had a major impact on the West, even
though some of these states were not in existence during much of the early

Modeésto Bee

homes in Stanislaus
County, Calif. (Modesto)

has been foreclosed. Pic-
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days of the reform movement. Western cities typically use many reform fea-
tures, such as the council-manager form of government, nonpartisan elec-
tions, at-large council seats, and initiative and referendum processes.

The 1978 property tax revolt that started in California made a deep im-
pact on the West,
spreading to Nevada
and Idaho, and subse-
guently to Colorado
and Oregon. The
property tax revolt
would not have got-
ten off the ground in
the West without the
prevalence of such di-
rect democratic de-
vices as the initiative
and referendum.
These tools of direct
democracy are used
in the West not only
for property tax-
protest purposes but
also for growth man-
agement. Growth
management was a
predominant issue
during the decades of
our study 1978-2008,
because the West was
growing—more rapidly in many respects—than any other region of the coun-
try. With growth came conflict over its benefits and power struggles in many
communities over how much growth should be allowed.

Underlying the aversion to the property tax, however, is the typical
western hostility toward government. “Complaints of ‘big government’ and
‘high taxes’ strike a responsive chord among self-reliant Westerners,” accord-
ing to Scott Mackey of the National Conference of State Legislatures.'
Mackey has noted the western states’ ability to export their tax burdens to
other parts of the country through natural resource charges on hydroelectric,
mining, timber, and oil and gas industries. This tax-avoidance mentality helps
explain why three out of the five states in the country that do not have a
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sales tax are in the West—Alaska, Montana, and Oregon—and six of the nine
states without a personal income tax are in the West—Alaska, Nevada, South
Dakota, Texas, Washington, and Wyoming.™ It should not be surprising, then,
to find that many of the state and local tax structures in the West are not par-
ticularly well balanced. They typically
rely heavily on only one or two major
revenue sources, leaving them vulner-
able to a significant revenue shortfall
should one or the other dry up. Ore-
gon’s 1990 tax revolt can be attrib-
uted to the state’s almost 50 percent
reliance on one revenue source, the
property tax. California in 1978 mir-
rored Oregon, with almost the same
percentage property tax burden.
Most of the other states in the Urban
West face similar tax problems be-
cause of unbalanced tax structures,
with the exception of Idaho and
Utah.™

Another important limitation on
municipal government, and another reason for such a high in-
cidence of tax revolt activity in the past, is the widespread A sign protests federal restric-
use of the direct democratic process. Almost every western
state gives its citizens direct lawmaking authority through a
petition and initiative method. This provides angry citizens
and taxpayers a “handle” to seize when they think govern-
ment is out of control or has gone too far in its taxation deci- Jarvis Taxpayers Association ral-
sions. lies against property taxes, 2009.

The West has also been deeply affected by the pres-
ence of the federal government, which owns huge amounts
of land. This has made the federal government, even though an important
player in the development of the West, a hated absentee landlord. When
westerners attack government, in most cases they are really complaining
about the federal government. Western leaders are concerned about their de-
pendence on natural resources, agriculture, and government, and the fact
that world prices and decisions in Washington, D.C. often determine the eco-
nomic well-being of the West. This has led to a search for economic diversifi-
cation and independence in order to insulate the western states from these
external influences.'®

tions on irrigation water in Cali-
fornia’s Central Valley, 2007.

Opposite: California’s Howard
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Facus Cities

s academics located in the city of Boise, we began our comparative

analysis in 1990 with a study of cities that were somewhat comparable

to Boise. Our 10 focus cities generally met similar criteria: population

range, their status as “second tier” cities in the West, and the fact that
they view or have viewed each other as economic development competitors.'’
Our selection of focus cities coincided
with an earlier study conducted by the
Boise Future Foundation, which had stud-
ied the revenue and expenditure patterns
of the same cities. According to the Foun-
dation study, the “sister cities” were se-
lected because of their “population size,
demographic composition, proximity to
Boise, and frequency with which such
cities are mentioned as alternative sites
for business or residential location.”™® In
analyzing differences, we wanted to look
at these cities’ reliance on the property
tax, growth management strategies, and
their successes in promoting economic di-
versification.

|lomoH uelhg

Boise Twilight Criterium 2011

Boise: Estimated population 205,671 (2010). Boise is the capital city of
Idaho and the Ada County seat. The city is located in southwest
Idaho along the Boise River and is known as “The City of Trees.”"®
Some have claimed that Boise is the “most remote urban area in the
United States” because the closest metropolitan areas are 360 miles
away (Salt Lake City), Spokane (379 miles), Reno (425 miles) and
Portland (430 miles).2° Boise was once known as home to corporate
headquarters, including Albertsons, Micron Technology, Morrison-
Knudsen, Simplot, Ore-lda, and Boise Cascade. Today, only Micron
and Simplot remain headquartered in Boise. Home to Boise State
University, the city holds the unique distinction of having the world's
largest concentration of Basques outside of the Basque Country.

anha Hotel
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Eugene: Estimated population 156,185 (2010). Located at the ; "
southern end of the Willamette Valley, between the Cascade 7 X i
mountains and the Oregon Coast range, Eugene refers to itself as B = ¥4
“A Great City for the Arts and Outdoors.”?' It is home to the Uni-
versity of Oregon, which at 22,300 students is a substantial pres-
ence in Eugene. Lumber and wood products-related
manufacturing remain important to the Eugene economy, as do
food processing industries. Eugene has a reputation for progres-
sive politics and was fifth in Popular Science’s list of the top 50
green cities (2008).22

Modesto: Estimated population 201,165 (2010). Modesto is lo-
cated in the fertile agricultural area of California’s San Joaquin
Valley. It describes itself as “The City of Water, Wealth, Content-
ment, Health.”? Modesto's rapid growth has made balancing the
preservation of agricultural land with growing numbers of houses
a critical issue for the city. Modesto has the distinction of having
a citizen initiative-created statute that requires a vote of the citi-
zens before extending sewer trunk lines (Measure A). Modesto is
home to Gallo Winery and a number of agricultural processing in-
dustries. The city was the location for the 1973 film American
Graffiti.

yonwi-os-1ou

Modesto Depot—Art Museum

Pueblo: Estimated population 106,595 (2010). Pueblo is located in
southern Colorado and is the county seat of Pueblo County. Thir-
teen percent of its residents are retirees of the state employment
system. Pueblo’s population is 50 percent Hispanic.?* Pueblo,
sometimes referred to as “The Steel City,” was once home to the
largest steel mill in the West.?* [t is home to Colorado State Uni-
versity-Pueblo. Pueblo’s long-time local newspaper, the Pueblo
Chieftain, is locally owned and has been a staunch editorial sup-
porter of Pueblo’s unique half-cent sales tax dedicated to eco-
nomic development.

1124903 |ned

Pueblo architecture
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I Reno: Estimated population 225,221 (2010). Reno is known as “The
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Event at Riverfront Park
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Salt Lake City Hall

Biggest Little City in the World.” Its economy is dependent on the
tourism and gaming industries. There is a significant union presence
in Reno and surrounding communities. Washoe County has 13 sepa-
rate collective bargaining agreements in place. Located only 50 miles
from Lake Tahoe and other major ski destinations, the area is also
known for outdoor activities. Reno is home to the University of Ne-
vada, Reno.

Salem: Estimated population 154,637 (2010). Salem is the capital city
of Oregon and has the somewhat unusual circumstance of extending
across two counties, Marion and Polk. Salem is located in the
Willamette Valley less than 50 miles south of Portland. State govern-
ment is a major employer and presence. In fact, government is the
largest employment sector in Salem with 43,700 jobs. The next
largest sector is trade, transportation and utilities at 24,200 jobs.?®
Salem is home to Willamette University.

Salt Lake City: Estimated population 186,440 (2010). Salt Lake City is
the largest city in Utah and is headquarters to the Church of Jesus
Christ of Latter-Day Saints. The church is a major physical and politi-
cal presence in the city and is currently in the process of investing
$1.5 billion in downtown hotels, housing, and retail developments.
The surrounding metropolitan area (the Wasatch Front) with
2,076,307 residents dwarfs Salt Lake City itself.?” Many of the people
living throughout the metropolitan area commute into the city to
work, nearly doubling the city’s population by day. Salt Lake City
hosted the 2002 Winter Olympics and is home to the University of
Utah and Westminster College.
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Spokane: Estimated population 208,916 (2010). Spokane is lo-
cated in eastern Washington and takes pride in being the second
largest city in Washington (behind Seattle). Spokane is the re-
gional economic center for the “Inland Empire,” the name given
to a large area in eastern Washington and northern Idaho.
Fairchild Air Force Base is located to the west of the city. Once fu-
eled by agriculture and extraction industries, Spokane’s economy
is now fueled in part by a large health-care sector. Spokane is
home to Gonzaga University, Washington State University-
Spokane and Whitworth College. Spokane hosted the 1974
World's Fair and the Riverfront Park built for that event still draws
many Vvisitors.
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Bloomsday Race, Spokane, 2010

Tacoma: Estimated population 198,397 (2010). Tacoma is located
on the Puget Sound south of Seattle and in some ways continues
to try to escape the shadow of that larger city. It is known as the
“City of Destiny.”?® Tacoma’s economy is built upon the working
port that is one of the largest container ports in the country.
Tacoma has shed some of its industrial past and grimy image by
dismantling factories on the waterfront and building some up-
scale housing and amenities in the waterfront district. Tacoma is
home to Pacific Lutheran University and a satellite campus of the
University of Washington.

sbbug uoqg

Tempe: Estimated population 161,719 (2010). Tempe is located in
the Valley of the Sun that includes Phoenix, Scottsdale, Glendale,
and Mesa and has a population of more than 3 million. Arizona
State University, which is located in the downtown area, is the
largest employer in Tempe, with more than 10,500 employees.
Tempe is approximately 40 square miles and landlocked by sur-
rounding cities. It thus faces the challenges inherent in growing
through greater density of development and housing. Respond-
ing to the Great Recession, Tempe voters increased their sales tax
burden over and above a statewide tax increase that was ap-
proved the same day—a unique response among Urban West
cities.
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Idaho’s capital city anchors a five-county fast-growing metropolitan corridor with a 2011
population of more than 616,000. Pictured: Boise’s Adelmann Block. Next: The Tempe
Center for the Arts.




Tempe Center for the Arts
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or the past three decades, cities in the Urban West have been at
the convergence of three major trends: (1) changes in the role of
cities in our intergovernmental system; (2) revenue limitations im-
posed on cities by their voters; and until recently (3) rapid popu-
lation growth. Taken together, these three trends present cities
with an enormously challenging set of tasks: how to cope with
more citizens demanding more services at a time when federal
funding to cities has declined; how to raise revenue after voters have elected
to place restrictions on the property tax; and how to fund services after state
governments have balanced their own budget books by diminishing state-
shared revenues to cities.

In order to understand how our Urban West cities have coped with
these trends we will, first of all, take a brief tour of federalism in the United
States as it relates to cities. This will put our cities in an intergovernmental
context, which we believe is a key to understanding the powers and limits of
cities in the Urban West. Second, we will trace the development of the



Periods of Federalism

Dual or “Layer Cake,” 1783-1932

“There is a clear and definite division of
tasks and powers between the several states
and the national government.”' Each was
viewed as being sovereign in their spheres.
The national government received delegated
powers and the balance was reserved to the
states.

Cooperative or “Marble
Cake,"1933-1980

This period marked
an era of increased cooper-
ation and intermingling of
functions and financing among
the national, state, and
local governments.
Franklin Roosevelt's
New Deal and Lyn-
don Johnson's Great
Society were major in- ©
fluences during this pe- :‘:,.
riod. A
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New, 19812001 | :
New federalism refers

to a period of time “during
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Hoboker Oberver 1933

which a conscientious attempt was made to re-
turn public policy functions to the states when-
ever possible."? Some scholars of federalism
include the Nixon Administration in the New
Federalism era (1968-1973).}

Federalism since 2001
Major developments have reversed the

trend in devolving or delegating power to the
states and have led to a resurgent national
government. Responses to the terrorist attacks
of September 2001 led to an expansion of fed-
eral efforts in national security, and national
. government responses to the
b recent recession have greatly
increased its scope

and impact on

state and local

governments.

President

Franklin Delano
¥ Roosevelt made

sweeping changes to
federalism that
! strengthened Congres-
| sional ties to cities, by-
passing the states.
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property tax revolt in the West and describe how these movements have lim-
ited Urban West cities’ abilities to rely on this traditional form of tax revenue.
Finally, we will take a closer look at the population growth-and how cities
may have managed that growth-in the western states and in the Urban West
cities and their Metropolitan Statistical Areas (MSAs). These three trends
make facing the “new normal” of the post-2008 recession economy even
more daunting for cities.

Intergovernmental Context

The first major trend affecting cities is the changing role of cities in our
intergovernmental system. Cities are not mentioned in the U.S. Constitution
and until the turn of the 20th century, rarely did they have direct contact with
the federal government at all. Today, however, cities are directly connected to
a federal government that provides monetary aid and imposes regulatory
mandates that affect cities” day-to-day functioning. Cities have joined to-
gether in public interest lobbying groups such as the National League of
Cities and their own state municipal leagues to deal with and
benefit from this evolving relationship with the
federal government. Many cities even
hire their own lobbyists to
represent their interests
to the Congress and fed-
eral agencies. A sum-
mary of history will trace
the evolution of this city-
federal relationship. The
sidebar (opposite page) dis-
plays a historical snapshot of
our intergovernmental system using
common terms to describe the periods
of federalism.

Cities have been considered “creatures of their states” by courts
throughout American history. This fact, coupled with an early judicial view of
the U.S. Constitution that held that the federal judiciary would only rule on
actions of the federal government and not the states, reinforced the lack of
direct contact between cities and the federal government.¢ However, begin-
ning in the 1930s and escalating in the 1960s and 1970s, the federal govern-
ment created many grant-in-aid programs that directly benefited cities (and
their citizens).

JTATES HAVE RIGHTS TOO |

2 2009 FreeSpeechStickers com
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Most federal aid programs began in the period of Cooperative Federal-
ism (1933-1980). Examples of major intergovernmental aid include federal
gas tax revenues, which paid for interstate and state highways, grants to
build rural hospitals, public housing, and road and bridge construction. Most

Grants in Aid

| Grants by Discretion: _

» Categorical grants: funds for a narrowly defined purpose.
* Block grants: funds for a broad functional area.

* Revenue sharing: funds for any lawful purpose. (Currently
used by state governments to share with local govern-
ments; federal revenue sharing expired in 1986.)

Formula grants: include a decision rule that determines
how much money a jurisdiction will receive.

Project grants: awarded competitively to those who
apply.

Grants by Matching Requirements:

* Matching grant: requires recipients to match the grant
with their own resources.
* Non-matching grant: no resources from the recipient re-
quired.
Source: David C. Nice

Intergovernmenta
ergovert

a Fradericksen The Politics of

The U.S. Department of Hous-
ing and Urban Development
(HUD) remains a significant
source of federal aid to cities.
Opposite: Children celebrate
the 2011 renovation of a HUD-

funded playground and com-

munity center in Tacoma'’s
Hilltop neighborhood.

major grant programs were categorical grants,
block grants, or general revenue sharing. They
are described briefly in the list at left.

Many categorical grants were created as
part of the Lyndon Johnson Administration'’s
Great Society/War on Poverty programs in the
1960s. A substantial amount of money was trans-
ferred from the federal government to the na-
tion’s cities during this time. Intergovernmental
transfers between the federal government to all
cities rose 370 percent between 1965 and 19745
In 1978, the high-water mark of federal aid to
cities, federal aid comprised 26 percent of cities’
own source revenue.®

Federal funding to cities declined rapidly
during the period known as New Federalism
(1981-2001). A report from the U.S. Conference
of Mayors documents that from Fiscal 1981 to
the proposed Fiscal Year 1991, federal funding

declined by 70 percent for clean water construc-
tion, 59 percent for employment and training, 54

percent for mass transit, 53 percent for community develop-
ment block grants, and 100 percent for urban development
action grants.” The mechanisms of fiscal federalism changed
during this period as well. Many categorical grants were con-
solidated into block grants, thus giving state governments
more discretion over the use of the money. General revenue
sharing from the federal government to the states and local
governments also ended during this period (1986). While fed-
eral funding to cities decreased during New Federalism, state
funding to cities increased. In fact, according to a publication
of the National League of Cities,® state assistance to local gov-
ernments during FY 1986 exceeded federal assistance by more

than 600 percent—$20.4 billion in federal aid compared to $126.8 billion in

state aid.

By 2002, federal aid was only 4 percent of cities’ own source revenues
compared to 26 percent in 1978.° There has been, however, a rapid increase
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in federal funding to states and loca **‘es over the past 10 years. The first in
crease was related to grants for improvements in homeland security in re-
sponse to the terrorist attacks of 2001. The second increase was seen in the
unprecedented series of federal stimulus bills passed in 2009 during the eco-
nomic meltdown that transferred $787 billion from the federal government to
the states and localities.’® The federal government has also extended its rela-
tionship directly with cities by devolving or delegating certain responsibilities
1o the states and localities and through the imposition of mandates and regu-
lations impacting cities. During New Federalism, major federal statutes shifted
power from the federal governmert to the states. One was Welfare Reform
(1994), which ended Aid to Families witr Dependent Children (AFDC) as a
federal entitlement and changed it to a block grant largely controlled by
states; and the Unfunded Mandates Reform Act of 1995, which prevents (in
part) the federal government from creating mandates for states without ade-
quate funding. Several major pieces of federal legislation since 2001 have
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expanded the role of the federal government, including the federal education
reform legislation titled the No Child Left Behind Act of 2002. This act greatly
expanded the role of the federal government in a service area previously left
to local school districts and the states. Legislation such as the Help America

Vote Act and the REALID Act of 2005 have placed significant
L ISt e federal requirements on the states and localities in charge of
voting and the issuance of drivers licenses and identification.

o S Other major developments have reversed the trend in devolving
helped cities pave bridges and power to the states and have led to a resurgent national govern-
WELVE B UEER LR UCR AR ment. Responses to the terrorist attacks of September 2001 led
construction of Spokane’s to an expansion of federal efforts in national security. The reor-
Monroe Street Bridge (pic- ganization of many existing federal agencies and the creation of
tured) coincided with state a new federal entity in the Transportation Security Administra-
legislation that established tion led to the formation of the Iargest domestm federal agency,
the Department of Homeland Security. Actions of the federal
government continue to have important impacts on cities. A re-
cent U.S. Supreme Court decision may throw into question the
status of city attempts to regulate guns (McDonald v. Chicago, 2010), and
new EPA requirements for the reduction of phosphorus in municipal water

ment of Transportation has

the highway fund.
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may pass large water system improvement costs on to cities.'” Conversely, in
2005, the U.S. Supreme Court ruled in favor of municipal eminent domain
powers in the Kelo v. City of New London case, thus providing cities protec-
tion for an important redevelopment tool.

City-state relations are another major area of intergovernmental rela-
tions. The powers and authorities given to cities are determined in large part
by their state’s constitution and statutes. There is a great deal of variation
from state to state in what kind of powers and authorities states grant to
their cities. Two overall trends can be discerned and summarized. First, there
has been an increase in the investigation and use of changes to the form of
government in our Urban West cities. Some cities have taken advantage of
home rule authority to design new or modified forms of government. Sec-
ondly, states have become an increasingly important part of city funding as
cities have tried to find a way to escape the limitations imposed on local prop-
erty taxes. Increased reliance on state revenues has proven to be a double-
edged sword for some cities, however, as their states have cut the revenues
shared with cities in attempts to balance state budgets hurt severely by the
2008 recession. Managing the relationship with the state government has be-
come an increasingly important part of the city’s role in our intergovernmen-
tal system.
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There are other governmental units that cities interact with on a regular
basis as well. Each city is located in a county, and some, like Salem, Oregon,
are actually in two counties. Relationships between cities and counties often
focus on service provision and planning and zoning decisions. In many states,
cities are required to cooperate with counties on planning and zoning tasks.
In other instances, cities and counties work together on funding major capital
expenses such as solid waste disposal or water treatment plants. Neighboring
cities are also a part of the intergovernmental landscape, as well as school dis-
tricts and other local taxing districts. Federal land agencies and tribal govern-
ments are additions to the mix. In other words, the intergovernmental
context for cities is complex and constantly evolving.

Property Tax Revolt and Local Tax Limitations

Property tax limitations are the second major trend affecting cities.'?
Most tax policy changes have occurred through the direct action of citizens
imposing limits on city governments. Western states are distinctive in their use
of direct democratic mecha- . o
nisms such as the initiative Changes via Inititives
process adopted during the Pro-
gressive Era and embedded in

© Statutory changes
and constitutional

most western states’ constitu- amendment
tions. While some of the tax lim- changes via initiative
W Statutory

itation measures considered by
voters in recent years were
aimed at state spending, many
more were directly related to
cities, especially at local property
taxes.

changes only

Each of the states exam-
ined in this chapter grants their
citizens lawmaking authority
through the initiative process.
Some states allow initiatives that
make changes to the state con-
stitution, while others, such as
Washington, Utah, and Idaho,
allow only statutory initiatives. States differ in the number of signatures re-
quired to get an initiative on the ballot and in the geographic distribution re-
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quirements for those signatures. The map {(opposite page) summarizes
whether or not each state allows changes to the state constitution or statu-
tory changes via the initiative process.

« [nitiatives and Tax Limitations

A review of state actions in regard to taxes and local government budg-
eting makes it clear that citizens are not happy with taxes, especially property
taxes. In the last 30 years, voters have considered multiple initiatives address-
ing the taxing authorities of their local governments. In most cases, they have
approved these additional limitations on the taxation authorities of cities,
counties, and other units of local government. A few states have had voter
initiatives aimed at slowing or capping state spending. Discontent over taxes
is also evident in the actions of state legislatures, which in several states have
enacted limitations on property taxes or other important local governmental
revenue sources. Yet in other cases, state legislatures have extended local gov-
ernment taxation authority in order to help replace lost property taxes. With
the possible exception of 2001, it appears that a major tax or fiscal relation-
ship change occurred every year since 1990 in at least one of the Urban West
states.

Tax Limitations and Revenue Changes, 1990-2010
|Arizona

1992: Voters pass initiative Proposition 108, which requires a two-thirds
vote of each chamber of the legislature to raise taxes.

1995: Property tax-based school financing systems declared invalid in Ari-
zona.

1998: Voters pass Proposition 105, the “Voter Protection Act” constitu-
tional amendment that prohibits the legislature from changing any
initiative passed by the citizens except by a three-fourths vote, and
then only to “further the purpose” of the original initiative. Spending
required by voter-passed initiatives cannot be reduced by the legisla-
ture.

1999: Arizona organizes a grassroots opposition to reduce income taxes
from 15.8 to 15 percent. They settle at 15.4 percent, costing Ari-
zona $20 million per year in lost taxes.

45
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2004:

2006:

2007:
2007:

2010:

Arizona tries to adopt a taxpayer bill of rights based on the Colorado
model.

The legislature passes permanent reductions in income tax rates—5
percent reduction each year for the next two years.

Property taxes are cut.

The legislature passes a bill stating municipalities in high-growth
counties that offer tax rebates to retail developers are penalized by
losing state-shared revenue that is equivalent to the amount of the
incentive given to developers.

Voters approve a three-year, one-cent increase in the state sales tax.
In the same election, Tempe voters approve a two-tenths of 1 per-
cent increase in their local option sales tax.

HJTA.org

1994:

1996:

Several counties refuse to comply with a law transferring their prop-
erty tax revenues to the state.

Proposition 218 (The Right to Vote on Taxes constitutional amend-
ment) requires either a supermajority or simple majority vote to ap-
prove most local taxes, assessments, and fees.

2003: Faced with a $38 billion deficit, California legis-
lators take half of the municipal governments’ sales
tax revenues to balance the budget and promise to
pay it back later.

2005: California voters approve Proposition 1A, a
measure that protects local governments from un-
funded state mandates and from state raids on local
government revenues.

2007: Several cities approve a one-half cent sales tax
increase.

2010: Voters approve Proposition 25 that repeals the
two-thirds requirement for passage of a state budget
and replace it with a simple majority requirement.

2010: Voters approve Proposition 26 that requires a
two-thirds voter approval for any new or increased rate in “regula-
tory fees.” Prior to the passage of Proposition 26, fee increases were
adopted by city council vote. There are also exemptions to this
proposition and it is not clear what the real impact may be on Cali-
fornia cities.


http:HJTA.org
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2010 Voters approve Proposition 22 that limits the state’s ability to divert
local fuel taxes, property taxes, and redevelopment funds for state
budgeting purposes. For several years, balancing the state budget
has hinged on diverting local government funds. The League of Cali-
fornia Cities strongly supported this “Local Revenue Protection”

measure.

tion. TABOR caps annual growth in state revenues and expendi-
tures to the rate of inflation and population increases. The
limits can only be exceeded by voter approval.

1998: Provision of TABOR allows local government to “reduce
or end its subsidy to any program delegated to it by the
general assembly for administration.”

2002: Legislation allows counties and municipalities to form re-
gional housing authorities with revenue-raising powers, in-
cluding the power to impose impact fees, sales tax, and
property taxes.

2005: Voters suspend TABOR limits for five years.

2010: Voters defeat three major controversial measures. Proposi-
tion 101 would have cut the state income tax by 25 per-
cent and eliminated the sales tax on a portion of the value
of cars. It also would have eliminated the sales tax on
telecommunication services. Amendment 60 would have
canceled TABOR overrides, imposed taxes on city enterprise
funds, and cut school property tax levies in half. Amend- )
ment 61 would have required a vote on any public indebted- TABOR as a robot smashing
ness (even lease-purchase or lease-back financing) and local government services.
prohibited state government indebtedness. Opposite: Protecting Califor-

m nia's property tax laws

1991: The legislature repeals the 5 percent property tax limitation passed in 1978,
and replaces it with a "Truth in Taxation” Act, which re-
quires significant advertisement of property budget or tax increases.

Political cartoon portrays

1991: The legislature increases gas tax by three cents per gallon and modi-
fies the statewide distribution formula to benefit cities and other
local governments.

1992: Idaho voters reject 1 percent property tax limitation measure (some-
what comparable to California’s Proposition 13).

47
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1995: “Truth in Taxation” is repealed and replaced by a 3 percent cap, plus
levies for new construction and annexation, and levies foregone in
previous years.

1996: Idaho voters reject 1 percent property tax limitation measure.

1996: The gas tax is increased by four cents along with
e —— vehicle registration fees. Half of the new revenues are al-

2006: The legislature substantially increases the Home-
owner's Exemption and ties future increases to the Idaho
Housing Price Index. In one of the most significant
changes to the property tax system in Idaho's history, the
schools” maintenance and operations levies are repealed
and substantially replaced with a one-cent increase in the
state sales tax.

2010: Voters approve three constitutional amendments
that allow hospital districts, airports, and municipal elec-
tric utilities to sell revenue bonds without a vote of the
people, thereby reversing a recent Idaho Supreme Court
case limiting the use of revenue bonds without voter ap-
proval. (See: Frazier v. Boise, 2006.)

re——r
Nevad.

2005: The legislature passes property tax abatement and limits property
tax increases on a primary residence to 3 percent and to 8 percent
on commercial and industrial properties.

2010: Washoe County (Reno) voters approve two advisory ballot questions:
(1) Should the legislature be required to obtain the consent of local
governments before diverting local government revenues to the state
budget? (2) Should the City of Reno and Washoe County “pursue a
consolidation of the two governments if such consolidation would
reduce costs and/or improve services?"

1990: Voters pass Measure No. 5, a landmark initiative that shifts educa-
tion funding from property taxes to the state over a five-year phase-
in period. Measure 5 severely restricts the property tax amount that
can be raised by cities, counties, and special districts. (Cities were
forced to make cutbacks in services.)

