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STATE OF IOWA 

Office for Planning and Programming 
STATE CAPITOL DES M OINES, IOWA 5 0 31 9 TELEPHONE 515 2 81- 5974 

ROBERT D RAY Decerrber 22, 1970 
Governor 

LEROY H. PETERSEN 
D irector 

TO: State and Local Government Officials 

The Office for Planning and Programning has engaged the University 
of Iowa to conduct an Urban Area Policy Fonnulation Study for the State 
of Iowa. The purpose of the study is to evaluate present state-urban 
relations within Iowa and to fonnulate a statewide urban area policy. 

Specifically the study is to: 

(1) inventory programs and activities being conducted by State 
agencies which serve the needs of metropolitan and local 
urban areas within the state; 

(2) analyze problems critical to the future growth and develop
ment of the State's urban areas and identify present efforts 
being made to resolve these problems; and 

(3) fonnulate a statewide urban area policy which will serve 
to identify and to delineate the role of the state in the 
future planning and development of its urban areas. 

I urge you to read this report, and to consider seriously the recom
mendati ons made. 

Sincerely yours, -~---
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Abstract 

This project, conducted by the Institute of Urban and Regional 

Research of the University of Iowa, is designed to develop a framework 

through which urban policy formulation within Iowa could become a 

forward looking and effective procedure. The emphases of the investigation 

are the study of the urbanization process in the state, Iowa urban problems, 

and the study of the local and state framework for urban problem solving. 

Three surveys provide major sources of information for the study. 

The results of one survey indicate the level of concern of Iowa residents 

on selected urban problems. The second survey asks selected state 
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officials to comment on urban policies and the planning function. The third 

survey analyzes the Iowa Code for policies of the State of Iowa toward 

its urban areas. 

The recommendations concern three major policy areas: 

, 
1) P9licies for urbanization -- the growth and development of the 

urbanized areas of the state. 

The major policies recommended are: 

a. that a State urbanization plan be formulated including 
• -

the delineation of areas where future growth should 

and will occur, 

b. that the State should provide the impetus for developing 

the growth areas indicated in the State's urbanization 

plan, 

c. that new types of development ordinances and regulations 

be instituted on the local level and guide urbanizing areas. 

2) P.olicies for governmental structure to respond more effectively 

to the problems of urbanization and urban areas. It is suggested 

that attention be given to the organization of urban functions 

reallocating some functions within state government, on a 

metropolitan basis or on the local level. A discussion of planning 

for urban areas is included in this section. 

3) Policies for improving the quality of the environment include 

recommended action for selected urban problems. 
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INTROD UC TIO N 

This project, conducted by the Institute of Urban and Regional 

Research of the University of Iowa, was designed to develop a frame

work through which urban policy formulation within Iowa could become 

a forward looking and effective procedure. The emphases of the investi-
• 

gation are the study of the urbanization process in the state, Iowa urban 

problems, and the study of the local and state framework for urban problem 

solving . The final report presents this framework, and also many of the 

specific findings and recommendations developed during the study. Five 

technical reports were prepared as a part of the overall study-design; 

primarily as reference material which persons interested in more detailed 

information might consider . The interim reports are : 

No . 1. Summary of Provisions of Iowa Code Affecting State 

Policy Toward Urban Areas . 

No . 2. The Policies of the State of Iowa Toward Its Urban Areas 

No . 3 . Urbanization Patterns and Urban Problems in Iowa 

No. 4. State Framework for Urban Problem Solving in Iowa 

No. 5. Iowa Research Inventory 

There were two major information sources for the study. First, 

literature on urbanization and urban problems including reports from State 

agencies and second, two surveys conducted as a part of the study . One 

survey indicated the level of concern of Iowa residents on selected urban 

problems . The other survey asked selected state officials to comment on 

urban policies and the planning function. 

The project directors wish to acknowledge the valuable contribution 

of the research assistants. Special appreciation is extended to John Hultquist, 

• 1 



senior research assistant, who conducted several of the analyses and 

wrote segments of the project. The research assistants for the project 

were: Roland Burke, Stuart Frahm, Neil Paquette from the Graduate 

Program in Urban and Regional Planning and Constance Heneke, Lawrence 

Lynch, Larry Henry, and Jerry Rickard from the Law College. The interest 

of state and local officials and the many Iowa residents who took part in 

the surveys was invaluable to the study as was the Office for Planning 

and Programming. 

Thanks are gratefully extended also to Linda Gray for extensive 

assistance in typing and research activities and to Anthea Craven for 

special concern and enthusiasm in typing the preliminary and final drafts. 

The Project Directors wish to thank Frank Horton, Director of the Institute 

of Urban and Regional Research, for his continuing encouragement. 

Barbara K. Bailey 
Assistant Professor 
Urban and Regional Planning 

Robert J. Martineau 
Associate Professor 
College of Law 

Project Directors 
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Suffiff1ary of Recommendations 

The following recommendations concern: 

1) pol icies for urbanization--the growth and development of the 

urbanized areas of the state, 

2) policies for governmental structure to respond more effectively 

to the problems of urbanization and urban areas, 

3) policies for improving the quality of the environment with 

particular concern for crime, water and air resources, health 

services, poverty, housing, education, recreation and open 

space, and urban design. 

Policies for Urbanization 

There is growing recognition in the United States, that there must 

be urbanization policies developed to assure maximum benefits to society 

through the optimum use of state and national resources . This recognition 

is in large part due to the rapid urbanization of the nation. Iowa shares in 

the national trend toward increased urbanization. The state has become 

increasingly urbanized since 1950 and today about 70% of the state's pop

ulation lives in urban areas. In order to ensure economic and social benefits 

to urban and rural areas in the State of Iowa urbanization policies must be 

adopted to guide state and local decisions affecting urban development. 

There are two major reasons for the development of a coherent urban 

policy. First, the lack of policies and guidelines at the state level result 

in haphazard development which generate needless economic and social costs. 

Secondly, the trend toward direct Federal-local relationships, by-passing 

state governments, will increase unless states are willing to become active 

partners in the Federal-State-local governmental system. 
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State Urbanization Plan 

A state urbanization plan must be formulated and should include the 

delineation of areas where future urban growth should and will occur, thereby 

identifying: 

1) optimal metropolitan growth patterns, and 

2) potential non metropolitan urban growth areas. 

The state must recognize that most decisions and particularly State capital 

improvement programs have a decisive impact on urban areas. Decisions 

on highway location and water and sewage facilities directly influence 

urban growth. Thus, the allocation of these facilities should be consonant 

with statewide developmental policies. The State should, therefore, 

identify those areas where growth should be encouraged, and those areas 

where the resources should be redistributed. 

Development of Growth Areas 

The State should provide the impetus for developing those growth 

areas indicated in the State's urbanization plan by the following actions: 

1. Locate public improvements such as public buildings and 

facilities in the growth areas . 

2 . Authorize State and local land development agencies to 

acquire land, to hold it for future use and to develop, sell 

or lease it to private or public agencies in concordance with 

State urbanization plan. 

3 . Coordinate highway planning with urbanization plan. 

4. Provide tax incentives to induce development in designated 

areas. 

2 



Regulations to Guide Urbanization 

Iowa should also require new types of development ordinances and 

regulations to guide urbanizing areas. Local governments should be 

compelled to adopt: 

1. An "official .map" reserving designated lands for specified 

periods of time for public uses such as public facilities, 

streets, parks and open space and schools_ 

2. Regulations requiring developers to dedicate land for park 

and school sites or cash payment in lieu of dedication if 

local government prefers (the latter might be more appro

priate if, for example, the development is too small or if 

more suitable land would be in another tract.). 

3. Regulations requiring developers to preserve specified pro

portions of tree cover . 

4. "Planned unit development" regulations replacing conventional 

zoning standards but with detailed administrative review and 

site plan approval. 

5. 11 Unmapped II or "floating" zones that are defined in text of 

zoning ordinance but are not specifically located on map. 

Development policies have political, economic and social effects 

as well as the obvious physical effects. However, other actions essentially 

political and economic are necessary to effect the desired policies. Economic 

policies are discussed in detail in the Iowa Economic Policy Study in progress. 

Political policies are reviewed in the following section. 

Governmental Organization 

There are severa l adva nta ges to organizing governmental responsi

bilities a long functional lines. It is recommended that as a long-term objective 

3 



reorganization of the State government occur with emphasis on coordinating 

functions. 

State authorization for area-wide government is another long- range 

recommendation. A one-county area may be the logical delineation of an 

area-wide government, in some cases, particularly when there is a major 

growth center in a non-metropolitan area . A metropolitan area may include 

several municipalities and could encompass more than one county. In rural 

areas it may be advantageous to consolidate several counties. The State 

should encourage consolidation of inefficient governmental units by increas

ing the State's financial assistance to those areas which voluntarily con

solidate. Short-range recommendations include State authorization to 

l0cal governments to: 

1. Create metropolitan functional authorities with sharing of 

functions between cities, counties and state, and permit 

the formation of metropolitan governments. 

2. Permit annexation by combined majority vote of city and 

annexed area residents. 1 

3. Increase their sources of tax revenues by allowing local 

options to the property tax and to remove the thirty mill 

limitation . 

Planning Function 

The Office for Planning and Programming should be responsibl e for 

statewide planning which includes the preparation of a State Urbanization Plan 

1
The wording of this section of the code (amendment to Sec . 362 . 26) 

requires a vote by both the city and the voters of the territory to be annexed, 
but appears not to require a combined vote, nlthough it has not yet been 
judicia lly determined. 
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I, 

• 

designating the areas for controlled urbanization patterns and those areas 

for increased governmental activities. State and area-wide planning bodies 

should be required to review the State's urbanization plan at regular inter

vals and to request and to review local comprehensive plans in relation to 

statewide development. 

The state's planning functions should be coordinated by moving the 

Planning Division of the Iowa Development Commission to the Division of 

Municipal Affairs . It is suggested that this Division: 

1 . Provide technical planning assistance to cities and towns . 

2. Provide information on funds and programs available both 

from the State and the Federal Government . 

3. Be strengthened to include capabilities to make fiscal 

analyses of urban areas. 

The preparation or review of 701 programs now under the aegis 

of the Iowa Development Commission should be the responsibility of the 

Division of Municipal Affairs. Clearly this will be of considerable benefit 

to smaller communities with limited or no planning capabilities. 

Dissemination of information on available programs cannot be left to 

the initiative of the municipalities. Those communities that now engage a 

person to live in Washington or to travel there frequently should be able, 

instead, to rely on the Division of Municipal Affairs for accurate detailed 

information . 

As shown in past reports fiscal analyses of local areas is difficult 

because of differing systems of municipal financing, and differing systems of 

accounts . A uniform fiscal reporting system needs to be adopted with the 

5 



coordination of the Division of Municipal Affairs and the State Auditor's Office . 

Recommended Action for Selected Urban Problems 

As suggested above one of the objectives of this study is to outline 

policy directions for urban areas . The planning process including program 

development must be undertaken by all affected parties to be truly effective . 

The Office for Planning and Programming and the Division of Municipal Affair s 

must have a major rol e in program development. Nine problems will be dis

cussed with a policy for each . These problems were identified by Iowans in 

the Iowa Urban Problem Area Survey conducted as part of this study . They 

include: crime, air and water pollution, health services, economic develop

ment, responsiveness of government officials, poverty, housing, education, 

parks and recreation, and urban design. It should be noted that many or 

most of these problem areas are interrelated and are likely to be inter

dependent . One cannot, for example, isolate crime, housing, health and 

education from poverty . For purposes of this report however, the problem 

areas will be considered separately, but it must be kept in mind that they 

are highly interdependent. The recommendations below indicate the areas 

that warrant program development . The rationale for the program areas is 

stated more fully following the background material presented in the next 

section . 

1 . Crime 

a. Authorize Iowa Crime Commission to develop more accurate 

and uniform local reporting systems . 

b . Authorize the Iowa Crime Commission with the Office for 

Planning and Programming to develop additional indicators 

of the level of crime • 
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c. Program coordination by and through OPP to: 

1) • achieve more comprehensive view of crime 

prevention through Department of Social 

Services, Department of Public Instruction, 

Iowa Department of Public Safety. 

2) • . achieve more comprehensive view of crime 

prevention on the local level through workshops 

by Division of Municipal Affairs and State and 

local agencies. 

3). assure wide representation on state and regional 

councils including representatives of the courts, 

attorneys, social agencies and law enforcement 

officers. 

2. Air and Water Pollution 

• 

a. Coordination of air and water resource management agencies 

be achieved through the Office for Planning and Programming 

with State Conservation Commission, Iowa Natural Resources 

Council, the State Soil Conservation Committee, the 

Department of Health, and the Iowa Geological Survey. 

b. Comprehensive water resource planning and development 

through O. P. P. with participation of related departments 

and agencies, setting state goals and objectives. 

3. Health services 

a. Authorization for studies of ways to provide more 

medical personnel. 

b. Authorization for studies to reduce the costs of 

medical care and to improve the delivery of services 

particularly to lower-income people and to low density 

areas. 
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c . Incentives to coordinate area-wide health councils 

with sixteen state designated regions . 

4 . Housing 

a . Legislation to authorize a State non-profit housing 

agency to initiate low-income housing programs . 

b . Legislation to provide a uniform building code 

ordinance that reflects newer construction techniques . 

c . Legislation to authorize a rehabilitation program . 

d . Legislation to authorize minimum standards of locally 

provided low-income housing . 

e . Legislation to remove the local referendum for public 

housing programs . 

5 . Economic Development 

a . Regional economic analyses should be made by the Office 

for Planning and Programming . 

b . Goals for each region should be established by O . P . P . 

so that State capital improvements may be allocated 

accordingly as reflected in Statewide Urbanization Plano 

6. Education 

a . State-wide policies on education should be formulated in 

the Office for Planning and Programming with participation 

of the Department of Public Instruction, Higher Education 

Facilities Commission and the Board of Regents, and 

appointed commissions on education . 

b . Designation of physical facilities should be coordinated 

with the State Urbanization Plano 

7. Parks and Open Space 

a . Authorization for a State open space plan designating those 

areas to be preserved for public use . 

b . State enabling legislation to provide matching funds to 

8 
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local areas for open space acquisition. 

8 . Urban Design and Community Development 

a . State authorization to use architectural competitions to 

encourage high levels of design for major public facilities . 

b . Increase staff of the Division of Municipal Affairs to include 

qualified. staff to assist cities and towns in major aspects 

of urban design and community development . 

9 . Responsiveness of governmental officials 

a. Develop effective communication channels between state 

agencies . 

b . Develop effective communication channel s between state 

and local agencies. 

c . Develop coordination along functional lines within the 

Office for Planning and Programming and the Division of 

Municipal Affairs to implement better communication and 

coordination . 

