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Preface

A perpetual challenge facing city governments is the quality of political leadership. 
Eff ective mayors provide a sense of direction and help ensure that all parts of city 
government a re working i n a c oordinated a nd purposeful way w ith c ommunity 
support for the city’s goals. Ineff ective mayors leave their cities to drift, allow city 
departments a nd s taff  to wo rk i neff ectively, a nd f ail to m ake a c onnection w ith 
citizens. With increasingly complex problems to address, the need for leadership is 
even greater.

Although t here i s g eneral a greement a bout t he “ends” o f m ayoral l eadership, 
there is disagreement about the “means.” One purpose of this book is to examine the 
nature of leadership and how mayors can be eff ective using an approach to leader-
ship that empowers other offi  cials rather than seeking power over them. Th e book 
explores how mayors can make a diff erence and get better results in city government 
by providing vision, strengthening the governance role of the council, harnessing 
the professional leadership of the city manager or city administrator and staff , build-
ing pa rtnerships i n a nd b eyond t he c ommunity, a nd de veloping s trong l inkages 
with citizens. Th is approach refl ects a facilitative style of leadership that is generally 
recognized as preferable to an authoritarian or power-based style in the general lead-
ership literature (but not in the bulk of the mayoral leadership literature).

Th e book is also a critical examination of governmental structure and political 
process in cities. By examining mayors, it illuminates the nature of city government 
and clarifi es the similarities and diff erences in cities that use the two major forms 
of g overnment a s t heir c onstitutional ba sis. D iscussions o f t he topic o f m ayoral 
leadership in the United States usually start with the premise that “strong” may-
ors in mayor–council cities are real leaders, and council–manager mayors with no 
separate powers are fi gureheads and ribbon cutters. Th e potential and actuality of 
leadership in council–manager governments is still poorly understood.

Mayors in council–manager cities operate in conditions that are more favorable 
to developing a constructive leadership style—one that stresses working with rather 
than trying to control others, and they are more likely to get support from the city 
manager and administrative staff , rather than feeling the need to establish control 
over administrative staff . Mayors in council–manager cities who attempt to “take 
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charge” in their cities are not only acting in ways that contradict the logic of the 
form of government, they are also attempting to use a style that is less eff ective even 
if it could be achieved. It may be more productive for mayors in mayor–council cit-
ies to pat tern themselves after their council–manager counterparts by incorporat-
ing facilitative methods in their leadership behavior.

Th ese choices are not academic questions. Mayoral leadership has been the key 
issue in referenda to change the form of government in a number of large council–
manager cities. By clarifying this core issue in designing eff ective city governments, 
the b ook c ontributes to u nderstanding t he dy namics o f u rban p olitics a nd ci ty 
government.

Th is book updates and moves beyond the 1994 book Facilitative Leadership in 
Local Government. Th e format is the same, but the book provides more critical analysis 
of the mayor’s offi  ce. In the introductory chapter, I examine the model of facilitative 
leadership and analyze the responses provided by city council members in a national 
survey conducted in 2001 about the nature of mayoral leadership and how it aff ects 
the performance of the city council. Th ere are strong similarities in the characteristics 
of e ff ective mayors in  both council–manager a nd mayor–council c ities. Th e book 
presents fourteen case studies of mayors from a variety of cities who have served in the 
past ten years. Th e studies examine the factors that contribute to eff ective leadership 
and the challenges that mayors face. Th e concluding chapter uses the fi ndings in the 
case studies to analyze the nature of leadership in its formal and political setting.

Th is book provides a transforming view of the mayor’s offi  ce and identifi es lead-
ership issues related to the form of government in American cities. Th e case studies 
and survey data suggest that mayors in council–manager cities are better positioned 
to develop positive and eff ective leadership than their so-called “strong” mayor peers 
in mayor–council cities. Furthermore, mayors in mayor–council cities can be more 
eff ective by incorporating facilitative methods in their leadership behavior as well.

Who is this book for?
Th is book is important for a wide range of readers. It is obviously relevant for per-
sons who occupy the mayor’s offi  ce or are considering whether to r un for mayor. 
It blends idealism and reality by showing how to b e a m ayor who brings people 
together and moves a city forward, while being a practical guide to being eff ective. 
Th e book demonstrates that these two characteristics tend to go together. It is use-
ful to city managers, chief administrative offi  cers, and department heads who work 
with mayors. Administrators cannot determine the behavior of  politicians, and sub-
ordinates cannot dictate the behavior of their superiors, but having a positive model 
of the behavior that is desired is an important part of “managing” your boss. Th e 
model that the subordinate encourages must also be consistent with the superior’s 
interest, and the facilitative model can meet this criterion. When  superiors are col-
laborative, they get greater buy-in and better results.
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Th e book is also useful for administrators at lower levels in the organization and 
for young professionals to understand the context in which they work and the pos-
sibilities for positive political leadership. Persons close to t he start of their careers 
are likely to have negative stereotypical views of top politicians. Th e common per-
ception these days is that elected offi  cials are so power oriented and intrusive that it 
is unwise to move into top administrative positions. Acquiring a more balanced and 
positive assessment of mayors could infl uence whether these next generation profes-
sionals remain in local government service and seek to become a city manager or 
city administrator. It is important for lower and midlevel administrators to under-
stand what goes on at the top of the organization in the interactions between the 
top elected offi  cials and the top administrators. Although they may feel far removed 
from the interactions that occur among upper level administrators and elected offi  -
cials, the book i lluminates and demystifi es these dynamics. It demonstrates that 
partnerships are possible and that mayors often incorporate the recommendations 
of top administrators and by extension of staff  throughout the organization. It also 
conveys the important message that politicians make important contributions to 
shaping the future of local government and improving the administrative process. 
Administrators who understand the role of elected offi  cials have a deeper apprecia-
tion of the democratic process.

Acknowledgments
I wo uld l ike to t hank t he c ontributing sc holars w ho h ave sh ared t his sc holarly 
endeavor. Th ey e ach e xplored t heir sub ject w ith p erception a nd t houghtfulness. 
Th ey have provided both vivid portraits and important insights that advance our 
understanding of mayoral leadership. I appreciate their support and responsiveness 
throughout the process of creating this book.

Th e publication of this book provides an appropriate opportunity to acknowl-
edge my profound appreciation to William N. Cassella, Jr., former long-time execu-
tive director of the National Civic League, and Terrell Blodgett, the Mike Hogg 
Professor Emeritus in Urban Management at the LBJ School of Public Aff airs at the 
University of Texas. Bill and Terrell have been friends and advisers for a long time. 
Th ey have been at the forefront of eff orts to recognize and advance the contribution 
of elected offi  cials, and they helped with the development of Facilitative Leadership 
in Local Government. Th is book is dedicated to them.

I am grateful for the encouragement of my colleagues in the School of Public 
Aff airs at Arizona State University. I am indebted to Allyson Ross for her assistance 
in organizing the workshop on Mayoral Leadership and the Future of Council–
Manager Government held in April 2007, and to the League of Arizona Cities and 
Towns for their co-sponsorship of the workshop. It provided the occasion to present 
the model and get constructive feedback f rom the mayors and council members 
who are confronting the challenge of leadership on a daily basis.



xiv ◾ Preface

My w ife C laudia h as b een pat ient a nd h elpful t hroughout t his p roject. S he 
provides the dual gift of being interested in my work and reminding me to pursue 
interests other than my work.

James H. Svara



xv

Contributors

Robert Benedetti, PhD, is professor of political science and executive director of the 
Jacoby Center for Public Service and Civic Leadership at the University of the Pacifi c 
in Stockton, California. He was a m ember of the faculty and later provost at N ew 
College in Sarasota, Florida, where he taught and wrote about urban politics in Florida. 
He also served as dean of the college at the University of the Pacifi c. Currently, he is 
engaged in a c omparative analysis of the offi  ce of the mayor in seventeen California 
cities. He received his doctorate from the University of Pennsylvania in 1975.

Rikke Berg, PhD, is an associate professor at the Department of Political Science, 
University of Southern Denmark. Her fi eld of research is public administration 
and local government, pa rticularly in the roles of local e lected offi  cials, political 
leadership, and local government forms. Research results of the latter are published 
in Rikke Berg and Nirmala Rao (eds.) (2005): Transforming Political Leadership in 
Local Government, Hampshire, U.K.: Palgrave Macmillan.

Raymond W . C ox I II, Ph D, i s a p rofessor i n t he Depa rtment o f Pub lic 
Administration a nd Urban S tudies at t he University o f A kron. He re ceived h is 
PhD in public administration and policy from Virginia Tech. Dr. Cox is the author 
of more than fi fty a cademic a nd professional publications—ten reports for gov-
ernment agencies as well as more than forty professional papers. He serves as the 
chair of the Local Government Management Education Committee of NASPAA 
(National Association of Schools of Public Aff airs and Administration).

Janet Denhardt, Ph D, is a p rofessor in t he School of Public A ff airs at A rizona 
State University. Her teaching and research focus on democratic values, organiza-
tional behavior, and leadership. Her recent books include Th e Dance of Leadership, 
Th e N ew Publ ic S ervice, M anaging H uman B ehavior in Publ ic an d N on-Profi t 
Organizations, and Street-Level Le adership. She e arned h er do ctorate f rom t he 
University of Southern California.

Roger J. Durham, PhD, is professor of political science at Aquinas College. His pri-
mary research agenda revolves around post Cold War crises and American foreign 



xvi ◾ Contributors

policy issues. He is chair of the department, as well as coordinator of the interna-
tional s tudies degree, and has led Aquinas College s tudents to Ha iti, Honduras, 
and Ireland for intense study. He has been at Aquinas College for twelve years after 
receiving his PhD from the University of Oregon.

Gerald T. G abris, Ph D, i s a d istinguished te aching p rofessor a nd t he d irector 
of the Division of Public Administration at Northern Illinois University. His pri-
mary research interests involve public sector leadership, innovation management, 
organization development, and human resources administration primarily within a 
local government context. He is a former managing editor of Public Administration 
Review, a nd c onsults re gularly w ith numerous l ocal g overnments i n t he a rea o f 
strategic planning and executive evaluation.

Wendy L . Hassett, PhD, has over twelve years of experience in local government 
management. Currently, she teaches as a clinical associate professor of public aff airs 
in the School of Economic, Political, and Policy Sciences at Th e University of Texas 
at Dallas. Her scholarly work has appeared in Public Administration Review, Public 
Performance & Management Review, Review of Public Personnel Administration, Journal 
of Public Budgeting, Accounting & Financial Management, and other journals.

Ulrik Kjaer, PhD, i s a ssociate professor in the Depa rtment of Political Science, 
University of Southern Denmark, and has been visiting research scholar at Stanford 
University (1996) and the University of Colorado (2006/2007). Among his research 
interests are political leadership, political recruitment, and local elections. His most 
recent book is on local political leadership (written together with Rikke Berg and 
published in Danish).

Kenneth A . K lase, Ph D, i s a n a ssociate p rofessor o f p olitical sci ence at t he 
University o f N orth C arolina/Greensboro, w here h e i s a lso t he d irector o f t he 
Master of Public Aff airs program. His teaching and research interests include pub-
lic budgeting and fi nance and public fi nancial management. His recent re search 
has focused on budget execution, performance budgeting, and local government 
structure and management.

Shayne Lambuth graduated with a bachelor’s degree in political science from the 
University of the Pacifi c in 2007. She is currently pursuing a California teaching 
credential. Lambuth is also the co-author with Robert Benedetti of an upcoming 
article exploring the changing re lationships between mayors, councils, publics, 
and managers in major California cities.

John Nalbandian, PhD, is a faculty member and former chair in the Department 
of Public Administration at the University of Kansas. He is a member of the 
National Academy of Public Administration. From 1991 to 1999 he served on the 
Lawrence Ci ty C ommission, i ncluding t wo o ne-year ter ms a s t he c ommission’s 



Contributors ◾ xvii

mayor. Nalbandian consults with local governments nationally and has spoken to 
groups of local government offi  cials internationally.

Sarah Negrón earned her bachelor of arts degree in political science from Wellesley 
College and her MPA from the University of Kansas. Her public sector work experi-
ence includes positions with the city of Merriam, Kansas; Johnson County, Kansas; 
the City of Pompano Beach, Florida; and Fairfax County, Virginia. Currently, Negrón 
is a do ctoral student in the Department of Sociology at t he University of Kansas. 
Her research interests include gender, feminist theory, and social inequality.

Bart Olson holds a ba chelor of science degree in political science and a m aster of 
public administration degree, both from Northern Illinois University. He is the assis-
tant city administrator for the United City of Yorkville, Illinois. In March of 2006, 
Olson was hired a s the city’s fi rst a ssistant city administrator, and served a t hree-
month term as the interim city administrator from June 2007 to September 2007.

Alicia C. Schortgen, PhD, is assistant professor of public aff airs at the University 
of Texas at Dallas. Her multidisciplinary research interests focus primarily on lead-
ership a nd nonprofi t s tudies, a nd she h as au thored s everal m anuscripts i n t hese 
content areas. Prior to earning her PhD, Schortgen worked in various professional 
capacities in the voluntary sector.

John T. S pence, PhD, AICP, i s a l ecturer i n p olitical sci ence at Th om as More 
College. He received his doctorate from the University of Cincinnati in 2003, simul-
taneous to serving two terms on the Covington, Kentucky, board of commissioners: 
one of fi ve elected offi  cials responsible for overseeing a city government of over three 
hundred employees and a $50 million budget. Dr. Spence’s primary research focus 
is municipal government, electoral and voter behavior, and civic engagement.

James H . Svara, Ph D, i s professor i n t he S chool o f Public A ff airs and d irector 
of t he C enter fo r Urban I nnovation at A rizona S tate University. He i s a fe llow 
of the National Academy of Public Administration, an honorary member of the 
International City/County Management A ssociation, and former member of the 
National Council of the American Society for Public Administration and chair of 
its section on Intergovernmental Administration and Management (SIAM), as well 
as recipient of SIAM’s Stone Award for outstanding research contributions.

Vaughn M amlin Upshaw, EdD , DrPH, is a lecturer in government and pub-
lic administration at the University of North Carolina at Chapel Hill School of 
Government. Upshaw provides local e lected offi  cials a nd s enior managers t rain-
ing in public administration, governance, and leadership. Upshaw has more than 
twenty years experience working with and serving on public and nonprofi t govern-
ing boards at the local, state, and national levels.



xviii ◾ Contributors

Martin Vanacour, PhD, served the cities of Phoenix and Glendale, Arizona, for 
thirty-fi ve years and retired as city manager of Glendale. He is a professor of practice 
and associate director of the School of Public Aff airs at A rizona State University. 
He is a n ationally known speaker and facilitator specializing in council manager 
relations. Vanacour received a PhD from ASU.

Douglas J. Watson, PhD, is professor and director of the public aff airs program at 
Th e University of Texas at Da llas. He is the author or editor of Local Government 
Management: Current Issues and Best Practices (2003), Spending a Lifetime: Th e Careers of 
City Managers (2006), and Civic Battles: When Cities Change Th eir Form of Government 
(2007), and four other books. His work has appeared in Public Administration Review, 
Review of Public Personnel Administration, and other journals.

Craig M. Wheeland, PhD, is professor of political science at V illanova University 
and serves as associate vice president for academic aff airs. He received an MPA from 
the University of South Carolina and a PhD from Th e Pennsylvania State University. 
His research interests include leadership by elected offi  cials and professional adminis-
trators in city and suburban governments; collaborative problem-solving approaches, 
such as community-wide strategic planning; and municipal government institutions.

Curtis Wood, PhD, is an assistant professor in the master of public administration 
program at N orthern I llinois University, where he te aches courses a nd conducts 
research in public management, ethics, and regional governance. He is a co-author 
of Th e Adapted City: Institutional Dynamics and Structural Change with H. George 
Frederickson and Gary A lan Johnson. He has twenty years of municipal govern-
ment experience, seventeen years as a fi nance director.

Kaifeng Y ang, Ph D, i s a n a ssistant p rofessor at t he A skew S chool o f Pub lic 
Administration and Policy, Florida State University. His research interests include 
public a nd p erformance m anagement, ci tizen i nvolvement, a nd i nstitutions. 
His wo rk h as ap peared i n Public A dministration R eview, Public Pe rformance & 
Management Review, and Public Integrity, among others.

Eric S.  Z eemering, Ph D, i s a ssistant p rofessor o f p ublic a dministration at Sa n 
Francisco State University, where he te aches u rban administration a nd intergov-
ernmental relations. He completed his PhD at Indiana University in 2007. His dis-
sertation examines the role of local elected offi  cials in the development of interlocal 
collaboration in Michigan.

Yahong Zhang, PhD, is an assistant professor at the School of Public Aff airs and 
Administration (SPAA), Rutgers University at Newark. Her research involves local 
government, public policy, institutions, and gender issues in the public sector. She 
teaches research methods and urban policies.



1CONCEPTUALIZING
THE FACILITATIVE 
MODEL





3

1Chapter 

Reexamining Models of 
Mayoral Leadership

James H. Svara

Contents
1.1 I ntroduction..........................................................................................4
1.2 Distribution of Forms of Government...................................................6
1.3 Dimensions of Mayoral Leadership .......................................................9

1.3.1 Th e Facilitative Model ................................................................9
1.3.1.1 Facilitative Model in the Leadership Literature ..............9

1.3.2 V isionary Leadership ................................................................13
1.4 Mayoral Leadership and Form of Government ....................................14

1.4.1 Council–M anager Cities ...........................................................16
1.4.1.1 Facilitative Roles of the Mayor .....................................16
1.4.1.2 Indicators of Performance ............................................17
1.4.1.3 V isionary Leadership ...................................................18

1.4.2 M ayor–Council Cities ..............................................................22
1.4.2.1 F acilitative Leadership .................................................22
1.4.2.2 V isionary Leadership ...................................................27

1.5 Conclusion and Issues to Be Explored .................................................30
References ..................................................................................................33



4 ◾ The Facilitative Leader in City Hall 

1.1 Introduction
Th e mayor’s offi  ce in city government is an inherently challenging position. Mayors 
have constituents who are in close proximity and expect attention to matters that 
are extremely specifi c, localized, and sometimes only partially within the sphere of 
city government action, if at all. Mayors can never have enough knowledge, author-
ity, or resources to deal with all the myriad problems brought to their attention, but 
they are still expected to be the “problem-solver–in-chief” in their community. At 
the same time, mayors are expected to provide a sense of direction and purpose for 
their cities even though cities are subject to many forces in the larger government 
system, in the society, and in the economy over which they have very little control. 
Th ey even create a s ense of civic identity for their jurisdictions. Th us, mayors are 
expected to make their cities work in small and large matters, and these expecta-
tions are probably quite similar across cities of diff erent sizes and across countries.

Mayors diff er considerably, however, in the formal setting and the cultural milieu 
in which they operate. Some have extensive direct administrative powers in their 
organizations and separate authority vis-à-vis the city council in establishing and car-
rying out policy. Others are part of the council with limited or no direct independent 
administrative authority. Th e responsibilities of the mayors to their communities may 
be very similar, but the capacity of the organization in which they work and the tools 
of leadership and the resources on which they can draw diff er substantially. Th ey  also 
fi ll their positions in a national political culture that shapes norms about what leaders 
do and how they operate. Approaches that are consistent with norms seem natural 
and are considered to be appropriate, whereas approaches that counter norms may be 
criticized in the media or misunderstood. It is likely that formal structures and cul-
tural norms generally refl ect and reinforce each other, but this is not always the case 
and is not possible when diff ering structural approaches are used in the same country, 
as is the case in the United States (Mouritzen and Svara, 2002).

Persons selected to the top elected offi  ce in their cities bring a number of per-
sonal characteristics to t he position that interact w ith the formal fe atures of t he 
offi  ce. Of particular concern are the factors that shape the mayor’s key interactions 
and the mayor’s impact on the direction of city government. Th ese are the leader-
ship s tyle o f t he m ayor a nd t he m ayor’s s ense o f v ision. O ther p ersonal f actors 
are important as well, such as the mayor’s ability to c ommunicate in a va riety of 
settings and the mayor’s level of energy and commitment, but in this d iscussion 
we will assume that mayors who are eff ective in t he other t wo a reas—style a nd 
vision—are also capable of getting their message across and devote suffi  cient energy 
to the position. Style and vision interact in a number of important ways, but they 
will be considered separately. Style and vision diff er in how they are impacted by 
structural features. Mayors can be highly visionary even if they have limited formal 
powers, just as formally strong mayors can lack vision.

Style of leadership as it pertains to how one interacts with others is more likely to 
be shaped by formal structure. For example, the classic types of leadership styles are 
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autocratic or controlling, democratic or participative, and laissez-faire. Considering 
the fi rst two styles, it is likely that a controlling style will be more common in cities 
where mayors have extensive formal powers to reward and punish others, whereas 
the sharing style will be more common where the mayor and the city council have 
similar fo rmal p owers. S till, l eaders m ake c hoices a bout how t hey i nteract w ith 
others t hat c an r un c ounter to t hese e xpectations. B eyond form of government, 
cultural values may also reinforce one style or another.

Th e situation in the United States is unique because two forms of local govern-
ment in American cities are widely used.* Th e two forms diff er in formal structure. 
Th e mayor–council form is based on the constitutional principle of separation of 
powers between the mayor and the council, and the council–manager form is based 
on the unitary principle with all authority assigned to the city council that appoints 
a professional city manager (Newland 1985). Th e two forms tend to diff er in their 
internal process with confl ict common in the mayor–council form and cooperation 
common in the council–manager form (Svara 1990), and this d iff erence persists 
even when controlling for a wide range of other characteristics of the city, such as 
size, growth, and socio-economic status, as well as city government features, such 
as c ouncil si ze a nd pa rtisanship ( Nollenberger 2 008). Th ere i s re curring debate 
about the advantages and disadvantages and strengths and weaknesses of the two 
forms. Th e last fi fteen years has been a time of relatively high intensity in the debate 
(Gurwitt 1997; Ehrenhalt 2004; O’Neill 2005).

Th e diff erence in the mayor’s position is one of the most important sources of 
variation between the two forms of government. It has been common to use the same 
criteria to assess the mayor’s potential for leadership regardless of form. When the 
preconditions of mayoral leadership are assumed to include formal authority over 
staff  and fi nancial resources, it is common to view the mayor in council–manager 
cities as an incomplete fi gurehead who fi lls only ceremonial functions (Pressman 
1972; Bowers and Rich 2000). Th ere is another well developed but still not widely 
recognized approach. Mayors in council–manager cities can provide leadership that 
is appropriate to t he structural setting in which they function (Wikstrom 1979). 
Th ese mayors can be eff ective and can make a d iff erence in their cities using an 
approach to leadership that diff ers from that found in mayor–council cities. I have 
proposed a leadership model that identifi es what is unique and potentially positive 
about the mayors in council–manager cities. Th ese mayors can be facilitative lead-
ers (Svara 1987) who guide their cities rather than drive them (Svara 1990). Th e 
characteristics of the offi  ce in the major forms of government a re appropriate to 
diff erent logics of leadership (Wheeland 2002).

Mayors who a re eff ective at fi lling t he f acilitative model improve t he perfor-
mance of the city council and the city government overall as indicated by survey 

* Th is was formerly the case in Germany and to a slight extent is now found in England, where 
eleven local aut horities have opted to c hange to a f orm of g overnment based on a n e lected 
executive mayor.
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data and by case studies of successful mayors in city governments and chairpersons 
in county governments (Svara et al. 1994). Th ere i s l imited e vidence f rom c ase 
reports and a small sample study that mayors in mayor–council cities can be eff ec-
tive using the facilitative approach (Svara et al. 1994).

Th e Facilitative Leader in L ocal Government (Svara e t a l. 1994) presented the 
facilitative model of leadership illustrated by eight case studies of mayors in coun-
cil–manager cities and one from a ci ty that had recently changed from the com-
mission to the mayor–council form of government. Th is book builds on that work 
conceptually and presents ten case studies from council–manager cities, three from 
mayor–council cities, and one from a city in Denmark that uses a quasi-parliamen-
tary form that is similar to the council–manager form as a form of government 
with unifi ed authority, but like a mayor–council form in the sense that the mayor 
has executive authority. Th is book will reexamine facilitative leadership in council–
manager cities, and a lso consider to w hat extent mayors in mayor–council cities 
incorporate a f acilitative approach in their leadership style and what eff ect it has. 
Th e Danish case study helps us to clarify the cultural values in which leadership is 
embedded by examining facilitation in the context of another country.

Th e topic needs to be reexamined for several reasons. Cities face new conditions 
including demographic change and increased fi scal pressures that make it more dif-
fi cult to su stain f acilitative leadership. In the pa st fi fteen years, t he importance of 
the mayor’s offi  ce has come to be more widely recognized in council–manager cities. 
Some cities have made structural changes to “empower” the mayor and enhance the 
offi  ce a s a fo cal point o f political l eadership i n c ouncil–manager ci ties, a nd some 
have changed to a n e lected executive form of government (Frederickson, Johnson, 
and Wood 2003; Mullin, Peele, and Cain 2004), a lthough both k inds of changes 
are uncommon and other cities have rejected change in structure. City councils have 
become more diverse and members are more actively committed to their own agendas 
for political action (Svara 2003). Th e case studies will examine how mayors deal with 
divergent views on their councils and foster a sense of shared commitment in the face 
of opposition and confl icting priorities in their cities. Many cities are confronting a 
critical question: Can mayors w ithout separate formal powers be eff ective leaders? 
Other cities might examine the opposite question: Can mayors with formal powers 
provide more eff ective leadership by using facilitative approaches?

Assessment of mayoral leadership takes place in the context of the two major 
forms of government used in American cities. As background to the exploration 
of the mayor’s offi  ce, it is important to review how use of forms of government is 
changing in the United States.

1.2 Distribution of Forms of Government
Th ere are two trends with respect to t he use of form of government in American 
 cities since 1990. Th e proportion of cities that uses the council–manager form of 
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government continues to increase. At the same time, changes within form or change 
of form are being made or considered in some large cities.

Th e use of the council–manager form in cities has steadily increased since its 
appearance in the fi rst decades of the twentieth century, and the trend continues. 
Since 1990, the number of cities over 2,500 in population using the council–man-
ager form has increased by over 1,000, a nd t he number of mayor–council cities 
has decreased by over 500 during this time period. Th e overall percentages of cities 
using the major forms and other forms of government in 1990 and 2005 are pre-
sented in Table 1.1.

Th ere i s substantial change in form for cities under 10,000 in population. It 
is l ikely that the increased number of council–manager cities comes f rom newly 
incorporated cities that adopt the form, and from growing cities that change from 
the mayor–council to the council–manager form. In cities over 10,000 in popula-
tion, there has been re lative stability over the pa st fi fteen years in the use of the 
mayor–council form and other forms of government, along with a dramatic increase 
in the number of council–manager cities. Because growing Sunbelt and suburban 
cities are more likely to use the council–manager form (Frederickson, Johnson, and 
Wood 2003), council–manager cities tend to move up the population scale. Still, 
the council–manager form is used more than the mayor–council form in central 
cities (Svara 2005), and council–manager governments represent a sl ightly larger 
share in all but one city-size category in 2005 compared to 1990.

In c ouncil–manager ci ties, t here i s i ncreasing re cognition o f t he i mportance 
of mayoral leadership (National Civic League 2003). In a number of large coun-
cil–manager ci ties, t he ro le o f t he m ayor h as e xpanded a nd, i n some ci ties, t he 
offi  ce has been formally “empowered,” e.g., Cincinnati, Kansas City, Long Beach, 

Table 1.1 Change in Use of Major Forms of Government: 1990 to 2005

All Cities 
over 2,500 

in 
Population 

1990 % 
(number)

2005 % 
(number) Change

Change: 
Cities 

under 10K

Change: 
Cities over 

10K

Mayor–
council

54.5 
(3645)

43.3 
(3096)

–11.2 
(–549)

–540 –9

Council–
manager

36.2 
(2420)

49.1 
(3505)

12.8 
(1085)

561 524

Other 9.2 
(617)

7.6 
(543)

–1.6 (–74) –48 –26

Total 99.9 
(6682)

100.0
(7144)

–
(462)

1990 (3914)
2005 (3887)

Diff = – 27

1990 (2768)
2005 (3257)

Diff = 489

Source: Data from The Municipal Year Book, 1991 and 2006.
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and San Jose. Th e mayor in the cities other than Long Beach has the authority to 
nominate the city manager, a lthough the selection is still made by the entire city 
council. In Long Beach, the mayor can veto the council’s selection or removal of 
the manager. Th e mayors in these cities also present their own budget recommen-
dations to their councils in addition to city managers’ recommended budgets that 
are also presented to the council. Since 1990, the council–manager form has been 
replaced with the mayor–council form in nine cities with population over 100,000: 
Fresno, California; Hartford, Connecticut; Miami, Florida; Oakland, California; 
Richmond, V irginia; S t. P etersburg, Fl orida; Sa n D iego, C alifornia; S pokane, 
Washington; a nd Toledo, O hio. Du ring t his t ime p eriod, t he c ouncil–manager 
form rep laced t he m ayor–council fo rm i n Topeka, K ansas, a nd E l Paso, Texas. 
Abandonment o f t he c ouncil–manager fo rm w as re jected i n Ci ncinnati, O hio; 
Dallas, Texas; a nd K ansas Ci ty, M issouri. Th e debate o ver fo rm o f g overnment 
and/or powers for the mayor in large council–manager cities will probably continue 
as more council–manager cities move into very large city status. Th e number of 
council–manager cities over 250,000 in population has increased from 23 to 27 
between 1990 and 2005. Th e population of Phoenix, Arizona; San Antonio, Texas: 
and Dallas, Texas, exceeds one million, and San Jose, California, is approaching 
the million-person threshold.

Th e p erceived n eed fo r s tronger p olitical l eadership a long w ith cr iticism o f 
divided councils and, on occasion, incompetent city managers are off ered as argu-
ments for t he sh ift to t he mayor–council form (Hassett a nd Watson 2007). In 
contrast, the potential for stalemate, misuse of mayoral powers, and lower levels 
of professionalism are used by critics as arguments against the strong mayor form, 
and t he council–manager form i s promoted for i ts s tronger council governance 
and p rofessionalism i n p olicy a dvice, a dministration, a nd m anagement ( Svara 
2006).

Mayors tend to use diff erent styles of leadership depending on form, but they 
share some characteristics. A ll mayors c an be v isionary a nd s eek to i dentify new 
approaches and goals for their cities. In large cities, mayors generally are becoming 
more media-based in their campaigns rather than relying on parties, and promote 
change through appealing directly to voters over the heads of members of the city 
council (Flanagan 2004). Mayors, l ike other political l eaders at a ll l evels o f gov-
ernment a nd worldwide, a re a sserting t hemselves more in t heir re lationship w ith 
administrative staff . Th e greater control and expanded involvement in administrative 
matters evidenced by Margaret Th atcher and Tony Blair in the United Kingdom, 
and Ronald Reagan, Bill Clinton, and George W. Bush at the, U.S. national level 
has been illustrated in city politics by mayors such as Rudy Giuliani (New York 
City) and Stephen Goldsmith (Indianapolis) in mayor–council cities, as well as the 
expansion of formal powers or the visibility of the mayor in some council–manager 
cities (Svara 2007). Th is expanded involvement by the mayor could signifi cantly 
alter the roles of the mayor and manager, impact mayor–council relationships, and 
aff ect administrative operations depending on how it is carried out.
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Th e issue to be explored in this chapter and in the case studies is how mayors 
manifest their expanded involvement. Mayors do not necessarily seek to diminish 
the contributions of other offi  cials or to impose their views on others while increas-
ingly asserting themselves. Council–manager mayors typically are not able to u se 
a power-oriented style to c ontrol city government, but they can be visionary and 
strive w ith o thers to sh ape t he ci ty’s a genda. I n m ayor–council ci ties, a lthough 
the structure may predispose mayors to use their power to overcome confl ict with 
other offi  cials, the mayor may adopt a cooperative mode of interacting with the city 
council. As we shall see in data presented in this chapter, it is a choice made fairly 
often even though it has been rarely recognized. Although form creates constraints 
and predispositions, it does not dictate style.

1.3 Dimensions of Mayoral Leadership
Th ere are two dimensions that shape how leaders interact with followers: their rela-
tionship style and their approach to shaping purpose and direction. In this section, 
we will examine a style based on facilitation, and direction setting based on creat-
ing a vision of the future.

1.3.1 The Facilitative Model
It is possible to conceive of leadership in government as collaborative and focused 
on accomplishment of common goals.* Th e facilitative model presumes that rela-
tionships among offi  cials are essentially cooperative, although it is not clear whether 
this is a prior condition of a facilitative approach or a result of using the facilitative 
approach.†

1.3.1.1 Facilitative Model in the Leadership Literature

Th is view of the mayor’s offi  ce is consistent with a number of studies of leadership 
that emphasize facilitation rather than power or control as the basis for leadership. 
Th ese include s tudies that focus on the private sector, such a s Bennis (1985 and 
1989), Gilmore (1988), and Kouzes and Posner (2002). Th e key leadership attributes 
identifi ed in these studies are creating a vision and securing broad commitment and 
participation from organizational members. Th e two dimensions identifi ed in the 
mayor’s l eadership—coordination a nd d irection s etting—parallel d imensions i n 

* For a re view of pre vious re search on a lternate approaches to le adership i n government a nd 
facilitative leadership in the private sector, see Svara et al. (1994, chap. 1.) Th is section sum-
marizes the main arguments from that chapter.

† In the mayor–council form, separation of powers is supposed to lead to confl ict as one offi  cial 
checks the power of another.
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the “seven habits” identifi ed by Covey (1989) in his assessment of the qualities that 
are associated with eff ectiveness. Eff ective leaders st ress empathetic communica-
tion, think in “win/win” terms rather than seeing their interests in confl ict with 
those of others, and use synergy to m ake the whole greater than the sum of the 
parts. Furthermore, eff ective leaders a re proactive, have a c lear sense of the ends 
they wish to achieve, and prioritize tasks to achieve long-term goals. Th us , eff ective 
leaders improve process and sharpen the sense of purpose.

Th ese elements are also found in the leadership traits of facilitative team manag-
ers described by Rees (1991). Leaders improve the process of interaction by empow-
ering pa rticipation a nd de veloping c onsensus a nd fo cus o n t he p urpose to ward 
which the group is working. To Cufaude (2004), facilitative leaders “make connec-
tions and help others make meaning” and “provide direction without totally taking 
the reins.”

Two styles of leadership and two types of organizations are posited in these writ-
ings. One is an authoritarian style with one-way or top-down communication. Th e 
leader seeks to use powers of the offi  ce and manipulate people and resources to estab-
lish control. Th e counter style stresses the following skills: helping groups solve prob-
lems, l istening, c ommunicating, de veloping te am c apacity, c oaching, m otivating, 
inspiring (Rees 1991). Th e roles of the facilitative leader are to “listen, ask questions, 
direct group process, coach, teach, build consensus, share in goal setting, share in 
decision making, [and] empower others to g et things done.” When people a re not 
in charge, Bellman (1992) points out that they are “primarily in the business of sup-
porting other people in the accomplishment of their own goals.” Consequently, to 
be eff ective you must “lead from the middle” (Bellman 1992). A strong advocate of 
viewing leadership in terms of service rather than power is Richard Greenleaf, whose 
concept of servant leadership is fi nding support in the business world (Kiechel, 1992). 
Th e s ervant-leader i s one w ho “wants to s erve, to s erve fi rst.” In t ime, “conscious 
choice brings one to aspire to lead.” Th is leader is “sharply diff erent from one who is 
a leader fi rst.” (Greenleaf 1977).

Th e organization that matches the control or power-oriented style is hierarchi-
cal in nature. Increasingly, organizations are fl atter and loosely knit. Th is  counter 
view sees organizations as networks with fl uid authority, a mbiguous l imits, a nd 
overlapping domains. Crosby and Bryson (2005) a rgue that the world i s charac-
terized by sh ared p ower. L eaders i n t his s etting “ inspire a nd motivate fo llowers 
through persuasion, example, and empowerment, not through command and con-
trol. Such leaders foster dialogue with their followers and the situations in which 
they fi nd themselves, and they encourage collective action to address real problems” 
(Crosby and Bryson 2005) Th ey cannot rely on formal authority or position power 
to get things done.

Kouzes and Posner (2002), in their review of the practices and commitments 
of successful leaders, stress the importance of facilitation. Th ey  fi nd that eff ective 
leaders en able o thers to a ct by fos tering c ollaboration a nd s trengthening o thers. 
Th ey inspire a sh ared v iew of the future and en list the support and involvement 
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of o thers. L eadership c omes t hrough m odeling r ather t han c ommanding, a nd 
eff ective leaders set an example. Finally, they elevate followers—“encouraging the 
heart”—by re cognizing t he c ontributions o f o thers a nd c elebrating a ccomplish-
ments (as opposed to t aking personal c redit.) Th is k ind of  le adership pr esumes 
an inclusive approach and working with others rather than achieving power over 
them or manipulating resources to secure their support. As Covey (1989) puts it, 
leaders must inspire “creative cooperation.” Taken together, these writers articulate 
a distinct paradigm of leadership. Th e paradigm appears to be a startling departure 
from what we expect to fi nd in the corporate world associated with a “think big and 
kick ass” philosophy (Trump and Zanker 2007), but it is becoming the accepted 
leadership style (Gergen 2005). Th e facilitative model might seem completely alien 
to the political process, although, as noted, it is appropriate to a shared power world 
(Crosby and Bryson 2005) and an era of “new governance” with widespread part-
nerships and networking across sectors and jurisdictions (Kettl 2002).

Th e superiority o f t he f acilitative approach i n a ll s ectors i s supported by t he 
Good to  Great research of Jim Collins (2001; 2005.) Successful companies, non-
profi ts, a nd governments t hat su stain excellence for t he long term have “type 5” 
leaders. Th ey combine selfl essness and a fo cus on making the right decisions that 
will advance central goals. Th ey perform better over the long term than the highly 
visible and charismatic change agents who produce only short-term gains. Th e type 
4 leader can also be eff ective and “catalyzes commitment to and vigorous pursuit of 
a clear and compelling vision, stimulating higher performance standards” (Collins 
2005). Th is approach, however, is leader-centered rather than enlisting the support, 
ideas, and energy of a wide range of actors. Th e distinction is similar to the diff er-
ence between the “transformational” leader who attempts to d rive change (Couto 
1995), and James Macgregor Burns’ ideal: “transforming leadership.” Th is  occurs 
when “one or more persons engage with others in such a way that leaders and follow-
ers raise one another to higher levels of motivation and morality” (Burns 1978). In 
Burns’ view, “the genius of leadership lies in the manner in which leaders see and act 
on their own and their followers’ values and motivations” (1978).

Th e characteristics of the facilitative leader in top elected positions in local gov-
ernment can be d ivided into three categories: the at titude toward other offi  cials, 
kinds of interactions fostered, and approach to goal setting. Table 1.2 presents the 
characteristics of the facilitative leader.

Th e l eader w ho u ses t he f acilitative approach i s c ommitted to h elping o ther 
offi  cials accomplish their goals. He or she promotes open communication among 
offi  cials. Th e approach to managing confl ict s tresses c ollaboration i n w hich t he 
interests of the leader and others a re mutually satisfi ed. Th e leader shares leader-
ship a nd s eeks to c oordinate e ff orts a mong o ffi  cials. F inally, t he l eader s eeks to 
create a shared vision that incorporates his or her own goals and the goals of oth-
ers, promotes commitment to that shared vision, and focuses eff orts of all involved 
on accomplishing the vision. In view of the importance of broad participation in 
shaping vision, some might conclude that the leader has no signifi cant role. Robert 
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and Janet Denhardt (2006) reject this conclusion and assert that the leader retains 
a central role in the visioning process.

It’s just a diff erent role. Instead of coming up with the vision, the leader 
must “integrate and articulate the group’s vision.” In some ways, this is 
more diffi  cult than the leader’s deciding alone.

In the facilitative process, the leader ensures that there is a vision that is under-
stood and widely accepted and that it is the focal point for action.

Facilitative leadership is the style that is natural (or at least has fewer impedi-
ments) in the council–manager form of the government. Th e mayor is the leader 
of a collective body with few if any separate powers. Th e mayor in mayor–council 

Table 1.2 Characteristics of the Facilitative Leader in Local Government

Attitude Toward Other Offi cials:

◾  The leader does not attempt to control or diminish the contributions of 
other offi cials.

◾  The leader empowers others by drawing out their contributions and 
helping them accomplish their goals.

◾ The leader values and maintains mutual respect and trust.

Kind of Interactions Fostered:

◾ The leader promotes open and honest communication among offi cials.

◾  The leader seeks to manage confl ict and resolve differences in a way that 
advances the mutual interests of all offi cials.

◾ The leader is willing to share leadership and form partnerships.

◾  The leader fosters understanding of distinct roles and coordinated effort 
among offi cials.

Approach to Goal Setting:

◾  The leader fosters the creation of a shared vision incorporating his or her 
goals and the goals of others.

◾ The leader promotes commitment to the shared vision.

◾  The leader focuses the attention and efforts of offi cials on accomplishing 
the shared vision.

Source: Svara et al. 1994. Facilitative Leadership in Local Government: Lessons from 
Successful Mayors and Chairpersons in the Council–Manager Form, San 
Francisco: Jossey-Bass. With permission.
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cities with separate powers can choose to use facilitation or rely on formal and 
informal resources to use an asserting and controlling style of leadership.

1.3.2 Visionary Leadership
It seems reasonable to assume that having a clear sense of purpose has always been 
an important factor in leadership, and it appears that having v ision i s becoming 
even more important. In contrast to the approach taken in Th e Facilitative Leader 
when the visionary quality was subsumed in the larger facilitative model, it is now 
singled out a s a c haracteristic to b e examined separately. New methods of com-
munication a nd new media for re aching more people more quickly over g reater 
distances make i t e asier to i nform a nd a lign a w ide a rray of a ctors a nd make i t 
possible to en gage and enlist more people in the cause the leader espouses. Th es e 
potentialities presume, however, that the leader is conveying ideas that capture the 
imagination and secure support. A leader with a vision of the future can bring fol-
lowers together. A leader who lacks vision—and fails to bring group members into a 
process to create a vision—leaves followers in a state of uncertainty and confusion. 
Th ey may follow diff erent leaders or pursue their own separate ends.

Kouzes and Posner (2002) identify a number of practices that pertain to visionary 
leadership. To them, “envisioning the future” is the practice that “most diff erentiates” 
leaders from other persons we respect. It is important for leaders to challenge the pro-
cess by searching for opportunities, experimenting, and taking risks. By enlisting oth-
ers, leaders seek to inspire a shared vision. It provides “a clear picture of what it would 
look and feel like if [the organization] were achieving its mission” (Crosby and Bryson 
2005). Beyond the content, a shared vision creates an emotional connection between 
people and the leader (Denhardt and Denhardt 2006).

Th ere are interconnections between a facilitative style and vision. To Kousez and 
Posner (2002), they are entirely intermixed because enlisting and sharing are linked 
to vision. Leaders who base their leadership on formal or informal powers may have 
some advantages in promoting their ideas and securing the support of some backers, 
but ultimately a leader is not viewed as a visionary by off ering rewards or threaten-
ing sanctions. Mayors and other leaders cannot “impose a self-motivating vision on 
others” (Kouzes and Posner 2002). Denhardt and Denhardt (2006) argue that we 
increasingly recognize that “broad participation in setting the goals, directions, and 
vision of a group or organization is helpful in arriving at the most comprehensive 
and creative statement, as well as the one most likely to be implemented.”

Still, facilitation is not enough by itself. Th e offi  cial who uses the facilitative 
style has diffi  culty reaching the highest level of leadership without being visionary. 
According to Kouzes and Posner (2002), “before you can inspire others, you have 
to be inspired yourself.” Although the facilitator without vision can move the orga-
nization forward by helping to get the ideas expressed by others accepted as shared 
goals, it is also possible that others will not have the ideas that generate widespread 
support. Th e mayor must be able to step forward, articulate goals that others are 
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willing to accept, and persuade others to support them. Many offi  cials and citizens 
alike are conditioned to look to the mayor for leadership. Mayors have the oppor-
tunity to meet this expectation and may frustrate followers if they are not able to 
off er ideas about future projects and goals.

Th ere is no reason why mayors should diff er g reatly in the level of v isionary 
leadership based on form of government, although diff erences may be produced 
by resources, expectations, or the type of persons who seek the offi  ce and are then 
elected. In surveys of city administrators in 1997 and city elected offi  cials in city 
government in 2001, respondents were asked the following question:

Do you agree or disagree with the following statement? Th e mayor is a 
visionary person who constantly initiates new projects and policies for 
the city.

Th e council–manager mayor can act in this way by developing ideas for other 
council members to c onsider. Mayor–council mayors a re expected to a ct in t his 
way and have more latitude to operate independently. Indeed, the ideal leadership 
type in city government is the innovator or policy entrepreneur who would behave 
in ways consistent with this defi nition (Da hl 1961; Talbot 1967; Ferman 1985). 
Despite t hese c onsiderations, we sh all a ssume t hat v isionary l eadership c an b e 
found in any setting. Furthermore, we will not presume that a mayor will display 
both vision and facilitation, but rather look for the actual variation in the combina-
tions in each major form of government.

1.4  Mayoral Leadership and Form of Government
A number of measures of leadership and governmental performance were included 
in a survey conducted for the National League of Cities in 2001 (Svara 2003). 
Th is survey was the fi rst to a llow the comparison of the level of facilitative and 
visionary l eadership b y ma yors in  bo th ma yor–council a nd co uncil–manager 
cities. Th e su rvey w as c onducted i n ci ties o ver 25,000 i n p opulation, a nd t he 
response rate was 33 percent. Table 1.3 reports the responses of council members 
(with the mayor excluded) on a number of indicators of the mayor and council’s 
performance. I t o ff ers so me g eneral c omparisons o f ci ties w ith t he t wo m ajor 
forms of government. Th ese indicators will be analyzed in greater depth later in 
this section.

Th e mayor in mayor–council cities is much more likely to be viewed as a 
visionary by council members, a lthough the diff erence is not as great when only 
mayors in council–manager cities who are directly elected are considered.* On the 

* For those directly elected, 45.6 percent were considered to be visionaries, compared to 34.5 
percent of the mayors selected within the council. 
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other hand, the council–manager mayor more commonly has a positive working 
relationship with council members. Ratings are similar on two measures dealing 
with the mayor’s support for council goals setting or accomplishment of council 
goals. In both forms of government, just under half of the mayors work closely 
with the council in determining the direction of the city. Th e implications of not 
working together on goals are likely to be diff erent. In the council–manager form, 
the absence of mayoral at tention means that the council members must wrestle 
with setting goals on their own with the advice of the city manager. In the mayor–
council form, the failure of mayors to i ncorporate the goals of council members 
probably means that mayors work on their own agenda and expect the council to 
fall in line.

When c omparing how we ll ke y f unctions a re performed by t he c ouncil, t he 
council–manager councils perform substantially better at s etting long-term goals 
and at overseeing the performance of administrative staff . In the following sections, 

Table 1.3 Council Member Ratings of City Government Features by Form 
of Government

Mayor–Council (%) Council–Manager (%)

Mayor is a visionary1 57 42

Mayor and council have 
a good working 
relationship1

64 80

Mayor accomplishes 
council goals2 

43 n/a

Mayor helps council set 
goals2

n/a 46

Effectiveness of council 
at long-term goal 
setting3

46 69

Effectiveness of council 
at oversight of 
administration3

39 61

Number of respondents 227 
(21 mayors excluded)

320 
(67 mayors excluded)

1 % agree;

2 % very good/good rating; 

3 % excellent/good rating.
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we w ill e xamine how t he mayor’s characteristics a ff ect council performance a nd 
how the council assesses the mayor in council–manager and mayor–council cities.

1.4.1 Council–Manager Cities
In this section and the next, a n umber of measures of mayor a c haracteristics 
and council performance will be presented for cities with respondents d ivided 
by d iff erent fo rms o f g overnment. I n a ll t he d ata a nalysis, m ayors h ave b een 
excluded.

1.4.1.1 Facilitative Roles of the Mayor

Th e mayor in the council–manager form occupies a s trategic location at t he cen-
ter o f c ommunication c hannels w ith t he c ouncil, t he ci ty m anager, a nd outside 
actors including citizens, community leaders, other governments, and the media 
(Svara 1990). Although occasionally dismissed as a ribbon cutter or ceremonial 
head of the government because of their lack of formal powers, close examination 
of these mayors indicates that they fi ll a wide range of roles, which fall into three 
broad categories (Svara 1994). Th e fi rst set of roles are traditional or “automatic” 
in the sense that they are built into the offi  ce, and all mayors will fi ll them unless 
they are inept or make an eff ort to avoid them. Mayors perform ceremonial tasks 
and act as a link to the public, presiding offi  cer, and representative/promoter for the 
city. A second set of roles involves active coordination and communication; active 
in the sense that the mayor must recognize and choose how to fi ll them. In these 
roles, the diff erences between more and less active mayors are likely to emerge. Th e 
mayor is an articulator/mobilizer of issues for the city, promotes liaison and partner-
ship with the manager, and strengthens teamwork. In this role, the mayor works to 
coalesce the council into a cohesive team and establishes a positive “tone.” Similarly, 
the mayor can build networks that connect individuals, groups, organizations, and 
other governments inside and beyond the community. Finally, the third category 
encompasses three additional roles that deal with policy leadership and guiding the 
work of the council. In the goal setter role, mayors engage in activities to create a 
sense of direction or a c limate for change. As delegator/organizer, the mayor helps 
the council and manager understand and maintain their roles, including helping 
the council members understand their responsibilities. Finally, in the policy initiator 
role, the mayor develops programs and policies to address problems. If active in this 
role, the mayor is instrumental in shaping the city’s or county’s policy agenda and 
creating a shared vision.

Th ese ro les a re mutually rei nforcing a nd suc cess i n one en hances suc cess i n 
others. Further, they go on concurrently. Still, the performance of mayors will vary 
from city to city in two respects: how many roles are fi lled, and how well they are 
fi l led.
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1.4.1.2 Indicators of Performance

Th e survey of council members in council–manager cities in 2001 contained four 
measures of the mayor’s performance that relate to aspects of the facilitative model. 
Th es e include:

 1. Promoting communication within the council
 2. Promoting a positive relationship between the council and the manager
 3. Helping the council set goals and priorities
 4. Articulating broad goals for the city

With cluster analysis, three types of mayors have been identifi ed. Th e fi rst tends 
to perform poorly in a ll four activities (35 percent of the mayors). Th e second i s 
consistently bet ween good and satisfactory in performance (33 percent). Finally, 
the third has ratings close to very good for a ll four areas (32 percent). Given the 
patterns of performance, the three types are labeled (1) caretaker, (2) coordinator, 
and (3) goal setter.

Th e three types of leader are associated with substantial diff erences in perfor-
mance by the city council, and with diff erent assessments of their own character-
istics by council members. In Figure 1.1, a number of key governance functions 
handled by city councils are presented. When goal-setter mayors and, to a slightly 

Establishing
goals

Establishing
priorities

Reviewing budget Overseeing
administration
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40
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0

Caretaker Coordinator Goal Setter

Mayoral Leadership Type and Council
Performance (% excellent or good rating by

council members)

Figure 1.1 Mayoral leadership type and council performance (percent (%) excel-
lent or good rating by council members).
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lesser extent, the coordinator-type mayors are present, councils according to their 
own self-assessment perform much better in goal setting, establishing annual pri-
orities and objectives, and overseeing administrative performance. In contrast, only 
two in fi ve councils perform at an excellent or good level when mayoral leadership 
is limited. Th ere is less variation in reviewing the budget.

Similar diff erences are found when council members assess their contribution 
and how t hey f unction a s a g overning body. A lmost a ll members a gree t hat t he 
council provides suffi  cient direction and leadership when the mayor is a goal setter, 
whereas just over half agree when the mayor is classifi ed as a caretaker. Th e diff er-
ential is also found in the view that the council is not simply a reacting and vetoing 
body, that it avoids a short-term focus, that there is not suffi  cient time to consider 
policy i ssues, a nd t hat t he c ouncil p rovides a dequate appraisal o f t he ci ty m an-
ager’s performance. As was the case in performance in fi lling council functions, the 
coordinator-type mayor is associated with higher assessments that are close to those 
when the goal-setter type is found.

Th e type of leadership also makes a diff erence in handling problems or obstacles 
to performance. Council members were a sked to i dentify whether certain condi-
tions are a major problem that cause frustration to them as elected offi  cials. Confl ict 
among council members was identifi ed as a source of frustration in almost three 
councils in fi ve with caretaker-type mayors. In contrast, only one in fi ve councils 
with a goal setter have this condition. In addition, lack of clear goals and unclear 
division of labor were less likely to be present when the mayor is a coordinator or 
goal setter.

Finally, in Figure 1.2, some indicators of the mayor’s characteristics and perfor-
mance are presented.

Th e goal setter and coordinator mayors almost always have a positive working 
relationship with the other members of the council and receive good ratings as a 
spokesperson for the council. Th e goal setter is also more likely than either of the 
other types to be seen as a visionary and to be eff ective at promoting the economic 
development of the city. Whereas the coordinator serves the council well and has a 
positive relationship with members, the goal setter is much more likely to provide an 
innovative quality. Th e caretaker often has a negative relationship with the council, 
not a positive one, and is seen to be an ineff ective spokesperson or promoter of the 
city. Most strikingly, the caretaker is almost never considered to be a visionary.

1.4.1.3 Visionary Leadership

Th e connection between facilitative leadership and v isionary leadership cannot be 
simply assumed. As indicated in Figure 1.2, most—over three quarters—of the goal 
setter-type mayors are also perceived to be visionaries, but almost a quarter are not. 
Does t he p resence o r a bsence o f t he v isionary quality m ake a d iff erence w hen i t 
is found a lone or i n c ombination w ith a n i ndicator o f f acilitation? To m ake t his 
determination, mayors are divided into four groups based on the ratings of council 
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members about whether the mayor is a v isionary and how eff ective the mayor is at 
helping the council set goals. Most mayors either have both qualities or lack both. 
Almost a third of the mayors are visionaries and also are eff ective at helping the coun-
cil set goals and objectives (32 percent), or they are not visionary and are ineff ective at 
goal setting (44 percent). Th e breakdown is presented in Table 1.4. Only one-quarter 
have a mixed rating with a higher assessment in one dimension than the other.

In Figure 1.3, it is possible to see the impact of the combination of these char-
acteristics on the council’s performance in setting long-term goals. Th e fi gure pres-
ents the proportion of council members who rate their performance as excellent or 
good in setting goals. (Th ose who rate performance as satisfactory or poor are not 
included in the fi gure.)

When neither quality is present, less than half of the councils perform at an 
excellent o r good  l evel. Th e t heoretically p ossible si tuation c an o ccur w hen t he 
mayor promotes his or her own ideas, but leaves the council out of the process of 
goal set ting. Th e m ayor, w ho i s v isionary but not e ff ective a t working with the 
council on goal setting, is associated with the second highest proportion of excel-
lent ratings, but just seven in ten councils with this kind of mayor perform above 
the satisfactory level. Mayors who help the council, but off er few new ideas them-
selves, contribute to a generally good level of performance, but less often to very 
strong performance. Th ese councils a re able to d raw on the recommendations of 
the city manager as well as their own ideas, but the absence of a v isionary leader 
makes a diff erence in their level of accomplishment. Th e combination of vision and 
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Figure 1.2 Mayoral leadership type and assessment of mayor.
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facilitation achieves as much success over all, and almost half of the council mem-
bers in these cities feel that they achieve excellent performance. Th ese councils are 
apparently better able to focus not only on the process of goal setting, but the sub-
stance as well, in part because the mayor is contributing innovative ideas to advance 
the city. Figure 1.3 indicates that when mayors are only visionaries or only help the 
council, the city council is less likely to achieve the highest level of performance.

Th e re lative i mportance o f t he m ayor i n en hancing t he p erformance o f t he 
council does not imply that there is a competitive relationship with the city man-
ager over the future direction of the city when the mayor is an eff ective and vision-
ary goal setter. In fact, it appears that the mayor who assists with goal setting and 
is visionary has the highest level of complementarity with the city manager. Almost 
all council members agree that these mayors have a positive relationship with the 
city manager, and 71 percent agree completely when the mayor is both facilitative 
and visionary. With the other three combinations of qualities, most agree that the 
relationship is positive, but just over half agree completely when the mayor is either 
a visionary or a goal setting assister, and only one-third agree completely when the 
mayor is neither. When the mayor fails to b ring one or both of these qualities—
innovative ideas or attention to the goal setting process—to the governing process, 
there i s a va cuum in leadership. Th e city manager helps fi ll the vacuum to so me 
extent. Still, based on council members, assessment of their performance, the coun-
cil does not perform as well when these leadership contributions from the mayor are 
missing, and city managers experience some weakening in the relationship with the 
mayor when the mayor’s leadership is weaker.

In su m, f acilitation i s t he m odel fo r l eadership i n c ouncil–manager ci ties. 
Mayors w ho c ombine t his ap proach w ith t heir o wn s ense o f v ision c an g reatly 
improve governmental outcomes and processes. Th e coordinator-type mayor a lso 
makes a c ontribution b y i mproving i nternal c ommunication, b uilding c ohesion 
within the council, and strengthening the interaction between the council and city 
manager. When the mayor is a caretaker, the council and manager work around the 
mayor rather than being guided by the mayor.

Table 1.4 Council Member Assessment of Mayor’s 
Visionary Leadership and Support for Council Goal 
Setting in Council–Manager Cities

Effectiveness at Helping Council 
Set Goals

Visionary
Very Good or 

Good Fair or Poor

Yes 31.5 10.7

No 14.1 43.6

Note: All columns = 100%, number = 298.
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1.4.2 Mayor–Council Cities
Most of the research on facilitative leadership by mayors has focused on council–
manager cities. A m ajor question that warrants f urther at tention i s whether t his 
kind of leadership style i s possible in mayor–council cities where the top elected 
offi  cial has a number of formal and informal powers on which to draw? Th e thrust 
of the literature of mayoral leadership in these cities in the United States has been 
to explore the mayor as the “driving force” in city government (Svara 1990). Th e 
ideal i s an innovative or entrepreneurial leader who takes charge of the develop-
ment o f policy i nitiatives a nd m akes su re t hat t he i mplementation of policies i s 
consistent with purpose. In both aspects of leadership, it is typically presumed that 
the eff ective mayor will generate a majority in favor of change from the disparate 
interests within the city and overcome resistance to change from other political and 
administrative actors (Yates 1977).

1.4.2.1 Facilitative Leadership

Th ere a re t wo contrasting perspectives on the question of whether these mayors 
can use the facilitative approach that presumes sharing of responsibility: working 
with other actors in a cooperative way, and focusing on accomplishing the policy 
goals of others as well as one’s own goals. Th ese behaviors may be ineff ective when 
dealing w ith other a ctors who have incompatible goals, a nd may e ven leave t he 
mayor subject to e xploitation by others who could take advantage of the mayor’s 
inclusive approach. Th e approach also seems to contradict the expectations of the 
media that the mayor runs the city. Signifi cant sharing with others may create the 
impression that the mayor is weak. On the other hand, there is a long-standing rec-
ognition in research on presidential leadership that the greatest potential for lead-
ing others comes from the “power to persuade” (Neustadt 1980), a theme pursued 
by Wheeland in his case study of former mayor Ed Rendell of Philadelphia. Th is  
quality refers to t he ability to b ring others to u nderstand and accept the leader’s 
point of view by the quality of the ideas presented and by the leader’s eff ectiveness 
at persuasion. Th is approach does not depend on rewards and threats to win sup-
porters. Presumably, eff ectiveness at persuasion requires that the leader be open 
to the ideas of followers and peers and fi nd ways to i nclude their ideas in his or 
her own goals. Th is is an essential feature of facilitation. Another well-established 
principle in leadership research is that eff ective leaders vary their leadership style 
depending on circumstances, including the characteristics of the followers (Hersey 
and Blanchard 1993). Relying on a directive approach when interacting with oth-
ers who share goals and va lues with the leader and who possess the capability to 
act on their own initiative fails to t ap into the resources that followers can off er. 
Participative a nd te am-oriented l eadership b roadens t he c apacity fo r c hange b y 
aligning the talents and energies of the leader and followers. Having power over 
others does not mean that one uses it exclusively to fashion leadership or ignore 
other approaches to building support.
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Th ere is evidence of mayors using a facilitative approach in mayor–council cities 
(Gurwitt, 1993). A mayor from a strong mayor–council city concluded that mayors 
may be  more eff ective if they stress cooperation with other participants in local 
government. Michael B. Keys (1990), mayor of Elyria, Ohio, who interviewed six 
other strong mayors, reported these fi ndings:

Effective city government is characterized more by cooperation than by  �
conf lict.
Th e mayor should serve a team-building function, working to build consen- �
sus in the council.
Th e mayor should blend direction to the council in some areas with facilita- �
tion of the council’s decision making in other areas.

Keys’ conclusion was that the “executive mayor can, and has the desire to, serve 
a facilitative function with council on certain matters.” To do so, elected chief exec-
utives need to understand this alternative approach to leadership and have training 
in the skills needed to operate successfully with a facilitative approach.

Th e survey of council members conducted in 2001 contains questions that per-
mit an initial examination of the extent to which mayors in mayor–council cities 
use facilitative methods as part of their total leadership style. Th e responses will be 
examined to estimate how common it is to fi nd facilitators in the mayor’s offi  ce in 
mayor–council cities. Th ree case studies presented in Chapter 4, Chapter 14, and 
Chapter 15 will examine in depth how these mayors operate.

In the survey, respondents were asked to assess the quality of the performance 
of mayors in the following areas:

 1. Providing the council with suffi  cient alternatives for making policy decisions
 2. Providing the council with suffi  cient information and performance measures 

to assess the eff ectiveness of programs and services
 3. Accomplishing the goals established by the council

Th e fi rst e xamines whether mayors share information w ith council members 
and empower t hem to m ake p olicy c hoices d rawing f rom a f ull a rray o f p olicy 
options. Mayors that use the facilitative approach would inform the council about 
all appropriate options. Mayors that attempt to control the council emphasize their 
own preferred alternative and/or manipulate information in such a way as to restrict 
the council’s capacity to make a free and informed decision. An example is dump-
ing on the council large amounts of information supporting the mayor’s preferred 
policy option with limited time to digest it or obtain information about alterna-
tives. City councils usually have limited staff  resources to undertake independent 
policy research.

Th e second indicator measures information sharing at the implementation and 
service delivery end of the governmental process. Providing adequate information 
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about performance supports the council’s oversight role. If there is tension in the 
relationship between executives and legislatures, oversight can be used as tool for 
the legislature to steer administrative action in directions preferred by the members 
and diff erent from the priorities of the executive. Investigations by the council can 
be conducted in such as way as to be intrusive and damaging to the mayor. A for-
mer administrator observed that the mayor and his staff  were suspicious of council 
investigations. “Investigation was war,” he noted, and the way that council mem-
bers come out as “stars” before the media was to make administrators “look bad” 
(Chase and Reveal 1983). From the council’s perspective, an investigation may be 
the only way to s ecure information that the mayor is withholding from them. In 
circumstances l ike these, mayors may insert themselves between the council and 
administrative staff  to limit the kind and amount of information that is provided to 
the council. Being forthcoming (providing information voluntarily), on the other 
hand, can promote cooperation and enhances the capacity of the council to moni-
tor the administrative process.

Th e third measure is the clearest indicator of a facilitative approach. Th is set of 
survey questions was developed to evaluate the performance of the executive—either 
the city manager in the council–manager form or the mayor in the mayor–council 
form. Given our standard expectations of executive–legislative relations, it a lmost 
seems inappropriate to ask how well strong mayors work to accomplish the council’s 
goals. It is easy to assume that in mayor–council cities, the usual question is how 
well t he c ouncil a ccepts t he m ayor’s goals. A c ommon e xpectation i s t hat i f t he 
council members don’t get on board, a “strong” mayor will pressure or entice them 
to support his or her proposals. In actuality, as we saw in Table 1.2, over two-fi fths 
of the council members in the survey indicated that the mayor does an excellent 
or good job of accomplishing his goals. Th is could indicate that the council’s goals 
are the same as the mayor’s goals and, therefore, the mayor is being self-centered 
in accomplishing what the council has decided. It appears, however, that there is a 
sharing of views that has led to mutuality of purposes. Th is is the same condition 
achieved by the goal setting facilitative mayor in council–manager cities.

Cluster analysis of the three ratings of the mayor by council members produces 
three types of mayors that diff er with regard to their relationship to the council. 
Th e results are presented in Table 1.5.

Th e fi rst type is largely separated from the council and has low ratings on pro-
viding policy options, providing information for oversight, and accomplishing the 
council’s goals. Th e second type is fairly reserved in the relationship and receives 
intermediate or satisfactory ratings on the three measures. Th e third type is sup-
portive of the council and receives excellent to good ratings. Th e three groups are 
close to equal in size with the supportive type having a slight plurality.

When mayors have a supportive relationship with the council, the performance 
of the city council is substantially stronger than in cities where the mayor is more 
distant. As indicated in Figure 1.4, the diff erential is similar to that found in coun-
cil–manager cities with mayors of the goal-setter type.
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Most councils with supportive mayors perform at a high level. With the excep-
tion of budget review, most city councils with reserved mayors are poor or only 
satisfactory in performance; just over two in fi ve of the council members give them-
selves an excellent or good rating at establishing goa ls and setting priorities, and 
only one in four provide a good rating for overseeing administration. Less than a 

Table 1.5 Types of Mayoral Relationships to City Council in Mayor–
Council Cities

Average Ratings by Council Members: How 
Well Does the Mayor …

Type of 
Relationship

Present 
Policy 

Options*

Provide 
Information 

for Oversight 

Accomplish 
Council 
Goals

Proportion 
of Cities

Separate 3.9 3.9 3.6 32.4%

Reserved/
cool

3.0 2.7 2.9 31.1%

Supportive 1.7 1.8 1.6 36.5%

* Scale: 1 = excellent; 4 = poor. No. = 219.
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Figure 1.4 Mayor relationship to council and council performance.
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quarter of the councils with separate type mayors perform at a good or better level 
in three areas.

Th e s ame d iff erentials a re p resent i n i ndicators o f c ouncil c haracteristics, a s 
shown in Figure 1.5. With supportive mayors, four-fi fths of the councils provide 
direction and leadership to their cities, and seven in ten are not simply reactive bod-
ies that accept or reject recommendations of the mayor. Th ese councils that work 
with supportive mayors are not likely to have a short-term focus or lack the time to 
address policy issues. When the mayor is separated from the council, only two in 
fi ve council members agree that they provide direction, do not simply try to check 
the mayor, and have enough time for policy. Only one in fi ve feels that the council 
does not focus on short-term matters.

Th e mayor’s style in relating to the council has an impact on internal relations 
in the council, despite the fact that mayors do not typically chair the council. In 
over half of the councils in cities with a separate or reserved mayor, internal confl ict 
within the council is a major source of frustration for council members. In contrast, 
this condition is found in only one-quarter of the cities with a supportive mayor. As 
would be expected, the relationship between the mayor and the council is positive 
in over 90 percent of the cities with supportive mayors. In comparison, 60 percent 
and 35 percent of the council members with reserved and separated mayors, respec-
tively, consider the relationship with the mayor to be good.
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Figure 1.5 Mayoral relationship to council and council assessment of own 
performance.
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In cities that have a chief administrator or chief administrative offi  cer (CAO), it 
is always an important question whether the CAO is considered to be the agent of 
the mayor alone, or an offi  cial who serves both the mayor and council.* When the 
mayor has a supportive relationship with the council, the CAO is viewed by nearly 
three-quarters of the council members to be equally accountable to the mayor and 
the council. In cities with reserved mayors, approximately half the council members 
take this view. When mayors separate themselves from the council, only one in ten 
agree that the CAO is equally accountable. In these councils, the predominant view 
is that the CAO’s accountability is tied to the mayor alone.

Th us, the interactions between the mayor and council in mayor–council cities 
are more varied than we have recognized in previous research. Mayors who seek to 
accomplish the goals of the council can be found in cities of all sizes.† When mayors 
(and council members) set aside separation of powers and work together, council 
performance is enhanced and working relationships are more positive. A re served 
and cool re lationship produces some, but fewer, benefi ts. W hen mayors separate 
themselves from the council, the council fl ounders and is ineff ective, has extensive 
internal dissension, has a confl ictual relationship with the mayor, and receives little 
information from the CAO.

1.4.2.2 Visionary Leadership

As noted in the discussion of council–manager mayors, it is possible that mayors 
will come up with their own new ideas, but not be very good at helping the council 
develop goals. Th e qualities o f b eing v isionary a nd helping others de velop goals 
usually either go together or are both absent in council–manager cities. Only 10 
percent were visionary but not eff ective at promoting council goal setting, and 15 
percent were good at goal setting but not visionary (presented earlier). Th e survey 
used in mayor–council cities permits a similar assessment. In these cities, the com-
parison can be made between being visionary and being eff ective at accomplishing 
the goals of the council. A s indicated below, there a re t wo substantial g roups of 
mayors w ho a re ei ther v isionary a nd help a ccomplish t he c ouncil’s g oals o r not 
visionary and, therefore, ineff ective. In addition, however, one in fi ve is visionary, 
but not attentive to the goals of the council. Th ese mayors might be labeled go-your-
own-way innovators because they come up with new ideas, but do not incorporate 
the council’s goals in a way that the council members consider to be eff ective. Only 
one in twenty mayor–council mayors are good at council goal accomplishment, but 

* In mayor–council cities over 10,000 in population, approximately 45 percent have a city admin-
istrator. Among the respondents to this survey, 41 percent report having a city administrator. 

† In m ayor–council c ities 25,000 to 50, 000 i n p opulation, 45 p ercent of t he m ayors re ceive 
very good or good ratings at accomplishing the goals of the council. In the 50,000 to 99,999 
population range, 37 percent received this rating. In cities of over 100,000, 41 percent received 
this rating.
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are not visionaries themselves. Th e combinations are presented in Table 1.6. Th es e 
combinations of mayoral leadership are related to the eff ectiveness of the council in 
setting long-term goals.

Figure 1.6 is similar to Figure 1.3 presented above regarding council–manager 
mayors. Th e mayors who are highly rated in both areas are associated with coun-
cils t hat a re g enerally e ff ective at s etting long-term g oals. Th ree o f fi ve councils 
with mayors who accomplish council goals, but are not visionary themselves, are 

100
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40

20

0
Mayor

accomplishes
council goals

Both Mayor is visionary Neither

Excellent
Good

M-C Cities: Mayor as Visionary and Accomplisher of
Council Goals and Council Effectiveness at Setting Goals*

*% of council members who rate their performance as excellent or good

Figure 1.6 Mayor–council cities: Mayor as visionary and accomplisher of coun-
cil goals and council effectiveness at setting goals.

Table 1.6 Council Member Assessment of Mayor’s Visionary 
Leadership and Effectiveness at Accomplishing Council Goals in 
Mayor–Council Cities

Accomplish Goals of Council

Visionary Very Good or Good Fair to Poor

Yes 37.3 20.3

No 5.5 36.9

Note: All columns = 100%; number = 217
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excellent or good at goa l set ting, a lthough there a re few mayors in this category 
(only 5 p ercent o f t he total). Th e mayor’s v ision does l ittle to h elp t he c ouncil’s 
performance when the mayor gives l imited attention to t he council’s goals. Only 
one-quarter of these councils are eff ective, even less than the proportion that works 
with mayors who are neither visionary nor concerned with the council’s goals. Th is  
result i s quite d iff erent t han t he one found i n c ouncil–manager ci ties. W hereas 
one-quarter of the councils that work with a council–manager mayor who is only 
visionary do not achieve a good or excellent level of performance, three-quarters 
of the councils in mayor–council cities with visionary-only mayors are not highly 
eff ective at setting long-term goals.

Th e lack of council eff ectiveness with visionary-only mayors does not necessarily 
mean that these mayors are not eff ective in areas over which they have substantial 
control. Two-thirds of this group are seen as excellent or good at improving effi  -
ciency, a nd t hree-quarters g et t his r ating i n p romoting e conomic de velopment, 
although in the assessment of effi  ciency, the good ratings outnumber the excellent 
ratings. Among mayors who are nonvisionary and do not help the council, only 26 
and 36 percent are good or better at improving effi  ciency and promoting develop-
ment, respectively, and few receive an excellent rating.

In contrast, among those who advance their own ideas and also help accom-
plish the council’s goals, a lmost all get high marks from the council, and those 
with excellent ratings outnumber those with good ratings by a two-to-one mar-
gin. It is possible that mayors who work constructively with the council are able 
to come up with more innovative ideas and to be more eff ective because they are 
spending less time and energy in confl icts or boundary disputes with the council, 
and a re getting support rather than re sistance f rom the council. To expect the 
strong, yet solitary, mayor to be an eff ective innovator who keeps the council at 
a d istance i s not c onsistent w ith t he a ssessment g iven b y c ouncil m embers. A  
majority of these mayors ma ke a  mark and ach ieve eff ectiveness, but f ar fewer 
succeed and they achieve a lower level of eff ectiveness than the visionary mayors 
who adopt an inclusive approach to leadership and promote the council’s goals as 
well as their own.