1996: Measure 47 limits property taxes (similar to California’s
Proposition 13).
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1997: Measure 50 is a revised version of the confusing Measure 47. "As-
sessed values would be calculated for 1997-98 on the basis of the
1995-96 real market less 10 percent, ensuring all property owners a
savings of at least 10 percent. Increases were also limited to 3 per-
cent annually ... local governments were given the option of passing
option levies up to the amount that would have been raised under
Measure 5. Essentially, a local government could create a levy that
raises the amount of revenue lost due to the property tax assess-
ment lag from Measure 50, effectively raising the tax rate more than
1.5 percent. These local option levies cannot be permanent and may
not exceed 5 years for operating levies and 10 years for capital
levies. Also, unless they are placed on general election ballots in
even years, local property tax increases and bond measures require a
‘double majority’—a majority of eligible voters must turn out, and a
majority must approve the levy.” (Oregon Politics and Government,
pp. 214-215))

2000: Measure 7 requires cities to compensate property owners when poli-
cies reduce property values. (It was later ruled unconstitutional by
the Oregon Supreme Court because it amended more than one sec-
tion of the constitution.)

2002: The Oregon legislature passes property tax exemptions that are ex-
pected to result in an estimated revenue loss of $3.5 million over
two years.

2004: Measure 37 requires state and local governments to compen-
sate property owners when policies reduce property values. This ) .
is a statutory initiative designed to replace the court-overturned The guilded Oregon Pio-
Wieseyre 7. neer sits atop Oregon'’s

2007: A new trend called “Hometown Matters” is legislation where Statehouse in Salem. Op-
municipalities adopt new taxes in order to become less reliant posite: Municipal bonds
on property taxes. (Voters in Oregon rejected a cap for state help support Boise’s air-
spending and rejected an income tax cut that would have re-
duced state revenues by $400 million a year.)

1995: The Impact Fees Act authorizes local government to impose impact
fees for water, wastewater, storm water, public power, public safety
(police and fire building and qualifying fire trucks), roads, parks, and
endangered species habitat.

port.

1996: Municipal Energy and Use Tax Act is a tax on energy sales not to ex-
ceed 6 percent of the energy product.
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1997:
1998:
1999:

2007

2003:

2006:

2007:

2007:

2010:

— 1998: Expanding homestead exemptions provides property tax relief.

1998: The legislature authorizes return of 1/64 of a cent of sales tax
to localities.

1998: The legislature raises motor fuels tax by five cents per gal-
lon.

Washington

1993: Initiative 601 limits state spending to population and infla-
tion growth, and excess revenues have to be placed in reserve fund.
(Initiative has had major impact on state budget and, as reserve
funds grew, tax cuts were imposed.)

Referendum 47 places limits on growth in property taxes.
Referendum 48 reduces auto license plate renewals.

Initiative 695 repeals the motor vehicle excise tax and sets state im-
posed license fees at $30. Initiatives 728 and 732 mandate state
dedication of money to reduce class sizes in all schools and teachers
are to receive pay raises annually (legislature can suspend during se-
vere budget crisis).

Initiative 747 imposes a 1 percent cap on annual property tax in-
creases. Initiative 776 provides that all local-imposed auto license
plate renewals (“tab fees”) be set at $30. This has the effect of re-
pealing voter-approved excise taxes in four counties. The Initiative
survived judicial review and the motor vehicle excise tax for light rail
continues to be imposed due to issued bond debt requirements.

The legislature gives municipalities and counties the authority to go
to the voters for permission to boost property and sales taxes.

The legislature creates a program to provide fiscal assistance to
struggling municipalities and counties.

The Washington Supreme Court upholds a lower court decision that
deemed Initiative 747 unconstitutional. Initiative 747 was approved
in 2001, and limited the annual growth in property tax by 1 percent.

The legislature passes a law that allows city or county governments
to create local transportation benefit districts and impose a local ve-
hicle registration fee to fund local transportation projects.

Voters reject Initiative 1098 that would have established an income
tax on individuals earning more than $200,000 per year.
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This listing of initiatives contains items assembled from several sources. First, an

analysis was made of the International City/County Management Association’s (ICMA) The
Municipal Year Book for each year of the 1990-2009- time period, with special attention to

the “State-Local Relations” chap-
ter. This composite listing was
then sent to each of the 8 state
municipal leagues that included
our 10 focus cities for review and
comment. Statistical information
on city revenue sources was de-
rived from U.S. Census of Gov-
ernment Figures and National
League of Cities data as cited in

the text. Other publications refer-
enced include: Making Sense of
Dollars (Utah League of Cities
and Towns); City Budgeting
Manual (Association of Idaho
Cities); David R. Doerr's book,
California’s Tax Machine; and
Brent Steele, et al.'s book, Ore-
gon’s Government and Poltics.

Attempts have been made to assemble the most accurate listing of tax limi-

tation measures; hov

cluded that some would consider essential to such a list because they did
not appear in the sources noted or were not suggested by municipal league

officials.

ver, some measures or statutes may have been ex-

Battered by recession, the
2009 Oregon Legislature pro-
posed cuts to education, in-
cluding fewer school days.
Pictured: Nearly 5,000 people
attended a Stand for the Chil-
dren rally at the state capitol

to protest the cuts. Opposite:
Utah sales tax token, 1940s.
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« Tax Limitations

Several types of property tax limitations are used in the eight western
states. The passage of Proposition 13 in California in 1978 is considered by
many scholars to be the beginning of what came to be known as the “prop-

erty tax revolt.” Proposition 13 is both a property
tax assessment limit and a property tax rate
limit. As a property tax assessment limit, Propo-
sition 13 imposed a 2 percent maximum on an-
nual assessment increases with the 1975-76
valuations as the base. Only upon change of
ownership could properties be revalued. Vot-
ers in Oregon have approved assessment lim-
its on increases in the assessed value of
property, which protect property owners
from higher tax burdens in areas with rapid
increases in property values.

Rate limits such as Proposition 13 re-
quire that the tax rate not exceed 1 percent
of the assessed value. In 2001, Washing-

ton voters imposed a 1 percent cap on an-
nual property tax increases. In 2007, the
Washington Supreme Court declared this
assessment limit (Initiative 747) unconsti-
tutional. During the 1990s, Idaho voters
twice defeated 1 percent initiatives that
would have limited property taxes in
Idaho to 1 percent of the assessed
value of property.
Other property tax limitation ini-
tiatives are revenue limits. For exam-
ple, Measure 5 in Oregon limited the
total amount of property tax revenue
growth in jurisdictions. Idaho has operated under a 3 per-
cent property tax limitation imposed by the 1995 Legislature. Nevada's legis-
lature adopted a 3 percent revenue limit on residential property and an 8
percent limit on commercial and industrial property in 2005.

The Taxpayer's Bill of Rights or TABOR is another example of a signifi-
cant tax limitation. A TABOR amendment to the Colorado Constitution
passed via the initiative process in 1992. TABOR “restricts revenue or expendi-
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ture growth to the sum of inflation plus population change; and it requires
voter approval to override the revenue or spending limits.”'® In 2005, Col-
orado voters suspended the TABOR limitations for five years. The Taxpayers’
Bill of Rights approach has been defeated since then in Washington and Ari-

Z0ona.

Another category of tax limitation
is truth in taxation. Truth in taxation is
law in Utah and was effective in Idaho
from 1991 until its repeal in 1995.
Utah's “Truth in Taxation” was passed in
1985 as a compromise to direct tax limi-
tation. Prior to 1985, property tax rev-
enue increases were limited to 106
percent of taxes collected in the previous
year. The limit was activated only when
an entity’'s tax base was increased as a
result of factoring or reappraisal ordered
by the Tax Commission. The limit could
only be exceeded with voter approval. |
“Truth in Taxation” laws replaced the |
106 percent limit. {

The “Truth in Taxation"” law im-
poses specific public notice and public
hearing requirements that are triggered
when a taxing entity proposes to in-
crease its property tax revenues (not
rates) above those collected in the previ-
ous vyear. (Tax revenues generated by
“new growth” in an entity's tax base are
exempt from the disclosure require-
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ments.) Public hearings are required to

allow elected officials to explain the reasons for the proposed in-

crease and to allow citizens to comment on any proposed in-
crease.'”
Several initiatives and legislative actions are also tied to

achieving property tax relief. Both Idaho and Oregon have shifted

portions of the costs of K-12 education off the property tax and
onto state general revenue funds. These actions are intended in
part to provide property tax relief as well to equalize spending
across school districts. Another mechanism to provide property

A Tacoma satirist pledges
support for an initiative to
raise taxes on Washington

State’s top one percent. Op-

posite: California’s Howard
Jarvis, 1978.
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tax relief is the homeowner's exemption. Idaho uses this property tax relief
method that exempts a portion of the assessed value of owner-occupied resi-
dential property from the property tax. Most states utilize a form of property
tax relief for targeted populations such as low-income elderly property




influences and trends 55

owners. Devices such as circuit breakers limit the total taxes due on a single
piece of property. In the state of Washington, the voters have used the initia-
tive process to repeal particular taxes such as the motor vehicle license fees.
Washington voters have also approved initiatives to cap particular taxes such

as automobile license fees.
The last two
decades have
been very active
ones for those
who pursue tax
limitations. Limita-
tions on the prop-
erty tax have
been particularly
successful by uti-
lizing the initiative
process. The suc-
cess of these
property tax-cut-
ting initiatives vali-
dates long-
standing survey
research that
identifies voters’
deep-seated con-
cern with this tax
Western state citizens continue to have significant con-
cerns with the overall burden and types of taxes imposed on
them by their governments. Much of this activity was made

possible by the widespread use of the initiative process; how-

ever, a significant number of tax limitations and relief meas-
ures impacting local governments came directly from state
legislatures. The result is often a very complex set of regula-
tions and limitations on the property tax.

Airborne initiatives attack the
beast of taxation atop the

Washington Statehouse,
Bellingham Journal, 2010. Op-
posite: Oregon Capitol, Salem.
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Growth in the Urban West

Growth is the third major trend affecting cities. Many Urban West cities
have been shaped by the explosive growth of the entire region over the last
decades. The graph displays the population growth in our 10 focus cities from
1970-2007. Clearly, some cities have experienced tremendous growth, such

i i . as Modesto and Reno (209 per-
Population Change in Focus Cities, 1970-2007 cent and 195 percent respec-
250% tively). Others have had nearly no
change in population (Pueblo
4 percent and Salt Lake City

200% 3 percent).
178% It would be misleading,
however, to fook only at the pop-
% 150% JELE: ulation change within a city’s lim-
§ 110% its. The graph opposite displays
o 100% the population growth in the
® e Metropolitan Statistical Area
] (MSA) for each of our focus
s 0% cities.'® Broadening the view of
27% s the city to include its surrounding
- . 3% ;‘l ﬂ communities reveals that all of
‘ —— our focus city MSAs have had sig-
qﬁ’ . S ‘\-\\/\ A\ \&T nificant growth between 1990-
& & & S & \ﬁ,o“' 2007, ranging from 21 percent in
. e & & F Eugene-Springfield to 87 percent
& in Tempe, which edged out the
Source; U.5. Census Boise MSA growth rate by only 3

percent. It may be useful to note that a city’s ability to grow in population is
linked to its ability to annex new territory into its city limits. Some of our focus
cities, for example, Tacoma, Salt Lake City, and Spokane, have been
"hemmed in” by the existence or creation of new municipalities, thus imped-
ing the expansion of the city. Others, such as Boise and Reno, have greatly ex-
panded their city's jurisdiction through their powers of annexation. Other
important intergovernmental contexts also can shape a city's growth, such as
the presence and extensiveness of any state level growth management
statutes, which might dictate the area of a city's expansion.

More people mean more cars, more traffic, or more demand for public
transit. Costly infrastructure may need to be built to provide services to the
new residents and working commuters. Roads, police and fire stations, parks,
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water and sewage treatment, and landfills are issues faced by cities and
shaped by population increases. Cities must find a way to balance the costs of
growth among newcomers and existing residents. They must find ways to pay
for infrastructure within the limits set on their revenue and taxation powers

by their states and their
citizens while trying to
preserve the guality of life
that attracts new residents
and businesses.

Urban West cities
are impacted by three
major trends: intergovern-
mental limits, limits on tax-
ation authority (especially
the property tax), and a
high rate of growth when
viewed over the last three
decades. Each of these
trends places significant
challenges on cities at the
very time that they are
being asked to respond to
new demands. These de-
mands come from new cit-
izens reguiring extended
services such as roads,
parks, and schools. The
demands come from exist-
ing neighborhoods argu-
ing for better street repair

Percentage of Change

Population Change in
Metropolitan Statistical Areas (MSA), 1990-2007

0% 87%

84%

Source: US Census

or protection of their ‘quality of life.” The pressures also come from citizens
seeking relief from escalating property taxes, leading to that difficult paradox
that cities face—having less revenue at precisely the time that they need it the

most.






Detail of Tacoma City Hall clock tower. Next: Boise police officer directs traffic at Capital City

Public Market on a summer Saturday.
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ity government structure influences local politics, the balance of
power between the mayor and council, and citizen participa-
tion. Municipal classification systems are the result of state laws
that sort out authorities or limitations on each type of city. Mu-
nicipal forms of government—mayor-council or council-man-
ager—are largely determined by state laws that provide a
varying menu of options mixed with some degree of local flexi-
bility. State law and municipal charters determine electoral systems, whether
they are at-large or by district. But, as in the case of Modesto, electoral struc-
tures have been recently impacted by both federal and state court action.

Classilication Systems

Classification systems are typically based on population, and may, for
example, assign different taxation, electoral, annexation, or home rule charter




Washington Cities Classifications

Municipal governments in Washington are
classified according to their population at the
time of organization (usually incorporation) or
reorganization.'

I. First Class—A city with a population
of 10,000 or more at the time
of organization or reorgani- £
zation that has adopted a
charter. RCW 35.01.010.

Il. Second Class—A city
with a population
more than 1,500 at
the time of organiza-
tion or reorganiza-
tion that does not
have a charter and
does not operate as

a code city under the | :

Optional Municipal ’ 3

Code. RCW 35.01.020.
I

. Town—A town has a
population of less
than 1,500 at the time of its
organization and does not oper-
ate under the Optional Municipal Code.
RCW 35.01.040. As a result of some 1994
statutory amendments, the threshold

population required to incorporate as a
city is now 1,500, up from 300. RCW
35.02.010. Since a new city cannot be
formed unless it has 1,500 inhabitants,
no sparsely populated areas may now in-
corporate to form a new town.

IV. Optional Municipal Code—Cre-
ated in 1967, the Optional Mu-
nicipal Code (Title 35A RCW),
provides an alternative to
et S .q‘ the basic statutory classifi-
il cation system of municipal

e 'fgr ' | government. It was de-
;'-'é . signed to provide broad
A statutory home rule au-
£ thority in matters of local

= concern. Any unincorpo-
‘l | | rated area having a popu-
& lation of at least 1,500 may
incorporate as an Optional
Municipal Code or “code city,”
and any city or town may reor-
ganize as a code city. Optional

Sy

32
[V TN
&:n"‘.i

Municipal Code cities with popula-
tions more than 10,000 may also adopt a
charter.

Pictured: Old City Hall, Spokane.
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powers to municipal governments in different classifications. The rationale for
such a scheme: legislative convenience in dealing with various types of cities
by providing additional authority or by limiting authority. For an example, see
the Washington Cities Classification in the sidebar opposite.

Of our Urban West states, four have classification schemes in ad-
dition to Washington. Colorado has two categories: less than 2,000 in
population is a town and greater than 2,000 is a city. Arizona has
three categories: incorporated places are defined as towns with 1,500
to 3,000; incorporated places are designated as cities with popula-
tions from 3,000 to 3,500; and another classification is for all cities
more than 3,500. Utah has four categories; Nevada has three. Of the
three non-classification states, California dropped its system in the
1950s; Idaho repealed its in 1967. Oregon has never had a classifica-
tion scheme; all municipalities have home rule charters.?

As a non-classification state, Idaho treats all cities the same,
which is to say, all Idaho municipalities are considered cities regard-
less of their population size. They all have the same grants and pro-
hibitions of power unless the legislature finds a way to circumvent
the state constitutional prohibitions against “special legislation”

Judge John Forest Dillon, the
eponymous author of lowa's

(i.e., targeting a certain city or group of cities). For example, the 1868 Dillon’s Rule that as-
Idaho Legislature in 1987 gave all cities of more than 100,000 pop- serted that cities are creatures
ulation the authority to use tax increment financing. Only Boise of their state and narrowly
qualified. In the early 1990s, all counties more than 200,000 were construed city powers.

given impact fee authority. Only Ada County (home to Boise) quali-
fied. However, in both cases, the legislature later expanded the au-
thorities statewide.

Home Rule Powers

Unlike state governments that have powers reserved to them through
the 10th Amendment to the United States Constitution, cities have only those
powers and authorities granted to them under their specific state constitu-
tions. This general limitation is commonly referred to as “Dillon’s Rule,” after
the judge who penned the precedent-setting opinion that noted, “cities are
creatures of their states.” States, through their constitutions, their legislative
statutes, and citizen initiatives, have developed widely varying approaches to
their city governments and what powers and authorities to grant them. In
their recent book, City Bound, Gerald Frug and David Barron argue for an
“understanding of local power that takes as its starting point an analysis of



Progressive Reform

The Progressive Reform Era, generally con-  city actions ... state judges, then asserted au-
sidered to have been prominent from the thority over cities to correct the evils of the
1880s to the 1930s, focused on a series of re- machine and encourage pro-
forms to government that were intended to re- -~k gressive governments.”
move the corruption of the - {
political machines running - - / Reform Elements:
most large cities in the U.S. 2 Gy ' Reform elements commonly
at the time. Even Dillon’s /g8 S - considered part of the Progressive
Rule is a part of the Pro- Il N ‘ ] S® Reform Era agenda and relevant to
gressive Reform Era. Dil- R R ' our study of western cities are:
lon was expressing the ' ' :
hostility most reformers
had toward mistrusted
city officials. Alan b, : 7
Saltzstein quotes Judge N Sl . , r £ Civil Service systems for
Dillon, saying cities were W&\ S 7 7 public jobs
not led by those “'best fit- 5 }i"/ /,i/ Initiative, referendum, and
ted by their intelligence, _4\) S ):?_ Mag‘ recall processes
business experience, ca-
pacity and moral charac- e )
ter.” Their management 4 N ~y land pushed for parks and
was often ‘both un- (i THM public transit as a municipal
wise and extravagant.” /{\X& i champion of Progressive re-
(Dillon’s) solution was ' 5

Council-Manager form of
city government

Non-partisan elections

judicial supervision of
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the extent and limits of the state-defined power of American city govern-
ments.”? They further note that “(e)very city will always operate under some
kind of state control. The question is what should that be.”4 Among the many
things defined by state government law and constitutions are:

-+ Whether city officials
are elected or ap-
pointed
Whether they have sub-

stantial autonomy to
act on their own

- Whether services are
provided locally or by
others

+ Whether they have dis-
cretion over their own
tax base

+ What powers they have
to regulate land use
laws within their
boundaries

+ What discretion they
have in determining
their own boundaries®

Cities in many states
enjoy home rule powers
through either their original
state constitution or by consti-
tutional amendment. Home rule grants local voters the authority to
adopt their own municipal charters. However, the meaning of home Boyce Williams of Boise
rule varies widely. The essential concept is that cities may act in many protests the city’s proposed
cases without seeking state legislative approval and in many cases ban on smoking in bars and
without legislative interference.

There are basically two types of home rule powers. The first is
called a “residual powers” provision, designed to turn Dillon’s Rule on
its head. Cities that possess residual powers have the authority to en- ban smoking in bars.
gage in local functions and services that are not denied to them by ei-
ther the state constitution or state law. In the second type of home
rule, cities have used home rule charters to create spheres of influence in
which they expect to exercise wide discretion. Issues of “municipal affairs” are

public parks. Nationwide
more than 600 cities already




66 urban west

not of statewide concern and should not be subject to legislative interference.
These spheres include such things as governmental structure, types and levels
of services, municipal boundary issues (including annexation), and local taxa-

tion. Two “municipal affairs” areas of particular relevance to our study are the

State restrictions have frus-
trated the City of Boise's at-
tempt to finance mass transit
with local-option sales taxes.
Pictured: Boise's proposed
West End streetcar district.

Opposite: Sales taxes helped
fund the popular TRAX light
rail system in Salt Lake
County.

annexation and taxation powers of cities. Of the
10 Urban West focus cities, both Tempe and
Pueblo exercise home rule authority and have cer-
tain unique powers granted in their charters that
are not available to non-home rule cities that op-
erate under the general laws of their respective
states. This power is particularly evident with re-
gard to their ability to impose alternative forms of
local taxes.®

Home rule is important for cities especially
in granting them the authority to determine rev-
enue options and to design governmental struc-
tures consistent with the unique needs of their
——— communities. But home rule likely does not repre-

SRR sent the panacea that early reformers envisioned.’
According to Frug and Barron, “the fact that (a) city is a 'home
rule city’ doesn’t answer the question of the extent of its author-
ity.”® Even where cities enjoy home rule authority, they are limited
in each of these areas of municipal concern either by state legisla-
tive initiatives or judicial interpretation. For example, while Tempe
and Pueblo both heavily use local option taxation authority under
their charters, they are still constrained by state limits imposed on
revenue and expenditure levels.

Many Colorado cities have home rule authority but “labor
under a signature state law, known as the Taxpayers Bill of
Rights, that imposes very restrictive limits on (their) fiscal author-
ity.”® As Frug and Barron further note, “the grant of home rule, in
short, is always more limited than its name suggests.”'® The

courts have also played a significant role in determining the extent of home
rule power. One expert commentator has noted that the courts “have inter-
preted narrowly the scope of power granted to local units.”'" Courts have re-
mained enamored of Dillon’s Rule, which asserts that cities are creatures of
their states and have only the powers granted to them by their states, follow-
ing “into the 21st century the 19th century world view of an lowa judge.”'?
Their deference to this narrow construction of local powers is perhaps best
exemplified in the Idaho Supreme Court's refusal to even acknowledge the
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1976 legislative passage of residual home rule power for Idaho cities. They

"

have remained “"tone-deaf’ to this change and have instead continued to cite
fealty to Judge Dillon.""3

Not all of the state courts have been tied to Dillon’s Rule, however. In
neighboring Utah, the Supreme Court has rejected Dillon’s Rule as being “an-
tithetical to effective and efficient local and state government. If at one time
it served a valid purpose, it does so no longer ... Dillon’s Rule of strict con-
struction is not to be used.”'* In Colorado, the state constitution tells the
courts to interpret home rule power liberally.*?
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Forms of City Government

In the same way that states in the West are likely to have been shaped
by the Progressive Reform Era structures (see sidebar, page 64) like the initia-
tive and referendum, the same structures used in city government also impact
Urban West cities. The chart below displays the form of city government used
in each of the 10 Urban West focus cities.

City Government Structures, 2011

* Mayor
s 6 Council Members + Mayor 6 at large
Eugene, OR . CounciI-Manager
¢ 8 Council Members + Mayor 8 Wards
e Council-Manager
Modesto, CA
: ¢ 6 Council Members + Mayor 6 Districts

Pueblo, CO

Reno, NV

Salem, OR

e Council-Manager
¢ 7 Council Members

* Council-Manager
e 6 Council Members + Mayor

* Council-Manager

4 Districts + 3 at large

S Wards + 1 at large

* 8 Council Members + Mayor 8 Wards
; * Mayor
Salt Lake Clty, UT e 7 Council Members + Mayor 7 Districts

Spokane, WA

Tempe, AZ

* Mayor
e 7 Council Members + Mayor

¢ Council-Manager
¢ 8 Council Members + Mayor

¢ Council-Manager
¢ 6 Council Members + Mayor

2 from each of the 3 Districts
1 at large

5 Districts; 3 at large

6 at large



« Mayor-Council form

The strong mayor form of government was the first Progressive reform.
Being frustrated with the corruption of ward politics and the power ward
politicians played in weakening executive authority, reformers opted for a
strong mayor. They centralized most administrative functions

in the office, thus giving the mayor major powers to acton  Mayor-Council form
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behalf of the entire city. The mayor is directly elected by the
voters and selects the department heads subject to city
council confirmation. While the particular powers and re-
sponsibilities of a strong mayor will vary based on state law,
strong mayors typically hire and fire department heads, pre-
pare and administer the budget, and have veto power over
city council legislation (which may be overridden by the
council).'® While the strong mayor form of city government
is prevalent in the nation’s largest cities, it is not limited to
big cities. It is common among our smallest cities. The
strong mayor form of city government does not preclude hir- Heads

ing a city administrator to handle the day-to-day administra-

tive duties of the city; however, the appointment and

budget powers still reside with the mayor's office. In this model of city gov-
ernment, the voters can hold the mayor directly responsible for running the
city. Of our 10 focus cities, only Boise, Spokane, and Salt Lake City have a
mayor-council structure.

Separation of powers and checks and balances are key features of a
mayor-council form of government, or, at least in theory. In many cities, it ap-
pears that the mayor often dominates policymaking with the council left to
respond to mayoral initiatives, except on special issues in which several coun-
cit members have some particular interest or expertise.

In Salt Lake City, there is more of a balance of power than in most
cities. Based upon informal agreements reached years ago, funding for the
offices of mayor and council are equal—approximately $2 million each in FY
2010. Council members talk about their legislative agenda, even though they
admit that they could be more proactive. They employ professional staffers
who assist them in analyzing city budget proposals and sending out weekly
email updates and quarterly newsletters. But there are limitations—council
members are part time, working with a full-time mayor. Despite staff support,
one council member said they still had their short-sighted moments.

‘ussy wawsabeuepy A1) [euoEUILIU 1BINOS
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« Council-Manager form

The council-manager form almost perfectly embodied the Progressive
principles of insulating administration from politics, focusing on an efficient
form of government. The council sets the policy and the manager implements

it. Non-partisanship was valued over partisan politics in the

Council-l\/lanager form spirit of the classic quote, “There is no Democrat or Republi-
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Department
Heads

can way to build the streets.” The city was viewed less as a
government and more as a municipal corporation that should be
run like a business. The civil service system was based on the no-
tion that competition and rigorous tests would result in placing the
best and brightest in city government, not the political hacks of
the old spoils system. The direct democracy tools (initiative, refer-
endum, and recall) were targeted at malapportioned legislatures
whose rural legislators were often at war with city officials. Each
of these features had a continuing impact on cities in the Urban

Manager | \\est. The vast majority of medium-sized cities employ a council-
“.  manager form, have non-partisan elections, use civil service sys-

= tems, and have been affected by citizen-backed initiatives.

In 1908, Staunton, Virginia, was the first city to adopt the
council-manager system, shortly after the city commission form of
government was unveiled in Galveston, Texas in 1900. In the wake
of a devastating hurricane, Galveston business leaders pushed for
a commission form with elected city officials serving in both legislative and
administrative capacities. Commissioners (or department heads) were respon-
sible for the major functions of city government (police commissioner, fire
commissioner, etc.) and also served as city policymakers. By 1922, about 500
cities had adopted the commission form of government. Salt Lake City is the
only Urban West city that adopted the commission form during this period
and then later dropped it for the mayor-council form in the 1980s. The com-
mission form had its critics, especially within the leadership of the National
Municipal League (NML). NML thought that the commission form tended to
encourage elected officials to focus mainly on their own departments rather
than to look at general city interests, and that there was little room for real
professional administrative expertise.

By the mid-20th century, the council-manager form became the most
widely adopted form of government in the country. It was and is especially
popular in the South and in the West. In the council-manager structure, a full-
time professional administrator known as the city manager is hired by the city
council and serves at its pleasure. Department heads are selected by the city
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manager and confirmed by the city council. Historically, the mayor in this form
is “the first among equals.” The mayor is a member of the council, presides
over council meetings, and carries out several symbolic executive functions,
but has no veto authority. The city manager is typically the chief administra-
tive officer of the city.
While the figure oppo-
site indicates that the
voters directly elect only
the council, in reality
many council-manager
cities now directly elect
the mayor as well."”

Pueblo is a council-
manager city and one of
only a few cities in Amer-
ica that does not have a
mayor. The president of
the council serves in the
place of a mayor. In the
2009 Pueblo city election
voters were asked in a
ballot proposition
whether or not a mayor-
council form should re-
place the council-manager form of government. Billboards
supporting the current system declared in bold print to “Vote
No on the Mayor.” The most interesting person seen wearing a
“Vote No on the Mayor” button was Council President Vera Or-
tegon, who in most every other city would be called the mayor.

In the council-manager form, the mayor may be selected ting, talks with a constituent.
by a variety of methods: direct election, selection from the
council, or automatically selected as the highest vote getter. In
any case, typically the mayor's position in the council-manager form of gov-
ernment is largely symbolic. But the power and influence of the mayor is
often dependent on leadership style. The ability of a mayor to develop major-
ity support from the council is almost directly related to a mayor's ability to
persuade rather than to any formal power advantage.