9 



URBANIZATION 

The development of a state policy for the urban areas of Iowa is 

concerned with related but distinct phenomena : the continuing urbanization 

of and the pressing problems confronting Iowa• s cities and towns . This 

report will first present a working definition of policy formulation and its 

application . A discussion of national urbanization policies will be 

followed by a section on Iowa's urbanization patterns. Urban problems 

will then be outlined both in terms of general descriptions and problems 

identified by Iowans . An administrative framework for urban problem 

solving will be suggested including discussions on functional reorganization 

of state administrative structure and local governmental reorganization . 

Finally, alternative urban policies will be presented with recommendations 

and summary. 

A policy is a commitment by government to a particular goal or ob

jective. Some policy, intended or otherwise, underlies every government 

action. Intelligent policy formulation can be described only in terms of 

decision-making within the context of the planning process . The planning 

process is here defined as the selection of goals and objectives and the 

development of alternative courses of action to achieve the agreed upon 

objectives, ultimately reflected in specific programming of activi ties and 

resources. One of the main values of this process is to enable the dis

cussion of alternatives between all participants of the consequences of a 

proposed action. In addition, in going through this deliberative process, 

the possibility of the adoption of an unintended policy is lessened, and the 

utilization of available resources is maximized . 

Decisions must be made at two points during the process: decisions 

as to the specific goals and objectives to be achieved, and decisions on 

which programs and activities should be untertaken to best achieve the 

objectives. 
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2 The role of the planner , is to aid the decision-maker by assisting 

in the development of goals and objectives among the various participating 

groups, del ineating the broad range of alternatives available and by des

cribing with specificity the consequences of these alternatives . 

The Need for Policy Making on Urbanization 

"The frontiers of communities have enlarged and expanded 
through time. They now cut across town and county boundaries 
because people and their activities do. . . In short--county, 
town, and city are one; they cannot be separated . "

3 

In Society's efforts to deal with the process of urbanization and its resulting 
• 

urban problems it is essential that the policies developed are not inadver-

tently contradictory and that the allocation of resources is designed to 

achieve the defined objectives. 

Urbanization refers both to undeveloped or rural land becoming 

developed and to population centers acquiring a broad range of services 

available both to the urban area and the area within commuting distance. 

It is evident that governmental decisions have a great impact on 

urbanization. The location of public facilities is the greatest spur to 

development. Utilities, transportation facilities from the railroad in the 

country's frontier days to highways and airports today, schools, post 

offices, and government centers all encourage residential, commercial, 

and industrial development. Too often, however, these locational decisions 

are based on governmental policies developed within a predetermined effort 

to maximize their developmental potential toward objectives that are agreed 

2Here defined as any professional participating in this process. 

3President' s National Advisory Commission on Rural Poverty, The 
People Left Behind, Government Printing Office (Washington, D. C.: 
September, 1967), p. 105. 
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on by or compatible with other sectors of the public arena . Unfortunately, 

the need for long range policies in the public sector has not been recog

nized until relatively recently . In an article in Harper's, John Fischer, in 

an enthusiastic presentation on the critical need for long-range planning 

on the national level, says: 

Until quite recently, the American credo held that planning 
was just dandy for businessmen, but was forbidden to 
politicians and civil servants. 

Many agencies . . . are fiddling with bits and pieces of the 
problem; but they work at cross purposes, because they have 
no common goal . 4 

The mounting concern to achieve a balanced growth policy in rural and 

urban areas is expressed in the reports of presidential commissions . 

Arguments supporting a national policy dealing with urban growth are 

outlined in an Advisory Commission on Intergovernmental Relations report. 5 

One of the major points made by the Commission is that the many govern

mental programs are affecting the character of urban development and 

the location of population and economic growth . By "establishing overall 

policy ... direction would be given to the efforts of these programs, making 

them consistent, and avoid having different programs overlap or work at 

cross-purposes. And ultimately major policy directives would avoid 

actually subsidizing ecologically and economically undesirable patterns of 
6 

urban development. An example given by the Commission of how specific 

programs can be at cross-purposes, concerns welfare recipients . Although 

4
John Fischer, "Planning for the Second America 11

, Harper' s, 
November, 1969, Vol. 239, No. 1434, p. 21. 

5 
ACIR, Urban and Rural America: Policies for Future Growth, 

(Government Printing Office, April, 1968), p. 125. 

6
Ibid. 
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State policy may favor the reduction of the welfare rolls, welfare recipients 

may be unable to obtain work because discriminatory housing and zoning 

practices do not permit them to live in the suburbs near job opportunities 

and then are unable to commute because of the failure to establish effective 

mass transit systems. 

The Advisory Comm~ssion further states it is evident to many ob-

servers that although policies and processes affecting urban growth do 

exist, they are fragmented and uncoordinated, being initiated and separately 

carried out by numerous Federal, State, and local agencies and depart

ments . States need to develop urbanization policies within a planning 

process to guide State and local planning and development programs. 

Hawaii with a State Zoning Plan begins the way toward developing a State 

urban development plan. 

Urbanization in Iowa 

This section is a brief sketch of the population characteristics of 

the State of Iowa. In recent years redistribution rather than growth has 

played the key role in transforming the population map of Iowa. This has 

been documented by the results of the 1970 decennial census of population. 

Urbanization is a process indicated by an increase in the percentage 

of an area's population living in cities of a given size, the accepted 

figure being 2500 in the United States . 
7 

From inspecting Figure 1 it can 

be seen that the trend is toward urban living in both Iowa and the Nation. 

Population statistics show that Iowa has been an urban state since 

the mid-50' s. It is urban in the sense that a majority of a state's popu

lation lives in urban rather than rural places. Iowa 's status as a leading 

7 For a thorough discussion of this process see Scientific American, 
Vol. 213, No . 3, September, 1965 . 
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agricultural area obscures this character of the State despite the statis

tical dominance of its urban population. Even the economic importance of 

agriculture has diminished . Long the leading Iowa employer, it was 

pushed to second by manufacturing as recently as 1967, and then to third 

place by trade in 1968 . 

In past decades agricultural productivity was synonymous with 

rural living . The "rural image", however, has ceased to be a proper 

characterization of the State of Iowa. A beneficial aspect of the 1970 

census is that its publication and the resulting discussion of its material 

can be utilized to provide a new image for the State . The Iowa press has L / 

already characterized Iowa as a "city-town-country community". 
8 

This 

community, if it is to be the happy mixture depicted in the press, must be 

recognized as such by all citizens of the State. The 1970 census, coming 

at a time of national urban awareness, can provide the facts and the 

stimulus necessary for Iowa to adjust to urban and country living . But, 

all of the people of the State must realize that all of the parts of this 

community are interrelated and each must work together for the benefit of a l l . 

The sections to follow will attempt to document more fully this 

"new Iowa II and discuss the implication of this development for policy 

considerations by the State government. 

While the information shown in Figure 1 is quite important, it is 

not an indication of the maximum influence of urbanization on the State. 

The kind of information that can be read from such a graph may suggest 

that cities or towns of the given sizes are independent units, in some way 

8 nes Moines Sunday Register, "1970 Progress Edition", Section A, 

January, 1970. 
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separated from each other and from the remainder of the State. This 

interpretation misses the essential meaning of urbanization . Graphic 

displays of this type, as well as maps of population, present static 

impressions of distributions of people and say nothing (except as the 

viewer may imagine) about the human interaction patterns that are at the 

heart of complex social processes characteristic of an urbanized community . 

Statistical measures, such as displayed in Figure 1, can be made more 

meaningful if related to significant groups of the State's residents . The 

use of an arbitrary definition of a city to include only those municipalities 

with 2,500 or more cannot provide the insight in itself, for in 19 60 nearly 

7% of the State's people resided in places ranging from this size down to 

1,000 people. Obviously, the influence of urban living must be affecting 

these citizens and in some sense all people of the State. 

Some places are perceived as being more urban than others . Simi

larly, some urbanites are not living in urban places. The confusion exists 

because the previously strict break between town and country does not now 

exist between urban and rural areas. Thus urban problems are not only the 

burden of urban places as defined, but the burden of the entire society in 

which the urban areas exist . The existence of a large non - urban segment 

of society does not alter the fundamental fact that the services, goods, and 

organization of society filter down to the people through a system of urban 

places. Thus "urban problems" should not be narrowly defined in the sense 

of "problems of incorporated areas"; they should, in fact, be broadly 

defined in order to include the entire range of problems arising from a 

society living in central cities, city suburbs, rural to urban transition 

zones, towns, and rural areas served through the interrelated system of 

urban concentrations. 
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In order to provide some indication of urban influence on Iowa, a 

map of labor markets is presented in Figure 2. Only the 19 cities having 

a populati on of 10,000 or more in 1960 are portrayed . 
9 

Two features are 

prominent . The first is the large geographic areas over which these few 

c i ties exert a daily influence . The second is the overlap of the commuting 

fields, indicating altemativ,e employment sites ·for residents of these areas . 

The "city- town-country community" is clearly shown in the figure with 

respect to Iowa ' s 19 largest communities in 19 60 . With the industrial and 

commercial expansion of the past decade and the improved local access 

this pattern has been strengthened to where it received notice in the local 

press . Likewise, it can be expected to continue in the seventies . 

Urbanization has been previously defined as an increase in the 

proportion of an area's population living in cities of a given size . Useful 

as such a measure is, it hides the distinction between population growth 

and population redistribution. Both must be considered as important pro

cesses shaping Iowa's future. Total state population growth has been quite 

consistent over the past several decades. There has been a small but 

continual increase, and there is no indication that significant c hange in 

this process will occur in the immediate future. A redistribution of popu

lation has taken place and this process, while more difficult to measure is, 

nevertheless, obvious . Figure 1, which shows continued urbanization does 

9The 1970 census shows 27 cities with a population of 10,000 or 
more. The boundaries of the commuting fields shown in Figure 2 are 
based on 95% of the total employment in the central city . These levels 
have been chosen for clarity of exposition. A much greater area of the 
state would be covered if smaller cities we re included or if the 100 % 
boundary were used. Either change would only emphasize the pattern. 
The utilization of only the larger citie s permits eas y interpretation of the 
patterns without an overlapping of smaller cities . 
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not show the source of the growth in urban population. Figure 2 indicates 

that one of the sources is the low population rural county . The nature 

of the population shifts is quite clear. The larger cities and adjacent 

areas are gaining population at the expense of the rural areas . This is 

not surprising in light of the small absolute growth of population in the 

State during the 19 50-7 0 period and the known rise in the urban population. 

A substantial growth of the cities without rural to urban migration would 

cause a relative increase in the State's population similar to that of the 

curve in Figure 1 . This has not been the case with Iowa. For the State 

of Iowa this change is very much a-reflection of a net in-migration to 

urban areas. This can be seen by first noting that of the 99 ldwa counties, 

over half (57 of 99) actually lost population between 1950 and 1960, and 

the trend is accentuated between 1960 and 1970 when over two-thirds (79 of 

99) lost population (see Figures 3 and 4). In contrast only a few of the 

urban places of 2,500 or more (13 of 113) lost population from 1950 to 1960 . 

Thus, while only about 43% of the counties gained in population, approxi

mately 90% of the towns and cities did so. Urban growth, in fact, could 

easily be underestimated since data usually given only for incorporated 

areas are thereby missing suburban populations. 

The redistribution process involves both age and area . It involves 

age in that the general trend is for the y_o~.e.r_citizens. to_migrate to the 

opportunities of t he larger urban areas, leaving the more elderly behind . 

Tables 1 and 2 confirm this situation. Table 1 lists those counties gaining 

significantly (10% or more) in population over the 1950-60 decade . Only 

12 counties exhibited this level of growth. Each was well above the State 

level of 5 . 2% and together these counties accounted for a significant pro

portion (36 . 6o/) of the State's total population. Table 2 presents the 

opposite side of the picture . Twenty-eight counties lost 10% or more of 

t heir population in the same period . The la st column in each table indicates 
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Figure 3: Counties having Signifi cant Population Change (1950 to 1960) 
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Figure 4: Counties having Significant Populat ion Change (1960 to 1970) 
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TABLE l 

Counties Having a l 0% or Great~r Population Increase 

Blackhawk 

Bremer 

Clinton 

Dubuque 

Jackson 

Johnson 

Linn 

Polk 

Pottawattamie 

Scott 

Story 

Warren 

STATE: 

TOTAL 

AVERAGE 

Pop. 
1960 

122,482 

21, 108 

35,060 

80,048 

20,754 

53,663 

136,899 

266,315 

83,102 

119,067 

49, 327 

20,829 

1,008,654 

84,055 

2,757,537 

1950-60 

22 

19 50-19 60 
% increase 

21.9 

11. 8 

10.9 

12.2 

11. 4 

17.3 

31. 3 

17.8 

19 . 3 

18.2 

11.4 

17.3 

5.2 

% Population 
65 yrs . of age 

1960 

8 . 7 

11.3 

11 .4 

10 . 3 

12.0 

8.3 

9 . 9 

9 . 7 

9 . 9 

9 . 8 

9 . 9 

11. 3 

11. 9 



1 

2 

3 

4 

5 

6 

7 

8 

9 

10 

11 

12 

13 

14 

15 

16 

Adair 

Adams 

Appanoose 

Clarke 

Decatur 

Fremont 

Guthrie 

Harrison 

Monona 

Monroe 

Page 

Ringgold 

Taylor 

Union 

Van Buren 

Wayne 

STATE: 

TOTAL 

AVERAGE 

TABLE 2 

Counties Having a Loss of 10% or More 

Pop .. 
1960 

10,893 

7,468 

16,015 

8,222 

10,539 

10,282 

13,607 

17,600 

13,916 

10,463 

21,023 

7,910 

10,288 

13,712 

9,778 

9,800 

191, 516 

11,970 

2,757,537 

1950-60 

23 

1950-1960 
% decrease 

11.4 

14.7 

18.6 

12.2 

16.4 

16.6 

10.5 

10.0 

14. 6 

11.4 

12.l 

17.0 

17.2 

12.4 

11. 2 

16.5 

5.2 

% Population 
65 yrs. of age 

1960 

14. 9 

14. 9 

19.3 

16.8 

16.6 

14. 7 

15.8 

14.3 

13. 9 

16.3 

16.6 

15.8 

18.6 

17.3 

16.9 

19.1 

11. 9 

• 



the percentage of the population that was over 65 years of age for that 

year. In the first table all percentages in this column are slightly below 

the State average, and in Table 2 every percentage is well above this 

figure. This data implies the redistribution of lower age groups toward 

the larger urban regions . It should be noted that the twelve counties in 

Table 1 average nearly seven times the population size of those of Table 2 . 

In the decade between 1950 and 1960 twelve counties experienced an in

crease in population of ten percent or greater . In the 1960 to 1970 decade 

only half of those counties gained population at a ten percent or better 

rate: Dubuque, Johnson, Linn, Scott, Story, and Warren (Table 3 .) 

There were sixteen counties in the 1950 to 1960 period which lost 

population at a rate of ten percent or more (Table 2) . Twenty-six counties, 

however, decreased in population at a rate of ten percent or more from 1960 

to 19 70 (Table 4). Of the ninety-nine counties a total of fifty-seven ex

perienced a substantial decline in population from 19 SO to 19 60 . In the 

next decade the number increased to seventy-nine counties with declining 

populations. 

