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JERUSALEM INSTITUTE FOR FEDERAL STUDIES

The Jerusalem Institute for Federal Studies has been estab-
lished as an independent research and educational institution to
initiate, facilitate and conduct research projects on questions
of federalism, power-sharing, cooperation and covental relations
in general, Located in Israel, the Jerusalem Institute maintains
close ties with the Conference for Federal Studies, the Center for
the Study of Federalism and the Joint Center for Federal and Re-
gional Studies in Basel.

The core of the Jerusalem Institute consists of the Fellows
who collectively serve as its governing body, and carry out its
program on both an individual and collective basis. The officers
are Daniel J, Elazar, Chairman and chief Executive Officer; Ilan
Greilsammer, Secretary, Lecturer in Political Studies at Bar-Ilan
University; and Ira Sharkansky, Treasurer, Professor of Political
Science at Hebrew University and University of Wisconsin.

In February 1977, the Institute held its first conference, a
Workshop on Federal Responses to Intransigent Political Problems.
Participants from several countries attended and seven papers were
presented. Other projects currently being developed include: Al-
ternative Federal Solutions for Peace Between Israel and Its
Neighbors; the Covenant Tdea as a Seminal Political Concent and
Its Behavioral Implications; and Proposals on the Governance of
Jerusalem. Efforts are also under way to establish a library and
documentation center at the Institute, and to stimulate a broad-
based publications program.

The Fellows and the staff of the Institute would like to
hear from members of the Conference for Federal Studies with in-
quiries about any or all of the Institute's projects and activi-
ties. Correspondence may be addressed to Professor Daniel J.
Elazar, Chairman, The Jerusalem Institute for Federal Studies,

1 Kikar Magnes, Jerusalem, Israel.
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APSA PANEL ON MEDIUM-SIZE CIVIL COMMUNITIES

The Center for the Study of Federalism has organized a pan-
el on its Medium-Size Civil Community Project for the 1977 APSA

meetings to be

sentations will be made by Cent

ization and pols
inhabitants.

held at the Washington Hilton in September.
er Associates on topics of urban-
fitics in communities of between 50,000 and 150,000
The paper-givers and the tentative
Rozann Rothman, University of Illinecis, Urbana,

Pre-

titles are:
“"Changing Expec-

tation of Local Government in Light nf the 1960°%s,” Stephen

Schechter, SUNY, Albany,
Civil Community:

Benjamin Schuster, Temple University,

Constitutional Change in Pueblo,

"From Industrial City to Metropolitan

Colorado,”
"The Relations Between Lo-

cal Economic and Political Power in the Post~World War II Era,"
Joseph Zikmund IT, Tllinois Institute of Technology, "Intergov-

ernmental Dimensions of Metropolitan Expansion.”
The University of Missouri, St.

on the panel.

Norton Long of
Louis, wiil be, the commentator

NEW PUBLICATIONS

The Center for the Study of Federalism has recently issued

several new publications.
Elazar:

Two are Working Papers by Daniel J.
The Ends of Federalism:

Notes Toward A Theory of Federal

Political Arrangements and The Generational Rhythm of American

Politics.
ates ot the Center.

bility and Psychiatric Disorder:
Kleiner and 0dd Stefan Dalgard. Copies of

tation,'" by Rabert J.

Two others are reprints of articles by Faculty Associ-
They are, ""A Theoretical
Study of Suburban Politics,” by Joseph Zikmund II and

Structure for the
_ "Social Mo~
A Re-Bvaluation and Interpre-

these publicaf%bns may be obtained by contacting Fllen Goldberg at

the Center. Prices are one
Papers and seventy-five cents

NEW PERSONNEL

In November 1976, Ellen
Goldberg joined the staff of
the Center for the Study of
Federalism as chief Publica-
tions Assistant. Ms. Goldberg
replaces Deborah Hess who re-
turned to school after - two
years in that position. Be-
sides handling production de-
tails for PUBLIUS and the CES
Notebook, and processing pub~
[Ycations orders, Ms. Goldberg
will be responsible for coor-
dinating communications from
and between CFS members. She
is eager to hear from members

with suggestions and inquiries about Conference activities.
research and publications are especially

nouncements of members’

dollar (§1.00) apiece for the Working
($.75) apiece for the reprints.

" CFS NOTEBOOK is published by the .
 Center for the Study of Federalism, |
« Temple University, Gladfelter Hall, -
‘ Philadelphia, Penusylvania 1912Z. .