In the ideal, city managers are separated from the political and policy
decisions made by the elected officials. This principle mirrors the “politics- ad-
ministration dichotomy” advocated by Woodrow Wilson and other early

Voters at Oregon'’s Lane
County Fairgrounds. Next:

Reno Mayor Bob Cashell, sit-
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public administration scholars at the beginning of the 20th century.'® The pol-
itics-administration dichotomy was meant to refer all policy decisions to
elected officials and to allow administrators to focus on the science of agmin-

istration. Originally, the International City Management
Association (ICMA) code of ethics specifically prohib-
ited city managers from being involved in policymak-
ing, requiring them to defer to city

council members.

In re-
cent
years,
the ICMA has revised its
ethics statement to recognize the
leadership role of the city manager.
City managers are often involved in advis-
ing on difficult policy decisions and be-
come embroiled in the political decisions
made by their cities. Professor James Svara
has argued “city managers cannot be ‘pas-
sive’ and need to have an active role in pol-
icy formation to be effective in their work
as professional managers employed by city
councils.”" Svara has expanded the tradi-
tional politics-administration dichotomy into
a larger dimension, which includes mission,
policy, administration, and management
arenas. In Svara's mission arena, the council
is seen as dominant, deciding on funda-
mental issues such as imposing a new tax
or making a major annexation decision. The manager’s role is largely con-
fined to advising and suggesting the consequences of various scenarios. In
the policy arena, the manager plays a more critical role, for example, in for-
mulating the budget, a major city policy document. Council members often
spend most of their time reacting to the policy initiatives set forth by the
manager in the budget. In the administration area, the manager has general
oversight responsibilities of city departments, but the council can be involved
to some extent in interaction with the staff when they directly receive citizen
complaints about departmental practices. In the management area, the coun-
cil evaluates the manager, but most internal operations are the province of
the manager.?

Holland Reno
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Manager and council relationships are dynamic and ever-changing
within cities and certainly among cities. Personally assertive managers may be
encouraged by a more passive council to be more aggressive on a broad
range of policy issues. On the other hand, an assertive mayor or council mem-
ber(s) can play a strong policy role as well as invade administrative and man-
agement areas.

Other scholars have )
pointed to the variety of levels  Types of City Managers
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agers were classified as being
both highly involved in policy and highly autonomous from their city coun-
cils.?? In other words, the ideal of the city manager removed from politics is
not typically realized in the council-manager form of government. The in-
evitability of this involvement in policy and the tension it creates with the
council may explain why the average tenure of city managers is only five years
in each assignment. However, it is not the only explanation for the low aver-
age. Other factors include leaving for a better job, illness, and retirement. it is
also important to point out that five years is the average and that many suc-
cessful managers stay in one city for a long tenure.

In the final analysis, these complex sets of relationships between ap-
pointed and elected officials raise the basic question political scientist Alan
Saltzstein has formulated so clearly: “How can we reconcile an appointed offi-
cial as a policymaker with our democratic traditions, particularly when that of-
ficial is selected for his skills and knowledge in managing rather than
policymaking?”??

Because of the qguestion raised by Professor Saltzstein and concerns
about the connection of the manager to the public, the office of mayor has
evolved in many manager cities into a position of considerable power. The
amassing of additional power has moved incrementally in Modesto, where
voters recently approved an amendment to their charter that gives the mayor
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additional budgetary and administrative oversight powers that the mayor
shares with the manager.

Few cities of any size have a pure form of government. As mayor and
manager forms have evolved, their differences have biurred and their similari-
ties have become more apparent. Professor George Frederickson and others
have called these “adapted cities.”* They are council-manager
cities that have a relatively strong, directly elected mayor, and

Public safety budgets are a strong mayor-council cities that have very strong city administra-
A IR ARV A T e Sl fors. In the former system, the mayor is taking on more adminis-
posite: Modesto Police Officers trative responsibilities and in the latter system the mayor is

Association members protest
layoffs, 2011.

delegating more authority to a city administrator.?

Only one of our Urban West focus cities has changed its
form of city government from council-manager to strong mayor
in the 20 years since the publication of the Urban West. In
1999, Spokane voters elected to change to the strong mayor form of govern-
ment after 40 years of the council-manager system.?® The voters considered a
change back to the council-manager form of government in 2003, but the
measure failed.

» Impacts on Decision-making and Policy

The American experience with municipal structures is far more varied
and complex than a one- or two-page discussion in a standard textbook. Most
focus on the two major forms of city government—mayor-council and council-
manager—as if cities have pure forms of government. In reality, each form has
taken on major characteristics of the other. Mayor-council cities are seeking
more expertise and professionalism through adopting the manager model
and hiring chief administrative officers. Council-manager cities are increasingly
emphasizing the greater accountability and personal connection features of
the mayor-council form by providing for the direct election of their mayors
and, in more and more cities, expanding mayoral powers.

The mayor-council form is based on a separation of powers principle.
Conflict is more commeon in mayor-councit and cooperation is more typical in
council-manager cities. Svara tells us that mayors in council-manager cities
“operate in conditions that are more favorable to developing a constructive
leadership style.”?” “The city manager form is based on the unity principle
with all authority assigned to the city council that appoints a professional city
manager.”?®

How do these structural arrangements affect policy? In other words,
are there significant policy differences among cities with different forms of
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government? Which spends more? Which is more accountable? The answers
to these questions are not as clear as some supporters of one form or the
other might think. Morgan and Pelissero found that the form of government
does not affect spending patterns.? Clark similarly found that structures did
not influence spend-
ing on urban renewal
or expenditures in
general *® Other re-
searchers have found
some differences.
Council-manager cities
tend to not be as ag-
gressive in economic
development pro-
grams as mayor-coun-
cil cities ' However, of
our 10 cities, Pueblo,
with a city manager,
appears to have been
the most aggressive
during the period of
our work on western
cities. If that is true, it
can likely be attributed
more to the unique
challenges of the city
rather than the form
of government.
Structure does
matter in the decision-
making process. Win-
ners and losers in policy fights may be determined by whether the mayor has
a vote on the council or whether the mayor has veto authority. Who reports
to the mayor is another important consideration. How much administrative
authority does the mayor share with other independently elected administra-
tive officials or officials who answer directly to the city council? Power centers
on certain issues can develop around other elected executive officials, such as
the elected city attorney in Reno or Pueblo’s long-time city attorney who was
on contract with the council for 38 years. He contended that he was more ac-
countable to Pueblo’s residents than the six city managers and 50 council
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members he worked with in those 38 years.?? Some cities have independently
elected boards and commissions who are responsible for a major function of
city government—water, libraries, etc. All of this fragmentation helps disperse
power but may also make efficient government less attainable.

« Electoral Systems for City Council

As the table on page 68 demonstrates, the number of city council seats
varies by city. In our 10 focus cities, city councils range from six to eight seats.
Mayors are typically part of the council and have a vote on the council in
manager cities. It further demonstrates that our cities differ in the method of
electing those council members. Some use at-large elections. Others depart
from the traditional reform model and have their council members run in dis-
tricts or use a hybrid of the two methods. In at-large elections, all
the voters of the city vote on every seat up for election. In a district

Voters select Boise’s mayor election, only voters from that geographical district vote on a par-
and six city council mem- ticular candidate. Progressive reformers liked the at-large voting
bers through atarge elec- model because they believed it would make candidates more likely
tions. Opposite: Boise City to respond to the needs of the city as a whole. Again, they were
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transportation.

reacting to the old ward system of big city machines where party
bosses and elected officials were more interested in serving the
needs of their supporters than the city itself.

In Salt Lake City, council members maintain close ties with
their districts. A city council staff liaison helps organize meetings
and facilitates communication with district constituents. In re-
sponse to the criticism that their system breeds more of a parochial
approach, one council member stated that their system is not much different
from an at-large system where many of the council members live in a concen-
trated area of the city.

Another Salt Lake City council member pointed out that he was elected
in a low turnout district election with fewer than 2,500 voters, hardly a large
cross section of the city. District elections often pivot around neighborhood is-
sues that do not necessarily represent majority concerns in the city. It is tough
to represent the needs of the entire city when you are really representing only
2,500 voters in a city of more than 180,000 people. This council member’s
election was secured in his district because he had had only one opponent in
a spring primary election. If he had more than one opponent, the top two
candidates would have competed in the fall general election. Turnout in the
general city election is not much higher than in a primary election.
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At-large systems, such as Boise’s, do not guarantee geographic disper-
sion. That lack of geographic representation resonates with Boiseans who
throughout recent history have seen council members often come from the
city's North End and southeastern areas; few have ever come from the rapidly
growing western precincts.

Some point out the fact that the costs and ef-
fort of running citywide elections makes it virtually
impossible for many to run successfully for such of-
fices. Candidates can walk their district with a few
thousand registered voters but do not have the re-
sources to advertise to 250,000 residents. They also
have argued that at-large voting models disadvan-
tage minority candidates and that cities with at-large
representation systems tend to elect fewer minority
candidates.

The City of Modesto had at-large elections for
its city council members until advocates for Latino
voters challenged that representational structure in a
court case under California’s Voting Rights Act, al-
leging that Latino neighborhoods were neglected
and only two Latinos had been elected to the coun-
cil in the city’s history. The case made its way to the
U.S. Supreme Court, but the Court refused to hear
it, thus affirming the Appellate Court judgment that
at-large elections were unfair to Latino voters.?® In
November 2008, Modesto voters approved a meas-
ure changing their city charter to district elections.

The first election under the new scheme in
Modesto produced a surprising result. The white Re-
publican candidate won in Modesto’s new south-
western district dominated by Democratic Latinos.
However, the Republican was a long-term resident of
the area as opposed to his Latino opponent who was new to the area.
Turnout was low—only 12 percent. Two major arguments for districting—en-
couraging greater voter turnout and producing a more racially and ethnically
diverse council—were not satisfied in this first election in 2009.

Other cities have combined the two representational systems to allow
for both district and at-large council seats. Presumably, this allows voters to
select representatives reflective of their district’s particular interests as well as
representatives who are responsive to the needs of the city as a whole. Four
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of the 10 Urban West focus cities use this hybrid method of electing city
council members. In Pueblo, the rationale is that the voters may vote for their
district council member and over a four-year election cycle also vote in all
three of the at-large elections that represent a majority of the council.

« Palicy and Administrative Impacis

Some studies have found that district elections produce a more diverse
council with greater conflict than at-large systems.* Council members are
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more responsive to voters and neighborhood-based concerns. In district elec-
tions there is less opportunity for passing the buck. Voters can more easily
know who represents them, especially on controversial neighborhood issues.

Regardless of the systems, questions about representation persist. Who
should the council represent? The question illustrates both the strengths and
weaknesses of the district system. Council members appear to be more re-
sponsive to district interest groups that may reflect majority sentiment in their
districts rather than broader citywide interests. District systems seem to make
each council member focus more on his or her district and not on the inter-
ests of the entire city. It may be more representative from a neighborhood
perspective but not from a communitywide perspective.

It is hard to make generalizations about western cities of any size. The
great diversity in forms of government might surprise observers who assume
that because most cities have either a mayor-council or council-manager form
that pretty much tells the whole story. Designating a city as a city manager
city or a mayor-council city does not necessarily tell you very much. The mayor
in Modesto is much more powerful than the president of the council in
Pueblo, even though they are both in a position to hold the title of “mayor.”
Mayors in some cities are directly elected while others are only “first among
equals” and appointed by their fellow council members. The city attorney in
Reno, as an elected official, at least formally should carry more clout than the
appointed city attorneys in most of our cities. The city council in Salt Lake City
stands out as having far more resources than most cities in the West. In other
words, understanding the relative power of the various officials in any given
city requires understanding the unique twists on mayor-council and council-
manager structures in that city.

Various electoral systems have consequences. District elections appar-
ently produce different kinds of candidates than at-large elections. Whether it
results in different policies is another matter, perhaps tipping to more specific
geographically issue-focused decision-making. If present trends continue,
more and more cities will be adopting district election schemes.
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State and federal funds support airport and highway projects. Pictured: A westward
approach to the Spokane International Airport. Next: Idaho’s capital city benefits from
construction of state buildings.
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uch of a city’s ability to provide needed services and to
protect quality of life is tied to its fiscal health.” Does the
city have adequate revenues to meet the needs of its citi-
zens? The answer to this question will differ, depending
on the diversity of the economic base and the fiscal discre-
tion allowed by the states’ constitutions and statutes. But
in any event, nearly all cities are currently struggling to
maintain their critical services. In a 2009 national survey of cities, 93 percent
of city financial officers responding said their cities were worse off in 2009
than in 2008.%2 Ninety-one percent of the survey respondents indicated their
city cut spending in 2009. Cities surveyed in 2010 responded that they had
(or would) cut an average of 8.6 percent of their workforce between the
2009-2011 fiscal years.”

Revenue shortfalls have also plagued our 10 Urban West focus cities.
The table on page 84 displays some general information from each of the 10
cities regarding its budgetary situation during this “Great Recession.” Each of




Estimated shortfall

Examples of items cut

¢ The City will have to trim $4 million from
Boise the FY 2011 budget. The City Council had
already cut $4.9 million from the FY 2010
budget

e 33.5 FTE positions cut
¢ Employee raises eliminated

» $5.7 million gap in the $384.5 million
FY 2011 budget

¢ Altogether, $8.6 million in cuts pro-
posed, with a $2 million hole remaining

* Approximately 39 positions cut

e Cuts in Animal Control, Library, Recreation,
Planning and Development

e Cuts in Police, Fire (10 FTE), Parks and
Recreation, and Ptanning and Develop-
ment staffs

¢ Estimated shortfall is $9 million, half to

Pubelo be covered by the fund balance reserve

* 26 FTE positions left vacant
* Unions agreed to no raises

o Cuts saving $26 million

Salem

¢ 387.5 FTE positions cut over last two years
* Across the board cuts in services
« Police and Fire staff cut

* 11 FTE positions cut

* 2010-2011 budget gap is $9.3 million
+ $1.7 million increase in pension obligation
+ $2.3 million increase in health insurance

Salt Lake City

* 67 FTE positions cut

* Changes in health insurance plans to save
money

¢ Programs such as Youth Art, Parks cut

¢ Shortfalf of this size ($9.8 million gap be-
tween revenues and expenses within the
City’s General Fund) in 2011, on the heels
of filling a $7.5 million hole to balance the
budget for 2010

Spokane

¢ 120 FTE positions cut

 City trying for changes to collective
bargaining agreements, Police and Fire
cuts, closure of branch library

* $40 million dollar reduction in budget:
$401 million budget for 2011-12, $441
million just two years prior

Tacoma

* 79 FTE positions cut

* Wage freeze being negotiated with
collective bargaining units

e $34 million deficit beginning in

Tempe 2010-11

Source: City budget documents

¢ 40 FTE positions cut, 125 transferred out
of general fund

* Wage freeze, consolidation of depart-
ments, furloughs, cuts to Police and Library
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our focus dities has a different set of services and, therefore, different costs
and expenditures as well as differently valued property tax bases. Comparing
the revenue shortfalls and budget cuts across the cities should take those vari-
ations into account. The magnitude of the shortfalls and cuts may vary, but
the message from the table on the opposite page is clear: all of our focus
cities have been hit hard by this budgetary crisis.

As stated previously, cities are at the confluence of three major streams:
(1) the global economy and the city's place in that economy, (2) the limita-
tions placed on the city by its state, and (3) pressures from growth. Nowhere
are the pressures from those three streams more evident than in the public fi-
nance choices made by a city. City officials presume that the tax policy
choices they make are going to impact the location decisions of corporations
and the quality of life of their citizens. The question for cities in the global
economy is whether or not they can survive and prosper in an increasingly
competitive world where capital moves freely across jurisdictional boundaries.
What mix of revenues and services will help sustain them? Finally, pressures
from growth can lead a city to seek new forms of revenue in order to keep
flagging infrastructure in pace with demand from new development as well
as to maintain existing neighborhoods. Growth often forces city officials to
face the question as to who should pay for growth impacts—new residents or
existing residents?

» Dverview of Major Revenue Sources

Cities use several major revenue sources in order to provide needed pub-
lic services. The graph on page 86 displays the national breakdown of city rev-
enue sources and the use of these revenue sources in the eight western states
examined in this study. The pie charts on pages 90-92 illustrate city revenue
sources for each state.

Several general observations can be made about the distribution of city
revenue sources across the eight western states compared to the national av-
erages:

+ Only Idaho and Oregon rely on property taxes for city revenues at a
percentage higher than the national average.

- Cities in several states have chosen to rely heavily on local sales taxes
as a percentage of their city revenues. Arizona, Colorado, Utah, and
Washington cities rely on sales taxes at approximately twice the na-
tional municipal rate.

- Idaho, Nevada, and Oregon fall far below the other western states in
their reliance on local sales taxes as a percentage of city revenue.

85
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+ All eight western states’ cities rely on charges and fees at a higher
rate than the national average.

+ Reliance on state shared revenues for cities varies widely across the
eight states from a high of 23 percent in Nevada to a low of 3 per-
cent in Colorado.

« Federal revenue is a small percentage of total city revenues in the
eight western states and nationally.



« The Property Tax

revenues and taxes

The property tax was historically the most important single source of all
types of revenue for local governments in the United States. In 1902, the
property tax comprised 73 percent of all municipal revenues nationwide.® As
the graph opposite illustrates, by 2009, this number had fallen to 16 percent
as fees, service charges, federal aid, state-shared revenue, and other taxes ex-

Examples of Property Tax Limitations

Steps in how the property tax rate
is determined

1. Estimate city budget needs (spending). Re-
member that spending must equal esti-
mated revenues (local government
budgets must balance).

2. Determine what portion of needed rev-
enues comes from property taxes (the
property tax portion of the budget or
PTB).

3. Total city property tax revenues (PTB) =
total assessed value of the city (AV) x
property tax rate (TR). PTB = AV x TR. To

figure the tax rate, solve for TR. TR =
PTB/AV.

[For an example, assume a city has an as-
sessed value of$10,000,000, and $150,000
is needed from property taxes (the PTB).]

Example One: Figuring the property
tax rate

City Assessed Value = $10,000,000 x Tax Rate
= $150,000

Tax Rate = .015 or (1.5%)

Example Two: The property tax with a rate
limit of percent

City assessed value = $10,000,000 x FIXED
RATE 1 percent = $100,000

If the estimated portion of the budget from
property taxes had been $150,000 as in Ex-
ample One, the city must cut $50,000

worth of spending, raise other taxes, or a
combination of the two.

Example Three: The property tax with a
revenue limitation of b percent

If last year’s property tax revenues =
$150,000, the maximum revenue allowed
from property taxes this year is $157,500.

City AV = $10,000,000 x 1.575 percent tax rate
=$157,500 (PTB)
(assessed valuation stays the same)

City AV = $10,500,000 x 1.5 percent tax rate =
$157,500 (PTB)

(assessed valuation goes up 5 percent)

Note: The tax rate will go up or down de-
pending on changes in assessed valuation
when the total revenues from property
taxes are fixed with a revenue limitation.

87
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panded total municipal revenues. The property tax still remains the single
most important source of funding for most city operating budgets, but not
their total budgets. Generalizations can mask significant differences within
states. For example, over the past 20 years, Utah cities have shifted from pri-
mary reliance on the property tax to reliance on a 1 percent local option tax
implemented by every city in the state. However, Utah's largest city, Salt Lake
City, still relies more heavily on the property tax. This is due in part to the ex-
pensive commercial properties in downtown Salt Lake and the fact that only
one-half of the statewide distribution of state collected local sales taxes are al-
located on a point of sale basis.”

The property tax is based on the assessed value of the
property and the tax rate, also known as the levy rate, estab-

A Boise homeowner typically lished by a taxing entity. County officials typically determine a
pays property taxes to the city, value on real and personal property for tax purposes. There
the county, the highway district, may be many taxing entities collecting property taxes on any

a school district, perhaps an irri-

gation district, and other taxing
authorities. Opposite: An urban

single parcel of property: a homeowner in Boise, Idaho,
would pay property taxes to the City of Boise, Ada County,
the Boise Independent School District, the Ada County High-
way District, and any other special districts their home lies

renewal district, Idaho Street, within, such as a cemetery district or a mosquito abatement

Boise, 2007.

district. In most states, these taxes are collected by the
county government and distributed back to each of the ap-
propriate local taxing entities.

The legal framework for the administration of the property tax is typi-
cally contained in state statutes or constitutional provisions. This includes the
dates and regularity of when property taxes are due, how often and in what
manner assessments of property values are re-evaluated and, perhaps most
importantly, any limitations on property taxes affecting cities. Hence, the
somewhat curious situation arises that one set of elected officials at one level
of government (the state), establishes the rules for another set of elected offi-
cials at the local level. Of course, the citizens themselves may also determine
the statutes governing the property tax through the initiative process.

The property tax has historically been judged to be among the most sta-
ble of taxes collected by government. Compared to the sales tax, for exam-
ple, which is much more sensitive to fluctuations in the economy (people cut
back on spending when money is tight), the property tax tends to remain rel-
atively steady unless there is a sharp upturn or downturn in the economy as
we have experienced in the Great Recession. Even with the increasing number
of limitations, the property tax is still judged as providing a considerable de-
gree of autonomy for local governments. According to tax expert David
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Brunori, “the virtue of the property tax is that it is the best independent
source of local revenue.”® The now-defunct Advisory Council on Intergovern-
mental Relations (ACIR) tracked public opinion about taxes from 1972 to
1991. The growing resentment toward the property tax is illustrated by the
fact that in 1978, just before Californians started the property tax revolt with
Proposition 13, 45 percent of westerners surveyed indicated that the property
tax was the “worst tax."?

A more recent reflection of public attitude is the survey of Idaho resi-
dents that indicates that the property tax remains an issue of concern. More
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respondents to the annual Boise
State University Public Policy Survey

Property Tax ® Charges/Fees ® Miscellaneous Funds ~ chose the property tax as the “least
fair tax” than any other tax. This

City Revenue Sources by State, 2009

® Sales Tax @ State-Shared Revenue ® income Tax
© Other Federal Revenue pattern has held consistently since
Source: U 'S. Census Bureau, State and Local Govemment Finarices, 2007 2001.7% In times when property val-
) ues have escalated quickly, home-
Arizona owners have seen increases in their property taxes. It is likely

the rapid population growth and increases in property val-
ues in the 1970s and 1980s led to the rise of the prop-
erty tax revolt. The animosity toward the property tax
can also be explained in part by the confusion the gen-
eral public has about the complexities of the property
tax process, the perceived lack of fairness in the admin-
istration of the tax, and the belief that the tax supports
many services that do not benefit the property owner. Diane
Paul, however, may have offered the best reason for the deep-
seated emotional response to the tax. She argues that since people's homes
are the object of the tax, they deeply fear the potential of losing
their homes if they cannot pay the tax.”

A discussion of the property tax requires some ex-
planation of the types of limitations. An understanding
of some of the basic elements in the levy rate-setting
process is useful in illustrating the operation of these

various tax limitation measures. Hypotheticals illustrate
how these limitations would apply to a city govern-
ment’s budgeting process.
One of the first steps in the property tax rate-setting
process is for locally elected officials to adopt a budget, which in-
cludes all of their jurisdiction’s anticipated revenue sources, including property
taxes. The amount of the property tax portion of the municipal
Colorado budget divided by the city’s assessed valuation yields a city tax
rate. The property tax rate-setting process can be ex-
pressed as TR = PTB/AV where TR is the tax rate, PTB is
the property tax portion of the budget (or that portion
of property taxes subject to the limitation) and AV is
the entity’s assessed valuation for taxation purposes.
For illustration purposes, visualize a <ity with a cur-
rent assessed valuation of $10,000,000, a property tax
budget of $100,000 and a levy of .0100 (or 1 percent). If city

California
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officials decided that they needed to generate an additional
$10,000 in property taxes for the next fiscal year, and they an-
ticipated their new assessed valuation would increase by
10 percent to $11 million, their new property tax budget
would increase by $10,000 with no increase in their cur-
rent tax rate of 1 percent. However, if city officials de-
cided they needed more property taxes, they could,
depending upon what type of limitation they were oper-
ating under, increase their levy to 1.5 percent and generate
an additional $65,000 in property tax dollars from their in-
creased tax base.

As noted in the prior discussion, however, most local budgets are not
set in a vacuum. Property tax limitation measures affect most budget-set-
ting decisions. For example, a rate limit could mandate, as it does Nevada
in California, that local levies shall not exceed 1 percent, re- ‘
gardless of the growth in tax base or increased municipal
costs. A revenue limit would allow only an increase in
property tax revenues up to a fixed percentage, such as
5 percent. That would mean in our hypothetical case
that the local officials could increase the property tax por-
tion of their budget by no more than $5,000 rather than
up to $10,000, an amount a city could levy if it had no such
revenue limit.

Assessment limitations cap annual valuation increases by a certain per-
centage, such as the 2 percent lid in California. In our hypothetical case, the
city’s valuation will substantially increase over the current year's valuation of
$10 million. But under an assessment limit such as California’s 2 per-
cent lid, its assessed valuation could only increase by $200,000 J— Oregon
instead of $1 million, or, in other words increase to a total
of $10,200,000 rather than $11,000,000. If local officials
were operating under a 1 percent rate limit in our exam-
ple, they would only be able to increase taxes by $2,000
as opposed to $10,000 under the 1 percent and no as-
sessment limits scenario.

What may have initially seemed to be a temporary re-
volt against rapidly rising property values and taxes in 1978
has proven to be a sustained resistance to the property tax across
the western states. State legislatures and voters (through the initiative
process) have continued to periodically pass various local tax limitation meas-
ures. But most of these limitation measures apply to the property tax. All

[daho
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eight of our Urban West states have some sort of property tax limitation
measure in place.

ah « State-Shared Revenues
T 39 State-shared revenues generally include sales and
highway user revenues. Sales taxes are often shared
with city and county governments according to a state
legislative distribution formula. The formula may take
into account the point of sale, or all or a portion of the
sales tax generated within a particular jurisdiction. The
formula may also be based in part on population. The de-
tails of the formula are critical to determining the winners and
losers in the distribution. That is why, in most states, reconsideration of the
formula can generate intense political battles.
All of the above dynamics also apply to state-shared
gasoline taxes. In
most states, gaso-
line taxes are ear- Charges and fees compen-
marked, at least sate for declining property
in part, for high-
way and street
construction and
maintenance. The cost
of building and maintain-
ing adequate infrastructure makes
the dependence on state-shared gasoline taxes a critical part of local govern-
ment revenues.
US Average In very tough fiscal years in which overall state revenues fall
far below levels needed to maintain services, the state-shared
revenues become tempting targets for reallocation to re-
duce state fiscal deficits Because cities rely so heavily on
these revenues, any raids on these revenues can be dev-
astating.
In order to balance the 2009 state budget, Califor-
nia legislators hijacked municipal property taxes, gas taxes,
and redevelopment funds. It was estimated that the City of
Modesto would lose approximately $6.5 million. Modesto Coun-
cilwoman Kristin Olsen called a press conference after the legislative ac-
tion and attacked this raid on city funds, calling the legislative promise to later

Washington

tax revenues in many west-

ern states. Opposite: Reno
firefighters.
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restore the funds as “nothing more than a Ponzi scheme.”"? In response 1o
this raid, or what legislators call “revenue diversion,” the League of California
Cities, along with local transportation officials, launched a campaign to place
Proposition 22 on the 2010 statewide general
election ballot. Proposition 22 was designed
to stop the state legislature from taking city
gas taxes, property taxes, and redevelop-
ment funds. In November 2010, California
voters approved Proposition 22, which

should give local governments more control
over their own revenue sources and greater
certainty that they can keep their own

funds. In addition to the negative impacts of
the revenue loss, local officials had little
budgetary certainty. Long after their budg-
ets had been set, the state legislature, des-
perately trying to fill a major budget gap,
would take local revenues right in the mid-
dle of cities” fiscal year. Proposition 22 was
intended to prevent another similar precipi-
tous action by the legislature. Opponents
have charged, however, that the proposition
is a “totally irresponsible” measure unfairly
limiting the budgetary powers of state legis-
lators. Threatened litigation may bring years
of court battles.