On a regional basis all regions which experienced declining pop

ulation from 19 SO to 19 60 continued the trend in the next decade with the 

addition of six additional regions losing population. From 1950 to 1960 

five of the sixteen regions had declining populations and from 1960-1970 

eleven of the sixteen regions showed decreases (see Tables 5 and 6) . 

The growth areas are shown on the map of Figure 3. Significant 

growth is occurring in or near the larger urban centers generally in the 

ea stern region . Conversely, the areas of out-migration are in the south

southwe stern region and are more geographically contiguous . In general 

the pattern of population change is positive in areas of urban influence; 

24 
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TABLE 3 

CGunties Having a 10% or Greater Population Increase 

County 

1 Dubuque 

2 Johnson 

3 Linn 

4 Scott 

5 Story 

6 Warren 

Pop. 
1960 

80,078 

53,663 

136,899 

199,067 

49, 327 

20,829 

11970 Unofficial total 

1960-70 

Pop. 1 
1970 

89,017 

71,968 

161,903 

141,355 

62,092 

27,090 

25 

Pop. 
Increase 

3,969 

18,305 

25,004 

22,288 

12,765 

6,261 

1960-1970 
% Increase 

11. 2 

34.1 

18.3 

18.7 

40.1 

30.1 



TABLE 4 

Counties Having a Loss of 10% or More 

1960-70 

Pop Pop Pop 1960-1 970 County 1960 1970 Loss % Decrease 

1 Adair 10, 893 9 I 491 1,402 12 . 9 
2 Adams 7,468 6,306 1,1 62 15.6 
3 Audubon 10,919 9 I 627 1, 292 11. 8 
4 Calhoun 15,923 l 3,987 1 ,936 12 . 2 
5 Clarke 8 , 222 6 ,770 1,452 17. 7 
6 Davis 9 ,1 99 8 , l 08 1, 091 11. 9 
7 Fayette 28,581 25,656 2,925 10. 2 
8 Franklin 15,472 13, 171 2,301 14 . 8 
9 Green 14, 379 12,836 1, 543 10 . 7 

10 Guthrie 13,607 12,081 1, 526 11. 2 
11 Ida 10,269 9, 187 1 ,082 10 . 5 
12 Keokuk 15 ,492 13,572 1,920 12 .4 
13 Kossuth 25,314 22 , 481 2,833 11 .1 
14 Monona 13,916 12 ,10 6 1, 810 13. 0 
15 Monroe 10,463 9 I 109 1, 354 12 . 9 
16 Montgomery 14,467 12,859 1,608 11 .1 
17 Osceola 10,064 8,739 1, 325 13 . 2 
18 Page 21,023 18,384 2,639 12.6 
19 Pochahontas 14,234 12 ,71 6 1, 518 10.7 
20 Ringgold 7,910 6 , 261 1, 649 20.8 
21 Sac 17,007 15,288 1,789 10.1 
22 Taylor 10,288 8 I 713 1,575 15 . 3 
23 Van Buren 9,778 8,510 1, 268 13.0 
24 Wayne 9,800 8,187 1 ,613 16 . 5 
25 Worth 10,259 8,737 1,522 14. 8 
26 Wright 19,447 16,933 2,514 12 . 9 
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Region 

1 

2 

3 

4 

5 

6 

7 

8 

9 

10 

11 

12 

13 

14 

15 

16 

TABLE 5 

Pe rcent Population Change 1950- 1960 

a nd 1960-1 970 for the Sixteen Regions in Iowa 

Pop . change % change Pop . change 

1950 -1 960 1950-1960 1960-1 970 

-1 ,288 -1 . 7 - 4 , 192 

9 , 624 6 . 2 -1 2,242 

- 338 -0 . 3 - 6,035 

1 ,082 . 5 -11 ,679 

1 ,5 11 1 . 2 - 8,404 

2 , 369 2 . 4 47 1 

25,100 11 . 6 6 ,11 4 

11,592 10 . 8 8 I 839 

25,457 13 . 9 26,499 

43,881 18 . 0 39,650 

50,866 12 . 4 38,230 

- 4,750 -4 . 6 - 6 I 2 41 

3,559 1 .9 - 6 , 870 

11,582 -14 . 4 - 8,726 

13,579 -7.5 -16, 148 

2,322 2 . 0 791 

27 

% change 
1960 -1 970 

- 5 . 7 

- 7 . 5 

- 5 . 4 

- 5 . 4 

- 6 . 4 

- 0 . 5 
" 

2 . 5 

7 . 4 

12 . 7 

13 . 8 

8 . 3 

- 6 . 2 

- 3 . 6 

-12 . 6 

- 9 . 7 

- 0 . 7 
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Region I - -Decorah 
Counties : Allamakee 

Clayton 
Howard 
Winneshiek 

Region 2--Mason City 
Counties : Cerro Gordo 

Floyd 
Franklin 
Hancock 
Kossuth 
Mitchell 
Winnebago 
Worth 

Region 3--Spencer 
Counties : Buena Vista 

Clay 
Dickinson 
Emmet 
O'Brien 
Osceola 
Palo Alto 

Region 4--Sioux City 
Counties : Cherokee 

Ida 
Lyon 
Monona 
Plymouth 
Sioux 
Woodbury 

Table 6. Composition of the Iowa Planning and Administrative Regions 

Region 5--Fort Dodge 
Counties: Calhoun 

Hamilton 
Rumbolt 
Pocahontas 
Webster 
Wright 

Region 6- - Marshalltown 
Counties : Hardin 

Marshall 
Poweshiek 
Tama 

Region 7--Waterloo 
Counties: Black Hawk 

Bremer 
Buchanan 
Butler 
Chickasaw 
Fayette 
Grundy 

Region 8-- Dubuque 
Counties : Delaware 

Dubuque 
Jackson 

Region 9-- Davenport 
Counties : Clinton 

Scott 
Muscatine 

Region 10--Cedar Rapids 
Counties: Benton 

Cedar 
Iowa 
Johnson 
Jones 
Linn 
Washington 

Region 11--Des Moines 
Counties: Boone 

Dallas 
Jasper 
Madison 
Marion 
Polk 
Story 
Warren 

Region 12--Carrol 
Counties : Audubon 

Carroll 
Crawford 
Greene 
Guthrie 
Sac 

Region 13--Council Bluffs 
Counties : Cass 

Fremont 
Harrison 
Mills 
Montgomery 
Page 
Pottawattamie 
Shelby 

Region 14-- Creston 
Counties: Adair 

Adams 
Clarke 
Decatur 
Ringgold 
Taylor 
Union 

Region 15--Ottumwa 
Counties : Appanoose 

Davis 
Jefferson 
Keokuk 
Lucas 
Mahaska 
Monroe 
Van Buren 
Wapello 
Wayne 

Region 16--Burlington 
Counties: Des Moines 

Henry 
Lee 
Louisa 



that is , the cities, their suburbs, and commuting fields, and also areas 

in which the labor markets of two or more urban areas overlap. The more 

mobile members of the population are generally first to migrate and, as 

has been shown, the age distribution of the remaining population then 

reflects those less prone to move--the elderly and those tied to the land . 

But while the out- migration may be less regional in character, (see Figure 4) 

the large urban areas remain the focal point of this migration . Both 

situations should be of major significance in the formulation of a state 

policy toward Iowa's urban areas. 

• 
The product of the trends discussed in the preceding sections is a 

_,M ~ pattem,_of thinly settled regions with numerous small towns and a few very 

~ large concentra_tions .of population. If all of Iowa's citizens are to share 

in the benefits of modern society this pattern presents special problems . 

This society will be organized and served through its system or large urban 

places, but as the local influence of these cities wanes in the more remote 

rural areas so do a variety of other social and economic characteristics. 

Furthermore, the larger cities are not e,.Y_§nly dis.tributed over the enti re state, 

thus making the functions which they provide inaccessible to a large 

minority of the residents of the State. While the dispersed population 

~ with respect to the services offered by the large population centers, 

they also reap the~antages ,Of having to support many of societies' 

organizations with a much smaller population and economic base . It has 

been demonstrated elsewhere 
1 

O that some of Iowa's counties with small 

population pay ten times the per capita costs for some county elected 

officials than do the larger counties . These are both a result of the 

10 . Donald E. Boles and Herbert C. Cook, "An Evaluation of Iowa 
County Government", (Iowa College-Community Research Center, m. p . , 

1959). 
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functions which the officials may choose to serve and of the varying 

efficiency with which these duties are transacted . 

It is clear that imbalances exist with respect to the services and 

offerings of large urban centers and with respect to other features of 

society which must be supported in all areas of the State . It is also 

clear that the process of urbanization cannot be reversed. Thus, the 

"city-town-country community" of Iowa's future must find a means of 

correcting these imbalances. 
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IOWA URBAN PROBLEM SURVEY 

The following section presents a description and analysis of a 

general survey of residents with respect to possible problems associated 

with the quality of life in the State of Iowa. The survey consisted of a 

mail questionnaire. 11 The c;over letter expressly stated that the responses 

were to be made with regard to the seriousness of the problems in the res-

pondent' s local area. 

March and April, 19 7 0 • 

The survey period extended over the months of 

12 
Perception of Urban Problems 

The survey was designed to uncover urban problem areas felt by 

Iowans to be important or of some concern. It was not designed to determine · 

the specific action or types of programs that might be employed to alleviate 

problems. 

Responses of "definitely a problem" were totaled for each of the 

nineteen problem areas and the percentages were calculated and used to 

rank these problems. The result of this procedure is shown on Table 7. A 

similar ranking based on both levels of problem recognition i.e. "definitely 

a problem" and of "some concern", is also included in this table. 

11A description of the survey may be found in Interim Report #4, 
in Barbara K. Bailey and Robert J. Martineau, Urbanization Patterns and 
Urban Problems, (Iowa City, Iowa: Institute of Urban and Regional Research). 

12For a detailed discussion of the results of the Iowa Problem Survey 
see Barbara K. Bailey and Robert J. Martineau, Iowa Urbanization Patterns 
and Problems, op o cit. It is important to note the likely influence of public 
attention to pollution problems at the time of the survey. The communications 
media were all involved in presentations of environmental problems. There 
has been, however, statewide concern and attention to water pollution in 
recent years on the issue of feedlot pollution, for example. 
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Table 7 

Questionnaire Summary Statistics 

Returned: 

Sent t o Area 

Des Moines 
Sioux City 
Waterloo 
State Remainder 

STATE TOTAL 

Age Classification: 

less than 29 
30 to 39 
40 to 49 
50 to 59 
60 to 69 
70 to 79 
80 to 89 
Did not specify 

TOTAL 

2 Income Cl ass ification: 

l ow 
medium 
high 
Did not s pecify 

TOTAL 

Number 

200 
15 0 
15 0 

2960 

3460 

Number 

91 
151 
162 
204 
14 0 

88 
20 
18 

87 4 

Number 

211 
434 
184 

45 

87 4 

County Si ze Classification: 3 

small 
medium 
large 

TOTAL 

Number 

319 
323 
232 

874 

Useful 
1 Number Returned 

63 
37 
49 

725 

874 

Pe r Cent 

10 .4 
17.3 
18.5 
23 . 3 
16. 0 
10 .1 
2.3 
2. 1 

100.0 

Per Ce nt 

24 .1 
49.5 
21 . 0 

5 .4 

100 . 0 

Per Ce nt 

36 . 6 
36.9 
26 . 5 

100 . 0 

1
43 questionnaires were returned as non-deliverable . 

2 

Useful 
% Returned 

31 .5 
24.7 
32.7 
24.5 

25.3 

State Distribution 
(1960) Per Cent 

49.7 
12.1 
11. 8 
10.5 

8 . 6 
5.5 
1.8 

100 . 0 

low: less than $5,000-$12,000; high: over $12,000 
3 

small: less than 20,000; medium: 20,000 - 50,000; l a rge: over 50,000 
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The five problem areas ranked in order of highest response were: 

1) crime, 2) water pollution, 3) responsiveness of Government Officials, 

4) sewage and 5) industrial development (see Figure 5). 

Two follow-up questions were asked with respect to the possible 

problem areas. First we as}(;ed for suggestions as to important problems 

omitted on the card. A total of 364, or approximately 42 percent, responded 

to this question, and some responded with several suggestions . About 

one third of those responding wrote in a response dealing in some manner 

with taxes. These varied from a simple response such as "taxes-taxes" 

or "yes, high taxes" to "tax relief for real estate owners" , 
11 

taxes for 

local school costs 11
, and "taxation, state property vs . city sales 

11 

• 

Other topics receiving more than token support were "drugs and liquor" 

problems, 11 law enforcement" and the "right to protect property with force". 

The "farm problem" without further elaboration or explanation, was also 

cited a number of times. Government spending practices, garbage dis

posal, and juvenile delinquency were also suggested as important 

problems by a smaller number of respondents. There was, on the other 

hand, no reference to disturbances on college campuses. 

We next asked "Which problem should receive attention first if 

only one area can be solved?" The highest ommission rate, except for 

the previous question, occurred on this question . Twelve percent of the 

entire sample did not answer and nearly fourteen percent suggested their 

own write-in response to the previous question to be the problem most in 

need of solution . Among those answering the previous question, over one 

third believed their response to be more pressing than any suggested by 

the questionnaire . The request for an indication of priority generated the 

response shown in Table 8 for the nineteen problem-areas suggested on 

the questionnaire card . The column at the far right of Table 8 indicates 

33 



C 
~ 

Q> 
0 
C 
0 
u 
.... 
C 
Q> 

u 
~ 
Q) 

Q_ 

100 -

90 -
80 -

70 -
60 -

50 -

40 -

30 -

20 -

10 -

0 
1 

Fig. S. The Eight Highest Ranking Problem Areas 

2 3 

Ranking* 

1 

2 

3 

4 

5 

6 

7 

8 

4 5 6 7 8 

Problem Areas 
n = 874 

Problem Areas 

Crime 

Water Pollution 

Responsiveness of Government Officials 

Streets and Roads 

Sewage 

Industrial Development 

Air Pollution 

Education 

*Ranking is based on the percentage of people responding to a problem 
area as "of some concern " or "definitely a problem"; thus, a 
recognized problem in either sense . 