Considering t he e vidence, t he f acilitative ap proach m anifested i n sh aring 
information wi th th e c ouncil, e mpowering th e c ouncil’s p olicy-making an d 
oversight functions, and incorporating the council’s goals into the goals of the 
mayor, ap pears to a chieve b etter re sults t han a p ower-over ap proach v is-à-vis 
the council. Innovative mayors have suffi  cient power to have an impact on city 
government acting on their own, but they will have greater impact if they work 
with the council to e xpand the power to a ddress the problems of the city. Th e 
emphasis in the general leadership literature on the importance of inclusion 
and c ollaboration ap pears to b e ap propriate fo r m ayor–council ci ties a s we ll. 
Facilitators a nd v isionaries w ho s eek to fos ter a sh ared v ision a chieve h igher 
levels of eff ectiveness than those who seek to maintain control and accomplish 
their own goals alone.
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1.5 Conclusion and Issues to Be Explored
Mayors may pursue diff erent approaches to fi lling the responsibilities of their offi  ce 
depending on form of government, but there are shared aspects of leadership and 
fl exibility as well. Mayors in council–manager cities can improve the performance 
of their governments by promoting better communication between the key actors 
inside and outside of government. Mayors that attend to the process of setting goals 
and a lso have a s ense of v ision, appear to h ave greater impact on achieving both 
clearer d irection a nd g reater cohesion w ithin t he city council. In t hese pursuits, 
they are assisted by a city manager who supports both the mayor and the council as 
a whole, and off ers professional direction to the administrative organization under 
the continuous oversight of the council. Th e mayors in council–manager cities are 
not “burdened” with powers that can distract them from governance responsibili-
ties and also tempt them to rely on formal resources to induce or compel support. 
Rather than relying on formal powers, they can build leadership through the skill-
ful execution of automatic roles and the eff ective promotion of coordination and 
communication.

Mayors in council–manager cities make the greatest contribution when they 
monitor a nd a djust t he g overnmental p rocess, en sure t hat t he c ouncil i s s etting 
goals, and contribute their own ideas about the future direction of the city. Some 
of the case studies to b e presented here demonstrate how this process occurs in a 
seemingly eff ortless way with mayors that take advantage of the characteristics of 
the form of government to fi ll coordinative and directive roles in well-functioning 
cities. When positive conditions prevail and offi  cial actors work together smoothly, 
it is easy to overlook the important contribution that mayors make to fostering 
and maintaining these characteristics. In other case studies, that contribution will 
be explicit as mayors help to overcome problems and reestablish the constructive 
working relationships that have been lost. Th e mayor’s contribution is also clear in 
cities where major new policy initiatives have successfully been launched. Still, sub-
stantial leadership has been provided in all three situations. Th ey represent exam-
ples of leadership that maintains a positive process, restores a constructive working 
relationship, or initiates new policy approaches.

Mayors in mayor–council cities face diff erent choices, but they may wind up 
in a p lace similar to t heir counterparts in council–manager cities. Th e separation 
of powers context in which they operate provides the opportunity to s et an inde-
pendent course and to u se the power of the offi  ce to induce support from inside 
and outside the council. Th e problems with this approach are that power alone is 
typically not suffi  cient to achieve substantial policy change or improvement in gov-
ernment performance, and the exercise of power to help friends and punish enemies 
is likely to generate a reaction from critics of the mayor and can lead to stalemate 
or corruption. Mayors can choose instead to work with the council in their policy-
making activity, or to a llow their CAO to p rovide information and assistance to 
the city council rather than being exclusively the agent of the mayor. Mayors who 
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are supportive of the city council can reduce the likelihood of confl ict among offi  -
cials in the separation of powers setting. By providing appropriate alternative policy 
options and suffi  cient information for oversight, and by supporting the accomplish-
ment of council goals, mayors enhance the performance of the council, improve 
internal relationships, and reduce confl ict. Mayors who are somewhat distant from 
the council members or c learly separated f rom them have councils t hat perform 
worse and give themselves lower ratings for their performance. Th e supportive may-
ors s trengthen a sh ared power to so lve problems, while other mayors s tress their 
distance from or power over the council.*

Th ere is a strong association between use of the facilitative approach and vision. 
On the positive end of the interaction, it seems reasonable to expect that innova-
tive p ersons a re open to n ew ideas a nd re ceptive to t he c ontributions o f o thers. 
When both qualities are present, there is a strong boost to council performance. In 
contrast, a strong negative eff ect is found when both are absent. When mayors are 
visionaries, but are not supportive of council goal setting or accomplishing council 
goals, the impact is substantially diff erent depending on the form of government. 
Most c ouncils s till p erform we ll i n c ouncil–manager ci ties, w hile m ost d isplay 
moderate to low levels of eff ectiveness when the mayor goes his or her own way in 
the mayor–council form. Th e negative impact of less eff ective mayoral leadership is 
not as strong in council–manager cities because councils have collective responsi-
bility to set direction and oversee performance, and the city manager is responsible 
for assisting the entire council. Th e council is less able to govern on its own in the 
separation of powers setting. City administrators are not present in over half of the 
mayor–council cities, and when present they may be more closely a ligned to t he 
mayor than the council.

Both kinds of mayors can be visionaries, but many are not. It is inherently dif-
fi cult to envision the future. It is easy to be trapped by the assumptions and con-
straints of the present. It is also diffi  cult to achieve balance between one’s own sense 
of what a preferred future world would be, on the one hand, and being open to the 
visions that others have or, on the other, that emerge from a collaborative visioning 
process. Th e visionary may get caught up in his or her own dreams and ambitions 
and never get around to f acilitating. Consequently, the visionary-fi rst mayor may 
never learn of the goals of others, never be able to create a shared vision, and never 
be able to enlist the support of others. A charismatic and creative leader will attract 
followers based on the quality of the ideas presented, but those who do not get on 
board may be viewed as opponents who need to be bought off  or  pressured into 
providing support. Th is mayor’s vision could be enlarged as a result of compromises 
made to secure key supporters, but this quid pro quo approach is not the same as 
creating a shared vision with broad support.

* Stone (1989) makes the d istinction between “power over” a nd “power to.” Th e former term 
implies control, and the latter refers to the capacity to act. 
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Th is reexamination began with an emphasis on the distinctions between forms 
of government in American cities and leadership approaches appropriate to each. 
Analysis of su rvey re sponses f rom city council members indicates that there i s a 
substantial possibility t hat mayors in both council–manager a nd mayor–council 
cities can use the facilitative approach with positive results, and both make a con-
tribution w hen t hey b ring t heir v ision to t he c onsideration o f t he ci ty’s f uture. 
Form continues to be important because it defi nes the context in which vision and 
facilitation a re u sed. It does not d ictate, however, the leadership s tyle the mayor 
will choose.

Th ese fi ndings suggest some issues to explore in reading the case studies. When 
presented evidence that facilitative leadership by the mayor is associated with posi-
tive working re lationships w ith t he c ouncil a nd w ith t he top a dministrators, i t 
is appropriate to a sk which comes fi rst? Does cooperation make it possible to be 
a facilitative leader, or does such leadership contribute to positive relationships? 
How do m ayors h andle b ehavior t hat i s c ounter to t he normal e xpectations o f 
the form? How do council–manager mayors deal with confl ict? How do mayor–
council mayors establish trust and broaden their support? Is there a dual mode of 
leadership that mayors in either form may pursue—one based on facilitation and 
another based on a more forceful interactional style? Do the similar results from 
both forms of government suggest that there is a c onvergence of major forms of 
government? F inally, w hat a re t he i mplications o f t his e vidence fo r t he debate 
about empowering the mayor and which form of government to choose, particu-
larly in large cities?

Th e c ase s tudies t hat fo llow off er evidence to answer these questions. Th e 
information and insights from the studies of individual cities will be summarized 
in the concluding chapter. Th e facilitative approach fi ts the norms and distribu-
tion of resources in council–manager cities, and it is an option in mayor–council 
cities. Th e results of eff ective use of the facilitative approach and the presence of 
visionary leadership are the same in both types of cities: the city is better at setting 
direction and the performance of government is improved. Th ere is great variation 
in the personalities and styles of the mayors profi led in the case studies, and dif-
ferences in the ways that they fashion leadership. Th e mayors do not cover their 
leadership roles equally well, and they diff er in their success. Still, the case studies 
present strong evidence that in the top elected offi  ce in local government, as well 
as in leadership positions in other kinds of organizations, an inclusive democratic 
style of leadership that empowers followers is more eff ective than approaches that 
stress power over other actors or simply focus on helping people get a long with 
each other. Furthermore, a v ision o f t he f uture provides purpose a nd d irection 
that i s m issing when offi  cials re act to c urrent problems. Th e ideal l eader i s t he 
visionary facilitator. Here the statistical evidence has been off ered that supports 
this view. In the chapters that follow, detailed portraits are off ered of this kind of 
leader in action.
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“On o ccasion … a ci ty c ommissioner b ecomes m ayor a nd a ctually 
functions as more than a ribbon cutter, presiding offi  cer, and symbolic 
head. In recent years, this occurred only when John Nalbandian, a 
student of city management, twice served as mayor for a ye ar. … H e 
had the gumption to run for offi  ce, and he took his election seriously. 
He listened—at least most of the time—to his constituents. Th en (and 
here’s the rub) he’d make up his mind and seek to move forward with 
what he thought was the best program … that he thought he could get 
the commission to support.”

Burdett Loomis
Political Scientist, University of Kansas (2001, 413)

2.1 Introduction
What follows is a diffi  cult but welcomed assignment. A social scientist is expected 
to b e o bjective a nd a nalytical, b ut t hat i s d iffi  cult w hen yo u a re t he sub ject o f 
your own investigation. I will attempt to meet social science standards with what I 
believe are objective observations and will alert the reader when my own feelings or 
interests assert themselves.* But, I w ill also add a perspective that is not normally 
possible when t he i nvestigator i s s eparated f rom t he subject. I w ill c omment on 
how the defi nitions of mayoral leadership in the literature relate to my own mayoral 
experience. I will identify revisions or additions that I feel should be made to better 
explain what it means to be a mayor.

For me, the opening quote nicely sets the stage for this chapter on my work as a 
facilitative mayor. Two parts of the quote stand out. First, the facilitative mayor is 
not a political neutral who solely advances the work of others. Th e eff ective mayor 
has a m ind of h is/her own. But, s econdly, he/she moves w ithin t he context of a 
governing b ody a nd t his i nvolves helping o ther e lected offi  cials understand and 
realize t heir collective w ill. One must be able to a ct in ways t hat help s tructure 
political issues, facilitate the governing body’s work, and instill community confi -
dence. In short, an eff ective, facilitative mayor must act in ways that others respect 
suffi  ciently enough to a lter their own attitudes or behavior, including their votes. 
But, it also involves acknowledging and advancing council goals, especially if you 
do not object to them.

Council–manager government naturally encourages a f acilitative mayoral role 
if only because the mayor’s formal authority is so limited. While citizens, the city’s 
professional staff , outside agencies and governmental units, and many members of 
the council itself expect the mayor to p rovide leadership, he or she is required to 

* Th is chapter is written in fi rst person because it is the account of my experience as mayor. My 
co-author Sarah Negrón participated fully in the preparation of this chapter.



Defi ning Facilitative Leadership ◾ 39

do so a s a member of a governing body and in partnership with the city’s profes-
sional staff . For me, the word engagement succinctly captures the role of the eff ective 
facilitative mayor. Th e mayor engages issues, citizens and community groups, the 
professional staff , and, most importantly, the mayor’s number one constituency—
the other council members.

I b egin t his c hapter w ith so me ba ckground i nformation a bout t he ci ty o f 
Lawrence. I fo llow with a s ection on campaigning to fe ature the ad hoc nature of 
local politics and how important loyalty is in politics, along with a very brief section 
on what it is like to be a professor of government and an elected offi  cial. Th en I intro-
duce some general comments about politics in the local governments I have worked 
with over the years as a trainer and consultant, also drawing upon my academic career 
and real life experience as an elected offi  cial for perspective. Finally, I have some case 
examples to illustrate the way I acted as a facilitative mayor. Th roughout the chapter, 
I include quotes from a journal that I kept during my eight years in offi  ce.

2.2 Context
Lawrence, Kansas, had a population of about 72,000 in 1991. It has since grown to 
some 90,000 and is home to two universities: the University of Kansas and Haskell 
Indian Nations University. While the city has a l arge student population, for the 
most part, the students are uninvolved in local politics. Despite a l ack of student 
involvement, L awrence c itizens a re hi ghly e ducated wi th a  s ignifi cant number 
actively engaged in local politics. Th us, many we ll-articulated interests c ome to 
bear on the commission’s policy decisions.

Lawrence is located about an hour from the Kansas City metropolitan area, an 
hour from the airport, and forty-fi ve minutes from the state capital in Topeka. We 
are a full service city, which means that the city off ers services like providing water, 
managing s torm w ater, o perating a s ewage t reatment p lant, a nd o perating a nd 
maintaining its own parks and recreation programs. Separate authorities in some 
metropolitan areas might provide these kinds of services and others. Even though 
we are close to a m ajor metropolitan area, we s till a re a f ree-standing city, not a 
suburb. Th e megaissue in Lawrence for the past thirty years is how we c an grow 
and yet retain our identity, which geographically i s centered in an ideal college-
town downtown.

Since t he e arly 1950s, L awrence has been a c ouncil–manager city. Th e form 
is very we ll accepted, a nd even t hough we e lect our fi ve commissioners at-large, 
we rarely fail to elect a politically representative commission—especially refl ecting 
perspectives on growth. Even though we have a 12 percent minority population, 
we r arely i f e ver h ave h ad a m inority member o f t he c ommunity on t he ba llot. 
Economically, we are in good shape; we spend money frugally. Th e city commis-
sion reluctantly approves property tax increases when unavoidable. We swing back 
and forth around growth issues and, over time, there is balance. In the past thirty 
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years, we have had only three city managers, and the last two had previously been 
assistant city managers in Lawrence.

By tradition, mayors serve one-year terms. Th e mayor’s role largely is ceremonial, 
but as in other council–manager cities, citizens look to the mayor for leadership, and 
the commission does not resent mayoral leadership as long as it is not high-handed. 
I cannot remember a time when a mayor was selected because of a specifi c agenda. 
Mayoral agendas tend to rise from the issues at hand, with the mayor attaching to a 
few that are consistent with campaign promises either explicit or implied.

Elections fo r t he fi ve-member c ommission a re h eld i n t he sp ring e very t wo 
years. If more than six candidates formally declare their intent to r un, a p rimary 
election reduces the fi eld to six. I cannot remember when we did not have a primary 
election. Of the six candidates running in the general election, the top three vote 
getters are elected to the commission. Th e top two serve a four-year term while the 
third-place candidate serves a two-year term. Th e council selects the mayor, and, by 
tradition, the two top vote getters each serve a one-year term as mayor. I was elected 
to the city commission in 1991 in second place and served as mayor from 1993 
to 1994. I w as reelected to t he commission in 1995 a s the top candidate, served 
as mayor from 1996 to 1997, and completed my second term as commissioner in 
1999. I chose not to run again.

2.3 The Campaign and the Decision to Run
My family and I came to the University of Kansas in 1976. Soon after we arrived, I 
remember a knock on our door at home preceding a gubernatorial election. “Hello, 
I’m John Carlin. I am the Democratic candidate for governor, and I would like your 
vote.” We had come from Los Angeles where I had completed my doctoral studies 
and where I had grown up, and that NEVER happened in L.A. I thought to myself, 
“John, you can become anything you want in this town!” It is not as if I planned 
from this time to run for offi  ce; in fact, it rarely entered my mind. But, I knew that 
if I wanted to run for offi  ce, I could—anyone could.

I think I h ave been the president of every c lub, organization, or group I h ave 
belonged to si nce I w as a k id. I h ave been the faculty’s choice to c hair the public 
administration department at the University of Kansas on two diff erent occasions 
for a to tal of t welve years. So, I a m accustomed to b eing the c enter of at tention, 
and I like it. I became department chair in the mid-1980s, and, combined with my 
faculty responsibilities, it was more than a full-time job. Th e University of Kansas is 
known for its local government emphasis in public administration, and even though 
I did not come to KU as an expert in local government, one is expected to learn. So, 
I learned. When I fi nished my fi ve-year term as department chair, I w rote a b ook 
on professionalism in local government and, when that was completed, I t hought, 
“I ought to run for city commission.” It was not a plan. It was not urged upon me 
by others. I just thought it would be an interesting thing to do. I had always been 
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politically aware, but never really politically involved in campaigns, and I knew very 
few people in Lawrence outside of the university. Normally, this would be a disad-
vantage. But, the university is a strong political base for one of its own, and in terms 
of credibility within the university, being a professor of government started me off  
on the right foot. As KU Political Science Professor Loomis noted, “Th e chamber of 
commerce recruits its candidates, and a loose coalition of neighborhoods recruits its 
own. With occasional exception (Nalbandian comes to mind), candidates win with 
most of their backing from one faction or another.” (2001)

I met Dan W. (I have omitted all last names) playing weekend basketball with 
a group of adults. I think Dan had been politically involved forever. Another team-
mate and friend of Dan’s was a state senator. When I was thinking about running, 
I talked with Dan who later became my chief campaign advisor. Dan told me two 
things. First, he said, “You have to smile more.” Second, he advised me to start talk-
ing with people to learn about issues. He gave me names of people to talk with, and 
then one name led to another until I had talked with quite a few people. I began 
these conversations in the summer of 1990. If I was going to run, I was going to give 
it a legitimate try even if it meant spending over six months in preparation.

Journal Entry: January 19, 1991

Carol (my spouse) reminded me that a lot of my support has come from 
the guys I used to play basketball with on Sundays: Dan and Bob T., and 
to a lesser degree from Wint with his letter, Steve H. with his encourag-
ing words and off er to help, Mike W., Bird, and Paul S. Dan is the key 
and I can’t see why he would be helping me like he is if we hadn’t gotten 
to know each other better through basketball. I think we really enjoyed 
playing on the same team. Th is is the “old boys” network in action. It is 
supplemented by the years I spent working academically with Nader S., 
who has always displayed more loyalty to me than vice versa. Also, it is 
cemented with my relationship with Wendy M., which began when she 
was working with IPPBR (a university research center).

Th e lesson I l earned initially f rom my involvement in politics focused on the 
importance of loyalty. We all casually talk about loyalty, but to a politician, it is the 
glue that binds relationships. Th e most important lesson for administrative profes-
sionals to learn is that organizational structure is crucial to their competence. For 
the professional

Th ere is always someone in authority above you. �
Th ere are position descriptions. �
Th ere are performance evaluations. �
Th ere a re e stablished ways of getting things done that either a re set out in  �
policy and rules, or are learned as practices over time.
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Once you enter the local political arena, you confront the reality that, for the 
most part, politics is unstructured; it can be haphazard and even chaotic. You have 
to create structure and order for yourself and those around you who want to work 
for you and with you. While employees rely on organizational structure for predict-
ability a nd re liability, in politics loyalty c an substitute for the absence of formal 
structure and established relationships.

Campaigns a re about t wo things. First, you need a good candidate. Th ere is 
no substitute for a candidate who is electable—a person who people can attach to 
intellectually or emotionally, or in some combination. Second, you need organiza-
tion, and you have to create it in nonpartisan contests because it does not exist in 
the way that a new employee walks into an organization with its structure, roles, 
and statuses. Every campaign has key individuals. Some campaigns are more orga-
nized t han others. Some involve t he c andidate a s a ke y organizer a nd others do 
not. I was fortunate in my fi rst campaign to have a person, Dan W., who had been 
involved in politics all his life.

Journal Entry: November 12, 1990

Dan picked out of our conversation and focused on “Invest in the future 
with respect for the past” a s a p ossible main campaign theme. As we 
talked, he jotted notes about complementary themes and issues that I 
would have to work (develop positions) on: tax abatements; team builder 
and catalyst; a person who can make things happen while sensitive to 
process; independent thinker, thoughtful, and capable; family diversity 
suggests comfort with community diversity; dichotomous issues fail to 
capture real sentiments of Lawrence citizens—no one wants no growth 
or unlimited growth.

He a nd I de veloped t hirty- to si xty-second re sponses to a ll t he questions we 
thought people would ask during campaign forums. I memorized them. Dan was 
very good. He made sure that everything he wrote was something I could own up 
to. He asked me time and again, “Are you sure you believe this?” It is so easy in a 
campaign to tell people what they want to hear. You are the focus—always—and 
the attention is beguiling. You do not want to discourage the attention; it energizes 
people working on your campaign, and it is one of the attractions of holding offi  ce, 
but you do not want to be hijacked by it.

My c ampaigns were p retty t raditional fo r L awrence at t he t ime. We r aised 
money with letters and phone calls. We bought newspaper advertisements, printed 
and then handed out brochures, made telephone calls, and participated in numer-
ous candidate forums. We posted hundreds of yard signs. I did not know about any 
of this stuff  when I fi rst started in 1990. But I learned, and a few years after I left 
offi  ce I headed a friend’s campaign—we lost.

What really surprised me about running for offi  ce was the number of people 
who wanted to wo rk on the campaign. I rem ember R andi T. c alling and saying 
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that i n e very ci ty c ommission e lection she chose one c andidate she would work 
for, and she would like to work for me. She became the “sign lady” and she did a 
great job—during both of my campaigns. But as strange as this may seem, I rarely 
talked with her during my eight years in offi  ce. Th is is true of others as well. I had a 
team of people working for me, but, after the election, the team dissolves and most 
people go their separate ways.

Journal Entry: April 1, 1991

I am particularly struck by the initiative others took on my behalf. “D” 
mailed some forty letters to people he knew. Lew T. mailed some one 
hundred invitations to a c off ee and said he was going to m ake phone 
calls for me. Nancy C. mailed postcards and so did Larry M. Randi T. 
accepted a ll k inds of re sponsibility. Dulcy S. organized a ll the Quail 
Run b rochures i nto ro utes. Paul D. (now a s tate rep resentative) w as 
indispensable with yard signs. Unbelievable!

Because, in Lawrence, we all run at-large, it does not make sense to run a negative 
campaign focusing on any specifi c individual in the election. Th is  infl uenced how I 
prepared for the candidate forums and what kind of material we put in my brochures 
and other mailings. I was a university professor of government, and we were trying 
to project the image of a candidate who was knowledgeable and who could put that 
knowledge to work in a facilitative fashion. In order to do that, I needed not only to 
make sure I knew about issues, but I had to mount an issue-oriented campaign.

Campaigning is exhilarating and debilitating depending on which hour of the 
day it is. I remember a cold January in Lawrence when I was knocking on doors, 
and the reception was miserable. “You are running for what?” “What is your name?” 
“When i s t he e lection?” Th en, we w ised up a nd got the names a nd addresses of 
people who had voted in the last local election from the County Clerk’s offi  ce. On a 
particular block I might visit only three or four homes, but the reception was amaz-
ing. “Yes, I know who you are.” “I have a question for you.” “What do you think 
about…?” Or, even better, “I’m planning to vote for you!”

Th e fi rst time I re ceived a c ampaign contribution in the mail from a person I 
did not know, I realized, “Th ere is no backing out now.” Up to this time, as a candi-
date, you are surrounded by people whom you know or have come to know. Th en , 
you receive a check from someone you do NOT know—what did they see, hear, or 
think that led them to send the check? You never really know the answer, but you 
campaign confi dently as if you do.

2.4 Roles, Responsibilities, and Relationships
No m ajor i ssue t hat c omes to a l egislative b ody h as a “ right” a nswer. You c an 
search as long as you like and you can request as much information as you like, but 
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ultimately it is going to boil down to creating a solution or policy that engages con-
fl icting values like representation, effi  ciency, equity, and individual rights. Th e goal 
is working to b uild, maintain, and preserve a s ense of community that i s forged 
over time from the way these values play themselves out.

With the tremendous challenges that governing bodies face in their goal of com-
munity building a nd working w ith confl icting values, individual commissioners 
confront wo rking c onditions t hat t hey a re u nlikely to h ave f aced b efore. I n a ll 
of your working l ife, how many jobs have you had where there wasn’t a su pervi-
sor, boss, or someone in charge and responsible? On the commission, no one is in 
charge. No matter how much power the mayor may accrue, his/her authority is lim-
ited. When commissioners disagree, the mayor cannot say, “I have heard enough, 
this is what we are going to do.”

When one couples the fundamental value confl icts in policy making with the 
lack of authority, one sees the importance of facilitative leadership—the theme of 
this book. But facilitative leadership is not formulaic, even though it provides a 
nice conceptual lens. Because of the ambiguity that the value confl icts and lack of 
authority pose, politics is socially constructed; in other words, it is framed by largely 
unwritten, but understood, s ets of e xpectations a nd obligations a mong commis-
sioners that are developed and reinforced over time. No one knows how a complex 
political issue is going to turn out. Political issues unfold like the skin of an onion 
where t here i s n o m iddle. You just ke ep u nfolding a nd u nfolding a s l eadership 
works toward a solution that will join what is politically acceptable with what is 
administratively feasible, all the while aiming toward building and preserving com-
munity identity and vitality.

More conceptually, I think it is possible to chart what kinds of bridges the facil-
itative mayor works to build. I have written elsewhere about the confl icting forces 
of administrative modernization and citizen involvement (Nalbandian 2005). Each 
of these forces is powerfully aff ecting governance at t he local level, and they cre-
ate tension that can be viewed along fi ve dimensions. While the concept of citizen 
engagement is commonly understood, administrative modernization may not be. 
It includes adoption of innovations relating to areas such as performance man-
agement, performance measurement and benchmarking, goal-based performance 
appraisal, quality assurance, and performance budgeting, as well as the application 
of technology to the routinization of administration processes including uses of the 
geographic information system/global positioning system (GIS/GPS).

I will not discuss these fi ve dimensions in detail. It is enough to see how there 
are gaps that in my judgment are growing and can be charted along the fi ve dimen-
sions as seen in Table 2.1. It is critical to bridge the gaps because the space between 
the t wo t rends rep resents t he d istance b etween w hat i s administratively f easible 
(represented by the modernization column) and what is politically acceptable (repre-
sented by the citizen involvement column). Th ose individuals who can help bridge 
these gaps add value to their communities because they are connecting the spheres 
of politics and administration. In a nutshell, this is the most valuable connection 



Defi ning Facilitative Leadership ◾ 45

that t he mayor c an f acilitate because eff ective action can only result when these 
spheres come together eff ectively.

In retrospect, my goal as a commissioner was to help make these connections, 
and as mayor, I c ould take more of the lead than I c ould as a c ommissioner. Th e 
social construction comes into the picture as the mayor, in concert with the govern-
ing body, learns how to do this—how one joins others, cajoles others, learns from 
others, and persuades others in developing common frames, and then works toward 
consensus solutions so t hat bridges are built and the onion unfolds with implicit 
purpose, e ven i f u npredictably. I n re trospect, t he pat h t aken to re solve a n i ssue 
makes sense, but when one is in the middle of the debate, it can feel like wandering 
hopelessly in a meandering stream.

Th e mayor’s role is a set of expectations derived from personal expectations and 
from the expectations of those in various policy arenas, including the city’s staff . 
Th e sometimes complementary and sometimes confl icting expectations create the 
working defi nition of the role. In crafting and enacting the role of mayor, one’s self 
cannot be denied. Th e self initiates structure and is expressed through the structure 
that is created. Political ambiguity has to be reduced in order for competent work 
to occur. As mayor, I c ould see myself describing issues and ways of approaching 
them that were natural to me as a person, which naturally empowered my role as 
mayor. When elected offi  cials now seek my advice, I tell them, “You have to deploy 
your strengths in ways that facilitate the work of the commission, and in ways that 
others will value.” Your strengths are key because they help reduce the ambiguity 
just as much as the expectations that others have of you in your role as mayor. But, 
you have to deploy your st rengths in ways that others va lue. It does no good to 
make decisions that result in comfort for you if they make work diffi  cult for others, 
including the city’s professional staff .

My strengths are very clear to me. I can conceptualize, organize, and collabo-
rate, and I am fl exible. It is who I am and what I do. I d id it in high school and 
in college, and I have gotten used to working this way. It is what works for me 

Table 2.1 Gaps between Modernizing and Civic Engagement Perspectives

Modernizing the Organization Gaps Civic Involvement

1. Professional staff Elected offi cials

2. Departments Chief administrative 
offi cer

3. Institutions Community-based politics

4. Specialist Citizen focus and 
community problems

5. Policy Place
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and, most importantly, as mayor, it is what others valued. I know this from the 
comments my fellow commissioners made about me in tribute at my last commis-
sion meeting. A mayor who can help defi ne the big picture, and who can help the 
commission understand where it is on an issue, all the while attempting to move 
with purpose, holds a special place among commissioners.

To i llustrate some of these ideas in practice, I a m going to q uote extensively 
from a journal entry I made on May 18, 1993. Th is would have been a little over a 
month into my fi rst term as mayor. I had been on the commission a little over two 
years at this time.

Journal Entry: May 18, 1993

I have been mayor now for over a m onth, a nd I c annot believe how 
time consuming it is. Th e ceremonial duties alone take up a lot of time. 
Trying to take some policy responsibility adds considerably to the time 
required because the mayor simply c annot proclaim or d ictate d irec-
tion. First, it takes some ideas, then you have to talk with people, and 
that takes a lot of time.

I a lso re alize t hat I h ave to s et so me p riorities fo r m yself. I c an 
get involved in a lot of projects, and take initiative on a lot, but to see 
something through takes persistence and t ime, and that requires set-
ting priorities. What is evolving for me is the importance of “how do we 
pay for our growth?” And we need to approach this issue from a joint 
city/county/school board perspective. I talk about this theme on many 
occasions, and it seems to be catching hold. Th e other day, Dan W., the 
chair elect of the chamber, and Gary T., executive director of the cham-
ber initiated a m eeting where they discussed with me the desirability 
of establishing a j oint city/county/school board citizens committee to 
review capital needs and revenue sources.

Th is is a g reat idea, and I s ent them our city/county/school board 
goals statement that is very consistent with their suggestion. Th ei r point 
was that the citizens committee can gain greater attention than govern-
ment representatives and as the committee learns, the community will 
learn as well.

Th is is the kind of suggestion that would never come from staff  in 
Lawrence, and I wonder if it would come from staff  in other jurisdic-
tions as well. In any case, to carry through is going to require a lot of 
discussion. For example, I have to get (Commissioner) S. on board or 
else I think it will fail with the city governing body. We have to get W. 
(county administrator) on board with the county, and W. (chamber of 
commerce president) is going to talk with county commissioner B. I am 
apprehensive about the school board because they generally see things 
fairly narrowly.
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Another m ayoral re sponsibility i s h elping o thers g et t hings t hey 
want to i nitiate and which I f avor on the political agenda. Yesterday, 
I called Jo A ., a n ew commissioner, and we t alked about her interest 
in summer parks and recreation programs for youth. She wants some 
things done this summer, which will probably drive the staff  crazy. I 
told her that her best bet would be to p repare a w ritten proposal for 
the city commission’s consideration that could be included in the 1994 
budget that we a re now discussing. Further, I to ld her that a w ritten 
proposal could lead to a discussion of city/school boards cost sharing—
something I favor.

To further this theme, Chris M. (member of the Bert Nash board) 
talked with me about the needs of the Bert Nash Mental Health Center, 
and t heir f acilities a nd m y i nterests i n de veloping a b roader m ulti-
agency healthcare perspective that is not dominated by the hospital. He 
knew of my interest, and was playing to i t. During our conversation, 
I su ggested t hat h e p repare a c oncept pap er t hat would i dentify t he 
mutual interests of the healthcare groups at 4th and Maine, including 
the hospital, and the city/county/school district interests as well. Ray D. 
(faculty colleague), who is also on the Bert Nash board, prepared that 
document in draft and it will facilitate movement of our study session 
away from the immediate issue of a parking lot, to the broader issue of 
a multiagency, multigovernment perspective on healthcare issues. Ray 
and Chris’ i ssue i s to g et t he hospital more s ensitive to t he needs o f 
the other agencies. So, all of our interests overlap. Th en, I sent a letter 
to t he p resident o f t he hospital b oard, B ob J ., S r., i nviting h im a nd 
the incoming president to t alk with me about where the hospital was 
heading. My goal here is to broaden the public’s participation on the 
hospital board. I was going to do it with appointments, but that would 
be political dynamite and would detract attention from my agenda. So, 
I am going slower, learning fi rst, then I might increase the number of 
appointments on the board so I can make two appointments during my 
term. Ray would be one.

As a fi nal example, Marilyn B., new president of the United Way 
board, called to talk with me about the broader perspective on United 
Way that she gained by going to a n ational conference. She was tell-
ing me about projects where the city and schools had cooperated. Th is  
indicates that she knows of my interest in the broader perspective. So, 
I need to try to fi nd a way to get her interests on the political agenda. 
I think what I am going to a sk her to do i s to make a presentation to 
the Parks and Recreation Board, and then to request a report from the 
board to t he city commission on where we c an take her ideas. I w ill 
also share t hat report w ith t he school d istrict a nd possibly our joint 
committee.
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Th is is the kind of thing that I am good at—thinking broadly and 
inclusively and then working to strategize. It is hard to make an impact 
with these skills as one commissioner, but as mayor it’s a lot easier because 
people listen to you; they think you have more power than you actually 
have. Whereas, Commissioner W. used to tell people as mayor that he 
had just one of fi ve votes, I don’t remind anyone of that fact. I just try to 
move things along, focusing especially on inclusive projects.”

One noticeable lesson f rom these v ignettes i s that the facilitative mayor who 
knows h is/her s trengths puts h im/herself in the position of permitting others to 
play off  them. We can see how others knew not only my interests, but a lso they 
knew my style, and they took advantage of it to advance what they wanted. I think 
this is an under-appreciated value of the facilitative mayor. He/she encourages simi-
lar behavior in others because that is what he/she responds to, and getting an infl u-
ential mayor on your side is important to an advocate or interest group no matter 
how virtuous their cause.

2.5 Professor as Mayor
In L awrence, Nalbandian was perhaps t he perfect mayor in t hat t he 
community is truly dedicated to the city manager form of government. 
Nalbandian was an elected offi  cial with the intellect and soul of a man-
ager. (Loomis 2001)

Loomis’ quote is on the mark. Even though I do not have the skill or temperament 
to be a city or county manager, I did understand the work prior to my fi rst election 
based on extensive academic exposure, my interest, and connections to city man-
agement p rofessionals n ationwide. I n a c ouncil–manager g overnment, t here a re 
three crucial sets of relationships: with citizens and community groups, with other 
governing body members, and with the city’s professional staff . I t hink for some 
council members, the staff  partnership is the most diffi  cult to grasp, in large part 
because so many council members do not have executive work experience in large, 
complex organizations. Th ey do not necessarily have the experience to help them 
understand administrative complexity. But they are told they are in charge; they 
are supposed to set direction, and they have oversight responsibility for operations 
they often know little about compared to the professional staff . Th ey are confronted 
with agendas that are ninety percent staff -driven. Nearly all of the problems they 
deal with are brought to them by the staff  they are supposed to oversee and direct.

Frankly, I h ad few of these challenges. I ba sically k new about the governing 
body and staff  relationship when I was elected. I trusted the staff . I knew the city 
manager and assistant. Th ey respected me and vice versa. Th ere is a word of caution 
here. Forms of government are diff erent, and form does matter. I am a professor of 
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public administration in a department that specializes in council–manager govern-
ment. If I were a political scientist who was expert in the federal government (which 
means a s tructure based on a s eparation of powers), I m ight have a d iffi  cult time 
understanding the roles and relationships that are set out in council–manager gov-
ernment, and I think that is an issue of confusion for some new commissioners.

In sum, my knowledge helped me a g reat deal, and I enjoyed learning what I 
did not know: about utilities, planning, and storm water management. But, in the 
end, it is not only about knowledge, good governance is about judgment. I wrote 
for a city newsletter in 1999:

People often ask me what it is like teaching government and being an 
elected offi  cial. My answer has been the same from the beginning, and 
it surprised me. “Th ere is not a lot of diff erence.” Every Tuesday night 
we face the single most important question any political theorist asks: 
What should be the role of government? (City Newsletter, 1999)

2.6 Cases
I am going to illustrate two points with two cases. Th e fi rst case will show how the 
facilitative mayor uses his/her authority and power to c onvene important conver-
sations around issues he/she and the community care about. Th e second case will 
show how politics unfold in uncertain ways, and how the facilitative mayor must 
be fl exible.

2.6.1 The Sales Tax
Early in my fi rst term, I wo ndered why we h ad put ourselves in a re active mode 
when it came to recreation facilities and programs. I pa rticularly recall the Youth 
Sports Incorporated (YSI) nonprofi t soccer group coming in several times asking 
for various improvements to our soccer fi elds. At one point at a commission meet-
ing I a sked whether it would be desirable to h ave a p lan—a parks and recreation 
master plan. I had not thought this out beforehand, it was purely contextual. Th e 
commission agreed, and the Parks and Recreation staff  was overjoyed at the com-
mission’s direction.

We hired a consultant who held community meetings to supplement his exper-
tise, and he produced a plan. Th e question then became, “How do we fund the plan?” 
At that time, I was mayor for the fi rst time. I had in the back of my mind for some 
time that a dedicated sales tax might be a feasible revenue source. As events unfolded, 
however, there were c omplicating factors. Th e school d istrict, which for a n umber 
of years had been trying unsuccessfully to convince the community that Lawrence 
should have a second h igh school, fi nally had made its case successfully, and they 
were ready to p ut a b ond issue on the April ba llot. Th e county was being lobbied 
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heavily by the Public Health Department, Visiting Nurses Association, and the Bert 
Nash Mental Health Center for more room, as the hospital’s expansion was reducing 
available space for these agencies whose services were growing. Also, the county jail 
was overcrowded, and we needed new facilities. Th is was the fi nancial environment 
we confronted as we were discussing the parks and recreation master plan.

Th e key event occurred when I u sed my position a s mayor to c all a m eeting 
with Gary T., the executive d irector of the chamber of commerce, and Dan W., 
the president of the chamber and my former campaign d irector. Gary was e spe-
cially important because he was a long-range thinker—which connected the two of 
us—and no bond issue passes in Lawrence without the chamber’s backing. It is a 
progressive chamber, so that is not a great stumbling block, and they can mobilize 
their members as voters.

At our lunch meeting, I asked them how we could sequence elections so that the 
city, county, and school district would not be proposing competing bond issues. We 
talked and we talked, and then a light bulb fl ashed for Gary. He said that we should 
not sequence the votes, we should combine them. We should propose a countywide 
sales tax that would fund the city’s and county’s projects, and we sh ould use the 
sales tax to reduce the property tax the equivalent amount it would take in a school 
district property tax increase to pay for the second high school. In eff ect, we could 
get the parks and recreation master plan, the jail, the health facilities, and the high 
school for a one-cent sales tax and no increase in property tax. It was brilliant, and 
it worked.

It worked in part because I had lent my mayoral status to help those who were 
already supporting more city, county, and school district cooperation. I suggested 
some cooperation, but mostly, I was just the voice for sentiments that others desired. 
I think this is one role that the facilitative mayor plays: You lend your status to oth-
ers for projects that they are pushing and with which you agree. Th is  cooperative 
base provided a framework to test out Gary’s idea, which, of course, became associ-
ated with me because I was the one who publicly pushed it. As I look back on my 
eight years, this sales tax vote and the creative way we combined projects was my 
greatest accomplishment.

2.6.2 Municipal Golf Course
I’m not sure I’m supposed to be talking to you. Can you look yourself 
in the mirror with any integrity?

Stan H.
 Lawrence Municipal Golf Course Committee

Construction of Lawrence’s municipal golf course is an issue that preceded my election 
and spanned both of my terms as commissioner. When I ran for city commission in 1991, 
a local advocacy group— the Lawrence Municipal Golf Course Committee— pledged 
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to support me in exchange for my written support of their desire for a municipal golf 
course. I p lay golf and indicated to t hem that I f avored reviewing this proposal and 
bringing it to the commission for consideration. My name was in newspaper ads that 
they placed supporting the candidates who favored a municipal golf course.

During my tenure a s a n ew commissioner, we d id consider construction of a 
municipal golf course on land to be leased from the Army Corps of Engineers. 
Th e commission was in favor of the plan, but two more public golf course options 
became available: A p rivate golf course off ered to sell their existing course to the 
city; another privately owned golf complex (off ering a driving range and mini golf) 
presented p lans to b uild a n 18-hole c ourse. Th e c ommission c hose to a llow t he 
second businessman to p ursue construction of a n ew course instead of pursuing 
the new municipal course option because it would achieve the same end result— 
increased capacity and aff ordable golfi ng for the general public—without expendi-
ture of public funds. I supported that option.

In a newspaper interview after we entertained other proposals, I said, “I think 
what we a greed to i n the c ampaign was the concept of a m unicipal golf course. 
… I t hink t hat, in endorsing Mr. G’s proposal, a ll t he goals a nd objectives of a 
municipal course are met. I don’t think we’re backtracking at a ll. It’s just that the 
conditions are diff erent from what they were.” (King 1991)

Th is is an example of where my fl exibility and my desire to facilitate the work of 
others rather than taking a strong, consistent stand worked against me and the city. 
From the perspective of the Municipal Golf Course Committee, I had sold out. Th e 
quote opening this section was made to me in commission chambers after the meet-
ing where we endorsed the private initiative. I learned something from this experi-
ence. To facilitate you have to be respected. With only six months in offi  ce, I had not 
earned the respect needed in order to change my mind and still be seen as a credible 
commissioner. Th us, even though I w as t rying to f acilitate the building of a g olf 
course (the ultimate goal), my facilitative methods failed because I did not have the 
needed resources. I had lost the respect and loyalty of the Golf Course Committee.

“Th ey’ve accused us of having no integrity. And I’m really angry about 
that,” Nalbandian said. “Th ey failed to acknowledge that anything is 
diff erent now than during the spring. In the spring, we had one option, 
the municipal golf course. Now we h ave two options. W hy wouldn’t 
any reasonable person look at both options?” (Toplikar 1991)

To make a long story short, none of the private initiatives panned out, and the 
Golf C ourse A ssociation proved c orrect. I t was not u ntil 1996 when, i ronically, 
the golf course had been included in the new parks and recreation master plan (for 
which I received a lot of credit) that we fi nally began construction.

I was the mayor in 1996 and 1997, and because I played golf and had been an 
initiator of the master plan and the sales tax initiative, I became the governing body’s 
representative on this project. I went out with the construction team and they took 
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me on a tour of what they were doing. My picture was in the paper, and I became 
reincarnated as champion of the golf course. It is so strange now to have people refer 
to me as the “father of our golf course,” in light of what Stan H. said to me in 1991.

Lawrence’s Eagle Bend Golf Course opened to the public on July 18, 1998. 
While on the city commission at the time, I was not the mayor when it came time 
to cut the ribbon to c elebrate the opening of the course. When the mayor is at a 
ribbon cutting in Lawrence, by t radition the mayor speaks on behalf of the city 
commission. But at t he end of Mayor K.’s remarks, he invited me to c ome to t he 
podium and say a fe w words. Th at k ind of political generosity i s not lost among 
commissioners. His wife gave me a handmade Christmas card with my picture as 
part of the fi rst foursome to play Eagle Bend.

As a side note to this story, when people used to call me the “father of the golf 
course,” I would object and say that others had a very large role to play and that I 
was only one of a m ajority vote. After a while, I l earned that people do not want 
to hear that. Th ey really want to believe that someONE made a d iff erence. As an 
elected offi  cial, it is foolish time and again to try and defl ect credit that people want 
to give you as long as you understand that “it is really not about you.”

In the two cases presented above, you can see how the world of administration is 
represented by a parks and recreation master plan. Master plans are a fundamental 
tool of administrative work, representing the culmination of “data, subplans, and 
reports.” Th ey exemplify administrative work as they create legitimized documents 
upon which professional analysis and recommendations can be made. Th e world 
of politics is messier. From the cases, it is clear that the notion of starting with a 
goal, creating a desired path with alternatives, and then working toward the desired 
end is not the politics I experienced. Th at world consisted symbolically of “passion, 
dreams, and stories” and it proceeded in fi ts and starts. Further, the facilitative mayor 
does not always choose his/her partners. As mayor, I relied on my connections, the 
connections o f o thers, a nd t heir pa ssion a nd d reams fo r energy a nd support, i n 
order to collectively construct messages that we believed the electorate would fi nd 
compelling as they considered a public vote on the sales tax, for example.

2.7 Conclusions
One lesson stands out for me about being a mayor and city commissioner: Respect 
and loyalty leading to t rust count above all other elements for a facilitative mayor. 
Because a facilitative mayor does not have the authority of a chief executive, he/she 
has to c ontinually cultivate less formal sources of infl uence. Th is is where respect, 
loyalty, and trust come in. Respect is necessary so that people will listen to you, and 
I think each elected offi  cial earns respect in diff erent ways. I was a logical, big picture 
thinker who took others into consideration, and my respect for others was recipro-
cated. Th e one phone call I remember in all my eight years on the commission came 
from a citizen a couple of nights after we had made a decision about downtown. Th e 



Defi ning Facilitative Leadership ◾ 53

caller, who I was acquainted with, but whom I did not count as a supporter of mine, 
said he had read the paper and was surprised at m y vote because he considered it 
antidowntown. He went on to say that he knew I was a reasonable person, and he 
was calling because he wanted to know why I voted the way I did. Th is one phone 
call reinforced for me the idea that if one is true to o ne’s beliefs and one’s way of 
treating others respectfully, that respect will be recognized and returned.

While citizen respect is important, as I s tated earlier, the respect of the other 
members of the governing body is most valued. It has to be continually earned and 
nurtured because it is so valuable yet fragile. Our commission requires three votes 
to pass a motion, and a facilitative mayor always is thinking, “How do we get this 
done?” Other commissioners may be content to s ay what they think needs to b e 
heard, but the facilitative mayor is action-oriented.

Loyalty ba sed o n p osition, t hreats, o r i ncentives i s fl eeting; l oyalty b uilt o n 
respect can last. And, as I have indicated earlier, loyalty is the glue. To have some-
one’s respect, loyalty, and trust enables you to look down the dais and with a nod of 
the head understand that you have someone’s vote or he or she has yours. It is con-
necting to Mayor K., who went out of his way at the golf course ribbon cutting to 
invite me to speak for a project that he knew would help defi ne my terms in offi  ce.

Th ere are all kinds of opportunities to break trust, lose respect, and trash loy-
alty. I rem ember a pa rticularly d iffi  cult n ight when I b ecame pretty v isibly a nd 
vocally upset at another commissioner, and he at me. After the meeting, he came 
over to me, held out his hand, and said “No hard feelings?” What can you say to 
that? You sh ake h is h and, a nd you remember h is g enerous g ift o f civ ility—one 
commissioner to another—and you try to learn from it.

I want to end on a personal note. I was in my fi rst term on the city commission 
and the mayor had fi nished her one-year term and was stepping down. It is custom-
ary for other commissioners to make remarks and for the outgoing mayor to say a 
few words before the new mayor is sworn in. Th e outgoing mayor said that being 
mayor was the highlight of her life. Arrogantly, I thought to myself, “She must have 
led a pretty diminished life if this was it!” Little did I know. Now as I look back at 
everything that I learned about city government, about all the people I met, about 
all the projects we worked on, there is nothing that lifts my spirits more today than 
the greeting, “Hi, Mayor.”
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“I try hard not to steamroller anyone. Not that I am fl abby, but I listen 
and make adjustments … I think I distribute it [the political leadership], 
and I try to unite the council … I believe everyone gets their part and 
that we are all taking part in pulling Middelfart in the right direction”

Steen Dahlstrøm
Mayor of Middelfart*

3.1 The Limited Impact of Formal Power Structures
Th e opening quotation by a Danish mayor clearly indicates a political leader trying to 
involve other actors and share political leadership. What may not be obvious is that 
his intent is to gain support and accumulate infl uence as well. If facilitative leadership 
is defi ned as the eff ort to “improve the process of interaction by empowering partici-
pation and by developing consensus and focus on the purpose toward which a group 
is working” (Svara 1994), this particular mayor may be characterized as a facilitative 
leader. And, he is not alone. On the contrary, very few Danish mayors use their per-
sonal and formal political power to force through their ideas, goals, and visions in the 
council, in the administration, and to the citizens (Berg and Kjaer 2007).

As in the United States, facilitative leadership in Denmark is often explained 
by the local government institutions, i.e., the structural conditions provided for 
leadership in the municipalities. In the United States, the particular form of politi-
cal leadership oriented toward coordination, communication, and cooperation is 
associated with the council–manager form, in which the council possesses all gov-
ernmental authority (Svara 1994). In Denmark, the connection between facilita-
tive leadership and the formal framework for mayoral behavior is due to the fact 
that the decision-making authority is c learly vested in the city council a s in the 
council–manager form. Th us, in principle, the power is in the hands of a collective 
body, according to t he local government form in Denmark. However, the struc-
ture is more complex and, in practice, the organization of the political executive 
is much more ambiguous because it is shared among several political bodies and 
actors: the city council, the standing committee, the fi nance committee, and the 
mayor. Th e city council is elected for a period of four years and typically consists 
of eleven to seventeen members (Ejersbo, Hansen, and Mouritzen 1998).

True to pa rliamentary systems, the executive comes f rom the legislative body, 
and there is no formal separation of powers. Th e city council elects the mayor as well 
as the members of the standing committees among themselves, the latter typically 
consisting of fi ve to seven members being responsible for the “immediate adminis-
tration of aff airs” of each department (Berg 2005). Th e mayor chairs one of these 

* Quotations at tributed to offi  cials a nd le aders i n t he c ity of M iddlefart a re f rom i nterviews 
conducted by the authors.
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committees (the fi nance c ommittee), which supervises a ll fi nancial a nd adminis-
trative m atters a nd ap points a ll p ersonnel, e xcept t he C EO a nd t he depa rtment 
heads, who are appointed by the council. Th e mayor a lso heads up the municipal 
administration (Figure 3.1). Th us, the position of the Danish mayor is considered 
as a full-time job—typically the only full-time job among the elected offi  cials. Th e 
mayor can in certain urgent cases decide on behalf of the council, but has no author-
ity to interfere with or block decisions taken by the committees. Th us, when it comes 
to specifi c, day-to-day administrative matters, the standing committees are fully in 
charge (Le Maire and Preisler 2000). In terms of personal power, the Danish mayor, 
therefore, is almost as “weak” as the mayor in the American council–manager form, 
except for the extensive responsibilities exercised by the Finance Committee.

Some sp ecial fe atures o f t he e lectoral s ystem i n Den mark f urther l imit t he 
similarities b etween t he A merican a nd t he Da nish mayor. Firstly, c ompared to 
the United States, the party system in Denmark is very strong. Very few mayors 
are elected from nonpartisan lists. Th e mayor is also a party leader. Secondly, due 
to t he s eat a llocation s ystem* i n t he Da nish c ouncils, t he fo rmal p ower o f t he 
Danish mayors tends to vary somewhat more. If it is necessary to form a coalition 
of t wo or more pa rties to cre ate a g overning majority, the mayor i s constrained 
(because he is the leader of only one of the parties) by the other coalition members. 
Th ese mayors are likely to use facilitative methods because of the unifi ed authority 
assigned to the council, and also because of the need to secure support from other 
parties in their coalition (or who might be coalition partners in the future).

* Th e s eat a llocation s ystem i s a s traightforward d ’Hondt proportional representation s ystem 
among competing lists, which represent either national political parties presenting local lists 
or local groups of concerned citizens (O’Leary, Grofman, and Elklit 2005).

The City Council

The Mayor

The Municipal
Administration

CEO

The Standing
Committees

The Finance Committee
(Chair: Mayor)

Figure 3.1 The political/administrative organization of a Danish municipality.
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From time to time, one of the parties in the council captures an absolute major-
ity of the seats in the council, consequently a ssigning the mayor a l arge amount 
of formal power in terms of seats. Th is phenomenon is not typical for the Danish 
municipalities; however it is not unusual either. After the election in 2005, one out 
of four municipalities in Denmark was, in f act, led by a m ayor f rom a m ajority 
party.

How does this aff ect the political leadership of Danish mayors? Will the facili-
tative approach be discarded when another option is available? From a structural 
perspective on political leadership, one may expect that a gain of an absolute major-
ity in the council could mean the death of facilitative leadership. Since Weber fi rst 
formulated the classical model of bureaucracy, basing political leadership on legal 
rational authority, there has been a general recognition that institutions have for-
mative infl uence on political leaders (Peters 1999; Elcock 2001). Furthermore, the 
power structures in a sp ecifi c setting will encourage or restrict diff erent types of 
leadership behavior (Stone 1995). A more or less sudden replacement of one set 
of power structures with another, therefore, will be expected to lead to a trans-
formation in the role of the mayor (Berg and Rao 2005). In the Danish case, the 
mayor’s weak position in the executive system could be expected to be disregarded 
in f avor o f h is s trong position i n t he s eat a llocation s ystem. C onsequently, one 
would expect the mayor to rep lace the facilitative leadership model with a m ore 
classical power model, i.e., use his newly gained power to push his political visions 
and ideas through the council despite the opinion of the opposing parties. From 
this p erspective, t he m ayor would a lso b e e xpected to e xpand c ontrol over t he 
bureaucracy.

According to a s tudy o f Da nish m ayors a nd t he e lected offi  cials i n t he c oun-
cils, this, however, seems not to be the case (Berg and Kjaer 2005). Independent of 
the relative strength of the mayor’s party, indicators of facilitative leadership are still 
found in almost every municipality. As demonstrated in Table 3.1, a majority of may-
ors as well as councilors fi nd the debate in the councils to be good and constructive, 
refl ecting a positive atmosphere of communication, a low level of tensions, and few 
power struggles between the mayor and the council. Decisions do not take place in 
the “lobby” in a caucus of party members, but in regular meetings of the council and 
committees.

As illustrated in Table 3.2, both groups of actors also consider their mutual 
relations to be cooperative. In both tables, councilors who are outside the mayor’s 
coalition have a less positive assessment, although even here a majority views rela-
tionships a s cooperative. Th e se fi ndings support t he conclusion t hat t he f acilita-
tive leadership model is generally recognized by elected offi  cials regardless of the 
strength of the mayor’s electoral mandate in the council.

Th e same positive relationship is found between the mayor and top adminis-
trators i rrespective of the strength of the mayor’s pa rty in the council (Berg and 
Kjaer 2005; Mouritzen and Svara 2002). Tensions and confl icts within the council 
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often can rub off  on the administration. Th e absence of variation related to diff er-
ences in party representation adds to t he view that the facilitative model is viable 
in a variety of settings. In defi ance of the electoral system, which in one out of four 
municipalities enrich the mayor with a nontrivial power base, the facilitative lead-
ership model seems to be the overall dominant style of local political leadership in 
Danish municipalities.

What accounts for this fi nding? If not the formal government institution and 
the power structures inherent in these, what e lse can explain this prevalent t ype 
of leadership among the Danish mayors? In order to pin down the answer, we will 
look into the Danish case from which the introductory quotation originates: Th e 
municipality of Middelfart led by Mayor Steen Dahlstrøm. As Dahlstrøm is one of 
the few Danish mayors who has experienced election terms both with and without 

Table 3.1 Mayors’ and Councillors’ Assessment of the Work in the Council 
(percent)

Mayors

Councilorsa

Member of the 
Mayor’s Party

Member of the 
Mayor’s 

Coalition

Not Member 
of Either of 

These

Most Political Decisions Are Taken at the Council and Committee Meetings 
and Not in the Lobby

Agree  54  62  50  42

Neutral  28  24  26  23

Disagree  18  14  24  35

Total 100 100 100 100

The Political Discussion at the Meetings Is Constructive

Agree  81  85  68  61

Neutral  14   9  22  21

Disagree   5   6  10  18

Total 100 100 100 100

n = 213 287 190 286

a  The councilors are split according to whether they are members of the mayor’s 
party, the mayor’s coalition, or neither of these.

Source: Berg, R., and U. Kjaer, Den danske borgmester, University Press of Southern 
Denmark, 2005. With permission.
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an absolute majority in the council,* this case is particularly useful for the study 
of t he i ssues outlined. W hile e laborating t he c ase a nd i lluminating t he political 
leadership of Dahlstrøm, we will pay special attention to the relations between the 
mayor and his potential political opponents. We examine these questions:

Why is the mayor trying so hard to establish alliances, cooperate, communicate 
and share his leadership, when he, in reality, has the power to make the coun-
cil act according to his preferences?

Why is the cooperative style of leadership important to him? What kinds of alli-
ances does he make?

How does he reach them?
Does his facilitative leadership in Middelfart prove to be successful?

* Th e case study was conducted in 2004 during the mayor’s fi fth election period, which is the 
only period in which his party, Th e Social Democratic Party, has held the absolute majority in 
the council. Due to this, the case data have been carefully considered in order to rule out that 
the role and behavior of the mayor is just a simple refl ection of old habits from earlier periods 
when the mayor was not in possession of the power derived from the many mandates.

Table 3.2 Mayors’ and Councilors’ Assessment of the Level of Confl ict (%)

Mayor with 
Councilors

Councilorsa with Mayor

Member of 
the Mayor’s 

Party

Member of 
the Mayor’s 
Coalition

Not a Member 
of Either of 

These

The Relationship Is

Very confl ict-
ridden

0 1 5 5

Confl ict-ridden 3 3 14 20

Neutral 16 10 11 28

Cooperative 62 32 51 38

Very cooperative 19 54 19 9

Total 100 100 100 100

n = 211 291 192 288

a The councilors are split according to whether they are members of the mayor’s 
party, of the mayor’s coalition, or neither of these.

Source: Berg, R., and U. Kjaer, Den danske borgmester, University Press of Southern 
Denmark, 2005. With permission.
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Before going into depth with these dimensions of the case, we shall, however, 
provide some contextual knowledge of the city and its mayor.*

3.2 The City and Its Mayor
Middelfart is a middle-sized Danish municipality with 20,186 inhabitants distributed 
among the city of Middelfart and the peninsula called Strib (the former accounting for 
the largest part of the population). Th e municipality is in the middle of the country, 
at the very western part of the island of Funen. Middelfart is situated by a beautiful 
coastline facing the sea and the western part of the country, Jutland. Th ou gh Funen 
and Jutland are joined by a bridge, starting (or ending, depending on the perspective) 
in Middelfart, the population of Middelfart has a long tradition of being affi  liated with 
Funen. Just across the bridge, in Jutland, is found the so-called “Triangle area,” which 
consists of three somewhat larger municipalities (Vejle, Kolding, and Fredericia) which 
form the apexes of a triangle, and four smaller surrounding municipalities (Lunderskov, 
Vamdrup, Vejen and Boerkop) (Figure 3.2). Together these municipalities account for 
the biggest economic growth within Denmark.† Despite the heavy competition from, 
especially, the three larger municipalities, Middelfart also has experienced substantial 
economic growth during the past fi fteen years, and is now mainly dominated by whole-
sale businesses, construction fi rms, and consulting fi rms. Traditionally, the population 
has mainly consisted of farmers and blue collar workers with low incomes, but now the 
population is slightly changing to white collar and self-employed workers. Th ere is also 
a large increase in the value of the housing market in Middelfart. Compared to Danish 
municipalities in general, Middelfart has a tax rate below average and an average level of 
service. However, compared to all neighboring municipalities on the island of Funen, 
the citizens of Middelfart are better off  in terms of low taxes and high services.

Th e m unicipality h olds a l ong t radition o f S ocial Dem ocratic m ayors, a s i t 
has b een g overned b y S ocial Dem ocrats fo r m ore t han ei ghty-fi ve ye ars. St een 
Dahlstrøm, who is only the fourth democratically elected mayor in Middelfart,‡ is 
no exception to this tradition. He was born in Middelfart fi fty-fi ve years ago and 
grew up in modest circumstances in the same city. As a child, he often listened to 

* Th e analysis of t he municipality of Middelfart and its mayor, Steen Dahlstrøm, is based on a 
study conducted from 2003 to 2004. Besides using documents from the municipalities and arti-
cles from the local newspapers, interviews have been conducted with the mayor, the chair of the 
Social Democratic group in the council, a backbench member of the Social Democratic group, 
the leader of t he L iberal party, the chair of t he local party branch of t he Social Democratic 
Party, the CEO of t he municipality, a jou rnalist at t he local paper, and the CEO of t he local 
bank. Observations have a lso been made of a me eting in the council, a me eting in the eco-
nomic c ommittee, a nd a me eting at t he lo cal p arty br anch of t he S ocial Democratic Party. 
Furthermore, the mayor has been observed for an entire day, including meetings in and outside 
town hall. For a full description of the method used in the study, see Berg and Kjaer, 2007.

† Except for the capital Copenhagen.
‡ Until 1919, the Danish mayors were appointed by the king.
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political discussions in the home of his grandmother, who was an avid supporter of 
the Social Democratic party. Around 1980, he graduated with a degree in education 
and, almost by coincidence, started his teaching career in one of Middelfart’s public 
schools. In his teaching position, he got to k now many of the inhabitants of the 
municipality, whether it was the young citizens (and future voters) of Middelfart or 
their parents. Even today he fi nds his personal knowledge of the citizens to be very 
important in his ability to make political decisions, whether it is about developing 
an industrial policy or supporting the administration in its decision making regard-
ing individual citizens.

Steen Dahlstrøm was fi rst elected to the council in 1981, when he was only 30 
years old. A fter the e lection, he was appointed a s the new chairman of the local 
party. His knowledge of the party organization from the inside and familiarity with 
all the local party members were the stepping-stones for his mayoral candidacy. At 
the election in 1985, the old mayor stepped down and Dahlstrøm was appointed 
by the council as the new mayor of Middelfart after serving just one term on the 
council (1982 to 1985). He has held the position since that time and now has more 
than twenty years of tenure.

At the beginning of his regime, Dahlstrøm found the position more trouble-
some than it is today. At the onset, he found it diffi  cult to follow in the footsteps 
of the old, very experienced mayor, as he had to keep a balance between continuity 

Vejen

Vejle

Lunderskov

Boerkop

LITTLE BELT SEA

Fredericia

Nr.  Aaby
Kolding

FUNEN

JUTLAND

Vamdrup

Ejby

Middelfart

Figure 3.2 Map of Middelfart and the other seven municipalities in the Triangle 
area.
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and change, retaining old supporters while obtaining new ones. He also was more 
sensitive to cr iticism, a nd o ften l ost h is temper i n ei ther g roup meetings o f t he 
party or at council meetings, which clearly was to his disadvantage. Over the years, 
however, he has gained more confi dence in the position, and, consequently, he is 
not aff ected to a great degree by the high expectations and criticism as he was in his 
earlier years as mayor. Dahlstrøm’s ambitions have also been under development. 
In t he beginning, h is a mbitions were m ore personal t han political. He found i t 
very important to b e visible and to l et the citizens and others know who he was. 
Later on, his political ideas and visions gained increasing importance and today his 
ultimate criterion for success is results rather than publicity:

If you get to set your fi ngerprints on the development of the city, you 
are on the right track … Some of the best moments are when you have 
had a good meeting with the council and you can see that there is a 
process on the go—that we t ake decisions, get things done, and that 
Middelfart develops.

Mayor Steen Dahlstrøm

In order to get and keep “the process” going, the mayor pays special attention 
to three major municipal arenas: (1) the political arena made up of the council and 
the Social Democratic group of party members within the council; (2) the external 
arena, in particular, the business community of Middelfart and the surrounding 
municipalities of the “Triangle area”; and (3) the administrative arena composed of 
the CEO and lower level managers of the municipal administration. In the follow-
ing section, we will elaborate and analyze the mayor’s leadership approach in each 
of these arenas.

3.2.1  ‘For Better or for Worse’: Building Trust and 
Consensus within the Political Arena

During the past twenty years of governing, Dahlstrøm has been supported by vari-
ous coalitions composed by multiple parties, ranging from conservatives to liberals. 
However, in the election in 2001, his own party, the Social Democratic party, won 
ten out of nineteen seats in the council, i.e., an absolute majority, which potentially 
enabled the mayor to form a minimum winning coalition. With the majority in hand, 
he did not have to depend on support from any other party than the Social Democrats, 
and all the important chairs of the committees could be distributed among his politi-
cal friends within his party group. Yet he refrained from doing so. Instead, Dahlstrøm 
started to invite other members of the new council to join the coalition. Two parties 
agreed to this, the Social Liberals (a centrist party in Denmark) and the Conservative 
party. Th e latter, in return, received one of the committee chairs.

To pa ss up the formation of a m inimum winning coalition may be unheard 
of in many western countries, including the United States, but is not, however, a 
unique fi nding for Denmark (Berg a nd Kjaer 2005; Serritzlew, Skjæveland, a nd 
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Blom-Hansen 2005). In many of the Danish municipalities, the mayors perceive 
forming a m inimum w inning coalition a s both a r isky a nd inappropriate a ff air; 
risky, because minimum winning coalitions tend to create more enemies than 
friends on the council. Th is would clearly be a d isadvantage i f the mayor’s party 
should lose the majority again, as it would be much harder convincing the rest of 
the parties to appoint a former “enemy” for the position of mayor. Forming a broad 
coalition is thus perceived as insurance in the case of future election defeats, which 
would otherwise mean losing the mayoral position (Elklit and Pedersen 1995). Yet, 
minimum winning coalitions are also perceived as being inappropriate in the sense 
that they leave other parties out of the realm of infl uence, pulling the decisions in 
the direction of a single party’s program and adding to the advantage of one par-
ticular group of voters, i.e., the ones voting for the majority party.

From Dahlstrøm’s perspective, forming a m inimum winning coalition, would 
be a violation of a very important norm in the Danish municipalities in general, and 
Middelfart in particular; that being the norm of consensus (Berg and Kjaer 2005).

It’s important that the mayor is the mayor of the whole city, not only the 
mayor of the Social Democrats … It’s important for people that we work 
together, that we cooperate … Th e municipality must be run in a sensible 
manner, and by that I mean the whole municipality for all of its citizens.

Mayor Steen Dahlstrøm

Dahlstrøm not only emphasizes the inclusion of other parties in terms of the dis-
tribution of seats, but also in terms of the day-to-day decisions in the council and in 
the fi nance committee. In general, he puts a lot of eff ort into communicating with the 
members of the council and committees. Th is is also why he has established a regular 
routine of “informal orientation” at every offi  cial meeting. Th is informal orientation is 
the fi rst item on the meeting agenda and is deliberately used by the mayor to inform 
the councilors of matters that have not yet reached the formal agenda, but are never-
theless making their way through the administration and heading toward the offi  cial 
agenda. Th e informal orientation is then used by the mayor as a tool for inclusion, for 
developing a c ommon u nderstanding of t he pending topics, building t he council’s 
confi dence in him, and bringing about a sense of ownership for the issues at stake.

I want them (the councilors) to be informed. I want them to be a part 
of the life in the municipality of Middelfart, and that they are a part of 
the basis for decision.

Mayor Steen Dahlstrøm

Th e inclusion of other parties in the decision-making process from time to time 
impedes the clarity of who has really initiated the agenda. Th e mayor clearly believes 
he s till i s i n c harge o f t he de cisions t aken. A ccording to fo rmer U.S. P resident 
Harry Truman, this is a t rue hallmark of political leadership. As Truman put it, 
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“A leader is a m an who has the ability to g et other people to do w hat they don’t 
want to do and like it.”* Th e mayor is, however, not the only one who seems to use 
a Trumanian strategy. Th e leader of the Liberal Party fi nds that his party indeed 
infl uences the political outcome, but that they do it by feeding the mayor with ideas 
and initiatives and accepting that he, in public as well as in his own mind, makes 
them his own. W hat seems to b e going on in the consensual political setting of 
Middelfart, therefore, might be labeled a “double Truman.”

Clearly the mayor feels that “the process” runs more smoothly with the sup-
port of the council. In fact, it is so important for him to reach broad decisions with 
all nineteen members of the council supporting them, that he would rather make 
compromises on h is proposals t han push pa rty preferences t hrough t he council. 
An example of this i s the budget for 2004. Here the council was d ivided on an 
issue concerning the fi nancing of a local sports center. Th e Social Democratic party 
was clearly against the public fi nancing of this center; however, two of the parties 
outside the coalition were in favor of letting the municipality be responsible for the 
construction. Steen Dahlstrøm convinced his party group that reaching an agree-
ment on the entire budget was more important than getting a ll of their opinions 
through, and all nineteen members of the council ended up voting for the budget.

Th is case, as well as some other cases during this election period, has created 
some re sistance for Da hlstrøm w ithin h is own pa rty g roup. Some of t he g roup 
members fe el t hat t he mayor tends to b e more loyal to t he council t han to h is 
own party group. Dahlstrøm is, however, very conscious that the atmosphere and 
the c ohesiveness o f t he g roup a re v ital fo r h is p olitical l eadership. I n o rder to 
overcome the tensions in the group, he has decided to sh are his leadership roles 
with the chair of the Social Democratic group. Informally, the two of them have 
divided two important roles of the political leadership between them; the mayor 
primarily focusing on the coherence of t he council, a nd the chair of t he Social 
Democratic group primarily focusing on the coherence of the party group (for this 
distinction, see Leach and Wilson 2000). Within the council, the mayor is quite 
often perceived as the “good cop,” i.e., the all-embracing political leader seeking 
broad support and consensus across the traditional political party lines; while the 
chair of the Social Democratic group is perceived as the “bad cop,” i.e., the leader 
of the Social Democratic group promoting a thorough and confronting party line 
in the council (but pleasing the members of the Social Democratic g roup). Th e 
role sh aring h as t wo i mportant c onsequences: (1) t he m embers o f t he m ayor’s 
party are able to express their cultivated Social Democratic policy in the council, 
without running the risk of pushing the other parties away; and (2) the mayor is 
able to re ach broad agreements, while not creating too many frustrations within 
the party group.

Th is strategy seems to pay off . Not only are most of the decisions in the coun-
cil agreed upon by all nineteen members, but also none of the Social Democratic 

* Truman quoted from Elcock (2001, 85).
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members has been tempted to l eave the group at t he wrong moment during Steen 
Dahlstrøm’s governing period. As we will demonstrate in the following section, the 
successful outcome of facilitative leadership in terms of coherence and cooperation in 
the political arena also seems to have a positive spillover to the external arena.

3.2.2 Entering ‘Nonholy’ Alliances in the External Arena
It is a well-known view in Denmark that mayors elected from the Social Democratic 
party have particularly close bonds to the trade unions, while mayors coming from 
the Conservative or Liberal parties have tight bonds to t he business communities. 
Accordingly, cooperation between Social Democratic mayors and private sector fi rms 
has been perceived as mostly inappropriate and as a nonholy alliance. However, this 
common wisdom has been shown to be nothing but a myth. According to a survey 
among Da nish m ayors ( Berg a nd K jaer 2 005), a ll m ayors—irrespective o f pa rty 
affi  liation—have extensive contact with the business community in their municipal-
ities. In fact, the business community is one of the mayors’ most frequent contacts 
in the external arena, only exceeded by the contacts to citizens and the media (Berg 
and Kjaer 2005). Steen Dahlstrøm is no exception to this pattern. He pays a great 
deal of attention to the external arena, including the private sector fi rms, the media, 
and nongovernmental organizations (NGOs). However, the focus here will be on 
his relations with the business community of Middelfart, and partly on his relations 
with the neighboring municipalities in the “Triangle area,” which have been of vital 
importance to t he economic and cultural development of the municipality in the 
later years of his mayoralty. By cooperating with both the private sector fi rms and 
the other public authorities in the area, Dahlstrøm has been able to take advantage 
of the growth in the “Triangle area,” consequently attracting new fi rms and creating 
jobs in the municipality. He has a lso succeeded in developing Middelfart f rom a 
traditional provincial town into a modern city with cultural facilities, supporting the 
positive trend with new fi rms and new employees coming to the municipality.

One of the mayor’s most important external a lliances is with other local gov-
ernments in the region: the seven municipalities in Jutland, which i s pa rt of the 
“Triangle area.” Even though the population of Middelfart has a long tradition of 
being a ffi  liated with Funen (the island where Middelfart is situated), speaks the 
Funen dialect, and often commutes to the big city of the island, Odense, for jobs 
and education, the mayor made an important strategic choice in the early 1990s: to 
loosen the bonds to Funen and to make tighter connections to Jutland. Th e choice 
was taken as a consequence of the then economic development on each side of the 
bridge connecting the two regions. On the eastern side of the bridge, the Island of 
Funen, there was hardly any economic growth and business development. On the 
western side of the bridge, in Jutland, all kinds of new industrial and technological 
enterprises were springing up like mushrooms and the economy was booming.

In 1993, Dahlstrøm, together with seven mayors from the neighboring munici-
palities in Jutland, took the initiative to establish a formal network of eight coop-
erating municipalities. Th e network that has now been operating for more than ten 
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years i s working s trategically together on a reas such a s business, u rban develop-
ment, culture, and education. It is organized as an independent institution and led 
by a general manager. Each of the eight participating municipalities is represented 
by its own mayor and they take turns as chair of the network.

Th e alliance with the seven other mayors is not without diffi  culties. Th e  mayors 
represent diff erent parties and municipalities of various sizes, and all have diff erent 
views a s to h ow to de velop the region. However, over the years, they have come 
to realize that their economic growth is closely associated with their cooperation 
across traditionally municipal borders. Also, Dahlstrøm fi nds the alliance to be an 
important explanation of the economic success of Middelfart.

From the beginning, the mayor has understood the importance of mak-
ing connections to the “Triangle area,” just as we (the local bank) have 
done … . Today all development on Funen goes to Middelfart and leaves 
behind the big city of Odense—nothing happens there to be frank.