In 2009, the Nevada Legislature took $50 million from Nevada counties’
medically indigent fund and $79 million in property taxes from Clark (Las
Vegas) and Washoe (Reno) counties. No other local governments lost prop-
erty tax dollars in this targeted taking of revenues from the state's two major
population centers.” This raid succeeded even though local governments
were well represented at the legislature and were told by a legislative leader
that if they were not at the table, “it could be ugly for you.” Washoe County
and its local government spent $750,000 lobbying the 2009 session. The
president of the Nevada Taxpayers Association indicated that she had con-
cerns about the amount of money local governments have spent lobbying.
But she said that she understood “it better this session” when local govern-
ments were targeted.™
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« fees and Service Charges

As cities adapt to new limits on the property tax and deal with a grow-
ing "anti-tax culture,” the most common new sources of revenue are new
fees or fee rate increases. Fees seem to be more acceptable to a general tax-
adverse citizenry who believes many service costs of government should be
borne by those who use the service. With fees, those who don’t use the serv-
ice don't have to pay. A 2007 survey found that 45 percent of cities nation-
wide were increasing their fees and charges.' Since the 1980s, fees have
been on the rise and now are 40 percent of cities’ “own-source” (or locally
raised) revenues; property taxes have dropped, as a proportionate share, to
30 percent.'®

There are limits to how fee revenues can be used, however. Fees cannot
exceed the cost of providing services or the costs of a requlatory activity. If
they do, they're considered a tax, not a fee, and are often subject to greater
scrutiny. In short, a specific fee cannot be used to balance the city budget,
but rather is tied to funding a specific utility or enterprise operation.

« Local Option Taxes Local Option Tax Authority

In the most common
forms of a local option tax, {
voters approve an additional & Lf
percentage (or fraction of a )i\‘
percentage) onto the existing [ ’
state sales or gasoline tax /[
to be assessed on pur- ;
chases within the city.
Some cities add those
revenues to their general
fund, others earmark
local option tax revenues
for a certain purpose; for k.
example, the City of Pueblo
earmarks its one-half cent  \
sales tax for economic devel-
opment. Recalling that “cities
are creatures of the state,” how-
ever, it is important to note that not \
all Urban West states grant their cities the

States with Local
Sales Tax and Local
Income Tax

= States with Local
Sales Tax only*

States with Local
Income Tax only

3
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power to adopt local option taxes in the same way. Idaho, for example, al-
lows its cities only very limited local option taxation authority. Currently, only
some “resort cities” have the option of adopting local option taxes. Idaho
cities have attempted to secure state legislative approval for increased local
option taxation authority almost every year since the early 1970s, but to date
the legislature has been unwilling to expand this taxing authority. The atti-
tude of the Idaho Legislature is perhaps summarized in a recent quote from
House Majority Leader Mike Moyle, who said, “Sometimes you give local gov-
ernments too much control and you end up with an abuse of power.”"” Other
states, such as the map shows, have granted significant local option taxing
authority to their cities and those cities have chosen to adopt that authority.
In addition to establishing whether or not local option taxes are allowed as
well as the types of local option taxes available, legislatures and/or state con-
stitutions may also specify the level of voter approval needed: a simple major-
ity versus a super majority (for example, 60 percent).

 [mplications of Revenue Sources

Each revenue source utilized by government has its own set of costs
and benefits. One common way to examine these costs and benefits is to dis-
play the revenue sources by several characteristics: (1) the revenue potential,
or how much revenue a tax will produce; (2) the stability of the tax in chang-
ing economic times; (3) the progressivity or regressivity of the tax, that is the
tax's burden relative

to the income level of - Comparison of Government Revenue Sources
the taxpayer; and, (4)

the administrative cost Tax Revenue Stability (HEL A\ Administrative
to the government for Potential Regressive Cost

collecting the tax or Property tax High High Regressive Medium-High
revenue source. The

. Sales tax High Medium-Low Regressivs it
table at right com- S hur gressive Medium
pares the property Income tax High High Progressive Medium-High
tax, sales tax, income Cigarette/Alcohol/Fuel Low-Medium Medium-Low Regressive Medium
tax, common excise User Charge Low-Medium  Low-Medium Regressive Very High

taxes, and user
Charges across these Saurce: Connecticut Conference of Municipalities
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Local governments, including cities, have begun to move away from re-
liance on property tax toward other revenue sources. They find they are trad-
ing reliance from one tax, often perceived by the public to be the “least fair”
but from the government'’s perspective more stable, to a less stable source,
such as the sales tax or user fees. This switch makes governmental revenues

Boise Architecture Project

more vulnerable
to downturns in
the economy. As
noted in the
graph on page
86 the western
states have a
high reliance on
user fees and
charges. As the
chart on page
95 indicates,
user fees have
both low rev-
enue production
and low stability
with high ad-
ministrative
costs. In spite of
these potential
downsides, a
2009 survey in-
dicates that 45
percent of cities

nationwide have increased their fees for services and that 27 per-
cent have increased the number of fees altogether.”

User fees compensate for lost The mix of revenue sources used by local governments rep-
TR LR AR O (esents a series of tradeoffs including stability, fairness, and ease

Pictured: A fee-supported

Municipal Pool, Boise. Oppo-

site: Editorial cartoon

of collection. The implications of moving the cost of needed serv-
ices from one primary revenue source to another might be illus-
trated with the case of property taxes and school funding. For
most of the nation’s history, public schools were funded almost

protesting impact fees. entirely from local property taxes. Concerns over inequity in fund-

ing, that is, districts with low property values had less revenue,

led many states to move some or most of school funding to state
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budgets. In many cases, this meant a switch from reliance on property taxes
for school funding to a reliance on a mix of income and sales taxes at the
state level. Recent downturns in the economy and the resulting negative im-
pact on school funding illustrate how the trade from a stable, but disliked
property tax to a less visible but more volatile sales tax can impact critical
services. In 2010, Idaho, for example, had the first cut in public school fund-
ing in state history after switching a substantial portion of

school funding (the maintenance and operations
costs) from local property taxes to the state gen-

i i i i i IF You THINK YOU
eral fund in a 2006 special Ieg\slatn{e session. s 84
State-shared revenues are an important BEFORE.
04D

source of city revenue in many states. Four
Urban West states rely on state revenue for
more than 10 percent of their revenue. Cities in
two states, Arizona and Nevada, rely on state revenue
for 20 percent and 23 percent of their revenue respec-
tively. The previously mentioned Proposition 22 in Califor-
nia illustrates the importance of state revenue to cities.
The proposition, backed by the League of California
Cities, protects funding for local governments by pre-
venting “the state from borrowing, raiding or otherwise
redirecting local government funds.”?® As nearly every
state experiences revenue shortfalls during the current
economic downturn, cities can expect more states to reconsider their rev-
enue-sharing formulas and practices.

Fees and service charges are a growing source of municipal revenues.
There are many policy questions raised by this increasing reliance on fees.
Even though they are more politically palatable than new general tax in-
creases, user fees raise fairness issues. Fees are typically regressive—flat fees
are charged to all users regardless of ability to pay. Users of parks and recre-
ation programs tend to be lower-income residents; wealthier residents tend to
recreate in private facilities—golf courses, country club swimming pools, etc.
Should some residents be denied access to public services simply because
they cannot pay the fees to participate? There are also some general govern-
ment questions concerning the unintended conseguences of raising recre-
ation fees. They could result in increased numbers of unsupervised kids in the
streets rather than in public recreation activities, which could add to the cost
of law enforcement and other public safety costs.

Finally, many local governments have come to rely heavily on local op-
tion taxes. These may take the form of a local option sales tax, a local option
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How do they pay for that?

One of the most persistent challenges facing debt financing a district is created

cities throughout the West is how to pay
for large capital and infrastructure con-
struction costs. Whether it is a new sta-
dium, a conference center, an industrial
park, or a transit system, all

cities face the dilemma of fi- '

nancing debt to

around properties that are blighted or in
need of infrastructure improvements.
Bonds are sold to finance the improve-
ments. Property taxes on the property in
the district are “frozen” at the initial
blighted or unimproved assessments.
As improvements are made, usually a
combination of private and
publicly financed
infrastructure,

et 24 ..
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build

big cap- 3

ital projects. Each city : b

has a different set of tools at its
disposal, depending upon the

tax and financing options author-

ized by the state legislature and ap-
proved by voters/residents. Private bond
markets and financial institutions also
play a role as private financial institu-

tions weigh the worthiness of proposed
public or public-private infrastructure
projects. The following is a brief sum-
mary of some of the capital financing
tools used by western cities:

Tax Increment Financing: In this form of

the property
values and the
property taxes
- collected
755 within the
district rise.
The increment
between the unim-
proved property value
tax collections and the improved prop-
erty value tax collections is used to pay
off the bonds. Opponents of tax incre-
ment financing often object to the fact
that taxing entities such as school dis-
tricts, fire districts, and city and county
governments don’t benefit from the im-
proved property values within the dis-
trict until the bonds are paid off, a
period that can last up to 30 years. In re-
sponse to such concerns, some states ex-




empt school districts from the increment
pay off, allowing them to immediately
benefit from any increase in property
values.

Local Option Taxes: Most states authorize

some form of local option taxes. Local
option taxes that are used to finance
capital projects include hotel/motel
taxes, taxes on rental cars, or taxes on
liquor by the drink or dining in addition
to existing state and local sales taxes.
The preceding examples are often associ-
ated with a convention center or arena
aimed at visitors to the city. Other local
option taxes, such as a gasoline tax or
auto registration, may be used to finance
transit or road systems, Local option
sales taxes may pay for specific projects,
such as Pueblo’s local option sales tax
that is generally targeted for economic
development. Local option taxes usually
require approval by local voters, and are
authorized by state legislatures or by
city home rule charters.

Impact Fees: Impact fees are assessed on

new growth to help offset the costs as-
sociated with infrastructure required to
provide services for that new growth.

Impact fees can be assessed to offset the
costs of roads, schools, parks, and sewer
systems, to name a few examples. The
fees collected must be used on infrastruc-
ture related to the growth, and are usu-
ally required to be expended for those
purposes within a set period of time.

Voter-approved Special Levies: The tradi-

tional property tax can be used to fi-
nance large infrastructure costs through
voter-approved levies in which voters
temporarily increase their property taxes
in order to finance particular projects or
programs. The level of approval required
for passage of a special levy varies by
state.

Grants: Federal or state grants can be used

alone or in combination with other rev-
enue sources to pay for large capital
projects. Recipient governments need to
ensure that spending or process require-
ments tied to the grants are followed
carefully.

Private Sector: Private investment is often

key to supplementing public funding for
infrastructure or to spurring develop-
ment in redevelopment areas.
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gasoline tax, or other specialized taxes such as a lodging or hotel tax. A local
option sales tax has the same tax characteristics of a statewide sales tax, ex-
cept that localized economic conditions are magnified in the revenue poten-
tial and stability of the local option version.

« [apital [nvestment and
City Borrowing

Another major cate-
gory of city revenue is the
capital fund, or capital
budget. This is the budget by
which cities pay for large cap-
ital or building expenses.
Capital projects can include
infrastructure such as build-
ings, bridges, roads, parks,
water or sewage treatment
facilities, etc. Their large,
one-time expenses define
capital projects. While some
cities will add money annu-
ally to either the general
fund or capital budget to pay
for large new infrastructure
projects, most need to bor-
row money needed for such
expensive projects.

City borrowing is most typically done with bonds, which are purchased
by private investors (a tax-free investment) and paid back by the city over
time. Bonds backed by the full faith and credit of the city and its general taxes
are called general obligation (GO) bonds. General obligation bonds usually re-
quire approval by the voters. In some states, a simple majority of the voters is
required to approve the sale of general obligation bonds. In other states, a su-
permajority of voters (66 percent) is required. Another type of bond is a rev-
enue bond or a bond that will be paid off with the revenues generated by the
project created with the bonds. An example is a parking garage in which
parking fees are used to pay off the revenue bonds. Revenue bonds do not
typically require voter approval, but they have higher costs to the city in terms
of interest rates. The use of revenue bonds to finance infrastructure has been
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the focus of judicial and legislative wrangling in Idaho. A suit was successfully
brought against the City of Boise alleging that the use of revenue bonds for
construction of a new airport facility violated the state constitution’s limit on
municipal debt.?' This decision greatly limited the ability of Idaho cities to use
revenue bonds to finance large infrastructure projects. In 2010, Idaho voters
approved constitutional amendments that allow municipalities—without voter
approval—to use revenue bonds for certain limited uses such as airports, elec-
trical systems, and hospitals. Another type of a revenue bond is tax in-
crement financing (TIF), described in more detail in the sidebar on
pages 98-99. TIF is used to stimulate private investment in a desig-
nated improvement district. Once the bonds are paid off, all of the
taxing entities benefit from the increased property taxes. quate revenues to fund vital
services such as police, fire,

Cities struggle to raise ade-

and emergency medical. Op-
posite: A Reno emergency
team at work.

« bonclusion

There is a great deal of diversity in how cities raise their rev-
enues. The mix of own-source taxes and state-shared revenues varies
from state to state, but a few conclusions can be drawn:

+ Because of pervasive limitations on the property tax and citizen re-

sistance to it, cities will continue to move away from reliance on the
property tax.

« The shift to other, less stable revenue sources, such as fees and state-
shared monies, means that cities will face continued challenges in
funding critical local services in economically unstable times.

Because city fiscal conditions tend to lag behind national economic
conditions, we can expect cities to continue to struggle to find rev-
enues adequate to fund services for several years.?

- As cities and state legislatures struggle with finding adequate rev-
enues to fund services, we can expect continued conflicts over budg-
eting and taxation issues.
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Seth Lemmons

Growth in Urban West cities strains transportation systems. Pictured: Rush hour traffic
in Boise. Next: Interior of The City Library in Salt Lake City.
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ver the past 20 years, some of our communities have experi-
enced explosive growth; others have held steady in size. But
most of the Urban West cities have had rapid increases in the
size of their metropolitan areas, even if those growth rates have
stalled during the “Great Recession” that began in 2008. At the
heart of the conflicts over growth are two competing under-
standings: one is that growth is necessary for economic vitality;
the other is that growth, especially unrestrained or unplanned growth, threat-
ens the quality of life in a community. Of course, few public officials will seek
out or condone growth of any kind or scale. All communities seek the “right
kind” of growth. How one defines the "right kind” is a matter of opinion and
opportunity. Citizens and officials differ on how development will shape and
change their city. As well, when growth is stagnant, fear of job loss and the
need for a stable tax base may make many developments look attractive that
would not otherwise be when times are "good.” In a sense we are discussing
two sides of the same coin. Growth is tied to the economic development
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efforts of the city and the business community. At the same time, growth
management policies in the form of planning and zoning affect what kind of
growth is allowed and encouraged, and how that growth is directed in a
community.

Cities have several tools to man-
age their growth. One is rooted in the
traditional planning and zoning func-
tions of municipalities. The planning
and zoning powers of a city are deter-
mined by state laws regarding plan-
ning, including requirements to plan,
rules about annexation, and require-
ments to cooperate with other entities
of government, especially counties.

Policies and programs imple-
mented by public officials to manage
growth in their jurisdictions vary
greatly across the Urban West. Public
officials and their constituents often
disagree as to the relative costs and
benefits of growth. As recently noted
by a perceptive South Carolina city ad-
ministrator: “Growth is a curse or a
golden opportunity, depending on the
point of view of the observer. The vi-
sionary elected leader or public admin-
istrator sees growth as a coveted goal
to be attained as quickly as possible.
These officials stress the glamorous as-
pects-new jobs, expansion of the tax
base, better housing and transporta-
tion, greater service for more people.”!

The “curse” perspective holds
that sustained growth, in particular
rapid growth, and the maintenance of
a high quality of life are mutually exclu-
sive goals. Substantial growth can give
rise to air and water pollution, traffic
congestion, crowded park and recre-
ational facilities, rising housing prices,
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displacement of established neighborhoods, and other negative effects. An
article in a Seattle Times supplement that discussed public issues occasioned
by explosive growth in the Puget Sound area captures the fears of many mid-
size communities trying to cope with growth effectively. “Do you know the
way to San Jose? It's simple: Annex more, plan less density and develop, de-
velop, develop.? There are significant financial consequences to growth as
well. The “curse” perspective would hold that existing public service levels
often suffer a decline when services are extended to new properties and pop-
ulations without the necessary revenues to fund such extensions. In short, ac-
cording to this perspective, growth that does not “pay its own way” should
be opposed.

Given the prevalence of aggressive municipal economic
development campaigns throughout the country, and certainly
reflected in most of our Urban West focus cities, it appears Planners look to high-density
that many officials would agree with former Boise Mayor Dirk “transit-oriented development”
Kempthorne, who believed that growth is an essential compo-
nent of a community's quality of life. He expressed the view-
point shared by many western municipal leaders that,
“Economic vitality and quality of life are not mutually exclusive. sprawl. Opposite: High-rises,
Economic vitality is part of quality of life.”? old and new, add mixed-use

Despite the fact that Boise’s mayor embraced both val- commercial residential density
ues as complementary, his view of the compatibility between to transit-friendly Salt Lake City.
economic vitality (growth) and quality of life was clearly not
shared by every Boisean, especially those neighborhood ac-
tivists who worked hard to stop proposed foothill developments within Boise.
Growth management legislation and land use policy in general continue to be
two of the most volatile issues faced by state and local decision makers in
Boise, elsewhere in Idaho, and throughout the Urban West. Cities and states
attempt to manage growth effectively using a variety of techniques. Yet re-
gardless of the approach, conflicts persist over growth and growth manage-
ment in our Urban West cities.

to maintain the municipal tax-

base and arrest unsustainable

browth Management as Land Use Planning

« Limited Cities

In formulating and implementing growth management palicies and pro-
grams, cities are limited in their ability to determine their own destiny. City
Limits is not only the title of an important work on urban policymaking, it is
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Common Components in State Growth Management Laws

Requirements to Plan: usu- Requirements and Regulations: may in-
ally includes a series of goals clude deadlines for plans. Required
the community plan should processes such as conflict resolution may
address tie state funding to compliance with
Urban Growth Boundaries: state law requirements
sets the outer limits of urban Concurrency of Infrastructure: may tie the
density and/or a city’s future an- granting of development permits to a re-
nexation potential quirement that the cost of new infra-
Protection of Land Uses: may include pro- structure created by new growth be
tection of farmland, open spaces, or covered by the new development’s im-
wildlife habitat pact fees or negotiated exactions

an apt description of the limited powers available to municipal decision
Opposite: The city of makers in this country. Municipal home rule and local autonomy are in-
Phoenix, sprawling deed important for the internal operation of cities; however, their signifi-
through annexation, cance pales in comparison to the vye|ght of federal mandates, state
limits, and the vagaries of economic forces.

What sorts of tools are available to western cities to manage
growth given the economic and intergovernmental limits within which
PUD MGG HGGGEL VN they must work? An analysis of these technigues demonstrates that
NEV LR CEIC Rl cities as political actors have only a handful of tools to control and direct
growth. Other intergovernmental actors, including national and state
governments, counties, and citizen-based neighborhood groups, also enact
policies that limit a city’s choices.* Growth management techniques currently
in use nationally and among the Urban West cities are enacted by the state,
imposed by the citizens (through initiatives and neighborhood groups), or
adopted by the city government itself.

grew from 9 square
miles in 1940 to 516 in

« State Growth Management Laws

Although states have historically had little if any direct role in local land
use planning, in some states urban growtn has been so disruptive that the
state has assumed a greater role in monitoring and directing the actions of
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local governments to control or “manage” growth.> Because cities are limited
in their ability to annex land, growth often occurs in the unincorporated
county surrounding the city. This places new demands on county govern-
ments, some of which are ill-prepared to deliver urban-level services. As urban
areas expand, agricultural land, forested lands, and fragile coastal areas are
developed for housing and service uses. Rapid growth has often resulted in
traffic congestion, lack of school space, and regional-level problems in dealing
with air quality, water quality, sewage treatment, and solid waste (garbage)
disposal. These problems are difficult to manage given the fragmented nature
of local government, and some states have stepped in to provide a statewide
framework for managing growth and some types of land use decisions. Legis-
lation of this type is usually referred to as a “growth management” law.

As of 2004, at least 13 states had adopted comprehensive state growth
management laws. To some, state growth management laws represent a loss
of local autonomy because they impose a set of decision-making rules on

T
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local governments, or, in some cases, dic-
tate the content of local decisions about
growth and local land uses. State growth
management legislation can indeed repre-
sent a serious limitation on the powers of
cities to make land use decisions as they
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wish. On the other hand, these laws may
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sometimes empower cities with new authority to shape their physical size,
level of services, and quality of life. While each of these state laws is rather
distinctive, they do share certain components and approaches. Planning ex-
perts point out that
states with growth
management laws
in place share the
following planning
goals: affordable
housing, economic
development, agri-
cultural preserva-
tion, water quality
protection, multi-
modal transporta-
tion systems,
historic preserva-
tion, natural re-
source conserva-
tion, and open
space preserva-
tion.® These are
often the sorts of
issues that fall
through the cracks
in a rapidly grow-
ing area. To achieve these goals the states utilize a variety of re-
Rail passenger service links quirements, processes, and inducements for cities.

Eugene to Vancouver, B.C.
Dk taoskataial - Siate [mposed Limits on Municipal Land Use Planning
rows Bridge, right, that
opened in 2007.

Since Judge Dillon's 1868 assertion of state supremacy in
state-local relations, the courts narrowly construe the exercise of
municipal powers by accepting Dillon’s Rule as precedent. Cities
have been considered creatures of their states, with only those powers given
to them by their state legislature or state constitution.” No examination of
growth management within urban areas can be complete without addressing
the limitations imposed by the state legislatures and courts on local units of
government. Although there are many ways in which state actions can limit
cities’ options in managing growth, there are two direct actions: state laws
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outlining city annexation powers and legislation mandating growth manage-
ment processes and policies.

» State Annexation Laws and Therr Impact on Cities

One method of coping with growth that is available to many cities is to
annex adjacent land in order to enlarge the corporate boundaries of the mu-
nicipality. There are many reasons for cities to attempt annexation, the most
important of those being the provision of orderly growth and development of
the city, the extension of services to adjacent properties, the pre-emption of
the creation of another city or another governmental entity, the denial of the
properties to another city, the expansion of the city’s tax base, and the pro-
motion of economic development.

In two of the eight Urban West states, comprehensive state-level
growth management has been enacted into law (Oregon and Washington).
This involves four of our ten focus cities: Tacoma, Spokane, Salem, and Eu-
gene. These two state growth management laws share several common
goals: containing development within defined urban areas; protecting certain
types of land such as agricultural, timbered or environmentally sensitive areas;
and expanding infrastructure to meet development.® Both of these states au-
thorize some new revenue sources (such as developer impact fees—called
“system development charges” in Oregon), and require certain acts of compli-
ance such as planning at the local level and, in some cases, planning on re-
gional levels.

State growth management laws have not been without their chal-
lengers. In 2004, 61 percent of voters in Oregon approved Measure 37, de-
signed to compensate landowners for loss of property value caused by local
land use regulation that prevented development. Some analysts feared that
Measure 37 would “compensate property owners for virtually any state or
local regulation that has restricted the use of their property or reduced its fair
market value.”® The potential impact on local government budgets was
feared to be enormous. Or conversely, local government planning faced seri-
ous setbacks as cash-strapped governments allowed previously unwanted de-
velopment to proceed in order to avoid monetary compensation to land
owners. In a sign that perhaps Measure 37 went too far in protecting local
property rights at the cost of local plans and community quality of life, in
2007, 62 percent of Oregon voters approved Measure 49, designed to modify
Measure 37. As the 1000 Friends of Oregon’s'® voter pamphlet stated, “A
YES vote on Measure 49 gives Oregon a responsible, common sense ap-
proach to planning.”"!

111



Urban West states are not alone in addressing these issues. In Florida,
the requirement that infrastructure keep pace with development, or concur-
rency, was weakened in a 2009 law that lifted the requirement for transporta-
tion infrastructure concurrency in certain cases. Reactions to the law
summarize the sometimes-contentious views on the need for growth versus
preserving quality of life. Governor Charlie Crist's press release regarding the
law noted that “[t]he Community Renewal Act was taken up as a means to
stimulate Florida’s economy and create jobs for our people.”'? The 1000
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Transit Systems in Focus Cities

Transit systems have emerged as a major
local and regional issue in many of the Urban
West focus cities. As cities such as Boise face
growth pressures across a large metropolitan
area, they struggle to provide adequate transit
systems to mitigate congestion problems and
the threats to clean air. Advocates for a re-
gional transit system in Boise have unsuccess-
fully pushed the state legislature for the
authorization of a local option tax to finance
public transit.

The City of Boise also recently attempted
to create a streetcar system to move people
throughout a limited portion of the downtown
and along the State Street corridor. Attempts
to secure federal funding for the
streetcar project were unsuccess-
ful. Proposals to utilize a local im-
provement district to fund the
streetcar raised enough concerns
that the state legislature threat-

Tacoma, WA

no doubt be necessary to develop a region-
wide public transit system.

There is tremendous variation in the num-
ber of annual passenger miles among the
Urban West focus cities. Salt Lake City is clearly
the leader in transit system usage, with
255,953,778 annual passenger miles in its tran-
sit system. Pueblo has the lowest number of
annual passenger miles with 2,994,052. Some
of the city transit systems are well connected
with regionwide transit systems, especially
Tacoma and Salt Lake City. Others focus on
serving local transit needs only, such as Pueblo
and Modesto.

Annual Passenger Miles.in Focus Cities, 2009
Tempe, AZ - 33,331,617

83,717,834

Spokane, WA [N 52,252,275

ened to change state statute to Salt Lake City, UT 255,953,778
prevent the City of Boise from Salem, OR |[i] 22,064,287
using that mechanism to fund Reno, NV [l 28,565,128
the streetcar project. Boise not Pueblo, CO || 2,994,052
only faces daunting financing Pl A 19,457,941
challenges due to the absence of
local option taxes, but also multi- Eugene, OR NN 45,882,449
ple jurisdictional challenges as Boise, ID | 7,986,544
the metropolitan region expands
0 100,000,000 200,000,000 300,000,000

across several counties and multi-
ple cities. Cooperation and collaboration will
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Local Growth Management in Selected Cities

Low Density Zoning

BukingNotstors | .
I » @ L) o @ ©
: « o

Open Space Protection ® [ ] @ °

Incentives for Green Building

Special Area Protections

| Have Citizens d the Initiative

]
Process to Limit Growth?
d | L 3 b ¥
TSI 0000 e R

Tacoma provides an 8- or 12-year property tax abatemnent for new multifamily development in desigrated hish-density
areas. The tax continiies on the land but rict on the holsing improvements The 12-year relief is availabie if 20 percent of
the new units are affordatle. And in Modesto, citizens have passec Measures A and M (1979 and 1995) that requine advi
sory votes of the citizens before sewer Improvemertsiextensicns and Urban expansion

Friends of Florida summary, on the other hand, asserted, "This leaves taxpay-
ers—not developers—holding the bill for roadway improvements which, if not
undertaken, will result in even more congestion, inefficiency, and level-of-ser-
vice failure.”"
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« State Requirements for Local Plans

Another constraint or requirement more commonly imposed on cities is
a state planning requirement. All 10 cities in our study are required by their
states to plan. While planning is not
in and of itself a “growth manage-
ment” technique, the directing and
timing of development is clearly a
part of the planning process.
When state planning requirements
include forced regional planning,
the net result can be similar to man-
aging growth under growth management laws.

« Local browth
Management Options

There are several
ways in which |ocal gov-
ernments can act to limit
or manage growth. An im-
portant mechanism comes
through the use of the zon-
ing powers of the city.
William Johnson defines zon-
ing “in its simplest sense,” as
“the division of land into dis-
tinct use categories, permit- ’
ting specified ones and excluding others.' Although recent court
cases have held that communities that are in the “path of growth” Tacoma Mayor Marilyn
must take their fair share of low-income housing and other services Strickland with campaign
that must be provided on a regional basis, the use of zoning is a
powerful tool used to control what sorts of uses and what densi-
ties cities will permit within their boundaries.”™ Although most city
planners who are trying to avoid “sprawl” would advocate the use
of high-density uses within the city, some city officials and neigh- in mixed-use commercial
borhood groups organize around the principle of the low-density development and conven-
zoning to limit growth. Several of our focus cities have dealt with tion hotels.
the issue of “infill development,” which describes higher-density

20AByy 10§ PUBIILIS

supporters. A former Star-

bucks executive, she has ad-
vocated public investment
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housing built in established neighborhoods. In Boise, neighborhood fears of
increased traffic and decreased property values from “skinny houses” led to
the adoption of new minimum lot standards and guidelines for developers.'®

A second way in which local governments may act to control growth is
through the adoption of time- or area-specific moratoria on the issuance of
building permits. Limits such as these are sometimes activated within the con-
fines of state growth management laws if “concurrency” of infrastructure
with development is not met."’