34 



Table 8 

Comparison of Priority Ranking and Combined Level of Response Ranking 

Question Question Priority Response Overall Concern 

Number Label Per cent Rank Rank (Table 2) 

8 Crime 24.4 1 1 

14 Water Pollution 8 . 9 2 2 

1 Health Services 5.3 3 1 2 

4 Education 4.9 4 8 

10 Industrial Development 4.0 5 6 

5 Air Pollution 3 . 8 6 7 

17 Responsiveness of Govern- 3.8 7 3 

ment Officials 

2 Poverty 3.4 8 9 

3 Housing 3.3 9 14 

18 Sewage 3.2 10 5 

11 Streets and Roads 2 .4 11 4 

6 Job Training 2 . 2 12 1 0 

9 Civil Rights 1 . 7 1 3 1 5 

1 6 Water Supply 0.8 14 18 

7 Quality of Life in Cities 0 .7 1 5 11 
and Towns 

15 City Parking 0.6 1 6 1 6 

13 Parks and Recreation 0 . 5 17 19 

1 2 Traffic Congestion 0.2 18 17 

19 Beautification 0.1 19 13 

*Percentages are based on total sample of 874 . Note that 1 2% did not respond 

to this question and 13. 8 % replied to their own write-in response of the 

previous question . 
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the ranking of problems derived from the combination of response levels 

as in Table 9 . While general agreement is obvious between these two 

rankings several differences are noteworthy . First, the shift of "Health 

Services 
II 

from twelfth to third position in the rankings is of considerable 

significance . This can be interpreted that health services do not present 

a problem for many people of the State, yet Iowans generally recognize 

the need for supplying and maintaining these important services . The 

problem area 
II 

Housing II has gained considerably in this ranking based on 

priorities and a similar shift has occurred for "Education" . Having less 

significance in the priority ranking are "Responsiveness of Government 

Officials", 
11 

Sewage", and "Streets and Roads" . Interestingly, 
11 

Beautification" lost whatever overall concern this topic generated and 

shifted to last position in the priority ranking . 

The Major Problems 

It is frequently asserted that many so-called "urban problems" are 

only more intense in densely settled areas . In order to examine this state

ment, the problem profiles for three county size classes are shown in 

Figure 6 . For the small, medium, and large size (population) counties the 

level of concern is recorded for each of the 19 problems . These size class

ifications approximate population density classes because of the size 

uniformity of Iowa counties . The problem profiles for respondents from 

the low and medium size counties are quite similar, with the noteworthy 

exceptions of streets and roads (11) and beautification (19) . The third 

profile, derived from the responses of those in counties having over SO, 000 

people, is similar in many respects to the others, but it is also generally 

higher indicating an overall greater perception of problems . Several problems 

in this profile exhibit marked variations from the previous two classifications; 

notably poverty (2), housing (3), air pollution (S), civil rights (9), and traffic 

congestion (12) . These are problems which are traditionally manifest in 

large urban areas . Quite clearly, however, the problems selected for 
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TABLE 9 

Ranking of Problems 

Problem and (number on card) "Definite Problem" 

Percent Rank 

Crime (8) 54.3 1 

Water Pollution (14) 38.7 2 

Resp. of Govt. Off. (17) 28.3 3 

Sewage (18) 27.7 4 

Ind. Development (10) 2 3. 9 5 

Air Pollution (5) 23.5 6 

Streets and Roads (11) 22.9 7 

Education (4) 21.7 8 

City Parking (15) 16. 9 9 

Civil Rights (9) 16. 2 10 

Health Services (1) 16.0 11 

Job Training (6) 16.0 12 

Housing (3) 15.9 13 

Poverty (2) 14. 0 14 

Quality of Life in towns (7) 13. 4 15 

Water Supply (16) 13. 2 16 

Traffic Congestion (12) 11.7 17 

Beautification (19) 11. 8 18 

Parks a nd Recrea tion (13) 7 .4 19 

37 

"Some concern + 
Definite problem" 

Percent Rank 

86.2 1 

72.2 2 

65.6 3 

61.9 5 

60.l 6 

55.8 7 

64.2 4 

55.8 8 

45.8 16 

47.9 15 

52.7 12 

53.9 10 

49.2 14 

54.3 9 

53.8 11 

41.5 18 

43.9 17 

49.9 13 

39. 0 19 
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inclusion on the questionnaire are not restricted to the densely populated 

counties appearing in the classifications of Figure 6 still exceeds the 30% 

response from the 319 returns from the smaller counties . The data indicate 

a general increase in problem intensity with population density, but specific 

instances are more variable than others . 

There is yet another interesting but unexplained disclosure when the 

level of concern for problems is examined between the sub-groups defined 

by the answers to the question "Where is the best place to live?". There were 

four suggested answers to this question but 45 people did not respond . The 

number of responses for each answer are recorded in Table 10 . There is an 

obvious disenchantment with the prospect of living in a large city, but being 

near a large city seems a much better fate . 

TABLE 10 

Response to "Where is the best place to live?" 

.1t % 
in the country 343 39 . 3 
in a small town 337 38.5 
near a large city 118 13 . 5 ) 17 .1% 
in a large city 31 3 . 6 
no answer 45 5 . 1 

While 404 or 46% of the respondents did not feel "The Quality of 

Life in Cities and Towns" warranted any concern as a problem and only 

14% thought this was definitely a problem, only about 17% (118 + 31) would 

prefer living in a large city . Yet population redistribution from rural areas 

and small towns to larger cities continues . The expression with respect to 

the "best place to live" must be considered as reflecting a psychological 
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bias . How el se could a popul ation vote by moving, express only slight 

trepidation for the quality of life in those places to which they a re moving, 

and yet express the opinion that e l sewhere is a bette r place to live . 

Also with regard to these sub- c lasses it is interesting to note the 

degree of concern expressed for the major eight problems . This information 

i s displayed in Figure 7 . Clearly a different response pattern is discernable 

for the respondents selecting II near a large city" as the best place to live . 

The responses a re of greater intensity overa ll besides being altered in 

relative order but the latter is of minor importance due to the small var

iability of the third through the seventh ranked problems . 

There are several factors associated with probl em identification and 

analysis that should be examined when using problem identification as data 

for the planning process. We know from the success of advertising mech

anisms, as well as others, that it is possible to promote " needs" . Other 

factors to be weighed are one of scale and the psychological forces operating 

in areas of public concern . It is not the purpose, here, to probe these areas 

profoundly, but they would appear to be important enough to consider. The 

factor of sca le refers to the effect of experience and perception . City parking 

for example, ranks relatively high on the list of problem a reas and was of 

concern in communities of all sizes. When peopl e remember being able t o 

park within fifty or a hundred feet of their destination they consider it a 

definite imposition to park several bl:)cks away today, while residents of 

large cities count themselves as fortunate to find a parking pl ace at all . 

The point is that the problem is real to the peopl e involved but it can be 

viewed in the perspective of comparative situations . There are a lso some 

issues that appear to have undue importance due to a variety of political, 

psychological and/or local reasons . These should be evaluated as wel l in 

analyzing responses to problem identification . Finally, the professional' s 
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Fig. 7. Ranking of the Eight Major Problems by Des Moines, Sioux City, 
and Waterloo Responde nts 
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ability to anticipate trends in urbanization and effects of urban problems 

should be used to interpret public responses and to direct public interest. 

Urban problems are recognized when there is a concensus of 

perception; that is, some problem areas have an increasing measure of 

concern for variety of psychological and social reasons . Many problem 

areas deserve special attention because of the widespread concern such 

as: crime, education , housing and responsiveness of government officials. 

Others should receive attention even though they do not often have a 

vociferous constituency but are shown to be meritorious such as : parks 

and open space and urban design . 

Crime 

The widespread concensus on crime as the area of most concern is as 

evident in Iowa as it is nationally . In realizing that the fear of crime is 

a part of the concern, it will be necessary to conduct massive research on 

social, psychological and economic aspects of the environment in which 

crime exists . That is, the causes for criminal acts are still largely unknown 

and untreated . 

The relationship between crime and the society in which it exists 
13 . 

is not well-understood. At present, the maJor source used to evaluate 

the level of crime in the state is the crime rate, either taken from the Federal 

Bureau of Investigation uniform crime reports and adjusted to the state by 

population, or from local crime reports. The uniform crime reports a re unsat

isfactory because they reflect national trends which do not necessarily apply 

to the state. Local reports are unsatisfactory because the state lacks a 

--------------
13

Neil Paquette, The Development of a Communication System for 
Crime Control Planning in the State of Iowa, (Iowa City, Iowa: The University 
of Iowa, August, 1970) . The following discussion of the communication aspect 
of crime control planning is based on Paquette ' s thesis . 
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system of uniform c rime reporting, and reports from different localities 

are not comparable. In addition, the crime rate, in itself, is unsatis

factory because it reflects law enforcement policy, i . e . which crimes 

are perceived and acted upon , rather than the level of criminal acts . 

Another problem in the crime control planning effort is the structure 

of the communication network. In general, the emphasis is on vertical 

communication between the state and local levels, and is usually limited 

to technical considerations of specific problems . Horizontal communication 

between local c rime commissions is poorly developed . Local crime com

missions are usually unaware of the activities of other local coin.missions, 

with limited cooperation at this time . 

In the investigation of the local crime commissions it was found 

that the major factor in influencing the types of programs which were im

plemented was the background of the members . Counties in which the crime 

commission comprised predominantly law enforcement officers, tended to 

implement programs related exclusively to law enforcement agencies . In 

counties in which the commissions contained a more representative member

ship , the programs implemented were more varied and comprehensive . 

The evidence of the investigation indicated there was a lack of a 

coordinated set of goals for crime control in the state . As a result , programs 

implemented by the local commissions were fragmented rather than integrated . 

This situation a l so makes the setting of priorities for crime control difficult, 

i f not i mpossible . 

Since the composition of the local crime commissions is a major 

factor in influencing the types of programs which are implemented , it is 
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recommended that the state establish guidelines to insure that the loc 1 

commissions..ace ceoresentative af all reas of crime control and not only 

law enforcement . 

The state should initiate the development of a truly integ.rated set 

of goals and objectives for crime control in the state . Although the state 

planning agency will be primarily responsible for coordinating these goals 

and objectives, the local crime commissions should play an active role in 

their development . The distribution of funds for programs should be based 

on the compatability of the programs with the overall goals and objectives 

for the state . Without an integrated set of goals and objectives it is probable 

that the efforts toward crime control will remain fragmented, and this will 

reduce the impact that can be made on the conditions conducive to crime 

in the state . 

Housing 

Housing problems are directly associated with poverty, the neighbor

hood, and segregation problems . Most of the federal aid programs have been 

geared to providing housing for the middle income groups . It is increasingly 

clear that the government should also subsidize housing or supplement in

come to enable the lower-income QeoQle to obtain adequate housing vvithout 

having to pay a disproportional share of their income for housing . The housing 

needs of elderly people need special attention in Iowa . 

Neighborhood quality can be improved with immediate resul ts as has 

been shown in Model Cities programs with improved garbage collection, the 

addition of playgrounds and neighborhood centers, improved streets and side

walks and code enforcement . There is increasing evidence that the qual ity of 

housing and the neighborhood affect the self-perception of residents and 

therefore, havP. impact on both their physical and psychological wel l-being .. 
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Economic Development 

Economic development is the focus and concern of the Iowa 

Economic Policy Study. 
14 

As discussed above, it is recommended 

that the State analyze its sixteen regions as suggested in Economic 

Report to the Governor State of Iowa - - 1969 by the Office for Planning 
• 

and Programming. The Office for Planning and Programming should in 

cooperation with the regional agencies and governments, identify goals 

for each region and identify those urban areas that are potential growth 

centers to ensuFe that State investment in capital improvements be con

sistent with a statewide urbanization plan. 

Education 

There is no other area of local functions where local concern and 

interest is as high as in education. There has been a long tradition, too, 

of organized interest groups such as the Parent- Teachers Associations and 

of interest by taxpayer associations. Although local support and interest 

is traditional, so too is State responsibility for public education. In recent 

years State supervision has increased as has direct state aid . A Governor' s 

Education Advisory Committee has been appointed to identify and study 

particular educational issues. Begun in 1970, this study will be continued 

in 1971. Among its objectives are formulation of state pol icy on: early 

childhood education , organization of school districts, post-high school 

education, financia l support of education, the future of non-public education, 

and adoption of innovative techniques. 
15 

14Thomas Pogue, et . al . , Iowa Economic Development Policy Study, 
(Iowa City, Iowa: Institute of Urban and Regional Research, in progress). 

15office for Planning and Programming, 197J-75 Overall Program 
Design: Comprehensive Statewide Planning Program State of Iowa, (Des 
Moines, Iowa: The Office, May, 1970), pp . 301-2 . 
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State allocations of school improvements should be consistent with 

the statewide urbanization plan and school consolidation should be effected 

with consideration for potential growth centers . The designation for an area 

school should coincide with a designated growth center, potential or existing . 

Educational goals should be a carefully considered part of the fabric of social 

and economic goals both for metropolitan areas and for less populated regions. 

Parks and Open Space 

Open space has three major functions in urbanizing areas: 

providing parks and recreation areas, controlling floods, and controlling 

urban sprawl . 

One of the major tools to contain and direct urban development is to 

designate major.networks of open space, particularly near major urban centers. 

An open space system in a metropolitan area provides visual relief from the 

man-made environment and provides major recreation areas close to metro

politan residents as well as giving form to the urbanizing areas . 

The state should adopt a policy to encourage major land acquisitions 

adjacent to urban areas as well as in outlying parts of the counties and "give 

impetus to localities' recognition of open space activities as an important 

part of the local parks and recreation function, and not just a tag-end 
16 

activity". State aid on a matching basis is one form of assistance many 

states are using to encourage local areas to acquire major open space areas. 

Urban Design 

The quality of the urban environment is dependent on the adequacy of 

16
ACIR. Performance of Urban Functions: Local and Area - Wide, 

(Washington, D. C.: Government Printing Office, September, 19 63) p . 93. 
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its functional components including housing, streets and roads, and public 

facilities . The human response to town and cities is based on functional 

efficiency and whether or not these and a multitude of details are pleasing. 

The visual impact of the form-giving elements of cities and towns are most 

often left to chance with predictable results- - they become a visual hodge 

podge. 

States can have a profound impact on this aspect of the environment 

by hiring good designers for all major capital improvements. The use of 

architectural competitions for major buildings would create interest in 

a rchitecture and the quality of the physical environment . The Division 

of Local Affairs should provide assistance and direction by professional 

designers to local areas on good design aspects of the major elements 

of the city- scape: 

1 . approaches to the city and town 
2 . parking facilities 
3. public buildings 
4 . local landmarks 
5. urban detail including street furniture (trash receptacles, streets 

signs, poles, etc.) and plantings. 

This is an area where private and public cooperation is particularly 

effective. Good designers however, must be employed to provide adequate 

guidance and ensure results worthy of the effort and inspiring to communities. 

The Responsiveness of Government Officials 

In both the surveys of Iowans over the state and of local and state 

officials "responsiveness of government officials" was an area of decided 

concern. It is evident that this concern stemmed from inadequate communi

cation and inadequate delivery of services, that is, there appeared to be a 

sense of frustration of whom to go to for particular services and of not being 
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satisfied with level of service rendered . 

The previous recommendations for the sharing of functions between 

levels of government are designed to improve the ability of local govern

ments to perform services, to improve forms at each level of government. 

Increased attention should be given to communication, to the dissemination 

of information of available services at the local, regional and state levels. 