CEO of the local bank

One of the mayor’s closest partners from the local business community is the 
local bank. Over the years, the bank has made many contributions to support the 
development of Middelfart, among the most recent is the so-called “Culture island.” 
Th e Culture island is the community center and new landmark of Middelfart. It 
is situated at the waterfront of the city, has a view over the sea and holds the pub-
lic l ibrary, the tourist offi  ce, a re staurant, a ci nema, etc. Th e fi rst turf was cut in 
August 2003 and the community center opened two years later. Th e political pro-
cess that occurred before construction could begin took several years. Th is  process 
was characterized by a close cooperation between the mayor, the council, the CEO, 
the administration, the local bank, and other local private investors. Th e process 
started back in the 1990s when the municipality a rranged an a rchitect competi-
tion concerning the development of the waterfront. At the same t ime, the Social 
Democratic party, under Dahlstrøm’s leadership, decided to put forward a proposal 
for a n ew public l ibrary in Middelfart. Th is proposal was l ater connected to t he 
gradual development of t he waterfront a s a w hole. Th e project expanded f rom a 
public library to a c ommunity center, including a m arina, and it became clear to 
Dahlstrøm that this project could not be carried out with public funds a lone. In 
a joint partnership, the mayor and the municipal CEO contacted many potential 
local investors, yet they did not succeed until the mayor involved the local bank. 
Th e managing director of the bank stressed that the cooperation with the mayor 
and the municipality was taking place on strictly business terms; they would never 
invest in a project that would not pay off . However, he makes no secret of the fact 
that the mayor’s facilitative leadership of the council was important for the bank 
and its partnership with the municipality.

I think we are privileged to have a mayor as Steen Dahlstrøm. He is a 
pragmatic person, all he does is meant to benefi t our city, not to create 
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an image of his person … Even with the majority in the council, he has 
managed it sober-minded. I feel there is a great harmony in the politi-
cal line at city hall. He has taken the opposition on board, and I really 
don’t feel that he has abused the power that he actually has.

CEO of the local bank

Sticking to consensus and sharing his power in the political arena clearly seems 
to be an advantage for Dahlstrøm in the external arena as well. Whereas the sup-
port of a i deological a nd h igh-handed Social Democratic mayor would be inap-
propriate fo r t he l ocal ba nk a nd o ther m embers o f t he b usiness c ommunity i n 
Middelfart, the support of a c onsensus-oriented mayor serving a u nifi ed whole is 
truly a nother s tory. In that c ase, t he support of t he mayor i s not only appropri-
ate, but a lso a ims at l egitimating the business community at l arge (for a si milar 
argument, see Gissendanner 2004). Apparently the positive outcome of facilitative 
leadership in one arena, i.e., the political arena, spills over to other arenas as well; 
in this case, it is even self-perpetuating. Th e leader of the Liberal party, part of the 
potential opposition to Dahlstrøm in the council, is only willing to cooperate and 
take part in the political leadership of the council as long as the mayor is able to 
control the “real socialists” in the Social Democratic Party group and continues to 
emphasize and support the private sector fi rms in the municipality.

3.2.3 Partnerships in the Administrative Arena
Th e spillover eff ect from the consensus climate in the council and external arena is 
also evident in the administrative arena. Th e formal functions of the Danish mayor 
vis-à-vis the administration are anything but clear. On the one hand, the mayor is 
head of the council and, thus, supposed to lay down rules and regulations according 
to the values of the council while leaving the implementation to the administration. 
On the other hand, the mayor as the head of the administration is responsible for 
the implementation of the council’s decisions and, thus, has to control the admin-
istrators in more detail. In principle, the somewhat unclear functions leave room 
for various k inds of mayoral behavior toward the administration—from a s trong 
authoritarian ro le to a m ore c ooperative one. However, s everal empirical s tudies 
have characterized t he re lationship between t he Da nish mayors a nd t he admin-
istration as very cooperative. In fact, it is seen as a partnership, where both actors 
cooperate on common goals a nd, t hus, a re dependent on each other in order to 
reach these goals (Mouritzen and Svara 2002; Berg and Kjaer 2005). Consequently, 
the a dministration h as i ncentive to su pport a nd s trengthen t he m ayor, a nd t he 
mayor has incentive to empower the administration.

In the case of Steen Dahlstrøm, his partnership with the CEO is well developed as 
well. Th ey have been working close together since the very beginning of Dahlstrøm’s 
administration. However, the mayor combines two forms of leadership style in the 
administration. On the one hand, he gives very detailed instructions and controls 
the administration in a r ather authoritarian way. On the other hand, he carefully 
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listens to a dvice and the “sparring” he receives from the CEO and the lower level 
managers of the administration and supports their autonomy from the council. An 
important point is that this autonomy is established by virtue of the mayor’s eff ort 
in the political arena. By communicating with and involving the council in many of 
the matters that have not yet reached the political agenda, but are still under way in 
the administrative process, Dahlstrøm provides the councilors with an administra-
tive insight that is critical to maintaining their confi dence in the administration. 
Consequently, the administration has peace and room for maneuvering:

I get them involved (the councilors), they are a part of the basis for deci-
sion making and it’s to their benefi t. Yet it is also to the benefi t of the 
administration. It gives confi dence to the administration knowing that 
they are a pa rt of the process. No one will grumble about things they 
didn’t know, the administration will not be questioned all the time and 
formalities are put straight.

Mayor Steen Dahlstrøm

At the time when the Social Democrats did not have the absolute majority in 
the c ouncil, i t was cr ucial for Da hlstrøm to h ave t he c ouncil’s support i n order 
to have an eff ective impact on the administration. Without the broad support of 
the council, the administration would be forced to c onsider the va rious political 
minorities in the day-to-day administration and more carefully balance their loy-
alty between the mayor and the council. With the absolute majority in the council, 
this balance is obviously not as urgent, as the council’s support of the mayor is most 
obvious. However, there is also another purpose behind Dahlstrøm’s continuously 
ensuring the administration’s autonomy vis-à-vis the council, which is revealed in 
the mayor’s conclusion regarding these considerations:

It’s to the benefi t of them (the councilors), to the benefi t of the adminis-
tration, and also to the benefi t of me … It gives me an excuse to get things 
done m ore q uickly t han e lse, w hen t hey ( the c ouncilors) a re a lready 
informed.

Mayor Steen Dahlstrøm

Th e facilitative leadership model practiced in the political arena does not only 
prove to have a positive spillover eff ect into the external arena, it also has a positive 
eff ect in the administrative arena. And last, but not least, it has a positive eff ect on 
the mayor’s energy and infl uence in general.

3.3  Facilitative Leadership in Denmark: An 
Appropriate, Yet Powerful Model of Leadership

Th e f acilitative leadership model a s practiced by Steen Da hlstrøm in Middelfart 
is a m odel su pported b y va rious l ocal g overnment i nstitutions i n Den mark. 
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Even when voters give an absolute majority to one single party in the council, 
consequently em powering t he m ayor to u se a n au thoritative s tyle o f l eadership, 
the facilitative leadership model continues to be in use. Dahlstrøm’s refusal to take 
advantage of the opportunity to ba se his leadership on power is probably typical 
rather than exceptional for cultural and rational reasons. Th e cultural reason is the 
appropriateness of the model, which induced the mayor to continue to communi-
cate with the council, involve the councilors in the decision-making process, and 
to some extent share his political leadership. In other words, the mayor is expected 
to support the local government institutions whatever happens, even at the expense 
of the political party program. And he does so. Not only because he is under the 
infl uence o f s trong norms o f c onsensus, w hich i nduce h im to b ehave a ccording 
to the facilitative leadership model, but also it has proved to be rational to stick 
to the model, as it is a powerful source of leadership. By sharing his leadership in 
the political arena, there are positive spillover eff ects in both the external and the 
administrative arenas, which contribute to the overall empowering of the mayor.

Th e p olitical l eadership a s p erformed b y t he Da nish m ayor c an b e m odeled 
as ci rculation of political c apital (Berg a nd K jaer, 2007). S cholars f rom d iff erent 
schools of social studies use the concept of political capital, a lthough there is not 
a general agreement about a c ommon defi nition of the concept. However, within 
studies of local political leadership, the concept has been particularly referenced to 
Banfi eld’s s tudy of political leadership a nd power in Chicago (Banfi eld 1961), in 
which he uses the concept of political capital to describe the power of diff erent actors 
within a political system. According to Banfi eld, political capital can be perceived 
as an actor’s stock of power, i.e., a limited resource that can be invested in order to 
obtain control over other actors and, therefore, reach the desired objectives. Like a 
broker in the stock market, the political leader will invest his political capital in the 
areas where he expects the largest return. Th e idea is that reaching the desired objec-
tives will pay off  in terms of new power exceeding the amount of power originally 
invested.

Although our model of political leadership uses Banfi eld’s notion of political 
capital a s a s tarting p oint, o ur de fi nition o f t he c oncept i s so mewhat d iff erent. 
Defi ned a s p otential p ower e arned b y pa rticipating i n t he p olitical p rocess, t he 
concept of political capital does not only include “power over” other actors, but also 
“power to” reach objectives in cooperation with other actors (Stone 1989). Further, 
political c apital i n our de fi nition i s not a pa rt o f a n e xchange model w here t he 
political leader exchanges political services (jobs, money, decisions, etc.) for politi-
cal power. On the contrary, political capital is part of a circulation model where the 
political leader exercises, yields, and receives power. As a consequence, the invest-
ment of political capital is not to be seen as part of a zero-sum game, but rather as a 
contribution to increase the total amount of power in the political system.

By bringing the potential political power into play and investing it in leadership 
tasks, such a s formulation of policies, controlling t he a genda, implementing t he 
political program, making alliances, representing the citizens, communicating, etc.; 
and, even more importantly, doing so by complying with the norms and demands 
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associated with each of the tasks and their order of priorities, the mayor will receive 
various forms of rewards from the elected and appointed offi  cials, the citizens, and 
others. Whether in the form of acknowledgment, accept and, support, confi dence, 
trust, re spect, and/or autonomy, the rewards w ill a ltogether increase the mayor’s 
potential power, i.e., political capital, and ultimately the mayor’s success will feed 
back into the process of political leadership.

As i llustrated i n t he c ase o f S teen Da hlstrøm, t he re turns o f t he l eadership 
investments made in the Danish municipalities seem to be particularly high in 
tasks concerning alliances. Th e mayor is not only rewarded for the policies formu-
lated or the implementation of the political program, but a lso for reaching these 
objectives through the involvement of other actors, internal as well as external. In 
fact, the very act of involving these actors pays off  in itself.

Th us, the cooperation and consensus in the council provide a cover for power-
ful, and to some extent autonomous, mayoral leadership. Th e facilitative leadership 
model has w ithout a do ubt been demonstrated to b e powerful in t he Da hlstrøm 
case. Th e remaining question is whether it i s a lso successful. Th e short answer to 
that question is “yes.” Dahlstrøm has managed to t ake advantage of the economic 
growth in the “Triangle area” and has been able to transform Middelfart from a tra-
ditional provincial town into a modern city. As a consequence, the municipality of 
Middelfart is doing more than well compared to other municipalities in Denmark.

Th e f acilitative leadership model has a lso shown to b e successful in terms of 
the mayor’s personal political career. Th is can be illustrated by the outcome of one 
of the latest and biggest challenges the mayor has faced since 2001: Th e Danish 
amalgamation re form.* Here Da hlstrøm f aced t he m ajor t ask o f supporting t he 
reform locally by seeking to merge the city of Middelfart with two smaller munici-
palities in the countryside, Ejby and Nr. Aaby, creating a n ew municipality with 
36,100 inhabitants. Th e process was challenging in several ways. First, in the begin-
ning of the national reform process, the amalgamation was optional, leaving a stra-
tegic choice for t he mayor to m ake. Second, t he decision of merging t he city of 
Middelfart with the two small municipalities challenged the political leadership, as 
the two mayors from the smaller municipalities became his competitors in the elec-
tion in 2005. Dahlstrøm managed to easily overcome both challenges. At the fi rst 
election after the amalgamation, as many as 38 percent of the voters in the city of 
Middelfart voted for Dahlstrøm and, in the election at-large, more than one out of 
fi ve of the voters in the new municipality voted for Dahlstrøm.† It was not enough 
to give him the absolute majority of seats in the new council; however, with many 

* Eff ective January 1, 2007, the 275 Danish municipalities, which had been in existence since 
the latest municipal amalgamations in 1970, were merged into ninety-eight new municipali-
ties. Th e amalgamations were a re sult of national legislation passed in 2005 (after an intense 
political debate begun in 2002), stating that municipalities could no longer have a size of less 
than 20,000 inhabitants, which was very common before the reformation.

† At Danish local elections, the voters can choose if they will cast their vote on the party or i f 
they will cast it as a preferential vote on one of the party’s candidates (almost three-quarters of 
the votes are preferential votes).
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friends and no enemies in the council, it was enough to give him yet another term 
as mayor and to start up a brand new municipality of Middelfart. Th e institution-
ally and culturally appropriate choice he had made to be a facilitator in 2001 was 
once again the politically necessary choice a s well, a s it had been for h im in h is 
initial twenty years in offi  ce.

References
Banfi eld, E.C. 1961. Political Infl uence: A New Th eory Of Urban Politics. New York: Th e Free 

Press.
Berg, R. 2005. F rom cabinets to committees: Th e D anish experience. I n Transforming 

Political Leadership in Local G overnment, eds. R. B erg and N. Rao . London: Palgrave 
Macmillan, 85–100.

Berg, R., and U. Kjaer. 2005. Den danske borgmester (Th e Danish Mayor). Odense: Syddansk 
Universitetsforlag.

Berg, R., and U. Kjaer . 2007. Lokalt politisk lederskab (Local Political Leadership). Odense: 
Syddansk Universitetsforlag.

Berg, R., and N. Rao (eds.). 2005. Transforming Political Leadership in Local G overnment. 
London: Palgrave Macmillan.

Ejersbo, N., M.B. Hansen, and P.E. Mouritzen. 1998. Th e Danish local government CEO: 
From town clerk to city manager. In Th e Anonymous Leader, eds. K.K. Klausen and A. 
Magnier. Odense: Odense University Press, 97–112.

Elcock, H. 2001. Political Leadership. Cheltenham, U.K.: Edward Elgar.
Elklit, J., and M.N. Pedersen (eds.). 1995. Kampen om kommunen. Ni fortællinger om kom-

munalvalget i 1993. Odense: Odense Universitetsforlag.
Gissendanner, S. 2004. M ayors, go vernance coalitions, and strategic capacity—D rawing 

lessons fr om G ermany for theories of urban go vernance. Urban Aff airs Review 40: 
44–77.

Le Maire, E., and N. P reisler. 2000. Lov om kommuner nes styrelse. København: Jurist- og 
Økonomforbundets Forlag.

Leach, S., and D. Wilson. 2000. Local Political Leadership. Bristol, U.K.: Th e Policy Press.
Mouritzen, P.E., and J.H. Svara. 2002. Leadership at the Apex — Politicians and Administrators 

in Western Local Governments. Pittsburgh, PA: University of Pittsburgh Press.
O’Leary, B., B. Grofman, and J. Elklit. 2005. Divisor methods for sequential portfolio allo-

cation in multi-parti executive bodies: Evidence from Northern Ireland and Denmark. 
American Journal of Political Science 49: 198–211.

Peters, B.G. 1999. Institutional Th eory in Political Science. Th e ‘New Institutionalism.’ London: 
Continuum.

Serritzlew, S., A. S kjæveland, and J. B lom-Hansen (2005). Explaining Oversized Coalitions: 
Empirical Evidence from Local Governments. Aarhus, Denmark: Department of Political 
Science, University of Aarhus. 

Stone, C.N. 1989. Regime Politics—Governing Atlanta 1946–1988. Lawrence, KS: University 
Press of Kansas.

Stone, C.N. 1995. P olitical leadership in urban politics. I n Th eories of U rban Politics, eds. 
D. Judge, G. Stoker, and H. Wolman. London: Sage, 96–116.

Svara, J.H. 1994. Facilitative Leadership in Local Government. San Francisco: Jossey-Bass.



73

4Chapter 

Mixing Models of 
Leadership in a Mayor–
Council City: A Study 
of Yorkville, Illinois

Curtis Wood, Gerald Gabris, and Bart Olson

Contents
4.1 I ntroduction........................................................................................74
4.2 Th e Governmental and Community Context ......................................75

4.2.1 Y orkville: Th e Context ..............................................................79
4.2.2 Th e Mayor of Yorkville: Art Prochaska ......................................81

4.3 Mayoral Leadership Style, Roles, and Relationships .............................82
4.4 Accomplishments and Impacts of Mayor Prochaska ............................87
4.5 Th e Nature and Sources of Mayoral Leadership ...................................88
4.6 Toward a Th eory of Governance Relationships in Mayor–Council 

Cities ...................................................................................................91
4.7 Conclusion ..........................................................................................96
4.8 P ostscript ............................................................................................97
References ................................................................................................101



74 ◾ The Facilitative Leader in City Hall

4.1 Introduction
In this chapter, the authors examine the proposition of whether a mayor operating in 
a mayor–council city and possessing statutory executive authority can consistently 
behave as a facilitative leader (Svara 1990). Th is is an important question because 
the dominant thread in urban government theory suggests that the mayor in a may-
or–council form of government has the incentive to rely heavily on a “power-based” 
style of leadership vis-à-vis the city council and administrative staff  to advance his/
her political and mayoral agenda (Svara 2002; Wheeland 2002; Mullin, Peele, and 
Cain 2004). A s W heeland su ggests, t his “provides t he foundation for a c onfl ict 
pattern o f i nteraction a mong offi  cials w ho h ave i ncentives to c ompete w ith one 
another to accomplish their agendas” (2002). In the power-based model of leader-
ship, leadership is competitive and is focused on individual goals, and relationships 
are confl ictual (Svara 2002). In their study of three California cities, Mullin, Peele, 
and Cain (2004) discovered that “mayors who do not sit on the council have more 
fl exibility to act in opposition to the council and establish a separate base of power” 
by going directly to the public or media, “can shift blame for unpopular decisions 
and unsuccessful programs,” or conversely take credit for council policies that go 
well, and pose a greater obstacle in sustaining a working majority on the council in 
support of the mayor’s legislative agenda.

Alternatively, Svara asserts that mayors in a council–manager form of govern-
ment a re i nclined to p ractice a f acilitative l eadership s trategy (1990). H ere, t he 
mayor serves a s a l iaison between g roups, s trives to c ommunicate f rom multiple 
vantage points, works with the professional manager as a partner, and emphasizes 
a culture of collaboration and cooperation. Svara’s facilitative mayor is also an ideal 
type in the normative sense. Th ere is evidence of facilitative mayors in mayor–
council cities (Th ompson and Brodsky 1994; Svara 1994). Th e implicit argument, 
however, is that that form of government strongly infl uences mayoral leadership 
behavior, a nd that mayors who practice f acilitation a re better leaders t han those 
who rely on power.

In this chapter, we make the case that the depiction of a mayor as either using 
a power or facilitative style of leadership in any form of government is an over-
simplifi cation. O ne re ason fo r t his, w hich w ill b ecome c lear a s we de velop o ur 
case, derives from the fact that many mayors govern in adapted (hybrid) cities that 
are n either p urely “ mayor–council” n or “ council–manager,” b ut so mewhere i n 
between. Furthermore, we hope to show that the wielding of mayoral power may 
be a n atural and legitimate activity of mayors who serve as legal chief executives. 
Whether this power wielding leads to dysfunctional confl ict rather that facilitative 
cooperation may derive from leadership strategies heretofore not typically described 
or studied in the literature of mayoral leadership.

Our a nalysis de lves i nto t he dy namics o f t he g overnance p rocess d uring 
Art Prochaska’s tenure (1999–2006) as mayor of the United City of Yorkville, 
Illinois. Y orkville t ypifi es t he r apidly g rowing c ommunity i n t he we stern 
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Chicago suburbs w ith a n adapted m ayor–council form of government.* Th is  
case a lso p rovides a n o pportunity to e xamine t he g overning p rocess f rom a  
microanalysis s tandpoint, where t he re searchers have had access to q uery t he 
central decision makers that govern within the “black box.” Not much is known 
about i nteraction pat terns b etween m ayors, c ouncil m embers, a nd p rofes-
sional administrators in adapted mayor–council governments. Th e c ase s tudy 
approach that we employ may be the most eff ective methodology for obtain-
ing the kind of objective information from key actors necessary to understand 
how t hey perceive t he governance process in a n adapted mayor–council city. 
What we h ave l earned should prove u seful to a cademicians, e lected offi  cials, 
and administrative practitioners.

Data for this study were obtained from interviews conducted during the sum-
mer o f 2 005 b y G abris a nd Wood w ith t he ei ght a lderpersons, t he m ayor, a nd 
the city administrator (see Appendix 1 for a l ist of interviewees and the interview 
questions), and follow-up interviews conducted by Wood, Gabris, and Olson dur-
ing the summer of 2006 with Mayor Prochaska, seven of the eight a lderpersons, 
a fo rmer a lderperson who re cently re located, a nd t he i nterim ci ty a dministrator 
(see Appendix 2 for a list of interviewees and interview questions). Minutes of city 
council meetings were also reviewed regarding policy issues discussed by the mayor 
and council over the previous year, along with several offi  cial city documents and 
newspaper articles.

We wish to acknowledge that we have been participant–observers in Yorkville. 
We are mindful of the absolute need to maintain objectivity and detachment when 
analyzing and evaluating the mayor, council, and city staff .

4.2 The Governmental and Community Context
Th e Village of Yorkville, Illinois was incorporated on July 8, 1873. In April 1957, 
the re sidents o f Yorkville a nd Bristol voted to u nify t he t wo ci ties i nto one ci ty 
to be called Th e United City of Yorkville. Th e United City of Yorkville is located 
about 50 miles southwest of Chicago and i s the county seat of Kendall County, 
the third fastest growing county in the nation and the fastest growing county in 
Illinois (U.S. Census Bureau, found in Beacon News June 23, 2006, by Matthew 
DeFour). Kendall County’s population more than doubled from 1990 to 2005, 
from 39,413 to 79,514 (Th e U.S. Census Bureau, found in Th e Chicago Tribune, 
by Russell Working on August 29, 2006, Section 1). Th e 2000 census reported an 
estimated population of 6,189 persons in Yorkville, a 58 percent increase over 1990 

* Frederickson, Johnson, and Wood (2004) call adapted mayor–council cities “adapted politi-
cal” cities. In adapted political cities, the mayor is legally the chief executive offi  cer, but there 
is a professional city administrator who is accountable to the mayor and the council, and the 
city administrator has been delegated administrative and management responsibilities.
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(Center fo r G overnmental S tudies 2 003). B etween 2 004 a nd 2 005, t he United 
City o f Yorkville w as t he fi fteenth f astest g rowing ci ty i n I llinois, a nd b etween 
2000 and 2005 the population of Yorkville grew by over 74 percent (U.S. Census 
Bureau, Matthew DeFour, Beacon News, June 23, 2006). Th e 2006 Special Census 
indicated a p opulation o f a bout 11,000 p ersons, a 7 8 p ercent i ncrease o ver t he 
2000 census count (Olson e-mail, August 18, 2006). Th e population is predicted 
to climb to 35,000 persons by 2010, and the geographic size of the city is predicted 
to double from 8.5 square miles today to about 16 square miles in 2010 (Center for 
Governmental Studies 2003). By 2015, city staff  estimates that the population will 
rise to 79,450 persons, a s even-fold increase over the next nine years (Bart Olson 
e-mail to Curtis Wood on August 18, 2006).

Due to its growing population, Yorkville is transitioning from a semirural, rela-
tively isolated river town to a suburban city interconnected by regional and national 
commerce. Th e intersections of Illinois highways 34, 47, 71, and 126, and access to 
Interstate 88 to the north, Interstate 80 to the south, Interstate 55 to the east, and 
the proposed Prairie Parkway to the west and south have made Yorkville an excel-
lent location for development (Center for Governmental Studies 2003). Yorkville 
is p rimarily a re sidential c ommunity, w here l arge re sidential de velopments w ith 
moderate to high-end homes have recently been completed with more in the plan-
ning stage (Center for Governmental Studies 2003). At the end of July 2006, nearly 
sixty re sidential p rojects were u nder c onstruction, w ith 21,841 re sidential u nits 
remaining to be constructed (Russell Working, Th e Chicago Tribune August 29, 
2006). Th ere are two industry clusters, one located at the north end and the other at 
the south end of the community. Major employers include Wrigley manufacturing, 
Newlywed Foods, and F.E. Wheaton. Land is available for more commercial and 
industrial development in the current industrial and commercial clusters, a s well 
planned clusters along the Prairie Parkway corridor. Th e city also has the potential 
for tourism i n t he downtown a rea t hat i s l ocated next to t he p icturesque a lbeit 
fl oodable Fox River.

Rapid population growth in Yorkville has placed tremendous pressures on the 
city to provide for and expand the necessary infrastructure, facilities, and services 
that citizens expect from a full-service municipality. According to one alderperson, 
the exponential growth in the Yorkville population has led to a situation where the 
mayor and city administrator are so busy with growth-related issues that they have 
not properly kept the city council informed, leading to ten sions between the leg-
islative and executive branches. Tremendous growth pressures have also triggered 
a need for both a b igger and more technically professional government. In 1999, 
when Art Prochaska became mayor, there were thirty-four full-time city employees. 
In 2 006, t here were s eventy-fi ve em ployees ( http://www.yorkville.il.us/faq.htm), 
and t he 2 007 Yorkville budget i ncludes fourteen new employees o ver t he 2 006 
level (Gillers 2006). Th e general fund budget has gone from $3.3 million in 1999 to 
$15 million in 2006, and the total assessed valuation has climbed from about $110 
million in 1999 to over $400 million in 2006. At present, the city provides a full 
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range of conventional s ervices a nd has intergovernmental a greements to p rovide 
additional services in fi re protection and emergency management. Economic devel-
opment f unctions a re the re sponsibility of t he Yorkville Economic Development 
Corporation, a public/private partnership.

Since incorporation, Yorkville has retained the mayor–council form of govern-
ment. A d irectly e lected m ayor a nd ei ght a lderpersons e lected f rom fo ur w ards 
(two alderpersons are elected from each ward) govern Yorkville. Elections are on a 
nonpartisan ballot. Th e mayor is offi  cially a part-time employee who serves as the 
chief e xecutive offi  cer, presides over t he council meetings, monitors t he conduct 
of a ll sub ordinate offi  cers, a nd appoints a ll ci ty offi  cers with the consent of the 
alderpersons. Th e mayor may remove city offi  cers and then report the reason for the 
removal to the city council. If the council disapproves of the action, they can then 
reinstate the offi  cer with a t wo-thirds vote. Th e mayor presides over city council 
meetings; however, the mayor can only vote in a t ie. Th e mayor has veto author-
ity over council ordinances, subject to a c ouncil override. Th e mayor also has the 
opportunity to re view and make changes to t he proposed city budget prior to i ts 
going to t he city council for review, and the mayor presents the proposed budget 
to the city council for their approval. In the state of Illinois, the mayor is expected 
to confer with the council on all important personnel decisions, and this form of 
government is not classifi ed as having a “strong” mayor. Nonetheless, the political 
skill and philosophy of a mayor has a crucial impact on how much power (formal 
and informal) a mayor actually wields.

Th e United City of Yorkville has incrementally embraced the professional city 
administrator a s an executive. A round 1972, the mayor hired an a ssistant to t he 
mayor. At that point in time, the United City of Yorkville functioned as a political 
city because the assistant was accountable only to the mayor, and the assistant was 
not chosen on the basis of professional experience or qualifi cations (Frederickson, 
Johnson, and Wood 2004). In 1978, the mayor hired a city engineer as the assis-
tant. Th en, in 1991, the United City of Yorkville became an adapted political city 
when it hired the fi rst city administrator. Until January 2006, however, when the 
city administrator position was c odifi ed i n t he ci ty c ode of ordinances, t he ci ty 
functioned in practice as a political city because the mayor treated the city admin-
istrator a s h is a ssistant, and the city administrator perceived h imself to b e solely 
accountable to the mayor.

Th e city administrator ordinance approved in January 2006 provides that the 
mayor, with the advice and consent of the city council, shall hire and terminate the 
city administrator who shall be accountable to both the mayor and the city council. 
Th e city administrator, acting on behalf of the mayor, directs, supervises, and coor-
dinates the administration of all departments, offi  ces, and agencies of the city except 
the police department, the parks and recreation department, and the community 
relations’ manager, which are under the jurisdiction and control of the mayor. Th e 
city administrator also has the responsibility to advise and inform the elected offi  -
cials on any and all policy issues.
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In November 2005, the mayor and city council unanimously appointed John 
Crois as the interim city administrator to serve until a permanent city administra-
tor was hired. Crois has been the fi rst Yorkville city administrator to be accountable 
to the mayor and council. John Crois has a master’s of science degree in econom-
ics f rom t he University o f N otre Da me, a nd w as t he a ssistant a dministrator i n 
Oaklawn, Illinois, for 10 years and the village manager in Westchester, Illinois, for 
almost 20 years.

Since 2 000, t he ci ty h as cre ated ke y top-level p rofessional m anagement a nd 
administrative positions to provide the expertise and leadership necessary to respond 
to and plan for growth. Th ese include the positions of assistant city administrator, 
director of fi nance, community development director, parks and recreation direc-
tor, and community relations manager. A lso, the city regularly hires administra-
tive interns and graduates from the Northern Illinois University master’s in public 
administration program.

Although the Yorkville mayor has considerable authority and infl uence as the 
only at-large elected offi  cial and the chief executive offi  cer, the mayor must share 
political a nd e xecutive au thority w ith t he ci ty c ouncil. W hile t he m ayor i s offi  -
cially the chief executive offi  cer, the increasingly complex, technical, and changing 
external environment necessitates that he/she delegate administrative authority to 
a professional city administrator and city staff  to govern effi  ciently and eff ectively. 
Th e political and administrative checks and balances found in an adapted political 
city constrain the powers of the mayor by making the mayor partially accountable 
to the council, and partially dependent upon a professional city administrator and 
staff . G iven t hese c onstraints, one m ight e xpect t he m ayor wo uld b e m otivated 
to use a facilitative style of leadership that emphasizes collaboration, cooperation, 
mutual trust, and respect between elected offi  cials and appointed staff  (Svara 2002), 
rather than a power-based leadership style tethered to control, competition, and 
positional authority.

While the Yorkville mayor and council may have granted some administrative 
and management authority via local ordinance to a n appointed “city administra-
tor,” in practice, the city administrator is still subordinate and answerable to t he 
executive mayor on a day-to-day basis. Th e city administrator may, in the mayor’s 
view, serve more as the assistant to the mayor rather than as the chief administra-
tive offi  cer who i s accountable to t he mayor and council. A s such, there a re still 
incentives for the mayor to a ct a s an executive leader who u ses the power-based 
style of leadership.

A major purpose of t his s tudy i s to e xamine under what conditions a nd ci r-
cumstances a mayor in a mayor–council city (whether political or adapted politi-
cal) w ill u se a f acilitative o r p ower s tyle o f l eadership w ith t he ci ty c ouncil. I n 
this analysis, we c onsider f actors infl uencing mayoral leadership s trategy beyond 
form of government, by also including such variables as growth pressures, mayoral 
personality and life experiences, citizen issues, and mayor–council expectations. If 
mayors in mayor–council cities are predisposed toward a “power” leadership model 
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as a m eans for retaining control over the policy process and administrative staff , 
then w hen m ight p ersonal, i nterpersonal, a nd environmental c onditions f avor a 
shift in leadership strategies? If a mayor cannot nimbly transform his or her leader-
ship style when specifi c situations suggest such a shift is necessary, such mayors are 
likely to become ineff ective in their broader roles. Th us, investigating whether and 
under what ci rcumstances mayors predisposed toward a p ower leadership model 
can adapt is a worthy research question.

4.2.1 Yorkville: The Context
Over the past several years, a major governance challenge facing the City of Yorkville 
has been how to e ff ectively manage confl ict through civ ility, collaboration, and 
compromise. During the 1990s when Yorkville was a smaller, simpler, and slower-
paced community, former mayor Bob Johnson did not have the growth pressures 
or issues that necessitated a hands-on leadership approach. According to several 
alderpersons, during two four-year terms, Mayor Johnson practiced a f acilitative 
approach to leadership where he would try to “keep peace in the family.” Johnson 
was n ot a m icromanager a nd h e d id n ot at tend c ommittee m eetings. Today, 
Yorkville i s a b igger a nd more c omplex municipal s ystem. Increasing u rbaniza-
tion has led Mayor Art Prochaska to become much more attentive and intimately 
involved in shaping and responding to the internal and external environment that 
aff ects the city. As such, the mayor “is everywhere.” Th ree alderpersons who served 
with t he m ayor during h is fi rst t wo ter ms fe el t hat t he m ayor h as t ransitioned 
from a l eadership style emphasizing facilitation to o ne that depends much more 
on authoritative power, especially in how he relates to some council members and 
administrative st aff . Th e re asons fo r t his sh ift va ry, h owever. O ne a lderperson 
states the mayor has let power go to his head; another says the mayor has become 
more single-minded and less communicatively open due to t he increasing work-
load from growth pressures; while a third claims that the former city administrator 
was responsible for creating ill-will between the mayor and some on the council. 
Th is last alderperson has also noticed an improvement in the relationship between 
the council and the mayor since the departure of the former city administrator and 
the arrival of the interim city administrator.

Mayor Prochaska and the city council have been acutely aware and concerned 
about the diffi  culty they have had in forging a functional governance process amidst 
their changing u rban environment. During t he summer of 2005, t he mayor a nd 
council hired two of the authors of this chapter, Gerald Gabris and Curtis Wood, 
who are both public administration professors at Northern Illinois University, to 
examine the governance process and recommend ways the mayor, city council, and 
city administrator could build a more collaborative and cooperative governance pro-
cess between the mayor, city council, a nd city administrator/staff . Interview data 
indicated that a lthough the council was u sually able to a chieve consensus on the 
big ticket items, a minority of elected offi  cials were dissatisfi ed with the confl ict and 
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mistrust created within the city council between the council and the mayor, and 
between the council and the city administrator/staff , attributed in part to the may-
or’s power-based style of leadership. Gabris and Wood found the council was evenly 
split in their perception of the mayor’s leadership eff ectiveness. In the summer of 
2005, Gabris and Wood also found discontent with some council members regard-
ing the city administrator’s lack of respect for some council members and his belief 
that he worked for the mayor only and not the council. As a result of the interviews, 
the consultants made recommendations to build a more collaborative and inclusive 
governance process by c larifying ro les for t he mayor, council, a nd administrator; 
formalizing a p olicy on ap propriate g roup b ehavior o f t he m ayor a nd g overning 
body; and implementing improved communication, interpersonal relationships, and 
decision-making mechanisms.

In keeping with an organizational development (OD) spirit regarding our 
involvement with the City of Yorkville (Burke 1982; Golembiewski 1985), Gabris 
and Wood utilized several basic OD assumptions. First, we recommended that 
any change in the governance process refl ect a collaborative approach based on 
a felt need by the mayor and council. Second, they felt that the most useful ini-
tial changes would be structural rather than interpersonal or cultural. Finally, 
they felt that the mayor and council would benefi t from additional onsite advice 
from one of t he authors a s a m eans of more effi  ciently f acilitating the change 
process.

Th e mayor and city council responded positively to the recommendations. After 
considerable debate, t he ci ty c ouncil u nanimously (5–0) approved a g overnance 
ordinance that established ethical standards, rules of conduct at council meetings 
for elected offi  cials, and reformed the standing committee system. Th e council also 
approved a city administrator ordinance establishing and clarifying the role of the 
city administrator vis-à-vis the mayor, council, and city staff . Th e mayor and coun-
cil also held a goal-setting session. Council members were very positive about the 
way the mayor facilitated this meeting; however, several alderpersons expressed dis-
appointment that some of their priorities had been put on the back burner in favor 
of the mayor’s goals (authors’ 2006 interviews).

To keep the council apprised on important issues and happenings, the interim 
city administrator established a regular written informational memorandum called 
the “City Administrator Newsletter.” To improve city administrator accountabil-
ity and responsiveness to t he city council, the mayor and city council revised the 
performance evaluation process for the city administrator. Th e job description of 
the city administrator also was revised to conform to the intent of the city admin-
istrator ordinance. Th e city administrator’s performance evaluation now includes 
criteria for evaluating the city administrator’s management of departments, leader-
ship style, and council relations, as well as general performance. Finally, the process 
includes a s emiannual performance review and goal-setting session with the city 
administrator. Th e new evaluation process was implemented with the hiring of a 
permanent city administrator in 2007.
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4.2.2 The Mayor of Yorkville: Art Prochaska
Mayor Art Prochaska moved to Yorkville with his wife, Andrea, and three children 
in 1990, and began his political career in 1993 when he was elected a lderperson 
for Ward 3. He had never served in government prior to his being an alderperson, 
and was only involved in politics in a fe w campaigns. He fi rst became interested 
in serving as an alderperson when a former alderperson and neighbor encouraged 
him to run for a council seat. He ran for alderperson and mayor because he saw the 
potential in Yorkville, and he believed he could make a contribution in building a 
better city.

In 1999 and then again in 2003, Prochaska was elected mayor of Yorkville. His 
term expired in April 2007, and he ran unsuccessfully for a third term. In his fi rst 
try for mayor he ran against two other opponents and garnered a majority of the 
votes. In his 2003 reelection campaign, he garnered almost 78 percent of the vote 
against one opponent (information from the Kendall County Clerk’s Offi  ce). In his 
four electoral campaigns, he campaigned door-to-door, meeting as many citizens 
as possible.

As mayor, Prochaska has continued his connection with the citizens by initi-
ating “Coff ee with the Mayor,” a roundtable discussion with citizens every other 
Saturday at diff erent locations throughout the community. He constantly reminds 
citizens, “ Government i s yo u.” H e h as f aith i n ci tizens, a lways t ries to fo llow 
the “general w ill,” and works to dem onstrate that government can work for the 
people.

Mayor Prochaska indicated he uses a contingency style of leadership with the 
city council in that his behavior and leadership style will vary based on the situa-
tion, the person, and issue. He looks at diff erent situations, people, and issues dif-
ferently, and he asks himself what he needs to do to get support to achieve his goals. 
He shared with the researchers a story about how moving back and forth between 
his f ather’s s econd f amily a nd h is mother’s s econd f amily a s he was g rowing up 
taught him that diff erent rules, expectations, culture, and personalities required a 
diff erent set of behaviors and responses on his part.

When asked to talk about his accomplishments, the mayor was adamant that 
he has not accomplished much alone because everything he has accomplished has 
been due to the involvement and partnership with the city council, citizens, city 
staff , and community groups. “Sometimes I l ed the charge, and sometimes I s at 
back and others led the charge.” When asked to tell us what his legacy might be, 
he indicated that he would forever be known as the mayor who governed during 
the t ime of major commercial and residential growth by bringing in new devel-
opments a nd j obs to t he c ommunity t hrough p ublic–private pa rtnerships, a nd 
by involving citizens in the policy-making process. Also, as mayor, he has tried 
to t hink outside t he box a nd t ake advantage of opportunities, such a s t he idea 
of public ownership of the land previously owned by the Boy Scouts for use as a 
 forest preserve.
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4.3 Mayoral Leadership Style, Roles, and Relationships
Th e eight alderpersons and the interim city administrator were asked to rate from 
one (1) to fi ve (5) the extent to which Prochaska uses a facilitative leadership style 
with re gard to ( 1) t he k ind o f i nteractions fos tered a mong ci ty c ouncil, ( 2) h is 
approach to g oal setting with the city council, and (3) h is at titude toward other 
offi  cials in other governments, the media, and citizens. Th e mayor was not asked to 
rate himself. A score of “1” indicates the mayor never uses a facilitative leadership 
style, a nd a sc ore of “5” indicates t he mayor a lways u ses a f acilitative leadership 
style. A score of “3” is the mid-point. Th e respondents’ average scores were 2.6 for 
interactions among the council, 3.5 for the approach to g oal setting, and 3.7 for 
his at titude toward other offi  cials. Th ere i s a c onsensus among council members 
that the mayor more often uses a facilitative leadership strategy when setting goals 
or dealing with other offi  cials than when interacting with the city council. With 
regard to m ayoral–council re lationships, t he re spondents a re c onsiderably m ore 
divided about his leadership strategy, exemplifi ed by the wide range in scores. One 
person gave the mayor the highest score, but two persons gave the mayor the lowest 
score. Four persons perceived the mayor as putting the interest of the community 
ahead of his own agenda, with three of those respondents stating he uses a facilita-
tive style of leadership with the council to achieve the community interest. Another 
alderperson contended t hat a lthough t he mayor prefers to do t hings by h imself, 
he has seen an improvement in shared leadership and decision making during the 
past year. Four respondents perceived the mayor as rather controlling. In the lat-
ter instance, a si zeable minority felt he forms partnerships with his allies, but not 
his opponents, and pursues his own agenda rather than a shared vision. Th e ninth 
respondent who rated the mayor fairly low on the facilitative leadership scale (rating 
of 2) did not off er specifi c comments. Th e divergent perceptual diff erences in may-
oral leadership style could be indicative of the fact that the mayor uses a diff erent 
leadership style with diff erent persons, and/or in diff erent situations and issues.

Th e idea that an executive can change leadership styles by adapting his or her 
behavior to fi t specifi c situations or conditions is not new (Hersey and Blanchard, 
1969). A long w ith contingency leadership t heory (Fiedler 1964, 1967, 1993), t he 
situational approach (Hersey a nd Bl anchard 1969) c ontends t here i s no one best 
approach to l eadership for a ll situations—it just depends. Hence, Prochaska may 
be adapting his leadership strategy based on council members’ understanding and 
support of his policy positions. With supportive and empathetic council members, 
the mayor is likely to re sort to a f acilitative approach, thus reinforcing the council 
member’s impression that the mayor is an inclusive leader. With unsupportive and 
nonempathetic council members, the mayor may likely resort to a power-based style 
of leadership, thus reinforcing the council member’s impression that the mayor is not 
an inclusive leader. Leader-member exchange (LMX) theory postulates several inter-
esting insights about leader behavior that may be applicable to municipal govern-
ment (Graen and Uhl-Bien 1995). LMX argues that leaders within an organization 
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develop special re lationships with their followers. Some a re perceived and known 
as t he “ in-group,” w hile o thers a re p erceived a nd l abeled t he “out-group.” L MX 
hypothesizes that leaders develop dyadic relationships with specifi c group members, 
and once they become familiar with each other they develop self-reinforcing reci-
procity patterns. Members of the in-group receive more information, infl uence, con-
fi dence, and trust from their leaders than do out-group members. As such, in-group 
members a re more h ighly involved, more motivated, more dependable, and more  
communicative than their out-group counterparts. Predictably, out-group members 
are less compatible with the leader and tend to become critical of both the leader and 
the organization. As the relationships mature, there is more reciprocation between 
the leader and in-group members. Th e in-group members become highly supportive 
and the leader reciprocates h is/her support. Conversely, there i s less reciprocation 
between the leader and the out-group members. Consequently, the out-group mem-
bers become even more critical. Th e upshot of LMX is that wise leaders strive to 
become as inclusive as possible by conveying in-group status to all members.

Th ese theories may help explain why Yorkville council members are so p olar-
ized in their assessment on whether Prochaska is perceived as a facilitative mayor. 
To the in-group he is viewed as a facilitative mayor, but to the out-group he is not 
perceived as being a facilitative mayor. Both groups may, in fact, be correct because 
the mayor is adapting his behavior accordingly.

Respondents were a lso a sked to r ate the extent to w hich the mayor used t ra-
ditional mayoral roles, active coordination and communication roles, and policy 
and organizing roles. In addition, respondents were asked to identify strengths and 
gaps in performance in each of the three areas. Th e mayor was not asked to r ate 
himself. A score of “1” indicates the mayor never uses a particular role or strategy, 
and a score of “5” indicates the mayor always uses that role or strategy. Table 4.1 
illustrates the mean scores of the respondents for the three mayoral roles.

Regarding traditional roles, the mayor received consistently high marks for how 
he represents t he ci ty to e xternal s takeholders, but lower marks for how he pre-
sides over meetings. Several council members believed he interjects h is opinions 
and reb uts c ouncil m embers to o o ften at c ouncil m eetings; h owever, t here w as 
optimism among the council that the standards of mayoral and a ldermanic con-
duct at council meetings included in the new governance ordinance would improve 
this situation. Th e mayor received high marks for initiating policy and facilitating 
goal-setting sessions, but lower marks on being able to implement policy and goals 
through delegation.

Th e m ajority o f t he c ouncil p erceived g aps i n m ayoral p erformance i n p ro-
moting coordination and communication. For example, the mayor i s considered 
“a weak articulator except during an emergency,” “he is not forthcoming,” “there 
is l ittle interaction with the mayor,” “we are not kept informed,” and “he doesn’t 
educate us or the public.” Th e interim city administrator observed that the mayor 
uses a contingent leadership style. “If battlegrounds are taken already and opinions 
solidifi ed, he doesn’t reach out to opposition, but if positions are not taken yet and 
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the issue is open to debate, then he (the mayor) has more fl exibility to reach out and 
develop consensus.” However, a m ayoral supporter contended that poor relations 
and the inability to build a team are caused by the inability of some council mem-
bers to compromise. With regard to the mayor’s relationship with the city admin-
istrator, most council members noted that the relationship between the mayor and 
the interim city administrator appears solid and mutually respectful, although the 
mayor still clearly perceives himself as the chief executive.

Th e respondents were a sked to de scribe the mayor’s relationship with the city 
council and how the relationship aff ects council performance. Only one alderper-
son unequivocally stated that relations between the mayor and council are good. 
Paraphrasing this alderperson, “the mayor’s communication with the city council 
has been open, two-way, and positive, and he keeps the council informed. However, 
the relationship can become adversarial quickly, but the mayor makes every eff ort 
to not make that happen.” Two alderpersons indicated that relationships between 
the mayor and council have improved sl ightly, a lbeit there was a l ong way to g o. 
Another indicated that during his fi rst year on the council, relations between the 
mayor a nd a lderpersons h ave i mproved. S pecifi c i mprovements i nclude g iving 
alderpersons a voice in department head selection, the mayor’s willingness to listen 
to alderpersons without becoming emotional or angry, more civil council meetings, 
and the interim city administrator’s respectful, responsive, and cooperative attitude 
toward t he ci ty c ouncil m embers. A nother a lderperson a lso i ndicated i mproved 
and more frequent communication with the mayor, although the alderperson was 
quick to point out that there is still an imbalance of power in favor of the mayor. 
According to this alderperson, the mayor is inclined to chastise if one is doing some-
thing he doesn’t like, and the mayor doesn’t want alderpersons to hold ward meet-
ings.* Finally, two council members noted poor and unchanged relations between 
the mayor and council in that the mayor is so busy with growth-related issues that 
he cannot keep the council properly informed. However, these a lderpersons a lso 
noted that since the interim administrator arrived, the council tone has improved 
because t he ci ty administrator a nd s taff  a re more re spectful o f t he c ouncil, a nd 
that the mayor’s earlier proclivity to debate and rebut the council at every council 

* It should be noted that the new governance ordinance permits ward meetings.

Table 4.1 Average Scores for the Mayoral Roles

Mayoral Role Mean Score for Alderpersons

Traditional 4.7

Coordination and 
communication

2.9

Policy 3.2
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meeting has improved, but periodically resurfaces. Finally, most council members 
agreed that the new codes of conduct in the governance ordinance would result in 
more civility and mutual respect.

Th e interim city administrator observed that agreement or disagreement between 
the mayor and council depended heavily on the type of issue. Crois noted that with 
big s trategic i ssues t here i s l ittle d isagreement, w hile sm all t actical c oncerns a re 
more likely to g enerate division. As more than one sage has remarked, “Councils 
will approve a $20 million budget in a heartbeat, but spend hours debating where 
to plant trees on Elm Street.” Crois did observe, however, that since the adoption of 
the governance ordinance the mayor has resorted more often to a f acilitative style 
of leadership with all of the council.

Th ere is little support from the council interviews for the notion that the mayor 
routinely mobilizes a power base outside city hall, such as the media or public, to 
oppose or circumvent the council. Th ree alderpersons argued that the mayor is more 
inclined to u se his a llies on the city council to h elp him win council support for 
a policy or program. One alderperson claimed the mayor has used a citizen group 
to persuade other citizens to support an issue, but not to circumvent or oppose the 
city c ouncil. C onversely, t hree a lderpersons a rgued t he m ayor do es p eriodically 
circumvent the city council by going directly to citizens or citizen groups, but only 
under certain conditions or situations. During an overnight parking ban debate, 
for example, the mayor supported the citizens who wanted to overturn the parking 
ban ordinance that had been approved unanimously just two months earlier. Th e 
mayor’s stance caused resentment among some alderpersons.

Th ere was also little support for the propositions that the mayor routinely shifts 
blame to the council for unpopular decisions and unsuccessful programs, or takes 
credit for council policies that go well. Four a lderpersons said the mayor “never” 
shifts blame to the council and four alderpersons said he “generally did not” shift 
the blame. Yet, three of the latter four alderpersons indicated the parking ban issue 
was an example of mayoral scapegoating when he criticized the public safety com-
mittee, chaired by an alderperson, for recommending the overnight parking ban, 
and the city council for approving an across-the-board ban. According to the three 
alderpersons, the mayor never took a position prior to citizen opposition.

Four a lderpersons felt the mayor “never” t akes credit for the good work per-
formed by council. One alderperson, stated that the mayor is “good at giving credit 
to other alderpersons.” Two alderpersons, however, stated the transfer of the senior 
citizen programs to Beecher Community Center is one example where the mayor 
did not give credit to the council. One alderperson stated she worked hard to fi nd 
other locations for the programs that were displaced from the Beecher Community 
Center, but was not given credit privately or publicly by the mayor.

Based on the above example, there appears to be evidence that various council 
members question the mayor’s motivation regarding specifi c issues. Some feel the 
mayor i s an extremely hard worker dedicated to t he broader community interest 
in a selfl ess context, while others perceive him as taking credit for policy decisions 
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when the credit actually belongs elsewhere. Th ese perceptual diff erences also under-
score the view of a majority of alderpersons that the Yorkville city council refl ects 
identifi able factions that periodically shift in composition based on the issue. Th e 
most durable faction, and the one with the most consistent member composition, 
consists of several a lderpersons who frequently impugn the motives of the mayor 
to a point where the diff erences have become personalized. Th is group (which can 
sometimes shift in composition) is more likely to perceive itself as an “out-group” 
by not sharing a common vision with the mayor and, instead, is more likely to per-
ceive the mayor as more controlling, unilateral, and power-oriented.

Dysfunctional confl ict may not be all that uncommon on municipal boards (Gabris 
and Davis, 2005). Because city councils consist of a small number of members, they are 
very familiar with each other and strive to not rock the boat in order to maintain internal 
group civility. Factional voting disrupts group stability, and if the factionalism is persis-
tent, it is likely to damage interpersonal relationships (Golembiewksi 1985). Factional 
voting leads to lower trust, lower openness, higher risk, and lower owning (public offi  -
cials who do not take personal responsibility for their actions, positions, or beliefs. Th us 
their relationships with others is not honest or authentic). Lower trust, lower openness, 
higher risk, and lower owning create dysfunctional confl ict that make it more diffi  cult 
for a city council to eff ectively address complex issues. Th e key is dealing with complex 
and controversial issues in a functional rather than a dysfunctional manner. Table 4.2 
highlights the characteristics of dysfunctional and functional confl ict.

Using the terminology in Table 4.2, factionalism on the Yorkville city council is 
likely to precipitate dysfunctional confl ict that is centered on personalities, win–lose 
factional outcomes, the perception of an autocratic leadership style, and the creation 
of insiders and outsiders. Th e challenge for Yorkville, or any city, i s to o perate a s 
much as is feasible in the functional confl ict arena. Over the past year, Yorkville has 
made progress in moving toward functional confl ict. As noted by one alderperson, 
“Th e council was getting tired of duking it out and we are now beginning to realize 

Table 4.2 Characteristics of Functional and Dysfunctional Confl ict

Factor Functional Confl ict Dysfunctional Confl ict

Decision outcome win-win consensus win-lose factional

Focus issue-oriented personality-oriented

Purpose means-to-an-end end-in-itself

Locus the group the individual

Self-perception insider outsider

Culture team-oriented ruler-oriented

Executive leadership facilitative, 
empowering

power-based, dominance/
compliance
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that we are not accomplishing anything without consensus. Now meetings are more 
productive a nd s horter w ith no  i nternal c onfl ict. We a re s treamlining t he gover-
nance process that should improve productivity and civility at council meetings.”

Alderpersons g enerally de scribe t he re lationship b etween t he m ayor a nd t he 
interim city administrator a s “professional.” Th ey believe t he mayor’s re lationship 
with the interim city administrator to be better than with the previous city adminis-
trator. A majority of alderpersons are convinced that the interim administrator’s less 
assertive personality, his cooperative approach, and his respect for each council mem-
ber has created a climate of cooperation, trust, and mutual respect between the coun-
cil, city administrator, and city staff . Th e interim administrator also commented that 
his relationship with the mayor has improved over time “as he (the mayor) involves 
me more.” However, the interim administrator also said he still fi nds it “strange” that 
the Chief of Police goes to the mayor rather than the city administrator.

Two alderpersons, however, consider the interim administrator a “ lame duck” 
who is not an active partner with the mayor in policy design and implementation.

4.4 Accomplishments and Impacts of Mayor Prochaska
Unanimous c onsent e xists on t he ci ty c ouncil t hat t he m ayor “eats, sl eeps, a nd 
breathes the city and that his heart is in pursuing the citywide long-term interests as 
he sees them.” All the alderpersons mentioned that Yorkville is a better place to live, 
work, and play as a result of Art Prochaska’s leadership in shaping and responding 
to the unprecedented growth of the city. Th e mayor has taken a personal interest 
in managing and directing the commercial growth of the city, particularly the new 
shopping center, by serving as a mediator between developers and property owners. 
He has a lso worked hard to b uild public–private pa rtnerships, and i s creative in 
fi nding ways to p ut in infrastructure improvements and fi nancing developments 
through sales tax rebates. One alderperson stated that, as a result of mayoral leader-
ship, “Yorkville is becoming a place people can be proud of.”

However, a few alderpersons question whether the ends justify the means and 
whether t he l ong-term re sults w ill b e p ositive. O ne a lderperson a rgues t hat t he 
mayor pursues a “growth by defense” strategy that has led to competition on occa-
sion with surrounding communities regarding boundary agreements and excessive 
subsidies to developers. Others claim, “Because of the mayor, we give developers 
everything based on his philosophy that if we deny them anything, they will take 
their business e lsewhere,” and that “the mayor i s not a lways consistent in g iving 
concessions to smaller businesses in contrast to what he does with larger ones.” Yet 
another a lderperson m akes t he a rgument t hat t he m ayor only g ives t he c ouncil 
limited information to facilitate their understanding of growth issues and expects 
the council to rubber stamp many of his decisions. Still another alderperson hears 
criticisms from citizens about the excessively fast growth and its eff ects, such as a 
loss of community and more traffi  c congestion.
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Most a lderpersons were c omplimentary a bout h ow we ll t he m ayor c onnects 
with citizens. Th ey see the mayor as successfully involving and engaging citizens 
in city government, and in using citizen involvement for uniting the community 
around common values. According to some, growth pressures have resulted in the 
infl ux of more citizens from diff erent places who are vocal about services and new 
ways of doing t hings. Consequently, e lected offi  cials must be able to re spond to 
citizen demands by delivering better government services. Th e mayor has been able 
to le ad e ff ective governmental action in response to citizen concerns and needs. 
One alderperson characterizes the connection between the mayor and citizens this 
way, “Many people feel he is the sun. He is hard working and pleasant. People like 
him and his personality. When he does something wrong, citizens let him get away 
with it because they do not want to hurt his feelings. Th ere is an aura around him 
and he is a likeable person. Th ose who show up to meetings tend to like him.” Two 
alderpersons a lso noted t hat at t imes i t s eems l ike t he mayor’s re lationship w ith 
citizens is akin to a father and his children, as “he corrects citizens when they speak 
out of turn, as if he is scolding his children.”

Every alderperson thought the “Coff ee with the Mayor” was highly successful. 
Th e mayor of Plano, Illinois, a nearby community, thought that “Coff ee with the 
Mayor” was such a good idea that he has adopted it for his city. One alderperson, 
a f requent cr itic of the mayor’s leadership style, i s complimentary of the mayor’s 
accomplishments when it comes to developing citizenship and citizen engagement. 
“Th e mayor has created a l ot of volunteerism in city aff airs in terms of increased 
citizen participation on boards and commissions.” Due to t he mayor’s leadership, 
citizens now sit on the Senior Facility Committee, and citizens have been invited to 
serve on the Technology Committee. So, once again, how the mayor is perceived as 
a leader partially depends on the issue.

4.5 The Nature and Sources of Mayoral Leadership
One school of leadership emphasizes the transformational perspective (Tichy and 
Devanna 1986; Kouzes and Posner 1987, 1995), and suggests that these k inds of 
leaders need credibility in order to b e eff ective (Kouzes and Posner 1995; Gabris 
2004). Credibility is fundamentally built around a leader’s vision. Eff ective leaders 
are sk illful communicators of their v ision in a w ay that ensures follower buy-in. 
Th ey accomplish this by showing followers how their vision will take the organiza-
tion or system to a new level that is better than the existing one. Such leaders also 
practice what they preach, willingly delegate power to others, trust others, and take 
risks (Kouzes and Posner 1987). Another hallmark of credible leaders is that they 
follow t hrough on p romises ( Kouzes a nd Posner 1987). F inally, cre dible l eaders 
recognize the accomplishments of others and celebrate success.

A facilitative mayor fosters the creation of a shared vision incorporating his or 
her goals and the goals of others, promotes commitment to the shared vision, and 
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focuses t he at tention a nd e ff orts of  o ffi  cials on a ccomplishing t he sh ared v ision 
(Svara 2002). Members of the Yorkville city council a re d ivided in how eff ective 
they perceive the mayor to be in crafting a credible vision and in communicating it 
to them in a manner that ensures their buy-in. All but one of the interviewees stated 
the mayor was a v isionary leader, but only t wo c ouncil members fe lt t he mayor 
used a facilitative approach with the council when trying to implement his vision. 
Several council members feel that the mayor has never articulated a clear vision nor 
endeavored to f acilitate council buy-in of his visionary goals. Th e interim admin-
istrator suggested that perhaps the mayor’s vision regarding how the quality of life 
could be improved in Yorkville h inged on t he t ype of development in question. 
Regarding residential development, the council must participate more intensively 
because these decisions directly involve the implementation of the city’s compre-
hensive plan. Commercial development, however, involves more staff  involvement 
and interaction. In commercial development situations, the delicacy of the negotia-
tions and potential risk to the community make the mayor more hesitant to release 
proprietary information to the council and public.

Whether alderpersons perceive the mayor as a facilitative leader regarding how 
he implements his community vision may also hinge on whether a sp ecifi c alder-
person is in the “in” or “out” group. Th e out-group alderpersons were more likely 
to complain that the mayor provided incomplete and one-sided information. Th e 
downside for the mayor is that such leadership behavior likely reduces his credibil-
ity with the out-group, making it more diffi  cult for these alderpersons to trust the 
mayor’s motives in the future.

Alderpersons c ontend t he m ayor d id c ollaborate w ith t he c ouncil i n s etting 
goals during the 2006 goal-setting session; however, some alderpersons question 
the value and legitimacy of the goal-setting sessions because the mayor sometimes 
places council goals subordinate to h is goals and may not implement the council 
goals. Not following through in terms of implementing high priority council goals 
undermines the mayor’s credibility and the use of s trategic planning a s a p olicy, 
planning, and management tool.

Yorkville a lderpersons a nd t he i nterim a dministrator were a sked to r ate t he 
mayor on several va riables that may contribute to h is source of leadership. A s in 
the previous cases, the mayor was rated on a 5-point scale with a “1” the lowest and 
a “5” the highest. Four sources of mayoral leadership were c onsidered: (1) formal 
positional authority (resources der ived f rom the position); (2) informal authority 
(support from key groups; contacts and connections; media support); (3) personal 
resources and attributes (clear conception of the offi  ce, clear sense of purpose, an 
understanding on how to use coordinating/communication roles, time to devote to 
the offi  ce, personal energy, resourcefulness, integrity, fairness, and respect for others); 
and (4) personal skills (ability to communicate, listening skills, ability to set goals 
and priorities, ability to motivate others, ability to resolve confl icts, and fl exibility). 
In addition, alderpersons and the interim city administrator were asked to explain 
which specifi c resources, attributes, or skills within each of the four categories they 
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considered more o r l ess i mportant sources o f au thority. Table 4.3 i llustrates t he 
respondents’ average score for the four sources of mayoral leadership.

Th e m ost i mportant so urces o f fo rmal au thority m entioned b y a lderpersons 
were access to information, linkage to t he public as the city’s primary representa-
tive, and staff  support for carrying out ceremonial duties. Th e interim city admin-
istrator perceived the mayor’s greatest source of formal authority as emanating from 
mayoral powers under the state statute and city ordinances, and with the technical 
support provided by the city staff .

Th e most important sources of informal mayoral authority reported by a lder-
persons were t he high level of political capital earned by the mayor from citizens 
through “Coff ee with the Mayor,” support of community groups such a s seniors 
and senior citizen groups, and the media attention after each city council meeting 
and between council meetings.

All re spondents reported that the mayor’s personal re sources and at tributes a re 
refl ected in his pursuit of the public interest, as demonstrated by the huge amount of per-
sonal energy and time devoted to fulfi lling his mayoral duties and responsibilities.

Th e respondents rated personal skills as the lowest of the four sources of leader-
ship. Th e mayor was rated high on the ability to s et goals and priorities through 
strategic planning, but lower on communication skills with the council members 
and the ability to resolve confl icts with the council.

Interviewees were asked to describe how the mayor handles opposition or adver-
sity, a nd how t he mayor overcomes obstacles to c hange. C ouncil members were 
divided, a s in earlier c ases, a s to w hether the mayor u ses a f acilitative or power-
based strategy of leadership when overcoming obstacles to c hange. Two intervie-
wees su ggested t hat he u ses a c ontingent s tyle o f l eadership. Th re e alderpersons 
described the mayor as a peacemaker. Th ey observed the mayor talking with each 
council member individually, tiptoeing around his political adversaries, and using 
a make-up approach when needed. A lternatively, t hree a lderpersons de scribe the 
mayor’s leadership approach as power-based. According to one alderperson, “With 
the city council, he i s getting better a s t he scre aming a nd personal at tacks have 
subsided, but he can be short with citizens.” According to another alderperson, the 
mayor “doesn’t like to be challenged inside or outside of city hall. He’s chauvinistic 

Table 4.3 Average Scores for the Sources of Mayoral Authority

Mayoral Sources of Authority Mean Score for Alderpersons

Formal 3.8

Informal 3.9

Personal Resources and 
Attributes

3.9

Personal Skills 3.4



Mixing Models of Leadership in a Mayor–Council City ◾ 91

and he talks down to s taff  members and women.” A t hird a lderperson expressed 
similar sentiments by saying “the mayor is vindictive. He gets his feelings hurt. If 
you don’t agree on something that’s important to him, one can expect retribution, 
such as what happened with the parking ban issue.”

All interviewees were a sked how the government structure found in Yorkville 
enhances or impedes mayoral leadership. Interviewees were in agreement that struc-
ture and institutions were important infl uencers of mayoral leadership and gover-
nance relationships, but there was disagreement between the mayor and council as 
to the preferred structures and institutions. According to the mayor, the committee 
system whereby council members serve on administrative committees impedes his 
ability to manage the executive branch and implement policy.

A majority of alderpersons was supportive of the proposition that even in a sepa-
rated system where the mayor serves a s the chief executive offi  cer, mayoral eff ec-
tiveness and a f acilitative mayoral leadership style were p ositively interconnected. 
According to t hese a lderpersons, a f acilitative m ayoral l eadership s tyle en hances 
collaboration, mayoral authority, and legitimacy; checks and balances between the 
chief executive offi  cer and the legislative branch promotes mutual accountability; 
and ci ty a dministrator / staff  p rofessionalism c an o vercome t he sh ortcomings o f 
a separated system by leading to m ore cooperative and t rusting governance re la-
tionships. Most alderpersons were optimistic that the new governance ordinance 
recently ap proved b y t he c ouncil wo uld i mprove t he q uality o f g overnance b y 
restoring t he ba lance of power between t he mayor a nd council a nd e stablishing 
the rules and expectations for shared governance in the pursuit of a common vision 
and goals.

4.6  Toward a Theory of Governance 
Relationships in Mayor–Council Cities

Th e council–manager form of government was introduced in the early part of the 
twentieth century and took hold throughout the last century to c ombat corrup-
tion and political patronage. Few doubt that professional administration in both 
council–manager a nd m ayor–council ci ties h ave su ccessfully ac complished t hat 
goal. Th ere is evidence from this case study that accelerating urbanization and 
the re sulting internal a nd external complexity a nd community g rowth pressures 
inexorably force institutional changes toward more professionalism and a lter the 
governance dynamics between the mayor, city council, and city administrator. A 
study by Brian Caputo (2006), fi nance d irector of Aurora, I llinois, corroborates 
our fi nding that mayor–council cities become more professional as they adapt to 
the pressures of urban growth. Caputo interviewed the chief administrative offi  -
cer (CAO) i n ei ght m ayor–council ci ties i n I llinois r anging i n p opulation f rom 
8,967 to 150,115 to fi nd out why mayor–council cities add the CAO position. He 
found that cities added a C AO to t heir s tructure because they wanted to h ave a 
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professional with appropriate technical knowledge and management training run-
ning their day-to-day operations. Some cities were prompted to add a CAO when 
they began to grow at a pace so fast that only a full-time, trained professional could 
oversee it.* Caputo found that all of the cities have achieved the benefi ts from add-
ing a CAO that they were seeking.

Th e interviews of the major actors in the United City of Yorkville also demon-
strate there is support for the theory that the dominant leadership style used by the 
mayor is a power-based leadership style, albeit interspersed with facilitative leader-
ship with certain council members and under certain situations, and that the mayor 
has diffi  culty sustaining majority support on the city council.

Our fi ndings make it possible to postulate a major proposition about mayoral 
leadership and governance relationships in one mayor–council city, and perhaps to 
generalize these fi ndings to other mayor–council cities in municipalities that a re 
rapidly becoming urbanized and incrementally becoming more professional.

Proposition # 1: Mayor–council cities move through four governance 
stages, c ategorized a s si mple, e arly c omplex, m iddle c omplex, a nd 
mature, that refl ect the evolution of mayoral leadership styles vis-à-vis 
the city council and the city administrator (Table 4.4).

Table 4.4 presents the governance stages that we predict will unfold at diff erent 
periods of time within mayor–council cities, in large part due to increasing system 
complexity. Invariably, municipalities will mature but at varying rates of speed. In 
simple systems, the population of a municipality is small and there is stable or slow 
population growth. In many of these municipalities, the mayor–council form of 
government fl ourishes as the system of choice, in part because a part-time council 
and mayor and a h andful of city staff  overseeing specifi c services can get the job 
done for a reasonable cost. Th ere is no chief administrative offi  cer, and department 
heads report directly to the mayor. Th e executive mayor role is actually prescribed 
by law and most mayors expect to behave as “executive mayors.” Th e m ayor i s 
the dominant political and executive leader who has considerable formal powers. 
However, like Johnson and Prochaska, the mayor may resort to a f acilitative style 
of leadership to keep peace in the family.

Typically, in large metropolitan areas, small rural outer-ring communities can 
become targets for urban growth due to such factors as cheaper land, looser zoning 
restrictions, or  pr oximity t o t ransportation c orridors, a nd/or s ome c ombination. 
Urban g rowth i s a p owerful fo rce t hat c an quickly c ause i ncreasing c omplexity 
for aff ected municipalities. As the population increases, the part-time mayors and 
councils, even though well intentioned, do not normally have the training, time, or 
expertise to eff ectively manage and adapt to a rapidly changing urban environment. 

* Th e CAO positions in the eight cities in Brian Caputo’s study were added between 1973 and 
1995.
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Th ese cities are in transition from needing relatively little administrative expertise 
to a condition of depending on technical administrative systems as a survival and 
adaptive strategy. When the mayor cannot adequately handle the day-to-day com-
plexities of city administration stemming from increased growth and the panoply of 
cognate issues associated with greater than normal development, the mayor incre-
mentally adapts by making internal organizational changes, such as hiring a chief 
of s taff  or a ssistant (without t he consent of t he city council) a nd/or becoming a 
“full-time” mayor. For the assistant to acquire administrative/management author-
ity, the mayor must agree to delegate such authority, either informally or formally. 
Th is does not mean, however, that the mayor enthusiastically enjoys relinquishing 
power and authority to a new kid on the block. As long as the mayor serves as the 
“dominant f ull-time executive,” t he re lationship remains tolerable for t he mayor 
because he or she is still calling the shots.

Th e more accentuated and rapid urban growth becomes, the greater the envi-
ronmental complexity. Th e greater the environmental complexity, the faster most 
municipalities a re pressured to m ove t hrough t he executive leadership t ransition 
cycle. S ustained p unctuated en vironmental c hange a nd i ncreasing c omplexity 

Table 4.4 Governance Stages in Mayor–Council Cities

Phase
Environmental 
Conditions

Mayor
Political/
Executive 
Leadership

Administrator
Executive
Leadership

1. Simple 
(Political City)

Stable, slow 
growth; Small 
population

Power-based or 
facilitative 
leadership;

Part-time

No
CAO

2. Early Complex 
(Political or
Adapted
Political City)

Increased growth;
Expanding 
population 

Dominant
Power-based or 
facilitative;

Full time

Chief of staff 
or assistant to 
mayor

3. Middle
Complex
(Adapted Political 
City)

Rapid growth;
Much larger 
population;

Increasing 
development

Competition 
and 
cooperation; 

Facilitative and
Power-based;

CAO;
Awkward 
sharing;

Incomplete 
administrative 
authority;

Council factions

4. Mature
(Conciliated 
City)

Increasing but 
controlled growth; 
Complex service

Cooperation;
Facilitative 
leadership;

Part-time

CAO is CEO
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create a realization among the council and mayor that additional managerial exper-
tise and professionalism are necessary to adapt to and shape environmental forces. 
Th e governing body and mayor, out of necessity, formally delegate to a professional 
chief administrative offi  cer broad administrative and management authority over 
some depa rtments, a lthough t he mayor s till s erves a s t he chief e xecutive offi  cer. 
In t he m iddle complex governance s tage (stage 3), t he political city becomes a n 
adapted political city. Th e adapted political city a llows t he city to p rofessionally 
manage the increased environmental complexity induced by rapid urban growth, 
yet also retain vestiges of the earlier, more politically nuanced structures.

Th e middle complex phase is not a precise measure, but a transitional state that 
may exist in diff erent communities for diff erent lengths of time. Yorkville is a shin-
ing e xample o f a n ew u rbanized o uter-ring sub urb t hat h as re cently a dapted b y 
delegating to t he city administrator formal authority over most departments, and 
delegating to t he city council shared oversight (alongside the mayor) over the city 
administrator. However, the city has not shed vestiges of its political institutions and 
culture; namely, the mayor still continues to serve as the chief executive offi  cer and 
there continues to be the separation of powers between the mayor and council.

Sustained punctuated growth is likely to l ead to a si tuation where the mayor, 
city administrator, and the city staff  are so o verwhelmed they cannot suffi  ciently 
consult with or keep the city council properly informed, resulting in the perception 
by some council members that the mayor uses a p ower-based form of leadership. 
Th ere is ample evidence that this scenario has occurred in Yorkville. However, the 
Yorkville mayor and council have attempted to re spond to the external and inter-
nal growth-related pressures by (1) codifying a city administrator ordinance mak-
ing the city administrator formally accountable to t he mayor and council and in 
charge of supervising most departments, (2) streamlining the committee process, 
(3) developing council meeting rules, and (4) clarifying mayoral and council roles. 
Consequently, the key political and managerial leaders have been able to b uild a 
more eff ective governance process.

However, governance relationships between the mayor, city council, and city admin-
istrator in the middle complex governance stage can be spotty and unstable because the 
mayor and city administrator share executive duties. In addition, the city administrator 
is also legally accountable to the city council, which shares oversight responsibilities with 
the mayor. When an executive leader transition cycle enters the middle complex stage, 
the greatest variation in mayoral behavior is likely to occur because the mayor perceives 
him/herself as competing with the city administrator for executive power and infl uence 
and also with the council for political and policy leadership. Shared executive authority 
between the mayor and city administrator and shared policy leadership between the 
mayor and the council creates an uneasy tension that can fl uctuate between equilibrium 
and disequilibria during the middle complex governance stage.

It is during the middle complex stage that city council members are most likely 
to simultaneously perceive both d isplays of mayoral power a nd f acilitative-based 
leadership s trategies. To p rotect h is/her p olicy-making l eadership p osition a nd 
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achieve his/her political agenda, the mayor is l ikely to nurture a m ajority faction 
on the city council. Such mayors may become quite active and involved in com-
munity aff airs as a validation of their value and role as the primary and dominant 
policy leader and executive. Because they often are well connected with community 
business leaders, contractors, and developers, they may, in fact, have insight into 
growth issues that is deeper and broader than most city council members or even 
professional staff . Th e staff  in these rapidly growing communities is unlikely to be 
long tenured or experienced, compelling them to defer to the more experienced and 
expert mayor. Council members comfortable with the dominant mayoral executive 
will probably see the mayor as performing as a true community leader, and as one 
who helps facilitate growth and expansion. Th us, the mayor is perceived as a cham-
pion. On the dark side, the mayor may step on the toes of other council members 
who question him/her. Th ese council members may feel mayoral strategies aimed 
at retaining political and executive power and authority, a s demonstrated by the 
mayor’s dominant role in growth-related issues, purposefully excludes a m inority 
of the council from having a meaningful policy-making and administrative voice 
in the community. Th us, those in the out-group perceive the mayor as a unilateral 
decision maker. Th e fact that the out-group does not accept the dominant mayoral 
role may be partially due to t he mayor’s treatment of members in the out-group, 
which further reinforces their negative view of the mayor.