A third local growth management technique is to put into place require-
ments that infrastructure keep pace with development. This is obviously re-
lated to the use of building permit moratoria, but may include other pace-
keeping requirements as well. In several states, cities are empowered to as-
sess impact fees that help to ensure that the rate of development does not
outpace the city’s infrastructure.

A fourth way in which cities may manage growth is through the adop-
tion of a specific annexation policy. While annexation powers are defined by
the state, cities may, within that general framework, adopt policies regarding
when and how often they will annex properties. For example, many cities re-
quire citizens who live outside city boundaries yet want to receive city services
to agree to later annexation to the city without resistance.’® This can help
cities maintain practical areas of city service provision.

» Local Citizer-based Growth Management

Cities may not be the only local entities seeking to limit or control
growth. In cities in which a local initiative process is available, neighborhood
groups may institute new growth management policies through the petition
and special election process. Neighborhood groups are not limited, however,
to the initiative process to get their policy preferences across to decision mak-
ers. Many will base their activities around testifying at planning and zoning
hearings and attempting to marshal support for their positions through the
media. To gauge the amount of neighborhood/citizen activity directed to-
ward limiting growth, planning departments in the 10 Urban West focus
cities were asked to indicate whether citizens in their respective cities had
used the initiative process to limit growth, and whether there were active
neighborhood groups concerned with limiting growth in their city. The table
on page 114 shows the tools used by the five cities that responded to the
question: Which of the following land use planning and growth management
tools do you use in your city?
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« Land Use Planning and Growth Conclusions

The management of growth in cities must be examined within the limits
and constraints imposed on them by economic changes, our federal struc-
ture, and the power of citizens. There are various techniques used by states,
cities, and citizens to control and direct growth. Only a few of the 10 focus
cities are utilizing growth controls that originated
through city government action alone. Many, if
not most, of the growth-limiting policies exam-
ined originated either with the states or the citi-
zens. That is to say, the cities have had these
growth-limiting policies imposed on them.

This overview of the growth management
issue reinforces the “city limits” theme of Paul Pe-
terson that American cities tend to be “limited”
indeed in both their economic and policy
choices. It is necessary to examine the policy
constraints imposed by other levels of govern-
ment (federal, state, and county) when looking
at what growth management options are avail-
able and in use in various cities. It is evident from
this brief overview that cities are indeed operat- 1§
ing within a set of strong external and contrac-
tual constraints upon their ability to control or
direct growth. They must not only address those
internal “political dimension” issues, noted by scholars such as Ken- Eugene supports urban re-
neth Wong, that arise from conflicts between developers and
neighborhood groups, but must also work within the limits im-
posed on them by state laws, regulations, and the economy.™ Be-
yond these constraints, the use of growth management techniques  [IAMUAUEEL LRSIy
in general appears to be an unwieldy tool, as studies indicate that Oregon author Ken Kesey,
cities’ ability to ultimately slow growth is modest. % 2006.

The differing perspectives on growth by Urban West cities
are illustrated by our case studies, in which communities struggled to find the
proper balance between growth and quality of life. Is growth a “curse” or a
“golden opportunity?” Obviously the answer to this depends on your perspec-
tive, explaining in part why growth and growth management problems re-
main two of the most volatile issues faced by local governments.

newal through funding for
public art. Pictured: Eugene’s
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City governments
search for
Incentives to
stimulate growth.
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Economic development remains a goal of most cities, despite the slowdown caused by the
Great Recession. Pictured: Boise construction workers. Next: Pueblo’s Historic Arkansas
Riverwalk.
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n the Urban West: Managing Growth and Decline, most of the focus
was on growth, with relatively little discussion about decline. Growth
was the predominant issue of the day in most cities—rapid growth, not
the lack of it. Today the prospect of decline is far more a reality than it
was in the 1990s. In this era of the Great Recession, many cities are
struggling to provide basic services. Tempe's budget shortfalls are the
worst in the 115-year history of the city. Reno is facing such tough
budget challenges that there is serious consideration to consolidate Washoe
city and county governments. Modesto, in California’s Central Valley, is in a
region facing the nation’s highest unemployment, hovering around 17 per-
cent in 2010. On the other hand, the unemployment rate along the Wasatch
Front, which encompasses Salt Lake City, is among the nation’s lowest, but
Salt Lake City still struggles with its budget and cannot avoid layoffs and serv-
ice reductions.
Cities that once seemed immune to major downturns are challenged to
maintain service levels and quality of life. Boise, once the headquarters city
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for several major corporations, has now lost that status. According to eco-
nomic development expert Gerald Gordon, “Nothing in the economy can be
taken for granted ... communities are unlikely to remain in a static economic
position ... if neighboring communities are growing and yours is not, the re-
sult is not a static position, but rather a relative decline. Even modest growth
may be insufficient to enable a community to maintain its quality of life."!
When prospects for growth are low, economic development competi-
tion is high. The slow or no growth voices are not nearly as effective as they
are during prosperous times. Beyond the immediate economic dislocation is
the prospect of a prolonged recovery and a long struggle to return to the
service levels of 2007. Some veteran observers are calling this
the "lost decade.” The “new normal” of service reductions is

Cities find a variety of ways to no aberration. In times of economic crisis, the support for eco-
encourage development, from nomic development initiatives are top priorities.
assisting new businesses to Since projects are often funded out of several federal

adding amenities that enhance

the community. Opposite: The

sources, federal grants can play a significant role in helping a
city put together an attractive offer to prospective businesses.?
“Leveraging” is an important word and practice in urban eco-

SRR LRV ALEILEIDCI  (omic development. City officials have been able to use federal
RGLREIGERSEINIEAVLELRWVILEN  funds as a lever to raise additional funds from the private sec-

ery in the world.

tor in order to help support development activities. The 2009-
10 federal stimulus packages brought literally billions of dollars
to state and local governments. The Build America Bond pro-
gram gave cities the option of using taxable bonds and then writing down
their interest rates by almost one-third with federal subsidies. Many cities took
advantage of this program and improved their infrastructures. But the stimu-
lus dollars were one-time money; federal funding to cities is becoming scarce.

On the other hand, national government policies can have a major neg-
ative effect on cities. The very availability of funds in a designated functional
area can distort local priorities. Cities may expend funds for an activity or a
program that would be beneficial but not necessarily essential. For example,
the creation of a streetcar program may be interesting but not as important
as adding more bus routes to a struggling mass transit program.

« Ecanomic Development Goals

Growth is at the top of cities’ agendas, yet it is a struggle for each city
to determine what really works for its individual communities. Even though
cities copy from each other all the time, what works in one city may not work
in another. The factors that really contribute to economic growth may not be
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available in all cities: access to markets, capital availability, skilled workforce,
favorable tax policies, effective local services, high quality of life, and a busi-
ness-friendly climate. Caught in the squeeze of a global economic crisis, cities
may or may not be masters of their own fate.

Incredibly,
economic devel-
opment is
championed in
many communi-
ties without a
clear definition
of what it
means. Such
ambiguity may
also explain its
widespread
popularity in
some communi-
ties. According
to a National
League of Cities
(NLC) publica-
tion, “... "eco-
nomic
development' is
a phrase that is
widely em-
braced but sel-
dom clearly defined. Conceptually, economic development has meant wealth
creation to some observers, while to others, the phrase has signified material
progress. As a goal, economic development ranges in meaning from tax base
improvement to the redistribution of economic benefits to disadvantaged
areas."?It is left to each city to determine what economic development
means.

Economic growth produces a sense of pride in the citizenry, a belief
that the community is making progress. Often citizens want to become more
involved in community affairs. To the extent that economic development is
perceived as promoting jobs and expanding the tax base, it is widely sup-
ported. However, there are those communities where it is viewed as promot-
ing uncontrolled growth with all of its negative side effects or as diverting




community resources from other priorities and is consequently not supported
as fully.# The rational discussion a community should have concerning growth
is typically set aside in hard economic times. But whatever the economic con-
ditions, cities should carefully consider how growth will relate to their city's
strategic plans as well as land use plans.

Each community has to answer for itself what economic

A rail link to the port of Oak- development means, what kind of economic development
land made the city of Reno. strategies are appropriate, and what kind of impact economic
Casinos helped the city out- growth will have on the community. After the community has

compete its neighbors after Ne-
vada legalized gambling in

made those assessments, it can then determine the kind of
economic development strategy it will employ. Will it be prima-
rily the search for the relocation of businesses and industries

1931. Pictured: Detail from a from other areas, the creation of new businesses from within
(U ECEIRUET RO QLR E LUV EI  the community, or the expansion of existing businesses? Or

will it be a combination of all of these strategies?

In addition to purely economic factors, there are other reasons for eco-
nomic development competition. According to Professor Ann O'M. Bowman,
our federal system, which features division and separation of powers, encour-
ages the kind of competition we are seeing today among local communities.
Federalism provides the context in which economic development is under-
taken. "The interaction of federalism and capitalism structures economic de-
velopment.”> The American system of capitalism, with the free flow of capital
across artificial jurisdiction boundaries, encourages the pursuit and competi-
tion among communities for economic development. According to Bowman,
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“Cities are porous ... they are affected by the actions of other governments—
national, state, and local. The economic development-related activities of
these other governments structure city government's behavior. For example,
when the national government reduces Urban Development Action Grant
funding or a state government creates enterprise zones, the effect is felt at

the local level. City governments have to design their economic development
strategies within the ‘rules of the game’ established by other levels of govern-
ment."®

« Economic Development Sirategres

The economic development strategies employed by cities focus on the
following in varying degrees of emphasis: attracting new businesses and in-
dustries; maintaining existing businesses and encouraging their expansion;
and creating new jobs and businesses from within the community.”

There are a variety of incentive packages that are offered by communi-
ties in their search for economic development. Typical incentive packages can
include: technical assistance for the new business; relief from either state
and/or local charges or taxes; customized job-training programs to prepare
community people to work in the new businesses; public works participation
through the extension of streets, water, and sewer lines to new businesses;
and a “one-stop” shopping approach where new businesses can go to one of-
fice to get all of the information they need to develop or locate within a com-
munity.
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More aggressive programs include tax abatements and outright gifts of
land and facilities. In several Urban West states some of these incentives typi-
cally are prohibited. The granting of what can be lucrative incentives can be
seen, as the proverbial phrase goes, “giving away the store.” However, provid-

Job seekers compete for work
at a Modesto McDonalds. Op-
posite: Construction on The
Regent condominiums in

downtown Salt Lake City.

ing infrastructure for a new company can make more sense
than giving away land and tax relief. If the company leaves in a
few years, the city is left with virtually nothing. Infrastructure,
however, remains in place and is an available asset for another
economic development endeavor.

Most cities employ some incentives, but the degree to
which communities aggressively use incentive programs may tell
a great deal about their assets in the economic development
wars. According to Gordon, “... many economic development
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professionals feel that incentive
agreements have a place only
for either exceptional prospect
situations or for areas which
are at such extraordinary disad-
vantage that no other strategy
can be effective in attracting
employers."® Cities are on a
slippery slope when they offer
incentive packages. Once of-
fered, precedents are set. It's
hard to retreat. “This is a very
treacherous practice; once
begun, it becomes extremely
difficult to agree to abatements
or outright grants in some situ-
ations but not in others.”®
Some cities have taken
important cautionary meas-
ures. They have established
clawback agreements, contrac-
tual agreements that provide
that if companies who benefit
from their incentive programs
do not perform as promised,
the companies will be required
to pay a penalty or even, in
some cities, pay back the
amount of the incentive pack-
age. Enforcement is key in such
arrangements. Pueblo has suc-
cessfully utilized clawback pro-
visions for a number of years.
“Such performance-based in-
centive agreements contractu-
ally protect communities with
agreed-upon reactions if fore-
casted job creation or invest-
ment goals are not met. This
requires communities to treat
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Economic Development Incentives

these agreements as they would any other contract.”'® Elected officials walk a
very thin line between offering a very liberal incentive package to an attrac-
tive company while also planning to have that company generate additional
revenues to support city services. Residential properties typically do not pay
for the services they consume; commercial properties pay more than their fair
share, which explains a
city’s commitment to

Incentive

Tax Abatements

Tax Credits

Tax Increment Financing

economic growth.
We have numer-
° ° ous examples from the
Urban West cities of
how these individual in-
i centives have worked.
At left is a listing of

Local Enterprise Zones ® L] ® '
: economic development
Federal/State Enterprise Zones L ® . .
incentives taken from
Special Assessment Districts L ] ® the 2009 International
Free Land or Write Downs @ CitY/COUHTX Ma nage-
ment Association sur-
Infrastructure Improvements L] o @

Subsidized Buildings

Low Cost Loans

Grants

Zoning/Permit Assistance

Source: International City/C

our

vey of western cities. !
Three of the Urban

° ® West focus cities
(Reno, Tacoma, Tempe)
responded to the sur-

. . b vey about which incen-

ty Management Assoclation tives they use. Itis

important to note that there may be state-level restrictions on the types of
economic development incentives available to cities. For example, Idaho cities
were not permitted to utilize tax increment financing until the state legisla-
ture authorized its use in 1988.

In trying to attract new businesses, cities attempt to develop a favorable
business climate. They do not want to be viewed as being hostile to business
and preclude the possibility of experiencing further growth. They want to
project an attitude that is genuinely reflective of the entire community—that
growth is welcome and businesses will not be frustrated by city development
and regulatory policies in their efforts to grow. According to a recent NLC
publication, “(f)or business leaders, time is money; they want to know that
the regulatory process provides timely, reliable and transparent resolution of
key issues.”"? The publication goes on to caution that a city should not “throw



the good out with the bad. Not all development is good development.”

that it is important to “safeguard against detrimental projects.”"?
City marketing strategies are often coordinated with the state economic

ic and

development efforts. In this undertaking, cities can be far more specif
targeted in their
efforts than can
the state. As
noted by Bow-
man, “all eco-
nomic
development is
local."™ Given
the relationship
of the cities to
the state, state
law provides the
framework for
whatever eco-
nomic develop-
ment policy a
city generates.
This is especially
true in the kind
of incentive pack-
ages a city might
offer to a new
business. Tax 1 { ‘
rates and types

of taxes in a community are important for economic development
purposes. The tax relief offered can typically only be accomplished if
state law allows the city to offer such an incentive. Property tax
breaks, for example, are typically set forth in state law. So are other
incentives such as tax increment financing or industrial revenue
bonds. These are not mechanisms that are established by cities, but
by state initiative or by state constitution. State enterprise zones are
another example of state initiative incentives that might work at the
local level.

L
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Workers install rebar at the
Pueblo Chemical Agent-

Destruction Pilot Plant, 2011.
Next: Cranes work the Port
of Tacoma.
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 Economic Development Drganizations

Economic development organizations take on a variety of structural and
organizational arrangements. The relationship between the private and public
sector varies considerably, as does the prevailing view in the community as to
the legitimate role of government in marketing the community and doing
economic development deals.

In some cities, the economic
development function has been
formalized into a municipal office
or department. In other cities, the
economic development organiza-
tion is a nonprofit agency that
may or may not have significant
local governmental funding. In a
2009 ICMA study of western local
governments, 74 percent of re-
spondents indicated that the local
government had primary responsi-
bility for economic development,
while 15 percent of respondents
indicated that a nonprofit develop-
ment corporation had primary re-
sponsibility for economic develop-
ment." Four of the Urban West
focus cities participated in the 2009 study. Results were available from three
of those cities. Tempe reported that the local government has primary respon-
sibility for economic development; Reno reported that they use a nonprofit or-
ganization for economic development; and Tacoma reported sharing
responsibility for economic development between a nonprofit and a city, com-
munity, and economic development agency.

Economic development activities can be an integral part of the city's
budget. The average amount spent by western respondents to the 2009
ICMA study was $1,813,205. The average percentage of that figure that
came from local government revenue sources was 90 percent. Spending on
economic development in the four Urban West focus cities that participated
in the 2009 survey ranged from $75,000 in Reno to $6 million in Tacoma.
Reno and Tempe reported that 100 percent of their economic development
funding came from local government sources. Modesto reported that 50 per-
cent of its economic development funding came from local government
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sources and Tacoma reported 70 percent from local government sources.
Urban West focus cities employ a variety of local government revenue sources
to fund their economic development efforts. Tempe relies solely on general
fund revenues, but Tacoma utilizes nearly all the listed revenue sources (ex-
cept tax increment financing and the hotel/motel tax).

While some of this variation in funding mechanism is related to local
government choices and economic reality, many local governments find their
choices constrained by state constitutions and legislators. Dedication of a
local sales tax toward economic development often is possible only if the
state authorizes the creation of a local option tax for that purpose (followed,
of course, by the approval of the citizens of the local government proposing
the tax). As described in Chapter 2, not all of the western states included in
this study allow cities the option of creating local sales or gas or hotel/motel
taxes. In those cases, the tools used for cities’ economic development are de-
termined at the state level.

Many configurations of economic development organizations are used
and some involve a mix of several types of public and private organizations:
independent public agencies; private non-profit agencies; and private for-
profit organizations.'® The challenge of these organizations is to develop a
spirit of cooperation—a sense of unity. They need to convey to the outside
world a sense of common purpose. Projecting their image underscores the
importance of public-private partnerships. Government is seen as playing a
key supporting role. According to a Colorado economic development corpora-
tion executive, government's role is seen as making an area responsive to
business needs. “You're creating a product. Government isn't necessarily the
best salesman; but it has responsibility for the tax structure, the economic en-
vironment, and providing educational and training resources.”"’

Of the 10 focus cities, Pueblo’s unified economic development effort
stands out in marked contrast to the proliferation that is experienced in many
Urban West cities. Pueblo has a public-private partnership that has worked.
(See the Pueblo case study in Chapter 7 that details the city's success and the
extraordinary efforts of its economic development organization—PEDCo.)

« Effectiveness of Economic Development Efforts

The long-term effectiveness of economic development campaigns and
of economic development organizations is the subject of considerable contro-
versy. It is hard to dispute the early effectiveness of the Pueblo Economic De-
velopment Corporation’s (PEDCo) effort in turning the city’s economy around.
Losing 17,000 jobs during a 15-year period with a 1982 unemployment rate
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at 19 percent, according to a PEDCo official, “(w)e had our backs against the
wall.""® In order to accomplish a major turnaround, the community has under-
taken an extraordinary effort. Former PEDCo Chairman Harold Mabie cited
three major reasons for Pueblo’s revitalization: (1) free land—this was offered
to companies that would locate at the spacious Pueblo industrial park; (2) em-
ployee training—the presi-
dent of the Pueblo
community college would
customize training pro-
grams for any new firm
with the support of state
grants; (3) “one-stop shop-
ping”“—through PEDCo the
permit granting process
was streamlined. PEDCo of-
ficials point with pride to
the experience of two dif-
ferent Target warehouses—
the Pueblo warehouse was
in operation before the
warehouse in California
could get all of its per-
mits."®

Some say that aggres-
sive economic programs
and incentives typically are misplaced and that their approach is fundamen-
tally flawed.?° Paul Peterson notes the widespread support for economic de-
velopment policies even though he asserts that much of what affects these
cities, such as the welfare of the larger economy and the ultimate movements
of labor and capital, are beyond their control.?' Scholars have noted that cities
tenaciously pursue economic development, especially tax-reducing induce-
ments to attract business, even though studies have shown that tax incen-
tives typically are not the major factor in business location decisions.?? M.P.
Smith, R.L. Ready, and Dennis R. Judd contend that state and local politicians
are, "loathe to criticize the argument that tax incentives are beneficial, or to
question the effectiveness of the other instruments that attempt to promote
economic development for fear that the first to say “no” will be excluded
from whatever growth does take place in the national economy.”??

How critical are some of these incentives to the decision-making
process? Are they high on the list of considerations for companies looking to
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relocate? Or are they unnecessary add-ons that have nc real impact, except
to drain the community of resources that could be more wisely and efficiently
utilized elsewhere? Judd and Kantor note that one result of economic devel-
opment strategies is that, "Public poverty increasingly exists side by side with
private plenty. Corporate towers, waterfront recreational development, en-
closed shopping malls, luxury hotels, stadiums, and new cenvention
centers have sprung up in cities all across America while cities
struggle”tZCBl balance budgets, maintain infrastructure, and provide Salt Lake City creatively used
services. - ;

One needs to be cautious about making generalizations the 2002 Winter Olympics to
about the success of these organizations and, in many cases, it underwrite urban renewal.
may be too early to evaluate. Who knows? A judgment made Opposite: Rice-Eccles Stadium
about an economic development program may need the benefit of at the University of Utah, ex-
several years' experience before its true effectiveness can be meas-
ured. According to Bowman, “Measuring success in economic de-
velopment is not easy. There is confusion as to just what success is.
For example, some cities point with pride at a revitalized central
business district and claim successful economic development.
Other cities count up the number of new firms and declare victory in the eco-
nomic development wars. Others talk about renewed community spirit as a
sign that economic development has been successful. One way out of this
measurement quagmire is to link success to the achievement of goals.”??

Looking at the Urban West focus cities, it is clear that there are some
things these cities have done in the way of econemic development activity
that would be helpful to them whether or not they attracted any new busi-
nesses into the community. For example, the strategic planning process that
many of them undertake gives them a good understanding of their strengths
and weaknesses as a community.

panded with an $8 million dol-
lar grant from the Salt Lake

City Olympic Committee.
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Globalization is one of the reasons for a slowdown in the Boise Valley's growth. Pictured: Simpot
corporate headquarters (left) faces the Wells Fargo Building across Boise’s 9th Street at Main. Next:

Fire escapes recall the era of brick construction in a Spokane warehouse alley.
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n Reno, a once-booming economy, city hall struggles to meet its pay-
roll. In Pueblo, once suffering from the crash of the steel market, the
city lures new employers. In Boise, at the base of golden foothills, a
tax levy preserves open space for wildlife and recreation. In Spokane,
public and private interests spar over tax-free bonds. These case stud-
ies and others show cities with different solutions to similar problems
in challenging times. Each city competes using its unique characteris-
tics. Most struggle with budget shortfalls and vacant storefronts, with strip-

mall blight and sprawling suburbanization, with overlapping jurisdictions and
restraints on municipal power.
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« Posterchild of Ecanomic Hard Times

Over the past 20 years, Reno and growth have been synonymous. The
city and the state of Nevada have been among the fastest growing in the na-
tion, largely driven by gaming, tourism, real estate, and construction. City offi-
cials were concerned about how to manage growth and make growth pay its
proportionate share of infrastructure costs in the 1990s. They commissioned
a nationally-known expert to help them develop a growth impact fee system.

Major improvements have been made in this northwestern Nevada city
in Washoe County, not far from Sacramento. Embracing the concept that “if
you build it they will come,” the city attracted Triple A baseball in 2010. De-
veloper financing, a county rental car tax, and tax increment revenues built a
$50 million stadium designed to give life to a declining downtown adjacent to
the ballpark.!

The Reno Transportation Rail Access Corridor (ReTRAC) is hailed as the
city’s biggest public works project. The railroad tracks running through the



city were lowered below street level as a way to mitigate the negative impact
of having loud freight trains chugging through the middle of the downtown,
creating aesthetic and public safety issues. The $265 million ReTRAC project
along with a two-block plaza
were funded by “a hotel room
tax, special downtown assess-
ment districts, sales tax increase, |
city bond, $17 million and a
land exchange from Union Pa- SNt
cific Railroad, and federal :
grants.”? The city also boasted
that no general fund revenues
would be needed to support the
project. The development of a
waterfront park enhanced the
Truckee River running through
the city. City officials say that \
this is “the first and most sophis- 1
ticated whitewater venue to be _3\‘.}\ [
built right in the heart of a . @
downtown.”?

Yet as far back as the
1980s, there had been telltale
signs of pending economic chal-
lenges. Indian gaming was legal-
ized in the late 1980s by the '
federal government. Reno’s pre-
eminence as a gaming center
was steadily challenged by the
proliferation of casinos in the
nearby states of California, Ore-
gon, and Washington. Up to 80
Indian casinos have opened, re-
sulting in significant competition K&
for the gaming dollar. increas- .
ingly, questions were being
raised about Reno’s “brand.”
The once dynamic city was be-
coming a tired gambling town
with a declining downtown

i
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business environment and without a clear strategy to broaden its economic
base. A national television comedy ("Reno 911") seemed to promote a nega-
tive view of the city. Further, U.S. News and World Report ranked Reno as
one of America’s six “forgotten” vacation spots.

With the coming of
the Great Recession, com-
bating economic decline
has been the ongoing pre-
occupation of city offi-
cials. An overheated
economy was quickly re-
placed with huge unem-
ployment numbers.
Nevada has led the nation
with 14 percent unem-
ployment. When the hous-
ing bubble burst and
foreclosures skyrocketed,
the city, highly reliant on
consumer spending as its
economic base, had little
cushion with its heavy de-
pendence on gaming and
construction. The Reno
economy dropped like a
rock. Property values and
property taxes, along with
sales tax revenues, sharply
declined. Rosy assumptions about repaying bonds have forced city officials to
do what they promised they would not do. Bonds for major improvements
based on sales tax and property taxes are now being subsidized by the city's
general fund—tough to do when the city promised that certain capital proj-
ects like ReTRAC and the Reno Events Center would never require general
fund dollars. Though controversial, the pledge seemed to be realistic at mid-
decade but not during the Great Recession. The declining local economy and
a narrow tax structure barely support basic services such as public safety. The
current drop in casino revenues has “essentially put the Redevelopment
Agency out of business,” dropping from 16 staffers in 2009 to none in
2011."4
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There are limits to what city officials can do to mitigate such service de-
clines. Reno’s budget is heavily dependent on state revenues, which are by far
the largest source of revenue to the city. Local financing initiatives generally
have to be approved by the state. ReTRAC funding was secured by the 1999
Nevada Legislature’s enactment of a 1/8th of one-cent sales tax for Washoe
County.

There is also significant state oversight of financial deci-
sions. Currently, a state body is reviewing city intra-fund trans-
fers; city staff largely without council approval made $22 million
in illegal transfers. The Nevada State Tax Commission will super- a drop in consumer spending
vise repayment after a recommendation from the Nevada Local in construction and gaming.
Government Finance Committee. It appears that since the Rede- Opposite: Reno casinos are
velopment Agency is not able to cover its interim borrowing
from the sewer fund, the sewer fund now owns the old Reno
bus station.3

State elected officials are of little help. In 2009, state legis-
lators exacerbated the local revenue challenges when they took
$283 million from local governments, mostly from Clark and
Washoe counties. It is now feared that state elected officials, having run on
“no tax increase” pledges despite facing huge state government shortfalls,
may start draining city coffers, proving that local control is more of a myth in
Nevada than in most other states. City officials were so desperate to protect
themselves from state legislative raids on their treasury that they proposed an
advisory ballot to their voters that says the state should have to ask permis-
sion before it drains any more funds out of local government coffers. Em-
blematic of the dire situation, Reno voters approved the advisory ballot by a
substantial margin. But given the attitude of state officials, such advisory bal-
lots are dull weapons in the fight to save local dollars. Even before he took of-
fice, Governor-elect Brian Sandoval assigned his staff to research local
government revenue sources. His top aide said, “[W]e're trying to end the
process of here's a bunch of money and we'll just take it. We're trying to look
at the system as a whole, where $20 billion in revenue is spent. We have a
tendency to look only at the state general fund and see a shortfall. The gover-
nor-elect is looking at really the whole picture (of state and local govern-
ments). We have that much money to spend and, as a people, where should
we spend it."®

This attitude is consistent with many state lawmakers who feel the dis-
tinctions between state and local governments are meaningless to the public.
Taking money from local government revenues is not “theft” or a “raid,” but
merely “revenue diversion.” [In May of 2011, the Nevada Supreme Court

Reno’s economy suffers from

down on their luck. Previous:
Reno’s Street Vibrations rally;
Reno postcard, 1940s.
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barred the legislature from taking additional local government revenues. A
major local government fear of losing their own revenues has been allevi-
ated.] Local officials still seek greater discretion through an infusion of home
rule authority. In 2009, a legislator pushed his home rule bill but got no bet-
ter than legislative action to authorize an interim study on local government
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authority. As one wag noted, “for 120 days every two years, Carson City is
the center of the Nevada political universe.”” Like the result of so many other
interim studies, no new discretionary authority has been granted.