The consolidation of state offices at the regional level is one aspect of the 

problem that will help in making services and programs more readily avail

able. The study in progress by the Institute of Urban Affairs at the University 

of Iowa on "Iowa Local Government Research Project" is concerned with 

responsiveness of government officials and problem identification at the 

local level. It is suggested also that increased effectiveness in coordination 

and communication may be achieved by special attention to functional areas . 

Vertical communication should be considered a responsibility of the Office 

for Planning and Programming, and when applicable by the Division of 

Municipal Affairs . 

Policies for Urban Areas 

The quality of the urban environment is determined by those insti

tutions that make up cities and towns as well as the physical elements of 

urban areas. Although there are good reasons for designating minimal sizes 

of urban areas to assure efficient levels of major functions, each city and 

town should have the opportunity and assistance to improve some elements 

of its environment. It is necessary to analyze those components of smaller 

communities and realistically assess their advantages and problems . Those 

functions that can be better performed by larger units of government should be 

transferred to them while those elements that can be handled well by the 

smaller communities should be handled at that level with technical assistance 
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provided by the State when necessary. 

The existing housing, retail service, street and utility systems, 

and the aesthetic and historic aspects of smaller towns should be enhanced. 

In many smaller towns the level of facilities is deplorably low. The housing 

is inadequate, range of retail services is lacking, and the condition of 

streets and utility systems is often poor. The historic aspects of smaller 

towns could be identified, preserved and promulgated. Developing aesthetic 

improvement programs could also significantly affect the life of smaller 

towns and the overall environmental quality of the State. 

Strategies and Priorities 

One possible strategy in outlining state policies for urban areas 

is to identify the major problems, review programs pertaining to these 

problems, adjust the programs, add new programs where need is shown, 

and a llocate resources according to agreed on priorities. Resources would 

then be distributed on a pro rata basis. 

Another possible strategy, and the one recommended, is to assign 

priorities and identify a small number of functional or problem areas and 

allocate a disproportionately large amount of available resources to those 

a reas. For example, North Carolina identified one function as the object 

of major state aid in 1961 and set improvement of education as the major 

state priority. The new programs in that instance were the provision of a 

school of arts for gifted children, catch-up school for under-privileged 

and underachievers and a state anti-poverty program. 

A major advantage of this method is that the concentration of resources 

toward one major objective results in significant and highly apparent measures 
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of success o It also affords those services or functions that have in the 

past received a lower priority of attention to catch up to those that have 

traditionally enjoyed a large share of resources for some time. 

J 

- It is time to elevate health services and housing to the top of the 

( list of state priorities for resources and action in Iowa. In strengthening 

these functions some programs in existing agencies must be augmented 

to assure that significant progress will occur. Coordination of currently 

adequate programs is also necessary. 

The process of reviewing programs with the goals of improving 

health services and housing on a state-wide basis should be an integral 

part of the planning process and, therefore, should be done by the Office 

for Planning and Programming, the Comptroller's Office and the various 

state agencies. The Division of Municipal Affairs should also make a 

concerted effort to involve local governments in the process of formulating 

as well as implementing programs. 
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LOCAL FRAMEWORK FOR URBAN PROBLEM-SOLVING 

It seems clear that the Iowa State governmenta l administrative 

structure does not now provide a considered focus on urban probl ems . 

Admini strative reorganization of state government a long functional lines 

' and sharing 0f functions by local and regional level s of governments are 

recommended to serve statewide needs . However, it must be pointed out 

that restructuring itsel f does not effect solutions . The restructuring has the 

pot ential of improving communication , coordination , and a forceful probing 

of common problems. But restructuring in itsel f does not guarantee achi.eving 
' 

t he re ends . Reorganization a lone is not the sol ution to urban problems , but 

it can be a useful vehicle to examine and implement the statewide policies . 

The ass ignment or allocation of urban functions has been of increas 

i ng concern to administ rators and planners in the many interrelated fie lds . 

The two major reports deal ing with the allocation of urban functions to the 

severa l governmental level s are primarily concerned with metropolitan areas , 

because in these a reas the conflicts of numerous juri sdictions have become 

increasingly evident . Many of the described factors for the a llocation of 

functions are just as appropriate for urban areas not included in metropol itan 

areas . In 1963, the Advisory Commission on Intergovernmental Relations 

publ ished a report on this topic in which it developed a set of political 

and economic criteria "for deciding whether a function should be performed 

on local, intermediate, or area-wide basis . 1117 These criteria the commission 

felt , were II l ikely to receive widespread acceptance as tending, if followed , 

to foster local government in metropolitan areas capable of resolving con

flicts, providing a setting for personal development in a democratic atmos

phere , and providing public goods and services required by the citizenry.
1118 

17 ACIR, Performance of Urban Functions : Local and Area-Wide , 
op . cit . , p . 41 • 

18
Ibid . 
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Seven general criteria for a llocating functions were delineated by 

the Advisory Commission . Of the seven criteria, the first two are economic 

and the remaining five essentially political . 

1 . The governmental jurisdiction responsible for providing 
any service shoud be large enough to enable the benefits 
from that service to be consumed primarily within the 
jurisdiction . 

2 . The unit of government shoul d be large enough to permit 
realization of the economies of scale . 

3 . The unit of government carrying on a function should have a 
geographic area of jurisdiction adequat e for effective 
performance . 

4. The unit of government performing a function should 
have the legal and administrative ability to perform 
the services assigned to it . 

5 . Every unit of government should be responsible for a 
sufficient number of functions so that it provides a 
forum for resolution of conflicting interests, with 
significant responsibility for balancing governmental 
needs and resources. 

6 . The performance of functions by a unit of government 
should remain controllable by and accessible to its 
residents . 

7 . Functions should be assigned to that level of govern
ment which maximizes the conditions and opportunities 
for active citiz.en participation and still permits adequate 
performance . 19 

I n February, 1970, the Committee for Economic Development 

recommended allocation of urban functions to two l evels of government . 

Although there are shifts in emphasis from the ACIR report to the CED report, 

both assign functions to a metropolitan government . The major difference 

between the two approaches is that the Committee for Economic Development 

also recommends that functions that can be performed by smaller units of 

government be carried out at that level . 
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The major objectives of this combination of central ization and 

decentra l ization are described as follows: 

. .• we recommend as an ultimate solution a governmental 
sys tern of two levels . Some functions shoul d be as signed 
in their entirety to the area - wide government, others to the 
local level, but most will be assigned in part to each level. 
More important than the division of functions is the sharing 

• 
of powe r. Local communities will be assigned some power 
over functions placed at the area - wide level of government . 
Further , state and federal governments must be involved in 
most functions . This two-level system will not provide 
neatness and symmetry, but effectiveness, responsiveness, 
and adequate resources . 20 

The report a lso includes a summary of major aspects of the metropolitan 

Toronto experience and pointed out that of the eighteen major functional 

areas only five --public transit, air pollution control, welfare, adminis

tration of justice and civil defense--are assigned to one level of govern

ment . They a re all the responsibility of the metropolitan level. This 

framework is applicable to areas other than metropolitan . The continuing 

problems of overlapping jurisdictions and the multiplicity of governments 

involved in the same functions, with increasing inability to finance or 

provide services, can be better handled using the concept of the sharing 

of functions by area-wide governments (county or regional) and local 

governments. 

2° Committee for Economic Development, Reshaping Government in 
Metropolitan Areas, (New York, The Committee, February, 1970), p . 19 . 
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THE CRISIS IN FINANCING LOCAL GOVERNMENT 

The financial problems now faced by the local governments in Iowa's 

urban areas can be summarized in one phrase--not enough money. It has 

become almost trite to describe the overwhelming tasks which face our 

nation's urban areas and the financial inability of the local governments 

of these areas to perform these tasks . Some may think that this situation 

exists only in the old, overpopulated urban areas of the eastern seaboard 

and that it is not applicable to Iowa . The facts are that the urban areas 

of Iowa must face most if not all of the same problems confronting the 

larger eastern cities, with the only difference being in degree rather than 

in kind . This point was made emphatically in February, 1970, when the 

Governor's Committee on Cities and Towns stated: "The inescapable fact 

which emerges from the study of the • • • Committee is that most cities, 

and many of the towns of Iowa are faced with an increasingly urgent and 

immediate financial problem . " The League of Iowa Municipalities in 

supporting the Report of the Governor's Committee has said that, although 

"the magnitude and severity of the problems of local government which 

sparked the national studies •.• in the 1960' s may not have been present 

in Iowa at that time, they are present now . " (Emphasis in original) . 21 

These descriptions of the plight of local government in Iowa , grim 

as they are, concern only the legal and physical restrictions on the 

ability of local government to finance the services it provides . A more 

recent and more ominous development has been the so-cal led "taxpayers 

revolt" which is directed almost exclusively at the steady rise in the 

property tax, the only tax which local government can levy . Whatever 

the revenue problems of local governments were heretofore, these have 

21
League of Iowa Municipalities, Financing Municipal Government 

(Des Moines, Iowa: The League, 197 0) , unpaged . 
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been compounded several times by this adverse taxpayer reaction to 

property taxes. A solution must be found, or local government will be

come paralyzed. 

In understanding why local government is now faced with a revenue 

shortage, it is necessary to ' review the development of the taxing powers 

of local government in Iowa. Historically, it has been true in Iowa, as 

in other states, that local governments, whether they be cities, counties, 

townships, school districts or other special districts, have not had any 

inherent taxing power but, rather, have had only that taxing power expressly 

granted by the state legislature. These grants of power have been limited 

in two ways; one, in the type of tax that can be imposed, and two, in the 

level of the tax that can be imposed. The only tax which any local gover ti 

ment has ever been authorized to levy has been the property tax, i.e. a 

tax on real and tangible personal property measured by the value of the 

property. The legislature has both authorized a local government to levy 

the property tax for general governmental purposes (in the case of cities, 

towns and counties) and has also authorized the levy of a property tax for 

special purposes such as education (in the case of school districts and 

community colleges). In most instances the legislature has imposed a 

limit on the number of mills ($.001) per dollar of assessed valuation 

(27% of fair market value) that can be imposed. Cities and towns, for 

example, may not levy a tax in excess of 30 mills for general government 

purposes and counties may not exceed three to four and one-half mills 

(the exact amount depending upon assessed valuation of property in the 

county). Most special purpose taxing districts are also limited in the 

amount of mill levy but school districts, as most property owners are 

aware, are not so limited. The 1968 constitutional amendment granting 

home rule to Iowa's cities and towns did not change this situation for 

those units of local government because the amendment expressly continued 
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the requirement that the taxing powers of cities and towns come directly 

from the legislature . 

The Governor' s Cities and Towns Committee has made an ex tensive 

review of the present financial situation of Iowa's cities and towns . Some 

of the more prominent facts set forth in its Report a re the fol lowing . From 

1963 to 1968 the total annual revenue of a ll cities and towns increased from 

$182 . 4 million per year to $301 . 5 million per year, an a nnual increase of 

10 . 9% . Revenue from the property tax in this same period went from $80 . 7 

mill ion to $103 . 1 million , an increase of only 4. 6% per year. Thus the major 

increase came from other sources such as user charges, l icenses , and permits . 

State and federa l aid is a l so included in this other revenue , but it does not 

make up a large portion of it . In 1969 , for example , direct state a id to cities 

and towns amounted to only $34 million . This contrasts with the $175 . 2 

mil l ion in state aid received by school districts and the $103 . 3 million 

received by counties . The d irect state aid to cit ies and t owns comes from 

only two sources , the road use tax fund and gross l iquor sal es . The cities 

and towns receive 15% of the road use tax fund , a l located on the basis of 

population. The use of these funds in limited to s treet re lated projects . 

Ten percent of the gross proceeds of the state owned l iquor stores is a l so 

distributed on a population basis to cities and towns . These funds do not 

have to be used for problems related to the consumption of a l cohol . The 

Governor's Committee classified tax credits as a source of s t ate a id to 

local government but it is not correct to so cl assify them because they a re 

in actuality aid to individual taxpayers rather than aids to local governments . 

In Iowa a tax credit is a payment by the state of a part of the property tax 

bill of an individual taxpayer o The extent of federal aid to cities and towns 

is more difficult to ascertain but it does not appear to exceed $20 million 

per year . 
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The Report also states that many cities and towns are at or near the 

30 mill limit and that an increasing number will reach this point soon . The 

Report explains why the property tax has not been able to keep up with the 

rising cost of l ocal government, and why this cost is increasing so dramat

ically. It makes it clear that the only alternatives open to a city or town , 

once it reaches the 30 mill level, is to obtain funds from other sources or 

to cut back on the type or quality of services rendered. A number of com

munities have a lready been forced to resort to the latt er . 

The Governor' s Committee did not suggest any remedies for the 

problems it so graphically demonstrated . The reason for this is that it 

did not consider that it was charged with the responsibility for doing so . 

Remedies have, however, been suggested by others for the revenue 

problems facing urban communities both in Iowa and in other states . These 

remedies are of four basic types: (1) direct financial aid from the fede ra l 

and state governments; (2) assumption by the state and federal governments 

of one or more functions now performed by local government; (3) authorizing 

local government to impose higher or different kinds of taxes; (4) reducing 
22 

the number of local governmental units. 

The crisis in the financing of local government in Iowa has resulted 

from the refusal of the leadership ::>f the State Government to recognize that 

it is imperative that one or more of these four solutions be adopted or, in 

the words of the Governor's Cities and Towns Committee, 11 bankruptcy will 

not wait for debate. 11 Unfortunately, the 1970 session of the General 

Assembly took no action to meet this crisis except to appoint a Tax Study 

22 Advisory Commission on Intergovernmental Relations, State Aid 
to Local Government, (Washington, D. C.: Government Printing Office, 1969); 
Bahl , 11 State Taxes, Expenditures and the Fiscal Plight of the Cities, 11 in 
The American Assembly, The States and the Urban Crisis 85 (1970). 
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Committee . Al so , there is no sign of any leadership being exerted 

which will produce a different res ult in the 19 71 session . If nothing is 

done in the very near future , the prediction of the Governor 's Committee 

will come true • 
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STATE FRAMEWORK FOR URBAN PROBLEM-SOLVING 

This section is concerned with three interrelated segments of the 

state framework : 

1) the State administrative framework, including the general 

state climate toward urban areas, the state administrators' 

views on urban policy and reorganization proposals . 

2) the local administrative framework, and 

3) the State Planning function, with discussions of the roles 

of state planning and the Division of Municipal Affairs. 

The State Climate toward Urban Areas 

The general climate of thinking in the state has very real effects of 

how problems are presented and what the public and private expectations 

are toward solving them . The legislative, executive, and the administrative 

point of view toward state development of human and other resources per

meates the environment in which public and private decisions are made. It 

must be recognized and believed that government is a partnership of all levels 

working for the common goal of improving conditions in the State. 