Th e mayor may a lso engage in other predictable behaviors. First, the mayor 
will s trive to l imit t he rep orting re lationships to t he offi  ce of city administra-
tor. Most of the a rguments for this a re not administratively rational but make 
political s ense. For i nstance, t he m ayor m ay c ontinue to p ush for ke eping t he 
police c hief out o f t he c hain o f c ommand of t he administrator on t he pretext 
that a p olice c hief c annot work for a n appointed a dministrator. S econd, t ran-
sitional m ayors t ypically sp end m ore t ime at wo rk do ing m ayoral b usiness o f 
various k inds. Th e o ne a rea t hat t hey g enerally sh ine i n i nvolves c ommunity 
relations where t hey portray t hemselves a s f ull-time workers. B ecause t hey a re 
full-time, they are presumably valuable persons whose executive authority should 
be respected, and a llowed to do minate. Such mayors may spend much t ime on 
development issues; so much so that the amount of time they devote to political 
leadership on the city council suff ers. Th e ensuing political vacuum may create 
or exacerbate council factions. To shore up or reclaim political power, the mayor 
may choose to cre ate council factions as a tool for solidifying his/her power. In 
this situation, the mayor may strategically alter his/her leadership style depending 
on the group he/she is working with. He/she may be a facilitator to some and play 
a power role with others.

What we do n ot know is exactly when (or whether) the adapted political city 
will be catapulted from the middle complex to the mature stage of governance rela-
tionships. Once system complexity has reached a tipping point where sophisticated 
administrative expertise must be routinely applied, or there is a crisis situation, the 
dominant mayoral executive model will no longer be acceptable to the citizens, and 
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the city administrator will become the chief executive offi  cer. In the mature stage 
of governance, the adapted political city becomes a c onciliated city* that usually 
uses the council–manager plan as the legal framework (Frederickson, Johnson, and 
Wood 2004).

Centralizing the executive authority in the offi  ce of a professional manager will 
further enhance organizational effi  ciency and eff ectiveness. Furthermore, the trans-
fer of much of the executive authority and responsibilities from the mayor to t he 
city administrator is likely to result in improved governance relationships between 
the mayor and council and the mayor and city administrator because the mayor is 
no longer perceived as the unilateral executive by the council, and is no longer in 
direct competition with the city administrator for executive supremacy.

As a re sult of the constrained formal mayoral executive powers found in the 
conciliated ci ty re lative to t he a dapted p olitical ci ty, we wo uld p redict t hat t he 
mayor more consistently uses a facilitative style of leadership with the city council 
and the city administrator in order to maximize eff ectiveness (Wheeland 2002). In 
the best scenario, the mayor, city council, and city administration form a “team” 
focused on what is best for the community. Th is proposition will need to be tested 
in cities that have evolved from the middle complex to the mature stage. It will 
also be important to examine whether the movement through stages produced by 
structural and environmental changes is stable, or if cities will move back and forth 
between the middle complex and the mature stage depending in part on the leader-
ship characteristics of the mayor.

4.7 Conclusion
We believe that our fi ndings indicate that the United City of Yorkville, instead of 
being unusual in mayoral leadership strategies, may actually be displaying rather pre-
dictable and comprehensible system patterns. Yorkville is presently in the pangs of 
transition from an early complex stage municipality to a middle complex stage. Th is 
transition is characterized by the lack of mayoral credibility due to the mixed signals 
created when the mayor u ses a f acilitative s tyle of leadership w ith political f riends 
in certain situations, and a power-based style of leadership with political opponents 

* Conciliated means to a ssemble, to u nite, or to m ake compatible, and describes a municipal-
ity t hat i s no lo nger e xclusively b ased on e ither t he s eparation of p owers mo del or a u nity 
of p owers mo del, but b oth. E mbedded i n t he c onciliated c ity a re t he u nifi cation o f m ay-
oral political leadership, political representation, and professional competence (Frederickson, 
Johnson, and Wood 2004). As in the adapted political city, there is still a separation of powers 
between the mayor and council in the conciliated city; however, the city administrator now 
becomes the chief executive offi  cer and is legally responsible for managing all city departments 
(Frederickson, Johnson, and Wood 2004). However, the mayor still may be “empowered” in 
that the he/she may nominate the city administrator, subject to the approval of the city coun-
cil, and may submit the budget to the council.
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when under attack, or on the defensive. Should growth pressures continue, and the 
evidence suggests that it will, the mayor and council will likely need to evolve into the 
mature stage of governance relationships by further adapting into a conciliated city. 
Th is proposition will need to be tested in other case studies.

Our s tudy a nd fi ndings su ggest t hat t he t ransition p rocess w ithin m ayor–
council cities i s d iffi  cult and stressful for the key players involved. It i s not easy. 
Nonetheless, executive mayors demonstrate a r ather amazing ability to adapt and 
change as  e nvironmental c onditions d ictate. Th e ro le o f t he m ayor w ill l ikely 
remain a crucial one in municipal government as municipalities evolve in response 
to growth complexity. In our view, this evolution will continue to b e refl ected in 
the generation of new adapted cities where the mayor and professional adminis-
trator w ill sh are e xecutive au thority a nd l eadership, a nd t he m ayor a nd c ouncil 
will share policy making and oversight of the executive branch. Like any type of 
administrative system, the shared executive model will at times be problematic. Yet 
it is nonetheless an administrative reality and fact that students and practitioners of 
local government will have to learn to live with and work in.

Th is c hapter sh eds so me l ight o n h ow o ne c an b etter u nderstand t he e volv-
ing ro le o f t he m ayor, c ouncil, a nd ci ty a dministrator f rom t he e xperience o f 
one  mayor–council city. Th e United City of Yorkville represents an excellent case 
showing h ow a n e xternal o rganization de velopment i ntervention ( Gabris a nd 
Golembiewski 1997), can make a positive diff erence in the resolution of municipal 
governance confl ict. Two of the authors served a s external consultants to t he city 
with the charge of helping smooth out its governing process. Th e authors utilized 
the standard action research model of OD (Burke 1982), beginning with identi-
fi cation of perceived need, followed by data collection and d iagnosis, which sub-
sequently re sulted i n a c ollaborative i ntervention. Th e i ntervention l ed to s everal 
products including a new city administrator ordinance, clarifying this position’s role 
and responsibilities, and also, a new city governance ordinance aimed at reframing 
the city’s committee structure and defi ning rules of conduct and roles. Both reforms 
required the mayor to delegate more authority to the city administrator and to the 
city c ouncil. Du ring t he i ntervention, t he au thor/interveners a lso worked c losely 
with the mayor, the administrator, and members of the city council as process con-
sultants, coaching them on how to be more eff ective within their small group.

Finally, this case study also demonstrates the need for more research regarding 
the nature and determinants of mayor–council–administrator governance formal 
and informal relationships in mayor–council cities to better comprehend and pre-
dict the trends and future of urban governmental systems.

4.8 Postscript
On April 17, 2007, Valerie Burd, a two-term alderperson, defeated two-term mayor 
Art Prochaska to become the next mayor of Yorkville. Burd garnered a l ittle over 
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58 percent of the vote while Prochaska captured 41 percent of the vote. Th e turnout 
was about 34 percent of t he registered Yorkville voters, about t wice t he turnout 
across Kendall County (data from the Kendall County Clerk’s Offi  ce). In addition, 
two a ldermen who were su pportive of and loyal to P rochaska were n ot reelected. 
In 2003, Prochaska garnered 78 percent of the vote against one candidate, much 
greater than in 2007, and the voter turnout in 2007 was about 34 percent, the same 
as in 2003 (data from the Kendall County Clerk’s Offi  ce).

In order to l earn why Prochaska was not re elected, Cu rtis Wood (an author 
of this chapter) interviewed Prochaska, Valerie Burd, four a lderpersons (includes 
one a lderman that was not reelected, one who was reelected, and two not up for 
reelection), and Bart Olson, the new interim administrator and an author of this 
chapter. (See Appendix 3 for a list of the questions.) In addition, Wood examined 
Th e Beacon News articles from August 2006 until the end of May 2007 to b etter 
understand the major electoral campaign issues.

During the election campaign, Prochaska focused on his accomplishments and 
eff ectiveness in getting things done, such as improving the image of Yorkville, ush-
ering in several commercial developments and a mega-mall, enlisting developers in 
paving new city roads, and helping to s ave the Hoover Boy Scout Camp (Yeagle 
2007; Gillers 2007). Valerie Burd promised to focus on nuts and bolts issues, such 
as saving the downtown, improving existing streets, creating a pedestrian friendly 
place, a nd moving toward a g reener ci ty. However, she a lso s tressed governance 
issues, such as improved communication between the mayor and alderpersons, and 
she p resented h erself a s a n ew l eader t rying to o pen l ocal g overnment to m ore 
public involvement and public scrutiny through stricter enforcement of the Illinois 
Freedom of Information Act ( Yeagle 2007; Gillers 2007). Burd a lso s tressed the 
need for an administrative assistant to the city council and she called for a perma-
nent city administrator to help preserve recent progress (Yeagle 2007).

Based on the interviews and Th e Beacon News a rticles, t he mayoral Yorkville 
election outcome can be mainly attributed to the discontent, disappointment, and 
dissatisfaction created among citizens by the decision-making process followed by 
city offi  cials to annex a tract of land for the possible use as a landfi ll, the decision 
to annex this land, and the subsequent application by a development company to 
site the landfi ll on the annexed property. One alderman described the landfi ll issue 
as Prochaska’s “Achilles heel.” Specifi cally, many citizens came to believe that the 
mayor and aldermen who were in favor of the annexation were not being honest or 
open with the citizens, residential developers, and county about the intent to si te 
a landfi ll on the annexed property—strategies not refl ective of a facilitative gover-
nance approach.

Many citizens, right or wrong, came to this conclusion for four reasons: 
(1) the mayor and council fast-tracked the annexation process; (2) citizens learned, 
after the fact, that the property owner and landfi ll developer met with one or two 
aldermen at a t ime in private “informational meetings”; (3) a confi dential memo 
from the city at torney became public that advised the mayor and a ldermen not 
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to i nform si x prospective re sidential de velopers or t he c ounty t hat t he ci ty was 
looking at the possibility of annexing land for a possible landfi ll; and (4) another 
confi dential memo from the city attorney became public that advised the mayor 
and aldermen to abide by state case law directing elected offi  cials to remain objec-
tive by “not engaging in discussion about the specifi cs of the (landfi ll-siting) pro-
cess with anyone”. In the fi rst i nstance, t he ci tizens p erceived t hey were b eing 
marginalized when it took only nineteen days between the time the annexation 
petition was submitted and when the annexation vote took place. In the second 
instance, there was the public perception that the mayor and aldermen who favored 
the annexation were de liberately circumventing the open meetings act and mak-
ing deals in private. In the third instance, the mayor and aldermen who favored 
the annexation were perceived by many citizens as not being above board with citi-
zens, residential developers, and the county about the status of the annexation and 
the possibility of siting a landfi ll on the annexed property. In the fourth instance, 
there was a public perception that the mayor and two aldermen up for reelection 
favored t he si ting o f t he l andfi ll on t he a nnexed property. Th is pe rception wa s 
heightened when they chose to remain silent during the landfi ll siting public pro-
cess rather than defend themselves against the arguments and talking points made 
by the Friends of Greater Yorkville, a group of city and county residents opposed 
to t he l andfi ll, a nd t heir e lectoral o pponents w ho c hallenged t he i dea t hat t he 
landfi ll was inevitable and who criticized a lack of public discourse in the months 
leading up to the vote on the annexation.

On May 24, 2007, one month and one week after the Yorkville election, the 
new city council t hat included t hree new a lderpersons cr itical of t he proposed 
landfi ll voted 7–1 to deny the landfi ll application. In the resolution denying the 
application, the city council at tested that the application did not meet a ll nine 
statutory criteria for siting a landfi ll. Mayor Burd did not vote as the mayor votes 
only in a tie. Th e ci ty c ouncil de cision has been appealed by t he de velopment 
company to t he Illinois Pollution Control Board that can affi  rm the city’s deci-
sion, overturn it, or remand the application back to the city council for reconsid-
eration. It could take up to one year for a decision by the state Pollution Control 
Board.

At t his w riting, Valerie Burd has been t he Yorkville mayor for t wo months. 
During the interview, she indicated she is committed to improving relations and 
restoring trust with the city council, city staff , the public, and neighboring gov-
ernmental en tities b y u sing a n i nclusive a nd c onsensual g overnance ap proach, 
creating a m ore t ransparent ci ty g overnment, a nd en suring t hat ci tizens a re 
more informed and involved. Two of the three alderpersons interviewed contend 
that Burd has a lready demonstrated she is more of a f acilitative mayor than was 
Prochaska. According to t hese two alderpersons, she has a lready treated them as 
partners by involving them in creating a community vision and recognizing their 
strategic priorities and goals, and has empowered a lderpersons by keeping them 
fully informed, involving t hem in  groundbreakings in  t heir respective d istricts, 
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and encouraging alderpersons to hold district meetings. One alderperson also indi-
cated Burd has already held a town hall meeting on how to achieve a greener city 
and established contact with a su rrounding governmental jurisdiction to f ashion 
an annexation agreement.

However, one alderperson noted that the citizens may have voted for a facili-
tative mayor, but what they got instead was a power-oriented mayor. According 
to this alderperson, the new mayor uses a power-based governance style vis-à-vis 
the council as much if not more so than did Prochaska in that she only follows 
the governance ordinance when it i s convenient and rewards her f riends. Th is  
alderperson indicated she has super-majority support on the council as a re sult 
of t he e lection, a nd she do es not need to u se a f acilitative approach w ith t he 
minority.

After t he A pril 1 7 e lection, Bu rd a nd t he ci ty c ouncil e xtended Ci ty 
Administrator John Crois’s contract until May 31. However, Burd did not reap-
point Crois when the contract extension period lapsed. Instead, the new mayor 
nominated a nd t he ci ty c ouncil c onfi rmed B art Olson a s t he i nterim a dminis-
trator w ho wo uld s erve u ntil t he m ayor a nd c ouncil h ired a p ermanent ci ty 
administrator.

Th e city has hired a consultant who is facilitating the hiring process of a per-
manent city administrator. An assessment center made up of four alderpersons, 
the interim city administrator, a sc hool board member, a c hamber of commerce 
representative, and the city administrator of an adjacent community will conduct 
the interviews of the fi ve fi nalists. Th e assessment center members will recommend 
to the mayor the most qualifi ed candidate. Th e mayor, in turn, will take into con-
sideration the advice of the assessment center, and then nominate one candidate 
to the city council, who will then confi rm or deny the mayor’s choice by majority 
vote.

All the elected offi  cials that were interviewed, including the new mayor, voiced 
their s trong de sire that the next city administrator should have (1) considerable 
city administrator experience, (2) the courage and integrity to do t he right thing 
rather than blindly obey the mayor and council, (3) the authority to manage the 
day-to-day operations of the executive branch in conformance with the local ordi-
nance and governing policies, and (4) be held accountable to the mayor and city 
council.

Yorkville continues to i ncrementally move toward t he mature governance 
phase (conciliated city) in that the new mayor i s committed to u sing a c oop-
erative f acilitative st yle of leadership in relation to the council, city st aff , the 
public, and neighboring jurisdictions, and the mayor and council are commit-
ted to a m ore p rofessionally m anaged ci ty. However, i t i s to o e arly to k now 
for su re w hether t he m ovement to ward t he c onciliated ci ty w ill a nd c an b e 
sustained. Th ere are still too many unknowns. As such, it will be necessary to 
revisit Yorkville offi  cials to learn whether or not Yorkville has been able to live 
the vision.
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Appendix 1: Interview Questions (Summer 2005)
 1. What does the council do well?
 2. What does the council not do so well?
 a. How can the council’s performance in these areas be improved?
 3. What does the mayor do well?
 4. What does the mayor not do so well?
 a. How can the mayor’s performance in these areas be improved?
 5. What is the appropriate role of the city administrator?
 6. What is the appropriate role of the mayor?
 7. What is the appropriate role of the city council?
 8. What changes, if any, have you seen during the past year or two in the quality 

of the relationship between council members and between the mayor and the 
council?

 a. If the relationship has changed, what caused this change?
 b. How can this problem be solved?
 9. Would you support an ordinance that clarifi es the role and responsibilities of 

the city administrator?
 10. Would you favor a review of the committee system?
 a. If so, what changes, if any, to the current system would you recommend?
 11. What would you like to accomplish from this governance session?
 12. Is there anything else you would like to add?

Appendix 2: Summer 2006 Interview Questions
 1. Questions for the Mayor only:
 a. What is your background and career in government and your motivation 

for seeking and retaining the mayor’s position?
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 b. What have been your election campaign methods and election outcomes 
when you ran for the mayor’s position in 1999 and 2003?

 c. Are yo u pa rt o f a sl ate o r h ave yo u wo rked to e lect a sl ate o f l ike-
minded candidates?

 2. To w hat e xtent do es t he m ayor u se a f acilitative l eadership s tyle? ( See 
Attachment 1*) Please rate the mayor from 1 to 5 fo r each of the three (3) 
categories below, using Attachment 1 that describes the specifi c leadership 
behaviors/traits within each of the three categories. A score of “5” signifi es the 
mayor always uses the leadership styles or demonstrates the leadership traits 
within a pa rticular c ategory, a sc ore of “1” i ndicates t he mayor never u ses 
the leadership styles or demonstrates the leadership traits within a particular 
category. Use the comments section to explain which of the leadership behav-
iors/traits within a category the mayor uses less or more often.

 a. Kind of interactions fostered among city offi  cials: 1 2 3 4 5
 • Comments
 b. Approach to goal setting with city offi  cials: 1 2 3 4 5
 • Comments:
 c. Attitude toward and relationship with elected and administrative offi  cials 

in other governments, the media, and citizens: 1 2 3 4 5
 • Comments:
 3. Describe a ny c hanges i n m ayoral l eadership s tyle si nce 1999 w hen M ayor 

Prochaska was elected Yorkville mayor?
 4. How h as M ayor P rochaska’s l eadership s tyle b een t he s ame o r d iff erent 

than his predecessor(s)?
 5. Describe the mayor’s relationship with the city council and how the relation-

ship aff ects council performance?
 6. Does the mayor establish a power base separate from the council and pursue 

his policy agenda by going directly to the media, the public, or other govern-
ments to circumvent council approval? If so, give an example.

 7. Does the mayor shift blame for unpopular decisions and unsuccessful pro-
grams to the council? If so, give an example.

 8. Does the mayor take credit for popular decisions or successful policies made 
by the council? If so, give an example.

 9. Does the mayor use the veto as an assertion of authority and independence 
from the council, and thereby strengthen his negotiating position? If so, give 
an example.

 10. Describe the mayor’s re lationship w ith the city administrator and how the 
relationship aff ects the administrator’s performance?

 11. Describe t he m ayor’s re lationship w ith o utside g overnment o fficials 
(elected and appointed) and how that relationship has helped or hindered 
effective governance.

* All at tachments a re av ailable f rom t he aut hors at t he Di vision of P ublic A dministration, 
Northern Illinois University.
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 12. Describe the mayor’s relationship with citizens and how that relationship has 
aff ected trust in and support for city government.

 13. Describe the mayor’s relationship with the media and in what ways and how 
eff ectively the mayor has used the mass media?

 14. What are the accomplishments that can be attributed to the mayor’s leader-
ship and how did the mayor make a diff erence in his community?

 15. How were these accomplishments achieved? (Relate the mayor’s role/leader-
ship style to the accomplishments.)

 16. What are the major roles performed by the mayor and how are they han-
dled? (See Attachment 2.) For each of the three (3) categories below, rank 
the mayor from 1 to 5 with a rating of “5” signifying the mayor plays the 
role very frequently and a rating of “1” signifying the mayor plays the role 
very infrequently. When scoring each of the three roles, use Attachment 
2 that describes the specifi c ro les/tasks w ithin e ach o f t he t hree g eneral 
categories. U se t he c omment s ection to e xplain m ayoral s trengths a nd 
gaps i n performance for t he specifi c ro les/tasks w ithin t he t hree g eneral 
categories.

 a. Traditional roles: 1 2 3 4 5
 • Comments:
 b. Active Coordination and Communication: 1 2 3 4 5
 • Comments:
 c. Policy and organizing roles: 1 2 3 4 5
 • Comments
 17. Is the mayor a visionary leader?
 18. How has the mayor secured support for his vision?
 19. To what extent does the mayor’s vision include the goals of others?
 20. What is the level and nature of support that the mayor has from members of 

the city council?
 21. How has the mayor handled opposition or adversity within or outside city 

government?
 22. When there were obstacles to change, how did the mayor overcome them?
 23. What a re t he so urces f rom w hich m ayoral l eadership i s der ived? ( See 

Attachment 3) For e ach o f t he four (4) c ategories b elow, r ank t he m ayor 
from 1 to 5 w ith a r ating of “5” signifying that you consider the source of 
leadership authority for Mayor Prochaska as very important and a score of “1” 
that you consider the source of mayoral leadership authority as very insignifi -
cant. When scoring each of the four general sources of leadership authority, 
use Attachment 3  that describes the specifi c re sources, at tributes, or sk ills 
within each of the four categories. Use the comment section to explain which 
specifi c resources, attributes, or skills within each of the four categories are 
more or less important.

 a. Formal authority: 1 2 3 4 5
 • Comments:
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 b. Informal authority: 1 2 3 4 5
  • Comments:
 c. Personal resources, attributes, and characteristics: 1 2 3 4 5
 • Comments:
 d. Personal Skills: 1 2 3 4 5
 • Comments
 24. How does the government structure enhance or impede mayoral leadership?

Appendix 3: Postscript Interview Questions
 1. Was the mayoral election outcome a surprise? Why or why not?
 2. Why did Mayor Prochaska not get re-elected?
 a. Did the mayor’s leadership style with the council, staff , public, or other 

civic and governmental leaders have anything to do with his defeat?
 3. Why did Valerie Burd win the mayoral election?
 a. Did it have to do with Prochaska’s lack of facilitative mayoral leadership 

or Burd’s promise to provide more facilitative mayoral leadership?
 4. Why did P.J. not win reelection?
 a. Did it have anything to do with his loyalty to Prochaska?
 5. Why did J.B. not win reelection?
 a. Did it have anything to do w ith the fact he was appointed by and loyal 

to Prochaska?
 6. What role do yo u envision for the permanent CAO and what qualities a re 

you looking for in the permanent CAO?
 7. (For Valerie Burd) W hat a re your plans for changing governance re lation-

ships between the mayor and the city council?
 8. (For Valerie Burd) W hat a re your plans for changing governance re lation-

ships between the mayor and the public?
 9. (For Valerie Burd) W hat a re your plans for changing governance re lation-

ships between the mayor and civic leaders/other governmental offi  cials?
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5.1 Introduction
Th is case study examines the leadership style and resources of Mayor Allen Joines of 
Winston-Salem, North Carolina, a mayor who epitomizes the facilitative leadership 
model as a council–manager mayor. Mayor Joines exercises leadership despite pos-
sessing the limited authority of a mayor in a council–manager city. His leadership 
is clearly diff erent, and the nature of both his style and approach is colored by his 
unique background and ability to marshal a range of resources. Allen Joines spent 
his career as a city administrator, rising to the position of Deputy City Manager of 
Winston-Salem, North Carolina, before retiring in 2000 and being elected mayor 
in 2001 and, subsequently, reelected in 2005. Based on interviews with him and 
other leaders in Winston-Salem, the nature of his leadership style and the resources 
he utilizes in exercising that leadership can be evaluated for what they contribute to 
a greater understanding of the facilitative leadership model.

5.2 Government and Community Context
Winston-Salem, t he county s eat for Forsyth County in North Carolina, had a n 
estimated population in 2007 of 227,600 after completion of a recent large annexa-
tion, on a land area of over 110 square miles. Winston-Salem is the fourth largest 
city in North Carolina. In 2000, the population was 55.6 percent white and 37.2 
percent African American. Winston-Salem has experienced a declining downtown 
area and economic development issues relating to the downturn of the traditional 
industries in the area (textiles, tobacco, and furniture). While these industries have 
undergone reductions in employment in recent years, the area continues to depend 
economically on tobacco and textile, and there have been some recent economic 
bright sp ots i n t hese a reas. F or e xample, R .J. R eynolds Tobacco H oldings a nd 
Brown & Williamson Tobacco merged into Reynolds American and brought new 
jobs with the reopening of a local manufacturing plant; and Sara Lee spun off  its 
apparel business, which has located the new company’s headquarters in Winston-
Salem. Th e ci ty h as u ndertaken si gnifi cant dow ntown re development e ff orts in 
recent ye ars a nd h as p ursued e conomic de velopment s trategies to d iversify a nd 
expand the city’s economic base, particularly in health sciences, biotechnology, and 
computer technology. Th e city assisted Wake Forest University Health Sciences in 
development of the Piedmont Triad Research Park, which when fully developed 
will represent more than thirty thousand jobs. Th e North Carolina Biotechnology 
Center opened its fi rst regional offi  ce in the Piedmont Triad Research Park in 2003, 
and since then, the research park has begun to attract biotechnology research com-
panies in this expanding fi eld. Most recently, city incentives helped to attract, in 
2005, a new Dell computer assembly plant to Winston-Salem, which added seven-
teen hundred jobs. Th e plant is beginning to at tract other major Dell suppliers to 
locate in Winston-Salem.
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Th e city operates under a council–manager form of government. Th e council con-
sists of eight members elected by ward. Th e mayor is directly elected at large and presides 
at all meetings of the council, votes in case of ties, provides leadership on policy issues, 
recommends appointments to city boards and commissions, carries out special respon-
sibilities during emergencies and represents the city at offi  cial functions. Th e council 
appoints the city manager who oversees the day-to-day administration of city services

5.3 Background and Career
Allen Joines grew up in Moravian Falls, a t iny Wilkes County, North Carolina, 
community, in a f amily of modest income. He received his undergraduate degree 
in political science from Appalachian State University, and subsequently earned a 
master’s degree in public administration from the University of Georgia. In 1971, 
he began his career in Winston-Salem as assistant to the city manager. He recalls, 
“At the time, the city manager was John Gold. He had a national reputation, and 
it was the only place I ap plied for a j ob. I re ally wanted to wo rk there, pestering 
people until, in ’71, I got a job.” (Adams 2006) Subsequent promotions with the 
city were to positions of director of evaluation, public safety coordinator, director 
of development, and deputy city manager.

During his thirty-fi ve years in Winston-Salem, Joines has held numerous posi-
tions i n p rofessional, civ ic, a nd c ommunity o rganizations, i ncluding t he N orth 
Carolina De velopment A ssociation, s erving a s p resident; t he T riad M arch o f 
Dimes a s c hairman a nd v ice c hairman; t he b oard o f d irectors o f t he Sa lvation 
Army Boys’ Club; and program chair of Leadership Winston-Salem. He has a lso 
served as chairman of the Winston-Salem Arts Council, member of the Tourism 
Development Authority, and as a member of the board of the Housing Authority 
of Winston-Salem. He i s currently s erving on t he board a nd e xecutive c ommit-
tee o f t he United Way, t he b oard o f d irectors fo r t he C hildren’s M useum, Th e 
North C arolina L eague o f Municipalities, a nd c hairman of t he North C arolina 
Metropolitan Coalition. Governor Easley also appointed him to serve on the North 
Carolina Local Government Commission (City of Winston-Salem 2006).

After a distinguished career in city administration, he retired from his position as 
deputy city manager for the City of Winston-Salem in 2000 to become the president 
of the Winston-Salem Alliance, a nonprofi t economic development corporation estab-
lished to improve economic vitality and create additional employment opportunities 
in Winston-Salem. It was during this period that some in the business community per-
ceived that the city was in a downward spiral and encouraged Joines to consider run-
ning for mayor. Although he had never thought about running for public offi  ce, Joines 
said he thought that he should consider public service as mayor because he felt he 
could bring to the position his knowledge of city government and economic develop-
ment, while also bringing the community together. Consistent with that view, Joines 
is considered “a genuinely nice guy who entered political life to help his community” 
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(Sexton 2 006). Jack C avanagh, t he R epublican w ho w as r unning for re election a s 
mayor in 2001, verbally attacked Joines, who was running as a Democrat, during the 
campaign, “calling him a political pawn for the city’s powerful and elite” even though 
Cavanagh and Joines had worked together amicably only the year before when Joines 
was deputy city manager (Hamilton 2001). Joines claimed there was a simple reason 
he had attracted so many of Cavanagh’s former backers: “I think it’s just an indication 
of the lack of his (Cavanagh’s) eff ectiveness and lack of leadership” (Hamilton 2001). 
Joines was elected mayor of the City of Winston-Salem in November 2001 by a mar-
gin of 78% to 22%. Th e local media remarked that Joines took to t he job of mayor 
“like a natural.” “From his experience working as an executive for the city and leading 
the Winston-Salem Alliance …, (they felt) he brought a keen knowledge of key issues, 
such as downtown revitalization and economic development” (Winston-Salem Journal 
Editorial 2005).

In l ooking at t he ci ty’s ci rcumstances a s h e fi nished h is fi rst t erm in  20 05, 
Joines s aid, “ Th ere i s a p ositive sp irit i n Winston-Salem t hat w as not h ere four 
years ago. Th ere is an optimism about our future replacing the doubt of the past” 
(Winston-Salem J ournal E ditorial, 2 005). H is fi rst fo ur-year ter m a s m ayor w as 
generally c onsidered suc cessful, a nd h is re election i n 2 005 went u ncontested a s 
he rode a wave of popularity that “spooked would-be GOP candidates from even 
mounting a c hallenge …” i n t he e lection (Guitierrez 2 005). “ For t he fi rst time 
since 1966, a Winston-Salem mayor had run unopposed for reelection… . Th e last 
mayor to have run unopposed was Democrat M.C. Benton, who was fi rst elected to 
a two-year term in 1963… . Benton won reelection in 1965 and in 1966, when the 
term was changed to four years, both times running without opposition” (Hewlett 
2005). Joines enjoyed so m uch bipartisan support that even the Forsyth County 
Republican Party Chairman said, “I have a l ot of respect for A llen … I t hink he 
could be a better mayor if he were a Republican” (Hewlett 2005).

Joines was br iefl y considered in such a s trong political position a fter h is reelec-
tion i n 2005 t hat he c onsidered r unning a s t he Democratic c andidate for t he 5th 
Congressional District, a strongly Republican district held by incumbent Republican 
Virginia Fox. He eventually decided not to r un for the Congressional seat. He said, 
“It’d be a betrayal of the people who had just voted for me as mayor” (Adams 2006). 
Th is was partly because he had just been reelected a s mayor, where he campaigned 
claiming that there were still unfi nished city projects he wanted to see completed in his 
second term. But political research at the time indicated he may have lacked political 
support outside the local area, and he also said that “the need to raise lots of money and 
to campaign until November became critical factors in his decision” (Gutierrez 2006). 
“I just couldn’t do it,” Joines said. “Campaigning is one of my least favorite things to 
do …I don’t mind asking for money for things like the United Way, but I really don’t 
like asking for money for myself” (Sexton 2006).

He continues to serve as mayor of Winston-Salem and says he continues to enjoy 
his mayoral job. According to J oines, the city i s better off  than it was four years 
ago, but not where it needs to be. “I think our economy is starting to turn around,” 
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Joines said. “We’re certainly not where we need to be, but most importantly, we’ve 
learned how to work together as a community” (Gutierrez 2006). He gives credit 
for the success of the city thus far during his tenure in offi  ce to the city manager, 
Bill Stuart, and to the city council, and Joines continues to push for unity: “I would 
hope that I would be viewed as a person who brought the city together — kind of 
created a vision for where the economy should be going” (Gutierrez, 2006).

5.4 Leadership Style, Roles, and Relationships
As mayor, Joines has been a m odel of the council–manager mayor a s f acilitative 
leader. M ayor J oines f unctions w ithin t he ba sic fe atures o f t he c lassic c ouncil–
manager government structure and is successful in creating cooperative patterns of 
interaction among offi  cials. As an elected mayor within the council–manager struc-
ture, he exercises eff ective facilitative leadership by applying the unique qualities of 
his position and the resources and skills he brings to the position to full eff ect. He 
strengthens other participants in the governing process by collaborating and devel-
oping shared commitment toward common goals (Svara 1994).

Joines has been eff ective in creating groups to work on problems in Winston-
Salem. He has not been able to operate from a position of power because the posi-
tion of mayor in the council–manager structure does not exercise specifi c power that 
could coerce participants in the governing process. Joines says, “To be eff ective, you 
have to look at each situation. In a mayor–council form, the mayor has more power, 
and the mayor has to be more political. In a council–manager form of government 
where the mayor has little power (and, in Winston, the county government plays 
a large role), you have to c ooperate with everyone, and you have to ke ep that in 
mind.” Council–manager mayors like Joines have to actually get participants to 
buy into joint action and cajole them into getting something accomplished. Joines 
is noted for his willingness to listen to diff ering points of view and to be persistent 
in encouraging the development of consensus.

Joines’ style of leadership is epitomized by inclusiveness. He tries to ensure that 
groups that have a s take, or think they have a s take, in what is being decided are 
included in the process of deciding what should be done. He tries to act as a “bridge 
that brings everyone together.” In describing the impact of this style of leadership 
on interactions a mong s takeholders, Joines s ays, “People appreciate t he f act t hat 
you have included them in what is going on, and, in the long run, it will be easier to 
get a resolution to a problem. People just want to be included in what is going on.”

Joines likes to think that he is able to bring together individuals who are needed 
to make a project or program happen. Th is requires the ability to articulate a clear 
objective about what the group wants to a ccomplish and to r ally support around 
that. Joines feels he is v iewed as someone who is open to d iff erent approaches to 
accomplishing an objective and willing to c hange the approach i f needed. Joines 
believes that being successful in this type of endeavor requires persistence and the 
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ability to persuade participants why it is important. He says, “Th e approach I have 
taken is that there is always a way to do it if you just keep thinking about it.”

From the broader perspective of long-range planning, Joines was an advocate 
of h aving t he ci ty c ouncil cre ate a s trategic v ision for t he ci ty’s f uture f rom t he 
very beginning of his tenure in offi  ce. When he was fi rst elected, Joines convened 
a working session of the council and staff  to de velop a s trategic plan focusing on 
salient i ssues and defi ning goals and objectives within each major a rea. Th ro ugh 
this process, the council and staff  came together on a common vision and action 
plans. Th en the staff  was asked to rep ort to t he council on a re gular basis on the 
progress of each one of the actions within the larger strategic plan, thus creating 
regular council oversight. Th e council created the fi rst strategic plan at the begin-
ning of Mayor Joines’ fi rst term in 2001. Th at plan had about eighty action items, 
of which about 97 percent were accomplished by staff  during his fi rst term. After 
the beginning of his second term as mayor, the council enacted a second four-year 
plan, which has about sixty action items. Th e council is regularly updated by the 
mayor on the overall status of all the action items through a color-coded report for 
quick reference. Th e city manager and staff  regularly communicate the status of all 
action items. In this manner, Joines has fostered the creation of a shared vision by 
incorporating goals from council, staff , and himself into a j ointly developed stra-
tegic plan. Furthermore, he has promoted a commitment to that shared vision by 
focusing attention on it through a process of continuing oversight to assess accom-
plishment of action items by staff .

As Joines is quick to point out, the offi  ce of mayor in a council–manager gov-
ernment structure like Winston-Salem’s has very little power. He does perform the 
traditional ceremonial duties and presides at council meetings, voting only in the 
case of ties. Nonetheless, as mayor, he has found an automatic role as a link to the 
public and a s a rep resentative and promoter of the city. Joines prides h imself on 
the degree to w hich he is accessible to t he public through speaking engagements 
and attendance at meetings and events in the community. He says, “I didn’t real-
ize when I became mayor how important it is to people to have the mayor attend 
a function. It makes them feel that the function is important that the city really 
cares about them and what they are doing.” He believes the mayor can do a lot to 
promote entrepreneurial activity as a key part of the city’s economic development 
strategy, as well as to promote a good economic environment in the city.

Joines has taken on other roles that are not strictly a part of the traditional role 
of a council–manager mayor. He has clearly assumed a coordination role in articu-
lating i ssues, promoting an understanding of problems, and building support for 
projects a nd programs. H is s trategic p lanning i nitiatives re fl ect t his ro le, a s we ll 
as his actions in bringing groups together to work on city problems. Joines is an 
excellent communicator, developing support for community eff orts through a wide-
ranging network of contacts w ithin and outside of government, e specially in the 
local business community. His team-building eff orts and promotion of a p ositive 
tone for council has enabled the council to better accomplish their goals for the city. 
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His professional experience in city administration enabled him to understand the 
policy role of council and to assume an organizing role in helping council in goal 
setting to a ddress problems, shaping the policy agenda, and building a c onsensus 
for change. As a former career city administrator, Joines is very sympathetic to the 
need for the city manager to refrain from crossing over the line into policy direction. 
He also recognizes that elected offi  cials should not cross over the line and try to get 
into management. Nonetheless, he readily admits that the lines are often blurred in 
the real world and that managers, if they are doing their job, might easily infl uence 
policy by providing professional advice. He has assumed a ro le as liaison between 
the council and the manager and meets regularly with the manager to keep lines of 
communication open. Beyond the boundaries of Winston-Salem, Joines represents 
the city’s interests by maintaining good relationships with the county commission-
ers and state legislators, an essential element in an urban county environment like 
Winston-Salem’s.

Prior to his retirement as a city administrator and subsequent election as mayor, 
Joines served as deputy city manager under City Manager Bill Stuart. Th e relation-
ship Mayor Joines had with Bill Stuart could have been problematic, but never was 
in Joines’ view. Joines seems to have maintained a reasonable balance in his relation-
ship with the manager. He never was overly sympathetic to the manager, nor was the 
manager anything but professional in his relationship with Joines as mayor. From 
Joines’s perspective, Stuart “made it very easy to have an appropriate balance. He 
(Stuart) is such a consummate professional that he made extraordinary eff orts to keep 
past relationships out of the mixture.” While Joines clearly “had an understanding of 
the issues of being a manager,” and as such was sympathetic in trying to be coopera-
tive rather than a h indrance in getting the manager’s agenda accomplished, Joines 
has always felt that the manager (his former boss) respected what Joines wanted to 
accomplish a s m ayor a nd helped h im a ccomplish i t. I n Joines’s v iew, he a nd t he 
manager essentially had “a good collaborative working relationship.”

Th e relationships that Joines has cultivated with the city council, the city man-
ager, leaders outside government, and the general public have been instrumental in 
the eff ectiveness of his leadership. Before he became mayor, Joines says, “Council 
meetings were viewed as a circus.” He told the story about his experience when he 
was in city administration and a council member was fi libustering the budget. He 
described how another council member wrote a note on a piece of paper and held it 
up behind the other council member’s head. Th e sign said, “Shut up!” Joines said, 
“What would happen if a potential (economic development) client would have been 
in town and happened to turn the channel and see that. Th ey would have rethought 
their decision to bring their business to Winston.” Joines says that “council mem-
bers were hungry to bring some control to meetings.” As the presiding offi  cer at 
council meetings, he worked with council members to e stablish procedural rules 
for how council meetings should be run that allowed for time limits for each mem-
ber on an individual subject and an extension if requested. Joines said, “I do try to 
maintain a good relationship with each one of the other council members.” Th us , 
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his personality and style have served him well in building relationships with coun-
cil members that allow him to lead eff ectively.

In a similar fashion, Joines has established “a strong solid working relationship” 
with the city manager that is driven by an approved strategic plan that council 
adopted working with staff . Having that strategic plan in place helps to protect the 
manager from requests from individuals or elected offi  cials that deviate from the 
plan. Joines and the manager meet weekly to discuss initiatives that are underway 
and problems that have cropped up during the past week, but they also talk on a 
daily basis if issues arise. Th us, the close relationship that Joines has developed with 
the city manager has enhanced the manager’s performance by focusing the eff orts 
of staff  on the shared vision embodied in the strategic plan.

When B ill S tuart re cently re tired, Joines w as a pa rt o f t he s election p rocess 
for the new city manager. His role was to f acilitate the process, and he did so by 
suggesting the use of a s earch fi rm and assisting in the negotiation and approval 
of a contract. Th e council as a whole developed selection criteria and participated 
in initial screening and fi nal interviews. Joines presided over discussion as a deci-
sion was made and “helped move the process along.” In the end, the council hired 
the new manager f rom w ithin by h iring one of t he a ssistant city managers, L ee 
Garrity. C onsequently, Joines a lready had  a  good working relationship w ith t he 
newly s elected m anager a nd h as de veloped “ a si milar c ollaborative re lationship 
with c ertain d iff erences,” which i s u nderstandable because t he re lationship w ith 
Bill Stuart was a longstanding one.

Over the years, Joines has also developed a good working relationship with the 
business community. Th is came from his background as the city’s staff  person for 
economic development and work a s the president of the Winston-Salem A lliance 
nonprofi t. He has maintained regular weekly contacts with leaders in the business 
community and holds bimonthly meetings to provide an opportunity for direct com-
munication to get their feedback and to provide information on what is going on in 
the city. He has the kind of relationship with business leaders in which he doesn’t 
hesitate to ask for their help if resources are needed to address a particular issue.

Th e mayor is well regarded in the community by the general public. He actively 
cultivates that relationship by trying to make himself highly accessible and visible 
in t he c ommunity. He at tends o r sp eaks a lmost e very d ay o f t he we ek at so me 
event, and has logged over thirteen hundred meetings of various types in the last 
year. One of h is initiatives in furthering accessibility to ci ty government (a joint 
goal with the council that was incorporated into the strategic plan for the city) was 
the idea of holding a series of town hall-type meetings, called “Talk of the Town” 
meetings, in each ward once a year, including the member of the councilperson of  
that ward. Th e meetings are widely advertised, city staff  are present, and the mayor 
makes a presentation on the state of the city. Th en the council member talks about 
what is going on in his/her ward, followed by questions and an opportunity for dia-
logue. Attendance has varied from ward to ward, but generally citizens have liked 
the meetings and so have council members. In this way, the mayor has solidifi ed his 
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relationship, not only with the general public, but also with council members while 
enhancing the public trust and support for city government.

5.5 Accomplishments and Impacts
Most of Joines accomplishments are detailed in the summary report he provided 
to citizens upon completion of his fi rst term, which covered 2001 to 2005 (Offi  ce 
of the Mayor 2005). Th is section summarizes many of the accomplishments he 
included in that report and that represent tangible evidence of the mayor’s leader-
ship, particularly in a n umber of highlighted areas. Th e mayor concentrated his 
eff orts in h is fi rst term as mayor on three areas that he viewed as critical to the 
future suc cess o f W inston-Salem: (1) e conomic re vitalization a nd j ob de velop-
ment, (2) helping to build the city’s neighborhoods and make them safe, and (3) 
fostering c ommunity u nity. Th e s trategic p lan t hat w as j ointly a dopted b y t he 
mayor a nd t he c ouncil i ncluded t hirty-three sp ecifi c s trategies a nd s eventy-two 
action p lans fo r i mplementing t hese s trategies. By t he b eginning o f h is s econd 
term, over seventy of the action plans were completed or on schedule, representing 
a 97 percent success rate.

Joines continued ongoing revitalization eff orts in the downtown area. A num-
ber o f m ajor p rojects were suc cesses i n t his a rea. Th e c onversion o f t he h istoric 
Nissen Building into luxury apartments fulfi lled a long-time goal that city leaders 
had pursued for more than ten years. New restaurants and clubs relocated to down-
town, hotel properties were refurbished and upgraded, additional retail space and 
condominiums were a dded to t he downtown a rea, and the h istoric Goler neigh-
borhood s aw c onversion o f a B rown & W illiamson tobacco f actory i nto luxury 
condominiums. Perhaps the most forward-looking development in the downtown 
revitalization is the $85 million Biotechnology Research Facility constructed in the 
Piedmont Triad Research Park. Anchored in Winston-Salem’s historic downtown 
business d istrict, the Piedmont Triad Research Park’s downtown location makes 
it easily accessible from US I-40. Th e Park reclaims over two hundred acres of the 
city’s c entral c ore. In addition, a si gnifi cant i nvestment i n c omputer t echnology 
enabled t he ci ty to b e r anked a s one o f t he top 10 d igital ci ties i n t he c ountry. 
WiFi on Fourth, the city’s free wireless Internet hotspot, made Winston-Salem the 
fi rst city in North Carolina and one of the fi rst nationally to off er public wireless 
Internet access.

In economic development, the city made signifi cant progress in diversify-
ing i ts e conomy b y a ssisting W ake F orest U niversity H ealth S ciences i n t he 
development o f t he P iedmont Triad R esearch P ark; t he o pening o f t he N orth 
Carolina Biotechnology Center in the Piedmont Triad Research Park; at tracting 
a m ajor De ll C orporation c omputer a ssembly p lant; a nd a n umber o f o ther j ob 
increases, suc h a s tobacco a nd apparel-related business c onsolidations o r e xpan-
sions in  Winston-Salem. Th e city has a lso acquired federal f unding for a c ouple 
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of signifi cant Housing and Urban Development (HUD) Hope VI housing projects 
that advance the city’s community development. 

Th e eff orts of the mayor in fos tering community unity a re noteworthy. He 
has made community unity and racial healing one of his highest priorities. One 
signifi cant e xample i s t he c ase o f t he e xoneration o f Da ryl H unt, a n A frican 
American who had been convicted of a murder that took place in Winston-Salem 
in 1984. After serving 20 years in prison, it turned out upon later analysis that he 
was not guilty of the crime. Following Hunt’s release, the mayor formed a Racial 
Healing Task Force to address lingering issues in the community. Th e task force 
eventually went beyond the Sykes case to address issues raised by the growing 
Hispanic population in Winston-Salem. Th e mayor also promoted the city’s Race 
Equality Week. He h as sought opportunities to re spond to ci tizen c omplaints 
and suggestions and to h old forums for citizens to d iscuss issues with him and 
council members.

Th ese accomplishments have occurred in large measure because of the leader-
ship s tyle o f Mayor Joines. H is approach to i nteractions w ith other offi  cials has 
not been controlling, but rather empowering in focusing them on accomplishing a 
shared vision. Th is is clearly evident in the strategic planning eff ort he has fostered 
during his tenure as mayor. He has promoted open communication among offi  cials 
and with various constituencies in the community and has actively sought partner-
ships to g et problems solved. His management of confl ictual situations has been 
masterful, whether in calming and organizing raucous council meetings or defus-
ing the potential for racial discord and fostering community unity. His background 
and experience a s an administrator has given him a u nique relationship with his 
city manager that recognizes distinct roles, but allows him to function in an ongoing 
coordinative ro le w ith t he m anager on t he a ccomplishment o f g oals e stablished 
jointly by council and staff .

Not only his style, but a lso the leadership roles he has assumed have ensured 
that the goals mutually envisioned by council and staff  have been accomplished. 
He has gone well beyond merely the traditional or automatic roles that a council–
manager mayor assumes, such as ceremonial or presiding offi  cer roles; Joines has 
been an active coordinator and communicator. He has articulated the shared vision 
of c ouncil a cross t he c ommunity a nd built a wo rking pa rtnership w ith t he ci ty 
manager in focusing staff ’s eff orts on accomplishing that vision. In his coordina-
tive ro le w ith t he m anager, h e h as m aintained t he ap propriate ro le d istinctions 
between council and the manager, permitting the manager to a dvise and letting 
the manager manage. In terms of setting the tone for administrative oversight and 
evaluation of the manager, Joines works very closely with the council on the city 
manager’s evaluation, so t hat there is “a clear check and balance in place.” Joines 
really sees h is role a s mayor a s initiating the development of actions, policies, or 
programs t hat a ddress ci ty p roblems i n a p roactive m anner. Th e w illingness o f 
Joines to actively assume these diverse roles has been critical to his capacity to be an 
eff ective facilitative mayor.
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5.6 Nature and Sources of Leadership
Joines says he wants Winston-Salem to be viewed as “a very fertile entrepreneur-
ial environment,” and one of the key factors in accomplishing that v ision i s “ for 
the city government to re cognize entrepreneurship as a ke y part of the economic 
development strategy to create a good economic environment for the city.” Perhaps 
Joines does not see himself as a visionary leader in promoting this vision for the city, 
but his eff orts have taken on that character as he has secured support for bringing 
it and other progressive goals to fruition. Within this larger vision, he has worked 
with council and city staff  to create a shared vision in the city’s strategic plan he has 
championed. He has secured the support of council by being open and inclusive 
in h is dealings w ith other council members a nd developing a sh ared v ision t hat 
enfolded their goals into the strategic planning process. Joines has tried to maintain 
cordial relationships with all the council members, and he has actively sought to be 
a “bridge” that brings everyone together.

His leadership is supported by a range of resources, which depend primarily on 
his personal attributes, characteristics, and skills. His position as mayor does not 
come with any formal authority, other than presiding at council meetings and vot-
ing in the case of a tie. Nonetheless, his direct election and some limited appoint-
ment authority, along with his ceremonial responsibilities do enhance his visibility, 
and he does u se h is position to b uild re lationships. But, i t i s re ally h is p ersonal 
resources that he brings to the position of mayor and his willingness to expand on 
the potential of the position, which have enabled h im to e xercise leadership. He 
came into offi  ce with a c lear sense of purpose and perhaps a c learer sense of what 
the position of mayor could accomplish with initiative and enthusiasm for getting 
things done. At the same time, he was very cognizant from his own background 
and experience of the appropriate role of the city manager versus elected offi  cials, 
and he has been very respectful of the manager’s prerogatives in administration. He 
believes one of his principal attributes in being a successful mayor is his resource-
fulness in bringing together those who need to b e involved in solving a p roblem 
and in being persistent in seeing things through to the end. Joines is known for his 
integrity and fairness and his commitment to inclusiveness in his dealings with offi  -
cials and the public alike. Th ese personal attributes are enhanced by strong skills in 
communication and negotiating. Joines has been good at getting offi  cials and staff  
to focus on goal setting and in getting his colleagues to coalesce around a shared 
vision encompassed in the strategic planning process.

Joines has been strongly supported by the business community, especially regarding 
his focus on economic development. He has this support because of his background in 
economic development when he was a ci ty administrator. He has solidifi ed that sup-
port since he retired from that position by his work as president of the Winston-Salem 
Alliance, a nonprofi t development corporation established to improve economic vitality 
and create employment opportunities in the city. His vision for the city matches that 
of the business community, and he makes a si gnifi cant eff ort to meet with groups of 
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business leaders regularly and to include them in his network of resources and support-
ers. Although his opponent in his fi rst mayoral election accused him of having too close 
a relationship with “the city’s powerful and elite” (presumably including the business 
community), the public has spoken clearly in overwhelmingly electing Joines, and by 
reelecting him in 2005, in an election in which he ran unopposed with bipartisan sup-
port. Apparently the public does not share the view that he is too close to the business 
community, but instead l ikes Joines’ ability to m arshal the resources of the business 
community in pursuit of economic development for the city, perceiving the relationship 
to be a strength, not a liability.

He has also been very strongly supported by the general public. In large part, 
this is because of his focus on community unity. His visibility has been enhanced 
by the degree of his involvement and participation in community events. His sup-
port has been further enhanced by his eff orts at communication and inclusiveness, 
for example, his “Town Hall Meetings,” which have made city government and its 
offi  cials more accessible to the general public. Joines believes that his general sup-
port in the community is attributable to his nonpartisan approach to issues. He says 
he tries not to be a lightening rod or stay polarized on a particular position and, thus 
avoids alienating groups. It is important to him to be viewed as truly doing some-
thing for the right reasons rather than to the advantage of particular groups.

Joines’ sk ill in communicating with the public has been an essential resource 
in h is l eadership i n b uilding c ommunity u nity. H is e ff orts at o utreach a nd h is 
accessibility have enabled him to b uild bridges within the community, and have 
earned him praise and respect for building networks for community support and 
understanding and for keeping the lines of communication open.

Joines believes it is extremely important that a mayor is visible. In addition to 
his participation in a large number of public meetings, he gains visibility through 
the media. He believes an eff ective leader needs to be able to work with the media  
fairly and honestly, giving them the information they need in a timely manner for 
the news cycle. If the mayor doesn’t work with the media in this manner, Joines 
feels it c an only encourage an adversarial re lationship, which he has successfully 
avoided during his tenure in offi  ce.

In his second term as mayor, Joines has dealt with the problem of developing a 
new baseball stadium downtown as an element of downtown revitalization. Mayor 
Joines was elected mayor in part because of his perceived knowledge of economic 
development and his focus on promoting downtown revitalization. Winston-Salem 
had experienced a declining downtown for a number of years prior to Joines’s elec-
tion a s m ayor. One o f t he a reas on w hich t he m ayor c oncentrated h is e ff orts in 
his fi rst term a s mayor wa s economic revitalization of Winston-Salem, including 
continued ongoing revitalization eff orts in the downtown area. Under the mayor’s 
leadership in his fi rst term, the city had undertaken signifi cant revitalization eff orts 
in the downtown area, including the development of the Piedmont Triad Research 
Park w ith i ts B iotechnology R esearch F acility. Th e c onstruction o f a do wntown 
baseball stadium in nearby Greensboro had recently demonstrated the potential for 
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a downtown stadium to foster signifi cant downtown revitalization. Winston-Salem 
already had a m inor league baseball team like Greensboro’s, but the team did not 
play in a new downtown stadium, which might attract further downtown develop-
ment. Mayor Joines and some economic boosters in the business community wanted 
Winston-Salem to g ain t he b enefi ts o f suc h a s tadium project fo r f urthering t he 
already burgeoning downtown revitalization eff orts in their city. Th is was a new idea 
for downtown revitalization in Winston-Salem that had not been thought of before, 
and it was ready-made for Jones’ leadership talents. He overcame the obstacles he 
encountered utilizing the same re sources that have served h im well in h is leader-
ship role as mayor – his resourcefulness, persistence, openness, and communication 
skills. He quickly realized that the stadium project would need to be a larger mixed-
use project in order for it to b e something the city would really want to do . Th e 
city needed to acquire the property and the mayor’s role became one of fi nding the 
mechanism to obtain and hold the land for development. Fortunately, the Winston-
Salem Alliance, as an economic development nonprofi t, was the ideal vehicle to do 
that. While the mechanism for land acquisition was being formulated, the mayor 
went to each council member on an individual basis to see what they thought about 
the idea and what issues would need to be addressed. He had to sell the idea to the 
council and to t he business community as an investment in expanding mixed-use 
business de velopment t hat wo uld o ccur i n t he su rrounding do wntown a rea a s a 
result of the stadium development. Aspects of fi nancing proved controversial, and 
the mayor negotiated a p hased development t hat shared t he r isk a nd made some 
aspects of future development, like expanded parking, contingent on future support 
from the developer. Once he had the fi nancing details worked out, Joines went back 
to the council to get their feedback on what he believed was a solid deal.

Because of the Mayor’s position as president of the Winston-Salem Alliance, the 
involvement of the organization in the stadium development and other economic 
development projects has raised questions about confl ict of interest. Th e question is 
whether Joines exerts undue infl uence as mayor in pushing for projects supported 
by the Alliance. Joines says, “My primary way to be sure that there is never a con-
fl ict of i nterest or perception i s to b e very t ransparent w ith t he council a nd t he 
public about each project that is being worked on.”

In recent years, the Alliance has been involved in a supportive role in a number 
of joint economic development projects w ith the city. For instance, t he A lliance 
secured options on the land where the new Dell Computer manufacturing facility 
is located. In addition, the A lliance, through the Millennium Fund, contributed 
$3 million to t he eff ort to re cruit Dell to l ocate their plant near Winston-Salem. 
Th e Alliance was also a partner with the city in the renovation of the 1926 Nissen 
Building and made a $3.5 million loan while taking a subordinate role to the city 
in the project. In every case, the Alliance has always been a contributor to economic 
development projects in the city, but has been very circumspect in never asking the 
city for support. Th e fact that the Alliance is a nonprofi t corporation tends to insu-
late it, and Joines as its president, from confl ict of interest concerns. As a nonprofi t 
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organization, there is no possibility that the Alliance is involved in projects to make 
a profi t b ecause t he A lliance was s et up a nd i s supported by t he c ommunity to 
counteract negative trends in the local economy.

A potential obstacle to t he stadium project was neighborhood opposition, and 
there were so me c ouncil m embers w ho were wo rried a bout t he i mpact o n t heir 
neighborhoods. Th e mayor and council members met with neighborhood leaders so 
that they would be involved from the very beginning and fully understand the proj-
ect. In addition, the mayor took a personal interest in seeing that the few families 
that would actually be displaced by the stadium development got moved into decent 
new hou sing. Th e m anner i n w hich t he project progressed i llustrates how Joines 
overcame the obstacles associated with the stadium project development. He had to 
convince the city council and the business community of the need for the project 
in order to c ontinue dow ntown re vitalization eff orts. Th e mayor s ecured support 
for the stadium project by individually consulting with each council member about 
the concept of a stadium project and his proposed mechanism for land acquisition 
to accomplish it. He solicited their input about possible issues they perceived with 
the project and sought their advice on how the issues should be addressed. Although 
there was some controversy about certain a spects of fi nancing for the project, h is 
negotiations b etween t he c onstituencies i nvolved en abled i ssues to b e re solved 
through shared risk and additional assumption of costs by the developer. In the end, 
the mayor’s eff orts at facilitating the planning of the project and negotiating the res-
olution of impediments convinced both council members and the business commu-
nity to agree to a p lan for a downtown stadium. His eff orts involved orchestrating 
interactions with a number of constituencies. Th e mayor’s ability to c ommunicate 
enabled him to get information about the project out to a ll those constituencies in 
a very positive manner. Being knowledgeable about the fi nancing, he was able to 
explain how it was going to work and to elevate the conversation above the rhetoric 
about excessive tax incentives. In garnering support, it didn’t hurt that the mayor 
retained a measure of trust, particularly among the African-American community. 
When he said he would help those displaced, virtually all African Americans in the 
community believed he would, in fact, do just that. When it comes down to it, the 
critical element in overcoming obstacles is the mayor’s ability to communicate eff ec-
tively with the constituencies involved. Mayor Joines says, “A lot of communication 
is like keeping frogs in a bucket.” He perceives that he is good at keeping a lot of 
activities going at the same time and getting them to fall in the right place. Overall, 
he concludes: “Try not to drop the ball.”

Joines s ees h is p osition a s m ayor i n a p ositive l ight, p rimarily b ecause o f t he 
resources t hat c an b e b rought to b ear t hrough e ff ective f acilitative l eadership. 
Although he says he might sometimes w ish for a l ittle more formal power for the 
position of mayor, probably in the long run it is better that the position doesn’t have 
this power. He says, “If you get things done because of a collaborative approach, an 
approach where you convince people of the right thing to do, and you are able to point 
them in the right direction, then probably it’s a more healthy situation than just kind 
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of forcing something.” Th us, Joines sees the position of mayor in the council–man-
ager structure as enhancing leadership when done in a facilitative manner.

5.7  Conclusion and Implications for 
Understanding Facilitative Leadership

Joines clearly represents a council–manager mayor who has used the attributes 
of the position to i mprove government performance and make his community 
better. He realizes that the position of mayor is a unique position that requires 
the occupant to u se the opportunities it presents to c oordinate and communi-
cate to m ake t hings happen, not by forcing t hem to h appen. He u nderstands 
that by empowering other participants in the governance process and providing 
the persistence and sense of purpose needed, things get accomplished. Joines is a 
good example of the facilitative mayor who exercises leadership through “keep-
ing the frogs in the bucket.”

Allen Joines was a suc cessful ci ty administrator before becoming mayor. He 
has continued to b e successful a s mayor because of many of the same at tributes, 
characteristics, a nd sk ills t hat s erved h im we ll a s a ci ty administrator. His c lear 
sense of purpose, positive at titude, re sourcefulness, ability to c ommunicate, a nd 
integrity and fairness have ensured his success. His understanding of the council–
manager structure and the appropriate roles of the council and manager have been 
instrumental in enabling him to focus council and staff  on a strategic planning pro-
cess that has been largely responsible for their successes in improving government 
performance a nd a ccessibility, a nd a chieving t heir v ision o f en hanced e conomic 
development in Winston-Salem. He understands the position of mayor fulfi lls an 
essential ro le i n t he c ouncil–manager s tructure by a ssisting t he c ouncil a nd t he 
manager in identifying and realizing a shared vision and helping them to achieve 
it. Allen Joines has demonstrated that type of facilitative leadership.
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6.1 Introduction
Th e City o f Plano, Texas, h as a n i nteresting one hundred fi fty-year h istory t ransi-
tioning from a small farming community on the outpost of the frontier to a v ibrant, 
prosperous, diverse fi rst ring suburb of Dallas. When settlers arrived from Kentucky 
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and Tennessee in 1841, they saw the rich black soil of the Texas prairie on which they 
would establish their homes and farms. Dr. Henry Dye, the town’s fi rst medical doc-
tor, mistakenly thought that “plano” was the Spanish word for plains and began call-
ing the new town by that name. Postal authorities accepted Plano as the town’s offi  cial 
name in 1851 (City of Plano 2006a). Plano was incorporated in 1873 when it elected 
its fi rst mayor and council. By the turn of the twentieth century, Plano’s population 
was only 1,304, but it was the economic center of Collin County because of the rail-
road that had been extended through Plano in the late nineteenth century.

In 1950, Plano had grown only to a population of 2,126, but was beginning to 
be thought of as a good small town to raise a family in suburban Dallas. A major 
development that changed Plano signifi cantly was the construction of the North 
Central Expressway from downtown Dallas on the south to the town of McKinney 
on the north. Th e expressway went through Plano not far from the downtown and 
served as a direct pipeline from Dallas to the suburbs. No longer was it an incon-
venient d rive for re sidents to wo rk in Da llas a nd commute f rom t heir suburban 
homes in Plano. By 1970, the former sleepy l ittle town’s population increased to 
17,600 because of the explosive growth in housing based in part on the developing 
reputation of its fi ne public school system.

Community l eaders i n t he 1950s a nd 1960s re alized t he cr itical i mportance 
of having excellent schools and the necessary infrastructure to support a g rowing 
population. In the early 1950s, eight a rea rural school d istricts consolidated and 
became the Plano Independent School District that eventually earned a n ational 
reputation for excellence. Similarly, Plano and eight neighboring cities formed the 
North Texas Municipal Water District to p rovide for the water, wastewater, and 
solid waste disposal needs of the region. In addition, in 1961, Plano was granted a 
home rule charter, which increased its ability to a nnex adjoining property and to 
have more fl exibility in how it governed itself (Turner 2004).

Th ese forward-looking measures placed Plano in a position to handle the explo-
sive growth that it faced over the next three decades as thousands of people fl ed 
the inner city of Da llas. In addition to re sidential growth, Plano at tracted major 
retail a nd i ndustrial de velopments. From t he o pening o f t he fi rst ma ll a nd fi rst 
major medical facility in the mid-1970s to 2000, Plano became the headquarters to 
numerous national corporations, such as Electronic Data Systems (EDS), JC Penney, 
Frito-Lay, and Countrywide Home Loans. Plano also benefi ted from the growth of 
the telecom industry in neighboring Richardson, where many of its new residents 
worked. Plano’s many upscale shopping centers refl ect the prosperity of most of its 
residents who live in well-kept neighborhoods with homes of high value.

6.2 Entering a New Phase of Growth and Development
By 2006, Plano’s estimated population was 254,000 and most of its seventy-two 
square miles had been developed. Th e new growth in the eastern portion of the 
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burgeoning Da llas–Fort Worth Metropolitan Statistical A rea (MSA) was t aking 
place in the suburbs north of Plano: Frisco and McKinney. Frisco and McKinney 
were considered two of the fastest growing cities in the United States due to t he 
availability o f c heaper a nd n ewer h omes i n t he o uter-ring sub urban a rea o f t he 
metroplex. Additional disparities between the inner- and outer-ring suburbs existed 
due to the provision that cities in North Texas can either dedicate a penny of sales 
tax to t he urban mass transit system or to e conomic development. Unlike Plano, 
Richardson, and Dallas that chose to dedicate their share to the region’s burgeon-
ing l ight r ail, t he ci ties o f Frisco a nd McKinney c hose to u se one c ent o f s ales 
tax for economic development. As a re sult, the outer-ring cities were i n positions 
to off er incentives to commercial ventures to move from the fi rst ring suburbs of 
Richardson and Plano to locations in their cities.

While Plano was still prosperous with a median family income of approximately 
$80,000 in 2000, its neighborhoods (built in the boom period thirty years earlier) 
were now aging, and its commercial centers were not as grand as some of the new 
ones built in the suburbs to the north. In addition, Plano’s population was no lon-
ger overwhelmingly Caucasian and middle c lass. Its minority communities g rew 
considerably in a short period of time, so t hat approximately 10 percent of Plano 
residents were Hispanic, 5 percent African American, 10 percent Asian American, 
and 5 percent classifi ed as other races by the 2000 Census (Greater Dallas Planning 
Council 2004). Community leaders believe that the percentages of minority resi-
dents have continued to g row quickly in the years since the census so t hat nearly 
40 percent of the population is now nonwhite (Muehlenbeck interview 2006).

In 2 004, t he G reater Da llas P lanning C ouncil h eld a s eries o f s ymposia to 
address the new problems faced by Plano and the other “fi rst ring suburbs” that had 
developed so d ramatically in the last three decades of the twentieth century. Th e 
fi rst ring suburbs were defi ned as the fi fteen cities that were contiguous to Dallas, 
landlocked by suburban cities with most of their land developed (Greater Dallas 
Planning Council 2004). Th e report stated clearly the challenge faced by Plano and 
the other fi rst ring suburbs:

Following World War II, American cities began a great suburban expan-
sion that continues today… . Th e suburbs that surround Dallas today 
were t hen sm all f arming c ommunities. A fter fi fty ye ars o f d ramatic 
growth, the fi rst ring suburbs surrounding Dallas (and including parts 
of Dallas) are no longer the focus of new residential development and 
are facing problems of aging infrastructure, housing, and commercial 
centers. Th e future of fi rst ring suburbs is unclear. Lacking the ameni-
ties of the urban core or land resources of the outer-ring cities, the fi rst 
ring suburbs are increasingly at r isk of disinvestment and decay. How 
can t hese c ommunities rem ain v ital a nd suc cessful? W hat p lanning 
and design issues must they address (Greater Dallas Planning Council 
2004, 3)? Fortunately for the re sidents of Plano, the city’s leadership 
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understood the changes that it was facing and has carefully adjusted its 
plans to address the new reality.

6.3 Plano City Government
Since 1961, Plano, like most of the other cities in the North Texas region, has been a 
council–manager city with a proud tradition of outstanding and dedicated elected 
offi  cials, top notch city managers, and a very capable professional staff . Th e council 
consists o f ei ght members, i ncluding t he m ayor. Four o f t he ei ght members a re 
elected at-large while the other four, also elected at-large, must reside within desig-
nated geographic districts. Recently, there has been an eff ort in the community to 
move to single-member districts, but the city council has resisted the move out of a 
belief that service on the city council requires people to have the entire city’s interest 
in mind when decisions are made and not the narrow interests of districts.

In 1 987, P lano h ired Th omas H. M uehlenbeck a s i ts si xth ci ty m anager. 
Muehlenbeck had served as city manager in several other cities, including Virginia 
Beach, Virginia, and Galveston, Texas, prior to arriving in Plano. At the time of his 
hiring, Muehlenbeck had a national reputation as one of the top city managers in 
the country. In the nearly twenty years that he has been the Plano city manager, his 
reputation locally and nationally has grown even greater. Although Plano has one 
of the nation’s few triple A bond ratings, a Class 1 fi re department, an All-America 
City award, and several accredited city departments, it has not rested on its laurels. 
Muehlenbeck, with the support of the mayor and council members, has developed 
one of the country’s best-trained municipal workforces. Plano’s residents recognize 
that their city is unique and consistently reward city administrators with high sat-
isfaction ratings in citizen surveys.

Th e m ayor a nd ci ty c ouncil operate a s t he g overning b ody o f t he ci ty w ith 
the mayor a s the presiding offi  cer of the council. None of the council members 
have administrative authority, which is vested in the city manager. Th e council 
appoints three offi  cials: the city manager, the city attorney, and the city judge. All 
other employees are hired by the city manager, although the council approves the 
appointments of the police chief and fi re chief. Th ere are four operating centers of 
the city with three executive directors reporting to the city manager. Th ey  include 
the De velopment Bu siness C enter, t he Pub lic Sa fety S ervices a nd Technology 
Business C enter, a nd t he Pub lic S ervices a nd Op erations Bu siness C enter. Th e 
fourth is the Administrative Services Business Center with the directors of budget 
and research, fi nance, internal audit, and city secretary reporting directly to t he 
city manager.

Demographic changes in population have not been refl ected in membership on 
Plano’s city council. To date, only two minority community members have been 
elected to serve on the city council. David Perry, the city’s fi rst African American 
councilperson, served from May 1990 to January 1996 (Muehlenbeck interview 
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2006). From the end of Perry’s term, the city council was devoid of minority repre-
sentation until May 2005, when the second African American, Harry LaRosiliere, 
was elected. Currently, of the eight members of the city council, LaRosiliere is the 
only minority.

6.4  Mayor Pat Evans: The Right Leader 
for Plano’s New Challenges

Plano has been fortunate over t he ye ars to h ave c apable citizens s erve a s mayor. 
During the preboom growth period, Plano’s mayors recognized the need to h ave 
excellent schools and adequate infrastructure to h andle the tens of thousands of 
new re sidents. Du ring t he g rowth ye ars, P lano’s m ayors l ed t he e ff orts t o bu ild 
roads, parks, and other amenities that accommodated the quickly expanding popu-
lation. E ach mayor pa rtnered w ith t he city manager to cre ate a l eadership te am 
that served Plano well. Mayor and city manager leadership partnerships have been 
especially well utilized since city manager Muehlenbeck has been in offi  ce. In the 
tradition of eff ective mayors who have fi t well with the dynamic changes faced by 
Plano is its current mayor, Pat Evans.

Evans is a magna cum laude graduate of the University of Texas and an alumna 
of Southern Methodist University School of Law. As a practicing attorney, she spe-
cializes in child advocacy, family law, and mediation. However, her commitment 
to the Plano community as a volunteer and public offi  cial throughout her profes-
sional l ife often overshadows her good work a s an attorney. Her commitment to 
civic service prior to h er appointment as a ci ty councilor in 1996 included active 
involvement w ith numerous g roups dedicated to i mproving l ife in Plano includ-
ing presidency of the Junior League, founding member of the Youth Intervention 
Services, a member of the board of Hope’s Door Women’s Shelter, and chair of the 
Collin County Planning Board’s Land Use Committee. In addition, for the City 
of Plano, Evans served on the Planning and Zoning Commission for six years and 
was a member of the Plano Horizon Commission responsible for the development 
of the Comprehensive Plan.

It is not surprising that this Plano Civic Volunteer of the Year was chosen to fi ll 
an unexpired seat on the city council in 1996. Two years later, Evans was elected to a 
two-year term on the city council, and in 2000 was chosen by her fellow councilors 
as deputy mayor pro tem. In 2002, Evans decided to run for the position of mayor 
and was elected with over 54 percent of the vote. She was reelected in 2004 without 
opposition after being named Citizen of the Year for her tireless eff orts to promote 
Plano and to f ace its challenges. In 2006, Mayor Evans was reelected for a t hird 
term against an incumbent member of city council, who was also a former Plano 
city manager. A nnouncing her v ictory, t he Dallas Morning News reported: “Ms. 
Evans touted her coalition-building skills during a campaign that often focused on 
Plano’s growing economic and ethnic diversity” (Housewright and Batsell 2006).
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Muehlenbeck stated that Evans is a strong supporter of professional  management 
in local government generally, and of him and his management staff  specifi cally. 
Evans views her role as a partner with the city manager in the leadership of the city. 
She is the facilitative leader of the council and the spokesperson for the city with 
dozens of diff erent community groups and with the press. Th e city manager is the 
administrative leader of the city government and, in that role, he keeps the mayor 
and other elected offi  cials informed of major issues facing the city. Evans is quick 
to note that she does not get involved in the day-to-day management or personnel 
issues of the city. Publicly and privately, Evans praises others, especially city employ-
ees, and gives them credit for the city’s considerable achievements (Muehlenbeck 
interview 2006).

Th e numerous people interviewed for this chapter were u nanimous in describ-
ing Evans as a tireless promoter of Plano, “out of a sincere love for the community” 
(Wright interview 2006). She has a c lear idea of the major issues facing Plano and 
has worked closely with the other elected offi  cials and the professional staff  in devel-
oping solutions to them. Once a consensus is reached on goals and strategies, Evans 
spends hours meeting with key constituencies to convince them to support the city’s 
eff orts to reach their goals. Th e Dallas Morning News described her leadership style:

In her tenure as mayor, she has helped the city age gracefully while care-
fully working to attract young professionals with new urbanist, sustain-
able development. Ms. Evans, an attorney who specializes in mediation, 
often h elps so lve p roblems t hat n ever e ven re quire a ction f rom t he 
City C ouncil. F or e xample, h er l eadership w as ke y to t urning t he 
Th ornton House into a museum in the city’s historically black Douglas 
Community. She not only embraces the city’s increasing diversity, she 
has championed Sister City re lationships and minority outreach. She 
is a so phisticated re alist … w ho engages P lano’s c orporate ci tizen to 
help keep them in Plano, and she represents the City’s interests on the 
regional level. It was her steady leadership that helped deliver a victory 
at the polls that showed once and for a ll that Plano stood behind the 
shared a rts h all p roject. M s. E vans o ozes Junior L eague c harm a nd 
grace, but she can also be tough as nails.