Public sector collective bargaining has been a huge issue during the
Great Recession. Even public safety unions like police and fire have been
under scrutiny. Nevada's mandatory collective bargaining legislation also re-
duces the city’s flexibility. Essentially, arbitrators can significantly influence the
city’s budget, particularly in Reno where 80 percent of the city’s budget is
comprised of personnel costs. One controversial aspect of the Reno collective
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bargaining contract is the so-called “call-back” provision for firefighters that all
but ensures overtime pay is required to cover open shifts. As a result, in 2009,
10 firefighters made more than the $150,000 the city pays the fire chief; four
battalion chiefs made more than $200,000; and one made more than
$50,000 just in overtime. During the budget cutting of the last three years,
the firefighters’ union has been criticized for defending the call-back policy
while firefighter positions have been cut. Even while the city has gone
through severe budget cutting “none of the unions ... accepted a pay cut.”® It
is no surprise then that labor issues dominate the city manager's
goals for 2011: (1) Try to get more labor union concessions to
avoid layoffs; (2) Get legislative support to end mandatory col- Railroad tracks running
lective bargaining.

With all of the layoffs, one councilman \lfvor”ried that “we below street level as part of
are losing those elements that make Reno a city.” Another coun- : <
cil member said that “public safety is not being met here” as the the ReTRAC public works proj-
city struggled to determine the absolute minimum needed to ect. Opposite: Train using the
keep essential services going. City staff has been cut by 24 per- new rail line.
cent. Before the recession, Reno had 1,644 employees and now
in 2011 it is down to 1,250; police have been cut from 383 to
326, firefighters from 252 to 217. Fire stations have been closed or have
been under a brown out.®

Finding solutions to Reno's personnel issues is extremely difficult, espe-
cially when the average total personnel cost, including salaries and benefits, is
$100,000. The issues are compounded by collective bargaining agreements
that mandate minimum staffing levels for fire engines. Is it necessary, as the
collective bargaining contract requires, that each fire engine must have four,
not three, fire fighters, a requirement questioned by several city officials?

Reno city residents and officials are struggling with these and other
questions: How do we achieve a sound financial footing with such limited dis-
cretionary authority? Will state officials help us or at least get out of the way
and quit looking at us as a savings account for state government? How do
we reinvent ourselves? How do we compete?

Today, Reno is working on a strategy to persevere despite all of these
limitations imposed by the economy and the intergovernmental system. Some
of their problems are self-inflicted, but others are exacerbated by an unre-
sponsive legislature that is content to keep local governments’ hands tied.
Community leaders seem committed to a unified economic development vi-
sion and to ending the area’s fragmented economic development picture. To
be more competitive, leaders are talking about the need for access to venture
capital, which is very scarce in Nevada. Reno’s heavy reliance on state aid and

through Reno were lowered
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property tax is not sustainable. The need for tax base diversification is obvious
in a state with heavy reliance on sales tax (typically more than 50 percent of
revenues), gaming tax, and modified business tax. Hard times have essentially
turned Reno on its head; community leaders are working hard to stand up-
right again.

« A Tale of Two Mayars

Surprising to many on-lockers, Salt Lake City is one of the more progres-
sive cities in America, a “blue” island in a very “red” sea. In Salt Lake City, un-
like the rest of very conservative Utah, Mormons and Republicans are in the
minarity. The last Republican to be elected mayor was in 1971. The last two
Salt Lake City mayors provide a fascinating case study of the various roles
mayors play, from advocate to policy wonk in a mayor-council form of govern-
ment. Their contrasting leadership styles are especially notable considering
they are both progressive politicians. These two city leaders illustrate an inter-
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esting comparison in providing a vision, working with the city council, build-
ing partnerships, and making connections with the public.

Providing a vision. Mayor Rocky Anderson’s vision (1999-2007) ex-
tended far beyond Salt Lake City. His passion was for a largely national
agenda—ending the war in Iraq, impeaching President George W. Bush, op-
posing genocide in Darfur, fighting global warming, and supporting gay
rights—issues more appropriate for “a mayor to the world than a fix-the-pot-
holes, sweep-the-sidewalks business-booster for this city of 180,000 people.”®
Called a “headline-grabber” and one of “Utah’s great political characters,”
Anderson was accused by one veteran council member of being more inter-
ested "in making a point than making a difference.”"

Anderson’s decision not to run again and Ralph Becker's 2007 victory
was welcomed on the front page of the Deseret Morning News: "’07 a Rocky
year in politics, but "'08 will be Becker.” The paper called Becker “"a competent
manager with a track record for crafting plans that actually work ... a good
wonk ... who prefers competence to being combustible.”'?
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Early in his administration, Becker earned good reviews for successfully
fighting for his policy proposals—the passage of a multi-million dollar public
safety building bond issue, doubling city bike lanes, modernizing city liquor
laws, and securing passage of one of his major campaign promises, two
sweeping anti-discrimination ordinances protecting gays and transgender resi-
dents in housing and employment. The anti-discrimination measures were
also a top priority of Mayor Anderson throughout his eight-year administra-
tion. Anderson’s advocacy may have laid the foundation for this
achievement, but it was Becker's ability to gain LDS church sup-

Former Salt Lake City Mayor port that was critical for success.
Rocky Anderson earned na- Working with the city council. “City councils usually
tional prominence as an out- have limited staff resources to undertake independent policy re-

spoken advocate of liberal

causes. Opposite: Mayor An-
derson, right, shares an opin-

search.”'® The Salt Lake City Council is unique; its staff capacity
is equal to the mayor’s staff. City council members speak
proudly of this distinction and their work on their own legisla-
tive agenda. This separation of the executive and legislative

ion. Previous: Salt Lake City branches is visually apparent on the third floor of City Hall: the

panorama.

north wing is the city council’s and the south wing is the
mayor’'s. When Rocky Anderson was mayor, council members
talked about how far apart they were on city priorities. Under
Becker, the distance has diminished. Becker has spent a considerable amount
of time collaborating with the council. That does not always mean that they
agree, especially on some budgeting and land-use issues.

Some of their differences may stem from variations in their electoral
bases. Council members are elected from districts and typically have been
more conservative. (By Salt Lake City standards that means they are likely to
be classified as a conservative Demacrat to moderate Republican.) The city-
wide elected mayors have been more progressive. Other differences are built-
in, part of the institutional arrangement in a mayor-council form where
conflict is, to a degree, inevitable.

Building partnerships. During his tenure, Anderson was far more an
advocate than an administrator. Advocacy often divides people. Anderson
took it much further than most. He often took shots at the conservative Re-
publican legislature, and by doing so, virtually ensured that the city became a
legislative target.

Being one of the most high-profile Demacrats in one of the most con-
servative and Republican states in the country is a special challenge. One of
Mayor Becker's first acts was to offer the "“olive branch” to Anderson’s foes.
As a former Democratic leader of the Utah House, Becker had established a
reputation for being collegial, working with the Republican leadership in one
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of the most conservative legislatures in the country. The relationships he de-
veloped and his collaborative work in consulting “across the aisle” helped
pave the way for the 2009 anti-discrimination measures that Mayor Becker
championed. Interestingly, the 2010 legislature did not challenge or try to
pre-empt these sweeping anti-discrimination measures. In fact, Republican
legislative leadership made it clear that if they had a problem with the new
ordinances they
would consult
with Becker first
before taking ac-
tion.

Building
partnerships with
other Utah com-
munities was not
a high priority for
Mayor Anderson.
He attacked a
major road im-
provement project
in neighboring
Davis County, as-
serting that gener-
ating more
commuters into _
Salt Lake City Focus the Kat s
would make the )
city's deteriorating air quality even worse. One entry in the Tooele City Coun-
cil minutes tells the story: "Received a letter from the Salt Lake City Council
trying to clean up the mess made by Mayor Rocky Anderson.”

When Becker became mayor, he worked hard to repair relationships
with Davis County and other local governments. Regardless of his collabora-
tive spirit, Becker is not afraid to take on other local officials. He has taken
strong stands against double taxation, which has rankled Salt Lake County of-
ficials, many of whom are Democrats.

Connecting with the public. Anderson’s passion generated enough
interest in his anti-lraq war campaign to attract 4,000 to his rally in down-
town Salt Lake City. He could work up his non-Mormon base by using the
“LDS card” to pummel candidates who Anderson said would cave in to the
wishes of the LDS church if elected. He could rally Salt Lake City residents to
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become one of the most environmentally conscious cities in the country. He
railed against suburban development that created more sprawl. This agenda,
even with all of the criticism and his apparent shortcomings, helped Anderson
remain popular to the end and he could very well have been elected to a third
term. Late in his final year, according to
locally prominent polister Dan Jones, he
had 59 percent support from city resi-
dents.

Becker won election with basically
a grassroots campaign, literally walking
the neighborhoods and activating about
100 volunteers who went door-to-door.
As mayor, he reached out to neighbor-
hood representatives from the 21 com-
munity councils, particularly on land use
issues. He helped persuade the Greater
Avenues Community Council to not cast
a no-confidence vote against the city's
planning services department. He has
worked with the Salt Lake Chamber’s
“Downtown Rising” project, even though
it has engendered opposition from the
arts community. He has also worked with
the LDS church on the aforementioned
anti-discrimination measures and sup-
ported their developer’s plan for a sky
bridge as part of the City Creek project, a major downtown mixed-use devel-
opment. Becker's decision to support the sky bridge was (true to form)
blasted by Anderson as a sellout to the LDS church.

From advocate to policy wonk, every mayor is challenged with the same
variety of roles required in city leadership. Style in acting out each role is what
distinguishes one administration from another. Anderson achieved national
prominence as the outspoken liberal mayor of red, conservative Utah's largest
city. He added much to the image of the city as a vibrant, diverse western
city. He succeeded in communicating to Salt Lake City residents the impact of
national issues on their day-to-day lives. His work on environmental protection
is still widely praised. His advocacy of gay rights may very well have paved the
way for the successful Becker proposals.

Mayor Becker appears to have benefited from not being Rocky. Becker's
style has helped open doors to which he has taken full advantage. Even in the
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current climate of fiscal austerity and after launching his administration under
very tough budgetary circumstances, Becker appears to be off to a solid start.

« Annexation and the Incorporation of New Cities

Cities are a living form of a voluntary organization. Citizens come to-
gether to incorporate into new cities; existing cities grow and expand through
annexation and in some rare cases, disincorporate or decrease their bound-
aries. State constitutions and statutes establish the rules governing incorpora-
tion and annexation. In some states, among them Idaho, cities can annex
new territory into their boundaries without a vote of the citizens in the area
to be annexed. In most cities and states, however, cities cannot
annex territory without a vote of those directly affected by the
proposed annexation. Annexation powers may also vary by the Current Salt Lake City Mayor
classification of cities. This is true in Washington, which also ad- Ralph Becker, elected in 2007,
dresses whether or not the provisions of the state Growth Man-
agement Act cover a city. With few exceptions, Washington law
requires an approval of 60 percent of the residents in the area
to be annexed. This can make annexations difficult for many
cities, as suburban residents will frequently oppose being dresses his former colleagues.
brought into the city through annexation.

Perhaps the best defense against being annexed into an
existing larger city, however, is to create one of your own. Creating your own
city gives you control over zoning, police, and taxation, and separates the
suburban community from the “problems” of the older city. In several Urban
West cities, the shape and size of the city over the past 20 years has been lim-
ited by the incorporation of new cities just outside their boundaries.

In 1990, for example, the cities of Spokane and Tacoma each domi-
nated their respective county (Spokane and Pierce counties). In 2003, the
landscape of Spokane County changed when the City of Spokane Valley was
incorporated in an urbanized area of the county, immediately creating a city
of 80,000 alongside the city of Spokane. The creation of Spokane Valley ef-
fectively limited the eastern growth and expansion opportunities for the City
of Spokane. Prior to the incorporation of Spokane Valley, Spokane County
and its existing cities discussed a variety of governmental service structures,
including consolidation of city and county governments and/or services and
expansion of Spokane’s boundaries. Spokane Valley voters turned down
opportunities to incorporate in four separate referenda elections prior to the
successful incorporation in 2003.

is known for his collegial lead-

ership style. Opposite: Mayor
Becker, once a legislator, ad-
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Similarly, the cities of University Place and Lakewood were incorporated
in the urbanized areas of Pierce County east of Tacoma in the 1990s. Lake-
wood was incorporated in 1996 and had a population of 58,211 in the 2000
Census. Lakewood has two major military bases, McChord Air Base and Fort
Lewis, on its eastern boundary.
University Place was incorpo-
rated in 1995. its population
was 29,933 in the 2000 census.
The city derives its name from
the University of Puget Sound,
which had purchased a large
parcel of land in that area but
later sold the land back to the
City of Tacoma. The creation of
these two cities has effectively
landlocked Tacoma from expan-
sion to the east and south (the
city is bordered by Puget Sound
to the west).

While these new cities in
Washington have limited the
growth horizon of Tacoma and
Spokane, several of our other
focus cities are bordered by sep-
arate cities created decades ago.
Among them is Garden City,
Idaho, named for the gardens of the Chinese immigrants who
were concentrated there; it is nearly surrounded by Boise. Sparks,
Nevada; Springfield, Oregon; Mesa, Arizona; and West Valley City,
Urban West cities strain serv- Utah, are also examples of previously incorporated cities that limit
ices. Pictured: New housing or direct the growth in our focus cities.
development in Sparks, Few issues can mobilize citizens like annexation and sewer
lines. Many subdivisions were built in unincorporated county areas
without sewer systems, relying instead upon septic tanks. As cities
grow and their boundaries reach these subdivisions, many cities at-
tempt to annex these properties and/or require that they hook up
to the city sewer systems. The cost of hooking up to the sewer system and
the prospect of becoming part of the city can lead many citizens to protest.
This has certainly been the case in Boise, where disgruntled newly annexed
citizens called for legislative changes to the state’s annexation law. Although

Cities at the edge of larger

Nevada. Opposite: Boise
grows north into the footbhills.
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the legislature considered legislation that would have limited Idaho cities’ abil-
ity to annex without a vote of the residents impacted, the legislation ulti-
mately did not pass.

Eugene has faced the challenge of bringing unincorporated subdivisions
onto the city sewer lines and into the city boundaries in its Santa Clara subdi-
vision area. The large number of homes on septic systems became an environ-
mental danger to the area’s aquifer and water systems. Rather than force an
overall annexation, however, the city negotiated an agreement with the
county that any properties that made substantial improvements in the future
and any new developments would be automatically annexed into the city. The
result has been a checkerboard pattern of annexation in which one house
may be in the city limits and the house across the street or next door may be
outside the city limits.™

« Landmark Levy Preserves Dpen Space

Few features dominate a city's landscape in the same way as do the
Boise foothills. Similar to the striking backdrop to Salt Lake City, made familiar
to the world through the 2002 Olympics, Boise's smaller foothills also frame
the city. The foothills bordering Boise have been the focus of both develop-
ment and open-space preservation efforts for many decades. A beautiful area
known as Hulls Gulch was the target of a heated battle over how much and
what kind of development to allow
in the foothills. Several controlled-
growth candidates were elected to
the Boise City Council, running on a
platform focused around protecting
Hulls Gulch and other foothills
open spaces. The North End Neigh-
borhood Association played a key
role in these elections. In fact, sev-
eral of the controlled-growth candi-
dates were former officials in that
neighborhood group. The North
End neighborhood has long been a
powerful force in Boise City politics.
It has a large historic district and is
among the oldest residential areas
in Boise. For many years, most of
the Boise City Council members
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resided in this neighborhood area. Perhaps coincidentally, the North End has
long been virtually the state’s only “safe” Democratic district. In a state in
which Republicans have veto-proof majorities, Legislative District 19 (com-
prised chiefly of the North End) is consistently represented by Democrats, one
who is the state's first openly gay elected official.

By the 1990s, development pressures were growing in the foothills. The
Boise City Foothills Plan was designed to allow up to 10,000 homes in the
foothills over a 20-year period. Then-Mayor Brent Coles pro-
posed a two-year $10 million property tax levy to preserve open
space along the Boise Front, thus enhancing recreational oppor-
tunities, wildlife habitat, and scenery through the purchase of
private land and easements. But preserving the foothills would
Pristine foothills above Boise. not be an easy task. According to a public opinion survey, only
one-third of the residents supported a foothills levy. Respon-
dents questioned the value of the foothills and many outside
Boise's North End did not see improvements in the foothills as a citywide
amenity.®

Also in the 1990s, a $20 million park bond had been defeated that
would have funded new neighborhood parks, built a swimming pool and a
covered ice rink, and made improvements to several existing parks. As a gen-
eral obligation bond, it required a two-thirds supermajority approval. Accord-
ingly, Mayor Coles proposed for the foothills a serial two-year levy that would
only require a simple majority vote.

He appointed a steering committee headed by former Idaho Supreme
Court Chief Justice Charles McDevitt “to raise money and promote the
foothills preservation vote.”'® The biggest question: how would the propo-
nents frame the issues? Supporters worked hard to emphasize the citywide
benefit of the levy and counter anti-tax activist Laird Maxwell’s charge that
the foothills proposal was to fund the “North-Ender’s playground.”"” He
fought the proposal along with the Boise Metro Chamber of Commerce and
other businesses.

Preservation backers included “city leaders, recreationists, environmen-
talists, and some business owners and developers.” According to Suki Molina
of the Idaho Conservation League, who played a major role in the campaign,
it was ... "a beautiful convergence of the right vision, people, and timing.
That and a lot of old-fashioned hard work.”

The levy measure passed with 59 percent of the vote. Thirty-five percent
of the registered voters turned out for the special election, which was a fairly
good turnout for a non-partisan election.

A $10 million levy saved open

space near Boise. Opposite:
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With the $10 million generated by the property tax levy, 10,341 acres
of foothills land were purchased, traded or donated for open space preserva-
tion. One of the first properties purchased in the foothills was the acreage in
Hulls Gulch.

A trail system called
the Ridge to Rivers now
connects 130 miles of hik-
ing and biking trails
throughout the Boise
foothills. Much of this sys-
tem is on federally-owned
BLM and USFS lands, but
the connecting trails
nearer the city rely on land
purchased in the foothills
levy effort.

Preservation of the
foothills open space re-
quired an extraordinary
level of cooperation
among various units and
levels of government that
owned almost 47 percent
of the foothills: Boise City,
Ada County, State of
Idaho Lands, Bureau of
Reclamation, Bureau of
Land Management, and
the U.S.Forest Service. It
also represented an ex-
traordinary commitment
on the part of the citizens
of Boise to extend their
property tax obligations to
achieve this open space
preservation. It was an im-
pressive grass roots effort
aided by 500 volunteers
who went door-to-door
canvassing neighbor-
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hoods. To a degree, the
successful effort found
its inspiration in the citi-
zen-led effort to build
the Boise River Greenbelt
that also added im-
mensely to the city’s
landscape.

City leaders and
community activists hope
to model other public im-
provement efforts after
the successful foothills
levy campaign. City
Council member David
Eberle is interested in
preserving open space
through a countywide
levy; some have pro-
posed a special levy for
school improvements.
Yet another idea is fund-
ing capital improvements
for city parks. Only time
will tell whether the suc-
cess of the foothills levy
was an aberration or a
model for further public
improvements. Accord-
ing to the ldaho States-
man: "There’s a lot of
goodwill surrounding the
foothills levy, the hard-
earned result of good
work. How then should
City Hall leverage it?""®
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« Public-Private Partnerships and Redevelopment

This is a story about a successful downtown redevelopment project that
saved a vital shopping and services district teetering from the loss of its major
tenants and facing a future with no retail anchors. Or maybe this is a story
about a failed public-private partnership that cost the city $26 million and
profited a single wealthy family at the expense of the public and other com-
munity projects. It all depends on whom you ask.

Spokane’s downtown core was facing a major turning point. One of its
major retail anchor stores had already left and Nordstrom, a key part of the
downtown shopping area, was also threatening to leave when their lease ex-
pired unless the city could entice them to stay. A key part of their demands
was the construction of a new parking garage. The Cowles family, owners of
a local television affiliate and the city's newspaper, the Spokesman Review,
owned a significant piece of property in downtown Spokane. The property is
located directly across from Riverfront Park, the major park and visitor attrac-
tion built upon the site of the 1974 World's Fair. The Cowles family
property was proposed as the location of a major new retail shopping
center connected to the needed new parking garage.

To raise the money necessary to build the garage, the city cre-
ated a parking authority to sell tax-exempt bonds. The parking author-
ity then sold the garage to a nonprofit created by the developer, the
Spokane Downtown Foundation. The foundation sold $26 million of
revenue bonds in 1998 and the garage was built in 1999. The appropriate
cost of building the parking garage and its subsequent value became the sub-
ject of much controversy. Original city plans from 1995 were based on a $14
million cost, although later an appraiser hired by the city estimated the value
of the garage at $30.8 million. The developer’s appraiser estimated the value
of the garage at $44 million. Meanwhile, other builders noted that the cost
of the garage should have been as low as $7 million.?° The bonds were to be
paid off with revenues generated by the parking garage from fees paid by
shoppers and visitors who parked in the facility.

City estimates of how much money would be generated by the facility
were inaccurate and it soon became clear that the parking garage would not
be able to pay operating costs and the debt service on the bonds. The city,
the parking authority, and the foundation all refused to pay the debt service
and the revenue bonds for the garage went into default. Bondholders sued
the city and eventually the city was held responsible for the payment of the
bonds. The city elected to pay off the bonds in one payment and dedicated
its parking meter revenues to pay back the amount. This redirection of park-
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ing meter funds left a significant shortfall in Spokane’s street maintenance
funds. One estimate of the total cost to the city for the parking garage was
$43.4 million.?" In an effort to prevent another public-private partnership fail-
ure that would leave taxpayers holding the bag for costs, the city proposed
an ordinance that would require that future public-private partnerships be
backed by developer bonds or letters of credit.?

The legal suits revealed several complicating factors: (1) dis-
agreements over the actual cost of the garage construction (oppo-
Controversy erupted over nents of the project alleged cost estimates were inflated so that
the developer could shift revenue generated by the tax-exempt rev-
enue bonds to the retail shopping part of the project); (2) disagree-
ments over whether or not the city had appropriately utilized
Housing and Urban Development (HUD) funding that was part of
site: Spokane’s riverfront their portion of the site improvements; (3) disagreements over who
clock tower, a relic of the was ultimately responsible for the revenue bonds used to build the
railroad era. garage; and (4) disagreements over how much money would be
generated by the parking fees once the garage was built. The num-
bers ultimately used proved to be inaccurate, and lawsuits and the
media alleged that the developer’s parking garage consultant intentionally
overestimated the revenues to get the project off the ground.

In spite of its rocky start, the River Park Square development is now a
featured part of Spokane. Since its creation, more than $3.5 billion of invest-
ment has been made in Spokane's downtown core. A national retail chain
has located in the development and lends vitality to Spokane's downtown
that many cities would envy.

So was this a story about a project that saved and revitalized a down-
town core or is it a story about a public-private partnership gone wrong?
How can one development project be both of these things? Easily, it turns
out, because the River Park Square development, and the River Park Square
parking garage in particular, have all the elements that make public-private
partnerships challenging:

tax-exempt bonds for park-

ing garages in Spokane’s

River Park Square. Oppo-

« They are complicated because of the number of entities involved.
This arrangement featured a city, a government parking authority, a
nonprofit foundation established by the developer just to own the
garage, a powerful wealthy family, the city council, the bondholders,
and, of course, the public.

Public-private partnerships are complicated because of the state, fed-
eral, and local rules about how money can be raised and spent. In
this case, federa! court rulings about public tax-exempt bonds for
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private developers, Washington state laws about bonds for redevel-
opment, federal HUD “strings” on money granted to the city, and
local ordinances about the use of parking money all came into play
in how revenue is raised and spent.

Partnerships are
complicated because
they require a bal-
ancing of public and
private interests. In
this case, the various
actors were trying to
anticipate and ac-
commodate the eco-
nomically based
decisions of Nord-
strom, the Cowles
family, and, of
course, the individ-
ual shoppers who
may or may not pay
to use the parking
garage.

Partnerships are
complicated when
they involve person-
alities and politics. In
this case, managing
the relationships and
trust among all the
actors became criti-
cal to the partner-
ship’s success or
downfall (depending
on your point of
view).

Public-private part-
nerships are compli-
cated because when
things go wrong it is
difficult to determine
who is responsible
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for the project through its various governmental, quasi-governmen-
tal, and nonprofit entities.

Public-private partnerships in Spokane may be shaped by this project for
many years to come as the public, the city, and the developers try to avoid
the conflicts of River Park Square.

« Economic Development and
City Selfimage

“What kind of city do we
want to be?" is a question
faced by every community.
Some communities improve
their self-image and confidence
in dealing with the outside
world through their economic
development strategies.

Cities market their unique
characteristics in their attempts
to attract new businesses and
residents. Chambers of com-
merce produce marketing mate-
rial that trumpets what kind of
city they can offer new resi-
dents and visitors. City compre-
hensive plans and zoning
decisions are intended to guide
growth and development to
produce the kind of city that
the residents and elected offi-
cials have envisioned. Yet, it is
often the case that cities do not
have one singular vision of
what kind of city they would
like to be. Competing interests
may fight to have their vision of
the city's future implemented in
land-use and infrastructure
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building decisions. Outside forces may change the identity of the city. Reloca-
tion decisions of corporate headquarters or the presence or absence of major
manufacturers may change the face of the city against its will. Perhaps it is
because they are not the largest cities in the West or perhaps it is because
they are still growing and changing so rapidly, but we have found that several
of our Urban West focus cities struggle with the question: What kind of city
are we?

Boise, Tacoma, and Pueblo are good examples of this. Not long ago
they were cities whose residents seemed to apologize for their city’s short-
comings. Boise was featured in an article in Harper’s Magazine as a city that
had destroyed itself through misguided urban renewal policies.?® The
characterization probably was not fair, but given public sentiment

around that time it may have been fairly accurate. Today, Boiseans Spokane capitalizes on the
point with pride to the number of major rankings they have received riverfront location of the

in national magazines. Pueblo is another example of a city that has Expo ‘74 world's fair. Oppo-
transformed itself from the “Ugly Duckling” of the plains to a major site: River Park Square.

economic development competitor and a city full of people who are
no longer embarrassed to call Pueblo home.*

Twenty years ago we noted in the case study about Tacoma that it was
“in search of life beyond the ‘Tacoma Aroma."” Tacoma's industrial waterfront
and the resulting smells had been the object of ridicule among Washingtoni-
ans for years. As well, Tacoma had struggled to find success in its downtown
revitalization strategies. How has Tacoma done since our last case study? Has
it found life beyond the Tacoma Aroma?

The area has continued to experience rapid growth; though Tacoma it-
self has grown 12.6 percent, the MSA has grown 32 percent in the 1990-
2007 timeframe. Tacoma’s future growth is now limited because several
smaller cities have incorporated out of the urbanized Pierce County region
around Tacoma.

In 1990, Tacoma was the second largest container port in the U.S. The
Port of Tacoma is a working port and the waterfront maintains its largely in-
dustrial look and feel. But other, contending visions of the waterfront have
also been vying for attention. The natural beauty of the Puget Sound and sur-
rounding forested hillsides is undeniable, and some people in Tacoma have
begun to look beyond the city's industrial past to a future where the water-
front is a destination for residents and visitors who can enjoy the scenic
beauty, shop, dine, and live in proximity to the beautiful water.

Working ports and condominium-filled waterfront developments pres-
ent two very different sets of practical challenges for urban planners and eco-
nomic development advocates. Industry requires different transportation
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access suitable for large trucking and freight rail lines. Industry can bring 24-
hour lighting and noise, elements that often result in complaints from nearby
residential areas, especially those where buyers have just paid top dollar for
new waterfront homes. Waterfront residents and visitors will seek amenities
such as shopping, fine dining, and open space. All of which leads to the ques-
tion: How does
Tacoma envision
its waterfront?
Can industrial
and residential
interests com-
patibly co-exist?
Would a shift
away from an in-
dustrial port re-
sult in a major
loss of jobs? Is
expansion of the
Port of Tacoma
leading to a loss
of opportunity
for a major rede-
finition of
Tacoma's
image?