On the executive level it is essential that a strong sense of direction 

for the ship of state be established and promulgated. When goals are arrived 

at and priorities established, it is the responsibility of the chief executive 

and his office that the sense of direction and dedication to the objectives 

guide and influence all levels of state government . Positive policy statements 

should be presented to the public along with the objectives and programs to 

effect these policies . The attitude of the Legislature also contributes signi

ficantly to the state environment. 
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The Policies of the State of Iowa toward its Urban Areas as Reflected in the 

Iowa Code 

Little can be accomplished by the executive branch without the a id 

and cooperation of the legislative branch . The legislature is the principal 

policy maker in our form of government, both through its law making authority 

and through power over the purse. It is in the Iowa Code, the compilation of 

the permanent State laws, that the main policies of the State are expressed . 

In analyzing the policies of the State of Iowa toward urban problems as 

reflected in the provisions of the Iowa Code three steps to approach this 

topic will be used : fi rst, the history of the relationship between the State 

of Iowa and its cities and towns is summarized; second, a brief discussion 

of the general problems of local governments is used to set a background; 

and third, an analysis of the Iowa statutes is made to determine what, if any, 

clear state policies exist in reference to its urban problems a nd in particular 

to its cities and towns. This section is meant only to give a brief over-
23 view of the problem rather than an in-depth study . A further study 

would require that research must branch out of the legal sphere and into 

the political science realm. It is also impossible at this time to calculate 

the effect of the adoption of the Home Rule Amendment by Iowa voters in 19 68 . 

There has not been any judicial interpretation of this amendment to date so 

its impact upon the Iowa Code is not known . It should be noted that the 

Municipal Laws Study Committee appointed pursuant to a resolution of 

the 1969 session of the General Assembly is now considering a compl ete 

revision of the laws relating to Iowa municipalities . 

23
For a more complete discussion see Barbara K. Bailey and Robert J . 

Martineau, The Policies of the State of Iowa Towards Its Urban Areas as 
Reflected in the Iowa Code, (Iowa City, Iowa : Institute of Urban and Regional 
Research, Technical Report No . 2, April, 1970) . 
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Iowa began with a most permissive attitude toward its cities and 

towns. Between 183 8 and 184 6 the Territorial Legislature of Iowa created 

cities and towns by special enactment. This same procedure was followed 

under Iowa's first constitution from 1846 to 185 7. A total of forty cities were 

specially chartered in these two periods. At the present time only Davenport, 

Muscatine, Wapello and Cdmanche still operate under special charters. As 

early as 1851 , however, the Iowa Legislature began thinking in terms of home 

rule by enacting a law which set forth a model charter under which an indivi

dual city or town could incorporate. Apparently, few cities or towns took 

advantage of this procedure. After the adoption of the 185 7 Constitution, 

which includes a provision that the General Assembly may not pass local or 

special laws for the incorporation of cities and towns, the legislature re

pealed the model charter law and passed general incorporation statutes arid · 

all of its legislation since then has had to comply with the constitutional 

prohibition against special legislation. 

Quite early the Iowa Supreme Court adopted and has consistently 

followed the principle that the cities and towns of Iowa had no inherent 

right of self government but only such powers as were expressly bestowed 

by the state legislature. This rule received its classic expression by Chief 

Justice Dillon in Merriam v. Moody's Executors, 25 Iowa 170 (18 68): 

11 It must be taken for settled law, that a municipal corporation 
possesses and can exercise the following powers and no 
others: First, those granted in express words; Second, those 
necessarily implied or necessarily incident to the powers 
expressly granted; Third, those absolutely essential to the 
declared object and purpose of the corporation - not simply 
convenient, but indispensable; Fourth, any fair doubt as to 
the existence of a power is resolved by the courts against 
the corporation - against the existence of the power. 11 

This statement is included almost verbatim in Section 23 7 of Dillon's 
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Municipal Corporations and has become known as the Dillon Rule . For 

over one hundred years it has been an albatross a round the necks of not 

only the cities and towns of Iowa but of political subdivisions throughout 

the country . 

Even though Iowa was still following the Dillon Rule in the 1960's, 

it was no longer in the mainstream of political thinking. By 19 60 thirty-

six states had adopted home rule povisions either by statute or by consti

tutional amendment . In 19 62, under the leader ship of the League of Iowa 

Municipalities, it was proposed that the Iowa Constitution be amended 

to grant home rule to cities and towns. An amendment similar to a home 

rule amendment recently adopted in Kansas was introduced in both houses 

of the 1963 session of the General Assembly . It passed the Senate but 

failed to get out of committee in the House . While the Senate was still 

considering the constitutional amendment, it was decided to a t tempt to 

gain home rule by statute. To achieve this, a bill was passed by the 

General Assembly that became Section 368 . 2 of the Code . Th is statute 

was an attempt to repeal the Dillon Rule by providing that the Iowa laws 

relating to cities and towns were to be construed liberally and that the 

granting of one power to a city was not to be presumed to be a denial of 

other powers . This statute proved unavailing, however, because the 

Supreme Court in Richardson v. City of Jefferson, 257 Iowa 709 (1965) held 

that it failed to grant Iowa cities and towns any additional power or authority 

and thus solved nothing. The result was the Home Rule Amendment which 

was passed by the 1965 and 1967 sessions of the General Assembly a nd 

ratified by the people in 1968. 

Present Problems 

The major concern facing all loca l governments today is revenue, 
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and in this area the Home Rule Amendment offers no relief from state 

domination and control. The revenue shortage is only, however, the 

end product of many problems of present day society. Some of these 

include: an expanding population, a strong tendency toward urbanization, 

increasing demand for services because of an increased standard of 

living, and inflation. Along with these problems pressing local govern

ments from the bottom, they feel pres sure from state and federal govern

ments which are combating the same problems by requiring local govern

ments to provide new services and new facilities as well as mandating 

improvements in current services and facilities without substantial 

additional financial a id or enlarging their taxing powers. 

All of these problems are forcing the local government unit to spend 

more and more money. However, it does not have the authority to levy 

different kinds of taxes to provide the needed services. The only tax local 

governments are permitted to impose is the property tax and even with regard 

to this tax cities and towns cannot go beyond the 3 0 mill limit for general 

fund purposes. The property tax itself is objectionable for several reasons. 

First, property is no longer the measure of a person's wealth and real property 

values have not increased as fast as expenditures. The tax has been described 

as regressive and thus increasing property taxes would tend to discriminate 

against the poorer section of our society. And in the same light, the poor do 

not receive greater services for their larger percentage of taxes. 

These limits on revenue sources are inherited from the mid-nineteenth 

century and from the depression period of the 1930's when the great mistrust 

of local government officials arose because of wide-spread corruption, ex

travagance and the amateur status of most officials. The limits were placed 

to ride herd on the local officials. Another restriction imposed for the same 
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reasons as the expenditure limitations was the debt limitation. Neither 

the tax nor the debt limit reflects the true t ax and debt- carrying ability 

of a particular community . If the cities and towns and other local govern

ments are to meet the new and pressing needs of our society, they must be 

permitted to obtain the funds to provide the services and programs demanded 

of them. The current local revenue and taxation system does not permit 

local governments to fulfill its functions. This has been dramatically 

stated in the recent report of the Governor's Cities and Towns Committee 

which was appointed to study this problem. 

The Iowa Code and State Policy 

Even the most cursory examination of the Iowa Code as it relates to 

Iowa's urban a reas and in pa rticular to its cities and towns indicates that to 

an overwhelming degree the State, or a t least the General Assembly, has been 

distrustful of the residents of cities and towns and of their local governments . 

For this reason state law governs the minutia of municipal government to an 

amazing degree, both as to governmental structure and as to the manner in 

which the local government may carry out its functions. The very number of 

pages of the Code devoted to cities and towns--almost 300--is indicative of 

the content. 

The General Assembly in recent years has been quite willing to pass 

enabling legislation a uthorizing local governments to engage in programs 

aimed at current social problems. Some of these laws concern urban renewal, 

low rent housing, industrial financing, water pollution, metropolitan planning, 

regional a irports, and health facilities . In each instance, however, the 

e nabling legislation imposes a multitude of requirements that restrict the 

ability of the local community to answer its own local needs. 
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Thus, the impact of the code is to restrict, to limit, to deny to 

local communities, particularly the major urban areas, effective self 

government . It would be difficult to ascribe this situation to a con

scious, deliberate policy on the part of the State because it is a 

situation that has existed for over one hundred years, and each new 

General Assembly merely accepts it as it finds it . Notwithstanding 

this, to the extent that a body of law developed over a century can 

reflect a policy, the policy of the State of Iowa towards its urban areas 

appears to be one of distrust of local self government, d istrust of local 

official s and a distrust of large concentrations of population . 

One final point should be made. The provisions of the Code 

specifically dealing with local governments are not the only indi ces of 

a state policy toward urban areas . A policy is also indicated by the programs 

which are to be carried out by state agencies. To the extent that these 

programs concern problems associated with urban areas, they demonstrate 

a favorabl e policy toward these areas. Few such programs are specifically 

authorized by the Iowa Code. Even more important are the laws concerning 

the d istribution of state revenues. A policy can be found in the distribution 

of road use tax funds according to an apportionment more favorable to rural 

areas than to urban areas . A policy can also be found in the lack of any 

direct state aid to municipalities other than the road use tax fund and a 

portion of the liquor receipts . A policy can also be found in the continued 

maintenance of a multitude of local governments with overlapping boundaries 

and fragmented powers and taxing authority. But most important of all, 

state policy can be found in the inadequate amount of state money being 

spent in urban areas to help solve urban problems. 
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The current fiscal crisis of the cities and towns and the lack of 

understa nding and responsiveness by the legislature contributes to the 

present climate of discouragement expressed by the League of Iowa 

Municipalities and community officials a 11 over the state. 

State Administrators' Views of Urban Policy 

24 
Administrators of eight state agencies were selected to be inter-

viewed to determine the level of concern of state administrators toward 

urban problems, urban policy formulation and the state planning and pro

gramming functions . The questions asked were for the most part open

ended to elicit informal responses on the general areas above. The res 

pondents were agency directors, officials charged with the agency plan

ning or budgeting functions. There was a total of fifteen interviews con

ducted in May, 1970. 

Although one of the respondents has been in his present position 

for twenty-three years the majority of respondents have held their present 

position less than three years with four respond.ents serving less than one 

year. 

Reapportionment was felt to have little or no potential for affecting 

state urban policies especially in the immediate future . Some administrators 

thought there might be some improvement in 5 or 6 years . 

24
Iowa Crime Commission, Iowa Development Commission, Office of 

Economic Opportunity, Department of Health, Iowa Highway Commission, 
Office for Planning and Programming, Department of Public Instruction, 
Department of Social Services . 
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The state administrators were almost unanimous in feeling there 

were no expressed state policies for urban areas, and that although there 

must be unexpressed policies, they were difficult to define very explicitly 

except for the "old battle of rural versus urban" or "farm orientation", 

"rural bias of legislature". 

When asked about the "most important policies for urban areas that 

your agency has developed" most answered that frankly there were not many. 

In some instances, specific programs were mentioned but not overall policies. 

There was the feeling that there have been few changes in urban poli\;:y 

over the past five years naming "encouraging regionalism", "home rule", 

and "Federal Programs for urban areas" as isolated expressions of change. 

However, there was a strong opinion expressed that state-urban 

relations could be improved. The areas named in which improvement could 

take place were: 

1. better coordination and cooperation 

2. more money to local areas 

3. communication: meetings, newsletters 

4. closer working relations 

5 . change in tax structure 

6. reapportionment: toward urban areas 

7. restructuring of local government 

Funding and communications were mentioned most frequently by the administrators. 

The response to questions concerning the role of the Office for Planning 

and Programming was varied. Many respondents were not sure of the functions 

the Office now performs, with some specific programs named by a few 
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administrators who work with the Office on the named programs. For those 

who had ideas on addit ional functions the Office could perform, there was 

a consensus on II pol icy-making 11
, "long- range programming II and II coordina

tion" . There were several respondents who felt tha t more effort on planning 

rather than o n "details of operation" would be desirable. Also expressed 

was the suggestion that computerized data systems a nd analysis rela ting 

"wants and needs" by the Office would be val uable. A related question 

asked was "What s pecific activities do you feel the department or office 

charged with State Planning should unde rtake? 11 "Work with various 

agencies on who sets stat e goa l s 11
, 

11 coordination", need for "structure 

for implementation", a nd "future development a nd programs II were spec

ifically mentioned . 

There was a wide range of responses on the general objectives 

the State should be pursu ing . There were several a nswers discussing the 

problem of coordinating each agency ' s goal s since presently "each agency 

chugs away on its own". County and adminis tra tive consolidation or re

organization were mentioned by several adminis tra tors to increase the 

quality of living a nd to e ncourage economies of scale in urban areas. 

Industrial development was discussed with two major points recurring. 

First , there were severa l respondents who expressed the need for industrial 

development to be encouraged on a regional basis, rather tha n on the basis 

of each town and city trying to attract industry. And secondly , tha t the 

qual ity of life should not be jeopardized by the desire to increase population 

for its own sake, a nd the suggestion that perhaps encouraging industrial 

development will contribute adversely to the quality of life in the state . 

Also the general view was expressed that services on all major problem areas 

include health and medical services, housing, recreation, and others, are 

areas in which the state planning agency should develop policies . 
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It was generally recognized that planning, programming a nd 

budgeting should be done by agencies and then coordinated at some point. 

Some respondents were concerned that they are "building in more and 

more duplication" . "I do11't really think the treasurer or comptroller has 

full knowledge" and "the larger departments should discuss how allocations 

should be made" were two responses on budgeting. Also expressed by one 

administrator was the opinion that the current procedure works. 

Most agencies evaluated programs informally, checking by infrequent 

visits. All agencies felt this to be an important area to develop . In some 

cases the lack of policies was again stated to be a problem since overall 

eva luation could not be made meaningfully in their absence . Two departments 

have apparently established comprehensive review and evaluation procedures 

and several operate under required evaluation procedures for specific programs. 

Reorganization of the Executive Branch of the Iowa State Government 

The 1966- 67 Public Administration Service (P .A. S . ) study, Administrative 

Organization of the Executive Branch of the State of Iowa, after noting that 

11 Iowa ' s administrative structure is confused and weak, with the respons ibility 

for state programs and activities distributed among some 120 departments, 

boards, and commissions, "proposed a rational streamlining of tie Iowa 

executive branch into 13 major departments, each headed by a director appointed 

by the governor for a term coinciding with the governor's term. 

To establish a more efficient state executive branch in which the dupli

cation of efforts are avoided; to give the chief executive the authority to 

implement successfully policies and to coordinate departments; and provide for 

the effective oversight by the legislature of a presently chaotic executive 

branch, the executive branch must be reorganized by function into a small 
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number of departments with clear lines of authority running from the governor 

at the top of the hierarchy through the entire organization . In this hierarchy, 

multi-headed commissions performing administrative roles must be eliminated 

as they tend toward indecision and lethargy . 

Many reasons, all brought to the fore in the 1967 reorganization 

proposal and in proposals in previous years, should impel the state legislature 

of Iowa to take strong, positive executive reorganization, steps . First, while 

the governor is expected to exert leadership and while the public holds him 

responsible for the successful implementation of state programs, quite often 

he is unable to exert the direction of the executive establishment to desired 

ends . As the P .A. S. study observed : 

his (the governor's) authority will be circumscribed because 
the agency head is not his appointee, because agency proce
dures and processes are prescribed by statute, or because of 
any number of other limitations that divide and confuse the 
exercise of executive power. 