Dallas Morning News Suburban Editorial Board 2006

Pat Evans has been involved with most of the major i ssues facing Plano over 
the past decade and, even more intimately, during the six years of her mayoralty. 
Th ere are three major policy areas in which she has shouldered a large share of the 
responsibility for ensuring that the city is successful. In the next sections, we will 
describe t he challenges f aced in downtown development, t he t ri-city a rts c enter, 
and the increasing diversity of the city’s population. In each case, Evans has been 
the facilitative leader of the city’s eff orts.
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6.5 Promoting the Redevelopment of the Downtown
Downtown Plano has the appearance of a downtown of a much smaller city. In fact, 
when Plano’s growth spurt began in the 1970s, the downtown remained isolated 
east of the North Central Expressway while commercial and residential develop-
ment took place to the west. Th e expressway was the impetus for the city’s residential 
growth and resulted in the construction of the fi rst mall in Collin County as well as 
numerous “big box” retailers. Th e downtown property owners and merchants were 
not in a position to compete with these large, modern retailers and their businesses 
suff ered. By the early 1980s, the traditional downtown began a quick conversion to 
a “specialty retail district composed of antique stores and gift boutiques …” (Turner 
2004). Th ere was a h igh r ate of t urnover in t he small downtown buildings, but 
generally the vacancies did not last long. Th e stores often opened in mid-morning 
and closed by mid-afternoon and few improvements were m ade to t he buildings 
beyond minimal cosmetics.

City leaders maintained a strong commitment to the downtown area even 
though most o f t he C ouncil members were re sidents o f t he subdivisions we st 
of North Central Expressway. In 1980, the fi rst evidence of this commitment 
was l ocating t he 38 ,000-square-foot municipal b uilding (city h all) one b lock 
from the downtown. Several years later, the city purchased an abandoned bank 
building in downtown and placed the Parks and Recreation headquarters in it. 
Following serious discussion about moving the center of city government closer 
to the new population centers in 1990, the Council reaffi  rmed its commitment 
to downtown by expanding the Plano Municipal Center by 100,000 square feet 
(Turner 2004). Other facilities of the city, such as the law enforcement offi  ces 
and ja il, were a lso built near t he downtown a rea a nd h ave b een e xpanded i n 
recent years.

In 1984, Plano voters approved a referendum for funds to refurbish the bricks 
on the main downtown street, to build brick sidewalks, and to install ornamental 
lighting and benches. In addition, a plaza was installed at one end of the street and 
a downtown park was upgraded at the same time. Th e latter improvements helped 
to remove unsightly old buildings and to draw attention to the historic interurban 
electric rail station that was converted into a museum. Th e park provides open space 
in the downtown and serves as a magnet for social and civic events throughout the 
year. “Th e design of the park complements the historic character of downtown and 
surrounding neighborhoods … making Haggard Park the city’s ceremonial heart” 
(Turner 2004).

6.5.1 New Urbanism Project
By the mid-1990s, despite the commitment of the city government to save the down-
town, it was still riddled with older, single-story commercial buildings from an ear-
lier era, unattractive overhead power lines, and exposed railroad tracks. Th e catalyst 
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for major change in the downtown came as a result of Plano’s involvement with the 
Dallas Area Rapid Transit Authority (DART). DART was committed to extending 
its light rail north from downtown Dallas to Plano because Plano was contributing 
one cent of sales tax to support DART. Numerous issues involving the specifi c loca-
tion of the station site were resolved by the mayor and city council, and by the pro-
fessional staff  during the concept development stage. For example, some downtown 
merchants doubted the value of a light rail system near their businesses and believed 
that commuters would take the valued parking spaces reserved for customers.

Th e opportunity for a DART station inspired city leaders to consider promoting 
another dream that they had had for a few years — to build a new urbanism village 
in place of some of the older, worn-out downtown buildings. Frank Turner, Plano’s 
executive director in charge of planning and development, explained the process:

Inspired by new urbanism projects in the Uptown area of Dallas, the 
redevelopment c oncept w as to cre ate a h igh-density, m ixed-use proj-
ect directly connected to the DART LRT platform. Council approved 
the re development c oncept on M ay 11, 1998. Following a p eriod o f 
extended n egotiations, t he ci ty a nd D ART ap proved a n i nter-local 
agreement on August 10, 1998 (Turner 2004, 7).

Coincidentally, in 1998, the Urban Land Institute (ULI) held its annual confer-
ence in Dallas and invited developers to submit their projects for review by a panel of 
experts. Plano took advantage of this off er and submitted its plan for a new urbanism 
village in downtown. Th e ULI panel concluded that it was a workable plan, especially 
with the DART station a s a c entral component. One of the council members who 
participated in the ULI review was Pat Evans. She emerged from the meeting with 
an even greater commitment to make the project work. Soon after the ULI meetings, 
Evans played a key role in convincing fellow councilors that a request for qualifi cations 
(RFQ) should be issued to build what the city was now calling “Eastside Village.” Th e 
proposed project contained three- and four-story buildings with 234 dwelling units 
and 15,000 square feet of commercial space on the sidewalk level (Turner 2004).

Over the next several years, Eastside Village and the DART station were con-
structed. Because of their success, the city contracted with the same developer to 
build a second phase of the Eastside Village four hundred feet south of the original. 
Th e new project removed older structures on the 3.3-acre site that was assembled by 
the city in partnership with the developer. Eastside Village II with 229 apartments 
and 25,000 square feet of commercial space was completed by the end of 2002. 
Within several months, 62 percent of the units had been leased, which gave the 
downtown a strong residential base, something it had not had even when it was the 
downtown to a sleepy little farm village.

In order for projects of this magnitude to become reality, they need a cham-
pion. Th e champion for the downtown was Mayor Pat Evans. From the time of the 
ULI review session, Evans became a c onvincing proponent of the new urbanism 
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development in downtown. She realized the importance of DART to the future of 
the downtown, but also to all of Plano and the entire region, and became a strong, 
supporter of light rail as an alternative to the automobile. Th e Dallas metro area’s 
rapid g rowth b rought a bout a si gnifi cant increase in the number of vehicles on 
local roadways, which continually taxed highway infrastructure as well as contrib-
uted to the area’s steadily decreasing air quality. Evans, along with other farsighted 
regional leaders, knew that light rail provided the opportunity to move thousands 
of commuters effi  ciently and eff ectively throughout the region. Th is position was 
especially farsighted in light of the fact that the suburbs to the north of Plano were 
not members of DART. Instead, the suburbs to the north use the extra cent of sales 
tax for economic development projects. In some cases, they are enticing businesses 
out of Plano and Richardson with the economic development funds they have.

As the champion of the downtown project, Mayor Evans never wavered in her 
belief that it was necessary for the future of Plano to have a viable downtown. In a 
complicated project like this one with numerous partners, including a private devel-
oper, DART, a nd property owners, t here a re many opportunities for roadblocks 
to appear that can derail the deal. Evans joked to staff  that this was a “faith-based 
exercise,” but one that everyone needed to support. She was the person who “held 
people together” on the project, according to Turner (Turner interview 2006). Her 
enthusiastic commitment to the project convinced the members of the council that 
the ci ty was making t he r ight de cisions i n i ts i nvestment i n t he o ld downtown, 
even i f m ost o f t he ci ty’s re sidents l ived on t he we st si de o f t he N orth C entral 
Expressway.

6.5.2 Cox High School Building
In 1994, the Plano Independent School District (PISD) moved its headquarters 
from the Cox High School building near the downtown to a n ew facility sev-
eral miles to the west, closer to the center of Plano’s population. Th e Cox High 
School building, built in 1924, was the oldest public building in the city and 
had been used as an administrative building by the PISD since 1962 when a new 
high school was opened. Because the city viewed the downtown as the govern-
ment center of the community, some city leaders were unhappy that the PISD 
left the Cox site. However, others realized that PISD needed more property for 
expansion than it could assemble in the neighborhood where Cox was located. 
Nonetheless, some hard feelings developed between the city and the PISD over 
this issue.

During the pa st decade, the City of Plano developed a s trong interest in the 
arts. Mayor Evans realized that for Plano to be more than a bedroom community 
with excellent public schools, it needed to have a v ibrant arts community (see the 
next section for more discussion on the arts in Plano). One of the opportunities to 
accomplish several goals toward this end involved the Cox High School building, 
which l ay u nused near t he downtown. Not only c ould t he fi ne old building be 
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used for a cultural center, but the activities that it would also generate would bring 
businesses to t he downtown. In addition, the city and the school d istrict had an 
opportunity to partner on a project that would be favorable for both organizations 
in the eyes of the taxpayers.

In 2001, representatives of the city, the PISD, and Collin County Community 
College met to e xplore ideas for use of the building. Th e three entities agreed to 
fi nance both a p ossible u ses s tudy and a fe asibility s tudy. Once the s tudies were 
complete, the city and the PISD agreed on the use of the building and engaged 
an architectural fi rm to de sign the rehabilitation of the former school. Following 
the design phase, the project was placed out to bid and the successful bidder was 
named in December 2004. Construction was completed in early 2006, with the 
old building upgraded to meet code, but still retaining the charm of the 1920s. On 
the second fl oor, a museum of school district history was created in the area that 
once housed the superintendent’s offi  ce. Th e fi rst fl oor was converted into offi  ces for 
the City’s Creative Arts Division of the Parks and Recreation Department, as well 
as a one hundred-seat performance space, a classroom, and storage areas.

Behind the scenes, Mayor Evans played a central role in developing the partner-
ship w ith the PISD to u se t ax increment fi nancing to g ive the Cox school build-
ing a n ew lease on life. In addition, she encouraged the city council to fi nancially 
 support the project, partly out of the knowledge of its synergistic eff ect on the other 
arts and recreation projects in and near the downtown. In her speech at the dedica-
tion of the Cox Building, Evans explained the connection between this project and 
downtown:

We are most excited about the synergy with this facility and the rest 
of Do wntown. O ne c an i magine t he en ergy t hat w ill fi ll t he a ir on 
evenings when audiences arrive in Downtown to enjoy a comedy at the 
Cox Bu ilding, o r murder m ystery at t he C ourtyard Th ea ter. Th ey ’ll 
come on foot, by car, or DART train, to be greeted by music on the 
street. After a casual stroll, they may do a bit of shopping, take in one 
of the many art galleries, and enjoy a meal in one of the wonderful res-
taurants. Afterward, they will enjoy a show in one of three theaters or a 
concert in the park. It is a lovely scene to contemplate, and the rebirth 
of the Cox Building is a big part of the picture.

For those who knew the Mayor’s passion for downtown Plano, her description of 
the downtown demonstrated her vision, leadership, and hard work over many years. 
Her speech refl ected the vision she had years earlier to m ake the downtown a v iable 
place once again, even if the center of the city’s population had grown away from it. Th e 
public space, the arts facilities, DART, large-scale residential projects, new businesses, 
and modern infrastructure were coming together to the satisfaction of the mayor and 
other leaders of the city. While she would be quick to give others credit for the rejuvena-
tion of the downtown, Evans deserves signifi cant recognition for her important role.
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6.6 The Arts in Plano
Th e City o f P lano m aintains a v ibrant c ultural a rts c ommunity. I ts i ncreasingly 
diverse population requires the city to provide venues appropriate for cultural fes-
tivals and theatrical productions year-round. Even prior to E vans’ mayoralty, the 
City of Plano began expanding its arts infrastructure. Originally chartered in 1981, 
the nonprofi t Cultural Arts Council of Plano promotes the development of com-
munity arts programs in the area. Th e council was credited with the development 
of such facilities as the ArtsCentre of Plano. Th e Plano Art Association (PAA) is 
an active nonprofi t membership organization that promotes art education and cul-
tural en hancement i n t he ci ty. O ther o rganizations a nd c apital p rojects suc h a s 
Th e Classics and the Plano Courtyard Th eater contribute to P lano’s thriving arts 
community.

Cultural development in Plano remains a p riority to E vans. In August 2005, 
the PAA recognized her support of the arts by donating a l arge abstract painting 
to the City of Plano. In pursuit of Evans’ quest to urbanize Plano, she proposed 
funding a public art project that included the painting of a mural in the Douglass 
Community Center and the construction of a c hildren’s themed sculpture in the 
city’s Haggard Park. In 2005, the city council approved the Public A rt Funding 
Ordinance in support of the city’s Public Art Program, whereby 2 p ercent of the 
city’s b ond program g oes d irectly to “ enhancing t he c ommunity by b eautifying 
local spaces” (Plano Public Art Program 2006). Th e use of public funds for art pro-
liferation sparked a similar interest in nearby fi rst ring suburbs, such as Allen, Texas 
(City of A llen 2006). Evans is credited with recognizing the economic impact of 
the arts and making its development a priority for the City of Plano (Bane inter-
view 2006).

Plano’s close geographic proximity to multiple arts venues makes competition 
inevitable. Dallas, Plano’s closest major urban center, touts several successful arts 
centers, including the Myerson Symphony Center, the Fair Park Music Hall, and 
the M ajestic Th eatre. A dditionally, t he City o f Da llas i s c urrently i nvolved i n a 
multimillion dollar expansion of its downtown Arts District that will include an 
opera v enue a nd i mprovements to t he ci ty’s p erforming a rts h igh sc hool. E ven 
closer to Plano’s borders, the Eisemann Center for Performing Arts and Corporate 
Presentations in Richardson hosts cultural presentations by most of the area’s com-
munity arts groups and attracts major traveling productions to t he northern sub-
urbs of Dallas.

Despite local competition, Evans sought to de velop a p erforming a rts c enter 
that P lano’s re sidents c ould d irectly u tilize. Th e performing arts center became 
a contentious issue when the city began to s earch for the appropriate location for 
the project. Multiple years passed as the project began to t ake shape, and several 
potential sites were examined. When Evans proposed to build the center on Plano’s 
west si de, re sidents a nd rep resentatives f rom t he e ast si de o f t he ci ty m ounted 
strong opposition to the project claiming the city favored the west side (LaRosiliere 
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interview 2006). Recognizing the geographic constraints of her own city and the 
regional impact of a l arge-scale cultural development, Evans re ached out to su r-
rounding cities to partner in the development of the arts center.

After the mayor led a series of discussions on the issue, regional representatives 
agreed to the location and plan for the facilities. Th e Plano city council approved 
the city’s participation in the development of the Performing Arts Center in May 
2005, and authorized a b ond election to f und the city’s portion of the construc-
tion and operating expenses. In her December 13, 2005, State of the City Address, 
Evans (Mayor Evans 2005) highlighted the city’s solid partnership with neighbor-
ing cities Allen and Frisco for the development of the area’s Performing Arts Center 
and Arts Park. Plans for the 124-acre venue, located outside of Plano city l imits, 
include a gallery, sculpture garden, and amphitheatre.

Pat Evans’ work on the tri-city Performing Arts Center was indicative of her 
overall leadership style. Uncharacteristic of many city offi  cials i n N orth Texas, 
Mayor Evans expanded her concern beyond her own city’s residents to include the 
constituents of the surrounding area. Th e mayor promoted her arts agenda in Plano 
while advocating the importance of regional participation in cultural development. 
Th roughout the arts center planning process, Evans facilitated discussions among 
competing cities and encouraged a mutually benefi cial resolution. Her devotion to 
the broader scope of the project was paramount to its success, and, as a result, Evans 
earned the respect of Plano’s citizens and those of surrounding cities.

6.7 Multicultural Interests
As city offi  cials worked to improve infrastructure and broaden community appeal 
in Plano, the face of the city began to e volve. Th e most signifi cant demographic 
changes in North Texas have occurred over the past two decades. In 1990, Plano’s 
population was 15 percent minority. Since then, Hispanics, African Americans and 
Asian A mericans h ave m oved to P lano i n g reater numbers, f urther d iversifying 
the city’s demographics. According to the 2000 U.S. Census, the city’s population 
of a ll m inority g roups i ncreased to 2 5 p ercent t hat ye ar. Th e African-American 
population saw the smallest growth from 4.1 percent in 1990 to just under 5 per-
cent in 2000. Th e Hispanic population in Plano grew f rom 6.3 percent in 1990 
to sl ightly more than 10 percent in 2000, a 1 69 percent increase over ten ye ars. 
Most noteworthy in their population increase, Asians comprised only 3.9 percent 
of the city’s population in 1990. By 2000, more than 10 percent of the city’s resi-
dents were Asian, a 300 percent increase over a decade. Th e city’s demographic base 
has c ontinued to d iversify t his de cade at a n a ccelerated r ate. A ccording to Ci ty 
Manager Muehlenbeck, the minority population continues to grow in Plano. As 
mentioned earlier, Muehlenbeck estimates that the city’s population now consists 
of nearly 40 percent minority citizens, a considerable increase over just fi ve years 
(Muehlenbeck interview 2006).
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Th e ci ty of Plano i s p lagued by a n otorious “east side/west side” r ivalry t hat 
extends we ll b eyond h igh sc hool fo otball. Th e ci ty i s g eographically d ivided by 
the North C entral E xpressway. A s mentioned e arlier i n t he c hapter, we st P lano 
contains most of the city’s commercial development as well as the majority of the 
city’s population. Th e far-western areas of Plano are least diverse, and more of the 
minority population resides in the eastern sections of Plano. Th e 2000 U.S. Census 
indicates that the African-American population on the east side of the city is twice 
as l arge a s on t he we st. W hile t here a re c oncentrated p opulations o f H ispanics 
throughout Plano, the Hispanic communities are more densely populated on the 
city’s east side (U.S. Census Bureau 2000a). Th e A sian population is a lso evenly 
distributed across the city. In contrast to Hispanics, however, Asians are more likely 
to reside west of North Central Expressway. In addition to demographic dispropor-
tion, economic d iff erences abound between east and west Plano. As of 1999, the 
highest percent of families below poverty level in the city lived on Plano’s east side. 
Accordingly, e ast P lano’s average p er c apita i ncome w as $11,000 lower t han fo r 
west side residents (U.S. Census Bureau 2000b). In September 2002, Evans formed 
the Multicultural Outreach Roundtable (MCOR) in an eff ort to c reate partner-
ships between the city council and the diverse communities of Plano, as well as to 
encourage understanding and participation in the governing process. Accordingly, 
MCOR seeks to “fulfi ll the needs and desires of its diverse citizens” (City of Plano 
2006c). V oluntary m embers o f t he ro undtable a re re sponsible fo r m aintaining 
an open dialogue between city offi  cials and minority citizens. Th e relationship is 
symbiotic. MCOR members represent the needs and interests of their re spective 
communities to city government while concurrently relaying the intentions of city 
offi  cials to people within their cultural network.

MCOR meets monthly to d iscuss the city’s emerging issues. Th e roundtable’s 
membership is fl uid, but the group maintains consistent leadership with two gen-
eral c ommittee c o-chairs. Members a re encouraged to g et i nvolved w ith one o f 
the m any sub committees fo rmed u nder t he M COR u mbrella. S ubcommittees 
include R ecreation/Facilities/Services, D iversity a nd Cu ltural A ff airs, Provision 
of Direct Services to New Residents, Homeland Security, and City Government 
Participation. A fter ap pointing ro undtable m embers, M ayor E vans pa rticipates 
indirectly in MCOR by encouraging involvement by others and attending meet-
ings and events sponsored by the group and its members.

In addition to recognizing the need for minority representation in governance, 
Evans h as encouraged ci ty c ouncil members to i nvest i n e xpanding c ommunity 
activities to include cultural events and festivals. With the Mayor’s leadership and 
support, the MCOR held the city’s fi rst-ever International Festival in Fall 2005. Th e 
one-day event was funded primarily by the city council and attracted 5,000 visitors. 
Now in its second year, the Plano International Festival promises to “showcase the 
rich tapestry of cultures represented by the residents of Plano through ethnic food, 
music and dance performances, children’s workshops, cultural displays, and other 
events and activities” (City of Plano 2006b).
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Celebrating the infl uence of Asian culture in the Plano community, the Asian 
Heritage Festival began in 2003. Similar to t he International Festival, t he A sian 
Heritage Festival began during Evans’ tenure and is partially funded by the city 
of Plano. As part of the most recent festival, Evans declared the week of the event 
“Asian American Heritage Week” to celebrate the contributions of the local Asian 
community. Th e fe stival i s t ypically held over Mother’s Day we ekend i n Plano’s 
Haggard Park, located in the city’s downtown district. Th e event is free of charge 
in a n eff ort to en courage a ll ci tizens to at tend. I n 2 006, more t han 4,0 00 p eo-
ple participated in the Asian Heritage Festival, more than double the prior year’s 
attendance.

Evans, i n re cognition o f P lano’s i ncreasing d iversity, h as so ught to i nvolve 
minority communities in city government. She has made clear her position that the 
city has a responsibility to involve all of its citizens and to make sure that minori-
ties understand that they have a role to play in the governance of Plano (Pat Evans 
interview 2 006). A ccording to h er c ampaign su pporters, E vans de sires to h ave 
minority citizens involved in the process of city government, not removed from its 
decision making (Charles Evans interview 2006). As we have documented, she was 
instrumental in opening dialogue with the Asian, African-American, and Hispanic 
communities shortly after taking offi  ce in 2002. Prior to Evans’ tenure, no other 
Plano mayor at tempted to re ach out to m inority constituents. Th os e interviewed 
for this research described her multicultural outreach as profoundly important to 
the city and distinctive to her mayoral legacy.

Specifi cally, Evans is also credited with recruiting minorities to vie for elected 
offi  ce in Plano. Harry LaRosiliere, currently the city’s only minority councilperson, 
was criticized by his opponent during their campaign for being Pat Evans’ “pawn” 
(LaRosiliere interview 2006). LaRosiliere and Evans met while serving on a non-
profi t board and worked together on several community projects before his run for 
city council. Evans encouraged LaRosiliere to become involved in city leadership, 
but never formally endorsed his candidacy. While the councilman acknowledges 
Evans’ role as a mentor in public service, LaRosiliere stands on his own estab-
lished re cord o f civ ic i nvolvement a nd dem onstrated c ompetency i n l eadership 
(LaRosiliere interview 2006).

Evans’ success in leadership is derived from her ability to empower others, espe-
cially members of minority communities in Plano. When faced with staunch oppo-
sition during her last reelection campaign, constituents praised Evans for bringing 
Asian A mericans, A frican A mericans, a nd H ispanics i nto a d ialogue w ith ci ty 
government. A May 2006 opinion letter to the Dallas Morning News touted: “Pat 
Evans embraces the increasing diversity in our community, and she encourages our 
acceptance and our involvement in every aspect of cultural diversity… . She dem-
onstrates her belief that we all have a stake in our community” (Hightower 2006).

Evans remains dedicated to enhancing Plano’s responsiveness to the city’s grow-
ing minority populations and to their involvement in the city government. Evans is 
undiscriminating in her time spent with constituents and will agree to meet with 
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any constituent that expresses an interest in meeting with her (Wright interview 
2006). Her formation and promotion of the MCOR, as well as her general presence 
throughout the city, have earned her the respect of Plano’s diverse communities.

6.8 Conclusion
Constrained in her position on the city council, Pat Evans sought out the position 
of mayor in an eff ort to p rovide leadership to t he ci ty she loved (Charles Evans 
interview, 2006). Evans recognized the potential of the mayoral role in Plano, and 
capitalized on her l eadership sk ills to n avigate re lationships w ith ci tizens, c oun-
cil, and the city manager. Mayor Evans has demonstrated during her tenure that 
council–manager mayors can be leaders in government and aff ect positive change 
in their communities. According to Svara, successful mayors in council–manager 
governments a re unique in t heir ability to em power others to a ccomplish policy 
objectives (Svara 1994). Th e u ntraditional u se o f power i n f acilitative l eadership 
requires increased communication among offi  cials and constituents. According to 
the interviews we conducted on the leadership of Mayor Pat Evans, we believe that 
she continually exhibits behavior that makes her a successful facilitative leader.

Council–manager government mayors are challenged to rise above the ceremo-
nial ro les t ypically a ssigned to t hem. F acilitative l eaders c apitalize o n t heir f re-
quent audiences with constituents to m aintain communication with them. Over 
the years, Evans’ professional experience and charitable endeavors provided ample 
opportunity to interact with the community. As a result, Evans was uniquely posi-
tioned to represent Plano’s citizens to business executives. Th e mayor’s gentle style 
of persuasion was pivotal to her success in multiple projects, including the devel-
opment of Plano’s downtown, the promulgation of the arts throughout the north 
Texas community, and the involvement of minority citizens in city government.

Plano’s steady growth and diversifi cation continue to present challenges for the 
city’s government. Evans has been challenged to balance economic interests of her 
city with the social interests of its citizens. While extremely important to E vans, 
downtown revitalization and corporate recruitment eff orts have not been pursued 
to the exclusion of other goals. Interviews indicate that she is mindful of the city’s 
need for an integrative leader. Recognizing the geographic and socioeconomic divi-
sion t hat re sults f rom e conomic g rowth, E vans i nstituted m echanisms t hrough 
which the new, d iverse citizenry could exercise control over the changes in their 
community. I nstead o f at tempting si mply to rep resent t he i nterests o f m inority 
constituents in Plano, Evans facilitated the direct involvement of minority citizens 
in government, thereby providing a new, important voice to discussions of Plano’s 
major issues. Th e most prominent example of this initiative was the mayor’s encour-
agement a nd su pport o f Ha rry L aRosiliere’s ci ty c ouncil c andidacy. L aRosiliere 
remains t he only m inority member o f P lano’s representative b ody a nd h as b een 
successful in championing the interests of diverse groups in the city.
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 “For council–manager mayors,” writes Svara, “eff ective leadership is built on 
strengthening t he o ther pa rticipants i n t he g overning p rocess, r ather t han c on-
trolling o r su pplanting t hem” (1994). I n a ddition to s trengthening t he p osition 
of c ommunity g roups t hat h ad n ot b een p reviously i nvolved i n t he g overning 
process, Evans e xpanded t he ci ty’s fo cus to en courage d iversity i n pa rticipation. 
Recognizing their absence from governance, Evans actively engaged Plano’s minor-
ity p opulations i n ci ty g overnment t hrough t he fo rmation o f t he M ulticultural 
Outreach R oundtable. H er suc cess a nd p opularity a re pa rtly at tributed to h er 
inclusive approach to leadership.

While those interviewed alluded to a fe w contentious issues that Plano has faced 
over the past few years, everyone agreed that the political climate in Plano has been 
generally cooperative. To a large degree, the stable political environment is due to the 
contributions of elected leadership over the years. Pat Evans became mayor at a critical 
time in the city’s history when it faced the challenges of making the transition from a 
prosperous bedroom community to a city that had to change its development patterns 
and off er expanded amenities. She also recognized the need to be inclusive of the grow-
ing minority communities and demonstrated by her example that everyone is welcome 
to participate in the governance of Plano. Because of her progressive stand, the city’s 
increasing diversity is considered an asset and not a matter of contention.

Mayor Evans readily acknowledges that she is fortunate to wo rk with a l ong-
serving ci ty m anager w hose fo resight a nd v ision fo r t he ci ty i s c onsistent w ith 
her o wn. Th e ci ty o f P lano’s c ooperative pat tern o f i nteraction a mong offi  cials 
(Wheeland 2002) existed before Evans was elected mayor, but Evans has become 
an i ndependent a nd dominant a ctor i n government by utilizing political c apital 
without crossing the boundaries established by the position she holds. She is the 
facilitative leader of the community, while the city manager is the administrative 
leader of the city’s outstanding workforce.

Evans is tough-minded in that once she concludes that a course of action is the 
right one, she takes the steps necessary to achieve the goal. As an eff ective facilita-
tive mayor, she is proactive in seeking out people who might oppose her position 
in an eff ort to co-opt them. We saw examples of that in the downtown and in the 
multicultural roundtable cases. She works hard to develop consensus on key issues 
before a decision has been made. Evans does not jump to conclusions, but studies 
issues before deciding what she thinks are the best answers for Plano.

Th e successful programs described throughout this chapter demonstrate Evans’ 
ability to use her position for positive change in Plano. Successful facilitative lead-
ers re-allocate their power in the d irection of consensus building, empowerment 
of others, and enhanced communication. Mayor Evans close working relationship 
with City Manager Tom Muehlenbeck, a s we ll a s her dy namic i nteraction w ith 
various city council members, creates an environment suitable for the mayor to act 
as Plano’s “guiding force in city government who helps ensure that all other offi  cials 
are performing as well as possible and that a ll are moving in the right direction” 
(Svara 1990).
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7.1 Chapel Hill: Background and Context
Th e town of Chapel Hill is centrally located in Orange County, North Carolina, and 
is part of the Research Triangle area. Chapel Hill is best known as the home of the 
University of North Carolina (UNC) at C hapel Hill, which was established before 
the town itself was founded. In 1793, Chapel Hill was selected as the site of North 
Carolina’s fi rst publicly funded university.* Th e doors of the university were opened in 
1795 and the town of Chapel Hill was founded in 1819 specifi cally to serve the univer-
sity, though the town was not formally chartered until 1851.† Once a university town, 
Chapel Hill has evolved into an independent town coexisting with a university.

At its founding, the town covered 820 acres and it retained these boundaries 
for almost a century, with the fi rst modern annexation taking place in 1950.‡ Th e 
town now covers approximately 21 square miles and has a population of 51,485, of 
which 15,000 are university students with a Chapel Hill address. Regional growth 
is contributing to a p opulation spike of nonuniversity related residents in Chapel 
Hill (Planning Department 2005). Half of the town’s population falls into the 15 
to 29 age group, but the population is increasing fastest among those 65 and older. 
Racially, Caucasians make up the majority of Chapel Hill residents. A little over a 
tenth of the population is African American, but the largest population increase has 
occurred among Asian and Pacifi c Islanders.

Managing g rowth i s a c ontinuing challenge for t he town a nd t he u niversity. 
Chapel Hill established an Urban Services Area boundary policy in 1986 to plan 
for expected growth and determine how to extend urban services to areas within the 
boundary, but not outside it. As a result, two areas, northwest and southeast of the 
city limits, were annexed by Chapel Hill in 2003 and 2004. Th ese two annexations 
alone accounted for 62 percent of g rowth in the town.§ Residential development 
dominates land use in Chapel Hill, followed by institutions, including UNC, and 
privately owned commercial and industrial businesses. Chapel Hill’s local economy 
is dominated by the university and UNC hospitals, which together employed 17,788 

* Carolina—A Brief History. Adapted from an article by William S. Powell, Professor Emeritus, 
Department of H istory. http://www.unc.edu/about/history.html (accessed March 29, 2006) 
Article I.

† Chapel Hill, North Carolina, http://en.wikipedia.org/wiki/Chapel_Hill%2-C_North_Carolina# 
History (accessed January 31, 2007).

‡ History of C hapel Hill. http://www.ci.chapel-hill.nc.us/index.asp?NID=6 (accessed January 
31, 2007).

§ Town of Chapel Hill, Annexation. http://www.ci.chapel-hill.nc.us/index.asp?nid=342 (accessed 
January 31, 2007).



Commitment to Engagement ◾ 145

people in 2005 (Planning Depa rtment 2005). Th e university’s development plan 
seeks to add 6.2 million gross square feet by 2010 on top of its existing 13.7 million 
square feet. From 1992 to 2004, privately owned land use increased by 35 percent, 
while the housing rate of about 200 to 400 new units per year remained steady.

Transportation services are central to Chapel Hill’s long-term plan. In January 
2002, the town went to a f are-free transit service and in the next four years had a 
192 percent increase in riders. Both the town and university built park-and-ride lots 
to address parking shortages in town and on campus, which increased transit rid-
ers. Th e town credits the transit system with reducing traffi  c near the center of town 
and on t he U NC c ampus. Transit rem ains i mportant a s more U NC employees 
and students live outside of Chapel Hill. Th e university and town of Chapel Hill 
continue to seek alternative options for off -site parking and are working to enhance 
safe corridors for pedestrians and bicyclists.

7.1.1 Chapel Hill City Government
Chapel H ill o perates u nder a c ouncil–manager fo rm o f g overnment. Th e nine-
member, nonpartisan council and the mayor are elected at-large. Elections are stag-
gered every four years with four seats up for election every two years. Th e mayor, 
elected for a two-year term, is a voting member of the council, but has no veto over 
council actions and no executive authority.* Th e council’s responsibilities include 
things, such as approving council operating procedures; adopting rules, ordinances, 
resolutions and budgets; appointing boards and commissions; evaluating the town 
manager and at torney; and conducting public hearings. Th e mayor presides over 
council meetings and is recognized as “the offi  cial head of the town by the courts 
for the purpose of serving civil processes, and by the public for all ceremonial pur-
poses, and has the power to administer oaths.”† Th e mayor represents the council 
with federal, state, and other local governments.

Th e Chapel Hill town manager i s appointed by t he council a nd re sponsible 
for “[t]he overall management of town services under the direction of the mayor 
and council, and for various support services to the mayor and council. In accord 
with p olicy d irection b y t he c ouncil, t he m anager’s offi  ce directs, coordinates, 
and evaluates the performance of town services; and provides staff  support to the 
council.”‡.

* Town o f Chapel  Hi ll, Council P rocedures M anual. ht tp://www.ci.chapel-hill.nc.us/index.
asp?NID=23 (accessed January 31, 2007).

† Town of C hapel Hill, Mayor Kevin Foy. http://www.ci.chapel-hill.nc.us/index.asp?NID=11 
(accessed January 31, 2007).

‡ Town o f Chapel  Hi ll, T own Ma nager. h ttp://www.ci.chapel-hill.nc.us/index.asp?NID=50 
(accessed September 4, 2008).
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7.2 Becoming Chapel Hill’s Mayor
“As long as I can remember, I’ve been interested in politics,” said Kevin Foy (present 
mayor of Chapel Hill) (Foy interviews 2006, 2007). After graduating from Kenyon 
College in 1979, he worked for two senators in the Democratic caucus of the Ohio 
state legislature. Because he worked on policies, he was able to watch how politics 
infl uenced what happened in districts. Th is experience provided Foy with a good 
overview of the house and senate process, exposure to lobbyists and the “political” 
side of law making.

After a fe w ye ars i n t he wo rkforce, F oy at tended N orth C arolina C entral 
University L aw S chool w here h e pursued h is i nterest i n environmental l aw a nd 
learned how much authority local government had over land use decisions. During 
and following his law school experience, Foy began to pay closer attention to Chapel 
Hill’s land use decisions. His impression of Chapel Hill in 1995 was that it was a 
“really nice place that was going to be exploited by people selling it out.” Foy and 
his neighbors ended up suing the town to protect open space in their neighborhood.
Th is experience led Foy to run for local offi  ce, and he was elected mayor in 2003.

7.2.1 Crisis Creates Opportunity
Foy’s neighborhood included three to fo ur acres of open space near a cre ek. Th is  
open land, owned by the original developer’s widow, was being sought by a devel-
oper proposing to construct fi fteen houses. Neighborhood residents knew the land 
fl ooded and were frustrated that the town had originally approved building sites. 
In 1995, the neighbors sued the town to p revent the developer f rom building in 
the fl ood plain, lost the case in district court, appealed and lost again.* Kevin Foy 
and his wife, Nancy Feder, were among the core group that took the town to court, 
with Foy doing much of t he l egal work h imself to s ave on neighbor c osts. Th is  
process enabled Foy to l earn that legal proceedings, even unsuccessful ones, can 
delay construction. His impression was that the town did not want construction in 
the fl ood plain either, but was bound by its own rules (because the lots had been 
previously surveyed and approved). Th e neighborhood’s legal action gave the town 
time to ren egotiate w ith t he de veloper, buy t he l and a nd re tain t he open space, 
eliminating further law suits. Th is experience also confi rmed Foy’s fears that the 
town was unprepared for rapid growth and showed h im how a m otivated group 
could coalesce around a common goal.

Working with others to identify key issues, aligning neighbors around the law 
suit, a nd m aintaining d irection de spite d isappointment a re b ehaviors c onsistent 
with those of a facilitative leader (Svara and Associates 1994). Foy said that “some-
one had to step up and take a leadership role.” His neighborhood’s lawsuits helped 
him understand each person’s responsibility in learning to ask the right questions. 

* Lloyd v. Town of Chapel Hill and the Town of Chapel Hill Board of Adjustment, 1 27 N.C. 
App. 347, 489 S.E. 2nd 989. September 2, 1997.
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Aff ecting change in his community captured his interest and he realized that “the 
town may not be making all the right decisions, but ‘the town is us.’ If the town is 
making the wrong decisions, then we can change it.” Th e mayor refl ected on this 
experience saying that it “helped him see that local government was made up of real 
people like me, interacting daily.” He also said this experience was what prompted 
him to run for local offi  ce.

In Chapel Hill, neighborhoods are the primary vehicle for political action. Around 
the same time Foy was involved in suing the town over the proposed development in 
his neighborhood, plans for another large subdivision, Meadowmont, were at tract-
ing public attention. An extended network of neighborhood groups began working 
to oppose Meadowmont, giving Foy an opportunity to learn more about city plan-
ning. “Th ings, such as traffi  c counts, parking requirements, density levels, and com-
mercial properties’ proximity to major thoroughfares became important. Th es e were 
things I hadn’t learned about in law school.” During this period, Foy said he learned 
that “you have to know something to even ask the right questions.”

7.2.2 An Unsuccessful Run for Mayor
In 1995, at the age of 39, Kevin Foy ran for mayor of Chapel Hill. Th is  occurred 
right a fter he a nd h is neighborhood had lost t heir l awsuit a gainst t he town. He 
learned t hat a c ouncil member was r unning for mayor, not t he incumbent, a nd 
thought the public should have an a lternate choice. “I thought I h ad something 
diff erent to say and wanted to say it.” He asked a neighbor to serve as his treasurer 
and formed a committee of neighbors to help him run for mayor.

Because Meadowmont was on the council’s agenda, the media labeled Foy the 
“antigrowth” candidate. Foy said retrospectively that this was an inaccurate por-
trayal because he supports thoughtfully managed growth, but the label made a 
rough distinction between him and the other candidate for the public and brought 
attention to his campaign. People started contacting candidate Foy to come talk, 
and he went everywhere he could to gain introductions to people around town. 
As an unknown, people were reluctant to trust him at fi rst. “Understandably,” he 
said, because he was new to the political scene and had limited professional expe-
rience. Although he had lived in Chapel Hill for six years, he was still perceived 
as a newcomer and was described as such in the local media.

As a mayoral candidate, Foy used informal resources—seeking the support of 
key community groups, t alking to a w ide range of organizations and increasing 
his visibility in the public. “I was oblivious to political cliques and even spoke to 
groups already committed to my opponent,” Foy explained. His campaign gained 
media at tention; endorsements c ame f rom t he S ierra C lub a nd t he Independent 
Weekly (a f ree, re gional pap er), a nd w ith t hese endorsements h is public support 
grew. He said he “learned to think on his feet and to come prepared to talk on 
any issue, not just environment and land use.” In his 1995 mayoral campaign, Foy 
spent $3,000 and lost the e lection. However, he received 46 percent of the vote 
(Herald Sun 2001).
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7.2.3 A Successful Run for Town Council
In 1997, Foy decided to r un for town c ouncil. Hav ing r un for mayor t wo ye ars 
earlier, he said he had become a savvier campaigner: he followed local issues closely, 
was better prepared for his interactions with the public, fe lt more confi dent, and 
was better known in the community. He acknowledged that running for council 
was less “high profi le” than running for mayor because he had no single opponent, 
but rather was one of eight candidates seeking to be selected for one of four open 
seats (Chapel Hill Herald 1995). Foy described the council as “highly factionalized” 
in 1997, and a lot of people wanted him elected to strengthen or shift the minority 
votes into the majority on the council. Once again, he won endorsements of the 
Sierra Club and the Independent Weekly and he had support from sitting members 
of the council. In his 1997 campaign, Foy received the second highest number of 
votes among the eight candidates.

Council member Foy decided not to r un for mayor i n 1999 because he was 
only two years into his four-year term as a member of the council and, in his view, 
Mayor Rosemary Waldorf was doing a good job with a council that was a lready 
factionalized. W hen, i n 2 001, Waldorf c hose n ot to r un fo r re election, c ouncil 
member Foy decided to jump into the race, as did the mayor pro-tem.

Th e council was split on the proposed Meadowmont subdivision. Th e town’s 
previous mayor and three members of the council supported the development, while 
four other members of the council opposed it. One council member was considered 
a “swing vote.” Th e Meadowmont controversy got council member Foy interested 
in running for mayor. By the t ime Foy was e lected, Town Manager Cal Horton 
explained, “Meadowmont had been approved and, though the mayor opposed the 
development as a council member, as mayor he accepted it as a fact … Th e mayor 
is a realist and this is a hallmark of his working style. Once something is decided, 
the mayor accepts it and never revisits what has already been done. He works hard 
to make things happen or prevent certain things from occurring, but once they are 
done, he accepts the outcome” (Horton interviews 2006).

7.2.4 Successfully Running for Mayor
Foy described the 2001 mayoral race as a “diff erent level of campaigning.” For one 
thing, he realized by spending more money he could increase his recognition among 
voters. A ke y factor in the 2001 mayoral race was a p olicy limiting candidates to 
donations of $200 or less f rom individuals and requiring names of a ll campaign 
contributors. Council member Foy knew his opponent had access to a lot of cash, 
but under t he new policy was required to fo llow t he f undraising rules. Mayoral 
candidate Foy spent $25,000 on the 2001 mayoral campaign and had more than 
100 volunteers working for him. He said, “I was surprised by all the volunteers and 
the passion they had. Th ey gave their t ime, took walking l ists and l iterature and 
walked neighborhoods for me! It was just amazing!”
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As a mayoral candidate, council member Foy worked to clearly articulate a mes-
sage for his campaign and mobilize volunteers ready to t ake action on his behalf. 
Th ough he had not planned or expected much volunteer support in 2001, he and 
his wife understood from the 1995 campaign that “people want something to do.” 
So, t hey were we ll organized i n 2001. With a c ampaign p lan a nd e -mail d istri-
bution list, they invited people to an organizational meeting. Twenty-fi ve people 
attended and councilman Foy laid out his campaign plan. He demonstrated to this 
core group his readiness for the race, shared a c alendar of events, and established 
roles and responsibilities among his supporters.

His experience as a member of the council, a previous mayoral candidate, and 
a community leader enabled candidate Foy to a rticulate positions that were c on-
sistent w ith t he priorities a nd va lues o f C hapel H ill. I n t he 2 001 m ayoral r ace, 
candidate Foy understood that if his message was wrong, it would not matter how 
much money he spent on the campaign. He said, “I believed that if the voters heard 
what I had to s ay they would vote for me.” He worked hard to focus his message 
and campaign l iterature on three things: (1) protecting the natural environment, 
(2) focusing on inclusiveness, particularly with aff ordable housing, and (3) improv-
ing re lations between t he university a nd t he town. Foy s aid t he 2001 c ampaign 
was challenging because he was doing three jobs simultaneously. He kept his law 
practice to pay bills, was a member of the town council, and a candidate for mayor. 
He and everyone e lse thought the 2001 mayoral race was going to b e c lose, but 
Foy was elected with 63 percent of the vote. He said his organizational structure 
paid off  because he was able to “penetrate the consciousness of voters and articulate 
something people could connect with.”

In 2003, Mayor Foy was reelected to a second term with only write-in candidates 
opposing him. In 2005, he ran a third time for mayor against a “stealth candidate.” 
His opponent fi led on the last fi ling day having moved to town only a week before. 
Th e candidate never attended public events, though he had supporters at every local 
polling s tation on the day of t he e lection. Th e mayor l aughed about this, s aying 
the myth of his being a newcomer persisted. During the 2005 election, local news 
reporters called seeking Foy’s reaction to his opponent’s moving to town and fi ling 
to run on the last possible day, saying “didn’t you do the same thing in 1995?”

7.3 Mountains or Mole Hills
When a sked about h is major accomplishments, Foy prefaced h is remarks saying 
some things appear “small” on the surface, but turn out to be “big” on examina-
tion. Th e mayor focused on t wo achievements: (1) rewriting the town’s l and u se 
ordinance, which sets in place how Chapel Hill will develop over the next ten years; 
and (2) renaming a major thoroughfare in honor of Martin Luther King, Jr.

Th e mayor campaigned on environmental protection, opposing developments 
already approved by the town. Town Manager Horton, refl ecting on the mayor’s 
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handling of the land use ordinance, described Foy as an exceptional moderator for 
a highly complex process. As a facilitative leader, Foy understood the importance of 
engaging the community around the town’s land use plan and knew multiple actors 
and c omplex a ctions h ad to b e c oordinated for t he e ff ort to suc ceed (Svara a nd 
Associates 1994). Th e manager recommended an elaborate, multilevel approach for 
gaining citizen input into the revision of the land use ordinance, which took a lot 
of time. As the process unfolded, some council members became tired and disen-
chanted, but the mayor kept the ultimate goals in front of the council, helped the 
council understand its responsibilities and the role of staff , and was instrumental in 
sustaining energy necessary for the public process to be completed.

His second accomplishment, renaming a road to honor Martin Luther King, Jr., 
seemed “small” at fi rst, but the name change evoked big, underlying, and historic 
racial tensions w ith which the community had to g rapple.* Th e manager agreed 
that this i ssue was a c hallenging one for the community and for the mayor, but 
the manager said, “Th e mayor handles himself well in diffi  cult situations and stays 
focused o n g oals w hile dem onstrating c onsideration a nd re spect fo r o thers.” I n 
this situation, Foy demonstrated how facilitative leaders bring people together from 
inside and outside government, engage the community in government initiatives, 
and set the tone for council and public conversations—even when things did not 
go as originally planned.

Th e c ouncil’s N aming C ommittee p roposed c hanging t he n ame o f a m ajor 
thoroughfare, A irport R oad, to M artin Lu ther K ing B oulevard. R esidents a nd 
business owners on Airport Road expressed concerns about fi nancial problems and 
headaches a ssociated w ith c hanging a ddresses on e verything f rom b ills to c om-
pany letterhead. Long-time residents resisted the change because it meant giving 
up an address they had had for many years. Supporters of the change accused those 
opposed of being resistant for racial reasons. At town meetings, people expressed 
anger that lower income residents, many of whom were A frican American, could 
no longer aff ord to l ive in Chapel Hill (Dees 2004). Despite these concerns, the 
council voted to change the name to Martin Luther King Boulevard.

Describing the decision to support the change, the mayor said, “You’re elected 
to make decisions and you can’t a lways a sk everyone how they feel. Chapel Hill 
has a history of public input and many of the ways we get input are informal. Our 
council is relatively young. I’m among the older members of the council and I was 
about 48 years old when the road renaming issue was brought to us. Also, most of 
the council members were not raised in this community or even in the south, so 
we weren’t experienced with the history of racial turmoil. We quickly learned the 
issue was relevant to t he entire community even though the majority (i.e., white) 
population didn’t realize it.”

* Town of Chapel Hill. Renaming Airport Road to Martin Luther King Boulevard. http://
townhall.townofchapelhill.org/news/events/mlk/ (accessed November 14, 2006).
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Once the council was on record supporting changing the road name to Martin 
Luther King Boulevard, the mayor said it was hard to go back and do background 
work to engage and regain the trust of community stakeholders. Foy said his own 
perception was that the council was “in tune with what people wanted and our staff  
was in the community on a d aily basis, yet a ll of us failed to s ee the signifi cance 
when the name change for A irport Road to M artin Luther K ing Boulevard was 
proposed.” Because the council easily reached agreement on the name change, the 
level of controversy in the community came as a surprise.* Th e mayor said this was 
a “big mistake. We should not have a greed to a ct w ithout te sting the water a nd 
engaging concerned citizens and key stakeholders.”†

Foy understood he and the council must respond to the public, and, in this 
situation, he thought he knew what the community wanted. A s it turned out, 
there were v oices out there that had not been heard and, when they expressed 
frustration, the mayor and council took action. Th e council hired an external, 
neutral facilitator and held a series of community meetings to sort out the issues. 
Th e mayor and council found themselves listening to how African Americans in 
the community felt about race, not just historically, but in today’s environment. 
“Th ese conversations changed people like me,” said the Mayor, “not people who 
are ‘ racists,’ b ut p eople fo r w hom r ace i s o utside t heir e xperience a nd aw are-
ness.” Th e mayor acknowledged that it is unusual to have African Americans tell 
elected offi  cials about how it feels to live in the community. Th e naming of the 
road was symbolic, yet A frican Americans in town still experienced racism on 
a daily basis. For example, Foy was surprised to hear African-American profes-
sionals describe going into local stores and being monitored because they were 
thought to be shoplifting. “I would be angry, humiliated, and frustrated if I was 
treated this way and my white friends never had the same experience,” the mayor 
said. Giving people a chance to share their stories helped raise awareness of racial 
issues in the community, and, according to the mayor, “It was cathartic.”

Th e road renaming helped Foy and the council learn to ask fi rst before entering 
into controversial issues. For example, before deciding to off er benefi ts to  domestic 
partners, t he c ouncil a nd M ayor a sked a c onsultant to “ work w ith o ur s taff  to 
survey residents about their attitudes and experiences regarding sexual orientation, 
race, and gender. We have used this information to raise awareness about the nature 
of employment in the town, such a s domestic pa rtner benefi ts, and a s a to ol for 
other decision making.”

* Excerpt of t he minutes f rom the May 24, 2004 business meeting, Item 6: Continuation of 
Public Forum on a Proposal to Rename Airport Road in Honor of Dr. Martin Luther King Jr. 
http://townhall.townofchapelhill.org/agendas/airportrdrenaming/Excerpt%20of%20the%20
Minutes%20from%20the%20May%2024%202004.htm (accessed November 15, 2006).

† Ibid. 
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7.4 Shaping the Future
Foy described three continuing areas where he is having a positive impact. First, the 
Mayor has set a positive tone for ongoing work with the University of North Carolina, 
the town’s largest landowner and employer. Secondly, he builds community consen-
sus about the future identity of Chapel Hill. And last, the mayor has been instrumen-
tal i n cre ating a su stainable downtown de velopment e ff ort emphasizing principles 
contained within the town’s comprehensive plan. Th e mayor’s ability to work across 
boundaries, promote cooperation and foster a positive image for the town and uni-
versity are highlighted in the fi rst of the following examples. Th e second illustration 
shows how, as a policy initiator, the mayor uses his position to identify issues, engage 
key partners, and shape conversations about long-term challenges facing the town, 
such as how it will retain its unique identity in a rapidly expanding region. Finally, the 
third example demonstrates how the mayor mobilized downtown business leaders, 
gained council support for the group’s eff orts, and focused on creating a sustainable 
downtown, retaining its character while improving economic opportunities.

Foy i s a l iaison fo r C hapel H ill w ith o ther g overnments, t he b usiness c om-
munity, and the university. Th e university is a fo rmidable institution empowered 
as a cre ature of t he s tate, making t he re lationship challenging for town offi  cials 
to manage. Th e mayor understands the university’s perspective and acknowledges 
that it must be frustrating for a nationally and internationally recognized academic 
institution to be regulated by the town’s zoning ordinances. Tensions between the 
town and university increased in 2000 when the newly appointed chancellor went 
to North Carolina’s General Assembly seeking an exemption from the town’s zon-
ing authority over the university’s planned expansion.

Under Chapel Hill’s zoning regulations established in the 1980s, the university 
could do almost anything it wanted on its main campus property as long as it stayed 
below an agreed maximum square footage. As the university approached the square 
footage cap, the town took the opportunity to renegotiate zoning on campus, seeking 
to increase its regulation over things such as storm water, lighting, traffi  c, and noise. 
Under the leadership of the previous mayor, councilman Foy had served as a member 
of the negotiating committee involved in developing the new zoning guidelines.

Four to fi ve months of negotiation had gone on and the town thought things were 
nearing agreement when the new chancellor surprised the town by going to the General 
Assembly and asking for the university to be exempt from the town’s zoning require-
ments. Eventually, the town and university reached agreement, eliminating the cap on 
square footage and setting criteria related to “off -site impacts,” such as traffi  c conges-
tion, noise, and l ight pollution, by which new construction would be judged. Even 
with the new zoning agreement some council members and citizens thought UNC had 
been a bully, and that the town had cowered in response to university demands. Th e 
mayor said the new agreement actually “retained the town’s responsibility to make sure 
the university doesn’t grow too quickly or inconsistently with the surrounding a rea 
while giving the university more fl exibility in how it decides to expand.”
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Th e need for positive relations with the university became important again in 2003 
when the university proposed to build a chiller plant creating new public tensions. Foy 
remarked, “UNC was oblivious to the controversy the new chiller plant unintention-
ally created for the town.” On its own, the university decided it needed to build a park-
ing deck and chiller plant behind an old cemetery on campus. Th is proposal raised 
concerns for nearby neighbors who feared members of the town council would “cave 
in” to the university’s plans. Months of negotiation ensued, leading to modifi cations 
in the design to minimize noise and improve appearance, and ultimately to the coun-
cil’s approving the permit for the parking deck/chiller plant. Th is issue was particu-
larly diffi  cult for the mayor because it was mid-campaign in his run for another term. 
Neighborhoods had ba nded together to o ppose the university’s request. Th e mayor 
saw improvements and modifi cations to the university’s plan for the chiller plant and 
thought the proposal met the town’s zoning cr iteria (i.e., s torm-water management, 
traffi  c, noise, l ight impacts). Th e council heard people’s concerns, but agreed to t he 
permit. “It is not the council’s job to make decisions for the university,” the mayor said. 
“As long as the decisions the university proposes meet the criteria set out by the town, 
the town has to support their requests.” Th e mayor told the council that “this is how I 
look at the issue. What do you think about it? Is this really inappropriate for the uni-
versity to do? As long as the plan meets our criteria, UNC should be able to proceed.”

Th e mayor acknowledges UNC continues to create challenges for the council. 
Th e university has no more room to build on the main campus and is shifting its 
focus to a new site called “Carolina North.” Located on 250 acres two miles north 
of the main campus, Carolina North is planned as a s tate of the art research and 
mixed-use educational facility (University of North Carolina 2008). Th e council 
was split for several years over how to p roceed with the development of Carolina 
North. Th e mayor advocated e arly engagement w ith U NC during t he “preplan-
ning” p hase o f t he p rocess. O thers o n t he c ouncil e xpressed re servations a bout 
negotiating with UNC at a ll, wanting to “wait and see” what the university pro-
posed. Th e mayor worked with council members to a rticulate the key issues and 
clarify goals developing an approach that involved conducting a long-range transit 
study and a fi scal equity study prior to e stablishing new zoning classifi cations to 
ensure environmental protections for Carolina North.

Foy’s f acilitative l eadership sk ills a re e vident i n h ow h e a nd t he c ouncil a re 
guiding Chapel Hill, a town in transition, toward its next identity. Th e university 
owned and operated the town’s power station and water system until the 1960s. In 
the past thirty years, both the town and university have changed. Many people who 
now live in Chapel Hill are not connected with UNC. “You can’t disconnect the 
town and university,” the mayor said, “but a lot of Chapel Hill residents never go on 
campus and this is driven by the growth of regionalism in the area.” An example of 
the town’s evolving identity appears in Figure 7.1. In 1989, the town’s seal included 
dates for the founding of the town and the university (see the seal on the left). Th e 
seal was updated in 2005 to fo cus on the Town of Chapel Hill, showing only a 
university tower in the graphics (the seal on the right).
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For years the town’s population was smaller than the university’s student popula-
tion. When students left in the summer, the town became quiet and traffi  c was light 
for a fe w months. Now, Chapel Hill is emerging as a ci ty in its own right and the 
mayor is helping to shape a policy agenda to defi ne the nature of the town and fi gure 
out how to transition from being a small town to an urban, sophisticated city without 
turning Chapel Hill into a series of sprawling housing developments and shopping 
malls. Th e mayor has worked strategically as a spokesperson for the town, engaging 
the council on “the right issues at the right time,” said the City Manager Horton.

A t hird e xample i llustrates h ow M ayor F oy to ok i t u pon h imself to b ring 
downtown business leaders together to create a need for action. He had downtown 
leaders identify common downtown problems, ranging from image to pa rking to 
panhandling. Th e mayor t hen independently convened members of t he business 
community and revised an approach to do wntown development. By establishing 
relationships w ith t he b usiness c ommunity a nd g aining b usiness a nd u niversity 
support for creating a sustainable downtown up front, the mayor was able to pres-
ent the council with a coalition plan for downtown development. As a re sult, the 
council agreed to fund the downtown partnership group.

Getting the business community to push for a sustainable downtown initiative 
“avoided the taint of having the partnership controlled by the town,” said Horton. 
Th e mayor helps keep the council focused on t rying to re vitalize the downtown 
using a model consisting of small stores combined with residential buildings. Th e 
downtown partnership fi ts within the town’s comprehensive plan, which calls for 
increasing the number of people living in town and providing denser development 
with a m ix of residential and commercial services to su pport this shift. Tangible 

1989 2005

Figure 7.1 Changes to the Chapel Hill town seal. Available online at: www.
ci.chapel-hill.nc.us/ (accessed Janurary 31, 2007).
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evidence of the town’s philosophy and goals for sustainable development continues 
to shape council deci sions. Th e council unanimously approved plans for an eco-
friendly condominium complex downtown t hat “will s et a n ew s tandard in t his 
state,” said Larry Shirley, d irector of the NC State Energy Offi  ce. In addition to 
being a model for sustainable construction, the complex developers “agreed to sub-
sidize fi fteen of ninety-nine condominiums making them aff ordable for households 
earning between $30,000 and $50,000 a year” (DeConto 2007).

7.5 Dealing with Adversity
While the examples in this c ase s tudy pa int a p icture of a m ayor who fos ters a 
common sense of purpose and rarely takes a s tand apart f rom the community’s 
stated interests, Foy also understands people sometimes need an authority fi gure 
to take a position. When Apple Chill, an annual street festival sponsored by the 
town, s tarted at tracting a n “After C hill” s treet g athering not sp onsored by t he 
town, the postfestival event became increasingly diffi  cult for the town to manage. 
First, a shooting and then gang activity became problems. Th e mayor recognized 
the public had an interest in how these issues would be resolved and, at h is sug-
gestion, the council appointed a review committee and convened multiple public 
conversations. Th e council’s goal was to fi nd ways to engage some of the young 
African A mericans a nd m otorcyclists i n fe stival e vents to m inimize t he “ after 
event” g atherings, w hich ten ded to b ecome v iolent. W hen t here w as a s econd 
shooting, the mayor simply and directly made a pronouncement that “Apple Chill 
is over.” Horton recalled, “Th e mayor did not consult anyone on this decision as 
far as I know. He just knew his council and his audience and had good timing. 
Th e diff erence between a good and a great mayor,” said Horton, “is knowing when 
to take the risk.”

7.6 Working with Others
Foy eff ectively manages relationships with key partners outside Chapel Hill, among 
members of the council itself, and with the town manager and town employees.

7.6.1 Engaging External Partners
In mid-1980, the town’s Comprehensive Plan included a loop around Chapel Hill. 
Part of it called for turning two-lane Weaver Dairy Road into a fi ve-lane road with 
center turn lane and sidewalks. Over the years, pieces of the plan were used to guide 
construction a long Weaver Da iry, but other portions of the loop road never will 
be completed because the loop plan was abandoned in early 1990s. Th e  previous 
mayor wanted Weaver Dairy to be a four-lane road with a median and sidewalks, 



156 ◾ The Facilitative Leader in City Hall 

and she pushed the North Carolina Department of Transportation (DOT) on this 
during h er l ast ter m a s m ayor. W hen M ayor F oy a ssumed offi  ce, he advocated 
for Weaver Dairy to be more pedestrian friendly, seeking to narrow the road and 
reduce the number of lanes. Horton said Foy skillfully managed the dialogue with 
the DOT helping them understand the shifting politics of the town and illustrated 
how the town’s interests diff ered from state and regional preferences. “Th e mayor 
also engaged the community during this process,” said the manager, “and he was 
always respectful and developed positive relationships with key stakeholders in the 
community and with the DOT.”

Th e to wn’s h istory o f wo rking w ith t he D OT h ad, at t imes, b een d iffi  cult. 
For ye ars, t he to wn, D OT, a nd U NC H ospital offi  cials d isagreed a bout h ow a 
major road, South Columbia, would be upgraded. In 1989, the town asked DOT 
to identify options for the road and DOT came back with multiple proposals; most 
involved widening the road and adding sidewalks. Th e town, nearby residents, and 
UNC Hospitals could not agree on a si ngle option. Several years passed and the 
council eventually settled on a p roposal to upgrade to a t wo lane with turn-lane, 
sidewalks, and bike path, but the DOT declined to pursue this option. When Mayor 
Foy took offi  ce, he wanted the issue settled so property owners would know what 
was going to happen. UNC Hospitals wanted at least four lanes. Th e chancellor of 
UNC and the chief executive offi  cer of UNC Hospitals wanted two lanes in each 
direction with a center turn lane and sidewalks. Foy used the university’s desire for 
town approval of the new chiller plant as leverage, and succeeded in getting agree-
ment from the chancellor and UNC Hospital CEO to support the South Columbia 
plan calling for two travel lanes with turn lanes at intersections. Once the chancel-
lor and the UNC Hospital CEO were in agreement, the mayor and manager still 
had to work with DOT to get their buy-in to move ahead. “Mayor Foy’s positive 
relationship with the regional DOT representative was instrumental in reaching a 
fi nal agreement,” said Horton. “Mayor Foy quickly fi gured out who had power in 
the process and was persistent in seeking a common goal that everyone (including 
the council) could support.”

Foy said the council i s connected to t he community and, a s its leaders, they 
are re sponsible to c all for action on citizens’ behalf when national legislators a re 
thought to b e overlooking perceived abuses. “Th ere a ren’t c lear boundaries,” t he 
mayor a cknowledged. “ We do n’t n ecessarily w ant to s tep i nto n ational i ssues, 
but we a re t he voice fo r t he c ommunity.” Th e m ayor a nd c ouncil do n ot b ring 
national issues to the table. “Citizens bring issues forward and ask for the council 
to respond. As local offi  cials, we give people a sense that someone’s speaking out.” 
Th e m ayor u nderstands t hat w hat o ccurs i n C hapel H ill would not b e p ossible 
everywhere. Th e mayor takes seriously the responsibility to be a link for the public 
letting national representatives and senators know the community’s concerns. In 
doing so, the mayor noted the council’s willingness to take strong positions and this 
“lets other residents of North Carolina know local government is willing to speak 
out and raise awareness.”
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Th e mayor and town council sought to raise public awareness on gay rights by 
asking the NC General Assembly to rep eal the Defense of Marriage Act. Chapel 
Hill provides domestic partner benefi ts. “You have to be willing to go against the 
dominant public opinion if needed. You can’t just stick your fi nger in the wind and 
see which way to go,” Foy said. He knew that people had been bussed in to intimi-
date the council when it considered the domestic partnership issue, and understood 
a packed chamber did not refl ect the broader community sentiment. Even if “no 
one ever said, ‘I support domestic partner benefi ts,’ I have a sense of people’s posi-
tions just by being out in the community and listening.”

Acting in support of national or state issues has been relatively straightfor-
ward for the current council, but “regional relationships are harder to manage,” 
explains Foy. Th is i s b ecause “regional i ssues a re o ften out o f our c ontrol, but 
aff ect our f uture.” Th ough t he m ayor meets re gularly w ith m ayors f rom ci ties 
and towns i n t he re gion, t hese meetings help i mprove c ommunication a mong 
municipalities but have yet to lead to substantive collaboration on regional issues. 
Specifi cally, Foy explained how a major link among triangle governments is trans-
portation. In 2006, the defeat of Triangle Transit Authority’s (TTA) proposal for 
regional rail was a real setback for local governments in the region. “Th i s didn’t 
refl ect a p roblem w ith local governments’ ability to wo rk together,” t he mayor 
explained, “ but t here w as l ack o f l eadership ( broadly) i n t he c ommunity a nd 
lack of stable funding to support it.” Part of the failure the mayor attributed to 
the fact that federal money was not ava ilable for regional rail. In addition, the 
triangle local governments were unable to demonstrate necessary fi nancial com-
mitment because revenue options are limited by the general assembly. Under the 
original proposal, the TTA was able to g enerate an estimated $18 million from 
rental car sales taxes, an amount insuffi  cient to support the project. Th e failure of 
the original proposal led the local governments to establish a new group to take 
a fresh look at t ransit that would support a re gional approach. Th e mayor said, 
“I support the new look, but recognize western triangle needs are diff erent from 
eastern t riangle needs. Th e e astern t riangle h istorically has not been interested 
and we cannot impose our ideas on them. Chapel Hill and Durham are poised to 
move, but the eastern triangle is not. We’re ready to listen to what they want and 
when they are ready, we’re positioned to act.”

7.6.2 Working with the Council
Pulling together the right people on the right issues is one of Foy’s strengths. “Th e 
mayor fi gures out what the problems are then fi gures out who can help solve them,” 
says Horton. Th e mayor recognizes and capitalizes on individual talents and inter-
ests, d rawing i ndividual c ouncil m embers o ut o n pa rticular i ssues o r b ringing 
together unlikely partners in the community, such as developers and environmental 
groups, to resolve local problems. He uses members of the council, town employees, 
and people in the community to keep issues moving.
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“I u se a ll m embers o f t he c ouncil a nd fo cus o n t heir i nterests to g et t hem 
engaged” the mayor said. “I’ve served on fi ve diff erent councils with at l east two 
people changing in each election cycle. Even when two of nine members change, 
it aff ects the total dynamic of the council.” Until he has more experience with his 
current council, the mayor is not sure what to e xpect. He has served on previous 
councils with splits, he said, but “not consistent voting blocks of aligned members.” 
In t he m ayor’s e xperience, “All c ouncils a re f riendly. A lthough e ach m ember i s 
autonomous, we are a group of equals.”

Th e mayor said he is careful not to overplay his role vis-à-vis the council. “It is 
delicate to be a l eader and not take credit for everything. You also must ‘ learn to 
count.’” He said that “to get anything done, I acknowledge the ‘council did it’ or 
‘led it,’ not the mayor.” He is careful to acknowledge the council’s shared role while 
knowing each person is individually elected. “When I need to do something, I need 
to be credible and not tell the council what to do. I never tell the council what to 
do, but use persuasion and lobby for my position when necessary. I remind people 
of times I supported them on their issues and ask them to support me in return.”

Foy engages others in open and honest communication, understands how to 
combine d iff erent p eople’s t alents to a rrive at c ommon so lutions, fos ters l eader-
ship in others, and appeals to members of the council as both individuals and as a 
group. Horton described Foy as someone who ably leads the council, using process 
and relational skills to re solve issues and reach conclusions. “Th e mayor,” he says, 
“avoids having a fi xed view on any issue. Without promoting any particular agenda, 
the mayor engages others and gains input from a broad cross section of the commu-
nity.” Horton describes Foy’s leadership style as “very public and transparent.”

 “You don’t get elected without having an agenda,” Foy explained. “You advocate 
for specifi c things and have a general philosophy.” Th e mayor highly values natural 
resource protection, but he also helps others promote their agendas. “Sometimes I 
actively help them, other times I remain neutral or discourage the agenda issue all 
together,” he said. “For example, there have been eff orts to change the development 
proposal process to improve effi  ciency in permitting. I support effi  ciency, but some-
times the process requires tools and legitimate hurdles to maintain standards.” In 
addition, the mayor is reluctant to support proposals to “study something,” because 
he says studies are usually ploys to e liminate the initiative. “I rarely make studies 
a priority,” he acknowledged. “I try not to s tifl e any issue because that’s not good 
practice for me and not my style.”

Foy takes the lead on a va riety of d iff erent i ssues and serves a cr itical role in 
developing and maintaining positive relationships with the community and other 
local governments. Each mayor adds roles and responsibilities as they assume offi  ce, 
according to Horton. Th e manager said that over time, Chapel Hill has evolved in 
such a way that it has created a place for facilitative mayoral leadership. “I have heard 
stories about previous mayors who were not as consultative, who viewed themselves 
as an authority on issues, and who were at odds with the council,” he noted. “Each 
individual makes a big diff erence by how they behave in the role.”
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7.6.3 Mayor, Manager, and Employee Relations
Cal Horton retired as Chapel Hill’s town manager in September 2006. Th e selec-
tion of his replacement became Foy’s role. Appointed in July 1990, Horton was the 
longest serving manager in the history of the town. As he talked about preparing 
for the transition to a n ew manager, Foy said, “I didn’t realize my leadership role 
with the staff  at fi rst.” He k new the manager was leaving in September, but the 
council breaks in July and August, so it quickly became clear that the real date for 
the manager’s departure—as far as the council was concerned—was June 30, 2006. 
“I came to understand that I was going to have a diff erent job,” Foy explained. “Th e 
metaphor I use is that the current manager is carrying a ‘suitcase’ and he is going 
to pass it off  to the new manager, but I will have to help the new manager carry the 
suitcase for a while until it’s clear that I c an let go.” Th e mayor described Horton 
as a “wise, experienced leader who off ers good counsel to me and the other elected 
offi  cials. I’ve not always followed his advice, to my own detriment. Th e new man-
ager will not have the historical perspective, so I’ll have to provide a lot of context 
for the new manager as he or she takes over.”

Foy realized that it was his job to “step forward, be the leader and take the reins” 
of the recruitment process. He knew it was necessary to envision the process from 
start to fi nish and set forward the steps so others would know where the process was 
progressing. “Th is was the fi rst time any of us were in a situation where we did not 
have managerial experience to guide us.” Th e mayor spoke with Jonathan Howes, 
the former mayor of Chapel Hill, who had hired Horton, recognizing there were 
signifi cant diff erences in time and place. He also called Nick Tennyson and Bill Bell, 
former and current mayors of Durham, both of whom had gone through manager 
selection processes, as well as Carl Stenberg from the UNC School of Government. 
Foy n oted t hat t he o ther m ayors off ered po litical ad vice wh ile S tenberg o ff ered 
information about the nuts and bolts of recruiting and hiring a new manager.

Chapel H ill’s c ouncil re jected i dea o f u sing a “ national c onsultant” m odel 
and went instead with a local human resource company experienced with placing 
personnel i n l arge c ompanies, a nd Ti m Dem psey, a fo rmer d irector o f h uman 
resources at Nortel, an international corporation located in the Research Triangle 
Park. Dempsey had prior relationships with Foy and Mayor Pro Tem Bill Strom, 
with whom he had served on the Planning Board for four years. “Th e mayor and 
mayor pro tem invited me to have lunch with them and Anita Badrock, a profes-
sional recruiter with whom, by coincidence, I also had a professional relationship,” 
Dempsey said. “We discussed what an organization eff ectiveness approach to hir-
ing a to wn m anager would look l ike. I o utlined a ba sic p rocess: needs a nalysis, 
future vision, gap analysis. Th ey had, predictably, asked for a defi ned set of capa-
bilities to be developed and I, politely, suggested that it might not be the starting 
point. Instead, I suggested a vision as to what they wanted Chapel Hill to become. 
What a re the opportunities and obstacles? W hat will the ‘work’ be, for the new 
town manager? Only out of this approach can you defi ne capabilities in the best 
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context.” Following the lunch meeting, Badrock and Dempsey agreed to partner on 
the project. Dempsey’s experience was instrumental on the front end (needs analy-
sis, process development, etc.) and Badrock contributed to the back end (recruiting, 
screening, interviewing, reference checking). Together they brought complemen-
tary skills to the process (Dempsey interview).

A council subcommittee consisting of the mayor and three others worked with 
the consultants to develop a process. Th e council supported Dempsey’s “Appreciative 
Inquiry” approach. Dempsey said, “When I interviewed all the council members, 
all the department heads, some university and community leaders and held a public 
workshop, my presenting questions were: ‘What works well in Chapel Hill? What 
are you most proud o f?’ Out o f t hat d ata, we de veloped a p rofi le a nd re cruited 
nationwide. Th e consultants and subcommittee members checked in regularly with 
other members of the council regarding their work, but everyone agreed the full 
council did not need to review the pool of one hundred candidates. Using agreed 
upon criteria, we n arrowed over a hundred applications to fi fteen applicants who 
were s eparately i nterviewed by at l east t wo members o f t he sub committee. Th is  
group of fi fteen was then narrowed to three fi nalists.” Foy remarked, “It was hard 
to get the numbers down to fi ve or six, and really hard to get to three because there 
was not an obvious candidate.” Once the subcommittee had agreed to t he three 
fi nalists, they had a full council, full-day meeting facilitated by the consultants.

Th e three fi nalists were brought in for face-to-face interviews in Chapel Hill. Th e 
interviews were designed as a “pressure cooker,” according to Dempsey, beginning 
with a dinner with all candidates and council the evening before a day of interviews, 
an a ssessment center with managers using an ice storm simulation, and a m eeting 
with the full council followed by a public forum with a citizen question and answer 
session. Th e following day, the consultants asked senior managers for their opinions.

After the interviews were completed, Dempsey facilitated a day-long conversa-
tion with the town council members, starting in appreciative inquiry mode, listing 
the strengths of each fi nalist. “I made sure that the council stayed with the process 
that we h ad a greed to : d iscovering w hich c andidate h ad dem onstrated t he b est 
capabilities to de liver the Council’s v ision. We met a ll day and at t he end of the 
meeting I c alled one fi nalist—Roger Stancil—and asked him to c ome to C hapel 
Hill to meet with the council the next day. Because he was in Fayetteville, he was 
able to drive up and agreed to do so. We had one more round of very focused and 
specifi c c onversations. A t t he en d o f t hat d ay, a fter R oger l eft, t he c ouncil h ad 
about an hour-long discussion during which they agreed to make him the off er and 
discussed the terms of the off er in great detail. On Monday, they worked with the 
town’s attorney to fi nalize the off er.”

Dempsey noted an important aspect of the process was that the objective was 
not just to hire the right person, but also to assure that he or she would be successful 
and the inclusion of a lot of involvement from the staff  worked toward that purpose. 
Only a fter the process was over d id Foy learn that senior managers initially per-
ceived that the council did not want their input and that they would be left out of 
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the process. Th e senior managers were, in retrospect, pleased to have been involved 
and felt their opinions were valued in the fi nal selection of the new manager.