EEditor: Benjamié R. Schuster

* Production: Ellen S. Goldberg

" CFS NOTEBOOK, published on a quar- .
- Terly basis, is distributed to mem-]
: bers of the Conference for Federal
. Studies.

dsn.---oaoayuq--ovccia-colslo-cqc-u-

An-

encouraged for future issues of the Notebook.
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Park Districts’ and Wuflalﬂa?iﬁiég-

by ohn Rehfuss

Introduction

+

Most studies of local intergovernmental relatiows are -
concerned in one way or apcther with cocpervation between dif-
ferent governmeqtql actnra'divldeﬁ roughly into thriee vaie-
gorlesr First, there dre those Stu&lC& documenting the ax-
tent of “1scal agreements.? A gecond ¢ ‘goun Uf studles, basndr'
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tivity.3

The difficulty with most of these studies is that they
tend to assume that cooperation is desirable or inevitable
and conflict is undesirable or unfortunate.4 While this is
not the explicit assumption in such works, it creeps in be-
cause of the nature of the subject matter. If one searches
for cooperation, he or she is likely to find it. Yet, it is
common knowledge that disagreements exist between local units
and that competition is rather commomn. A study of coopera-
tion is only one side of the interaction coin, and some at-
tention should be paid to conflict. That was the purpose of
this study.

Patk Districts

Park districts were chosen because they are common in
Illinois and because their location and activities frequently
bring them into contact with municipalities. O0f the 23,885
special districts in the United States in 1972 {(excluding
school districts), about 750 were park districts, 290 of which
were in Illinois. Every Illinois park district is governed by
five commissioners. These districts acquire parks and open
spaces and conduct recreational programs. Both in the provis-
ijon of recreational facilities and in police protection on
park land, they share authority with municipalities., Districts
may cover all, part of, or more than any one municipality. In
Tilinois they were authorized to relieve municipal and county
property tax rates of the necessity for providing and financing
park and recreational services, Sometimes this shields park
and recreation from public notice and results in increased
levies. Acquisition of open space is another reason which has
spurred creation of newer districts.

3Joseph Zimmerman, "Intergovernmental Service Agreements
for Smaller Cities," Urban Data Service (Washington, D.C., In-
ternational City Management Association, January 1973); Deil
Wright, '"Intergovernmental Relations in Large Council Manager
Cities," American Politics Quarterly (April 1873), pp. 151-
188: and Carl Nelson, ''Inter-local Relations in Suburban Coun-
cil Manager Municipalities" (Unpublished Ph.D. dissertation,
Northern T1llinois University, DeKalb, Illinois, 1975). Vincent
Marando, "Inter-local Cooperation in a Metropolitan Area:
Detroit,' found that formal contractual arrangements were more
common to council manager cities.

43yt see Vincent and Elinor Ostrom, "A Behavioral Approach
to the Study of Intergovernmental Relations,” Annals of the Amer-
ican Academy of Political and Social Science (May 1965), pp.
137-146.




About 175 of the 290 Illinois districts are in the Chi-
cago metropolitan area ranging in size from tiny districts
with few budgetary resources (some do not even levy a propev-
ty tax) te the gigantic Chicago Metropolitan Park District
with a 1973 levy of over 95 million dollars.

Methodology

Eighty questionnaires were mailed to randomly selected
park districts, asking whether there had been disagreements
over policies between their districts and other governmental
units within the past three years., A similar questionnaire
was sent to 88 managers in metropolitan municipalities, ask-
ing about the existence of disagreements with special districts.
Only those returns mentioning park districts were used. Park
directors and city managers who indicated disagreement were
contacted for further information on the nature of the dis-
agreement, whether it had been resolved and how, and what ef-
fect it was having on the city or district. There were 22 us-
able cases reported, including three situations in which both
the district and the municipality reported disagreements,
leaving 19 cases (see Appendix). In several cases, extended
interviews with managers were held, but generally the informa-
tion was obtained by televhone interviews ranging from 15-4C
minutes with park directors and city managers. The number of
contacts in each case ranged from one to three calls to separ-
ate individuals.

The Causes of Intergovernmental Conflict Between
Park Districts and Suburban Municipalities

Financial/Policing Questions

Park districts are financed largely by properiy taxes
with some additional revenues from fees and charges for park
and recreational activities. The Appendix indicates the range
of the 19 districts, from under $14,000 to $1.3 million. Al-
though district tax levies are not generally visible to 1llinois
residents, they are often relatively high, in several cases
over half the municipal property tax levy. Thus, districts are
not anxious to increase them. Municipalities have even strong-
er political limitations. Thus, neither actor desires to in-
¢rease taxes, and financial questions are often paramount.

Park districts can hire their own park rangers to patrol
the parks and enforce district regulations. Conversely, they
can request the city to enforce these regulations. They also
may contract with the city for a desired level of services.
Policing disagreements generally are over levels of service,
with the park district wishing more intensive surveillance
than casual patrolling and responses to specific complaints.



Tn most casesg the municipality simplily indicate . Lt
forces are inadeguate for a higher service level. However,
the issue, while primarily involving money, @i r
deenly.