Rather than provide for a strong executive responsible to the people 

and capable of providing leadership for the policy and administration of the 

executive branch of government, the statutory and constitutional provisions 

have diffused the executive power under the Madisonian principle: "Ambition 

must be made to counteract ambition" . Hence, the governor of Iowa is forced 

to share power with other elected officials of the executive branch: the attorney 

general, secretary of state, auditor, treasurer, secretary of agriculture, a nd 

a combination of the above in the Executive Council . Often, the ex ecutive 

power of the governor is reduced t:> his personal persuasive abil ity, his ability 

to ma rshal the forces of public opinion, and his power as leader of his party . 

Further, his short two year term does not permit him enough time to plan a 

program push for its adoption by the legislature, and to impleme nt that policy 

successfully. Likewise, many departments established by statute are headed 
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by officials whose terms are not coextensive with that of the governor. Some 

of these officials were appointed by a predecessor a nd support policies in 

opposition to those of the present governor . The P .A. S . study, in noting the 

existe nce of statutory, multi-headed agencies with memberships of over-

lapping terms, cha rges that: 11 
• • • the appointing power (is) almost mean-

ingless for Iowa I s governor. 11 As the Iowa governor has little real authority 
• 

t o remove administrative officers, the governor is rather emasculated as 

administrators may choose to disregard his policies . 

The legislative strategies of both diffusing power and of creating 

haphazardly from time to time, a new agency for a new area of public 

concern, have resulted in an unwieldly number of agencies, departments, 

and commissions--with concomitant costly duplication of effort and authority 

overlap. It is impossible to direct effectively an administrative establishment 

of over on e hundred units . In the words of the P .A. S . study II small, uncoor

dinated agencies deal with bits and pieces of total problems that call for 

broad-scale attack . 11 A notable example of the proliferation of unmanageable 

governmental units is the citation of those agencies with responsibilities 

concerning the natural environment: the State Conservation Commission, the 

Geological Survey Board, the Iowa Water Pollution Control Board, the Iowa 

Natural Resources Council, the State Advisory Board for Preserves, and the 

State Soil Conservation Committee, not to mention other agencies with secon

dary duties concerning the natural environment. 

The P .A. S . study called for such a manageabl e executive branch -

one which could be dominated by a chief executive, coordinated by an office 

such as the Office for Planning and Programming, and effectively "overseen" 

by the state legislature. However, the Iowa legislature has only begun to 

implement the proposed reorganization and the opposition of the state agencies 

a nd pressure groups who perceived that the y might lose power in the 
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reorganization shuffle has been strong . The ultimate result of the proposal 

has been that some remedial efforts have been agreed upon , but the changes 

have been only a beginning when considering the totality of the administrative 

functions of State Government . Possibly a strategy with somewhat of a 

greater chance for acceptance would have proposed the implementation of 

the executive branch reorganiz~tion in a manner parallel to the statute which 

reorganized the Wisconsin State Government, (Chapter 75 of the Laws of 

1967) rather than the wholesale abolition of governmental units . This law, 

providing for the reorganization of Wisconsin's executive branch a l ong 

functional lines (from 105 agencies to 28), established five different 

explicit types of "transfers II of agencies in the reorganization process . The 

"transfers II ranged from continuing an existing agency with certain identifiable 

subunits transferred in and others transferred out, to providing for department 

mergers, to the termination of an identifiable activity . The transfer clauses 

in the legislation further provided for the personnel of governmental units 

transferred and the funds of those units under the different types of transfers . 

Under the present Iowa constitution it is assumed that the legislature 

has the sole power to reorganize the executive branch . Experience in Iowa 

and other states has shown that the legislature is not willing to made an 

effective reorganization of the executive branch . Thus it is proposed that 

the legislature pass a law or that the Iowa Constitution be amended to permit 

the governor to reorganize the executive department subject to a legislative 

veto within a limited period of time . As one political scientist has suggested, 

this is "an attempt to put inertia and indecision on the side of change . 1125 

25 
Karl A~ Boswoth, "The Politics of Management I mprovement in the 

States 11
, American Political Science Review, March, 195 3, p . 97 . 
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Congress in the 1949 Reorganization Act gave the President the same power. 

The Advisory Commission on Intergovernmental Relations, in suggesting this 

strategy to the states in 1967, argued that "this links the responsibility for 

the efficient day- to-day operation of the government with the power to pro-
26 

pose revision of antiquated structure and methods. 11 

While seven states have adopted forms of this provision, three of 

these (Alaska, Massachusetts, and Michigan) have provided for it in their 

s tate constitutions. For example, Ala ska' s constitution gives to the 

governor the power to make changes "in the organization of the executive 

branch or in the assignment of functions among its units which he considers. 

necessary for efficient administration." Unless the legislature of Alaska 

expressly disapproves of the reorganizational changes in sixty days, they 

become law . The different states have used this procedure with varying effects . 

Alaska has used it to create two new departments while Puerto Rico, in a 

sweeping reorganization of its bureaucracy in 1950, had 13 of 14 proposed 

departments accepted. 

Only with the placing of this type of authority in the governor of Iowa 

can come an executive branch so structured that the chief executive can 

control the state bureaucracy while the state legislature can effectively 

overview the executive branch. 

26ACIR, Fiscal Balance in the American Federal System, Volume I, 
(Washington, D. C.: Government Printing Office, October, 1967) . 
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State Planning Function and Policy Formulation 

Over the four decades of state planning, there has been substantial 

change in its concepts and functions . A recent fede ra l pol icy statement 

includes a current description of state pl anning functions : 

The primary tasks of State comprehensive planning are : (1) to 
articulate goals and objectives for the development of the State; 
(2) to identify and analyze significant development problems and 
opportunities facing the State; and (3) to propose alternative 
courses of action to be taken by the State to solve the problems 
or realize the opportunities . The consequences of each a lternative 
course of action should be presented in terms of its re lation to the 
goals and objectives for State development, to the efficient a llocation 
of resources for State development, and to specific programs, activ
ities, and proposals . 2 7 

The HUD document d iscusses where the planning function should be 

located: 

State comprehensive planning is most effective ly employed as an 
element of the executive function of State government . The Governor, 
therefore , is the official primarily responsible for its conduct and 
execution . The State comprehensive planning program should be 
conceived as a continuing process to provide central policy formu 
lation for the inter-related social, economic, and physical aspects 
of State development, to give direction to the various governmental 
programs involved, and to effect coordination of departmental or 
functional agency activities and programs . 

The suggested methodology is one of a systems approach using 

Planning, Programming and Budgeting systems . The latter part of the HUD 

pol icy directive suggests that the primary tasks of State planning a re to 

articulate goals, to develop various alternatives after studying problems and 

27 
Office of the Assistant Secretary, Department of Housing and Urban 

Development , "Urban Planning Program Guide", Chapter S, State Comprehensive 
Planning, (Washington, D . C . : Government Printing Office , December 12, 1966) . 
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opportunities, a nd finally to present the consequences of each a lternative 

both in terms of their relationship to the goals and objectives agreed upon 

and in terms of the programs and proposals necessary to achieve them . A 

cost-benefit a na lysis of the a lternatives then should be worked out by the 
• 

chief ex ecutive weighing both resources, social and political costs and 

benefits-- 11 the real point of PPBS is to establish a process for bringing 

the re leva nt tools to bear at the right moment so that decisions are made in 

the light of maximum information about present and future consequences of 
28 

a lterna tive courses of action. 11 

In instituting PPBS in the Department of Health, Education and Wel- . 

fare an effort was made to begin a regular process to enumerate major a lter

na t ive ways to allocate resources over a period of years, then to decide on 

which ma jor directives would be recommended and finally to translate depart

mental decisions into budgetary and legislative decisions . This method re

placed an older approach of "building on the previous year's base and adding 

addit ional funds where administration priorities, Congressional interest, or 

the bargaining power of program managers dictated . 11 And significantly, 

11 new legislation was handled separately, usually aft er the budget was put 

to bed, and with little explicit consideration of trade-offs between funding 
29 

old programs and adding new ones." The emphasis is on systematic 

decision- making with full enumeration of various alternatives and with full 

under sta nding of the results, costs, and priorities involved in achieving 

explicit goals and objectives. With a periodic built-in review function to 

28 Alice M. Rivlin, 11 The Planning, Programming, and Budgeting System 
in the Department of Health, Education and Welfa1e: Some Lessons from Ex
pe rience", Reprint 162, (Washington, D. C.: The Brookings Institution, 1969), 
p . 919. 

29 
Ibid . 
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test for effectiveness, the administrative agency, the legislator, the 

chief executive and the general public can make meaningful future decisions 

based on the explicit presentation of the results of pa st decisions. 

This process should be applied to the development of state goals 

and objectives . The state process should include the widest possible 

participation of interests from local officials, citizen advisory groups, 

legislative bodies, and state agencies and departments. These goals 

and objectives and the studies, reports, a nd information describing them 

must be disseminated widely and regularly. 

"Currently, the primary characteristics of the planning requirements 
, 

of state government fall into three distinct classifications: 

1. Planning dealing with facility construction or other physical 

improvements; 

2 . 'Plans' which represent administrative control agreements and 

program workplans; and 

3. Multi-year functional program planning, in which both policy 

discretion and long-term incentives are vested." 30 

Dr . Slavin, Director of the State of Washington's Planning and Community 

Affairs Agency, continues by discussing the frustration of state planning 

being asked to become II a public advocate of long-term goals involving the 

general public and the legislative function and ... at the same time .. . is 

expected to be an integral part of the central management of state government. 11 

He feels from his experience that planning goals can best be accomplished 

if the planning and programming done by functional agencies is "coordinated 

30
Richard H. Slavin, "State Planning--A Nee-Classical Synthesis 11

, 

paper presented before the Ninth Annual Meeting, Western Regional Science 
Association, San Diego, California, February 27, 1970. 
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by officials whose terms are not coextensive with that of the governor . Some 

of these officials were appointed by a predecessor and support policies in 

opposition to those of the present governor. The P.A . S . study, in noting the 

existence of statutory, multi- headed agencies with memberships of over-

l apping terms, charges that: 11
• • • the appointing power (is) almost mean-

ingless for Iowa ' s governor . 11 As the Iowa governor has little real authority 
• 

to remove administrative officers, the governor is rather emasculated as 

administrators may choose to disregard his policies . 

The legislative strategies of both diffusing power and of creating 

haphazardly from time to time, a new agency for a new area of public 

concern, have resulted in an unwieldly number of agencies, departments, 

and commissions--with concomitant costly duplication of effort and authority 

overlap. It is impossible to direct effectively an administrative establishment 

of over one hundred units. In the words of the P .A . S. study II small, uncoor

d inated agencies deal with bits and pieces of total problems that call for 

broad-scale attack . 11 A notable example of the proliferation of unmanageable 

governmental units is the citation of those agencies with responsibilities 

concerning the natural environment: the State Conservation Commission, the 

Geological Survey Board, the Iowa Water Pollution Control Board, the Iowa 

Natura l Resources Council, the State Advisory Board for Preserves, and the 

State Soil Conservation Committee, not to mention other agencies with secon

dary duties concerning the natural environment . 

The P .A. S . study call ed for such a manageable executive branch -

one which could be dominated by a chief executive, coordinated by an office 

such as the Office for Planning and Programming, ;1 nd effectively "overseen" 

by the state legislature. However, the Iowa legislature has only begun to 

implement the proposed reorganization and the opposition of the state agencies 

and pressure groups who perceived that they might lose power in the 
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reorganization shuffle has been strong. The ultimate result of the proposal 

has been that some remedial efforts have been agreed upon, but the changes 

have been only a beginning when considering the totality of the administrative 

functions of State Government . Possibly a strategy with somewhat of a 

greater chance for acceptance would have proposed the implementation of 

the executive branch reorganiztl.tion in a manner parallel to the statute which 

reorganized the Wisconsin State Government, (Chapter 75 of the Laws of 

1967) rather than the wholesale abolition of governmental units . This law, 

providing for the reorganization of Wisconsin's executive branch along 

functional lines (from l 05 agencies to 2 8), establ ished five different 

explicit types of "transfers" of agencies in the reorganization process . The 

"transfers" ranged from continuing an existing agency with certain identifiable 

subunits transferred in and others transferred out , to providing for department 

mergers, to the termination of an identifiable activity . The transfer clauses 

in the legislation further provided for the personnel of governmental units 

transferred and the funds of those units under the different types of transfers . 

Under the present Iowa constitution it is assumed that the legislature 

has the sole power to reorganize the executive branch . Experience in Iowa 

and other states has shown that the legislature is not willing to made an 

effective reorganization of the executive branch . Thus it is proposed that 

the legislature pass a law or that the Iowa Constitution be amended to permit 

the governor to reorganize the executive department subject to a legislative 

veto within a limited period o f time. As one political scientist has suggested, 

this is "an attempt to put inertia and indecision on the side of change." 25 

25
Karl Ao Boswoth, "The Politics of Management Improvement in the 

States", American Political Scie nce Review, March, 1953, p . 97 . 
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There has been in recent years a beginning effort to formalize 

policies toward urban areas. In 19 64 the Governor's Commission on 

State and Local Government was formed with the expressed purpose of 

encouraging intergovernmental cooperation. The major recommendation 

of this Commission was for the authority for state and local governments 

to enter into contracts for the joint use of facilities and services. This 

recommendation was enacted into law by the 61st General Assembly . 

More use should be made of this law. 

In 1966 the Iowa Intergovernmental Relations Commission was 

created, with 1 OS members including state, county and municipal officials, 

representatives of school districts, state legislators, state universities, 

private citizens, and the Director of the League of Iowa Municipalities 

and the Director of the Central Iowa Regional Planning Commission . This 

commission was to find new approaches to intergovernmental cooperation 
37 

and problems at the state and local levels. This unwieldy group met 

only four times, twice in 1966, and once each in 1967 and 1968 without 

substantial results . 

The Office for Planning and Programming was created by executive 

order in 1966 and its director was designated the coordinator of intergovern

mental relations for state government. In 19 68 the Governor held a series 

of six meetings entitled "Crisis Cities" to coordinate state resources in 

assisting the sixteen major cities to alleviate some social problems. Re

commendations were formulated but were not followed up in subsequent years. 