Th e council t imed the recruitment process to m ake sure the new manager was 
hired before the previous manager retired. Th e mayor off ered the new manager the 
position in June, but the previous manager did not retire until the end of August. Th is 
gave the new and retiring managers a chance to talk, share information, and assure a 
smooth transition. Th e council was prepared with two alternatives in the event they 
did not fi ll the manager’s position: (1) although the retiring manager was fi rm about 
his retirement date, they also knew that he would be willing to stay on in a contrac-
tual relationship if it became necessary; and (2) the senior staff  included a deputy 
manager who was considered to be well qualifi ed to keep the organization running.

Foy expressed satisfaction with the process. “It took less than a ye ar from the 
time t he previous m anager a nnounced h is re tirement to h aving a n ew m anager 
hired. Th e process was well thought out and planned and had integrity. I was deter-
mined to have a unanimous vote and have council completely united in the hiring 
process. I wanted to address everyone’s concerns. It was a unanimous vote and, as a 
result, we have a strong underpinning for Roger Stancil.”

Stancil, t he n ew m anager, a lso t hought t he re cruitment a nd h iring p rocess 
was well managed. “Th e process refl ected the town and sold me on the openness 
of Chapel  Hi ll. Th e l istening s essions w ith ci tizens a bout ‘what goes we ll, what 
changes t hey want, a nd what advice t hey h ave for t he new m anager’ i llustrated 
town services are at a high level and citizens think the quality of service they receive 
is excellent. I realized my job was to ‘do no harm’ to basic services while we man-
aged change” (Stancil interview).

Foy is credited with helping the council understand the manager’s perspective. 
By communicating regularly with the council and the manager, the mayor serves 
as a c onduit between the two. Th e manager and staff  expect the mayor to b e the 
point-person for the council. Th e mayor works most closely with the manager and 
is expected to have current and relevant information. During the transition process 
with the new manager, Foy said that he and Stancil did not have a formal orienta-
tion session because both of them understood the fundamentals of the council–
manager form of government in North Carolina. Rather, they have weekly lunch 
meetings where they are getting to k now one another, identify issues, and clarify 
expectations for how they will address priorities for the town.

Chapel Hill has a tradition of giving mayors a lot of autonomy. Foy has his own 
assistant and that individual does not report to t he manager, only to t he mayor. 
Th e manager explained that this arrangement started when Chapel Hill elected the 
fi rst African American mayor since reconstruction, Howard Lee, and calls started 
coming in f rom a ll over a sking Lee to sp eak at va rious events. Th e demands on 
the mayor’s t ime were suc h that a p ersonal a ssistant was a ssigned to m anage h is 
schedule. Th is a rrangement c ontinues to day. I n a ddition to h aving h is a ssistant 
help manage h is own activities, Foy uses h is personal a ssistant to a lso help w ith 
council issues.
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From the mayor’s perspective, the council wants the talents of town  employees 
to be freed from bureaucracy, more vibrant, and empowered. Th is requires plans, 
methods, ideas, and ways to institute such thinking. His vision, in part, is to “ener-
gize t he o rganization.” F or i nstance, t he c ouncil h as a sked to wn em ployees to 
suggest

How to innovate, get money, and other resources �
How to get public buy-in �
How to institutionalize ethics of empowerment, learning, and innovation �

Foy went on to say, “We need town employees to be empowered to think. We 
need to capitalize on the staff  and get their light bulbs to go off .”

7.7 Getting the Message Out
As the primary spokesperson for the council, Foy is regularly called on to perform 
ceremonial functions. For example, the mayor is accustomed to speaking to com-
munity a nd business g roups, representing t he c ouncil a nd town at re gional a nd 
state meetings, and responding to media requests. To keep himself informed about 
what i s happening in t he town, t he Mayor s aid, “I u se e very ava ilable source of 
information on a daily basis.” He gets information from

Local newspapers �
Local letters to the editor �
Local newsletters (League of Women Voters, advocacy organizations, com- �
munity publications)
Talking to people at events �

For more t han 30 years, Chapel Hill has te levised its council meetings on a 
local access channel, but no regional television stations routinely cover town issues. 
Foy u nderstands re gional media outlets want s ensational s tories, but he believes 
important issues are covered by local sources. For example, two recent articles illus-
trate how d iff erent m edia outlets p ortray t he m ayor a nd t he to wn. Th e Raleigh 
News a nd O bserver rep orted t hat M ayor F oy a nd a nother c ouncil m ember h ad 
accepted campaign donations from a local HR consultant ($50 each) and then the 
consultant was granted a contract for $50,000 to work with the town employees on 
organizational development. From a regional perspective, the potential confl ict of 
interest was considered newsworthy.* Th e same day, a f ront page article appeared 
in the Chapel Hill Herald that focused on Foy’s work to get the General Assembly 
to approve Chapel Hill’s proposed requirement to have developers include plans for 

* http://www.newsobserver.com/161/v-print/story/461681.html (accessed July 19, 2006).
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incorporating local bus l ines in any new development (Margolis 2006). Foy said 
the Chapel Hill Herald article was relevant to residents of Chapel Hill because the 
town’s transportation system is its “crown jewel.” Th e bus system is a convergence 
of community values and priorities around protecting the environment, reducing 
use of single occupancy vehicles and being egalitarian (all town buses are free to 
ride). Th e council and community have coalesced behind the transit system. “We 
have eighty buses and need thirty more” said the mayor. “Ridership continues to 
increase—we had three million riders in 2001 and six million in 2005.” Th e mayor 
explained that since the town built the transit system it has become imbedded in 
how the town operates. “Having it free makes it easy—you just walk on, sit down, 
then get up and walk off ,” he said.

7.8 Kevin Foy: An Example of a Facilitative Leader
When a sked about h is leadership s tyle, Foy t alked about how he helps keep the 
council on track as it moves forward with its implementation of the town’s compre-
hensive plan. Th e mayor said, “Anyone can say ‘here’s my vision for the future,’ but 
that’s not what people are asking. Rather they want to k now: ‘What avenues are 
we taking to achieve our goals? And How are going to get where we’re going?’” Th e 
mayor said his understanding has evolved regarding the limits of determining paths 
to the future. A lthough the town’s comprehensive plan was developed through a 
rigorous public process, making it v iable depends, in part, on good will and the 
ability to infl uence regional neighbors. “We can’t do what we need to do without 
involving and gaining support from Raleigh, Durham, Chatham, the Department 
of Transportation, and people who work for the town,” the mayor explained. Th e 
council has limited authority and time, he said, so “our job is to prioritize and select 
things that fi t our long term goals and regional vision.”

Chapel Hill’s Mayor Foy is praised for his ability to listen to people, build trust, 
convene key groups of concerned citizens, learn from others and increase commu-
nity and organizational awareness of signifi cant issues. As this case study illustrates, 
Foy’s l eadership pa rallels at tributes a nd b ehaviors a ssociated w ith e xtraordinary 
leaders a nd f acilitative mayoral l eadership. He ke eps t he c ouncil fo cused on t he 
town’s long-term vision, helps people see how issues before the council relate to the 
town’s long-term agenda, and brings new partners together to work toward com-
mon goals.

Like other successful leaders, Foy understands the complexity of public prob-
lems and is not afraid to expose confl icts (Heifetz 1994). Th e mayor cited a s an 
example the current homeless shelter issue. He said, “About four years ago, I helped 
convene, with the Inter Faith Council (IFC), a meeting of local governments and 
university offi  cials to fi nd a location for a men’s homeless shelter that would be long 
term and stable. IFC currently leases a former municipal building downtown not 
intended for homeless men, but residency is limited to about thirty beds and IFC 
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serves approximately 95,000 meals annually. Because the building is on the historic 
register, limited changes are allowed in its renovation. A task force was established 
about two years ago that created a blueprint; adopted by the IFC board, it included 
recommendations to (1) move the kitchen to new location, and (2) establish a sepa-
rate new men’s homeless shelter.

“Pressure has been growing due to increased homelessness caused by a growing 
population and state mental health reform. Th e current space is insuffi  cient for IFC 
and they are unable to off er additional services such as transitional help. Also, the 
shelter is closed during the day and people have no place to go, so they hang out on 
streets downtown. We have considered many possible locations and all have been 
rejected. Recently, a retiring county commissioner suggested IFC consider putting 
a new shelter at t he c ounty’s human s ervices c omplex, w hich houses t he health 
department and division of social services, but there is also a new senior center on 
the campus.”

Foy said he was “correctly quoted in paper saying, ‘Th is is a community prob-
lem not an IFC problem,’ but the scuttlebutt has turned things around. I encour-
aged citizens to contact the county because the human service complex is county 
property, so n ow the county commissioners and representatives f rom the senior 
center a re mad at m e. I a greed to v isit with a g roup of citizens at a c ommunity 
meeting (a meeting not organized by me or the town), but now I’m being accused 
by e lected offi  cials f rom other towns a nd t he c ounty of operating w ith u lterior 
motives. For instance, some are saying that I’m trying to put the food kitchen in 
Carrboro.”

Every six months the Assembly of Governments meets, which includes elected 
offi  cials from Orange County, Chapel Hill, Carrboro, and Hillsborough. Chapel 
Hill hosted the last meeting and as mayor, Foy set the agenda. “I decided to put the 
issue of IFC and the men’s homeless shelter on the agenda. I asked IFC to present 
options for the men’s shelter, kitchen, and food pantry. We established a commit-
tee to review the issue and were able to make public an issue that had been below 
the r adar. S ome s ay I w as n aïve p resenting t he i ssue t his w ay a nd t hings c ould 
have been settled without such public attention. My goal is to make people aware 
that homelessness and poverty are all of our problems not just IFC’s. Similarly, at 
monthly meetings Chapel Hill leaders discuss issues of common interest. I a sked 
that panhandling be put on the agenda and this set off  gripes about panhandlers. 
Homeless issues are not the same as panhandling, but these are ways I put forward 
diffi  cult issues that can only be addressed as common problems.”

Mayor F oy’s l eadership s tyle i s su pported b y h is s trong i nterpersonal sk ills. 
Using l anguage si milar to o ther e ff ective l eaders he downplays h is p ersonal ro le 
in town or council accomplishments, preferring to talk about what “we” accom-
plished, rather than what “he” has done (Zenger and Folkman 2002). Others point 
to his ability to b ring the r ight people together, foster collaboration, and to s eek 
consensus on common goals—again, characteristics associated with strong leaders 
(Kouzes and Posner 2002). Even a s he continues to p romote a v ision for Chapel 
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Hill that encompasses environmental protection, aff ordability, and sustainability, 
Foy remains noncommittal about his political future. He will only say that as long 
as he enjoys what he is doing, he will continue to do it; that is, as long as the com-
munity wants him to.
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8.1 Introduction
Th is chapter investigates the mayoral leadership in a sm all council–manager city. 
Some scholars have argued that the major weakness of council–manager govern-
ments, in comparison to m ayor–council models, is the lack of clearly established 
institutional a rrangements fo r fo rmal p olicy l eadership ( Adrian a nd P ress 1977; 
Morgan, E ngland, a nd Pelissero 2 007). H owever, t he l ack o f fo rmal l eadership 
based on legitimate reward or coercive power does not mean that eff ective leader-
ship is unlikely to o ccur in council–manager governments. Rather, these govern-
ments may require a diff erent type of policy leadership. For example, James Svara 
(1994) advocates for a facilitative model of mayoral leadership in council–manager 
cities. His model suggests that mayors lead by “enhancing and infl uencing the per-
formance of other offi  cials, promoting information exchange a mong the council 
members, the manager, the public, and other organizations, and providing a sense 
of purpose and direction” (1994).

We support this general model, but we also believe that facilitative leadership 
can take place in diff erent ways in varying situations. In other words, while coop-
eration, partnership, and communication a re essential for eff ective governance 
in council–manager governments, the manner in which these strategies are exer-
cised may diff er depending on contextual factors. In this respect, detailed case 
studies can reveal the rich nuances inherent in this model of mayoral leadership. 
We provide such a c ase study in this chapter and demonstrate how facilitative 
leadership developed in a particular city during a particular period of time.

8.2 The Case and Data
Th e subject of this chapter is Delores Madison, the mayor of Midway, Florida. Th e 
city of Midway is located in Gadsden County, about ten miles west of Tallahassee. 
Incorporated i n 1987, t he ci ty now has 200,000 a cres of l and a nd a p opulation 
of 1,500, of which 94 p ercent a re A frican A merican. Th e education level in t he 
community is very low, with only 59.5 percent of the residents of 25 years of age 
or above having a h igh school d iploma and only 5.5 percent having a ba chelor’s 
degree. Midway has a council–manager form of government. Th e council has seven 
seats, two elected at large and fi ve from districts, with each member serving a four-
year term in offi  ce. Th e council elects one of its members to be mayor and one to 
be mayor pro-tem.

Delores Madison was e lected to t he council in April 2000 and to t he offi  ce 
of mayor pro-tem in October 2001. She became mayor in June 2002 when her 
predecessor, Morris Th omas, resigned. In 2005, Mayor Madison was named the 
“Municipal Offi  cial of the Year” by the Northwest Florida League of Cities and 
the “Florida Mayor of the Year” by the Florida League of Cities. Th e award entry 
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of t he F lorida L eague of  C ities l ists s ome of  M idway’s a ccomplishments u nder 
Madison’s leadership, including:

Passed FY 2002/2003, 2003/2004, and 2004/2005 budgets in time or on  �
time.
Completed 20 01/2002, 20 02/2003, a nd 20 03/2004 audits successfully on  �
time.
Completed and fi led all state-mandated fi nancial reports on time. �
Updated the Department of Revenue Communication Services Tax database. �
Purchased property insurance, general liability insurance, workers compen- �
sation insurance, and vehicle insurance coverage.
Adopted all state-mandated building codes. �
Provided health insurance for all city employees. �

Th ese accomplishments may look like routine tasks that a normal city government 
performs, but they were treated as important successes because the city of Midway 
did not function normally. According to City Manager Paul Piller, the city area was 
“a dumping ground of Gadsden County.” It was incorporated in 1987 because “a 
group of citizens decided that they would be better off  if they incorporated and got 
control of the area” (Piller interview 2006). Before Madison’s election, Midway had 
been providing virtually none of the municipal services taken for granted in many 
cities. Th ere were no municipal fi re stations, police force, or parks, and the county 
did not locate a school or library in Midway. Further, most of the roads in the city 
were dirt because of a lack of money for paving. Th e city had a complete lack of com-
mercial services and establishments with no clinics, drug stores, grocery stores, res-
taurants, or banks. “We did not have a lot of what a normal city would have. But yet, 
we were a city, but the city had dirt roads; we had problems with school buses going 
down to pick up the children, and when it was in a very rainy season, the school bus 
couldn’t get down to get the children” (Madison interview 2006a).

In a ddition, t he ci ty o f M idway f aced suc h s erious fi nancial p roblems t hat 
Governor J eb Bu sh at tempted to d issolve t he ci ty. A s do cumented i n Fl orida’s 
Outstanding Rural Community of the Year Detailed Project Report, by August 
2002, the city

Was in a “ state of fi nancial emergency” a s defi ned by Florida Statutes, and  �
had been in fi nancial emergency virtually every year since its incorporation
Owed approximately $110,000 to m ore than one hundred creditors in past  �
due bills dating back to 1999
Owed the U.S. Department of Justice, Offi  ce o f C ommunity O riented  �
Policing Services (COPS) $140,000 for alleged misuse of a COPS Grant
Had failed to pass budgets on time, and audits and reports to state agencies  �
had either not been fi led at all or were fi led in an untimely fashion
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Had no general l iability, property, vehicle, or workers compensation insur- �
ance coverage
Had no records retention/disposal system in place and, consequently, the city  �
council chambers was full of boxes of records dating back to 1987
Had an outdated Comprehensive Plan with most of the goals and objectives  �
unachieved and amendments unimplemented
Had an outdated City Charter due to changes in state law �
Lacked the fi nancial capacity to keep city government functioning. Th e city  �
had no money to purchase any goods and services and was even unable to get 
a credit card

In short, the city government was in a state of total chaos and fi scal downward 
spiral when Mayor Madison came on board in 2002.

Under M adison’s l eadership, M idway e xperienced a d ramatic re vitalization. 
More than twenty new businesses have located in the city. Th e tax base increased 
from approximately $13 million in 2001 to a lmost $39 million in 2005 and $65 
million in 2007. Now, the city is in good fi nancial shape: it has paid off  a ll debts, 
has money in the bank, and is paying bills on time. Given these results, the city suc-
cessfully prevented the governor from dissolving it. Although it still has no school, 
library*, or police force, Midway is moving toward becoming an independent city 
in which these facilities or public services are provided.

Because of the dramatic progress in Midway within a fe w years, Madison has 
garnered a highly positive reputation in Florida despite being from a very small com-
munity a nd having a re latively short political c areer. In order to f ully re view a nd 
analyze Madison’s mayoral leadership, we collected data from the following sources:

 1. Interviews w ith M adison, P iller, C ommunity S ervices D irector/Growth 
Director Roosevelt Morris, and several council members.

 2. E-mail conversations with Madison and Piller.
 3. Electronic documents on Midway’s Web site, including council meeting agendas 

and minutes, city newsletters, the City Charter, and the Comprehensive Plan.
 4. News a nd a rchives f rom t he l ocal n ewspaper, Th e G adsden C ounty T imes 

(GCT).
 5. Other a rchived documents, suc h a s l etters, a greements, g rants a nd awards 

applications, and council meeting minutes that are not available online.
 6. Field observations of regular council meetings. We made fi eld notes to record 

observations of the interactions among council members, the city manager, 
and the citizens.

* Th e Gadsden County School District has not placed a school in Midway. Students are bused to 
the city of Quincy ten miles away. Th e county library system has not built a library in Midway 
and c itizens have to t ravel ten miles to g et l ibrary services. Mayor Madison does not t hink 
Midway is an independent city without these services.
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8.3 Toward Effective Mayoral Leadership
Eff ective leadership is a product of both individual and situational characteristics. 
Great leadership often emerges due to dramatic events, disasters, or crises. Indeed, 
the dire situation in Midway forced the city to search for a strong leader with a clear 
vision and the capacity to bring it to reality.

8.3.1 Collapse of Previous Leadership
While no written records or documentation on the activities and performance of 
previous offi  cials were kept by the city, the leadership crisis was apparent in various 
news articles. In February 2001, the city government of Midway started to appear 
in the regular coverage of the county newspaper, the Gadsden County Times (GCT). 
Between then and August 2002 (Madison took the mayoral position in June 2002), 
almost a ll t he s tories about Midway were n egative, w ith t itles such a s: “Midway 
to dissolve?” (07/27/01), “Problems continue in Midway” (11/09/01), “Who is the 
legal mayor of Midway?” (03/14/02), “Midway stumbles over agenda” (05/10/02), 
“Midway fi res at torney” ( 05/17/02), “ Does M idway h ave a m ayor?” ( 06/14/02), 
“Midway Mayor re signs” (06/20/02), “Midway city manager ousted” (07/11/02). 
Phrases such as “ in violation of the city charter,” “tempers fl ared and words fl ew 
in council meeting,” “fi nancial downward spiral,” “serving i llegally,” “again in a 
heated debate,” “stalemate,” “adjourned the meeting,” and “resigned” fi lled out the 
newspaper. Th ese n ews s tories s tand i n s tark c ontrast w ith l ater GCT coverage, 
between A pril 2 003 a nd June 2 006, t hat c oncentrated e xclusively on M idway’s 
annexations, economic growth, awarded grants, and honors.

At the time, city offi  cials recognized the crisis and knew that strong leadership 
was necessary to revitalize their community. In interviews with the mayor, city man-
ager, and council members, a ll were v ery careful in choosing words to t alk about 
the former leadership. Nevertheless, they repeatedly used words such a s “shame,” 
“negative,” “harsh,” “arguing,” “pointing fi nger,” and so forth. To them, the leader-
ship vacuum was obvious in council meetings that were uncivil and ineff ective, as 
members a rgued w ith, shouted at , a nd blamed one a nother while a ccomplishing 
very little. “As you heard in the community about how they were conducting their 
meetings, really you didn’t want to waste your time coming out here and listening to 
them because nothing was going to be accomplished” (Madison interview 2006b).

Th e unproductive council meetings were related to the lack of rules governing 
members’ behavior. Th e city charter was fragmented and the institutional proce-
dures were either unspecifi ed or ignored. For example, when former mayor Verda 
Bennett resigned in October 2001, the council immediately voted Delores Madison 
in as the new mayor. However, the council reversed this decision two months later, 
deciding that then Mayor Pro Tem Th omas should assume the mayoral position, 
with Madison becoming the new mayor pro tem. But Madison would become the 
mayor again in June 2002, when Th omas resigned. In addition, there were several 
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times when a majority of the council members did not attend regular council meet-
ings, and meetings were often cancelled for lack of a quorum.

Th e l eadership de fi cit w as e vident i n t he h igh t urnover o f ci ty p ositions. 
Between J anuary 2 000 a nd July 2 002, t hree c onsecutive m ayors re signed; a nd 
two city managers and one city at torney were fi red. Behind the unpleasant and 
frequent turnover were great tension and confl ict between the mayors and council 
members, between the council members and appointed offi  cials, and among the 
council members themselves. Distrust and hostility were a serious problem in city 
government.

Citizens fe lt de sperate w ith t he l eadership a nd fi scal cr isis. I n July 2 001, a n 
affi  davit, signed and notarized by the Affi  davit Petition Committee (consisting of a 
council member and four citizens) proposed to dissolve the city.

8.3.2 Rise of the New Leadership
Collapse and cr isis created opportunity for new leaders to a rise. W hen Madison 
became mayor in June 2002, Governor Bu sh was p lanning to c lose t he city. A s 
Madison recalled, “When I w as running for my seat, the fi rst thing that citizens 
wanted to know was if I was going to dissolve the city. I said no.” Madison empha-
sized, “I was for making t he ci ty fi nancially s table … P eople here have su ff ered 
for a l ong t ime. Th ey l iked to s ee something d iff erent.” In order to s ave the city 
from totally collapsing, it was a n atural reaction for the new mayor, the majority 
of the council members, and ordinary citizens to work closely together in striving 
for changes. Madison saw solving the fi nancial problem as the number one prior-
ity. “We had to convince the governor that we c an stand on our own feet … Th e 
city had to be solvent before it could begin providing municipal police protection, 
update its fi re department equipment, or begin construction on roads, parks, and 
other capital improvement projects” (Madison interview 2006a).

With this vision in mind, Madison immediately began to take steps to bring it 
to fruition. She understood that she needed help from professional experts, so she 
went to t he Florida League of Cities and asked them to re commend a ci ty man-
ager. In August 2002, the new city manager, Paul Piller, was hired and Madison 
has worked c losely w ith h im since then in making changes. A fter analyzing the 
economic situation of Midway, Madison and Piller decided to enlarge the tax base 
via annexation. Th e city had only four businesses that paid a combined 25 percent 
of all tax revenue. In the meantime, a number of large commercial and residential 
properties were located near the city limit, but were governed by Gadsden County. 
Madison and Piller promptly initiated a series of meetings with the landowners to 
discuss annexation into Midway. Th e landowners were dissatisfi ed with Gadsden 
County because of long waiting times in obtaining building permits. “It was nei-
ther a money issue nor an incentive issue,” Piller remarked. “What the  landowners 
truly de sired was to s treamline t he permit process” (Piller i nterview 2006). Th e 
council r apidly a greed on t his a genda a nd reduced t he re view t ime for building 
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permits to w ithin three weeks. Compared with the approximately two-year cycle 
of Gadsden County, this off er persuaded the commercial owners of the merits of 
annexation by the city.

Having succeeded in the annexation of commercial properties, the city decided 
to annex some residential areas as well. Madison went directly to homeowners—
often w ith P iller, t he g rowth d irector, a nd t he ci ty at torney—and g ave t hem 
reasons why they should support annexation. Several large parcels of residential 
land were a nnexed shortly thereafter. With these annexations, the taxable prop-
erty value in the city increased by almost $50,000 (about 40 percent) during the 
2004/2005 fi scal year. Developers started to build more homes in the city, which 
attracted commercial investment in the form of restaurants, grocery stores, and 
retail shops.

At t he s ame t ime, Madison encouraged Piller a nd t he city at torney to m ake 
eff orts to negotiate with state agencies for grant extensions and new grants. Midway 
had been awarded t hree s tate g rants to b e u sed for pa rk improvements in 1999, 
2000, and 2001. But the city had been unable to take advantage of the grants due to 
a lack of fi nancial management capacity. Piller successfully negotiated an extension 
for two of the three grants. Th en the administrative team worked closely with the 
Florida Department of Environmental Protection (DEP) to get the park improve-
ments done. A s the city began to a ccumulate small amounts of money, they bid 
out portions of the grants, paid for the work in a piecemeal fashion, and submitted 
invoices to DEP. Recognizing the city’s problems, DEP turned the money around 
promptly. As a result, Midway fi nished the park improvements before the deadline 
established by the extension. In addition, Midway applied for and received from the 
state a $650,000 Community Development Block Grant to pave roads and provide 
drainage.

While annexation and g rant extension were i n process, Piller and other s taff  
worked hard with the city’s various creditors in setting up payment schedules, going 
over every bill and every service the city was receiving from vendors. At the end of 
fi scal year 2003, the city had a positive balance of $127,460 and received a perfect 
audit. Finally, Madison and Piller were able to successfully convince the governor 
of the turnaround, preventing him from closing the city. In order to g et support 
throughout this long process, Madison and the city council actively communicated 
with the citizenry. For example, they mailed newsletters to residents explaining the 
city’s problems and asking for their help and patience.

Midway’s resurgence, growth, and expansion were quickly recognized in north-
ern Florida, especially in Gadsden County. Since April 2003, the local newspaper 
Gadsden County Times has changed its tone in reporting on Midway, with positive 
articles, such a s “City of Midway on the move” (10/09/03), “Midway is awarded 
Rural C ommunity o f t he Y ear” ( 11/12/04), “ Midway g ets g rant” ( 01/21/05), 
“Midway Mayor Madison is ‘City Offi  cial of the Year’” (06/17/05), etc. Following 
are excerpts f rom a fe w of these news stories f rom the Gadsden County Times to 
illustrate the newly established reputation of Midway.
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A good  e xample o f wha t happens i n a  c ommunity when people put 
their heads together i s t he City o f M idway. Th at’s right, the City of 
Midway. Over the past two years it has annexed over 800 acres of land, 
most of it industrial property (Spires 2004a).

Th e City of Midway has gone from a city of “doom and despair” to 
winning Florida’s Rural Community of the Year award for 2004. Th e 
metamorphosis h as o ccurred over t he pa st t wo ye ars a s t he ci ty h as 
moved from a cloud of debt and unrest, to the poster child for annexa-
tion (Spires 2004b).

Growth and annexation were topics of concern for Quincy* com-
missioners Tuesday night. “I’m envious. What is it they have (Midway)?” 
Mayor Der rick E lias a sked, re ferring to t he t remendous g rowth t hat 
has b een o ccurring i n t he Ci ty o f M idway o ver t he pa st t wo ye ars. 
… Elias wanted to s et up a meeting with Midway’s city manager and 
council to discuss ways Quincy could take advantage of some of their 
ideas (Spires 2005a).

It was recognized that Midway’s accomplishments were closely associated with 
Madison’s eff ective leadership. As Jeff  Hendry, executive director of the Northwest 
Florida League of Cities (NWFLC), appraised in the ceremony for the “Municipal 
Offi  cial of the Year”:

Madison h ad b een re sponsible fo r a nd p rovided t he l eadership to 
rewrite, promote and overwhelmingly pass a new city charter. Madison 
had been ins trumental in  obtaining nearly $1.7 mi llion in  s tate a nd 
federal f unds for the City of Midway. Madison had helped convince 
property owners of over 3,000 vacant acres of residential and commer-
cial land to voluntarily annex that property into the City of Midway. 
Madison had been at the helm of the city when Midway was recognized 
by the Governor’s Offi  ce with the 2004 Florida Rural Community of 
the Year award (Spires 2005b).

8.4 Strategies of the Facilitative Mayoral Leadership
In m ayor–council ci ties, i t i s a ssumed t hat m ayors p rovide s trong l eadership 
because they have greater institutional authority than other city offi  cials. Further, 
mayors c an en hance t heir l eadership c apacity b y re constructing t he ci ty g ov-
ernment w ith va rious s trategies such a s creating a n ew political order, promot-
ing civ il s ervice re form, or building up multiracial c oalitions (Flanagan 2004; 
Th ompson 2006). By way of contrast, mayors in council–manager cities usually 

*  Quincy is the largest city in Gadsden County and sits ten miles northwest from Midway.
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do not h ave suc h fo rmal i nstitutional p ower. Yet, t hey c an s till en hance t heir 
leadership c apacity g iven t heir sp ecial p osition i n t he c ouncil, t heir su perior 
policy k nowledge, their coordination with other offi  cials, a nd t heir i ndividual 
characteristics (Svara 1994).

According to the city charter of Midway, the mayor is elected from among the 
council members. Th e offi  ce has the same level of institutional authority as that of 
other council members, although the mayor is the head of city government for all 
ceremonial purposes. Th us, having only a central position in the city government 
and lacking superior formal authority, Madison built and enhanced her leadership 
by s elf-education, ne tworking i n r egional or ganizations, a nd m ost i mportantly, 
cooperating w ith a ppointed offi  cials, pa rticularly t he ci ty m anager a nd t he ci ty 
attorney.

8.4.1 Self-Education and Networking
Delores M adison i s a T allahassee n ative a nd a g raduate o f Fl orida A& M 
University. She had a career as a federal bank examiner in the state of Washington 
for t welve years before returning to Fl orida to wo rk a s a re search a ssistant for 
the Agency for Workforce Innovation. She had little political experience before 
running for the city council. As such, she made some mistakes in the beginning 
period of her mayoralty, partially due to her lack of political knowledge. One of 
the mistakes took place during a board meeting of the Gadsden School District 
(each county is a single school district in Florida) in which Superintendent 
DuPont was requesting permission from the school board to transfer approxi-
mately t wenty-fi ve a cres o f l and owned by t he d istrict to t he ci ty of Midway. 
Madison was puzzled by the transfer process and regulations of land use, so she 
kept asking questions in the meeting until the superintendent was exasperated. 
DuPont fi nally a sked t he b oard to p ull t he i tem f rom t he a genda: “ I a m not 
willing to give someone something they don’t fl at out want.” Th e board voted 4 
to 0 to ke ep the property. Later in the meeting, Madison realized her mistake, 
apologized to the board, and asked them to reconsider the decision, but they did 
not revisit the issue (O’Halloran 2003).

Madison a dmitted t hat “ I k new l ittle a bout t he p osition a nd p olicy w hen I 
became t he m ayor. I h ad to l earn. S o I j oined t he L eague o f Ci ties, w hich h as 
become my best f riend. A lmost every weekend I w as in workshops. I l earned in 
the workshops” (Madison interview 2006a). City Manager Piller and other council 
members confi rmed her diligence and persistence to l earn about the dynamics of 
local government policy.

Madison has been very active in the Florida League of Cities and its branch, the 
Northwest Florida League of Cities (NWFLC), for both workshops and network-
ing opportunities. Her deep involvement in the professional networks helps estab-
lish her reputation in a l arge social setting. She was awarded “Mayor of the Year” 
and “City Offi  cial of the Year” by these organizations, respectively. Th e NWFLC 
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even elected her as second vice president in 2005 and president in 2007. Madison’s 
reputation in the networks is an invisible resource for her, yet it has helped her to 
earn support in a larger political context and to obtain additional resources, such as 
grants, for her community.

Both self-education and networking have enhanced Madison’s leadership 
capacity re lative to t he other council members. A s one of t he council members 
comments, “When I was attending a meeting with Florida League of Cities, you 
mentioned Madison, everybody knows her. In any state commissions, you men-
tion Madison, everybody knows her. She is representing the city of Midway very 
well” (Council Member H inson i nterview 2 006b). I n t he c ouncil meetings we 
attended in 2006 and 2007, we noticed that Madison tended to be much more 
knowledgeable than other council members about regulations, fi nancial matters, 
and city management.

8.4.2 Partnering with a Strong City Manager in Policy Making
In contrast to t he politics–administration dichotomy model, extensive leadership 
by a ci ty m anager c an be c onsistent w ith democratic a ccountability a nd profes-
sional responsibility. Th e assertive manager is not necessarily a replacement or com-
petitor for the mayoral leadership. W hen strong mayoral leadership i s supported 
by the manager, and the communication between the mayor and the city manager 
is eff ective, t he ci ty manager may s erve a m ayor’s v ision a nd become a n i mpor-
tant resource for him or her. “Strong facilitative leadership can be provided by the 
mayor, a long w ith t hat p rovided by t he c ity ma nager … mayors a nd ma nagers 
off er team leadership rather than competing with each other” (Svara 1994; also 
see Boynton and Wright 1971). But it cannot be a t wo-way relationship a lone. A 
city manager can be dismissed at the will of the elected offi  cials, and must win and 
maintain the support of the council to be eff ective.

Piller actually was the fi rst city manager of Midway in 1987 for a period of two 
months when t he ci ty was formed. He had s erved other Florida ci ties for many 
years, and was running his own local government management consulting business 
when Madison invited him to M idway. Besides his city management experience, 
Piller is an active lobbyist “who knows how to talk the language on the Capitol 
Hill” (Madison interview 2006a). His lobbying skills were g reatly utilized by the 
city in negotiations with federal and state agencies.

Piller’s technical, informational, and managerial expertise in local government 
administration led him to play a very important role in shaping policy via proposals 
and agenda setting. In reviewing the council meeting agendas and minutes, we fi nd 
that Piller advised on many important initiatives, such as annexing properties into 
the city, negotiation with the federal and state agencies on grants, amendment of 
city charters, and economic development plans.

Madison works closely with the city manager on policy making. “I talk a l ot 
with Paul. Two, three, or four phone calls a d ay,” said Madison. Because of their 
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frequent communication, they can openly exchange thoughts and, as such, usu-
ally agree on policy issues. In comparison, other council members have far fewer 
contacts with the manager and, thus, a re less l ikely to u nderstand each other on 
policy issues. “I try to call him (Piller) once a week to learn what is going on,” said 
a councilperson.

Piller’s e xpertise on policy i ssues i s one impetus for Madison to sh are policy 
leadership with him. But another fundamental factor is that they trust each other, 
and both have a strong commitment to serving the public interest. Piller appreciates 
Madison’s frequent communication with the citizens, as well as her persistent eff orts 
at self-development to become a better mayor. Madison praises Piller’s extended 
willingness to serve for Midway, as he did not initially plan to be a long-term city 
manager. “I thought I was going to work here for about two or three months and 
then back to my own business,” Piller recalled. But he eventually served for almost 
fi ve years. “Paul’s pay is very, very low because we cannot aff ord a high salary. He is 
here not for money. He wants to help us” (Madison 2006a).

Th e political and the administrative leadership in Midway are not separate nor 
are t hey c ompletely i ntermixed; t hey a re c oordinated a nd c omplementary. Th e 
mayor understands the real needs of t he community a nd possesses a p romising 
vision for the way forward. But this vision needs to be actualized with someone’s 
help. For example, Madison had the goal to save the city from collapsing, but she 
also realized that the city would not be saved unless the fi nancial crisis could be 
overcome. Unlike her predecessor, who looked for a city manager from within the 
community for help, Madison believed that they really needed an administrative 
professional with economic growth expertise. Th at is why she went to the Florida 
League of Cities for recommendations. When she understood that expanding 
the tax base was the surest means for growth, she accepted the ideas of property 
annexation f rom the manager, d iscussed the process with him, and went out to 
communicate and persuade the property owners. When she had ideas about city 
infrastructure priorities, she talked with the manager for technical and fi nancial 
feasibility.

Madison makes policy with the city manager’s help. It is not the case that the 
mayor contributes policy ideas and directs the manager in implementation, nor is 
it the case that the mayor simply agrees with the manager’s proposals. Rather, the 
mayor and the city manager share policy leadership through frequent communica-
tion and coordination. It is this coordination that facilitated many positive changes 
in the city of Midway.

8.4.3 Protecting and Assisting Administrative Operation
Piller wa s ap pointed ci ty ma nager d uring M idway’s fi scal em ergency. In  t he 
beginning period of h is tenure, the council and citizens were q uite supportive, 
and his interactions with the council members were constructive. Th e process of 
negotiation with COPS over grants i llustrates the healthy interactions between 
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the council and the city manager. By 2002, Midway owed the U.S. Department 
of Justice, Offi  ce of Community Oriented Policing Services (COPS) more than 
$140,000 for alleged misuse of a COPS Grant. Midway had no ability to pay off  
this amount of money at that time. Th e city manager decided to negotiate with 
COPS.

He (Piller) found out who was the person that we needed to talk to. 
Th e council gave him the direction of going on to talk to that person, 
and tried to see how we can help and work it out. In every council 
meeting that we had, he was giving us updates on the progress that 
had been made. It was like, okay, I a m here with this (the amount 
of money that was negotiated with COPS). But they (the council 
members) said that it is still huge. He then went back to bargain 
and ba rgain, p iece by p iece, a nd, fi nally, he g ot to t he p oint t hat 
we were able to pay it off . Th at point was about $1,700 (Madison 
interview 2006b).

Madison added, “If i t has not been for Paul, t alking for hours a nd hours to 
the federal government in reference to our COPS grants, this city would not have 
been here today.” She emphasized, “It was the process that the council needed the 
patience, and we needed Paul for the persistency.”

However, as the city became increasingly solvent, disagreements over municipal 
service priorities occurred among council members. Th ese disagreements eventu-
ally aff ected how to e valuate the manager’s performance. Some council members 
began to cr iticize the city manager for not following their directions, while some 
citizens blamed the manager for not addressing their needs, even when it was not 
the city manager’s fault or responsibility.

When this happened, Madison defended Piller. “Th e city manager did what-
ever the council has directed him to do. If we have problems of working together, 
then we h ave problems in the council.” Madison does not think the complaints 
from citizens are always right and fair, especially because the city has so much to 
do with its limited resources. So she decided to take action to help Piller by talk-
ing with citizens directly: “When they come in, let them call me. And I t alk to 
them. W hen I t alk to t hese individuals, I a lways t ry to m ake them understand 
that there are always two sides of a coin; … nobody is perfect. I told them, if we 
had done something wrong, give us an opportunity to correct it. If you can give 
us the opportunity to c orrect it, then we c an work together. If you think that I 
should be doing something diff erently than what we a re currently doing, let me 
know what it is.”

Madison thinks that administrative operations should be insulated from 
unnecessary d istractions, a nd t hat t he c onfl icts a mong c ouncil members should 
not extend to the manager. She emphasized “we should accomplish something, not 
just sit there arguing and arguing.”
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8.4.4 Monitoring and Guiding Council Meetings
Th e Florida Sunshine Law (Chapter 286 of the Florida Statutes) prohibits elected 
offi  cials f rom e xchanging p olicy i deas b ehind c losed do ors.* B eing e ff ectively 
constrained in her ability to build consensus on policy issues and to cre ate coali-
tions among council members, Madison largely relies on cooperation with the city 
manager in order to accomplish public business. But having experienced a dysfunc-
tional council in the past, Madison knew she needed to discipline the institution.

Madison read and distributed a l etter labeled “directions and instructions” in 
the fi rst council meeting she presided over as mayor. She advised the council mem-
bers on how t hey should c onduct t hemselves a nd how t hey should re spect e ach 
other. With emphasis that the only purpose of the council meetings is to conduct 
the business of the city, she guides the council with the following directions.

First of all, she advises that time should be spent in an effi  cient and productive 
way, and that the meetings should strictly follow the agenda with set time limits 
on discussions. “Only items on the agenda would be addressed,” she stressed. “We 
don’t really have time to l isten to one council person go on and on and on about 
something that you are not going to accomplish. We need to get something accom-
plished.” When the council members cannot agree on an issue, she normally lets 
them go home, do more research, and then come back to a subsequent meeting and 
vote again. “Research is very important. We do not need to argue very much in the 
city hall.”

Secondly, she prohibits any fi nger pointing in the meeting. “Pointing fi ngers 
never accomplishes anything,” she explained. “If we are all going to be here as the 
council, cutting each other’s throat, and fi ghting the citizens, then what k ind of 
picture is shown to the citizens? It is a picture that they do not work together and I 
don’t trust them. Th is is the thing that we should try very hard not to let happen” 
(Madison interview 2006b).

Th irdly, Madison requests that council members adopt a more collectivist sense 
in l ieu of a rticulating individualistic concerns in t he meetings. “We, a s a ci ty, a 
community, cannot work and accomplish anything unless we work together.” She 
told the council members, “When you came to this council, you became a part of 
this council.” She stressed, “WE are responsible, WE are the reason why you have 
this problem; WE are the ones that need to g et out of here and do something to 
correct it” (Madison interview 2006b).

* Florida Sunshine Law requires that meetings of any public decision-making body must be 
open to the public, and reasonable notice of such meetings must be given and minutes of the 
meeting must be taken. Th e law applies to a ny gathering where t wo or more me mbers of a 
public board or commission discuss some matter on which foreseeable action will be taken by 
that board or commission. Anyone who carries messages about public business from one pub-
lic offi  cial to another in an attempt to resolve an issue outside of the Sunshine statute violates 
the law. Th is would apply even if two members of a commission were having a casual dinner, 
or chatting on phone, and public business came up in the course of conversation. 
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In a ddition, M adison encourages c ouncil members to e ducate t hemselves i n 
order to develop as legislators. Compared to regular citizens in Midway, the council 
members are relatively well educated. Yet, they generally lack formal policy-making 
experience. Some of them are unable to u nderstand the issues and problems that 
confront the community. Madison feels that many arguments in the council meet-
ings are due to a l ack of relevant knowledge. As discussed in the previous section, 
Madison is deeply dedicated to self-education via diverse workshops off ered by the 
Florida League of Cities. She often brings handouts and materials back to Midway 
in an attempt to instruct other council members.

8.4.5 Gaining Support from City Attorneys
Eff ective mayoral leadership needs technical and managerial support from the city 
manager, in addition to legal support from the city attorney. Th is is especially the 
case when amateur politicians distract council meetings with their personal con-
fl icts. Th e ci ty at torney, J ohn W illiams, w as ap pointed i n June 2 002, a fter t he 
council fi red h is p redecessor. A ssistant at torney L arry W hite w as h ired sh ortly 
thereafter. Th eir professional knowledge and commitment has protected the may-
oral leadership from unnecessary distraction and kept the council meetings from 
becoming unproductive stalemates. We describe here two scenarios from Midway 
monthly council meetings to illustrate the attorneys’ strong support of the mayoral 
leadership and city administration.

Scenario #1: While Madison and Piller were engaged in eff orts to annex 
properties into the city limit, they needed council’s prompt permission 
in the council meeting. However, a council member tried to postpone 
the decision, “I need time to do investigations on the annexation.” When 
a stalemate was about to occur, City Attorney Williams confi rmed the 
legality of the annexation and praised the city manager on developing 
the process for annexation. He said the process might become a model 
for other cities to use in their annexation process. After his explanation, 
the motion of the annexation was passed (Spires 2003).

Scenario #2: Prior to the city’s election in April 2007, the city attor-
ney and city manager had been trying to c onvince the council to put 
the residents in new subdivisions into a city district. Th ey failed because 
two c ouncil m embers a nd a g roup o f ci tizens s trongly o pposed t he 
proposal. Th e e lection proceeded a s sc heduled a nd a c andidate f rom 
a new subdivision was elected, which led to a l awsuit against the elec-
tion result. Th e monthly council meeting in May 2007 was held while 
the l awsuit was pending. Prior to t he invocation, the mayor pro tem 
suggested t he re gular c ouncil m eeting b e a djourned u ntil J une a nd 
no c ouncil m ember b e s worn i n. M adison c onsulted w ith A ssistant 
Attorney White. He suggested that there be no public discussion of 
any pending lawsuits per Florida Statutes. White further advised that 
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the meeting must continue because the council is bound to take care of 
the business of the city. With his persistence, the new elected council 
members were s worn i n. Th e m ayor p ro tem a nd a c ouncil member 
then went away discontented. Madison presided over this meeting and 
the council worked through the agenda (Piller e-mail 06/06/07; council 
meeting minutes 05/03/07).

8.5 Challenges and Dynamics of Mayoral Leadership
Madison regrets being u nable to a dvance some policy i ssues t hat she t hinks a re 
extremely i mportant to M idway. O ne suc h i ssue i s p ublic e ducation. For ye ars, 
Midway has suff ered from having no schools and their students have to be bused to 
other cities four to ten miles away.

According to Piller, if Midway continues to grow and expand rapidly in the next 
decade, it will eventually surpass Quincy and become the largest municipality in 
the county in both area and population. However, Midway is the only municipality 
without a school, which may hamper its future growth and development. Madison 
and Piller have advocated for building a school in the community since early 2005. 
“We don’t want people looking around for a sc hool and then moving out because 
their young children have to be bussed to Havana or Quincy,” said Madison (GCT, 
07/15/05). After many discussions, the district board eventually approved Midway’s 
request for a new school. However, Midway was confronted with another problem.

Considering fi nancial c onstraints a nd l egal p rocedures, M adison a nd P iller 
agreed that a charter school was the most realistic option. Th ey discussed this idea 
with local developers and education providers. A developer was willing to donate 
one hundred acres of land in the center of a n ew subdivision, and Academies of 
Excellence, an educational institute that has run charter schools in other districts 
in Florida, was interested in operating the school. It submitted a Midway Charter 
School application to t he Gasdsen S chool B oard i n S eptember 2005. However, 
two c ouncil m embers a nd a g roup o f ci tizens b ecame s trong o pponents o f t he 
proposal. Jerry Range, director of the Midway Chamber of Commerce, presented 
the school board with a petition of two hundred signatures opposing the charter 
school. He suggested that the push for the charter school was t ied to t he devel-
oper’s desire to sell homes quickly in the subdivisions sprouting up all over the city. 
But he believed that “it will do nothing for the children of people who already live 
in Midway.” Th e mayor pro tem insisted that a charter school is not a public school 
and that she preferred not to have one. Due to this strong opposition, the charter 
school application had to be withdrawn (DuPont 2005).

Th e c harter sc hool i ssue u ncovers a c onsiderable p olitical sp lit a mong c ouncil 
members and citizens. Th is split has been demonstrated on many other issues as well, 
including annexation, election, and garbage collection. Th ere has been an interesting 
pattern in the council demonstrated by the many decisions that are passed by votes of 
3 to 2, 4 to 2, or 5 to 2. Generally, the same two council members often criticize and 
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oppose the mayor and the manager’s proposals, while two other council members usu-
ally show them support. Th e remaining two members swing depending on the issue.

Th e biggest split broke out on the issue of the city manager’s continuation in 
offi  ce. In the July 2006 council meeting, t wo members expressed their concerns 
about the city manager’s power re lative to o ther institutions. “Too many powers 
are put in one man’s hands and more powers should be placed with the mayor and 
council.” Because of these concerns, they unsuccessfully attempted to remove the 
city manager from offi  ce. Piller was criticized again by a member in a January 2007 
meeting for awarding the city’s garbage collection contract to a “ white” company 
without giving a fair chance to “minority” fi rms. “We minorities in Midway want 
to give minorities a chance to apply and bid for those jobs like everyone else,” the 
council member said (GCT, 01/12/07). Along with another member, he attempted 
once again to remove the city manager.*

Th e p olitical sp lit i n M idway m ay re fl ect t he fe ar a nd repulsion o f t he l ong-
time, low-income African-American residents, many of whom live in mobile homes, 
toward the new residents in the subdivisions. Th e new residents are typically young 
professionals, perhaps not minorities, working in Tallahassee while enjoying the less 
expensive homes in Midway. Th e split may a lso be interpreted as the extension of 
confl icts between progrowth and antigrowth forces. Th e antigrowth residents may 
think that growth and expansion will diminish their infl uence. Alternatively, the split 
may involve the inherent tension between government effi  ciency and social equity. 
Studies have shown that confl icts between a ci ty council and manager may occur 
because council members a re more oriented to a ddress constituents’ special needs 
and demands, while city managers tend to be more oriented by their professional 
norms to promote consistent treatment for all residents, economic growth, and effi  -
ciency issues (Svara 2005; Zhang 2007). It is also possible that the split was related 
to the city election in April 2007, during which some council members tried to draw 
the attention of the long-time residents in order to earn their political support.

Nevertheless, divisiveness among the council has been ruinous to city govern-
ment in the recent past and it may have the same impact again if not appropriately 
addressed. Th e problem is becoming increasingly severe a s evidenced by familiar 
signals in council meetings, such as heated arguments without accomplishments. 
Th e Gadsden C ounty T imes s ees t he p roblem a nd p resents a n e xample, “ heated 
squabbling a mong c ouncil m embers, f requent i nterruptions a nd l engthy t an-
gents off  the agenda, but little productive offi  cial business discussion, highlighted 
Th ursday’s M idway C harter Workshop. Th e t wo-hour workshop ended w ith no 
clear recommendations for offi  cial action, and recommendation for further review 
on only one of fi ve agenda items” (07/06/06).

Due to e xcessive pressure f rom the council, Piller tendered h is re signation a s 
city manager and left Midway in early May 2007. Th e successful mayor–manager 

* Th e Gadsden County Times was unable to lo cate a re gional garbage collection company that 
was owned and operated by a minority proprietor (Gadsden County Times 2007).
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leadership team thus collapsed, and the city is attempting to fi nd a new manager. 
For Madison, i t may be necessary to de velop new pa rtnerships, not only w ith a 
new city manager, but also with new council members and other segments of the 
community. A s t he environment c hanges, t he s trategies t hat c onstitute e ff ective 
mayoral leadership are likely to change as well.

8.6 Conclusion
Th e council–manager form of government a ssigns no subs tantial formal author-
ity to t he m ayors, w hich m akes t heir e xercise o f l eadership a c hallenging i ssue. 
In order to eff ectively lead, mayors in council–manager governments have to take 
strategic actions to en hance their capacity. Such actions include networking with 
political organizations, building coalitions among council members, and/or form-
ing a m ayor–manager l eadership te am ( Boynton a nd Wright 1971; Svara 1994; 
Whitaker and DeHoog 1991).

In the case of Midway, Florida, the mayor’s informal communication with other 
council members is considerably constrained by the Sunshine Law. Th is has the prac-
tical eff ect of rendering coalition building a strategy that the mayor cannot explicitly 
pursue. But the mayor has still provided strong leadership with a c lear vision and a 
strong desire to save the city from fi nancial crisis. She has contributed much greater 
eff ort to the overall conduct of city business than her council colleagues. She has been 
actively involved in local municipal organizations, sitting in workshops, educating 
herself, and networking to obtain more political resources. Notably, she enhanced 
her leadership with help from a strong city manager. Th is case illustrates that mayoral 
leadership and administrative leadership can work synergistically together to enhance 
the eff ectiveness of both. Th is empowered mayor–manager leadership team can better 
overcome obstacles and distractions and make positive changes for the community.

However, the mayor–manager leadership team may also be unstable. In the case 
of M idway, i nstability c ame f rom c onfl icts a mong t he c ouncil members, some o f 
whom considered Madison a political opponent and the city manager her agent. Th e 
observed facts in this study are consistent with Whitaker and DeHoog’s (1991) fi nd-
ing that a city manager is more likely to be forced to leave offi  ce when the council is 
divided by confl ict, which in turn is more likely to occur during council election cam-
paigns. Alternatively, the political confl ict may be an expression of diff ering attitudes 
over growth. It may also refl ect two distinct orientations in that council members are 
inclined to represent the concerns of their constituents, while city managers are ori-
ented toward administrative effi  ciency and other professional norms (Svara 2005).

In a ddition, t his s tudy i mplies t hat t he e ff ectiveness o f t he ma yor–manager 
leadership te am m ay b e tem porary i n n ature a nd h ighly dep endent o n t iming. 
When the city was in a severe fi nancial crisis, the basic consensus among the mayor, 
council members, and citizens was to save the city by stimulating economic growth. 
Th erefore, a city manager with experiential skill in economic growth policy and 
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lobbying was f avored by a ll pa rties. But when t he ci ty has moved to a d iff erent 
developmental stage, when it has a fi scal surplus and distributional justice becomes 
a focal issue, it may need a ci ty manager with diff erent interests and skills. From 
this perspective, Piller’s resignation is not necessarily a disaster. It may provide the 
city with an opportunity to think about the change in overall direction for the city 
and the change in leadership strategies that necessarily accompany development. 
We suggest that Midway consider hiring a new city manager that, rather than being 
exclusively focused on economic growth and fi scal health, can communicate eff ec-
tively with citizens and council members and be sensitive to their local needs.
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9.1 Introduction
Michigan’s second largest city has undergone a quiet renewal since the early 1990s. 
While Michigan’s economy has suff ered from losses in the automotive and manu-
facturing industries, public and private sector actors in Grand Rapids have pushed 
the ci ty fo rward to t he n ew i nformation a nd s ervice e conomies ( Nasser 2 006). 
Presiding over much of the Grand Rapids renaissance was Mayor John Logie (1992 
to 2003), the longest serving mayor in the city’s history. Upon departing from City 
Hall, Logie’s contribution was recognized by Th e Grand Rapids Press:

Th e mayor’s unwavering advocacy for “his” city made Grand Rapids a 
better place to live and do business. Th e results can be seen everywhere 
… He fought with purpose and vigor. He used his considerable gifts 
for the public good at a crucial time in the life of Grand Rapids. For 
that, he deserves heartfelt thanks and a large place in the city’s memory 
(Grand Rapids Press 2003).

George H eartwell a ssumed t he d uties o f m ayor i n J anuary 2 004, a fter a  
lightly contested election. Although many may view him as a mayor committed 
to continuing t he goals of t raditional downtown development a nd renewal, he 
off ers a contrast to Logie in both style and vision for public policy in the greater 
Grand R apids a rea. H eartwell i s c hallenged to l ive u p to t he h igh s tandards 
of public engagement and downtown boosterism set by John Logie, while also 
making his own distinct contributions to policy and the public character of city 
government.

Heartwell exemplifi es facilitative mayoral leadership. His style can be summa-
rized as policy-based facilitation, employing extensive intergovernmental and inter-
sectoral policy networks. In addition to the formal structures of city government, 
Heartwell successfully draws in additional public, nonprofi t, and business actors 
to pursue sp ecifi c p olicies. H is e ff orts move Grand R apids toward a su stainable 
model for business and government, while also investing in human capital through 
support o f education a nd c ommunity programs. Heartwell e xercises t his l eader-
ship while constrained by the time and resource limitations of the city’s part-time 
structure for the offi  ce of mayor.

Both Logie and Heartwell acknowledge the important role Grand Rapids holds 
as the urban center anchoring the metropolitan area. Heartwell’s leadership during 
his short time as mayor embodies a f acilitative approach in addressing challenges 
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that impact the city and the entire metropolitan area. In his eff ort to address prob-
lems facing Grand Rapids, Heartwell helps link government and community actors 
in a d ialogue a bout t he f uture o f t he metropolitan a rea. He a rticulates a v ision 
that i ncludes g oals t hat s tretch b eyond t he municipal b oundaries o f t he ci ty o f 
Grand Rapids. H. G eorge Frederickson (1999) a rgues that public administrators 
have become critical actors in recognizing problems that span traditional municipal 
boundaries and developing strategies that focus the eff orts of a network of actors for 
the public good. Facilitative leaders like Heartwell demonstrate that elected lead-
ers a lso play an important role in facilitating problem solving through networks. 
Heartwell has rallied the city government and the community to address key chal-
lenges in Grand Rapids. Yet, the institutional structure of the mayor’s offi  ce and 
the challenge of crafting cooperation in the metropolitan community may limit the 
eff ectiveness of his facilitative leadership.

9.2 Methodology
Th e case study research design is commonly used in the study of mayoral leader-
ship a nd local governance. Detailed process t racing w ithin a c ase a llows for t he 
examination o f s pecifi c re lationships o r c ausal p rocesses ( George a nd B ennett 
2005; Munck 2004). Th is a nalysis c an help f urther re fi ne t he u nderstanding of 
how facilitative mayoral leadership contributes to the performance of local govern-
ment. Grand Rapids provides an ideal case for the study of facilitative leadership 
due to i ts long-established history of council–manager government and its status 
as Michigan’s second largest city. In developing this case study, the authors con-
ducted a series of in-depth interviews with elected and administrative government 
offi  cials, community leaders, leaders in the business community, and practitioners 
in targeted policy areas (Dexter 1970; Leech 2002). Th ese interviews were digitally 
recorded for accuracy in reporting of the research. Subjects were off ered the option 
of speaking anonymously and not for attribution, and several interviews were con-
ducted in this manner. A list of those interviewed on record for this research can be 
found at the end of the chapter.

Additionally, a c ontent a nalysis o f a rticles f rom Th e G rand R apids Pr ess, the 
metropolitan area’s largest daily newspaper, was conducted for 2003, the fi nal year 
of the Logie administration, and 2004, the fi rst year of the Heartwell administra-
tion (Krippendorff  1980). A ll a rticles mentioning the Grand R apids mayor were 
coded to identify the primary policy area discussed in the article. A sample of arti-
cles was coded by both authors independently for an intercoder reliability check.* 
Th ese newspaper stories and Grand Rapids Press coverage from additional years also 
contributed to the development of the case study.

* Th e coding protocol is available from the authors.
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9.3 Grand Rapids, Michigan
Th e city of Grand Rapids expanded with the vibrant logging and furniture indus-
tries of the nineteenth century. Th e city now serves as the commercial, entertain-
ment, and service center of West Michigan. Th e 2000 U.S. Census reported a city 
population of 197,846, ranking only second in Michigan to Detroit. Th e multi-
county metropolitan area spans to the Lake Michigan shoreline with a population 
over 1,088,000.

Th e natural development of the furniture industry, based on a supply of timber 
from northern M ichigan, p rovided t he foundation fo r Grand R apids’ e conomic 
growth. By 1890, Grand Rapids was known as the “Furniture Capital of America” 
(Olson 1981). Th is industrial base contributed to a diverse local economy. Currently, 
industries ranging from offi  ce furniture (Steelcase) to consumer products (Amway) 
anchor West Michigan. Despite the history of strong locally owned business, dein-
dustrialization and g lobalization has, a s in many other industrial cities of North 
America, negatively aff ected the West Michigan manufacturing economy.

Recent economic progress has been made in other fi elds. Grand R apids h as 
experienced m ajor i nvestment a nd de velopment i n t he m edical a nd h ealthcare 
industry. Th e creation of the Van Andel Institute for medical research, the merger 
of t wo l arge l ocal h ospitals i nto t he S pectrum H ealth s ystem, a nd i ncreases i n 
healthcare employment have helped the economy (Longcore 2004). Th e healthcare 
sector continues to grow as Michigan State University’s medical school plans opera-
tions in the city; existing hospitals are engaged in expansion; and the Van Andel 
Institute also expands (Radigan 2006).

At t he s ame t ime, i nvestment in downtown has d rawn a rea re sidents to ci ty 
offi  ces and entertainment venues (Knape 2006). Downtown offi  ce space and con-
dominium d evelopment ha s e xpanded la rgely t hrough t he r enovation o f o lder 
buildings; however, this growth is challenged by Michigan’s struggling economy 
(Czurak 2001; Grand Rapids Press 2006). Still, the city’s cultural and recreation  
infrastructure c ontinues to i mprove. S ince i ts o pening i n 1996, t he Van A ndel 
Arena has served a s an important regional entertainment venue for concerts and 
sporting events, l ike Grand Rapids Griffi  ns hockey. Th e recently e xpanded con-
vention center draws more guests to town and has fueled new hotel construction. 
Construction of a new art museum demonstrates interest and support for artistic 
and cultural events in the city.

City government has responded to these economic changes by encouraging pri-
vate a nd public c ooperation i n t he re vitalization e ff orts. P rivate i nvestment a nd 
philanthropy h ave b een cr itical fo r G rand R apids’ suc cess, b ut t he ci ty g overn-
ment has also been an active participant in economic development. Th e city forged 
a strong link with Th e R ight Place, Inc., a n onprofi t organization for e conomic 
development led by a board of directors representing community and business lead-
ers. Th e city government’s pa rticipation in economic development i s exemplifi ed 
by Grand Rapids City Manager Kurt Kimball’s membership on Th e R ight Place 
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board o f d irectors. One o f t he ro les p layed by t he R ight P lace I nc. i s a s l iaison 
between private economic interests and local government.

Th e current city charter was approved in 1916, following lengthy urban reform 
debates shaped in part by a 1911 strike in the city’s furniture industry (Kleiman 
2006). Th e charter provides for a ci ty council, c alled a city commission, w ith si x 
members plus a mayor. Two commissioners are elected from each of three wards. 
Th e mayor is the only member of the city commission elected at-large, and serves 
as chair of the commission. Th e city comptroller is a lso elected at-large. Th e city 
commission appoints a manager, attorney, clerk, and treasurer. Th e Charter speci-
fi es the organization of the city’s administrative departments and states that “the 
administrative services of the city shall be under the supervision and direction of 
the city manager.” Kimball has served as city manager since 1987 and is the longest 
serving manager in the city’s history.

Th e G rand R apids m etropolitan a rea e xhibits t he c haracteristics o f u rban 
sprawl and jurisdictional fragmentation common in the United States. As Grand 
Rapids expanded, township residents threatened by annexation opted to incorpo-
rate their own municipalities, resulting in neighboring governments that blocked 
expansion of the central city. Michigan’s tradition of strong township government 
provides area residents with many options for suburban and rural l iving, at tract-
ing mobile citizen-consumers to jurisdictions with lower property tax burdens and 
diff erent bundles o f public s ervices ( Browne a nd VerBurg 1995; S tephens 1989; 
Tiebout 1956). Th e metropolitan area exhibits disparities in tax base, fi scal stress, 
employment, a nd p overty ( Orfi eld 1 999). H owever, l ocal g overnments en gage 
in d ialogue over metropolitan problems through the Grand Valley Metropolitan 
Council (GVMC), the region’s council of governments. Th rough GVMC and vol-
untary interlocal cooperation, the region exhibits a level of voluntary cooperation 
consistent with the view that policy coordination can occur in the absence of cen-
tralized metropolitan government (Oakerson 1999; Th urmaier a nd Wood 2004; 
Visser 2004). Mayors of Grand Rapids and the city manager have been important 
participants in metropolitan dialogue at the GVMC.

John L ogie’s a ctivism a s m ayor c ontributes to h igh e xpectations fo r h is suc-
cessor. In a c ase study discussing Logie’s role in intergovernmental relations, Rex 
LaMore and Faron Supanich-Goldner (2000) identify Logie as a “director” under 
Svara’s classifi cation of mayoral leadership. Th ey argue that Logie exercised “a ratio-
nal approach to decisionmaking [sic] with an optimistic leadership style intent on 
achieving mutually benefi cial results” (LaMore and Supanich-Goldner 2000). Logie 
describes himself as a hands-on participant in urban aff airs, being ever-present in 
policy discussions, just as he was active in the ceremonial functions of the offi  ce. 
Serving on twenty-three boards and commissions, Th e Grand Rapids Press (2003) 
explains, “… he made frequent use of the bully pulpit and was a do minant pres-
ence at meetings.” City commissioners who served with Logie note his effi  ciency. 
Logie’s use of a t hree-minute egg t imer during public comment t ime exemplifi es 
his orderly approach to public business. Th e timers limited the verbose and allowed 
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for a greater number to have the opportunity to speak. Logie will be remembered 
as a vocal advocate for downtown development, and an energetic participant in city 
governance (Harger 2003). His style of working with private investors illustrates his 
commitment to market-oriented growth and the belief that private investment will 
have lasting positive eff ects for the city.

Heartwell may not exhibit the same Logie effi  ciency at the commission table, 
but h e h as so ught to e xpand pa rticipation i n l ocal a ff airs by developing policy 
networks with participants f rom every sector of the community. W hile at tentive 
to c ontinuing i nvestment i n dow ntown, h is p olicy f ocus i s o riented to s ustain-
ability a nd human i nvestment. B efore a ssessing Heartwell’s l eadership s tyle, t he 
structural constraints on his performance must be considered. Logie and Heartwell 
are more active policy leaders than previous Grand Rapids mayors. Both articulate 
that the structural support for mayor and the public expectations for the mayor’s 
 performance diverge.

9.4 Keeping the Mayor’s Offi ce Part-Time
Grand Rapids voters have demonstrated a reluctance to modify the city charter to 
expand mayoral power. Th is was demonstrated most recently when voters rejected 
a proposed amendment to m ake the position of mayor “ full t ime” by increasing 
compensation a nd m odifying so me p owers a ssociated w ith t he offi  ce. Hybrid 
power s tructures melding c ouncil–manager s ystems w ith g reater m ayoral p ower 
have become increasingly common (Frederickson, Johnson, and Wood 2004), but 
Grand Rapids voters turned down a series of proposed charter amendments in the 
1970s that would have expanded mayoral power, and their opinions changed little 
over the intervening thirty years (Harger 2002a). Voters re jected a 2 002 charter 
amendment proposal by a vote of 29,714 (60.3%) to 19,550 (39.7%).

Logie brought forward the proposed changes to the charter in his 2002 State 
of t he City Address (Harger 2002d). Du ring h is t ime in offi  ce, Logie commit-
ted a lmost a f ull-time sc hedule to t he work o f b eing m ayor. L ogie w as a ble to 
manage this schedule because of his own energy for the job, and because he was 
able to n egotiate with his law fi rm to gain fl exibility. Current compensation for 
the mayor is just over $39,000 per year. Historically, Grand Rapids mayors have 
maintained t heir preelection professions. L ogie si gnifi cantly expanded the time 
the m ayor c ommitted to ci ty business, a nd c onsidered a n a ctive m ayor cr itical 
to t he advancement of t he ci ty. Upon introducing t he proposal i n 2002, L ogie 
stated:

My motivation i s, a nd must b e, t hat m ayors i n t he f uture w ill need 
more structure and a greater opportunity than the current charter cre-
ates in order to provide eff ective leadership that meets the demands and 
needs of our dynamic community (Harger 2002c).
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Th e p roposal w as p remised o n t he v iew t hat t he Ci ty o f G rand R apids h as 
grown to the point at which the elected mayor should be compensated at a full-time 
pay r ate, similar to t he city manager, i n order to f ulfi ll t he community’s e xpec-
tations fo r appearances i n t he t raditional m ayoral ro les, w hile a lso m aintaining 
involvement in public policy and planning.

However, the charter amendment proposed by Logie was more expansive than a 
recommendation for full-time pay. Rather than acting as commissioner-at-large, chair-
ing meetings of the city commission and voting on a ll resolutions, Logie’s proposal 
would require t he mayor to v ote only in t he c ase of a t ie-vote by t he commission. 
Th e mayor would have veto power, which could only be overridden by a vote of fi ve 
commissioners. Further, t he m ayor would e xercise appointment p ower fo r t he ci ty 
manager, clerk, attorney, and treasurer, with commission approval. Th e mayor would 
also participate in a review of the manager’s budget before the document reached the 
full commission. Th e proposed amendment was signifi cantly scaled back by the city 
commission before it was approved for the ballot. Commissioners rejected additional 
mayoral veto and appointment power, but favored increased compensation and full-
time work expectations for the mayor (Harger and Deiters 2002). Th e modifi ed pro-
posal that went onto the ba llot would have expanded the capacity of the mayor to  
engage in traditional ceremonial functions, but would not have altered mayoral power 
in commission voting. Logie’s commitment to expanding the offi  ce of mayor led him 
to announce in July of 2002 that he would not seek reelection in 2003. Addressing the 
city commission, Logie explained, “I’m willing to g ive up another term to c onvince 
you and the citizens that [the charter amendment] is the right thing for the City of 
Grand Rapids” (Harger 2002e). Logie rallied support for his plan among the city com-
missioners who witnessed the extensive time he committed to the position.

Logie’s surprise announcement about his intention not to seek reelection helped 
secure ba llot access for the charter amendment, and Th e Grand Rapids Press edi-
torialized on the importance of having a d iscussion about e lectoral leadership in 
the ci ty ( Grand R apids P ress 2 002). A s t he e lection n eared, v oices su pporting 
council–manager government and a part-time mayor increased their participation 
in t he debate. Op position to t he a mendment c ame f rom former mayors, former 
administrators, t he Grand R apids C hamber o f C ommerce, t he M ichigan L ocal 
Government M anagement A ssociation, u nions, a nd K imball, t he ci ty m anager 
(Harger 2002b; Harger 2002f; Renando 2002).

Former ci ty m anager, Joe Z ainea, w rote i n Th e G rand R apids Pr ess that the 
modifi cation of the mayor’s budgetary input and mayoral control of the manager’s 
salary w ere pa rticularly “ dangerous.” Th e fo rmer m anager a rgued t hat t he p ro-
posed charter amendment might slowly lead the city toward a strong mayor system 
(Zainea 2002). Th e “No Charter Amendment Committee” off ered counter-argu-
ments to t he proposal, primarily emphasizing the limited justifi cation for change 
and the threat to professional city administration. Th e organization of opposition, 
in addition to city voters’ historic aversion to modifying mayoral power, resulted in 
a poor showing at the polls for Logie’s plan.
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While the electorate rejected the 2002 charter amendment, the debate on the 
role of the mayor in Grand Rapids politics will continue. Jim Rinck, an early entrant 
into the 2007 mayoral campaign, voiced support for a s trong mayor system. City 
Commissioner R ick Tormala h as a lso a dvocated fo r a s trong m ayor s ystem. He 
suggests an elected executive would be more accountable to the public, particularly 
when making budgetary decisions. Several interviewees noted the possibility that 
low compensation and h igh t ime requirements may l imit the pool of c andidates 
who seek the offi  ce, a concern for the quality of local democracy.

Kimball also recognizes the limitation. Th e manager explains that after watch-
ing Logie and Heartwell in the job, he can envision a s ystem in which an active 
mayor can work full time, but “not upset the apple cart in terms of basically how 
we operate.” Kimball notes,

If t he m ayor c ould c onvince t he L ocal O ffi  cers Compensation 
Commission that they’re putting in full time and it warrants that, then 
that would be fi ne …

Both the former mayor and the current one could easily spend additional 
time beyond what they were able to do in the service of the city without 
tripping over my responsibilities or messing with the executive powers. 
Just the requirements for the role of the mayor to be in the community, 
the double, triple booking on many nights, [requires] a lot of time. And 
I am not fretful about having a political fi gure in the offi  ce next door to 
me full time. Th ere is enough work here for both of us to do.

Paying for a “ full-time” mayor without expanding executive power would be 
possible; however, the Local Offi  cers Compensation Commission may be unwill-
ing to take such a step during a time of budgetary austerity, following the electoral 
defeat of the “full-time” mayor plan in 2002.*

Grand Rapids voters or the Local Offi  cers Compensation Commission may opt 
to provide the mayor with greater support in the future. Until then, elected leaders 
like Logie and Heartwell craft careful time management strategies to attend myriad 
community events and engage in meetings, research, and advocacy to advance their 
policy priorities.† Th e facilitative leadership style allows Heartwell to share his vision 
for Grand Rapids with others and network the city government with community 
actors to achieve his goals. While the institutional structure of City Hall does not 

* Th e Local Offi  cers Compensation Commission is a b oard composed of s even Grand Rapids 
residents appointed by t he mayor and approved by t he city commission. Th e board meets in 
odd numbered years to s et the salary for the mayor, city commissioners and the comptroller 
(Grand Rapids City Code, Part 2, Chapter 8, Article 7; Section 1.360).

† From 2002 to 2005, Heartwell was director of the Community Leadership Institute at Aquinas 
College in Grand Rapids, where he worked with students and contributed to community ini-
tiatives on lead abatement and other issues. In addition to s erving as mayor, Heartwell cur-
rently works as president and CEO of Pilgrim Manor Retirement Community.



Expanding the Scope of Policy Leadership Through Networks ◾ 197

grant the mayor t ime to a ddress a ll of the issues that might call for his attention, 
Heartwell has drawn from his background as a businessman, pastor, and city com-
missioner to mobilize diverse constituencies in the community around new goals.

9.5 Mayor George Heartwell
George Heartwell formally entered politics in 1992 when was elected to the Grand 
Rapids city commission from the city’s third ward. However, his political activity 
can be traced to a m ission trip to Ha iti over twenty-fi ve years ago, where he saw 
and experienced deep poverty (Schellenbarger 2005). Th is prompted him to dra-
matically change professions. He left the family mortgage business and enrolled in 
Western Th eological Seminary. He was ordained as a minister “and went to work 
at Heartside Ministry, helping the poor, the addicted, the homeless, and the men-
tally i ll in the low-income neighborhoods” (Schellenbarger 2005). Th is  theologi-
cally based entrance into public aff airs in Grand Rapids began Heartwell’s political 
career a s a sp okesperson for the d isenfranchised in society. Th rough h is work at 
Heartside Ministries, he regularly came into contact with local public policy, espe-
cially at City Hall.

Th ese interests motivated Heartwell to r un for t he city commission in 1991, 
where he served two terms. He explains, “Th e impulse to do so was really a concern 
for the poor and a desire to be involved in public offi  ce in a way that I could infl u-
ence their lives for the better.” His political activity expanded as he participated in a 
variety of agencies and boards, such as Habitat for Humanity, Grand Rapids Urban 
League, t he I nterurban Transit Partnership, a nd t he Women’s R esource C enter. 
Heartwell explains that he began thinking about a run for mayor shortly after his 
1995 city commission reelection. W hen John Logie announced he would seek a 
third term as mayor in 1999, Heartwell opted to fo rgo a c hallenge to t he mayor 
he considered a friend and political ally on a number of key issues. But, Heartwell 
began planning his 2003 run for the offi  ce very early, lining up a lengthy list of 
supporters that was published in a Grand Rapids Press advertisement to launch his 
campaign. Heartwell’s early entry into the race provided a t actical position from 
which the former commissioner prevented s tronger opponents f rom entering the 
fi eld.* Two opponents w ith l ittle experience v ied for the position, but Heartwell 
collected over 83 percent of the vote in the August primary election, forgoing the 
need for a November run-off  election.† Heartwell collected over 50 percent of the 
vote in his August 2007 reelection bid.