Boise was
once known for

. ™= the corporate

headauarters of Morrison-Knudsen, A\bertsons Ore-lda, Boise Cascade, Sim-
plot Company, and Micron Technology. The city was also home to a large
printer division for Hewlett-Packard. Not only did the location of these corpo-
rate headquarters bring prestige to the city, the city benefited from the re-
sources attached to these corporations. The civic and philanthropic life of the
community was greatly enriched by the contributions and participation of the
Morrisons, the Albertsons, the Simplots, and other wealthy families attached
to these corporate headquarters. The last 20 years have greatly changed the
corporate landscape in Boise. Morrison-Knudsen is now gone as a separate
company. Albertsons, Ore-lda, and Boise Cascade have moved their corporate
headquarters to other states. Micron has downsized its number of employees
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in several successive waves, leaving it a much smaller force in the region’s
economy.

If Boise is not to be known as a corporate headquarters, then what will
be its identity? A coalition of academics and downtown business leaders has

- ”
Jon Hodgson
strived to position Boise as a “creative city” in line with the de-
scription crafted by Richard Florida and others. Advocates ex-
plain that the combination of arts-based groups such as the
Idaho Shakespeare Festival, ballet companies, and modern o )
dance troupes, along with high-tech software development A Tacoma marina in a mixed-
firms, position Boise to be a “creative city.” Downtown develop- use industrial district.
ment that features artist lofts is meant to capitalize on this
trend. Whether or not Boise possesses all of the factors that the
creative city advocates indicate are needed is one important question. Empiri-
cal evidence about the success of the creative city movement in explaining

Boise Basques gather for the
Mass of San Inazio. Opposite:
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economic patterns is mixed at best. It is also not clear that the attachment to
the creative city concept extends much beyond the downtown business com-
munity.

Reno is another community in which competing visions of the city's
identity fight for primacy. Is Reno a gambling mecca or a family-friendly com-
munity? Can land-use and economic development decisions accommodate an
economy based on visitors coming to Reno to gamble and at the same time
grow a manufacturing and service economy that benefits the permanent resi-
dents? In the past, some Reno officials stated emphatically that they do not
wish to see the addition of any more casinos. Yet, the gambling and tourism
services generated by visitors to the gaming industry have been a vital part of
the Reno economy. The owners and employees of this industry are a power-
ful part of the political landscape in Reno. How has Reno done at describing
itself and seeking out its own identity? What kind of city does Reno want to
be? Are the land-use decisions made by the city reflective of that wish?

« A Community’s Long-standing Commitment to Economic Survival

Pueblo is of significance in an evaluation of western cities
not because it has faced the challenges of rapid growth, but be-

The Colorado Fuel and Iron cause it has survived the real threat of decline. Even though

Company, founded in the
1880s and downsized in the

Pueblo’s population of about 100,000 is similar to what it was in
1960, the real story is that it has not lost population. The down-
sizing in the early 1980s of Pueblo’s CF&I Steel, at that time the

1980s, had been the region’s largest steel mill in the West, could have devastated this once-
largest employer. Opposite: thriving city. But the community survives. Managing decline or
The Pueblo steel mill, now a better yet, averting it, has been the special challenge that Pueblo

historical museum.

has faced for almost four decades.

The Pueblo Economic Development Corporation (PEDCo)
emerged out of this 1980s economic crisis. Its mission was to find
new primary jobs—businesses that would manufacture products for export.
PEDCo quickly became one of the more aggressive economic development or-
ganizations in the country. PEDCo was Pueblo to the economic world. This or-
ganization combined all of the major public and private-sector players in the
area. Behind them was a citizenry willing to tax itself to provide the public im-
provements necessary to attract new industries. Since 1985, one-half cent per
dollar of city sales tax revenues (approximately $5-6 million annually in recent
years) has been dedicated for economic development purposes. Total rev-
enues are more than $100 million and have been deposited in the city’s Sales



case studies 163

and Use Tax Capital Improvement Project Fund. The purpose is to subsidize
the relocation of businesses and to build infrastructure in the city's industrial
parks.

Pueblo’s experience illustrates the value of a united effort for economic
development. Prior to PEDCo's emergence there were two competing eco-

nomic development agencies, each wanting to speak for the city. The situa-
tion was so bad that then-Governor Richard Lamm visited the city specifically
to urge the competitors to unite. The city's dire economic situation helped
form the community into a united front in support of PEDCo. According to
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political scientist Stephen Schechter, “Pueblo’s economic development effort
could not have been accomplished without serious political change. And one
of the unwritten laws of local politics is that it is difficult to rally public sup-
port for political change without some crisis that threatens the current equilib-
rium. For Puebloans, the depression of 1982-83 was just such a crisis.
Pro-development forces in the community were able to seize upon this crisis
and turn it into a catalyzing event, which allowed them to mobilize the public
capital needed without significant opposition and to create a powerful eco-
nomic development engine.”?

In this public-private sector partnership, private-sector leadership ap-
peared to dominate. According to one economic development expert, the
city, county, and water board were “on call for economic de-
velopment needs.”?® When packaging deals with prospective
(& " industries, PEDCo promised the public improvements and then
later figured out in collaboration with the public entities how
to make the already-promised improvements.?’

As the area’s economic development engine, PEDCo, at-
tracted five Fortune 500 companies and stimulated enough additional
economic activity to replace most of the lost jobs.?* Pueblo became
nown for economic development in Colorado. PEDCo was the most ag-
gressive economic development organization in the state, and Pueblo
was the only city of its size to open a
branch office in Southern Califor-
_nia. Officials could make presenta-
tions within hours of learning
about a company that was looking
to expand or relocate. This suc-
cessful effort raised the self-es-
teem of citizens and promised hope
. for a brighter future. Former City
d Manager Fred Weisbrod said, "We
| no longer need a passport to get
@ into Denver."? According to for-

- mer City Manager Lew Quigley,
“Economic development has
changed the attitude of this commu-
nity. No matter what the crisis, every-
body knows in Pueblo we don’t have
to be second rate to anybody.”*
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Today, Pueblo is struggling, as are all of our Urban West cities, with the
worst national economic downturn since the Great Depression of the 1930s.
But the city continues its economic development outreach, largely supported
by the one-half cent sales tax that voters have consistently renewed in five
elections since 1984. That is not to say there has been an absence of contro-
versy. There have been citizen-backed initiatives to reallocate the dedicated
one-half cent sales tax to build a law enforcement facility, reallocate monies
for social projects, assist small business development, and create a city eco-
nomic development department. All of these revenue diversion
proposals were defeated as voters ultimately upheld the author-
ity of the city to impose the one-half cent sales tax exclusively Pueblo lures new employers
for economic development purposes.

There has been criticism of PEDCo for selecting a board
that is not reflective of the diversity of the city, which is 50 per- . .
cent Hispanic—much of that criticism coming from the Hispanic Riders, Inc., relocated its cor-
Chamber of Commerce. Some unions have been concerned that  [ISSCICKGRERGITE 0
new businesses have not used local contractors; the issue boiled Historic Riverwalk in 2007.
over when an anti-trust suit was filed but later dropped. PEDCo
has been accused of marketing the city as a low-wage commu-
nity, but responds that it is the market that sets the wage levels and that
there is no returning to the steel worker high-wage levels of the early 1980s.

Another concern has been that the City of Pueblo and Pueblo County
have been contributing many dollars to support PEDCo’s operating budget.
The contention is that private businesses should be paying more. At times, pri-
vate membership levels have dropped to the point that the public support
was a major source of revenue. Today, private support is again high with 395
members.3’

Interesting questions arise when you consider that substantial public
dollars are given to a private, not-for-profit organization that markets and
does its negotiations in secret, as the economic development wars require.
The relationship with the city council has ebbed and flowed. In its early years,
PEDCo was cited as being politically sacred. That has changed as council
members have struggled to balance the city’s budget and have put parame-
ters on uses of the Capital Improvement Fund. Some have been frustrated at
times when PEDCo officials have come in with secretly negotiated deals that
require quick council approval. A city ordinance requires that new businesses
receiving revenues must satisfy their commitment of the number of new jobs
for Pueblo, the value of the project, and the project’s gross salary. If these re-
quirements are not satisfied, the company is subject to significant penalties.??

with marketing and incentives.
Opposite: Professional Bull
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After a recent lull in economic development achievements, PEDCo is
again making headway. The organization has changed, and today two city
and two county elected officials serve on the 12-member board. Dan Centa, a
former long-time director of the City of Pueblo Public Works Department is
the organization’s president. His expertise in understanding the community
and infrastructure issues
. were key to his 2009 hir-

J | ing.
) A major achieve-
< ment in 2009 was at-
tracting the Danish
. 2 i Vestas Wind Systems to
+ Pueblo. The largest
: _ maker of wind turbines
3 : in the world, they are
A building a $240 million
HE - ® plant. Vestas benefited
ks . | from a city appropriation
2 : of $11.8 million for facil-
h ; ities construction and
: : employee training paid
for from the one-half
cent sales tax fund. In-
cluded with this deal
was the creation of an-
other municipal indus-
trial park for Vestas and
other future prospects.
Pueblo County con-
tributed $4 million to
the project and the
Pueblo urban renewal
agency created an urban
renewal district to ex-
tend the infrastructure
to the new business.™

According to then-
Governor Bill Ritter, the
move to Pueblo by Ves-
tas would not have hap-
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pened “without PEDCo’s recruiting efforts and the willingness of taxpayers to
finance economic development.” Ritter said: “The people who founded
PEDCo decades ago were visionary. Their efforts are paying off yet again
today."34

Iconic radio personality Paul Harvey used to say that if you wanted to
know about economic development, go to Pueblo. It's a fascinating story of
survival and community support of a major tax for economic development.
Even when priorities were challenged, when PEDCo was not always success-
ful, when there were setbacks, Pueblo citizens supported the tax
and kept alive the vision former Governor Ritter complimented.

Gone today are the Fortune 500 companies recruited in the
1980s. But largely in place is the infrastructure paid for with the town Pueblo changed the
city's dedicated one-half cent sales tax revenues. The population face of the city. Opposite:
within city limits has not changed much, but Pueblo County has Residents enjoy a plaza
seen major growth. Downtown Pueblo has significantly changed
since the 1980s: the Historic Arkansas Riverwalk of Pueblo, the
Pueblo Convention Center, and several retail, hotel and restaurant
facilities have helped put a fresh face on the downtown.

Where would Pueblo be without the money from the one-half cent
sales tax? It is not often that a community's salvation is based primarily upon
a major tax policy, sustained by the voters for more than 25 years.

New amenities in down-

along Pueblo’s Historic
Arkansas Riverwalk.
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Unique cities
approach common
problems from many
different paths.




L Bus Hugh_Jack@ss
Many issues confront Urban West cities, but leaders and residents are persistent in their
search for solutions. Pictured: The 2008 Eugene Celebration Parade featured a colorful bus
promoting youth programs. Next: Foothills development in Boise is an ongoing source of
controversy.
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his project has given us a unique perspective on cities in the
West. In our first edition, we started with our snapshot of cities
and then revisited their issues 20 years later for this volume. The
perspectives we have gained allow us to discuss: What have
been the continuing issues faced by cities in the region, and
what are the newer, emerging issues now on their agendas?

Enduring Issues

As we undertook this second round of research we discovered a set of
issues that have faced western cities for some time and are likely to continue
to be challenges in the future. The first persistent issue relates to city-state re-
lations—dealing with the limitations and opportunities placed upon cities by
their states. The legacy of Dillon's Rule has shaped the choices available to
cities, including the ability to annex or plan with neighboring jurisdictions or
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to identify tax and revenue choices that are available to finance a large capital
project. The rules established by the state legislature shape the reality of city
choices. As Frug and Barron have pointed out, “Every city will operate under
some kind of state controls ... the question is whether they should be."”' Their
comment applies to all cities whether or not they are viewed as home rule
cities. Further, the relationship with the state and the state legislature shapes
the form and the extent of revenue sharing between the state and its cities.
This was the case 20 years ago and it is still the case today.

A second enduring issue relates to financing cities and the re-
gion's troubled relationship to the property tax. Cities have made
considerable progress in shifting their reliance off the property
tax. As our review of initiatives and tax limitation measures

demonstrated, citizens continue to be unhappy with the prop-
erty tax and continue to seek ways to modify its impact. The
resulting limitations on property taxes have led cities to seek
alternate financing methods in the form of new taxes and in-
creased use of charges and fees. Trading reliance on the dis-
liked but stable property tax for reliance on the more volatile
sales tax and user fees has had some consequences for cities.
Now more than ever before, cities find their major revenue
sources subject to the ups and downs of the economy, making fi-
nancing of cities even more difficult. With the growing dependence on
user fees, serious equity questions are raised about affordability and access
issues for lower-income residents who are typically more dependent on many
city services.

A third enduring issue that faces cities in the West is growth manage-
ment. Twenty years ago we asked: Is growth a curse or a golden opportu-
nity? We noted that the answer to that question depended greatly on
whether the residents of the city perceived growth as adequate enough to
create new jobs or whether the growth was so great that it threatened their
quality of life. Urban West cities still face this same dilemma. As the growth
slows in some cities, officials fear the loss of critical jobs and tax base. For
other cities, however, growth pressures remain high enough that issues re-
lated to open space preservation, high-density infill, and public transportation
still dominate the agenda of the city.

The privatization trend that gained momentum in the 1980s and 1990s
has been transformed in recent years. In earlier public-private partnerships,
control over municipal assets typically remained with the city. Today, in order
to fill gaping holes in city budgets, city assets are being sold off in steps ap-
proaching “fire sale” hysteria. Cities now have either sold off or are seriously
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considering selling off a whole range of major assets that a few years ago
would have been virtually unthinkable—airports, zoos, water systems, parking
meters, or parking garage space. Short-term budget needs trump long-term
financial investment requirements. Beyond the obvious budget considerations
are philo-
sophical
and ideo-
logical con-
siderations.
Increas-
ingly, ques-
tions are
being raised
about what
should be
the scope
of munici-
pal govern-
ment. Of
city enter-
prise funds, et

what should the city deliver and what should be delivered by
the private sector? Should the city be in the parking business?
Should it be in the business of delivering the water service?
Urban West cities have a diverse bundle of services. Most pro-
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Private developers rely on
public financing for urban re-

vide water services, but a private company delivers Boise's newal in Boise’s riverfront
water. Few cities deliver electrical power, but the City of Tacoma Pioneer Corridor. Opposite:
does so for its residents. Privatization, once sold as a panacea, Proposed logo for Tacoma's

may not be so. Many cities, according to a recent Wall Street
Journal article, "don’t have the metrics in place to prove in ad-
vance that outsourcing a service will save money. Problems from
poorly conceived contracts can create cost increases that sur-
pass the costs of in-house services, and if there's shoddy con- ipal bonds.
tract oversight, a government is vulnerable to corruption and
profiteering ... evidence that it often is a very bad deal with hidden costs and
consequences when you turn over public service to a for-profit company.”?

Cities have a mixed record on citizen participation. City elections still
feature low voter turnout, much lower than in partisan elections. With the ex-
ception of Reno and perhaps a few others, cities hold their elections some-
time other than partisan elections and virtually all, except for the largest

rising waterfront district, a

commercial project seeded
with tax incentives and munic-
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cities, are non-partisan. And it is this non-partisanship that has the unin-
tended consequences of ridding cities of party identification and the infra-
structure that mobilizes voter turnout. But having said that, we are
encouraged by the level of citizen involvement in city policymaking processes.
That process has
matured over 20
years. Boise, with
5 neighborhood
organizations in
1990, now has
36 and the city
has officially in-
corporated
neighborhood
input into its
planning process.
The Salt Lake
City mayor meets
regularly with
neighborhood or-
ganizations and
city council mem-
bers are now be-
ginning to have
their own direct
contact with
neighborhood
representatives.
Greater transparency in city operations is another hopeful sign. Gone
are the days when a city official can refuse to disclose city budget data, as did
one finance officer in our first study. Most cities now provide online a search-
able comprehensive budget and other financial information. It is now quite
common for city budget workshops to be taped and available on city web-
sites along with live access to city council meetings and other planning com-
mittee meetings. Most of our Urban West cities go beyond just entering city
budget information, but also display graphs and summaries so that the aver-
age citizen can grasp expenditure and revenue trends. We can only hope that
the days are over of city budgets as being nothing more than telephone direc-
tories, described as “incredibly detailed but very unrevealing.”® Citizen confi-
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dence in local governments has remained relatively high even during these

tough budgetary times.

Emerging Issues

There are several issues confronting our
Urban West focus cities that were not on the agen-
das of our cities 20 years ago. Perhaps the most
challenging emerging issue facing cities in the West
is the structural gap between available revenues
and ongoing and upcoming expenses. Many cities
face immediate budget shortfalls that are forcing
reductions in force across city services. Many cities
also are bound to collective bargaining agreements
with wage structures that cannot be met with cur-
rent and expected revenues, leading to conflict-
filled negotiations with employee bargaining units.

A related budget issue looming in the near
future for cities is the cost of pension plan payments for re-
tired employees. Cities and states across the county are fac-
ing revenue shortfalls that make keeping up with pension
plan costs impossible. Many states and local governments
have already borrowed money to make payments to pension
plans. The cost of fully funding pension plans leaves cities
and states with the unsatisfying possibility of having to re-
duce current employee numbers in order to pay the cost of
employees already retired. Whether the cost of pension plan
funding is primarily a state or local responsibility, there will be
repercussions to city finances because state and local govern-
ment monies are so intertwined and cities rely upon state-
shared revenue sources. This is an emerging issue that will be
a major challenge for state and local governments nation-
wide.

The issue of public transportation and regional trans-

Anger and politics cloud the re-
cession-era debate over public
employee unions and the need
for benefit cuts. Pictured: Former
Spokane Police Chief Anne Kirk-
partick responds to the budget
shortfall with a plan to eliminate
the special unit that investigates
property crimes. Opposite: Ore-
gonians rally in Salem in defense

of state and municipal workers.

portation systems has emerged as an agenda issue for several of our cities.
While all of them had some form of public transit system in place in 1990, we
have seen the growth of regional transit and light rail systems in some cities
(for example, Salt Lake City and Tacoma) and continued struggles over how

pest to meet regional transportation needs (for example, Boise).
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to action from tax protesters.

between cities and their states, with troubling developments in the relation-
ship between cities and their state legislatures. In particular, the destabiliza-
legislatures raiding funds desig-
nated for cities point to the volatile
Can You Affo rd a nature of the relationship. The
2010 general election ballot to pre-
ORA”GE COU” ’ vent the state legislature from taking
Ax Ev state’s legislature considered legisla-
tion to reconfigure how local improve-
to prevent the largest city in the state
| THE BIG BARN - DANIEL BOONE CUMPIEX from financing a public transportation
377 JA-MAX DR. HILLSBOROUGH
tween cities and their legislatures are in
a precarious state. The longer that the economic downturn
T N N R o i samueaanag  tures to consider raiding local revenues.
. ine of
than 35 years. Pictured: A call The decline of the local newspaper as a source of local
related to the welfare of cities, but we believe that the de-
cline of the “local reporter” who carefully follows the actions
politics. Newspapers in general, and smaller regional newspapers in particu-
lar, are facing great financial challenges. Some cities have lost their daily
in the number of reporters as they increasingly rely upon national news feeds.
Because of this, original stories on the local government’s actions and issues
is to inform the citizenry of the actions and implications of actions taken by
government officials. In the absence of coverage, we are concerned that citi-
policies and actions. A long-time reporter who knows the history of issues in
a city and the background of current actions can shed insight into a city's pol-

Another emerging issue facing Urban West cities is the warfare brewing
tion of revenue-sharing formulas and the increasing incidences of state
League of California Cities success-
Property Tax 'ncrease ? fully supported an initiative on the
local revenues in the future. Another
7:00 pM = MO”D‘Y, F“R”‘Ry 23 ment districts are approved and funded
system. We believe the relationship be-
The property tax has been pressures state budgets, the more cities can expect legisla-
government news causes great concern. This may seem un-
and inactions of city hall has important implications for our cities and their
newspapers altogether. Most smaller city newspapers have seen a reduction
are increasingly scarce in our Urban West focus cities. The role of a free press
zens will not have the same level of access to information about their city's
itics that a simple reprinting of the city council agenda cannot provide. We
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believe this long-term trend of losing local reporters may make accountability
and transparency in local government increasingly difficult to achieve.

Concluding Dbservations

The 20-year span between publication of the Urban West and today's
update has provided us the opportunity to develop our perspective on some
of the important issues faced by Urban West cities:

Urban West cities

Comparing cities can be a bit tricky. Lumping them together as a popu-
lation category can be useful but is not always helpful. Each of our focus
cities has its own unique political culture. Some have a far more competitive
political environment. Cities like Boise rarely have an incumbent defeated for
re-election; others have closely contested elections with substantial campaign
funds expended. Many of our cities have strong neighborhood organizations
but few have an organization like Boise’s North End that has historically domi-
nated city politics. Revenue sources vary widely, with some cities relying heav-
ily on the property tax for their most significant source of revenue. Others like
Pueblo, typical of Colorado cities, rely heavily on local option sales taxes while
cities like Reno rely on state intergovernmental aid. Cities as municipal corpo-
rations typically provide their own particular bundle of municipal services—
public safety, library, recreation, street, water, sewer, and sanitation. Unlike
most cities, Boise does not provide street or water services. Streets are pro-
vided by a separately elected highway district and water service is provided by
a private company. Tacoma not only provides the basic services but also is in
the electrical power distribution business, which adds a whole new dimension
to its bundle of services.

Mayor versus manager

There are few pure forms of municipal government. Both mayor-council
and council-manager forms are influenced by the needs of cities, personalities
of elected officials, and the political culture within which the city operates.
Structure matters, but we cannot discount the power of individual personali-
ties to take an office and greatly expand its reach. There are differences be-
tween formal and informal powers. Mayors in council-manager cities typically
perform ceremonial roles with little more clout than their colleagues on the
council. But some mayors, through the force of their personalities and facilita-
tion skills, can be a major force in their cities.

177



west

The need for strong leadership in municipal government has forced
changes in governmental structures and responsibilities. As has been the ex-
perience in many cities throughout the country, the council-manager system
of government predominates among our Urban West cities. In this system, ei-
ther the city managers or the mayors are taking on more leadership roles.
That is quite a contrast with the pure council-manager model with
clear divisions between city councils as policymakers and managers

Urban West cities face declin- as policy executors. In fact, the ICMA has revised its code of ethics
ing state and federal revenues to recognize what is actual practice—that managers are taking
that support services such as more of a leadership role. In other cities, more mayors in council-

transportation. Opposite: Bus
driver in Modesto.

manager cities have increasingly been directly elected by the voters
rather than being selected as the “first among equals” from the
council. In our focus city of Modesto, the charter was recently
amended to give the mayor additional budgeting powers. In
Spokane, proponents for change in city government have acted to replace the
long-standing manager plan with a strong mayor. Structure is often as unique
as the city.

Reforming the reforms

Progressive reforms, taken for granted a few decades ago, are now
under attack in many respects. At-large elections are giving way as more cities
favor district elections. Non-partisan elections are criticized because few gen-
erate the kind of interest and turnout characterized by partisan general elec-
tions. Without partisan labels and active party participation, there is no
effective mobilization of the voters.

Competition is the new normal

Relationships between state and local governments continue to deterio-
rate. The notion of partnerships among levels of government, which spawned
state revenue-sharing programs in earlier decades, has evaporated. Legislators
largely view local governments more as “special interests” rather than as part-
ners. Competition rather than cooperation between and among levels of gov-
ernment is more the norm than the exception. An increasing number of cities
in the West are mounting defensive lobbying efforts to protect their revenues
and authorities. As state budgetary pressures become more extreme, state
aid to cities as well as local revenues have been a source of controversy. Cali-
fornia cities, under the leadership of the League of California Cities, have
found protection for local revenues through a constitutional amendment. Ne-
vada cities have taken a more conciliatory approach in seeking citizen support
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through advisory ballots requesting the state to ask permission before it takes
local revenues. According to Professor David Berman in a Municipal Yearbook
2010 article, local officials face the constant prospect that state governments,
especially when confronted with revenue challenges of their own, will cut

back on state aid.”* Effective city officials are those who know how to work
with their legislators and have the patience and persistence to succeed. Given
the importance we attach to the state statutes and limitations imposed by
state law on cities, we believe it is imperative that city managers, mayors, and
council members know and work well with their state legislature. A good
working relationship may help avoid the state “raids” on local revenue
sources, and help legislators understand the need to provide services and tax-
ation options at the local level.
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Home Rule: A misnomer?

State courts have generally not been friendly to local governments. The
courts’ track record in most states has been to very narrowly construe “local
affairs” over which cities should
have significant authority despite
the extent of constitutional or
statutory home rule powers. Cities
find themselves laboring under a
courtimposed 19th century doc-
trine of Dillon’s Rule that frustrates
their ability to deal with 21st cen-
tury challenges.

Love-Hate relationships

Confidence levels remain
high in the efficacy of city govern-
ments. As documented in numer-
ous state public opinion surveys,
local government is the most
trusted form of government. Thus,
it is a noteworthy paradox that
local governments in most states
rely heavily on the most hated
form of taxation—the property tax.
Affirmation for this statement can-
not generally be found in low
turnout at municipal elections, but
it can be found in the rising impor-
tance of neighborhood organiza-
tions and the growing citizen engagement in local issues.

The Boise Hole at 8th and
Main illustrates the frustra- The swinging pendulum between growth
tion of booming expectations EENLEKERINTE

dashed by economic decline. How quickly priorities can change from dealing with growth
(o] T LI CHPATL I EN T ER GIWTll  to struggling with economic decline. In reality, cities are not

is the latest grand proposal “masters of their own destiny.” Regional, national, and interna-
to fill Boise’s infamous hole. tional economic forces beyond their control limit their options.
Reno is the poster child for how a major economic meltdown can
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impact a city. Cities used to debate about growth—how much, how fast, who
should pay. Now some cities are relaxing some of the rules and regulations at-
tached to growth and are just struggling to maintain basic services. The scal-
ing back of state growth management laws provides a good object lesson:
those that are acceptable and considered essential in one era may not be in
another. Growth management laws that
emerged during periods of rapid growth are less
important when economic survival trumps qual-
ity of life issues.

Marriage made in heaven or ...?
Public-private development

Public-private partnerships are compli-
cated. We believe that if well designed they can
assist in accomplishing economic development
goals critical to a city's efforts to grow and flour-
ish. We also believe, however, those cities must
practice great care when entering into such
partnerships, making sure that they negotiate
deals that succeed and that adequate perform-
ance agreements are embedded within the final
arrangements. Public-private partnerships have
flourished, such as Pueblo’s PEDCo, and others
have failed or at least have seen difficult times,
such as the Spokane Riverpark Square parking
garage. Public-private partnerships that do not
adequately estimate the true cost of the public’s
contribution, do not adequately protect cities
from an abrupt corporate pullout, or rely on tax
giveaways that hamper the city's ability to pro-
vide adequate infrastructure are probably ill-ad-
vised.

What have you done for me lately?
Economic development re-examined

Economic development is not the “sacred cow” of earlier days. The ef-
fectiveness of incentives offered to lure businesses is being more aggressively

challenged in a growing number of communities. The United States Supreme
Court decision in the Kelo case, upholding the use of eminent domain for
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economic development purposes, has set in motion limits to certain economic
development strategies. Redevelopment agencies struggle with legislative ini-
tiatives to cap or repeal their major revenue tool—tax increment financing.
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Communication:
An effective governmental tool

There are few governmental tasks more important than the effective
communication between elected officials and their citizenry.

Pueblo voters' consistent support for an economic development
sales tax stands as a testament to the communicating skills of

community leaders and strong editorial support from the city’s Stored chemical weapons are
otherwise conservative daily newspaper, The Pueblo Chieftain. destroyed when they are neu-
The Boise foothills levy campaign is an excellent example of how tralized and biotreated at the

community leaders were successful in convincing a majority of Chemical Agent-Destruction
voters that the entire city would benefit from protecting the
foothills, even though the opponents charged that it would ben-
efit only Boise’s North End. Boiseans approved, by a wide mar-
gin, a two-year property tax levy that may have created a model
for future levies for major public improvements in the commu-
nity.