3 7 Ibid . , p . 1 S . 
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The Location of the State Planning Function 

Concerning the location of state planning function in the state 

government hierarchy, the Advisory Commission on Int ergovernmenta l 

Relations stated : 

The planning unit's administrative location varied. Of the 44 
planning units surveyed in 1967 by the Council of State Plannin g 
agencies, 16 are in the St ate department of development , 16 in a 
staff unit attached to the Governor's office, 5 by a separate 
planning agency, 5 by the department of fi.rla nce or administration, 
a nd 2 by an interdepartmental committee . 38 

Yet while no consensus of state planning structure exists, all commission s 

and texts are in agreement that the state planning agency must be directly 

responsible and immediately accessible to tha Governor who must be abl e 

to use planning as a management tool to guide programs a nd policies. The 

ACIR goes so far as to suggest the designation of the Governor as the State 

Planning Officer to insure the close relationship between the Sta t e planning 

staff and the Governor. 
39 

In Iowa, the Office for Planning and Programming has an excellent 

structural location . The office can be more effective however , for reasons 

which are set forth in the next section . 

38 
ACIR, Fiscau: Balance in the American Federal System, Volume I, 

op. cit . , p. 233 . See also 1968 survey: Council of State Governme nts , 
Summary of Budgets and Functions of State Offices of Community Affairs, 
(Washington, D. C.: The Council, January, 19 69), Introduction . 

39 
ACIR, 1970 Cumulative ACIR State Legislative Program, (Washington, 

D . C.: Government Printing Office, 19 69) , p . 2 . 
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Office for Planning and Programming 

The Office for Planning and Programming, an independent 

unit directly under gubernatorial control, was established by Executive 

Ord er in 19 66 after a recommendation in the Public Administration Service 

(P .A. S . ) Executive Branch study and was formally created by the state 

legislature by Chapter 70 of the Acts of 1969, now Chapter 7A of the Iowa 

Code . To meet its main responsibility "to coordinat e the development of 

physical, economic, and human resource programs" 0 . P. P. was provided 

with the following functions: 

1. prepare with the aid of consultants, state- wide plans and co
ordinate these plans with the comptroller . 

2 . submit economic reports, as directed by the governor . 

3 . provide technical assistance to other agencies and to the 
general assembly and its committees, as requested. 

4 . establish and maintain a state information system . 

5 . coordinate the planning activities of other agencies . 

• 

6 . couple and maintain current information concerning federal and 
pri,tate aid available to the state agencies a nd local governments-
a nd help those governmental units with applications for aid. 

0 . P. P. , as with any new agency, has many problems. St affin g alone 

is a rather serious problem--as there has been a constant a nd rather significant 

turnover of personnel. This has had and will continue to have a direct effect 

upon current projects because of lack of continuity . Perhaps the high turnover 

rate would be checked if there were a significant state commitment to O . P. P. 

a nd a resulting increase in the financial security a nd importance of its 

personnel. It is suggest ed that, while the director should be appointed by 

the Governor, the future personnel in O . P. P . should meet certain professional 

a nd t echnical standards to be established by the 1v1erit Employment Office . 
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It appears that O. P. P. has an identity problem not of its own 

making. Instituted "to coordinate the development of physical, economic, 

' and human resources," 0 . P. P. has been able to respond primarily in 

those areas where federal grants are available. Yet in coordinating the 

efforts of many agencies in federal programs, not only have resource 

and time limitations impeded coordination efforts, but the structure of the 

executive branch of the Iowa state government virtually defies coordination . 

With 100 plus governmental units, including many with duplicated, over

lapping functions, often with multi-headed executive bodies of overlapping 

terms, and many under the control of other elected officials in the executive 

branch, coordination is difficult . Governor Ray has said: "O.P.P. needs 

and deserves the full cooperation of all other agencies of government. 11 

His statement is notable insofar as he is only capable of using his II chief 

executive" status as a basis of persuasion to ask other agencies to co

operate . 

The dearth of power of O. P. P. is intimately related to O. P. P . 's 

lack of involvement in the budgeting process. The P.A. S. study noted: 

Patently, planning and budgeting are clearly related. 
Long-range planning without regard to the realiti~D of annual 
budget implementation of an academic exercise. 

Likewise, ACIR, in 1967, in recommending changes designed to strengthen 

the state executive branch, "as an effective partner in the federal system," 

not only noted the need for a strong planning agency in the office of the 

governor, but recommended that the planning agency be part of the budgeting 

process so as to be capable of coordinating agencies and implementing 

programs. If the state legislature and the governor actually desire O. P. P. 

40
Public Administra tion Service, Administrative Organization of the 

Executive Branch - State of I_owa: A Survey Report, Part II (Chicago, Il l :. 
P.A. S . , November, 19 6 6) , p. 1-14. 
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to fulfill it s statutory functions, and if O. P. P. is to become the powerful 

tool for coordination, reorganization, and planning and implementation of 

programs of which it is capable, an excellent step would be the involve

ment of O . P . P . with the comptroller in the budgeting process . A recent 

South Carolina study concluded that its Office for Planning and Programming 

should be located in the State Budget and Control Board where it can both 

advise the governor and perform a key role in budgeting priorities . Unt il 

such a step is taken in Iowa, 0. P. P. will probably continue as a relatively 

impotent organization in relation to its potential as well as aqtual ability 

to plan a nd implement policies - with little functional value to the Iowa 

state government other than its role of clearinghouse for federal funds . 

Division of Municipal Affairs 

Chapter 70 of the 1969 Laws, which formally created the Office for 

Planning and Programming, also created within O . P. P . the Division of 

Municipal Affairs to "provide planning assistance and coordination, upon 

request, to local and area planning officials", and "to perform such other 

functions and activities as are not inconsistent with the several purposes 

• 

of this act . " The creation of the Division of Municipal Affairs is part of a 

national trend in which the states, have instituted a state depart1nent of 

municipal affairs to aid communities in meeting the problem of urbanization . 

The Iowa legislature has made a gesture to alleviate the problems of 

Iowa I s municipalities by the creation of the Division of Municipal Affairs. 

In its first year the Division has been handicapped by lack of personnel. 

At the present time the Division has only a director and one secretary. 

Obviously, they can do little for Iowa I s 95 0 munic ipalities, almost every one 

of which has urbanization problems requiring varying degrees of state assis

ta nce. 
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Contributing to the fragmenting the state planning operation is the 

present location of a planning division in the Iowa Development Commission. 

This division administers the "701 11 planning assistance programs to local 

and area planning units. 

The following conclusions concerning the present status of the 

Office for Planning and Programming are based on the results of interviews 

conducted with administrators of state agencies, officials of county and 

municipal government, and newspaper editors. The most outstanding charac

teristic of the interviews is the degree of confusion and ambiguity concerning 

what the role of the afice for Planning and Programming is, and what it should 

be . A small percentage of those interviewed did not see the need for overall 

coordination of activities at the state level . More significant is the confusion 

which exists on tie part of the majority who do see the need for overall co

ordination. These respondents do not consider the Office as performing this 

function, and some do not feel that it can perform this function . Beyond 

this was the lack of a clear picture of what the Office does do . There were 
41 

several respondents who felt the Office did nothing and in addition to the 

views of those outside the Office for Planning and Programming, the staff of 

the Office appear to lack a clear conception of tre function of the Office . 

This tends to destroy the validity of the Office as an information source and 

as a source of technical assistance. Since the Office is not sure of its role 

it is limited in the types of information and assistance it can provide . 

The most frequent reason given for the lack of effectiveness of O . P. P . 

was inadequate staffing and funding . Most of the respondents did not feel 

that O. P. P. had a sufficient number of personnel to fulfill the functions for 

41 several had not heard of the Division of Municipal Affairs . 
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which it was established . The results of this Study support this opinion. 

Another frequently given reason was the program orientation of O. P. P . It 

was felt that the staff was preoccupied with specific programs, and did not 

have the time for overall coordination. This orientation is supported by 

evidence from communications surveys. Only a few agencies listed O. P. P. 

among their top five communications terminals, either as source or receiver 

of information. In addition, the purpose of the contact, when present, was 

for a specific purpose, e.g. statistics or budgeting information, and not of 

sufficient breadth to allow for meaningful coordination. Unless the Office 
• 

maintains sufficient communications with state agencies and units of local 

government it cannot have sufficient knowledge to act in the position of an 

effective coordinating agency. The absence of these lines of communication 

deprives the Office of its means of establishing a recognized role in the 

functioning of the state. 

Also found was a lack of ability to set broad policy and goals at all 

levels of organization. This has two primary effects on the operation of O. P. P. 

First, the lack of a clear idea as to the function of O. P. P. on the part of the 

staff members of O. P. P. creates an ambiguous image of the office. Since the 

Office itself fails to transmit a clea r image of its function, this reduces the 

motivation on the part of other agencies to communicate with it, other than 

for limited purposes. The lack of overall goals and policies on the part of the 

other agencies and units of government results in the absence of a substantive 

basis upon which O . P. P. can operate as a coordinating unit. An overall goal 

for state programs will exist only when the individual divisions of the state 

form their own goals. Until then there will only be diverse program objectives, 

and these cannot be effectively coordinated without an overall set of goals 

to use as a frame of reference. 
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Most of those interviewed felt that there was a lack of expressed 

policy of government at the state level, and all agreed that there was 

definitely a lack of policy in regard to urban areas . As stated at the 

outset, urban and rural areas of the state are interdependent and problems 

in one area have repercussions in the other . The lack of an adequate 

urban policy raises the question that there may also be a lack of an adequate 

rural policy. Many of the problems identified in a survey of both govern

ment officials and the general public of the state are most noticeable in 

the rural areas of the state, e.g. the problems of inadequate health ser

vices. 

State administrators expressed the need for an increased coordination 

of state services . This need for coordination of effort was expressed 

particularly in regard to federal programs, and information and technical 

assistance wi 1h regard to federal programs. Local officials expressed the 

need for coordination of the activities of state and local government . Local 

officials felt that the state did not provide adequate guidelines when state 

programs were authorized . Local officials tend not to go to the state for 

technical assistance, since they do not know which agency to contact to 

receive the required assistance. 

The development of a communications system will not of itself 

provide the coordination necessary for effective state government. An 

adequate communication system will, however, provide the mechanism 

through which effective coordination can be accomplished. 

It is suggested that the Office for Planning and Programming increase 

the effectiveness of its own office in defining its roles and functions to 

its own personnel as well as to other agencies and departments . In order 
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to insure the effective operation of the information function, it is recom

mended that O . P . P . carry through on its project to establish and maintain 
42 

an information system for the state. It is not sufficient simply to coll ect 

data, nor is it recommended that information which is presently collected 

simply be assembled at a single point and computerized. Information 

should be collected to satisfy the needs of the potential receivers, and 

assembled in a way that is comprehensible and usable to these receivers. 

The Office for Planning and Programming should undertake a survey of state 

agencies and loca l governments to determine what their information needs 
' 

are. This survey should also determine in what forms the potential users 

are likely to need information, e . g . categories of aggregation of statistical 
• 

data, summary reports . Attention should also be focused on delivery systems 

for information and mechanisms for informing potential receivers of the 

availability of the information system and how it can be used. 

One of the functions for which O. P . P. was established was to serve 

as a coordinating agency for state activities. It is recommended that O. P. P. 

undertake a program of collecting information concerning federal and state 

programs and procedures of application for these programs. The Office should 

also determine what agencies and local units of government are using federal 

and state funds, under what programs these funds are obtained, and where 

different agencies and units of government can engage in cooperative 

efforts to ensure greater coordination of effort. 

42 For a detailed development of a communication model in a planning 
framework see, Barbara K. Bailey a nd Robert J. Martineau, State Framework 
for Urban Problem Solving, (Iowa City, Iowa: Institute of Urban and Regional 
Research, Technical Report No . 5, July, 197 0) • 
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The recommendations concerning communication presented above 

would be an initial step in giving O. P. P. an established and recognized 

role in the operation of state activities in Iowa . This would establish the 

Office's validity and utility as an information source. It will also be an 

initial step in accepting the function of developing state wide planning and 

coo rd ina tion . 

The final recommendation is that O . P . P. initiate the establishment 

of a communication system for state wide planning and coordination of the 

activities of state and local government . 

Basically there are two approaches to accomplish this objective . 

One would be a centralized approach, in which individual agencies would 

submit developed plans and programs to O. P. P . , and O. P. P . would co

ordinate these plans and programs. The second approach, which is recom

mended in this report, would follow a decentralized approach. Under this 

approach, 0. P. P . would possess information regarding the agencies and 

local governments working in related areas . 0 . P . P. would bring these 

agencies and units together, through correspondence, conferences, work

shops, and other means to allow them to develop integrated plans and 

programs. This approach has a number of advantages over the centralized 

approach. It allows different agencies and units of government to come 

together in the initial stages of the planning effort, which will produce more 

integrated and coordinated problem solving . This will allow the effective 

operation of the integrative function of communication to produce an overall, 

systematic, and coordinated functioning of state activities . Secondly, it 

tends to reduce the effect of information ownership, and allows the free 

flow of information to those individuals and agencies who need this 

information for their effective functioning . This will also allow for the 

88 

-



development of common goals and policies which will provide the basis 

for broad state policies for action and development. These state wide 

goals and policies can be used in the development and implementation of 

state wide planning. 

As mentioned above, the various state planning and budgetary 

functions should be coordinated. Two alternatives are presented. In one, 

which is recommended, the Off ice for Planning and Programming would con

tinue to be , in the Governor's Off ice with a direct functional relationship 
• 

with the Office of Comptroller. The Office would direct three divisions: 

the Division of Municipal Affairs, the Planning Division (presently in 

the Iowa Development Commission) and the Functional Planning Division 

with responsibility for coordination of programs and information. 

The other alternative is to locate both the Office for Planning and 

Programming and the Division of Municipal Affairs in the Governor's 

Office with the Planning Division of the Iowa Development Commission 

providing the technical staff for the Division of Municipal Affairs. In 

this alternative both O. P. P. and the Division of Municipal Affairs would 

be concerned with policy formulation and program development. 

There are other possible arrangements. Which ever is selected, 

the objective should be a clear understanding of the roles, functions and 

interrelatedness of the various entities involved in State Planning. 

Other short range policies while more basic restructuring of state 

government is awaited include: 

1. conducting Bureau of Budget Circular A-95 review function 

2. initiating programs of dispersing high quality urban services to 
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sparsely populated areas e.g . health, higher education, social 

services . 

3 . initiating programs for larger municipalities including setting 

state standards and allowing local funancing options 

4 . organizing the Office for Planning and Programming with 

adequate power over the following functions: a) state planning, 

b) data and information, c) coordination, and d) local affairs 

and technical planning assistance , 

CONCLUSION 

Several conclusions can be drawn from this study . First, Iowa has 

been changing from predominately rural to predominately urban and this trend 

will continue in the future. Second, urbanization brings with it not only 

advantages but also problems different in both kind and intensity than those 

of our rural past and require more effective governmental action for their 

solution. Third, neither the structure of Iowa government, both state and 

local, nor the attitudes of the policy makers in Iowa government, have res

ponded adequately to this new situation. 

The purpose of the Iowa Urban Policy Study was to propose strategies 

to meet the problems of urbanization. These strategies are set forth in this 

Report. The implementation of these strategies , however, must come through 

the political process. The burden, thus, falls upon the leadership of our 

political institutions. It is hoped that this Report will assist them in meeting 

their responsibilities so that Iowa can look with confidence to the future . 
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