* Term-limited Republican State Senator Glenn Steil briefl y fl irted with a bid for the offi  ce, but 
declined to r un. City Commissioner Scott Bowen was another potentially strong opponent, 
but Bowen’s interest in a judicial appointment from the governor kept him from entering the 
race.

† Th e uncompetitive campaign mustered a turnout of less than 13 percent of registered voters.
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9.5.1 Policy Network-Based Facilitative Leadership
Heartwell engages the job of mayor by exercising both traditional and policy-ori-
ented roles. Logie’s visible public profi le set high community expectations for the 
mayor’s participation in traditional public mayoral roles. Heartwell fi lls traditional 
mayoral roles, but his interests and eff orts are oriented to being a mayoral “director” 
for city policy (Svara and Associates 1994; Svara 2003). One of his greatest strengths 
is discerning unaddressed challenges in the community, articulating these problems 
publicly, and coordinating community resources to respond to these challenges. To 
achieve this, Heartwell sets out visible goals, initiates new policy, and incorporates 
community actors in goal setting and policy development.

Th e mayor explains his role in city policy making:

As mayor, I u nderstand my role, and I t hink others see me … a s the 
vision bearer for the city. Because of the offi  ce, I represent and have the 
opportunity to sp eak to t he direction that the city is going. Th en my 
job, really, is to engage people around that vision, to fall in line, to fol-
low, to work, to accomplish that vision …

Heartwell advances problems on the public agenda by building networks of par-
ticipants to d ialogue and problem solve. His eff orts to bring together government 
and community resources around specifi c problems is consistent with collaborative 
management and metropolitan cooperation research that has identifi ed signifi cant 
collaboration an d h orizontal b argaining a ctivity i n m etropolitan c ommunities, 
with local offi  cials working to establish partnerships with public and private-sector 
actors (cf. Agranoff  and McGuire 1998; Th urmaier and Wood 2002; Visser 2002; 
Wood 2 006). W hile F rederickson (1999) em phasizes t he a dministrative ro le i n 
multijurisdictional problem solving, mayors and elected offi  cials have consistently 
been identifi ed as participants in intergovernmental networks, though to varying 
degrees (Keller 1989; Sørensen 2006; Wright 1973). Th e council–manager system 
of government does not limit an elected offi  cial’s capacity to act as a public entre-
preneur or policy leader (Schneider, Teske, and Mintrom 1995; Wikstrom 1979).

In contrast to those who conceive of “regionalism” as a comprehensive agenda 
for metropolitan reform, Heartwell works to form networks and coalitions around 
specifi c issues. Th ese networks draw a broader range of participants into city policy 
making and push the mayor’s goals beyond the city’s boarders and into private sec-
tor dialogue. For example, Heartwell discusses transportation policy goals in the 
context of the metropolitan area. In his second* 2004 State of the City address, he 
argued, “… the health of our economy, the well-being of our county’s citizens, and 
the strength of the core city are integrally linked to quality public transportation 
services.” His rhetoric on sustainability and education chime a similar note. On an 

* Heartwell delivered two State of the City addresses in 2004.
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issue-by-issue basis, Heartwell draws participants into coalitions to address policies 
that have implications for the core city, for the private sector, and for governments 
and residents in the wider metropolitan area.

Heartwell’s e ff ort to b uild pa rticipatory te ams a round t he ci ty’s p roblems i s 
exemplifi ed by the transformation of the State of the City Address into a conference 
in which community members a nd s takeholders in specifi c problems pa rticipate 
in day-long conferences with working groups and policy discussion in addition to 
the mayor’s address. In his fi rst four years in offi  ce, Heartwell used these sessions 
to emphasize education, a nd environmental, economic, a nd social su stainability. 
While the mayor has limited time to address his priorities alone, he uses these con-
ferences, as well as working groups, roundtables, special committees, and confer-
ences to share ownership of public problems, expanding the number and diversity 
of participants in the policy formation and implementation process. By locating 
problems outside of the city government’s t raditional institutional structure, this 
model may also provide organizational resources and support that the city would 
not be able to muster alone in a time of budgetary stress.

Th e mayor’s ability to forge inclusive policy links has limits. In conservative West 
Michigan, Heartwell’s liberalism and social agenda may be consistent with a growing 
Democratic base in the city, but contributes to tensions in relations with the county 
government and conservative Republicans in the larger community. Logie was known 
for acting as a t rue nonpartisan in the nonpartisan offi  ce of mayor. Logie explains, 
“… local issues are just that, local issues.” Th e former mayor backed both Republicans 
and Democrats for the state legislature, and worked with both parties when advo-
cating for policy with state government. In contrast, Heartwell’s Democratic Party 
loyalties are more transparent. As a candidate, Heartwell drew support from commu-
nity leaders affi  liated with both political parties; however, several observers suggest 
Heartwell’s ideological positions may s tand in t he way of forging t he countywide 
consensus he seeks on some issues. For example, before the 2006 election, the non-
partisan m ayor a nd ci ty c ommissioners p ublicly en dorsed a Dem ocratic p olitical 
newcomer for a seat on the Kent County board of commissioners against the incum-
bent Republican and Board Vice-Chair Dan Koorndyk. Some observers suggest this 
endorsement was a political gaff e for Heartwell, as city politicians deepened the fi s-
sure with the Republican-dominated county board. Heartwell will be challenged to 
foster bipartisan participation as he continues to advance his policy agenda.

9.5.2 Heartwell and Internal City Politics
Th e development of robust policy networks outside of City Hall is not fully mir-
rored b y c ohesive p olicy n etworks w ithin Ci ty Ha ll. H eartwell em phasizes h is 
responsibility to de velop a v ision for t he city. Th e policy priorities he a rticulates 
are g enerated f rom h is own s tudy a nd t hrough i nteraction w ith t he public, not 
from city staff . “My priorities are my priorities. Th e city staff  has more or less come 
together around those priorities,” he explains. City manager Kimball and the mayor 
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meet on a regular basis, including “big picture” lunches in which they take time to 
discuss the long-term threats and opportunities to t he city. However, to a dvance 
policy priorities, Heartwell makes heavier use of the informal networks he creates 
outside of City Hall, rather than amassing more leadership capacity within City 
Hall. Kimball explains, “George likes to be on the forefront with important ideas 
that he wants to b ring the public a long with in terms of their thinking process.” 
Heartwell engages t he public i n policy d ialogue t hrough t ask forces a nd citizen 
deliberation, which results in an “inclusive and participatory approach.” At times 
this creates challenges for city staff . “It requires us to be nimble. We feel often like 
we’re chasing twenty objectives at the same time.”

Current and former city commissioners explain that Heartwell seeks their input 
and works to incorporate their priorities and concerns in policy. Kimball notes the 
mayor has also worked hard to share information about his priorities with the com-
mission, citing sustainability goals as an example. However, some commissioners 
have been surprised by mayoral initiatives that receive attention from community 
members before consultation with the city commission. Policy advocacy in net-
works may lead to neglect of the traditional institutions of democratic representa-
tion (cf. Bogason and Musso 2004; Sørensen 2006). Th is theoretical observation 
directs us to critically inquire about the implications of facilitative mayoral leader-
ship through external policy networks for mayoral interaction with the city com-
mission. Heartwell recognizes that chairing the City Commission is “an important 
function.” Th is is his principal duty under the city charter; however, he explains “I 
was surprised when I took offi  ce at how much is done, at how much I can get done, 
outside of the commission process. Th ere’s a lot that gets done that doesn’t have to 
come to the commission that I c an simply do.” Heartwell’s interest in developing 
participatory citizen coalitions around policy problems may direct his policymak-
ing attention away from the city commission table.

At the same time, Heartwell’s activist policy agenda is limited by the city’s aus-
tere budgetary conditions. Kimball explains:

Over t he l ast s everal ye ars, t he debate h as gotten a l ot more vocifer-
ous a nd a crimonious. Part o f i t h as to do w ith t he c hanging n ature 
of e lected o ffi  cials a nd t heir dem and to b e more i nvolved. Part o f i t 
has to do w ith the last fi ve years we have had a shrinking pie. So, you 
don’t have resources to add new programs, which frustrates our current 
mayor a lot, too.

Heartwell’s approach can result in a unique confi guration of costs and benefi ts. 
Spawning new policy initiatives and networks of citizens to engage in deliberation 
stretches a city staff  that is already short on resources. At the same time, by expand-
ing interest in a policy problem beyond city hall, Heartwell gains the capacity to 
have external actors take ownership in his vision for the city, moving the initiatives 
forward, and diff using goals like sustainability in the wider community.



Expanding the Scope of Policy Leadership Through Networks ◾ 201

9.6 Public Impact of the Heartwell Administration
What are the implications of Heartwell’s facilitative style and network development 
for the development of public policy in Grand Rapids? Analysis of sustainability, 
education, a nd w astewater t reatment p olicy h elp u s u nderstand h ow H eartwell 
employs a facilitative approach to address issues on his agenda, and problems that 
arise from the political environment. Th e case of wastewater treatment also demon-
strates that adoption of a facilitative style does not guarantee success.

9.6.1 Sustainability
Th e concept of sustainability underlies many of Heartwell’s initiatives. Th e mayor 
explains, “I’ve started largely organizing my thinking around the triple bottom line 
of environmental sustainability, social equity, and economic sustainability.” In his 
2007 State of the City Address, Heartwell highlighted the city’s gains in all three 
categories. For e xample, i n t he environmental fi eld, Heartwell noted t he u se o f 
bio-diesel trucks, an 11 percent reduction in energy consumption in city facilities 
over the last three years, and progress toward goals in the use of renewable energy. 
Th e city has incentived LEED (Leadership in Energy and Environmental Design) 
standards in the private sector, and all future municipal buildings will be built to 
LEED standards.*

How does facilitative leadership contribute to the achievement of sustainability 
goals in Grand Rapids? Numerous U.S. cities have undertaken sustainability initia-
tives (Portney 2003). Sustainability eff orts can be consistent with the t raditional 
goals o f l ocal g overnance. O rganizing p ublic a ff airs w ith at tention to i ntergen-
erational impact, and reducing information asymmetries by incorporating citizen 
knowledge about the local environment complement traditional principles of pub-
lic a dministration lik e equity a nd effi  ciency ( Leuenberger 20 06). C ivic e ngage-
ment i s an important component of sustainability eff orts (Agyeman and A ngus 
2003; Portney 2 005). Heartwell a nd G rand R apids p olicymakers re cognize t he 
imperative of public participation for sustainability success. City Hall is working 
to achieve sustainability goals internally. Th e city incorporated public participation 
on sustainability through its revised master-planning process. City goals span from 
diversifying modes of transportation and maintaining city parks and green spaces 
to reduced cr ime a nd support o f downtown a nd neighborhood business (Grand 
Rapids 2006).

Externally, a n etwork h as fo rmed to c oordinate p rivate a nd nonprofi t sector 
eff orts. Th e C ommunity S ustainability P artners—a c ollaboration i nvolving t he 

* According to the U.S. Green Building Council (www.usgbc.org), “Th e Leadership in Energy 
and E nvironmental D esign ( LEED) Gre en Bu ilding R ating S ystem™ i s t he n ationally 
accepted benchmark for the design, construction, and operation of h igh performance green 
buildings.”
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City of Grand Rapids, Grand Rapids Public Schools, Grand Rapids Community 
College, Grand Valley State University, and Aquinas College—are engaged “in a 
three-year planning, development, and implementation initiative to imbed sustain-
ability best practices into the policies, procedures, and cultures of [their] respective 
organizations” (Bleke and Heartwell 2005). Th e Partnership does not belong to the 
city or Mayor Heartwell alone. Policy networks require participants to develop com-
mon perceptions of policy problems and negotiate collective policy goals (Kickert, 
Klijn, and Koppenjan 1997; Rhodes 1997). Sustainability has diff used as a goal in 
Grand Rapids, and the policy network includes an expanding number of actors.

Heartwell’s f acilitative s tyle has helped to a dvance su stainability through h is 
work to help structure, develop, and guide the agenda of intergovernmental and 
multisector networks. He can be credited for fi rmly imbedding sustainability on 
the community agenda a nd contributing to t he expansion of the pa rticipants in 
the su stainability c ollaborative n etwork. Do n S typula, e xecutive d irector o f t he 
GVMC says Heartwell’s sustainability goals were received “very positively” by the 
Metro Council. Heartwell outlined current conditions and goals for su stainabil-
ity. Stypula explains the involvement of local universities, the private sector, and 
opinion leaders paved the way for Metro Council support. Heartwell’s advocacy 
for sustainability, and the development of a b road, participatory constituency for 
sustainability goals, may be his most lasting impact on the city as mayor.

9.6.2 Education
Heartwell used his fi rst State of the City Address in 2004 to foster expanded community 
support for education and the Grand Rapids Public Schools (GRPS). He explained:

I h ave c hosen to day to sp eak a bout t he i nterdependent re lationship 
between t he Ci ty o f G rand R apids a nd t he G rand R apids Pub lic 
Schools, to propose new possibilities for partnership, to challenge citi-
zens to engage individually in supporting a future of excellence for the 
public schools, and to c all on all sectors of the community—business 
and labor, neighborhoods, colleges and universities—to join city gov-
ernment and a g rowing number of community partners in realizing a 
vision for educational excellence for all our children.

GRPS operate independently f rom city government, a nd a re governed by a n 
elected school board. Th e GRPS have experienced decreased enrollment and fund-
ing. Aging facilities, as well as challenges associated with teacher compensation and 
program cuts re sult in concerns about educational quality (Reister 2002). In h is 
2004 address, Heartwell highlighted that 40 percent of children in Grand Rapids 
attend private schools, signifying a lack of public support for the public school sys-
tem. Relationships between the city and the school system have often been strained 
by d isagreements about f unding a nd bond proposals. But, Heartwell a rgues, “It 
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was my determination that we should move in a diff erent direction, we should try 
to fi nd ways to work together rather than fi ght each other.”

Setting his education agenda, Heartwell argued that the entire West Michigan 
region depends on the strength of the “core city being healthy.” During our inter-
view, Heartwell e xplained, “ If you don’t h ave a K -12 s ystem t hat produces k ids 
ready to a ssume ro les a nd l eadership i n t he e conomy o f t he f uture, t hen you’ve 
short-changed yourself a s a c ommunity.” His 2004 address outlined a t hree-part 
process to create new links between the city and the school district. Th e se included 
a renewed focus on literacy, enhancing formal partnerships between governmental 
agencies, and the creation of an Education Renewal Zone.

Grand R apids C ommunity C ollege P resident J uan O livarez e xplains h ow 
Heartwell’s State of the City set goals for literacy that rallied community partici-
pants. Olivarez explains, “… he set out a challenge, and he wanted to increase our 
literacy rates, he wanted to double that within ten years. So, he was very specifi c … 
about how do we close that gap and within what timeframe. So, that was very help-
ful and that kind of gave us the charge.” How did Heartwell arrive at these goals? 
Olivarez e xplains t hat t he m ayor “ is v ery a stute” a nd h as b een l istening to t he 
community for a long time. “He gets perspectives; he gets ideas about how to move 
things forward and tries to i ncorporate them into what he thinks is possible and 
doable. He is listening.” Th e mayor has rallied Grand Rapids city employees toward 
these goals as well, encouraging their volunteerism in a reading tutoring program.

One of the mayor’s education initiatives has not yet been adopted. Heartwell 
called for the creation of an Education Renewal Zone, a tax increment authority to 
divert an increment of local property tax increases to GRPS. Th is proposal would 
require authorization by the state legislature. Heartwell has not had city commis-
sion support to a dvance the proposal. Current budgetary conditions for city gov-
ernment make consideration of the proposal diffi  cult. Th e mayor explains, “Fifty 
percent of that increment today and redirecting it means fewer dollars available for 
public safety functions or parks and recreation services.” But, the mayor awaits an 
opportunity to bring a coalition together for the proposal in the future. “It’s a good 
piece of work whose time has not quite yet come.”

9.6.3 Wastewater Treatment
Th e facilitative leadership approach has limitations. Time, political conditions, and 
the existing organization of public policy constrain and shape the potential for may-
oral leadership (Flanagan 2004). Th e city of Grand Rapids experienced a protracted 
contract dispute with wastewater customer communities in northern Kent County. 
LaMore and Supanich-Goldner (2000) identify wastewater as a point of cooperation 
in the metropolitan area. Th e city of Grand Rapids successfully renegotiated waste-
water t reatment a greements w ith t hree n eighboring ci ties a nd s everal i nner-ring 
townships in the late 1990s. Linked to the wastewater agreement were provisions for 
growth management, an Urban Cooperation Agreement instituting revenue sharing 
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for metropolitan projects, and a rate structure that resulted in higher costs for fast-
growing communities more distant from the urban core. Th ese provisions concerned 
the representatives of local governments in northern Kent County. Th es e communi-
ties had already organized the North Kent Sewer Authority (NKSA) to work with 
the county government on the maintenance of wastewater treatment lines. Th is  early 
collective action prepared the North Kent communities to negotiate with the City of 
Grand Rapids when the new wastewater treatment contract was proposed.

After receiving contract renewal details from the city of Grand Rapids, NKSA 
members began to study the feasibility of constructing their own wastewater treat-
ment plant (Heibel 1999). Mayor Logie and the city administrators were c entral 
participants in contract negotiations between Grand Rapids and the NKSA. Th e 
cost formula for wastewater t reatment was t he primary point of confl ict. Grand 
Rapids had little incentive to change the formula for the NKSA because the new 
contract had been adopted by other local units in the metropolitan area. GVMC 
Executive Director Don Stypula explains, “Th ey were … through the mechanism 
of pricing of sewage treatment services, trying to impact … development patterns 
in the metropolitan area.” What were the cost implications for the NKSA? NKSA 
Chairman M ichael Young* e xplains, “ Th is w as a n en ormous c ost sh ift … . Th e 
cost of their new contract was more than building a $50 million wastewater treat-
ment plant.” Grand Rapids’ eff orts to tie land-use control to sewer rates were prob-
lematic. “Th e cost of wastewater should be the cost of wastewater. You pass that 
on to yo ur re sidents a s a l egitimate cost,” Young a rgues. A n Urban Cooperation 
Agreement (UCA), which Grand R apids required sewer customers to si gn a long 
with t he wastewater c ontract, was one ke y problem. Th e UCA cre ated a s ystem 
of revenue sharing, which the city of Grand Rapids used to fund regional proj-
ects. Young notes NKSA members are willing to discuss regional issues, but those 
conversations should occur at the GVMC, not through a new Urban Cooperation 
Board created by the city of Grand Rapids.

After taking offi  ce as mayor, Heartwell pursued a n ew approach to de al with 
the N KSA. S everal p eople i nterviewed for t his project noted t he si gnifi cance of 
a meeting shortly a fter Heartwell’s e lection i n which he met w ith Young i n h is 
Rockford offi  ce, in contrast to previous meetings, which had been held in Grand 
Rapids. Heartwell made eff orts to reach out, but the long-running confl ict and the 
NKSA’s process of planning their own wastewater treatment plant made the success 
of a last-minute facilitative intervention unlikely. Young explains:

Mayor Heartwell i s a g entleman; h e l istens; h e went o ut o f h is w ay 
to try to work with us. As soon as he was elected he met with me … 
Mayor Logie damaged the relationship so badly with our communities 
that I do not think anyone could ever get over that, and really created 

* Young s erves a s t he c ity m anager of R ockford, M ichigan, o ne of t he N KSA me mber 
communities.
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a feeling that we c annot trust Grand Rapids, right or wrong. And, so 
George Heartwell was saddled with that, and despite his best eff orts, he 
wasn’t going to overcome that.

Th e conjunction of distrust or negative perceptions of intergovernmental part-
ners and negative economic terms for collaboration resulted in the failure of interlo-
cal cooperation (Zeemering 2007). Offi  cials from the NKSA began with concerns 
about the costs of the new sewer contract, and through extensive negotiation with 
an unshifting intergovernmental partner, developed skepticism about the potential 
for a revised contract.

What does this example mean for the practice of facilitative leadership?* Don 
Stypula explains, “Th at was an example where we had the best of intentions. George 
had h is heart in the r ight place. But, just because of old wounds, old personali-
ties, and confl icts, we couldn’t bring them together.” Experimental research shows 
that face-to-face communication and repeated interactions improve the potential 
for cooperation (Ostrom, Gardner, and Walker 1994; Ostrom and Walker 2003). 
Social networks can contribute to interlocal cooperation (Th urmaier a nd Wood 
2002). Th is case suggests that an extended period of confl ict c annot necessarily 
be resolved if a facilitative style is introduced late in the decision-making process. 
Facilitative leadership, with its emphasis on collaboration and sharing the policy-
making p rocess w ith m ultiple a ctors, m ay b e i mportant fo r i nterlocal c oopera-
tion because participants in the policy process feel their involvement is critical for 
achieving mutual success. Logie’s pursuit of a s trong Grand Rapids with innova-
tive land-use controls through wastewater treatment rates may have failed because 
metropolitan pa rtners l ike t he N KSA d id not fe el i ncluded i n a d ialogue a bout 
wastewater and metropolitan land-use policies.

Contrasts exist in the approaches to intergovernmental relations used by Logie 
and Heartwell. Th e li terature concerning co llaborative public ma nagement pro-
vides so me i nsight. A f acilitative l eadership ap proach m ight s eem n ecessary to 
achieve suc cess t hrough t he de velopment of metropolitan-wide policy networks. 
However, McGuire (2006; 2003) notes that at times the skills associated with hier-
archical management can be employed in network management. We suggest that 
Logie and Heartwell illustrate these diff erences. Both have had success in intergov-
ernmental relations using diff erent models of mayoral leadership. Logie was more 

* For the practice of publ ic policy in Grand Rapids, several local policymakers noted that the 
failure of cooperation in wastewater should not be belabored, and offi  cials should look toward 
new areas of common ground. Failed collaboration in wastewater does not mean local govern-
ments in the Grand Rapids metropolitan area cannot fi nd common ground on other issues. 
On a metropolitan-wide basis, the GVMC is a venue for bridging communities and fostering 
positive interactions. Michael Young reports t hat t he development of t he NKSA has led to 
cooperative interactions in policy a reas out side of w astewater t reatment for members of t he 
NKSA. Th e Grand Rapids area exemplifi es many areas of active or latent interlocal and met-
ropolitan cooperation.
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inclined to bring together peak associations in which the city or mayor exercised a 
dominant leadership role. Heartwell, in contrast, tends to encourage the formation 
of networks around policy problems. Additionally, Heartwell is inclined to intro-
duce new problems onto the community’s agenda and encourage policy networks 
outside of the city’s direct control to plan and implement solutions. Heartwell’s net-
work-building process may take longer to achieve results than more hierarchically 
formulated plans. His emphasis on and attention to the city’s educational needs is 
one example. He has not achieved his goal of education renewal zones, but has suc-
cessfully rallied the community around literacy and education goals. A facilitative 
approach to m ayoral leadership and network building may be va luable due to i ts 
power to include a broad spectrum of actors in community problem solving.

9.6.4 Contrasting Policy Priorities for Logie and Heartwell
Stylistic diff erences between John Logie and George Heartwell are apparent, but 
do diff erences in two individuals’ approach to the job of mayor result in diff erences 
in public at tention to p olicy priorities for city government? Wolman, Strate, and 
Melchior (1996), analyzing city expenditure data, fi nd that changing a mayor can 
have i mplications fo r ci ty p olicy p riorities, e ven i n c ouncil–manager s ystems o f 
government. A content analysis of Grand Rapids Press coverage mentioning policy 
activity by the Grand Rapids mayor allows us to compare Logie’s last year in offi  ce 
(2003) and Heartwell’s fi rst year in offi  ce (2004).* Figure 9.1 shows the number of 
newspaper articles that mention the mayor in association with ten diff erent policy 
categories.

Th e mayor’s agenda and activity is shaped both by his own initiatives and by the 
political context in which he operates. While Logie received more coverage for eco-
nomic development and planning activities, Th e Grand Rapids Press covers both may-
ors heavily in this area. Heartwell’s education initiative during his fi rst year in offi  ce 
garnered attention at a level signifi cantly diff erent than his predecessor. Th is  indicates 
Heartwell was successful at directing media and public attention to his policy goals.

During his fi rst year in offi  ce, Heartwell and the city commission faced con-
troversy about whether or not to rename a city street after Martin Luther King, Jr. 
Heartwell supported t he i nitiative, but c ommission members e xpressed c oncern 
about renaming streets and changing residents’ addresses. After the city commis-
sion voted against the renaming, Heartwell appointed a Civil Rights Recognition 
Commission to recommend strategies to heal community divisions (Harger 2004). 

* For our coding, we excluded editorials, letters to the editor, and community calendar announce-
ments. In 2003, Th e Grand Rapids Press printed 212 articles mentioning Mayor Logie. For an 
intercoder reliability check, both authors coded just over 30 percent of the articles mentioning 
Logie. For the policy variable, intercoder reliability is 87.7 percent. In 2004, there were 239 
articles mentioning Mayor Heartwell. For an intercoder reliability check, both authors coded 
just over 28 percent of the articles mentioning Heartwell. For the policy variable, intercoder 
reliability is 95.8 percent.
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Confronted with a new challenge in the political environment, the mayor built a 
new group for policy d ialogue and advice, consistent with his network approach 
to governance. Heartwell engaged t he i ssue a nd de veloped a pa rticipatory s trat-
egy, but did not work extensively with opponents on the city commission. Later in 
the year, the city commission approved a commemorative designation for King on 
Division Avenue, one of the city’s major roadways.

Adopting a facilitative leadership approach that uses networks of actors across 
the public and private sector does not grant a mayor greater control over events that 
develop in a city’s political environment; however, these examples suggest develop-
ing a network of policy supporters has given Heartwell the opportunity to advance 
his own initiatives and address new challenges. Heartwell pursues somewhat dif-
ferent policy priorities than his predecessor, and he articulates a clear vision for the 
city and enlists participants inside and outside of government to achieve his goals.

9.7  Facilitative Leadership and Policy-Based 
Intergovernmental Relations

“I re cognize t hat on my own, I a m not going to g et a s much done a s I c an get 
by bringing others to the table,” explains Heartwell. Th e part-time nature of the 
mayor’s offi  ce in Grand R apids l imits the t ime that Heartwell c an contribute to 
public policy, but the development of active policy networks around key priorities 
allows the mayor to e xercise policy leadership. Th ose involved in public aff airs in 
Grand Rapids describe Heartwell a s a c onsensus builder who brings many com-
munity voices to the policy-making table. City Manager Kurt Kimball summarizes 
the mayor’s approach to leadership:

George Heartwell is a very conciliatory man, generally. He is anxious 
to listen to all voices and to invite all manner of points of view on a 
subject. By de fi nition, i t enables h im to re ceive a b road spectrum of 
perspective on t hings. I f t he aud ience t hinks you’re l istening, a nd i f 
you listen fi rst and talk later, as Mayor Heartwell has a tendency to do, 
I think it makes him a l egitimate player and better empowers him to 
exercise facilitative leadership.

Heartwell relies on the city manager and staff  to execute policy, but emphasizes 
that t he m ayor i s re sponsible fo r cr afting a nd sh aring a v ision fo r t he ci ty. Th e 
“bully pulpit” allows Rev. Heartwell to d irect the community’s attention to some 
goals, l ike social sustainability, that had not been h igh on the agenda before h is 
election. Th e local political and fi scal context can limit the viability of this strategy 
in some areas. Th e city’s fi nancial needs trumped Heartwell’s Education Renewal 
Zone proposal to direct resources to the school system. Th e previously strained rela-
tionship with the NKSA could not be redeemed by a new mayor with a new style.
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Heartwell and former Mayor John Logie have approached the job of mayor with 
diff erent leadership skills. Content analysis of Grand Rapids Press articles showed 
coverage of the two leaders emphasizes similar involvement in areas like economic 
development, but Heartwell directed new energy to education during his fi rst year 
in offi  ce. Both Logie and Heartwell exemplify mayors who work as policy directors 
to advance Grand Rapids. Heartwell believes that the failures and successes of the 
city of Grand Rapids are crucial for the rest of West Michigan. “I see Grand Rapids 
as the strong commercial center for the region—the center that holds the region 
in some kind of equilibrium. If the center falls apart, then in progressive waves, 
the re gion de teriorates…” De scribed a s “ trustworthy” a nd “pastoral,” Heartwell 
draws participants a round his v ision for the city, advancing social equity, educa-
tion, and su stainability to b uild a s tronger core city. Heartwell’s performance a s 
mayor illustrates the use of policy networks to share mayoral vision and priorities, 
while expanding our understanding of facilitative leadership.

9.8 List of Interviews Cited in Text*

Rev. Robert Dean, former Grand Rapids city 
commissioner

November 2, 2006

Rev. George Heartwell, mayor, Grand Rapids September 15, 2006

Kurt Kimball, city manager, Grand Rapids October 16, 2006

John Logie, former mayor, Grand Rapids October 17, 2006

Dr. Juan Olivarez, president, Grand Rapids 
Community College

January 18, 2007

Lynn Rabaut, former Grand Rapids city commissioner October 18, 2006

Roy Schmidt, Grand Rapids city commissioner February 28, 2007

Don Stypula, executive director, Grand Valley 
Metropolitan Council

October 12, 2006

Dr. Bernard Taylor, superintendent, Grand Rapids 
Public Schools

March 21, 2007

Rick Tormala, city commissioner January 17, 2007

Michael Young, chairman, North Kent Sewer 
Authority

October 13, 2006

* Additional sources were interviewed anonymously and not for attribution.
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10.1 Introduction
Th e year was 1836. Judge John Jackson Harper and his eleven children were among 
the fi rst to s ettle i n w hat i s now A uburn, A labama. Th ose e arly s ettlers quickly 
went to work constructing homes and buildings. In 1839, the Alabama legislature 
approved the incorporation of Auburn as a town of 1,280 acres (Logue and Simms 
1996). Since that time, Auburn has enjoyed a rich history inextricably tied to and 
infl uenced by the presence of Auburn University, located in the heart of the city 
and adjacent to the downtown.

Auburn is located a long the Interstate 85 corridor in east central A labama at 
the junction of the Piedmont Plateau and the Coastal Plains. It is forty miles south-
west of Columbus, Georgia, sixty miles northeast of Montgomery, Alabama, and 
one hundred fi fteen miles southwest of Atlanta, Georgia. Since the 1960 census, 
Auburn has grown from a population of 16,260 to 42,987 in 2000. Th e historical 
growth experienced by the city of Auburn during the 1960s and 1970s was largely 
attributable to the presence of Auburn University. During this growth period, the 
city of Auburn was challenged to provide public services and infrastructure to ade-
quately meet the needs of a growing community. Th is growth brought with it not 
only an increasingly diverse mix of new residents comprised largely of university 
faculty, staff , and students, but also an increase in economic diversity. In the mid-
1970s, Auburn established an industrial development board to lure the location of 
industrial manufacturing facilities. Also during the 1970s, Auburn’s fi rst shopping 
mall was constructed, making the city a regional retail destination. Leading a com-
munity through these kinds of growing pains is not a simple task. As a result, most 
elected offi  cials faced with similar potentially divisive issues rarely serve multiple 
terms. However, that was not the case with the individual featured in this chapter.

Jan Miles Dempsey served as the mayor of Auburn for eighteen years (1980 to 
1998).* Th roughout that lengthy mayoral term, municipal election results consis-
tently demonstrated strong constituent support, as seen in the following list:

Won 1980 election—(fi ve candidates) with 46.4 percent of the votes
Won 1984 election—(fi ve candidates) with 64.5 percent of the votes
Won 1986 election—(two candidates) with 71.5 percent of the votes
Won 1990 election—(two candidates) with 70.1 percent of the votes
Won 1994 election—(three candidates) with 60.2 percent of the votes

While serving as mayor of Auburn, she became as much of a tradition as a poli-
tician. For many young Auburn residents, Jan Dempsey was the only mayor they 
had ever known. Th e Auburn-Opelika News recounted a t rue story that illustrates 
this point:

* Th ere are no term limits on the Auburn city council. Jan Miles Dempsey chose not to run for 
mayor in the 1998 election in order to seek a higher public offi  ce at the state level.
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While explaining the workings of civic government to a group of fourth 
graders at Dean Road Elementary School, Mayor Dempsey asked a little 
boy what he wanted to be when he grew up. Just as he began to express 
his desire to one day run for mayor, a little girl jumped to her feet and 
proclaimed, “You can’t be the mayor! You’re a boy!” (Buckner 1998).

In a state that is commonly associated with “good ol’ boy” politics, Mayor Jan 
Dempsey brought with her a new perspective on leadership, good government, and 
a v ision for a p romising future for what was, by many accounts, a sl eepy college 
town in the early 1980s.

10.2 The Setting
Jan Dempsey moved to Auburn in 1972 with her husband, a general and vascular 
surgeon, a nd t hree young c hildren. S oon a fter a rriving i n Auburn, she joined a 
local church and became involved in its community ministry programs. She a lso 
became active in the PTA, which ignited a deep-seated commitment to the Auburn 
city school system.

Not long after she became involved in the community, she began to recognize 
that the local government was not functioning eff ectively. She was not alone in this 
perception. Many residents in the community at that time questioned who was in 
charge at city hall.

By most accounts, confl ict characterized most of the workings of the local gov-
ernment, evidenced by 5 to 4 votes on a majority of the issues that came before the 
council. Th e general sense among the citizenry was that the local government was 
a ba rrier rather than a pa rtner in eff orts to i mprove the city. Ultimately, the city 
manager became a target for much criticism. Over time, a vocal faction grew that 
wanted the city manager fi red, a desire that surfaced again during the 1976 election. 
While the mayor elected in 1976 advocated making a personnel change in the city 
manager position, he was unsuccessful in doing so before the end of his term. As a 
result, the issue of replacing the city manager resurfaced again as a campaign issue.

During the years prior to t he 1980 election, the city manager and the mayor 
spoke only on very rare occasions and divisive community issues packed large pub-
lic v enues. L ong-time re sident a nd fo rmer A uburn U niversity p rofessor G erald 
Johnson ( 2006) re called t hat d uring t hat t ime o f A uburn’s pa st, t here w as “no 
vision” and that “turmoil” characterized the local government. Ironically, this was 
also a time when Auburn University and the city were experiencing signifi cant 
growth. However, instead of enjoying cooperation and coordination, which are so 
important during times of growth, the city was a “boiling pot.”

Among the Auburn community there was a yearning for something diff erent. 
Th e approach the city had used in the past was simply not working and had not 
worked for years. Th e political environment at the time was “the perfect storm for 
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new leadership” because there was a general desire on the part of the community 
to do things diff erently (Johnson 2006). A new approach to managing the business 
of the city was needed.

10.3 The Mayoral Race
Organizationally in 1980, the mayor was elected at-large, but was not a member of 
the city council. A c ouncil president presided over the council meetings. Because 
there was no provision in Alabama law at the time to adopt the pure council–man-
ager plan, Auburn had used a system since 1958 allowed by state law where it hired 
a city manager who worked for the council president and the other eight members. 
However, the mayor was not on the council and had no administrative authority. 
Despite this a rrangement, Auburn had a h istory of infl uential mayors, including 
Jim Haygood who served from 1968 to 1976.

In 1980, Jan Dempsey was considered a relative newcomer to the area. She co-
owned a local retail business and was mother to three children aged 8, 10, and 12. 
In spite of these responsibilities, she also cared deeply about the future of Auburn 
and felt that if elected mayor she would be able to make a positive impact on the 
city. Former Auburn mayor Jim Haygood (2006) commented on Dempsey’s moti-
vation to seek offi  ce: “Jan was not beholden to any segment of the community. She 
was unfettered by infl uences that could have skewed her judgment and credibility 
with Auburn citizens.”

Retired professor Gerald Johnson d id not k now Dempsey before she r an for 
mayor. In fact, he said many at that time did not know her. He supported Dempsey 
for mayor because he saw in her “the absence of confl ict.” He said, “She was and 
remains an energetic woman who has a presence that conveys confi dence, stability, 
and has a no-nonsense approach to things. Th ese characteristics appealed to a vast 
majority of citizens who had seen a l ot of nonsense at ci ty hall” ( Johnson 2006). 
Former c ouncilwoman a nd A uburn University f aculty m ember C harlotte Ward 
also supported Dempsey for mayor. Interestingly, Ward favored Dempsey over one 
of her personal friends who also ran for mayor that year. Ward (2006) said the rea-
son for her choice was that Dempsey could “just get people to do things and had a 
vision for what Auburn could become.”

Auburn native a nd prominent businessman E d L ee Spencer (2006) re called, 
“Jan was not afraid to enter the fray. She welcomed the challenge of the political 
arena. She wa s opinionated, d etermined, a nd had  good  ideas.” W hen Dempsey 
approached former mayor Jim Haygood and asked his opinion about her running 
for the offi  ce of mayor, he recalled that although he felt that Jan could do the job, he 
did not think Auburn was ready for a female mayor at that time (Haygood 2006). 
And, at that time, none of the cities the size of Auburn had a female mayor. In fact, 
for more than a decade of her tenure as mayor, Dempsey was the only female mayor 
in Alabama in a city with a population of more than 30,000.
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Five individuals ran for mayor in the 1980 election, including Dempsey. Prior 
to her candidacy, she determined that the existing situation at ci ty hall was non-
functioning. In response, she devised a number of goals that she shared with anyone 
who would listen. Dempsey spent about $900 on her campaign, which consisted 
of going door to door, handing out campaign cards, and introducing herself to the 
community one person at a time. Her goals were straightforward. First, she wanted 
to guarantee local fi nancial support of the local school system. Her passion for qual-
ity education was one of the key reasons she chose to r un for mayor. Second, she 
felt that long-range planning was essential for Auburn to become the community 
it could become. Th ird, she supported an entirely new approach to de velopment. 
She strongly felt that the development occurring in Auburn at t hat t ime was not 
well-conceived. Fourth, she strongly felt that there needed to be a new atmosphere 
at city hall that encouraged cooperation instead of the confl ict that existed at that 
time. Finally, she wanted Auburn’s city government to be synonymous with “good 
government” i n order for i t to s erve a s a c atalyst for positive c hange a s Auburn 
continued to grow.

Of a ll t he c andidates for mayor i n t he 1980 e lection, Dempsey re ceived t he 
highest number of votes (46.4 percent). Th e individual who received the next high-
est percentage of the vote later withdrew, causing Dempsey to be declared mayor 
without a r un-off . In the months following Dempsey being sworn in as Auburn’s 
mayor, sh e o bserved t he wo rk o f t he l ocal g overnment f rom a n ew p erspective. 
As mayor, Dempsey deeply felt that she had a mandate from the citizens to make 
signifi cant changes in how things were being done in city hall. She approached the 
business of the city as a pa rt of a te am, never focusing on what she could not or 
should not do, but instead serving as a political leader and advocating signifi cant 
policy c hanges t hat were i n l ine w ith t he g oals she a dvocated i n her c ampaign. 
Dempsey (2006) commented on her approach at t hat time, “I knew the commu-
nity was with me. So, it was a matter of strongly believing in what you were propos-
ing and getting it done.”

10.4 Serving as Mayor
As mayor, Dempsey held herself to certain standards: she was always well-prepared; 
she was g lad to l isten to o pposing points of v iew; she looked for consensus, but 
realized unanimity was not necessary to move forward; and she was a s trong and 
active communicator. Former mayor Haygood (2006) commented, “Jan certainly 
brought a new dimension to city government.”

Retired professor Gerald Johnson (2006) stated, “It quickly became evident that 
the newly elected mayor was competent, honest, and committed. Th en what emerged 
was that Jan had ideas and a vision. Her vision had to do with a better Auburn rooted 
in community values, aesthetic values, and a sense of fairness.” Looking back on the 
Dempsey era, long-time observer of city aff airs Ruth Wright (2006) stated, “I never 
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believed she acted on behalf of any personal or fi nancial interest of her own or that of 
any friends. Th e concept of ‘the common good’ is rarely discussed in these polarized 
days, but I believe she had a vision of what it was and how to achieve it in Auburn.”

Even though the position of mayor at that time was not offi  cially a part of the 
council and carried with it no administrative authority, Dempsey did not let that 
stop h er f rom i nfl uencing t he c ouncil m embers to s ee i ssues f rom h er p erspec-
tive and take action. In fact, at t hat time, the mayor did not physically sit on the 
dais during the council meeting. Instead, she, like the mayors before her, sat in 
the aud ience. Th ere w as, h owever, a p lace o n t he c ouncil a gendas fo r “ Mayor’s 
Communications” where the mayor publicly addressed the council.

One thing Dempsey sought to change immediately was to tap into the talent and 
education that was present in the community, but was not being used to improve 
the community. As home to Auburn University, the city was home to educated pro-
fessors and skilled consultants. Unfortunately, many of these talented professionals 
did not want to be a part of Auburn’s citizen advisory boards and commissions.

According to m any l ong-time re sidents, t here e xisted a va st town-and-gown 
divide i n t he c ommunity at t hat t ime. A s a re sult, most municipal boards were 
nonfunctioning. Dempsey was determined to get talented and capable individuals 
to serve on these boards. Her proactive approach was to identify qualifi ed and tal-
ented individuals and simply tell them that she was appointing them to a board. If 
they did not want to serve, she was known to say that they could tell the local news 
reporters in the morning why they refused to s erve. Her direct approach worked 
and, a s a re sult, Dem psey q uickly en hanced t he t alent, cre ativity, a nd c apabil-
ity of the city’s citizen boards and commissions. Gerald Johnson (2006) spoke to 
Dempsey’s approach to attract the active involvement of the community residents 
who had not been involved in the pa st: “Jan k nows that people a re more apt to 
perform if they know what is expected. She would meet with people and get them 
to serve on boards. People like to be asked to do something important and be a part 
of something good. Her style was to bring people in and follow up with them to 
fi nd out what is going on and stay informed. Jan has personal confi dence. She is not 
threatened by capable people. She wants to have capable people around her.”

Another of her main priorities was to m ake changes to h ow the city was run. 
She quickly began urging the council to take steps that she felt needed to be taken 
in regard to the management of the city. Following a meeting she had with the city 
council where she expressed her dissatisfaction with the approach to the management 
of the city at that time, the city manager had a heart attack. While he was recovering 
in the hospital, Dempsey became a permanent fi xture at city hall. Johnson (2006) 
commented that she quickly became the “Margaret Th atcher of Auburn city govern-
ment.” During this period, a number of administrative changes occurred.

Not l ong a fter t he ci ty m anager re turned to offi  ce in the summer of 1982, 
he re signed. A s a re sult, t he ci ty h ad t he o pportunity to h ire a n ew ci ty m an-
ager. Th inking back on the search for the new city manager, former councilwoman 
Charlotte Ward ( 2006) s aid t hat i t w as “ apparent to m ost o n t he ci ty c ouncil 
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that the city needed new ideas and should look for someone who was receptive to 
change” in order to be successful with the new city council and mayor.

10.4.1 City Management
A national search began immediately for a n ew city manager, with approximately 
one hundred fi fty applications b eing submitted. Th re e fi nalists were i nterviewed. 
Dempsey was specifi cally looking for a record of good government, a proactive man-
agement style, proven management skills, a creative thinker, an academic background, 
an overall approach to problem solving that was research-based and thoughtful.

At the end of the interview process, Douglas J. Watson was selected as Auburn’s 
next city manager. Dempsey recalled that she saw in Watson an intellectual and 
scholarly ability that she appreciated and felt was desperately lacking in the local 
government of that day. He also had a demeanor that she felt would work well in 
the civic culture and organizational environment at that time. She said she was not 
apprehensive at all about hiring Watson. In her words, they just “clicked.” Former 
mayor Jim Haygood (2006) agreed that Watson was the right person for the posi-
tion. He stated that it was made evident as Watson “assembled a cadre of real pro-
fessionals to serve as department heads.”

Watson began work in August 1982. And, once in place, he immediately began 
to take control of the inner workings of the city government, freeing Dempsey to 
operate outside the walls of city hall and advocate the many civic-minded projects 
she was determined to see come to fruition.

Watson (2006) recalled the situation when he began working as city manager 
in Auburn:

When I arrived in 1982, the council with Jan’s urging, had forced into 
retirement my predecessor who had been city manager for eight years. 
He was a re tired a rmy colonel who never quite got over h is m ilitary 
approach to ci ty management. He was very unpopular with the busi-
ness community, which referred to city hall as Fort Auburn. He had 
hired some of his army buddies and placed them in key positions even 
though they were not qualifi ed. He had been under heavy attack dur-
ing the four years prior to Jan and had a 5 to 4 majority on council for 
the whole time.

A local businessman had just been elected as president of the council 
in August 1982. He had three other councilors elected that year who 
were in opposition to Jan—one who died in offi  ce, one who later came 
around although he ran against Jan for mayor later, and one who quit 
the council because he could not control his temper.

Th ere were staggered term elections at that time, so you basically had 
the fi ve incumbents versus the four newly elected councilors. Jan sided 
with the fi ve who had been on the council.
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Former c ity ma nager Watson ( 2006) co mmented o n t he ma yor–manager 
relationship when he worked with Dempsey: “Jan was an eff ective leader of the 
council in that she stayed in touch with all of the council members on a regular 
basis. She and I t alked practically every day about what was going on. She was 
well-informed. Once she was on board with an idea, she was a powerful ally with 
the c ouncil b ecause sh e w as pa ssionate a bout w hat sh e b elieved i n.” L ooking 
back on her working relationship with the city manager, Dempsey said, “It really 
operated a s a m odel council–manager form of government. In many ways, the 
roles just ‘fi t’ our p ersonalities. Doug d idn’t need to wo rry a bout c ouncil a nd 
board m embers i ntruding o n a dministrative m atters b ecause I p rotected h im 
and the staff  from political daggers.” Th is  eff ective relationship was seen by com-
munity leaders a s well. Former mayor Haygood (2006) commented, “Th e city 
council left Doug alone because Jan kept the city council at bay. She was quite 
protective of Doug’s role. If Jan saw someone meddling, she was in your face.” 
Ruth Wright (2006) commented on the form of government while Dempsey 
was ma yor: “ Th e c ouncil–manager fo rm o f g overnment s eems to m e to h ave 
reached its peak in Auburn when Dempsey and Watson operated almost as co-
equals, who both disputed and agreed.”

On November 9, 1983, a question was placed on the ballot to accomplish three 
things in regard to the Auburn city government. First, it proposed to make the 
city council terms concurrent. (Terms were s taggered at t hat t ime, but they were 
concurrent prior to Oc tober 1976). Second, it eliminated the position of council 
president. Th ird, it made the mayor an offi  cial member and the presiding offi  cer of 
the city council. Th ese changes were approved by the voters and all three changes 
became eff ective in October 1986.

During Dempsey’s fi rst two years in offi  ce, she brought order to the city largely 
by being a s trong advocate for the formalization of the council–manager form of 
government and creating the environment for Watson’s h iring a s city manager in 
1982. Watson enjoyed an unusually long tenure at t he city lasting more than two 
decades. In her role as mayor, Dempsey understood and appreciated the professional-
ism, wisdom, and knowledge that the city manager brought to the organization. Th is 
appreciation led her to develop a successful and trusting working relationship with 
Watson and she highly valued his involvement in all aspects of the policy process. For 
example, in a speech to the Auburn Chamber of Commerce in 1990 updating the 
members on the city’s growth, Dempsey fi rst credited the professional management 
of the city as a key factor in Auburn’s success and growth (Th om aston 1990).

While Dempsey clearly understood (and enjoyed) her ceremonial and political 
role as mayor in a council–manager city, she spent much more time at city hall than 
her part-time position required. In addition to closely aligning herself with the city 
manager, she also invested time in developing relationships with key staff  members 
in order to create a team approach to idea generation and the planning of city 
projects, all the while honoring the legal limits of council–manager government in 
terms of administrative intrusion.
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Th e accomplishments of Dempsey in this arena contributed greatly to institu-
tionalizing the eff ective functioning of council–manager government in Auburn. 
Subsequently, t he s tability a nd cre dibility o f t he l ocal g overnment s et t he s tage 
for securing broad community support for a number of innovative initiatives that 
would be set in motion during the Dempsey years.

While many signifi cant accomplishments were realized during Dempsey’s eigh-
teen years as mayor, three key policy issues were addressed and given a fresh direc-
tion under her leadership.

10.4.2 Long-Range Community Visioning
From Dempsey’s vantage point, much of what a iled the city of Auburn could be 
cured with a long-range plan. She realized that a community vision was desperately 
needed to direct the future of the city. Th e city was ready for “something”; however, 
up to t hat t ime, no one had proposed what that “something” might be. Early in 
her term of offi  ce, she learned about a large metropolitan city undertaking a long-
range plan to lay out the city’s future goals through the year 2000. Instinctively she 
recognized, “Th is is what Auburn, Alabama, needs to do.”

Dempsey had a v ision for a b etter Auburn before she even decided to r un for 
offi  ce. She also knew that coming into a contentious situation like Auburn’s, she had 
no choice but to visibly and vigorously gain the trust and support of the community 
to overcome the status quo. She strongly felt that a long-range planning process 
was the method by which a common vision could be created. In her mind, only a 
comprehensive, grassroots approach to improving the community that involved all 
stakeholders in the community could turn the city around in a new direction and 
allow Auburn to be the model community that Dempsey knew it could be. Auburn 
native a nd prominent businessman E d L ee Spencer (2006) s tated, “Jan i s de ter-
mined, intelligent, and is able to visualize how things should be and ought to be.”

Out o f h er c onviction t hat A uburn n eeded a c ollective c ommunity v ision, 
Auburn 2 000 w as b orn—a v isioning p rocess t hat o utlined t he ci ty’s l ong-term 
goals through the year 2000. Th rough this process, Dempsey inspired and strongly 
encouraged the involvement of city council members, all segments of the Auburn 
community, Auburn University, as well as the city management and staff . Th e 
resulting document represented a community consensus about the direction of the 
city for the next two decades.

In late 1981, Auburn 2000 began. Former mayor Jim Haygood (2006) recalled 
that Auburn 2000 was “well received” and that participation was high. He felt that 
one reason it was so successful was because the process “corralled the talents that were 
already in Auburn, but were not being utilized to provide community leadership.”

Dempsey used her reputation as being a “novelty” female mayor to her advan-
tage. Requests from civic and nonprofi t groups fl ooded her offi  ce, and she was too 
happy to accept the invitations. During her speeches, she relished the opportunity 
to promote Auburn 2000 and advocate this long-range visioning eff ort, which was 
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so unique at that time. Because she knew that Auburn citizens wanted to be a part 
of something “good,” she used that fact to el icit involvement in the process. She 
advocated t he Auburn 2000 process a s t he way t hat t he c ommunity’s ideas a nd 
values could be identifi ed. In her mind, the resulting document would provide the 
council and city manager with a community consensus on the future actions of the 
city government.

Just as  important as  the fi nal Auburn 2000 rep ort w as t he process of  c reating 
Auburn 2000. Bringing together a diverse group of citizens and community leaders to 
talk with each other, work together to identify issues, and arrive at a common vision 
was a signifi cant accomplishment that resulted in large-scale payoff s for the city.

After numerous public meetings and committee work sessions, the Auburn 2000 
report was produced and distributed. But unlike many studies, Auburn 2000 was 
not simply placed on a shelf. It was an active document that was used to guide bud-
get priorities and departmental goals for years to come. Th e process was repeated as 
the year 2000 approached, and Auburn 2020 resulted in a renewed sense of com-
munity support and clear direction (Ponds 1997; Scales 1997; McLaughlin 1998). 
Because the city government was much diff erent at that time, this second process 
also was much diff erent from the fi rst.

Former city manager Watson (2006) commented on Dempsey’s role in Auburn 
2000 and Auburn 2020:

Jan played an essential role in Auburn 2000. Since it was primarily a 
citizen involvement exercise, she appointed the committees and orga-
nized the eff ort. Jan’s role in both eff orts was one of facilitative leader. 
I believe that Auburn 2000 and Auburn 2020 were unifying eff orts in 
the community.

Ruth Wright (2006) agreed:

Th e defi ning e vent [ of J an Dem psey’s ter m a s A uburn’s m ayor], I 
believe, was Auburn 2000—an early and inspired version of the kind 
of “visioning” that is now common elsewhere. Organizing it required a 
vision of participatory democracy and an ability to convince citizens to 
commit to hard work over several years. As the results proved, Auburn 
citizens were uniquely fi t to achieve excellence in this project. Auburn 
2020, in which I pa rticipated, was less comprehensive. Both had the 
merit of promoting a more unifi ed community.

Th ese l arge-scale, c ommunity-involvement e ff orts a re j ust t wo e xamples o f 
Dempsey’s skills as a master organizer and motivator (Ham 2006). Dempsey dem-
onstrated her ability to inspire community leaders and average citizens from all seg-
ments of the community to such a degree that they agreed to put aside their personal 
priorities temporarily and dedicate their time to this positive, civic-minded project.
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10.4.3 Planning and Zoning
At this same time in Auburn’s history, there were, by many accounts, unattractive 
developments being constructed in and around the downtown, which is adjacent to 
the campus of Auburn University. Th ese developments generally consisted of apart-
ment buildings that served as off -campus student housing.

Retired professor Johnson (2006) stated that the university’s decision to strictly 
limit student housing options on campus had a direct impact on the housing mar-
ket of the city. With student demand for off -campus housing increasing, the market 
responded with construction of a number of apartment buildings that were b uilt 
with little, if any, landscaping. Instead of greenspace, large asphalt parking lots cov-
ered most of the property. Dempsey described the new structures as “barrack-like.” 
Former city manager Watson (2006) commented on the problems with zoning at 
that time: “One thing is for sure, the zoning ordinance prior to 1984 was a mess. A 
number of three-story monstrosities with the tiny rooms for student housing came 
out of that ordinance. Th ere was no landscaping requirement and paving lot line to 
lot line was common.”

Most new developments required variances to begin construction. Th e business 
of the local Board of Zoning Adjustment was evidence that the planning ordinance 
in place at t he time was out of date. Further raising public criticism was the fact 
that a number Auburn’s “architectural treasures” were torn down to make room for 
these new student apartment buildings (Ward 2006). Th e developments of the day 
caught the attention of many in the community who, like Dempsey, valued a more 
attractive and thoughtful approach to community planning and development.

Former city councilwoman Charlotte Ward (2006) remembered that another 
planning-related issue that received public attention was the increasing number of 
portable, fl ashing signs appearing along one of the major thoroughfares in the city. 
She and others considered these signs a “menace” because they were not only unat-
tractive, but also distracted drivers from watching traffi  c.

About that time, a planning consultant introduced Dempsey to the concept of 
performance zoning, which was essentially a d iff erent approach to planning that 
could address many of the planning-related challenges facing the community. In 
theory, performance zoning states that mixed uses can be compatible i f buff ered 
properly. Th e c oncept appealed to Dem psey b ecause o f t he c entral ro le o f open 
space, landscaping, greenspace, and setbacks. Since mixed uses were t he order of 
the day in Auburn, this idea hit a chord with Dempsey.

Ward (2006) also supported performance zoning because she saw it as off ering 
the “fl exibility” that was needed at the time. However, not all of the Auburn com-
munity was onboard with the new approach to planning the future build environ-
ment of Auburn. In fact, Ward feels that her strong public posture in support of 
performance zoning was the reason she lost the next election.

One of the deeply felt fears at t he t ime was the juxtaposition of off -campus 
students next to families living in Auburn’s traditional, older neighborhoods in 
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and near the urban core. Former city manager Watson (2006) recalled the com-
munity deliberations regarding performance zoning: “[Performance zoning] was 
a major controversy in 1984. Every meeting was packed with people who opposed 
it, many convinced that their neighborhoods were in jeopardy. Th e intent was the 
opposite—to p rotect t he e xisting n eighborhoods f rom en croachment b y o ther 
uses.”

While performance zoning advocated buff er yards to a ddress d iff erent hous-
ing uses, Dempsey strongly felt that buff ers were inadequate to “buff er lifestyles.” 
Th erefore, a number of modifi cations were made to the housing defi nitions of the 
“pure” p erformance z oning o rdinance to a ddress t he c oncerns a nd fe ars v oiced 
in the public meetings. Specifi cally, the zoning ordinance adopted in 1984 incor-
porated “ step-down” z ones rep resenting d iff erent h ousing den sities a llowing fo r 
more categories. Th e fi rst draft of the ordinance provided for ten districts; however, 
three additional districts were added to customize the ordinance to better fi t with 
the unique elements of the Auburn community. Th ose additional categories were 
holding dis trict, applied to t he l and owned by t he State o f A labama (specifi cally 
Auburn University and a state park) and the land that surrounded Lake Ogletree, 
which was the city’s source for drinking water; university services district applied to 
the land that immediately surrounded the campus of Auburn University and that 
accommodated the residential and service needs associated with the university; and 
redevelopment district designed to encourage redevelopment in certain areas in the 
central part of the city that were de teriorating or otherwise needed a h igher and 
better use.

Th e new ordinance a lso included improvements to t he sign ordinance, which 
was later strengthened to make signs lower and smaller, and remove blinking signs, 
portable si gns, a nd fl uttering banners. Long-time observer of city aff airs Ruth 
Wright supported the new ordinance: “Th e 1984 zoning ordinance, designed spe-
cifi cally for Auburn by Auburn 2000, provided a foundation for productive devel-
opment.” Watson (2006) commented, “Overall, the value of the new ordinance was 
realized in the subsequent aesthetic improvements to developments in Auburn that 
occurred following the passage of performance zoning.”

Based on her credibility w ith many community leaders a nd council mem-
bers, Dempsey was able to eff ectively argue for the need for a unique and novel 
zoning ordinance. While it was unfamiliar to the community, performance zon-
ing was successfully adopted and implemented due in large part to the eff orts of 
Mayor Dempsey who framed the issues and advocated strongly for this special 
type of zoning control.

10.4.4 Housing Initiatives
Some might consider Dempsey a woman of contrasts. To those who did not know 
her, her image may have been one of a well-educated, doctor’s wife most likely out 
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of touch with the needs of the disadvantaged. Th is image, however, could not be 
farther from the truth.

While Dempsey is certainly comfortable among those considered to be infl uen-
tial or prominent, she is just as comfortable with those at the lower end of the eco-
nomic ladder. She cares deeply about the disadvantaged. With her involvement in 
the Lee County Council for Neglected and Dependent Children, the White House 
Conference on Children and Youth in 1960 and 1970, church-related mission work 
and outreach, and work with foster children, Dempsey became increasingly sensi-
tive to the plight of those in need.

As mayor, Dempsey u sed her position to b etter t he l ives of t hose in Auburn 
who, in the past, had been overlooked and ignored. Ward (2006) commented on 
these eff orts: “One of the main things I remember about Jan was her commitment 
to help Auburn’s poor. At a time when no one would speak up for their needs, Jan 
was a vocal and persuasive force who worked to make things better for them.” Ruth 
Wright (2006) echoed this sentiment: “Jan Dempsey took account of the needs of 
those who were not powerful and considered the eff ects of city action on those who 
did not show up at city hall speaking up for themselves.”

For many decades, northwest Auburn was considered the “poor side of town.” 
Th e housing stock was occupied by low- and moderate-income African-American 
households. Many of t he homes began de teriorating a s m inor repa ir needs were 
neglected d ue to l imited h ousehold i ncome. E ven b efore sh e b ecame m ayor, 
Dempsey’s eyes were opened to deplorable housing conditions by the late Neil 
Davis, founder a nd e ditor o f Th e Aubur n B ulletin, a l ocal n ewspaper. Dempsey 
actively worked w ith t he ci ty m anager a nd s taff  to p ut together a t argeted p lan 
to address Auburn’s housing needs. She stated, “Th is was a h idden problem to so 
many in Auburn at that time. While these citizens were integrated into the com-
munity, they were isolated and unrecognized politically.”

She cites the “Broken Window Th eory” as one reason why she felt the actions 
in the area of housing were so important to the future of those neighborhoods and 
the greater Auburn community. Dempsey believes that if neighborhood decay and 
degradation remain in place over time, it causes the people who live and work in that 
area to feel increasingly helpless to improve the conditions or to intervene to maintain 
public order. A further consequence is that vandalism often increases and residents 
become increasingly fearful causing them to withdraw from community upkeep and 
community activism. Th e theory claims that to keep this kind of neighborhood con-
dition from escalating, certain actions can be undertaken, such as replacing broken 
windows in buildings and homes, cleaning up graffi  ti, removing abandoned vehicles 
and illegally dumped items, and improving deteriorating housing conditions.

Th rough the housing-related policy initiatives that were enacted during her con-
secutive mayoral terms, Dempsey’s strongly held values in this regard were made 
clear. In fact, a number of innovative programs and projects addressing low-income 
housing were set in motion while she was in offi  ce.
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 1.  Housing rehabilitation: Because Auburn was not an entitlement city during 
Dempsey’s tenure, the city had to compete against other cities for Community 
Development Block Grant (CDBG) funds. A housing rehabilitation program 
was a key component of the city’s application for these coveted federal funds. 
Th is program was built into the funding applications in order to address the 
serious needs of the houses located in Auburn’s low- and moderate-income 
neighborhoods, which had gradually deteriorated. During Dempsey’s tenure, 
193 houses were rehabilitated with this program, representing an investment 
of more than $1.7 million dollars. Furthermore, the city council established a 
goal, which was later realized, of having water and sewer serving every home 
in the city limits during the time that Dempsey served as mayor and paving 
all of the unpaved streets where citizens lived.

 2.  Aff ordable housing: Th e city’s “match” funding for the CDBG funds described 
above was aimed at building new homes on in-fi ll lots in the same low- and 
moderate-income neighborhoods. It was hoped that new construction might 
ignite new private investment in the same area and, over time, revitalize these 
increasingly dilapidated neighborhoods. Th e program allowed individuals and 
families to purchase a home for as little as $500. Closing costs were deferred 
and, through a creative fi nancing arrangement, mortgage payments were often 
less than what these families were already paying in rent. As a part of this 
CDBG match program funded through the city’s coff ers, twenty new homes 
were built on in-fi ll lots in northwest Auburn representing a public investment 
of more than $900,000. Th ese new homes not only provided home ownership 
opportunities for families who otherwise would have never been able to aff ord 
a new home, but also injected a sense of energy into these communities. New 
housing construction began that was not a part of the city’s eff orts. New, pri-
vately funded houses began to spring up throughout this community. Instead 
of neighborhoods that were overlooked and avoided, people now wanted to  
live there and new investment was evident by the construction of new homes.

 3.  Habitat for H umanity h ousing: Dem psey h ad b een i nvolved w ith Ha bitat fo r 
Humanity for a number of years. Because of the increasing value of residential 
property i n A uburn, b uildable l ots fo r n ew Ha bitat h omes were u navailable. 
During the latter part of her service as mayor, Dempsey played a key role in gar-
nering political, administrative, and community support for the development of 
infrastructure (roads, water lines, and sewer lines) for a new neighborhood con-
sisting of only Habitat for Humanity homes. Th ese newly created lots enabled a 
number of civic, university, and church groups to come together and build homes 
for qualifi ed recipients who had desperately desired a home of their own.

When a sked how she garnered political support for these programs, she said 
it was easy. “Once the basic ‘good government’ items were taken care of, such as 
police and fi re protection, garbage collection, and street conditions, the commu-
nity was willing and more comfortable stepping out in new directions. Everyone 
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began wanting the city at the table because it now off ered talent and credibility. Th e 
school board, the chamber of commerce, Auburn University—they all wanted the 
city as a pa rtner.” If anyone challenged her support of spending public dollars on 
these programs, she simply countered with a series of questions: “I would ask them: 
‘What are the values of this community? Do they not include decent living condi-
tions for every citizen?’ Who could disagree?”

10.5 Dempsey: Leading the Parade
 “When Jan Dempsey gets involved in something, she is not content just to be in the 
parade. She leads the parade” (Ham 2006). While Dempsey was leading Auburn’s 
parade, the city experienced signifi cant changes. Former mayor Haygood (2006) 
described A uburn’s p rogress during t he Dempsey ye ars a s t ransitioning f rom “a 
crawl to a gallop.” And, Haygood was not alone in viewing her leadership this way. 
Dempsey’s successful years of civic service in Auburn earned her the Chamber of 
Commerce’s President’s Award, the Rotary Club’s Citizen of the Year, the League 
of Women Voters’ Service Award, and induction to the Parent–Teacher Association 
Hall of Fame.

In fact, the Auburn city school system continues to be recognized as one of the 
top fi ve school systems in Alabama and top one hundred twenty-fi ve school systems 
in the nation. Th e 2006 Washington Post Challenge Index measuring a public high 
school’s eff ort to challenge its students ranked Auburn High School seventy-ninth 
overall. Th e May 8, 2006, issue of Newsweek ranked Auburn High School as num-
ber seventy-seven among the top one hundred best public high schools that do the 
best job of preparing average students for college. In an editorial in the Opelika-
Auburn N ews p ublished to ward t he en d o f Dem psey’s l ast ter m a s m ayor, Paul 
Davis (1998) a sked: “Can A uburn su rvive w ithout M ayor Dempsey? She’s b een 
most active in transforming—for the better—the loveliest city and also for pump-
ing millions into what is regarded as one of the fi nest school systems in the state.”

10.6 Lessons from this Chapter
Th is chapter brings to l ight certain environmental, personal, and structural char-
acteristics that a re important backdrops for leaders to i dentify. Only when these 
components are recognized and understood can one set out a plan to address them 
in order to succeed as a facilitative leader.

10.6.1 Political Environment
When Jan Dempsey appeared on the political radar in Auburn, Alabama, the city 
government and its administration were embroiled in confl ict in most matters that 
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came before it. Th ere was no v ision or common d irection for the city. Th e local 
government was viewed as a hindrance rather than a help by those who contemplated 
investing in community-related projects. Th e manager and mayor did not commu-
nicate on most issues, and most city council votes were sp lit 5 to 4. C ommunity 
meetings to debate civic matters were well attended and cries for “something better” 
were heard. And while this tumultuous political environment was the order of the 
day, both the city and Auburn University were expanding. Th e political environ-
ment was referred to as “the perfect storm for new leadership” because of the com-
munity’s desire to do things diff erently (Johnson 2006).

10.6.2 Personal Approach
How did Dempsey garner so m uch community support during a t ime that was, 
by so many accounts, embroiled in confl ict, controversy, and bickering? Many in 
the community cite her personality and determination. An article in the Opelika-
Auburn News, stated, “Disagreements and policy battles are a b itter reality in the 
political realm. However, Mrs. Dempsey believes that getting Auburn city offi  cials 
to stop back-biting and start concentrating on the job at h and will be something 
she’s remembered for” (Buckner 1998).

Dempsey was not inclined to give in to those who disagreed with her. Instead, 
she was of a mind to win over those who were undecided so as to garner a majority 
on her side. Prominent Auburn businessman Ed Lee Spencer (2006) commented 
on Dempsey’s approach in overcoming opposition: “Jan did a whole lot of pushing 
and she got things done. She didn’t mind confrontation. It quickly became known 
that if you went against her, it was a waste of time. She’d whip ya. Jan would ask 
you your opinion and then give you the answer. She could do that because she had 
researched the issue and had thought it through. She always had the right motives.” 
Her witty, a rticulate, energetic, and positive approach opened doors for her with 
key s tate l eaders a s we ll, a llowing her to a dvocate ideas t hat were cr itical to t he 
future of Auburn, most of which were conceived in Auburn 2000.

Dempsey was able to get people who had never considered being involved in civic 
matters to take on leadership roles. Former mayor Haygood (2006) described her 
approach as “intimidating, but engaging.” He commented that her direct approach 
“catches you off -guard.” Cu rrent A uburn m ayor B ill Ha m (2006) re counted a n 
experience with Dempsey’s direct approach in 1986 when she recruited him to run 
for a city council seat:

I was standing in line at Auburn Bank in July of 1986 when Jan walked 
up to me and said, “I hadn’t thought of you for city council, but this 
city has been good to you. It’s your time to pay back the community. 
You need to sign up to run for city council today.” Within thirty min-
utes, Jim Haygood called to encourage me to run. He told me he’d be 
by in fi fteen minutes to see me. When he arrived, he had Trey Johnston 
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[another local businessman] in the car as well. He said he was driving 
us both to city hall to sign up to run for council. I won a seat on council 
that year and continued serving on the council until Jan stepped down. 
Th at was the year I r an for mayor and have been serving as Auburn’s 
mayor ever since.

Bill Ham and Trey Johnston were not the only people who, at Dempsey’s urg-
ing, ended up serving the city in a fo rmal capacity. She encouraged a number of 
others to run for city council as well. However, while she actively sought out indi-
viduals to b ecome involved with the city government who would prove va luable, 
she never developed a slate of candidates as many mayors do.

Dempsey a lso u nderstood how i mportant i t w as fo r t he ci ty to “ put on a  
good f ace” so  the citizens could be  proud of what wa s occurring in the com-
munity. It was this approach that Dempsey used to involve so many citizens in 
Auburn 2000 and later Auburn 2020. Former councilmember Charlotte Ward 
(2006) said, “Jan’s eff orts to organize Auburn 2000 were we ll received because 
it was the fi rst time anyone took a long look at what the community should be.” 
Retired professor Johnson (2006) commented, “Jan understands human nature. 
She knows that people like to be involved in positive things that are going on in 
the community.”

10.6.3 Organizational Structure
It is important to note that when Dempsey was elected mayor, she stepped into an 
ambiguous institutional s tructure. She made it work at t he t ime because she was 
determined to make it work even without the benefi t of executive power or being a 
voting member of the local elected body. At that point, Dempsey’s credibility and 
persuasiveness were of the utmost importance in order to gain the support of the 
council.

However, she a lso played a pa rt in adjusting t he institutional a rrangement 
into one that was more workable for the city in the long-term. Th es e structural 
changes included adopting a true council–manager form of government, revert-
ing back to concurrent council terms, and making the mayor an offi  cial member 
of the city council. An underlying benefi t o f t hese i nstitutional c hanges w as 
strengthening t he administrative s afety net so Dem psey could focus on doing 
what sh e do es b est. J ohnson ( 2006) c ommented t hat Dem psey w as a m aster 
at b eing political—in t he best s ense o f political. Once t he organizational a nd 
administrative matters were addressed, Dempsey was able to “major on the 
majors” and focus her energy and eff ort on the big picture and what Auburn was 
yet to b ecome. Her desire to i mprove the municipal organization for the long-
term enabled her to understand that the city’s organizational structure mattered, 
that a change was needed, and that her support of that change was necessary to 
make it happen.
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10.7 Conclusion
To many long-time Auburn residents, Mayor Jan Dempsey personifi ed the leader-
ship and community vision that was so l acking in the years prior to her election. 
Th e strategies she used during those early years were ones she drew on throughout 
her eighteen year tenure as mayor. Th is case study suggests that there are a num-
ber of things that are key to being a successful mayor and a facilitative leader in a 
council–manager government:

 1.  Having a vis ion: Th e m ayor should t ake t he i nitiative to v isualize a b etter 
community a nd t hen h ave t he de termination to m ake i t h appen. F ormer 
councilmember Charlotte Ward (2006) s tated, “Jan has initiative, a nd she 
takes the lead. She is forward looking. She sees a need and goes after solving 
it. Jan is an activist in the best sense.” Auburn mayor Bill Ham (2006) agreed, 
“Jan is a true visionary. She has never been satisfi ed on how things have been 
done in the past. She was always looking at how things could be better. Th e 
future of Auburn was always at the forefront of her mind.”

 2.  Being passionate and persuasive: Dempsey is quick to p oint out that passion 
excites people. She ignited a pa ssion within the community for a c ommon 
vision of what the community of the future could be. Dempsey said, “When 
there is a sincere passion, it is easy to persuade citizens to become involved.” 
Auburn m ayor B ill Ha m (2006) c ommented t hat Dem psey w as a m aster 
at g arnering support for policy initiatives: “[Jan Dempsey showed me] t he 
importance of selling ideas to t he community. She also impressed upon me 
that every time you vote on an issue, your decision will upset a c ertain per-
centage of people and will delight another group. What is important is that 
you keep your eye on the bigger picture. As long as you have analyzed the 
issue at hand and can argue in favor of the bigger picture, those who are mad 
will at least respect you.”

 3.  Being energetic: By all accounts, Dempsey brought with her a dynamic posi-
tive energy. She worked hard for things she believed in. She devoted a great 
deal of time and energy to her duties as mayor. Often referred to as a “go-get-
ter,” Dempsey is known as an individual who is not afraid of setting challeng-
ing goals a nd persevering u ntil t hey a re a chieved. Prominent businessman 
Ed Lee Spencer (2006) felt that much of Dempsey’s mayoral success was her 
approach to the work at hand: “She gets action and results because she ‘bores 
in’ and is determined to see things accomplished.”

 4. Acting a s a con stant comm unicator: Dem psey s tates, “ Don’t b e a fraid to  
articulate w hat p eople a re ( or sh ould b e) t hinking.” M any c onsider 
Dempsey to be a master at presiding over council meetings. She conducted 
an effi  cient meeting while still listening to citizen input. In terms of speak-
ing engagements, she advocates “preparation and research” as the keys to 
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composing civic-minded remarks that stick in the minds of those in atten-
dance. Taking full advantage of any and every opportunity to communi-
cate a c learly articulated message will reap large dividends. Ruth Wright 
(2006), a l ong-time o bserver o f ci ty a ff airs, c ommented o n Dem psey’s 
communication skills in the policy arena: “Her major asset was probably 
her ability to e xplain c learly t he benefi ts or d isadvantages of a c ourse of 
action, combined with a willingness to continue to explain them until oth-
ers were convinced.”