Pilot Plant near Pueblo. Oppo-
site: The Brine Reduction Pad.

Unique yet similar, partner yet competitor, today’s Urban West city finds
itself in a push-pull struggle to maintain its identity. With limited financial re-
sources to s?tisfy public expectations, a decaying infrastructure, and citizen
opposition to additional taxes, the Urban West city struggles to set its own
course in the face of national and international economic forces raging be-
yond its control.



184 urban west

Heference Notes

Ch. 1: Revisiting the Urban West
1. Paul Peterson, City Limits (Chicago: University of Chicago Press, 1981).

2. Kenneth K. Wong, “Economic Constraint and Poljtical Choice in Urban Policy Making,”
Amercan Journal of Political Science 32 (7988): 1-18; see also, Todd Swanstrom, “Semisovereign
Cities: The Politics of Urban Development,” Pality 21 (1989): 83-110.

3. Dennis R.
Judd and Paul Kan-
tor, eds., Enduring
Tensions in Urban
Politics (New York:
Macmillan, 1992),
4-5.

4. Clarence N.
Stone, “Urban
Regimes: A Re-
search Perspec-
tive,” in Judd and
Kantor, 1992, 51;
see also, S.L, Elkin,
“City and Regime,”
in Judd and Kan-
tor, 1992, 33-47.

S. Gerald E.
Frug and David J.
Barron, City
Bound. How
States Stifle Urban
Innovation (Ithaca:
University Press,
2008), 2.

6. City of Clin-
ton v. Cedar
Rapids and Mis-
sourt River Railroad
Company, 1868.

7. Shaun
Bowler and Todd Donovan, Demanding Choices: Opinion, Voting and Direct Democracy (Ann
Arbor: University of Michigan Press, 1998).

8. W.J. Conroy, Challenging the Boundaries of Reform (Philadelphia: Temple University Press,
1990).

9. Deil S. Wright, Understanding Intergovernmental Relations, 2nd ed. (Monterey:
Brooks/Cole, 1988), 312.

10. Paul Krugman, “The Great Recession versus the Great Recession,” New York Times,
March 20, 2009.

11. Christopher W. Hoene and Jacqueline J. Byers, “Local Governments Cutting Jobs and
Services,” Research Brief (Washington, D.C.: National League of Cities, 2010).



reference notes 185

12. Clive S. Thomas, ed., Politics and Public Policy in the Contemporary American West (Albu-
querque: University of New Mexico Press, 1991).

13. Scott Mackey, “Tax Revolts In the West,"” speech at Local Government Institute, National
Conference of State Legisiatures, Boise State University, November 21, 1991

14. Mackey, 1991.

15. RK. Snell, “Financing Public Services for Idaho’s Second Century,” presentation at Idaho’s
Second Century Symposium, Boise, November 16, 1990.

16. Thomas, 1991, 13-14.

17. Richard Mabbutt and Gary Lyman, Greater Boise’s Carrying Capacity: The
Public Service System (Boise: Boise Future Foundation, Boise State University,
1985), 18.

18. Mabbutt and Lyman, 1985, 18-19.

19. Boise's nickname dates back to the planting of 7,000 fruit trees in the

summer of 1864; see, for example, David H. Bieter, “Mayor’s Message,” City of
Boise, 2011, at www.cityofboise.org.

20. Woods Wheatcroft, “Where to Live and Play: Boise or Bust,” National Ge-
ographic Adventure, September 2006, at www nationalgeographic.com.

21. "City of Eugene: A Great Place for Arts and the Outdoors,” on the city's
official website, 2011, at www.eugene-or.gov.

22. Eugene Area Cramber of Commerce, “Business Ratinas and Reports,”
2011, at www.eugenechamber.com.

23. "About Modesto,” Modesto Convention and Visitors Bureau, 2011, at
www.visitmodesto.com.

24, For Pueblo’s demographic profile, see www.city data.com.
25. Pueblo community website at www.pueblo org.

26. Oregon Department of Labor as noted on community profile, City of Salem,

_ Clock detail from Tacoma'’s
2011, at www.cityofsalem.net.

27. Salt Lake City Convention and Visitors Bureau, “Salt Lake Quick Facts & Info,” 1923 Blue Mouse Theater.
2011, at www.visitsaltiake.com. Opposite: streetcars at the
28. City of Tacoma official website, 2011, at www.cityoftacoma.org. Port of Tacoma.

Ch. 2: Influences and Trends

1. This section draws upon the categorization of the mechanisms of federalism used in
Stephanie L. Witt, W. David Patton, and Nicholas P. Lovrich, Introduction to Public Administra-
tion: Knowledge and Skills for Public Service (Boston: Houghton Mifflin, forthcoming).

2. Witt, Patton and Lovrich.

3. Dennis R. Judd and Todd Swanstrom, City Politics: The Political Economy of Urban Amer-
ica, 6th ed. (New York: Pearson Longman, 2008), 181.

4. Barron v. Mayor of Baltimore, 1833.
S. Judd and Swanstrom, 2008, 310.
6. Judd and Swanstrom, 2008, 310

7. U.S. Conference of Mayors, The Federal Budget and the Cities (Washington, D.C.; U.S.
Conference of Mayors, 1990).

8. D.D. Peterson, City fiscal Conditions in 1988 (Washington, D.C.: Nationa! League of Cities,
1988).


http:wvvw.cityoftacoma.org
http:wvvw.cityofsalem.net
http:www.citydata.com
http:visitmodesto.com
www.eugenechambeLcom
http:INww.eugene-or.gov
http:atlonalgeographic.com
http:www.cityofboise.org

urban west

9. Judd and Swanstrom, 2008, 310.

10. Monica Davey, “States and cities angle for stimulus cash,” New York Times, February 15,
2009.

11. Bethann Stewart, “Boise’s innovative plan to build wetlands is being watched across the
country,” Idaho Statesman, January 9, 2010.

12. Adapted from the fuller discussion in Stephanie L. Witt and James B. Weatherby, Initia-
tives and Tax Limitation Measures in Eight Western States, (Boise: Boise State University Public
Policy Center, 2010).

13. Center on Budget and Policy Priorities, Archive, s.v. “TABOR,"
2011, at www.cbpp.org.

14. State of Utah, Government Services, s.v. “"General Information,
Truth in Taxation,” 2011, at www.propertytax.utah.gov.

15. The MSA designation can change as counties enter and leave
the census designation. In fact, both the Boise and Salt Lake City MSAs
have changed in their makeup over the time period covered in the table.
Because of this, comparisons of MSA populations over time may be im-
precise.

Ch. 3: City Governance

1. Municipal Research and Service Center of Washington, Classifica-
tion of Washington Cities, 2011, at www.mrsc.org.

2. Dale Krane, Platon N. Rigos, and Melvin Hill Jr.,, Home Rule in
America: A Fifty-State Handbook (Washington, D.C.: CQ Press, 2000).

3. Frug and Barron, 2008, 2.

4. Frug and Barron, 2008, xii.
Rocking the Knitting Fac- 5. Frug and Barron, 2008, 3.

tory in Boise’s Eight Street 6. City of Tempe Charter, 1984; see also, City of Pueblo Charter, 1954, at
warehouse district. Oppo- W, lempe.gov.

i 7. C.S. Ryhne, The Law of Local Government Operations (Washington, D.C.: Law of
site: College students Local Government Operations Project, 1980); see also, W.G. Colman, Cities, Suburbs
protest budget cuts to pub- and States: Governing and financing Urban America (New York: Free Press, 1975).

8. Frug and Barron, 2008, 73.
9. Frug and Barron, 2008, 73.
10. Frug and Barron, 2008, &1.

11. J. Zimmerman, Contemporary American Federalism: The Growth of National
Power (New York: Praeger, 1992), 169.

12. James S. MacDonald and Jacqueline R. Papez, “Over 100 Years Without True ‘Home Rule’
in Idaho: Time for Change,” Idaho Law Review, 46 (2010): 587-617.

13. MacDonald and Papez, 2010, 600.
14. MacDonald and Papez, 2010, 617.
15. Frug and Barron, 2008, 68.

16. International City Management Association, “Forms of Local Government Structure,”
2011, at www.icma.org.

lic education, Modesto,
2011.

17. According to the 2001 ICMA survey, in council-manager cities over 50,000, 71% of the
mayors are directly elected. That is a significant change from the 1981 survey that showed 59%
of the mayors directly elected. See William DeSoto, Hassan Tajalli, and Cynthia Opheim, "“Power,


www.icma.or9
http:www.tempe.gov
http:www.mrsc.org
http:wwwpropertytax.utah.gov
http:wwwcbpp.org

reference notes 187

Professionalism, and Independence: Changes in the Office of the Mayor,” State and Local Gov-
ernment Review 38 (2006), 3: 156-64.

18. Woodrow Wilson, “The Study of Administration,” in Jay M. Shafritz, Albert C. Hyde, and
Sandra Parkes ed., Classics of Public Administration, 5th ed. (Boston: Wadsworth, 2003).

19. James H. Svara, The Facilitative Leader in City Hall: Reexamining the Scope and Contribu-
tions (Boca Raton: CRC Press, 2008), 53.

20. Alan L. Saltzstein,
Governing America’s
Urban Areas (Boston:
Wadsworth Publishing,
2002), 124.

21. Sally Coleman
Selden, Gene A. Brewer,
and Jeffrey L. Brudney,
“The Role of City Man-
agers: Are They Principals,
Agents, or Both?” Ameri-
can Review of Public Ad-
ministration 29 (June
1999): 124-48.

22. Selden, Brewer and
Brudney, 1999, 141.

23. Saltzstein, 2002,
123.

24. H. George Freder-
ickson, Gary A. Johnson,
and Curtis H. Wood, The
Adapted City: Institutional
Dynamics and Structural
Change (Armonk: M.E.
Sharpe, 2003).

25. Frederickson, et al.,
2003, xxx.

26. For the 2001 change to the strong mayor system, see the City of Spokane official web-
site, s.v. “city government,” 2011, at www.spokanecity.org.

27. Svara, 2008, xi.
28. Svara, 2008, 5.

29. David R. Morgan and John Pelissero, “Urban Policy: Does Political Structure Matter?”
American Political Science Review 74 (June 1980): 999-1006.

30. Terry N. Clark, "Community Structure, Decision Making, Budget Expenditures and Urban
Renewal in 51 American Communities,” American Sociological Review 33 (August 1968): 576-93.

31. Ann O'M. Bowman, “Competition for Economic Development among Southeastern
Cities,” Urban Affairs Quarterly 23 {June 1988): 511-27.

32. Loretta Sword, “Tom Jagger: Power for the People,” Pueblo Chieftain, January 24, 2010.

33. Adam Ashton, "Settlement in Latino Voting Case will set Modesto back $3 Million,”
Modesto Bee, june 6, 2008.

34. Ann O'M. Bowman and Richard C. Kearney, State and Local Government, 7th ed.
(Boston: Houghton Mifflin, 2008).


http:www.spokanecity.org

188 urban west

Ch. 4: Revenues and Taxes

1. A version of this chapter was previously published as Stephanie L. Witt, James B. Weath-
erby, and Lisa Wennstrom, “City Revenue Sources in Eight Western States” (Boise: Boise State
University Public Policy Center, 2010).

2. Christopher W. Hoene and Michael A. Pagano, “City Fiscal Conditions in 2009,” Research
Brief on American Cities, Natconal League of Cities, September 2009.

3. Hoene and Pagano, 2009.

4. Hoene and Byers, 2010.




reference notes

S. Miscellaneous includes utilities, liquor stores and insurance trust funds.
6. Judd and Swanstrom, 2008, 308.

7. Utah League of Cities and Towns. Making Sense of Dollars: A Guide to Local Government
Finance in Utah (Salt Lake City: Utah League of Cities and Towns, 2009).

8. David Brunori, Local Tax Policy: A Federalist Perspective (\Washington, D.C.: The Urban Insti-
tute Press, 2007)
9. Hoene and Byers, 2010, 6.
10. Annual Public Policy Survey, Public Policy Center, Boise State University. The survey was
not conducted In 2008 or 2009 due to budget shortfalls. The surveys can be
accessed at http://sspa.boisestate.ec. /oublicpolicycenter/.

11. David Lowery, “Public Opinion, Fiscal lllusion, and Tax Revolution: The
Political Demise of the Property Tax,” Public Budgeting and Finance S (Sep-
tember 1985 76-88.

12. Garth Stapley, “State cuts = local pain for Stanislaus County, cities,”
Modesto Bee, July 22, 2009.

13. Ed Vogel, "Henderson Summit: Home rule prospects appear,” Las
Vegas Review-Journal, May 14, 2009.

14, Anjeanette Damon, "Washoe governments spent less on
lobbyists this year,” Reno Gazette-Journal, August 3, 2009.

1S. Oregon Fiscal Challenges (Salem: League of Oregon . .
Cifies, 20089), 20 ges, % 9 Tempe's Hayden Flour Mill,
16. Penelope Lemov, “Desperate for cash, states and locali- founded in 1874, rebuilt
ties are imposing fees in ever more creative ways,” Governing,
May 1, 2009. ) !
17. John Miller, “Fed-Bashing Idaho Lawmakers Weigh State 1918. The city and its pri-
vs. Local.” Idaho Statesman, February 21, 2010. vate partners have plans to

18. Bruce Wallin, Municipal Revenue Sources in Connecticut
(Hartford: Connecticut Conference of Municipalities, 1992), 3.
19. Hoene and Pagano, 2009. a special events center.

with its towering silos in

renovate the historic mill as

20. League of California Cities, “Ballot Measure Filed to Pro-
tect Funding for Public Safety, Transportation, Redevelopment,
Transit and other Vital Local Services,” 2009, at www.cacities.org.

21. City of Boise v. Frazier, 2006.

22. Hoene and Pagano, 2009

Ch. 5: Planning for Growth

1. G.F. Broom, “Management of Growth in Conservative Communities,”
Public Managemerit 70 (August 1988): 12.

2. Neal Peirce and CW. Johnson, "The Peirce Report—Puget Sound in the
90s: The Challenge of Growth, the Cost of Sprawl, the Danger of Failing to
Act,” reprinted from the Seattle Times, October 1-8, 1989, 6.

3. Dirk Kempthorne, “Idaho's Secorid Century: Managing Growth and De-
cline,” presentation at Idaho’s Second Century Symposium, Boise, 1D, Novem-
wer 16, 1990.

4. M. Glickfield and N. Levine, Regional Growth...Local Reaction: The En-
actment and Effects of Local Growth Control and Management Measures in

189



http:ties.org

190 urban west

Californial and Management Measures in California (Cambridge: Linco!n Institute of Land Policy,
1992).

5. B. Chinitz, “Growth Management: Good for the Town, Bad for the Nation?” American
Planning Association Journal, (Winter 1990): 3-8.

6. J. Neumann, State Growth Managemer Legislation: A Comparative Analysis of Legislative
Approaches and Administrative Provisions. (Woodrow \Vilson School of Public and International
Affairs, Center for Domestic and Comparative Policy Studies, 1991).

7. City of Clinton v. Cedar Rapids and Missouri River Railroad Company, 1868.

8. Association of Washington Cities, “Comparison of State Growth Management Systems,”
paper presented at the Growth Strategies Conference, Renton, WA, April 1990.

9. Neal Peirce, “A Worm in Growth Management,” Charlotte Herald-Tribune, December 13,
2004.

10. 1000 Friends of Oregon is a Portland-based conservation group.
11. 1000 Friends of Oregon, “Voters Pamphlet for Measure 49,” 2007, at www friends.org.

12. Governor Charlie Crist, “Governor Crist’s Bill Actions,” Memorandum, Press Release
10795, June 1, 2009, at www.figov.com.

13. 1000 Friends of Florida, “Summary of Concerns about SB 360," 2009, at
www. 1000friendsofflorida.org.

14. Willlam C. Johnson, The Politics of Urban Planning (New York: Paragon House, 1989).

15. See New Jersey's three “Mt. Laurel” cases' Southern Burlington County NAACP v. Town-
ship of Mt. Laurel, 1975, Burlington County NAACP v. Township of Mount Laurel, 1983; and
Hills Development Co. v. Township of Bernard, 1986.

16. City of Boise, Planning and Development Services, Comprehensive Plan, s.v. "New Urban-
ism,” 2011, at www.cityofboise.org.

17. E.D. Kelly, "Zoning,” in Frank S. So and Judith Getzels (eds.), The Practice of Local Gov-
ernment Planning, 2nd ed. (Washington, D.C.: International City Management Association,
1988}, 251-84.

18. N.R. Leutwiler, "Playing Taps for Urban Growth Control: Restricting Pubilic Utility Access to
Manage Growth,” State and Local Government Review (Winter 1987): 8-14.

19. Wong,1986.

20. Leutwiler, 1987; see also, J.R. Logan and M. Zhou, "The Adoption ¢f Growth Contrals in
Suburban Communities,” Social Science Quarterly 71 (1990). 118-28.

Ch. 6: Economic Development

1. Gerald L. Gordon, The Formula for Economic Growth on Main Street America (Boca Raton:
CRC Press, 2010), 23.

2. Bowman and Kearney, 1993, 463.
3. Bowman, 1987, 3.

4. Enid F. Beaumont and Harold A. Hovey, "State, Local and National Economic Development
Policies: New Patterns, Chaos, or What?” Public Administration Review 45 (March-April 1985):
327-32.

5. Bowman, 1987, 7.
6. Bowman, 1987, 3.
7. See Beaumont and Hovey, 1985; see also, Bowman and Kearney, 1993.
8. Gordon, 2010, 33.


http:www.cltyofbolse.org
http:florida.org
http:www.flgov.com

reference notes 191

9. Gordon, 2010, 33.
10. Gordon, 2010, 33-34.

11. International City/County Management Association, “ICMA Economic Development Sur-
vey Western Region,”
2009.

12. Christiana
McFarland and
Katie Seeger, The
Role of Local
Elected Officials in
Economic Develop-
ment (Washington,
D.C.: National
League of Cities,
Center for Research
and Innovation,
2010), p. 15.

13. McFarland
and Seeger, 2010.

14, Bowman,
1987, 22.

15. Interna-
tional City/County
Management Asso-
ciation, 2009.

16. M. Kane
and P. Sand, £co-
nomic Develop-
ment: What Works
at the Local Level
(Washington, D.C.:
National League of
Cities, 1988), 26-
27.

17. E. Smith, “Creating and Retaining Jobs in Colorado,” Colorado Business Maga-
zine, February 1989, 18-23. Housing towers and a 20-

18. Dick Foster, "Pueblo Earns Rank of Comeback City,” Rocky Mountain News,
June 18, 1989, 1.

19. Foster, 1989, 1. Temple Square in Salt Lake

acre retail complex flank

20. See, for example, B.M. Rubin and C.K. Zorn, “Sensible State and Local Eco- City. Pictured: Christmas
nomic Development,” Public Administration Review 45 (1985). 333-39.

21. Peterson, 1981.

22. M.P Smith, R.L. Ready, and Dennis R. Judd, “Capital Flight Tax Incentives and
the Marginalization of American State and Localities,” in Judd and Kantor, 1992, 532-
44,

23. Smith, Ready and Judd, “Capital Fight,” 542.
24, Judd and Kantor, 1992, 489,
25. Bowman, 1987, 57.

lights on Temple Square.




A footbridge to Canada

Island spans Upper Falls
in downtown Spokane.

Ch. 7: Case Studies

1. Eric Karlan, “If you build 1t ...,” Nevada Magazine, March/April 2009, 43-52.
2. “Living the Vision: City of Reno’s 10 Year Report,” Community Relations Dwision, City of

Reno, 22.

3. “Living the Vision," 7.

February 28, 2011.

2011,

13. Svara, 2008, 23.

4. Susan
Voyles, “Econ-
omy stall redevel-
opment,” Reno
Gazette-Journal,
December 23,
2010.

5 Susan
Voyles, “Reno
City Council hires
accounting firm
to examine $22
million in im-
oroper loans,”
Reno Gazette
Journal, March
10, 2011.

6. Anjeanette
Damon and Joe
Schoenmann,
“Sandoval stalks
city, county cof-
fers,” Las Vegas
Sun, December
21, 2000:

7. David Mc-
Grath Schwartz,
“Counties, state
argue: ‘You raise
taxes.” ‘No, you
do 1it,"” Las Vegas
Sun, Marcr *3,
2011,

8. Susan
Voyles, "Union

concessions save 11 Reno palice jobs, firefighters still ba gaining,” Reno Gazette-Journal,
9. Susan Voyles, “Layoffs part of budget scenario,” Reno Gazette-journal, Fetruay 9,

10. Kirk Johnson, “in Utah, an Opponent of the 'Culture of Obedience,”” New York
Times, March 22, 2007.

11. Eric Jergensen, personal communication, Novermber 10, 2009.
12 Bob Bernick Jr., Deseret Morning News, December 28, 2007, 15.



reference notes

14. Mayor Kitty Piercy, personal comimunication, 2010

15. Craig Quintana, “Survey: Most den't back special tax for Foothills,” Idaho Statesman, No-
vember 29, 1999,

16. Rocky Barker, "2-year levy for the Foothills in the works,” Idaho Statesman, June 9, 1999.

17. Craig Quintana, “Boise to vote on Foothills tax in 2000,” /daho Statesman September 15,
1999.

18. Sukl Molina, “It's time to reflect an the Foothills levy,” Idaho Statesman, June 1, 2006.

19. Editorial, "Boise has chance 1o leverage a legacy of goodwill, good work,” ldaho States-
man, April 4, 2010.

20. Jim Camden, "Ultimate Garage Sale,” Spokesman Review, March 30, 2004.

21. Jonathan Brunt, “Mayor hopes Law Ends Garage Debate,” Spokesman Review, July 4,
2008.

22. Brunt, 2008.
23. L.J. Davis, “Tearing Down Boise,” Harper’s Magazine, November 1974, 32-38.

24, F. Weisbrod, Former City Manager, Pueblo Colorado, personal communication, June
1990.

25. Stephen L. Schechter, “Pueblo, Colorado: Modemization and the Mobilization of Capital,
1967-1997," in Danie! J. Elazar, et al., Opening Cybernetic Frontiers: Cities of the Prairie (New
Brunswick: Transaction Publisners, 2004), 327.

26. M. Lowrey, personal commurication, June 1990.
27. M. Lowrey, personal communicaticen, June 1990.

28. W.D. Mills and N.L. Mills, “An Analysis of the Pueblo Economy,” unpublished manuscript,
University of Southern Colorado, 1989.

29. Fred Weisbrod, personal communication, june 1990.

30. C. Reed, "Pueblo Persistently Pursues Prosperity,” Colorado Business Magazine, June
1990, 2-5.

31. PEDCo Databook, 2011, at www.pedco.org.
32. City of Pueblo Ordinance No. 8043.

33. Jeff Tucker, “Vestas moves ahead despite nervousness,” Pueblo Chieftain, February 17,
2009.

34. Peter Roper, "Tne Water Company wil! stay, grow here,” Pueblo Chieftain, March 24,
2009.
Ch. 8: Urban Challenges

1. Frug and Barron, 2009, xii.

2. Russell Nichols, “The Pros and Cons of Privatizing Government Functions,” Governing, De-
cember 2010; see also, lanthe Jeanne Dugan, “Facing Budget Gaps, Cities Sell Parking, Airports,
200 to Close Budget Gaps,” Wall Street Journal, December 23, 2010.

3. Irene Rubin, “Bringing Transparency to Munic'pal Budgets,” The Public Manager (Spring
2009): 13.

4. David R. Bermar, “State-Local Relations: Authority and Finances,” Municipal Yearbook 2010
(Washington, D.C.: ICMA Press, 2010), 57.

193


http:pedco.org

han west

Appendix
« Professional Sports and Urban West Cities

Most cities seek out professional sports teams as a way to promote eco-
nomic development and add to the prestige and image of the city. A critical
issue involving cities and professional sports teams is the construction and fi-
nancing of stadiums and arenas. Opponents
and proponents of professional sports teams
debate the economic value of public investment
in sports arenas, though the consensus appears
to be that positive economic impacts are diffi-
cult to prove. Each of the Urban West focus
cities has at least one professional sports team,
though sometimes the facilities are actually lo-
cated in a neighboring community. The listing
below describes the teams and the venues in
which they play:

Boise

Idaho Steelheads: ECHL Hockey League, class
AA affiliate of NHL Dallas Stars. Play at Centu-
ryLink Arena, 5,000 seats.

Boise Hawks: Class A Northwest League base-
ball affiliate of Chicago Cubs. Play at Memorial Stadium, 3,500 seats
(actually in Garden City).

Idaho Stampede: NBA Development League affiliated with Portland
Trailblazers and Denver Nuggets. Play at Centurylink Arena.

Eugene

Eugene Emeralds: Class A Northwest League Baseball affiliate of San
Diego Padres. Play at the recently constructed PK Park (2010,
$19.2M) with seating of 4,000.

Modesto
Modesto Nuts: Class A California League affiliate of the Colorado Rock-
ies. Play at John Thurman Field, a 4,000-seat venue constructed in
1955, renovated in 1997.
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Reno

Reno Aces: Class AAA baseball affiliate of the Arizona Diamondbacks.
Play at recently constructed (2009) Reno Aces Ballpark.

Reno Bighorns: NBA Development League affiliate of the Sacramento
Kings and Orlando Magic. Play at the downtown Reno
Events Center.

Reno Astros: Unaffiliated minor league baseball team that Reno’s new $50 million base-
plays at Moana Stadium. ball stadium, built with de-

Reno Aces Ballpark was built with proceeds from revenue veloper financing, a rental
bond sales backed by a rental car tax ($32M). This required

e . car tax, and tax increment
legisiative as well as city and county approval.

revenues, is a boost to the

Salem city’s downtown. Opposite:

Salem-Kaizer \/olca'noes: lClass A Northwest League affiliate Reno Aces Ballpark. Follow-
of the San Francisco Giants. Play at Volcanoes Stadium.

ing: Memorial Park, home of

Salt Lake City the Boise Hawks.

Utah Jazz: NBA team that plays at EnergySolutions Arena.

Real Salt Lake: Major League Soccer team that plays at Rio Tinto Sta-
dium, 20,000 seats in Sandy.

Utah Blaze: AFL football team that plays at EnergySolutions Arena.

Utah Grizzlies: ECHL hockey team that plays at the "E” Center in West
Valley City.

Salt Lake Bees: Class AAA affiliate of the Los Angeles Angels that plays
at Franklin Covey Field.

The 2007 Utah Legislature authorized $35M from a transient room tax
to help pay for development of the Rio Tinto Stadium, and the City
of Sandy committed $10M from redevelopment funding (private
sources totaled more than $70M).

Spokane
Spokane Shock: AFL football team that plays at the 12,700 seat

Spokane Veterans Memorial Arena.

Spokane Chiefs: Western Hockey League team that plays at the
Spokane Veterans Memorial Arena.

Spokane Indians: Class A Northwest League affiliate of the Texas
Rangers. Play at the 7,162 seat Avista Stadium first opened in 1958
($500,000 construction cost). Avista field is owned by Spokane
County.
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Spokane Spiders: Premier Development League soccer team that plays
at 28,646-seat Joe Albi Stadium (built 1950).

Spokane Black Widows: Premier Development League women's soccer
team that plays at Joe Albi Stadium.

The Spokane Arena was built after a 1991
voter-approved measure allowed the raising of
$38M from property taxes. Another 1991
voter-approved measure created the Spokane
Public Facilities District that allowed a 2 per-
cent hotel tax in the district. These measures
plus a .1 percent increase in the sales tax
raised the $48M needed to build the arena.

Tacoma

Tacoma Rainiers: Class AAA Pacific Coast
League affiliate of the Seattle Mariners. Play at
Cheney Stadium, built in 1957 at a cost of
$940,000. Renovations were made in 1992
and 1999.

Tacoma Tide: International Basketball League
team that plays at Curtis High School Gym.

Tempe

Los Angeles Angels: Major league baseball
team’s spring training site is in Tempe Diablo
Stadium.

Arizona Cardinals: NFL football team that plays
in the almost 80,000-seat University of Phoenix
Stadium in Glendale. Arizona Diamondbacks:
National League baseball team that plays at
Chase Field in Phoenix. Phoenix Suns: NBA
team that plays at US Airways Center in
Phoenix. Phoenix Coyotes: NHL team that plays
at Jobing.com Arena in Glendale.
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