Some parks within village ;*mtas are part of 4 larger
park system in which non-village sidents are entitlied to
use the parks. At least onc city refluses Lo admit venponsi-
bility, over and above routine responses, for partks in a dis-
trict which includes citizens who 1) s b £ pai-
ity. Conversely, another cily aci  pa-
trolling, but refuses 1o 1nLrease 5 -
trict’s satisfaction. #hile parks open d

nonresidents alike, the Wpﬁih¢puiit? may regard :
more than minimal protection an uewarrantad ulV&l&lbL of wmu-
nicipal funds to nonrasidents,

-

Paying for services complicates the problsm. In ong
city, after the city added police officers to increase the
1avel of services, the contract was not renewed and the city
had to reasaign the officers. In ansther case, the district
abrogated a contract without payling For any of the services Ten-
dered. In almost evary cuase, thu pari district would like s
higher level of services, but usually rejscis city peimburse-
ment requests.

In many cases 51 ancial stresses are somewhat sased, atl
the administrative oy stai_ level, by formal @Md 1ﬂf'r al 2o
operation arrangements for shaving gquipment, joint purchases,
and other such afforts. In over halt the cases, suth &U“phi*

¢

ative ventures were mentioned. In one case the ai;tw]rf used
the village gasoline supply, paying the cliafa lowe
rate. Eguipment lending is alsc quite common, In ;
even when substantisl disagreements 1n VArious areas existed
at the board level, administrators attempied o develop co-
operative ventures, often without informing the board.

1_*‘.-

Governmental Unit Bensgizies in the Moty

Some conflict between districis and mzﬂ.<{r“‘i?ie
simply beCdUb& a gk gat many units sre nacked inte 3 reof
small spac as is most notabls i hi Lo m;nf o
trict bouﬂ (arias are convoluted g. EHraomple

Once amalL district cov??m small ions of thyoe munad UOL:tiesi
with a larger district coevering substanti rarts of the same mu-

nzc1pa11£181 Conversely, many Frels &y ¢ covercd by park

districts. EPvanston envelops two park disiricts covering only 30%

of the city, and alse provides cempetitive racveation programs.
Both districts and municipaiities vely on esch other foy

specific kinds of services in addition to police proftection

Rewer and water sasewments for Red g mu e

fay *‘5k?&5
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must be obtained from districts. Open space reguirements
for comprehensive plans rely on park district information,.
Control of excessive water runoff and flooding requires that
open space such as parks and golf courses pe properly de-
signed and the application for federal or stare tunding be
coordinated between units., Districts are even more devend-
ent on villages hecause the municipality iz a muliifunction-
al unit with much wider powers. Annexation of park lands to
municipalities is usually reguired to obtain water and sewage
disposal facilities. Since districts da nor control tand
use, if developers are to be requircd to provide park lands,
the municipality must be asked to wake such dadication a
condition of subdivision approvals. Street patching near
facilities, placement of stop signs, oy control of parking
are all purely municipal functions.

A good example of the disagresments that avise primar-
ily through the existence of large aumbers of units involves
road Improvements. In one case, a district constructed an
ice skating arena between two villages., One willage con-
structed its half of the road, but the osther, served primar-
ily by another district, refused to pave Its half and forced
the district to improve it. Another village refused to annex
a district park and this deuvied it water and sewage, until
the district widened snd improved the read. {The avea is
still outside the city).

Unit Perogatives

The deepest and longest lasting disagreements between
municipalities and districts arise over actusl and percsived
threats to the basic governmental perogatives of cach actor,
These differences usually arise over the exercise of munici -
pal building and zoning powers a2nd the degree to which dis-
tricts feel compelled to adhere to them despite their own
wishes. Building and zoning powers can be used by the muni-
cipality for extensive controls over district sites, uses
and construction arrangements. Usually districets submit to
these requirements under protest, Occasionally they proceed
with their plans, ignoring city requirements. In several
cases, a "non-conforming use' or viclation of building codes
now exists where the district argued that it counld adopt its
own building code as a separate govermmental unit. Usually
this involves lower fire resistant standards for such facii-
ites as skating rinks or maintenance vards. Another dispute
occcurred when the district claimed it built a peeol in an
area approved by a previous city engineer, but, the city later
claimed the pool deck was in a setback area and denied approval.

In a final case, the city is inspecting the property and
advising the district where the building fails short of city
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Conflict is dangevaus o an administrator becaunse it im-
plies a loss of control. Routinos “hanged, and outcomes
unpredictable. Comnsequently, uns: resuits may hamper
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efforts of long S'anilng? and long range wlanning may zlso be
undermined. Adwinistyator ¢ birved to keep order, and pro-
ceed efficiently and predictably toward given gaals. Conflict
implicityly lndlr s administrative offics 3 '
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Mtur goal is to rea
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lv and smoothly
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We sre willing to work with other
units even if we cannct be sure 24 4
it will work out in the long run.

Intergovernmental relations can
best be reached through consensus- 24 6
vuilding that aveids coenflict.
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