 5.  Being relentless in consensus building: Dempsey’s mayoral successor Bill Ham 
(2006) commented on Dempsey’s consensus building while serving with her 
on city council: “One of the most important things I learned from Jan that 
has been invaluable to me as I h ave served as mayor is the art of consensus 
building.” Ruth Wright (2006) agreed: “She has an ability, unrivaled in my 
experience, to understand confl icting viewpoints and fi nd common ground. 
Her excellent judgment on civic matters enabled her to use that consensus to 
take the city in intelligent directions.”

Dempsey’s success in implementing the key policy initiatives described in this 
case does not simply “happen.” Using coercion and squabbling over policy direction 
typically does not bode well for long-term mayoral success. Dempsey’s popularity 
across racial, political, and economic lines enabled her to win support for policies 
that many viewed as potentially controversial. In the policy areas where she chose to 
be involved, she played a key leadership role. Th e key to her success hinged on her 
willingness to take a high profi le role in controversial matters, which was supported 
by a strong staff  working to implement her ideas for change.

While Auburn h as e xperienced a n umber o f c ontentious policy bat tles si nce 
1980, t he i ndividuals i nterviewed fo r t his c hapter fe el t hat t he p olitical c limate 
was generally one of cooperation under Dempsey’s leadership. Without question, 
the city enjoyed a political environment that was a world away from the years prior 
to Dempsey’s election in 1980. For Dempsey, her high level of credibility, politi-
cal leadership, a nd personal charisma a ll contributed to h er success in e stablish-
ing a h ighly functioning council–manager government that was rooted in citizen 
involvement, cooperation, partnership, and a shared a vision for the future.
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11.1 Introduction
In t he pa st t hirty ye ars, b oth t he s tyle a nd t he s tructure o f t he offi  ce of mayor 
in S tockton, C alifornia, h ave c hanged. Th ese sh ifts re fl ect a g rowing de sire o n 
the part of the community to t ake control of the city’s destiny in the face of new 
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demographics, e conomic re alities, a nd p olitical a lignments. Th is fer ment h as 
occurred in the context of California’s special political culture and complex institu-
tional patterns. It has also been infl uenced by Stockton’s unique history and geog-
raphy. Stockton, established in 1848, was one of the fi rst cities in California and 
continues to provide a deep-water gateway to the rich agricultural heartland of the 
state.

Th e legacy of Stockton’s fi rst two mayors to be elected citywide is the particular 
subject of this essay. Th ey both took advantage of structural changes proposed and 
implemented in the wake of a l ocal politics dominated by corruption, neighbor-
hood self-interest, and incivility. Joan Darrah, one of the architects of these struc-
tural changes, was fi rst elected in November 1989 and reelected in November 1992. 
Gary Podesto followed in 1996 and 2000. Th e city’s Charter limits the mayor to 
two terms.

As pioneers in the reformed offi  ce of the mayor, both Darrah and Podesto pro-
vided models for f uture occupants. Th eir personal styles helped to fl esh out t he 
potential of the new structure and to explore its limitations. Th eir mayoral histories 
suggest that James Svara i s correct when he concludes that facilitative leadership 
is well suited to the offi  ce o f t he m ayor i n a c ouncil–manager fo rm o f g overn-
ment; both of these occupants have assumed this style (Svara and Associates 1994). 
However, it is clear to all observers that Darrah and Podesto diff ered dramatically 
in the way in which they sought to f acilitate cooperation among the various con-
stituencies. Each appears to have emphasized a diff erent attribute of the facilitator. 
Darrah embodied the coordinator, helping “to achieve high levels of shared infor-
mation, but weak in policy guidance” (Svara and Associates 1994). On the other 
hand, Podesto “emphasized policy guidance and advocacy, but neglected coordina-
tive activities” (Svara and Associates 1994). Th e result is that Stockton has come to 
understand these aspects of facilitative leadership as alternatives rather than aspects 
of a  unifi ed model. Svara’s description of the “director” or complete form of the 
facilitative mayor, an integration of coordination and advocacy, here seems an ideal 
type, out of reach of mere mortals. In its fi rst cycle since reform, Stockton’s experi-
ence has been that coordinators and advocates a lternate as mayor, each occupant 
responding to the particular challenges of his or her times.

To describe further the experience of facilitative leadership in Stockton requires 
attention to the social context of the city, the evolution of the offi  ce of the mayor, 
and t he e xperience w hich Da rrah a nd Podesto b rought to t he offi  ce. With this 
background in m ind, t he impact of t heir l eadership a cross a s eries of i ssues c an 
be a ssessed. It will become clear that each adopted a m ix of leadership roles and 
crafted a s et o f networks i n a ccomplishing t heir g oals. Th e application o f t hese 
strategies to t he c hallenges at h and re veals t he d iff erent ways a c oordinator a nd 
an advocate approach facilitation. An analysis of their activities indicates that this 
distinction i s one o f emphasis. B oth Da rrah a nd Podesto u tilized a w ide r ange 
of tactics in pursuing their goals. Further, it appears that the styles they adopted 
were recognized by the public as responsive both to the challenges Stockton faced 
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during their terms in offi  ce, and to the governmental structures under which they 
operated. One indicator of their success in both cases was the support each received 
as t hey considered h igher offi  ce at t he end of t heir mayoral s ervice. Da rrah was 
encouraged to r un for Congress, but declined. Podesto ran for State Senate, but 
was subsequently defeated.

11.2 Setting
Stockton, California, is a city of over 250,000 in a county of 633,000 residents. 
San J oaquin C ounty i s o ne o f t he ten m ost p roductive a gricultural c ounties i n 
the United States and contains one-third of the San Francisco Bay Delta, which 
recharges much of C alifornia’s water. I n re cent t imes, re sidents o f t he Bay A rea 
counties have crossed the Altamont Pass and the Delta in search of cheaper hous-
ing. In addition, the Sacramento metropolitan region has been expanding south-
ward toward Stockton and an increasing number of city residents commute daily to 
the state’s capitol city. Th e area is bracing for rapid urbanization, competition with 
overseas agricultural producers, and the environmental challenges of pollution and 
levee failures. Th ere is much for government to do.

Stockton shares the county with six other cities: Lodi, Escalon, Ripon, Manteca, 
Lathrop, and Tracy. Lodi to the north is famous for its Zinfandel wine and home-
town at mosphere. E scalon a nd R ipon a re sm all a gricultural towns g etting t heir 
fi rst taste of suburban dwellers. Manteca, Lathrop, and Tracy have absorbed much 
of the new migration from the Bay Area. However, they lag in industry and urban 
services; in many ways they are copies of those urban places in the Livermore Valley 
which were named “edge cities” by Joel Garreau (Garreau 1991).

Th ough Stockton is by far the largest and the most comprehensive city in the 
county, i ts n eighbors do n ot de fer to i ts au thority. Th ey c onceive t hemselves a s 
independent rather than suburban; in fact, there continues to b e signifi cant agri-
cultural space between them despite the growth of strip mall development a long 
major a rteries. Th ere i s much competition a mong cities for re tail t ax re venue in 
the wake of Proposition 13, which dramatically reduced the ability of cities and 
counties to r aise p roperty t axes i n C alifornia. O n t he o ther h and, Sa n Joaquin 
County has come together to support the development of highways under the lead-
ership of its Council of Government (COG). Currently, COG has been successful 
in getting the ACE (Altamont Commuter Express) commuter t rain up and run-
ning between Stockton and San Jose, as well as providing the capital necessary for 
dramatic upgrades to Interstate 205 through Tracy and over the Altamont Pass to 
the Bay Area.

Th ough C alifornia h as a t radition o f c harter ci ties a nd “ home r ule,” i t i s 
also known for its large number of special districts and its centralized control of 
state services, particularly after Proposition 13. Critical issues, such as water, are 
most o ften special d istrict a nd s tate prerogatives. Upgrades to t ransportation, 
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including S tockton’s a irport a nd de ep w ater p ort, re quire c areful n egotiating 
with state and county agencies. Th e Delta and the rivers that feed it are moni-
tored by hosts of regulators from Sacramento. Large portions of city and county 
revenues are in the form of rebates from the state or, alternatively, are withheld 
to pay state debts.

Stockton has not always done well lobbying for state assistance. Beginning in 
the 1930s when the car and truck replaced boats as the vehicles of choice to reach 
inland cities, Stockton was unable to obtain highways linking itself directly to San 
Francisco and thereafter began a long period of isolation from the coast. Later the 
city had to wait in line for a cross-town freeway linking the two major highways that 
defi ne the east and west boundaries of the city. Unfortunately, when this project 
was fi nally authorized, it eliminated culturally signifi cant ethnic neighborhoods in 
the downtown area, a loss that the city is still attempting to overcome.

Recently the political fortunes of the Central Valley have started to improve. It 
has become a p otential mediator between Northern and Southern California. Its 
politicians a re t raditionally more c onservative, but h ave e xperience de aling w ith 
ethnically diverse populations. Stockton, for example, has, for more than a decade, 
been a majority minority community. It is estimated that 75 languages are spoken 
in the downtown daily and the local schools report that they have tracked 39 spo-
ken in the schools. Th ese diverse communities have played host to t he tidal wave 
of immigrants that have come to Stockton in search of jobs in agriculture and food 
processing. In recent years, immigrants from Mexico have been most numerous 
and now comprise over 30 percent of the city’s population.

As a port of entry for immigrants and a market for agricultural and industrial 
labor, the city has experienced high welfare rolls, low family incomes, and crime. 
Th e s egregation i ndex for t he ci ty i s low; cr ime appears to b e c lustered i n a reas 
where drug transactions occur, often along downtown streets. Much of the crime 
involves youth and, therefore, fl ows over into the schools.

Since S tockton a nd i ts n eighbors h ave c onservative p olitical i nstincts, b ut 
increasing numbers of immigrants and poor, both political parties see opportuni-
ties to gain supporters. Despite gerrymandering, Assembly and Senate elections in 
the a rea a re often competitive and the w inners have a ssumed leadership roles in 
Sacramento. However, because the districts are drawn to please incumbents, meet 
court-ordered standards of diversity, and adhere to the principle of one person–one 
vote, cities like Stockton do not have a single representative that they can call their 
own in the state legislature. For the city to gain state assistance takes careful nego-
tiating even as political power shifts increasingly in the Valley’s direction.

Another diffi  culty Stockton leaders face in attempting to link to state and fed-
eral leaders is the nonpartisan tradition of California cities. In fact, the state’s con-
stitution continues to follow Progressive Era impulses in banning partisan labels in 
local races statewide. Th e result is that local parties are weak and easily manipu-
lated by a fe w vocal members. On the other hand, this t radition has meant that 
candidates from both parties can enter politics without the fear of facing a political 
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machine. As if to underscore the open nature of the local political scene, Darrah is 
a Democrat and Podesto a Republican.

While not favored by political parties or infl uence at t he state level, Stockton 
has b een b lessed w ith v oluntary a ssociations s erving i n a m ultitude o f a reas. 
Signifi cantly, when President George H. W. Bush was awarding Points of Light to 
exemplary nonprofi ts, he gave a total of eight in Northern California, four of which 
came to organizations in Stockton. Voluntary associations have given the city the 
third oldest symphony in California, an acclaimed art and history museum (Th e 
Haggin Museum), and one of the most successful private shelters for the homeless 
in California. Th ere are three local Chambers of Commerce, diff ering in their eth-
nic focus, and a partnership organization of business leaders that seeks to improve 
the local economic climate. Th ese organizations, in addition to their primary pur-
poses, have served as incubators and recruiters for local political leadership. Darrah 
talks about her extensive nonprofi t experience and the ways in which it provided 
her fundraising expertise (Darrah 2003). Podesto had the respect of the Chamber 
of Commerce throughout his public career (Schroeder 2005) and used his associa-
tion with them to test ideas and strategies.

11.3 Governmental Structure
Currently, Stockton has a city council of seven members, one of which is the mayor. 
From 1850 through 1989, 139 years, a nine-member council elected its own mayor 
who, on average served slightly less than two years. In 1923, Stockton adopted the 
manager–council form of government.

Th roughout the 1960s, Stockton re sisted pressure to re spond governmentally 
to the Civil Rights Movement. Unlike other cities in the San Francisco Bay Area, 
Stockton was governed by a business elite during that time period and refused to 
accept federal assistance from programs such as the War on Poverty for fear that it 
would impose burdensome regulations on the city (Browning, Marshall, and Tabb 
1984, 1990). Instead, Stockton continued to rely on private organizations and agen-
cies to respond to poverty and racism. It attempted to respond to the outward and 
visible signs of such social ills by urban renewal projects, in part, occasioned by the 
construction of the cross-town freeway.

In 1986, the city pa ssed a re form package called Measure C t hat overturned 
an earlier (1971) experiment in district voting and implemented a hybrid system in 
which council members face primary elections in a district, but in which run-off s 
between the top two contestants are citywide. Th e council was reduced in size from 
nine to seven members including the mayor who is elected citywide, but limited to 
two terms of four years each. Th ese term limits were also applied to members of the 
council; their tenure in offi  ce cannot exceed two four-year terms.

Th is re form w as c ontentious a nd c ourt a ction p receded i ts i mplementation. 
Th ough S tockton h as av oided t he cre ation o f de fi ned g hetto a reas, M exican 
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Americans and African Americans were c oncerned that an at-large system of any 
sort would work a gainst t he e lectoral fortunes of m inorities. Indeed, t he re form 
was occasioned by the behavior of a particular black councilman who some in the 
community found divisive (Darrah 2003).

Darrah w as pa rt o f t he g roup t hat p roposed Measure C . She h ad a lso b een 
active in opposing legal and political maneuvers aimed at de laying its implemen-
tation. W hen, i n t he sp ring o f 1989, t he c ourts fi nally o rdered e lections u nder 
the re formed charter to o ccur in November, she made her decision to r un, t hus 
becoming the fi rst mayor to be elected citywide. However, because of court-ordered 
delays, her fi rst term in offi  ce would only be three years (Darrah 2003).

When Podesto was e lected in 1996, he became aware that several California 
cities had recently reformed the offi  ce of the mayor to increase the leadership poten-
tial of the position. He worked with supporters to cr aft a c harter revision, which 
was placed on the ballot and passed in 2000. Th e revisions increased the mayor’s 
public persona, giving him the power to set the agenda of the council, recommend 
policy and programs to the council, demand information of departments, appoint 
boards and commissions with the consent of the council, address the city annually 
in a State of the City address, recommend budget adjustments, preside at council 
meetings, and have a modest staff . In addition, the mayor would henceforth be a 
full-time position.

However, the reform was carefully crafted to emphasize facilitation rather than 
executive action. For example, the mayor is defi ned by his role a s communicator 
and assistant to the council:

It is the intent of this Article that the Mayor shall be the political leader 
within t he c ommunity by p roviding g uidance a nd l eadership to t he 
Council, by expressing and communicating to t hose he or she serves 
the City’s policies a nd programs a nd by a ssisting t he Council in t he 
informed, vigorous and eff ective exercise of its powers. (Stockton City 
Charter, Section 1101)

Th e reform was particularly careful to be sure that the powers of the mayor to 
recommend and publicize did not confl ict with the authority of the city manager or 
the council. Th us, the amended section of the charter ends with the following:

Nothing in this Section shall be construed in any way as an infringe-
ment or l imitation on the powers and duties of the City Manager a s 
Chief Ad ministrative Offi  cer a nd head o f t he a dministrative b ranch 
of the City government as prescribed in other sections of this Charter. 
Except as otherwise provided in this Charter, the Mayor shall possess 
only suc h au thority o ver t he Ci ty M anager a nd t he a dministrative 
branch as he or she possesses as one member of the Council. (Stockton 
City Charter, Section 1102)
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Th ese reforms took eff ect in time for Podesto’s second and last term in offi  ce, 
2000 to 2004.

11.4 Profi les of Mayors Darrah and Podesto
Joan Darrah attended a private school in Southern California, college at R adcliff  
and UC Berkeley, and graduate school at Stanford and the University of the Pacifi c. 
She married an at torney f rom Stockton and they moved to h is hometown. Over 
the ye ars her husband ros e to a j udgeship a nd she to ok her p lace a s a l eader o f 
various community groups. A fter r ising in the ranks of the nonprofi t world, she 
realized that she had exhausted those leadership challenges and decided to run for 
county supervisor. Her opponent won easily, the benefi ciary of good press and more 
money. Following the loss, she assessed her strengths and weaknesses and vowed 
that she would learn to r aise money so t hat she would never again lose a r ace by 
being outspent. She founded a small public relations fi rm and undertook a variety 
of local fundraising challenges successfully, waiting for the right political opportu-
nity (Darrah 2003).

Th e opportunity came when another, more seasoned, member of her reform 
group decided not to run for mayor under the reformed charter. She jumped at the 
chance and began to organize and to fundraise in earnest. Her opponent was a well-
known African-American politician, but one who had been associated with council 
members notorious for their incivility. Darrah was vulnerable to a ccusations that 
she had never held public offi  ce, but defended herself as a leader untainted by the 
confl icts and incivility of past administrations. When she was able to point to fi scal 
excesses by her opponent during his time on the city council, this brought her point 
home; a vote for Darrah was a vote for clean politics, a new beginning. Her major 
substantive issue was crime, a perennial concern in the city. She blamed drugs and 
promised to attack the problem zealously.

Gary Podesto had never run for offi  ce until he decided to compete for mayor in 
1996 when Darrah was term-limited out. Podesto was the owner of a chain of local 
markets before selling his business. He had undertaken some community service, 
including membership on the board of regents for the local private university. He 
had played football at Marquette University and Santa Clara University in his youth 
and maintained an interest in both education and sport throughout his maturity. 
However, his passion was for Stockton; he was a native son and wanted to help make 
the city thrive as his businesses had done. He had an inherent distrust of government 
and preference for the private sector and business management (Sams 1995, 1996).

He w as w illing to i nvest h is o wn m oney i n h is c ampaign a nd u ltimately i s 
reported to have personally funded 80 percent of his fi rst run for mayor. He was 
running a gainst a l ong-time ci ty c ouncilman w ho h ad a rep utation a s a p oliti-
cal insider. His at tack was not a gainst t he re sults of t he Da rrah administration, 
but against the bureaucracy and the politics that hamper any administration from 
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reaching its potential. Th is allowed him to score against his rival without criticizing 
Darrah directly. Initially, he did not identify major issues that he would resolve, but 
promised that he would ensure that creative ideas were pursued.

Th e electoral campaigns that brought Darrah and Podesto to offi  ce were mark-
edly diff erent in tone, organization, and fi nancial structure. Th ey built on the con-
cerns of citizens at the time, as well as the failure or accomplishments of predecessors. 
However, both were blessed by contests without incumbents and with good commu-
nity reputations before entering offi  ce. Neither had held a prior offi  ce in the city.

Both Darrah and Podesto won initially by substantial margins. Darrah enjoyed 
65 percent of the vote in a two-way race, while Podesto had 70 percent in a fi ve-way 
race. Th ey were clearly the people’s choice. However, neither had clear cues regard-
ing how to be mayor of Stockton, an essentially new offi  ce for Darrah and still not 
fully institutionalized by the time Podesto took the helm. Nor were they beholden 
to a p olitical pa rty o r identifi able c lique. B oth were m embers o f w hat c ould b e 
loosely termed the “Stockton elite.” Th eir families were known and were fi nancially 
comfortable. Th ey could aff ord to be their own person in offi  ce, and they were. In 
fact, this independence a llowed them to l earn on the job as they faced the issues 
that came their way.

11.5 Defi ning the Mayor in Law and Practice
Th e offi  ce of the mayor in Stockton has, as related above, undergone signifi cant 
changes since 1986. Before that t ime, the offi  ce could best be described a s invit-
ing t raditional o r “ automatic” m ayoral b ehavior. M ayors were ap pointed b y t he 
council for t wo-year terms in a nticipation of c eremonial behavior a nd s ervice a s 
a presiding offi  cer. Some mayors extended this defi nition by undertaking external 
relations to the public at large and to other governmental or community organiza-
tions. Average mayors c elebrated a nd presided; e xceptional mayors became com-
munity spokespersons.

With the reforms brought by Measure C in 1986, the expectation for the mayor 
changed. As the only offi  cial elected citywide in the primaries and in the general 
election, i t w as c lear t hat t he re formed offi  ce anticipated more energy in regard 
to both coordination and policy initiation. Th e further expansion of the offi  ce in 
2000 emphasized these additional expectations. Stockton mayors today are defi ned 
structurally as mobilizers and goal setters as well as ceremonial fi gures and chairs at 
council meetings. Today’s mayors are to bring Stockton together and rally citizens 
around common values and worthwhile projects.

As mayors before 1986 exercised some latitude in the degree to which they 
became community spokespersons, so Da rrah and Podesto diff ered in the degree 
to which they emphasized coordination or policy initiation. Th is stylistic diff erence 
was re fl ected i n t heir d iff erent at titudes to ward o thers, t he k ind o f i nteractions 
they fostered, and the manner in which they set goals. Table 11.1 summarizes the 
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particular mix of roles which became their hallmarks. Th ese role defi nitions are the 
result of research by Svara on cities in North Carolina, but are fully applicable here 
(Svara and Associates 1994).

Among this l ist of roles, the ability of the mayor to wo rk with the city man-
ager i s key for a m ayor adopting a “ facilitative” s tyle: “… mayors build eff ective 
leadership by strengthening the other participants in the governing process, rather 
than controlling or supplanting them” (Svara and Associates 1994). Both Darrah 
and Podesto found, when they entered offi  ce, a city manager with whom they had 
some d iffi  culty working. Th e m anager Da rrah i nherited h ad b een supportive o f 
her election, but she found his professional demeanor off -putting. In addition, city 
employees were fe arful of h is wrath, and his manner in f ront of the council was 
condescending. Th ough Da rrah’s s tyle w as to av oid c onfl ict, p articularly a t t he 
beginning of her fi rst term, she went along with the council’s desire to conduct an 
evaluation. During an oral session reviewing his performance, the manager took 
off ense at the attitude of the council and resigned on the spot. In the news coverage 
that followed, three council members, but not the mayor, were said to have treated 
him unfairly. Th is chain of events allowed Darrah to help select and install a new 
city manager whom she described as “competent, professional, diplomatic”; sk ills 
she herself valued most highly (Darrah 2003).

Podesto, however, found the manager selected by Darrah and her colleagues to 
be too bureaucratic. Even before his election, he indicated that he would want him 

Table 11.1 Mix of Mayoral Roles

Leadership Roles Joan Darrah Gary Podesto

Ceremonial Strong suit Strong suit

Spokesperson, link to public Strong suit Strong suit

Presiding offi cer Strong suit Strong suit

Educator Strong suit Strong suit

Liaison/partner with manager Strong suit Strong suit

Team/network builder Strong suit Weaker suit

Goal setter Strong suit Strong suit

Delegator/organizer Strong suit Weaker suit

Advocate/articulator/
mobilizer

Weaker suit Strong suit

Policy initiator Weaker suit Strong suit

Intergovernmental relations Weaker suit Weaker suit
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to change his style and keep the mayor more informed about issues the city faced 
(Th e Record Editorial 1996). During his fi rst months in offi  ce, Podesto kept regular 
offi  ce hours and spent t ime reading journals on urban governance. He often ran 
off  copies for staff  and council members to stimulate new initiatives. He constantly 
asked for information and held staff  responsible to provide it to him (Sams 1997b).

After Podesto’s fi rst term and the passage of the charter amendment granting 
the mayor additional responsibilities, the city manager retired. Th is gave Podesto 
the opportunity to work with the council to fi nd someone with a c loser fi t to h is 
own style. He supported the appointment of an experienced manager who had a 
reputation for cutting red tape and implementing major projects quickly. Podesto’s 
choice was subsequently known for his brusque style and unwillingness to commu-
nicate to either the public or the council once a project had been approved. Many 
of the renewal projects that Podesto had supported, this new manager was able to 
bring to c onclusion, but w ith h igh price t ags a nd serious overruns, a nd w ithout 
keeping the city council fully informed.

Five years and several major projects later, when the council and Podesto’s 
successor fi red t his m anager, Podesto w rote a l etter to t he e ditor i n t he l ocal 
paper concluding that he was “a very talented city manager and deserves credit 
for h is ro le i n t he n ew S tockton … . C an t he c ommunity b e p roud o f t his 
progress? You bet. A nd (our former manager) deserves h is share of the credit” 
(Podesto 2005).

While the t ype of city manager Darrah and Podesto preferred was d iff erent, 
they both wanted to have a partner with whom they could work, but not necessarily 
dominate. Th ey were not inclined to take over the executive functions of that offi  ce, 
but to coordinate with a manager to accomplish the city’s goals. Signifi cantly, they 
were a lso supported by t heir c ouncils i n t his re gard. W hile Svara c autions t hat 
where mayors dominate in t he s election a nd d irection of city managers, a m ove 
to a strong mayor form of government cannot be far behind (Svara and Associates 
1994), it is also true that facilitative mayors are interested in fi nding managers 
with whom they can work collaboratively. While Podesto may have been the more 
anxious of the two to fi nd a m anager who would take his lead, for both mayors, 
the independence of the manager was assumed. Hence, Podesto, as well as Darrah, 
were involved in the selection process of the city manager as facilitators rather than 
CEOs. Refl ecting Svara’s fi ndings in other cities, it was also true in Stockton that 
“mayors a nd m anagers off er te am l eadership r ather t han c ompeting w ith e ach 
other” (Svara and Associates 1994).

While both mayors were able to obtain managers that fi t their particular styles, 
they did not have similar opportunities in regard to the councils with which they 
served. For example, both mayors had challenges over small issues and committee 
service; however, they were eff ective in keeping their colleagues together in regard 
to more signifi cant issues. As Svara found among other facilitative leaders, Darrah 
and Podesto focused the attention of the council on goal setting, policy decisions, 
oversight, and staff  performance (Svara and Associates 1994).
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Darrah attempted to avoid confl ict and talked extensively to her colleagues to 
fi nd what issues concerned them and how those issues might be pursued. In one 
case, a councilwoman defi ed her and the rest of the council, taking her agenda to 
the press. Da rrah had repeated confrontations w ith her, but a rranged for her to 
have a valued committee assignment. Th ough this did not satisfy her, Darrah may 
have succeeded in pacifying some of her constituents. During her reelection cam-
paign, all members of the council except this individual were more than willing to 
say favorable things about her to the press.

Podesto w as v iewed b y o bservers a s “ hard-charging” ( Sams 1997a). H e w as 
not concerned with briefi ng council members on his initiatives until they required 
council action. During periods, particularly in the second term, when major actions 
were on the agenda, Podesto carefully counted the votes. Whether the issue was the 
privatization o f t he w ater s ystem or t he de velopment o f a n e xtensive w aterfront 
complex, Podesto could count on the support of a substantial majority of the coun-
cil. Even those who opposed him respected his prodigious work and his willingness 
to roll up his sleeves and get to the bottom of an issue. While his style was more that 
of a business executive than Darrah’s, he nevertheless focused on holding the atten-
tion of the council rather than on manipulation or dominance. His powers were 
the powers of persuasion rather than the twisting of arms, and his fellow council 
members maintained their loyalty to him.

Both Darrah and Podesto were energetic and often met with the public beyond 
council chambers. Th ey were facilitators of public opinion as well as the actions of 
the manager and the council. Darrah ruffl  ed feathers by having the offi  ce of the 
mayor redecorated to encourage its use for meetings and greeting constituents and 
visitors alike. She was proud to be known as “the mayor who was not afraid to make 
house c alls” (Da rrah 2 003). Da rrah a lso m ade i t a p oint to m ake presentations 
to business as well as women’s groups regularly. She notes how her willingness to 
speak her mind in public swayed business leaders away from a plan to bring large 
card rooms, which would markedly increase the presence of gambling in Stockton 
(Darrah 2003).

Podesto made particularly good use of the State of the City address, which was 
authorized by t he c harter re forms he h ad supported. He g enerated c onsiderable 
comment when, in his fi rst such speech, he encouraged the community to face its 
racial a nd e thnic s tereotypes a nd i naugurated s everal programs to c elebrate a nd 
promote diversity. When he had the opportunity to appoint a member to the coun-
cil, he selected a well-qualifi ed African-American female attorney, further driving 
home his point.

Of t he t wo, P odesto ap pears to h ave m astered t he m edia m ost e ff ectively, 
though Darrah certainly appreciated their importance. Stockton is served by one 
daily newspaper and, less directly, by television stations from Sacramento. Th ere was 
considerable coverage of Stockton’s debate over the privatization of its water system, 
and throughout the debate Podesto was able to gain attention for his point of view, 
despite the strength and popular appeal of the opposition’s grassroots organization. 
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When he left offi  ce, the local paper concluded, “Podesto helped inspire Stockton 
and many of its residents to aspire to greatness” (Th e Record Editorial 2004).

Darrah, on the other hand, often complained that she had not understood how 
the media would reconstruct her comments on a pa rticular event. At the time of 
her reelection, she reports:

… the paper tried to put up a candidate against me. Th e publisher … 
himself paid a visit to a member of my council and, saying that he was 
a spokesman for the business leadership … u rged him to r un against 
me. Th e council member declined and later told me the story. Initially, 
the s taff  w as n o m ore su pportive o f m e t han t he pap er’s l eadership. 
However hard I tried to convince the city news reporter that I had been 
an eff ective mayor for two years, he began his preelection summary on 
the candidates with “Joan Darrah is Stockton’s feel-good mayor—a for-
mer public relations person who often seems more interested in hand-
ing out commendations and thanking community volunteers than in 
the nitty-gritty of local government” (Darrah 2003, 105).

Both Darrah and Podesto had access to decision makers in Stockton and beyond 
and they used it. Darrah talks about how she enlisted Senator Dianne Feinstein and 
Senator Barbara Boxer in her eff orts to gain attention from the Federal Emergency 
Management Agency (FEMA).* She mentions with pride her negotiating conces-
sions from developers and business leaders, a s well a s rallying their support for a 
redesign of Stockton’s waterfront. In fact, one of her supporters who served on the 
council under Podesto complained that much of what Podesto accomplished had 
already been agreed to during Darrah’s time in offi  ce and that his mayoralty simply 
reaped the benefi t. Whether or not this is a fair statement, it demonstrates Darrah’s 
powers as a goal setter.

Podesto, too, was a goal setter, but his greatest strength lay in his ability to get 
private investors enthusiastic about Stockton’s opportunities. He helped the busi-
ness community seize upon the city’s priorities even when they disagreed with some 
of his policies. As the president of the Chamber of Commerce noted after Podesto 
stepped down, “… while the Chamber and Podesto haven’t always agreed with each 
other’s position, I found Podesto to be a quality person who could, on one hand, 
disagree w ith a p erson’s position, while, on t he other hand, work w ith t hem on 
other issues” (Schroeder 2005). His leadership in this regard extended beyond his 
term in offi  ce. When the professional hockey franchise opened in Stockton a year 
after Podesto’s last month in offi  ce, the new mayor recalled that “Gary Podesto was 
at the forefront of this …” (Linesburgh 2005). Podesto was also at the forefront of 
building the city’s reputation nationally, successfully competing twice for the des-
ignation of All American City in 1999 and 2004.

* Th e city was locked in a confl ict with FEMA over fl ood plain maps and the safety of the levees.
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Th ough both mayors were courted by their political parties for higher offi  ce (in 
Podesto’s case early in his second term), their interaction with state or national lead-
ers were eff ective, but limited in number and depth. Th eir communications followed 
formal l ines of authority, as when Podesto wrote to G overnor Schwarzenegger to 
limit the fl ow of sex off enders to Stockton, or when Darrah was part of a delegation 
to visit California’s Senators to ask their help with FEMA. Th ese leaders had infl u-
ence because of the size and position of Stockton, but little more.

In sum, Darrah and Podesto shared mastery of many of the roles of both the 
traditional and the facilitative leader. However, Darrah did not always seem to be 
forceful in her initiation of policies, preferring them to emerge from the consensus 
with others. Th us, she was able to hold the loyalty of her council where, at the end, 
Podesto clearly had two councilmen who actively questioned many of his initiatives. 
Podesto, however, could claim credit for the dramatic development of downtown 
Stockton because he articulated this vision clearly and actively recruited from the 
private sector to make it a reality, even though there is some evidence that Darrah 
fi rst brought the essential concept forward and developed an early consensus around 
it. He was rewarded with particular praise in the press at t he end of his terms in 
offi  ce because of his advocacy and achievement (Th e Record Editorial 2004).

11.6 Similarities and Differences in Leadership
Both mayors are usually credited with having had a p ositive impact on the City of 
Stockton. In the case of Darrah, this assessment usually rests on her ability to bring 
the community together and to stop the circus atmosphere which prevailed in coun-
cils prior to her time in offi  ce. She demanded civility and focused the city on issues 
of crime, neighborhood development, and downtown renewal. Podesto, on the other 
hand, is most remembered for his eff orts to privatize governmental services, particu-
larly the water system, and for his eff orts at bringing entertainment, particularly sports, 
to the downtown area. Darrah built community understanding by sparking dialogue, 
while Podesto contributed to community pride by providing leadership in the provi-
sion of services and by the establishment of professional sports in Stockton. Table 11.2 
attempts to summarize and compare their major accomplishments or engagements.

Th is l isting i s not exhaustive. In Da rrah’s c ase, it t racks her own a ssessment 
(Darrah 2 004). I n P odesto’s c ase, i t fo llows t he a ssessment o f t he l ocal pap er 
and business leadership, as well as his own State of the City speeches (Th e Record 
Editorial 2004). What is missing in both cases is the day-to-day managing that a 
mayor must accomplish. As Podesto noted six months into the job, “You deal with 
situations and you try to get them on and off  your desk as quickly as possible with 
diff erent solutions” (Sams 1997b).

What is signifi cant here, however, i s t he f act t hat most o f t he c ontributions 
Darrah identifi es a re in terms of interpersonal re lationships. During her t ime in 
offi  ce, she is proud of the way she was able to get people to work together to combat 
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crime, to better ethnic relations, and to accept or reject plans for future develop-
ment. Podesto’s accomplishments, on the other hand, focus on physical changes 
and heightened recognition of the city’s accomplishments. He was able to i mple-
ment economic development and market the city nationally.

Relating this analysis to the discussion of roles above, it is clear that the facili-
tation that Darrah achieved required negotiating skills within the city staff  and 
between the city and average citizens. Th e strength of her administration was its 
ability to get neighbors to take charge and people to listen to each other. Th is  

Table 11.2 Accomplishments/Engagements of Darrah and Podesto by Term

Term Joan Darrah Gary Podesto

One Police funding Charter change for expanded 
mayoral role

Safe Stockton: Safe schools/safe 
streets

All American City application

Downtown security and 
redevelopment

CSU Stockton Initiative, 
Redevelop state mental hospital

Two Aftermath of SWAT raid and 
death of Hispanic 

Privatization of water system

Luncheons for change: Initiative 
toward ethnic groups

Racial harmony initiative

Aftermath of death of 
Cambodian child

Second All America City 
application

Unsuccessful attempt to block 
amendment to general plan for 
additional housing units

Renovation of Hotel Stockton

Defeat of Stockton (Card room) 
casino

New ball park

World Wildlife Museum lost New sports arena

Gun control: Concealed 
weapons passed

Multiplex theater in downtown

Code enforcement extended Renovation of Historic Fox 
Theater

FEMA fl ood plain maps Weber Point Event Center

Redesigning Stockton’s 
waterfront

Addition of county acreage to 
Stockton’s sphere of infl uence 
as part of its general plan
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required the organizational and networking skills that Darrah had developed in her 
work in nonprofi t organizations.

Podesto, on the other hand, needed to be able to interest investors in Stockton. 
He believed in privatization, but this required private pa rtners. His understand-
ing of the need to m arket Stockton to v enture capitalists and to s ell the wares of 
the investors to S tockton made h im pa rticularly eff ective. In t his, he played t he 
mobilizer and the initiator. He was often out in front of the council, taking the lead 
with the public, media, and business partners. It was his ability, as one sometime 
opponent noted, to talk to developers the same way he talked to the average man 
or woman that a llowed him to s ell his policies to t he public and to b usinessmen 
looking to make a profi t (Sims 1997b).

In both cases, the mayors appear to have been most eff ective in  t heir sec ond 
terms. In order to b uild the relationships internally a s well a s externally necessary 
to move people toward goals as well as to intuit those goals requires time. Darrah 
notes that she needed to harden herself and to l earn how to manage confl ict with-
out fearing its consequences (Darrah 2003). Podesto, on the other hand, needed to 
understand that government was diff erent than business and did require persuasion 
in place of a more direct exercise of authority. Both mayors appear to have learned 
their lessons in the fi rst four years and were ready to pursue a more aggressive agenda 
in their second terms. Th e pat tern does raise questions concerning the practice of 
limiting terms to two; mayors, at least of the facilitative variety, may need one term 
simply to understand the right goals to achieve. Th at leaves them with only a single 
term in which to accomplish what they have discovered to be in the public interest.

11.7 Resources for Leadership
Th e success of each of these mayors with diff erent styles and diff erent agendas can 
be attributed to six dimensions:

 1. Both had a vision of what they wished to accomplish, even though that vision 
expanded over their terms in offi  ce.

 2. Both mayors were able to maintain the loyalty of the city manager and strong 
majority support from their councils for their programs. Even when they lost 
over a particular initiative, they quickly recovered and regained their authority.

 3. Both had s trong community ba ses, founded on e stablished local networks 
and re cords o f a ccomplishment. Th ey were a lready re cognized a s l eaders 
before they accepted the position of mayor, and came into offi  ce with strong 
majority support from the voters. Th ey never experienced organized opposi-
tion during their terms in offi  ce.

 4. Th ey were both extraordinary communicators and took this aspect of the job 
very seriously.

 5. Both had great tolerance for adversity. Th ey were able to listen in the face of 
abuse. Th ey could learn even under fi re.
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 6.  Th ey were su pported by an evolving understanding of the s tructure of the 
offi  ce of the mayor, which increasingly a llowed for an expanded role in the 
areas of coordination and policy initiation. Th ey fully understood that they 
did not have control over a bureaucracy, a budget, or a pa rty structure. Yet 
they also understood that they were more than ceremonial heads of their 
city.

Darrah’s vision was to re store dignity to the council and thereby to Stockton. 
As she says in her summing up of the experience:

Th e ci ty c ouncil n ow at tracts c andidates w ith a s ense o f ci tywide 
responsibility, p eople w ho a re re spected i n t he c ommunity a nd w ho 
work for the public good. Th at’s a big diff erence, too, from how things 
had been before the passage of Measure C and also since the days of my 
fi rst city council (Darrah 2003, 244).

She admits to not having an agenda to start; one of her fi rst initiatives during 
her fi rst campaign was to fi nd out what the people wanted. When describing what 
allowed her to accomplish a plan for restoration of the waterfront, she emphasizes 
her focus on involving key staff  and diverse elements of the city population (Darrah 
2004). In sum, she defi ned success as much in terms of process as result.

Podesto initially brought a v ision which emphasized process to t he position. 
He promised to shake up city hall by running it more like a business. He aimed to 
“restore the proper relationship between the elected, policy-setting council and the 
hired, policy executive staff .” (Th e Record Editorial 1996) Once his service began, 
however, he sought additional responsibilities in order to undertake signifi cant 
projects in partnership with the private sector. His vision increasingly was privati-
zation, and his focus was recruiting willing partners.

Darrah and Podesto each had a councilperson that they could not control and 
rebellion on occasion from others. Otherwise, they were able to hold the loyalty 
of their colleagues even when they lost a vote or, in the case of Podesto, failed to 
endorse them for higher offi  ce. Both mayors were able to convince those around 
them that they took the interest of the city seriously. Both brought to the city rec-
ognizable leadership styles from the nonprofi t or business world. Th ey were open 
and predictable leaders, willing to a ccept that others did not agree with them on 
all things.

Neither m ayor h ad a p olitical ba se i n t he t raditional s ense; t he C alifornia 
Constitution denies cities partisan politics. However, both enjoyed organized follow-
ings in the community. Darrah often rallied women’s groups and regularly organized 
leadership luncheons. She took seriously her contribution as a role model for other 
women considering public offi  ce. Podesto continued his contacts with the business 
community where his entrepreneurial skills had been widely respected. He listened 
to the concerns of local business and was able to get their support in return.
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Darrah w as su ffi  ciently c oncerned a bout h er c ommunications sk ills to h ave 
taken lessons in preparation for her second campaign. However, public re lations 
were her profession and she proved skilled in the use of printed materials. She twice 
was able to get her message across without newspaper endorsement. In offi  ce, she 
learned to s tage events that gained positive press coverage, but was never able to 
command complete respect from the local paper.

Podesto w as m asterful at p ublic e vents. H is S tate o f t he Ci ty sp eeches were 
printed in the local paper and fully covered. He was skilled in television appearances 
and knew how to boil down his positions for public consumption. Th ro ughout his 
two ter ms i n offi  ce, h e re ceived s trong n ewspaper c overage. C learly h e h ad t he 
respect and admiration of local reporters and their bosses. Part of his appeal was his 
ability to express emotion. On two occasions he wept in public; both were widely 
reported (Siders 2004).

Neither mayor had an easy time interpersonally. While they were able to work 
well with their managers and council members for the most part, they faced angry 
citizens all too often. Some were irritants, including a woman who rambled on at 
too many council meetings. Darrah was called upon to listen to attacks on the city 
occasioned by the death of an elderly Hispanic man at the hands of the police. She 
consoled a g rieving Cambodian community on the death of a child by drowning 
in a local river. She opposed developers who had supported her regarding land use 
regulations, and was seen as unfriendly to those supporting the location of a wild-
life museum in Stockton. In every case, she appears to have listened and won praise 
in the local press for the orderly way she conducted public meetings.

Podesto was widely praised during his fi rst term and was able to avoid diffi  cult 
confrontations. However, his support of an initiative to increase the responsibilities 
of the mayor was seen by some as a power grab and as inappropriate for a ci ty of 
Stockton’s size. Th is controversy was eclipsed, however, by the strength of the oppo-
sition to the privatization of the water system. Th e opposition drew national cover-
age to Stockton, and the issue became the subject of a signifi cant documentary fi lm 
and b ook, en titled Th ir st, o n t he m anagement o f w ater i nternationally (Snitow, 
Kaufman, and Fox 2007). Th ough Podesto later regretted some of his rhetoric dur-
ing that controversy, he actively used letters to the newspaper to circulate his point 
of view on the matter. He was also able to keep the council together and to approve 
the contract before it could become the subject of a re ferendum. Th e  opposition, 
however, took the city to court and the contract was subsequently overturned. His 
skillful management of council business also allowed him to expand Stockton’s 
sphere of infl uence over land north of the city and to authorize dramatic develop-
ment on the city’s waterfront with minimal delay or adverse publicity.

Finally, it was the evolving structure of the mayor’s offi  ce in Stockton which 
shaped and encouraged the leadership styles Darrah and Podesto provided. Th ey  
were l imited i n t he re sources ava ilable to t hem i n t hat t he offi  ce does not con-
trol administration, budget, or partisan loyalty. However, they recognized that the 
offi  ce was more than ceremonial. Th ough Darrah assumed that the position was 
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that of a “weak” mayor, she nonetheless understood the mandate to coordinate and 
lead. In fact, she appears to have assumed many of the “powers” expressly assigned 
the major in the charter reform of 2000. Podesto, particularly after the responsibili-
ties of the offi  ce were increased, seized the advocacy role with relish. However, he 
did learn that government service was diff erent from business and came to appreci-
ate the role of the mayor as more facilitative in nature.

11.8 Conclusion: Coordinators and Advocates
Th e s tory o f t hese t wo S tockton m ayors su ggests t hat f acilitative l eadership c an 
come in at least two types, coordinative and advocacy-based. Th ese two alternative 
styles echo the styles identifi ed in larger cities with mayors more fully resourced. 
Th e coordinative s tyle has some at tributes in common with the pluralist mayors 
described by Robert Dahl (1961) and others (Judge 1995). As Edward Banfi eld 
observed, mayors often work between groups, bringing segments of the city together 
for productive purposes (Banfi eld 1961). Alternatively, advocacy mayors share some 
of the qualities associated with the regime leadership identifi ed by Clarence Stone, 
among others (1995, 1989). Th ey attempt to forge external partnerships with busi-
ness and other community groups to accomplish dramatic goals, particularly related 
to economic development.

However, these distinctions do not bring into question the reality of facilitative 
leadership. It is grounded in the structure of the council–manager form of govern-
ment, particularly when amended to include a mayor elected citywide and provided 
a modest expansion of responsibility. Structure, of course, does not guarantee that 
particular styles will emerge. However, even in nonpartisan settings, there are lead-
ership incubators for leadership appropriate to the facilitative role. Specifi cally, expe-
rience in nonprofi ts appears to prepare mayors for the coordinative aspects of their 
positions, while business leadership provides useful lessons for policy advocacy.

What Stockton does suggest, however, is that coordination and advocacy may 
be diff erent talents and not often found in the same person. Each skill set is based 
on diff erent personality characteristics and life experiences.

In addition, each approach responds to diff erent urban challenges. Th e coor-
dinator helps to resolve interpersonal confl icts and social pathologies. In fact, the 
coordinator may help prepare the “culture” of a council for a mayor who empha-
sizes advocacy. Darrah, for example, did return the council to civility. Under her 
leadership, serious debate could be held in public without resorting to histrionics. 
Th ereafter, this t radition was ava ilable to m oderate the high-profi le d iscussions 
that accompanied the issues for which Podesto advocated. Advocates like Podesto 
can stimulate economic development and privatization, but only i f they have a 
forum in which restrained discussions that lead to action can be held.

Clusters o f suc h i ssues, t hose re quiring c oordination a nd t hose c alling o ut 
for advocacy, are on urban agendas, but may be undertaken cyclically as was the 



Partial Leadership and Alternating Styles � 251

experience here. Darrah and Podesto both contributed to the quality of life of the 
community, both helped to bring the city closer together, but each made a unique 
contribution to the defi nition of the position of Stockton’s mayor. While it is dif-
fi cult to read the tendency of their successor, Mayor Edward Chavez, he appears to 
favor a return to an emphasis on coordination, responding to the need of the city to 
consolidate its activism and reconsider its agendas (Fitzgerald 2007).
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12.1 Introduction
In May of 1999, a m ere 18 percent of Cincinnati, Ohio’s registered voters set in 
motion the most dramatic changes in municipal operation since 1926, by changing 
the city’s form of government from what was locally labeled a “weak mayor” to a 
“stronger mayor” form.*

During the 1990s, there had been considerable dissatisfaction with the way the 
Cincinnati city council functioned—or failed to function. Council relations were 
perceived as hostile, performance sluggish, and an apparent lack of productivity 
frustrated many citizens. With the adoption of a s tronger mayor system, expecta-
tions rose that beginning in December 2001, both accountability and effi  ciency in 
city government would improve. Th e change to a stronger mayor in Cincinnati was, 
in the words of one neighborhood activist, “not about who’s in charge,” but about 
“who’s going to be held accountable”(Wilkinson and Anglen 2001).

Cincinnati’s stronger mayor council–manager government was a c ompromise 
between those seeking an executive mayor and those protective of the more tradi-
tional council–manager form. Cincinnati has a s trong adherence to t he council–
manager form—not supporting direct mayoral election until long after many larger 
American cities. One reason may be attributable to the historical legacy of the city’s 
reform movement f rom t he 1920s: t he Charter Committee, which remains very 
active in  c ity politics. Th is g roup see s t he city ma nager a s t he l inchpin of good 
government and has strongly opposed eff orts to reduce the city manager’s adminis-
trative freedom, or council’s ability to check mayoral power.

Despite t he ci ty’s su pport fo r c ouncil–manager g overnment, l eaders o f 
Cincinnati’s movement to create an executive mayor argued that the current system 
was unable to deliver eff ective leadership, and they promoted an executive mayor as 
a means to c larify lines of authority and increase accountability. Voters, however, 
rejected this proposal in 1995.† Yet a ll parties, even those who organized against 

* According to standard classifi cations, “weak mayor” refers to a variation of the mayor-council 
form, and the term used nationally to refer to a s ubstantially expanded mayor’s position in a 
council–manager government is the “empowered” mayor (Hansell 1999). 

† Issue 1 c alled for an executive mayor. It was placed before the voters in a sp ecial election in 
August of 1995 and rejected, with 64 percent against. Th e measure was funded by t he local 
Republican Party and Cincinnati business interests. 
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the executive mayor proposal, realized that the argument for some type of change 
to strengthen mayoral leadership was persuasive and that the “top voter” method 
of selecting the mayor was contributing to a high level of dissension within the city 
council. Expectations were that a compromise stronger mayor would now provide 
leadership to so lve some of the stubborn urban problems associated with the city 
for several decades: population loss, economic fl ight, and a perception of negative 
race relations.

Specifi cally, the change from a weak mayor to a stronger mayor meant that the 
mayor would be directly elected for a four-year term (with a nonpartisan primary), 
have the power to ap point the v ice mayor, appoint and replace council commit-
tee chairs, and assign legislation to council committees. Th e mayor, although not 
a member of the council and, therefore, unable to v ote, would be able, however, 
to exercise a l egislative veto, and hire and fi re the city manager with the consent 
of a m ajority of the nine member council. Term l imits would a llow the mayor a 
maximum of two consecutive four-year terms. (See Table 12.1 for a more detailed 
comparison of  i nstitutional d iff erences b etween t he p rior c ouncil–manager a nd 
current stronger mayor forms.)

Since t he de velopment o f c ouncil–manager g overnment i n Ci ncinnati, t he 
mayor has been selected using three very diff erent methods. From 1926 to 1987, 
the mayor was chosen by council. From 1987 to 2001, the city practiced a unique 
method of selection—the council candidate who received the most votes in the at-
large council election became the mayor. Th is was known as the “top vote getter” 
form. With the adoption of the stronger mayor form, the mayor is now elected in 
a separate head-to-head race. Leadership expectations during the “top vote getter” 
period became complicated; there were high expectations and perceptions of low 
performance. Th is situation contributed to a growing frustration with governmen-
tal leadership and led to t he adoption of “Issue 4,” the stronger mayor proposal, 
albeit by a m argin of only 2 ,277 votes (53 percent “yes”). W hile the change to 
stronger mayor has stretched the defi nition of what constitutes a council–manager 
form of government, this compromise enabled the community to fi nd a politically 
acceptable means to reduce political confl ict and calm criticism of city hall.

Th e organization of political units aff ects the distribution of power, political 
relationships, and performance expectations. Each form of government and each 
institutional change has a diff erent set of costs and benefi ts (Wheeland 1990). To 
paraphrase p olitical sci entist Ha rold L asswell (1936), t he i nstitutional s tructure 
defi nes who holds control over who gets what, when, and how. Of interest to the 
researcher is not only the form institutional change takes, but the motivations of 
those who demand or resist change, the consequences of change, and whether or 
not the fi nal outcomes of the change meet expectations.

In the case of this research, the primary goal was to de termine the impact of 
recent changes made to Cincinnati’s council–manager form of government and 
whether or not they met expectations.
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12.2  Cincinnati and Council–Manager Government
Council–manager government in Cincinnati was adopted in 1926, as a result of the 
political successes of progressive reformers of the post World War I era. At that time, 
city government was considered by many to be corrupt, ineffi  cient, and poorly man-
aged (Taft 1933, Childs 1965). Th rough the introduction of scientifi c management 

Table 12.1 Comparison of Differences: Council–Manager to Stronger Mayor 
Plans*

Previous Council–Manager Plan Stronger Mayor Plan

The mayor is elected through “top 
vote getter” method—the council 
candidate with the highest vote 
total. Previously, the mayor was 
chosen by council majority. The 
election is nonpartisan.

The mayor is directly elected by voters in 
a head-to-head race between the top 
two candidates selected in a 
nonpartisan primary. The General 
Election is a partisan race.

The mayor has a two-year term. 
With the introduction of term 
limits, council members serve a 
maximum of four terms.

The mayor has a four-year term with 
term limits allowing two terms. 
Council member terms do not change.

The mayor is a member of council 
with no formal powers other than 
to preside over council meetings. 
Other formal powers, such as 
assigning legislation, are granted 
the mayor by council.

The mayor is not a member of council 
and, therefore, cannot vote. The mayor’s 
formal powers include hiring and fi ring 
of city manager, with consent of council; 
presiding over council meetings; 
assigning legislation to committees; 
naming vice-mayor and committee 
chairs; and veto of legislation. The 
mayor is formally recognized as head of 
the city for purposes of contracts, 
inter-governmental relations, etc.

Council is composed of nine 
members who are the top 
candidates elected at-large in a 
nonpartisan race. Prior to 1957, 
council members were elected by 
proportional voting.

No change

The city manager reports to 
council, and serves at the pleasure 
of council.

The city manager reports to the mayor 
(council cannot initiate hiring or 
fi ring).

* Sources: D erived f rom t he C harter of t he C ity of C incinnati ( November 1999) a nd Fox 
(1999).
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techniques, and as a re sult of structural changes designed to decrease “cronyism,” 
the reformers reasoned that government would be more effi  cient, accountable, and 
ethically managed (Schiesl 1977). A key element of the reform agenda was to sepa-
rate municipal administration from political interference while bringing expertise 
to bear on policy making. A professional city manager would advise the council on 
policy and administer the bureaucracy, while the council would limit itself, at least 
theoretically, to policy making and general oversight.

Th e changes the reformers imposed on the structural organization of municipal 
government resulted in changes (to paraphrase Wilson) in the distribution of power, 
administrative focus, and in the authority to appoint and dismiss (Wilson 1912). 
Th ese structural changes remained intact in Cincinnati for almost thirty years, at 
which time the fi rst change voters made was choosing to drop ‘Proportional Voting,’ 
part of the Model City Charter recommended for the council–manager form, but 
adopted by very few cities. Dynamic partisan confl ict and a changing demographic 
in c ommunity l eadership c aused f urther m odifi cations t o C incinnati’s council–
manager fo rm i n t he l atter h alf o f t he t wentieth c entury. (See Table 12.1 fo r a 
comparison of the former and current council form.)

As a result of the changes wrought by the Progressive Era, some large American 
cities l ike Ci ncinnati a dopted t he c ouncil–manager fo rm, w hile o ther sm aller 
municipalities w hich h ad a dopted t he fo rm e xperienced subs tantial p opula-
tion growth in the postwar period. Since 1990, several of these larger A merican 
municipal governments have experienced the change from council–manager to a 
strong mayor or “executive mayor” form. Others have only modifi ed the council–
manager form and, like Cincinnati, created “stronger mayors.” Th ese cities provide 
some sense of the administrative and political impact that might be expected in 
Cincinnati as a result of this change.

Sparrow’s (1985) study of San Diego, for example, illustrated a case in which a 
mayor with a strong personality was confronted by an electorate that was not ready 
for d ramatic institutional change. In that c ase, the mayor re sponded by develop-
ing political strategies that eventually led to the creation of the strong mayor form 
he sought. Seemingly minor modifi cations to the council system, and the develop-
ment of nonelected boards responsible to t he mayor, allowed for a signifi cant shift 
in power from the council to t he mayor without a d irect voter mandate or offi  cial 
change in form. Ironically, later it was argued that the remnants of these very strate-
gies were re sponsible for Sa n Diego’s i nability to m eet t he challenges of t he new 
century (Michaud 1999). In 2006, San Diego did change its form of government.

San Jose, California; Charlotte, North Carolina; and K ansas City, Missouri, 
adopted va rious re forms to em power t he m ayor i n va rying de grees i n o rder to 
increase the capacity for, and speed of, policy initiatives. Th ese cities modifi ed the 
council–manager form primarily by investing the mayor w ith enhanced powers. 
Whether the alterations constituted a new “form” of government (Svara 2001), and 
whether these changes have enabled these municipalities to meet their challenges 
more eff ectively has not yet been determined.
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Much h as b een w ritten i n t he media a bout t he b enefi ts o f t he “strong” a nd 
“stronger mayor” forms of government, but l ittle has been published in t he way 
of academic comparison. Like the “Hawthorne eff ect,” it may be that the change 
itself, and not the specifi c governmental form taken, i s the key factor leading to 
people’s perceptions that the negatives of an existing governmental form have been 
overcome by adopting new structures or a new form (Frederickson, Johnson, and 
Wood 2004).

As smaller council–manager cities grow into more heterogeneous and complex 
urban environments, the ability to set policy becomes more diffi  cult and confl icted. 
Some observers criticize municipal elected offi  cials in this situation for being afraid 
to make decisions, emasculated by political infi ghting, and this argument was made 
repeatedly in Cincinnati. With fragmented power and a slow political reaction to 
change, b ureaucracies m ay b e de emed u naccountable a nd g overnment de cision 
making too slow. Many reformers declare a n eed for decisive leadership (Ferman 
1985) as a means of reinvigorating their city, although some argue that such lead-
ership can be achieved within the logic of the council–manager form (Svara and 
Associates 1994).

To municipal analyst Terrell Blodgett, Cincinnati’s mayoral powers should be 
of concern to those who support council–manager government because the current 
mayor has:

… the power to set the agenda, and the power to appoint all the council 
committees. He has a four-year term versus a two-year term for council 
members, which means he can campaign against at least half the coun-
cil without being at r isk himself because he’s in the middle of a term. 
He can appoint assistants and set their salaries. He has the veto. Only 
he can initiate hiring a manager. Only he can initiate fi ring the man-
ager. He holds such power over the council that he can punish them 
if they don’t vote the way he wants them to. He can bury their items 
and never put them on the agenda. He can put them on useless council 
committees. … If he wants to exercise the legal powers he has, he could 
certainly put the council members very much at a disadvantage.*

Often the argument for change in a council–manager government is sparked by 
a call for improved policy innovation and accountability through the strengthening 
of the offi  ce of mayor. As it has been suggested, the argument is largely related to 
determining where power ought to reside within the political structure (Ehrenhalt 
2004). Confl ict often arises between defenders of the current system and those who 
wish to modify it to overcome perceived community challenges.

* Taken from an interview with Terrell Blodgett, Professor Emeritus in Urban Management at 
the LBJ School of Public Aff airs at the University of Texas, in McGrath (2001).
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Such confl ict about the best way to organize the structure of municipal govern-
ment appears to b e ongoing. In fact, it may well be cyclical, shifting between an 
emphasis on consolidating power in the mayoralty versus an emphasis on represen-
tative democracy and an appointed executive. Cincinnati’s urban reformers of the 
early twentieth century established a council–manager form of government hoping 
to improve effi  ciency, and accountability; ironically the same arguments were used 
at t he end of t he c entury to i ncrease t he mayor’s power over t he council. W hat 
determines the nature of reform, or which side of the power equation is prioritized 
at any point in time, may well be determined by what has not been tried recently 
(Frederickson, Johnson, and Wood 2004).

Th e terms “effi  ciency” and “equity” have many meanings. For this study, enhanced 
policy innovation is regarded as concentrating decision making in one elected offi  ce, 
that of the mayor. Th eoretically, concentrating power will result in fewer problems with 
coordination and reduce confl icting interests; thereby enhancing the speed of policy 
making (as fewer elected offi  cials are involved in decision making). Th e variable “effi  -
ciency” was used in this study to describe this condition: streamlined policy making.

Another defi nition of “effi  ciency” in government is the effi  cient use of resources for 
achieving a goal (cost versus benefi t). Equity, on the other hand, most often refers to 
issues of public participation and access, or policies designed to ensure that resources 
are distributed fairly. A g overnment that rates highly the issue of equity might, for 
example, give priority to processes that result in maximizing public participation.

Some analysts of municipal government declare that as a result of the “stronger 
mayor” structural changes, Cincinnati no longer has a c ouncil–manager form of 
government (Blodgett 1998). In a t ypical strong mayor government, the mayor is 
the chief executive offi  cer of the city, and manages the day-to-day functions of the 
city government. Others a rgue that since the city manager s till retains executive 
responsibilities, the council–manager form is modifi ed but intact (Hansell 1999). 
As the mayor’s powers under the recently adopted government in Cincinnati a re 
somewhat more limited than the casebook defi nition of the strong mayor form, the 
new government has been referred to i n Cincinnati as a s tronger mayor council–
manager form. Still, the new governmental form endows the mayor with consider-
ably g reater formal i nstitutional power t han u nder t he t ypical c ouncil–manager 
plan. A s a re sult t he Ci ncinnati p rint m edia b egan de scribing t he n ew fo rm a s 
“strong mayor” almost simultaneously with the adoption of stronger mayor by the 
voters. Th ere is the possibility that perception can become reality.

12.3  Debate Between Forms of Municipal Government
Each form of government has a d iff erent set of costs and benefi ts. Depending on 
what values are being stressed by a community at any given time, the government 
of the day may be considered suffi  cient or antiquated. In American municipal his-
tory, t he change f rom one form to a nother i s u sually a re sult o f c onfl ict, which 
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tends to refl ect national political trends, and the continuing struggle to frame the 
content, and control the implementation of public policy (Straayer 1973).

Cincinnati’s adoption of the council–manager plan in the 1920s was a result of 
concerted eff orts made by reformers over the course of many years seeking to rid the 
city of what was considered by many, an antiquated, corrupt, and unaccountable 
political system (Taft 1933, Miller 1968). Eventually a reform movement called the 
Charter Committee accomplished the task. Th ey were able to do this by off ering 
a well-defi ned a lternative to t he current system, eff ective elite leadership, support 
from an increasing number of middle-class voters, and because, after the passing of 
“Boss Cox,” the Boss system in Cincinnati began to lose its political clout.

Th e council–manager plan remained relatively intact for four decades, with the 
most important institutional modifi cation perhaps being the change from propor-
tional voting in 1957 to a “9X” system where voters cast ballots for up to nine indi-
vidual council candidates. In the 1960s, and until the mid-1970s, the Democratic 
Party and the Charter Committee agreed to split the council-appointed mayoralty, 
with the mayor representing one group one year, the other the next. Th is was fol-
lowed in 1987 (until 2001) by a system where the “top vote getter” in council elec-
tions was named mayor.

Cincinnati’s “top vote getter” system contributed to institutional confl ict that 
helped drive a growing perception that Cincinnati’s social and economic challenges 
were unsolvable by the current distribution of political power within council. Th ere 
was n o n atural c oalition to su pport t he c ouncil m ember w ho h ad b een e lected 
mayor. Even the mayor’s nominal leadership roles formed the basis of competition. 
In 1997, for example, council stripped former mayor Roxanne Qualls of the mayor’s 
traditional role of assigning legislation to c ommittees. As interviews gathered for 
this study attest, under the “top vote getter” form, collegiality was perceived to be 
secondary to p olitical “one-upmanship.” In this form, in which council members 
were continually vying for leadership, former city manager John Shirey found that 
“sometimes there [were] ten city managers” (Goldberg 1996).

Reformers began calling for the adoption of a “strong mayor” plan both, accord-
ing to one pundit, to “streamline” communication and “put one person in charge” 
(Radel 1999). Th is modern reform movement was further energized by a g eneral 
perception that the “top vote getter” method for electing the mayor from among 
council candidates was fl awed, further exacerbating the lack of accountability and 
reducing effi  cient decision making at ci ty hall. Several times in the 1990s, stake-
holders representing those supportive of the traditional council–manager form and 
those p ushing fo r m ore m ayoral p owers fo rmally debate d t he m ost ap propriate 
institutional arrangement needed to address the twin challenges of economic devel-
opment and improved race relations. In 1991, term limits were adopted, in part as a 
result of the perception that council was ineff ective (Beaupre 2000).

In 1995, a “strong mayor” ballot initiative was rejected by voters. However, stake-
holders agreed that the “top vote getter” election of the mayor should be replaced. A 
series of meetings between stakeholders resulted in a new ballot initiative calling for 
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the modifi cation of the council–manager form by creating a “stronger mayor.” Th is  
was approved by voters in 1999, taking eff ect in 2001. Ironically, months before the 
fi rst mayoral election under this modifi ed council–manager plan, the city experi-
enced several days of “race riots,” and the perception of a slow response by the city’s 
elected offi  cials to this “crisis” seemingly substantiated the voter’s support for shift-
ing power from council to a directly elected mayor.

What these changes i llustrate i s the continuing confl ict that revolves a round 
municipal institutional s tructure between t hose in t he community t hat perceive 
that they are benefi ted best by the status quo and those seeking benefi t through 
change. Because many municipal institutional changes must be approved by voters, 
the eff ort to aff ect voter perceptions is a key strategy for change. In Cincinnati, it 
took fi ve ba llot initiatives before voters replaced proportional voting, and several 
modifi cations to council elections and methods of mayoral appointment before the 
adoption of the stronger mayor proposal. As perceptions of ineptitude on the part 
of council g rew in t he 1990s, so d id support for supplementing mayoral power. 
However, Cincinnati has a strong commitment to the council–manager form and, 
as a re sult, c hanges i n t he ba sic s tructure o f ci ty g overnment tend to b e modi-
fi ed i ncrementally. W hile a n e xecutive m ayor was re jected, a m ore modest sh ift 
in power from council to t he mayor was accepted. Th e debate as to what form of 
municipal government will provide the best response to perceived community chal-
lenges depends on what goals are being prioritized at the time the question is asked, 
and how well those supporting change make their case.

12.4 Measuring Perceptions of Change
When at tempting to de termine whether c hanges m ade i n Ci ncinnati’s c ouncil–
manager s ystem were si gnifi cant, e xamining i nstitutional e lements m ay a llow 
some a ssumptions to b e m ade; however, i nterviewing “ informed observers” p er-
mits a more robust approach. Perceptions provided the basis for the actions taken 
to modify the existing institutional structure, and it will be perceptions that will 
eventually de termine w hether t he s tronger m ayor fo rm h as b een suc cessful i n 
meeting e xpectations. Perceptions were, fo r e xample, a m ajor f actor i nfl uencing 
whether or not voters in Massachusetts adopted prospective structural changes to 
the town meeting government (Fahy 1998). In El Paso, the impact of voter percep-
tions regarding the weaknesses of an existing governmental form was the force for 
structural change, in this case ironically from strong mayor to a council–manager 
form (Okubo 2005). A perception of racism was suggested as the underlying reason 
behind the recent failure of St. Louis to change from a weak mayor–council form 
to the strong mayor form (Cropf and Swanstrom 2005).

For this study, perceptions were obtained from informed observers using a pre-
test and posttest interview process. “Informed” in this case refers to those mem-
bers of the public considered to have an intimate knowledge of the preexisting 
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council–manager form and the modifi ed stronger mayor form. Th e selection cri-
teria were ba sed on t hree identifying f actors. Th ey were: ( 1) t heir l eadership i n 
the re spective movement ei ther for c hanging or preserving t he preexisting gov-
ernmental structural form, (2) their membership in organizations involved in the 
community discussion surrounding the proposed change, or (3) their professional 
experience in the previous council–manager form and their role in the community 
discussion.

Upon re view of ten ye ars’ worth of Cincinnati’s t wo daily newspapers, 60 
individuals w ere i dentifi ed a s m eeting t he cr iteria fo r i nclusion i n t he s tudy. 
Of these, 39 participated in the pretest interview, and 34 of these individu-
als pa rticipated i n t he p osttest i nterview. Th ose i nterviewed i ncluded c urrent 
and former elected offi  cials, interest group leaders, city administrators, business 
leaders, a nd media representatives. Demographically, t hose i nterviewed repre-
sented a cross-section of the community, but selection was not based on an ideal 
demographic.

Pretest (or prechange) interviews were conducted two months prior to the imple-
mentation of the stronger mayor form. Posttest (or postchange) interviews were con-
ducted approximately one year after the stronger mayor form was implemented. Th e 
same questions, using the same closed response set, were used in both interviews. 
Th e fi rst round of interviews (prechange) focused on developing an understanding 
of how the council–manager form was being operated. It also provided a baseline for 
evaluating whether diff erences would be seen on key issues in comparison with the 
stronger mayor form.

Data were collected from a series of questions whose content was based on gener-
ally recognized powers, duties, and roles played by elected offi  cials, and issues related 
to local government. Th ose interviewed were asked about government performance, 
current political relationships and the distribution of power, how policy was made, 
the legislative and political process, elections, and political affi  liations. In the second 
round of interviews, questions previously asked were reexplored to ascertain if, and 
in what ways, the new stronger mayor governmental form was diff erent.

To e xamine perceptions f rom a nother va ntage point, c ues were so ught f rom 
the print media to de termine whether t hey h ad perceived a ny sh ift i n power a s 
a re sult of t he s tructural change. In a t raditional council–manager form of gov-
ernment, the council is generally considered the policy leader. Did the change to 
stronger mayor re sult i n a d iff erence in t he way t he print media credited policy 
leadership? Information gathered this way augmented the analysis of data collected 
from interviewing.*

* One area of research that was foregone due to lack of data was the measurement of policy lead-
ership using press conferences and press advisories. Th ese are typical means elected offi  cials use 
to advise the press and public on issues, gain name recognition, and garner credit as a policy 
leader. After an exhaustive search of t he city clerk’s offi  ce, it was determined that records of 
press conferences are not maintained at city hall. 
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Interview questions were de veloped to a llow re search to b e fo cused on fo ur 
primary category areas of municipal government.* Th ese categories were

Issues of Performance �
Issues of Structure �
Issues of Power, Policy Making, and the Legislative Process �
Issues of Politics, Elections, and Political Affi  liation �

12.5 Perceptions of Change
Changes made to Cincinnati’s council–manager form of government have had sig-
nifi cant impacts in several key areas. Chief among these is the perceived shift of 
power from council to the mayor, and to a lesser degree, from the city manager to 
the mayor. Th ese perceptions are based on the adoption of stronger mayor, but also 
as a re sult of a c hange in the composition of the council. Th e change in council 
and, therefore, its personality, can be credited primarily to the impact of term lim-
its. Together, institutional changes and term l imits have a ltered dramatically the 
power-sharing arrangements at ci ty hall, and signifi cantly aff ected perceptions of 
Cincinnati’s political situation in a number of key ways.

Th ere has been a signifi cant shift in power from council to the mayor. �
Th ere is signifi cantly less importance given to the mayor’s ceremonial roles as  �
a criterion for evaluating mayoral performance.
Expectations have increased for the mayor to play a more signifi cant role in  �
the areas of policy development and organizing.
Th ere has been a signifi cant decrease in the relative importance of council’s  �
role as appointer, supervisor, and appraiser of the manager.
Th ere has been a signifi cant shift toward a more positive perception of council  �
collegiality.
Th ere is a signifi cant decrease in the relative importance of the city manager’s  �
role in making recommendations to council.
Th ere has been a signifi cant shift in opinion regarding the quality of the rela- �
tionship between council and the city manager, with a subs tantial majority 
now having a more positive, although cautious, view of this relationship.

As s ignifi cant a s t hese c hanges a re, t he a reas i n w hich t here h ave n ot b een 
signifi cant shifts in perceptions are equally of interest. Despite arguments that the 
change to stronger mayor would enhance effi  ciency and accountability, study fi nd-
ings indicate that has not happened. Further, there has been no change in the level 

* For a more detailed description of the methodology employed in this study, see the end of the 
chapter.
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of equity; perceptions are that the stronger mayor form provides just the same level 
of citizen participation as did the previous council–manager form.

Perceptions by the general public of the mayor as the leader at city hall seem to 
have been enhanced by the addition of a mayoral legislative veto. Yet the informed 
observers understand that t he mayor’s power to en sure policy implementation i s 
primarily dep endent on t he i ssue i nvolved. De spite t he f act t hat t he p erception 
of t he quality o f t he re lationship b etween ci ty h all a nd t he c ommunity-at-large 
remains re latively t he s ame, su rvey re spondents s eem to e xhibit a c autious opti-
mism about the f uture of the s tronger mayor council–manager form. Th at opti-
mism may be re lated to t he hope t hat t he i nstitutional a nd personality changes 
that have taken place at ci ty hall will result in better relationships among elected 
offi  cials, and between city hall and the community.

Th e caution however, is based on the knowledge that Cincinnati is facing several 
challenges. Key among these is the quality of race relations and the reinvigoration 
of economic development. Many respondents said that progress toward resolving 
these issues needs to be evident before they would be optimistic about the future.

Finally, survey respondents saw no signifi cant diff erence in the way Cincinnati’s 
electoral environment has been aff ected by the change to stronger mayor. Given that 
future mayoral elections will be diff erent because of the switch to a “head-to-head” 
race as opposed to the former “top vote getter” model, respondents understand that 
council elections will remain the same. Name recognition will continue to b e the 
primary council election strategy. Because candidates are identifi ed by their party 
label during campaigns, party affi  liation will continue to play an important electoral 
role. However, perceptions are that the importance of the party itself to the success 
of individual candidates in local elections is generally minimal.

Party a ffi  liation a lso continues to b e seen as playing a m inor role in relation-
ships among elected offi  cials at city hall. Collaboration is based more on common 
issue i nterests o r b eliefs t han pa rty p olitics. Yet, i nformed o bservers k now t hat 
party affi  liation will still play a role in aff ecting the committee chair assignments 
council members re ceive. I n g eneral, t hough, Ci ncinnati h as a h istory o f cros s-
party collaboration and this situation is expected to continue.*

12.6 Understanding Perceptions of Change
Th e basis for the perceptions of change found in this study can be explained in large 
part by three basic political changes Cincinnati has experienced since 1990:

* Candidates f or C incinnati m ayor a nd c ouncil a re g enerally D emocrats, R epublicans, or 
Charterites. Th e Charter Committee originated in the reform eff orts of the 1920s. Although it 
does not consider itself a political party, Charter acts as one, recruiting, funding, and support-
ing candidates who run for city offi  ce under the Charter label. Charter members who run for 
county and state offi  ces run under party labels, primarily Democrat. 
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 1. With Cincinnati’s move from council–manager to “stronger mayor,” institu-
tional arrangements of power have been modifi ed signifi cantly, thus creating 
increased expectations for mayoral leadership.

 2.  Th e change of the mayoral election system from the “top vote getter” model 
to a separate “head-to-head” election.

 3.  Th e adoption of term limits leading to a si gnifi cant change in the composi-
tion of the council and, thus, its personality.

Th e fi rst of these changes modifi ed form, while the other two altered election 
rules. Each of these modifi cations has contributed to perceptual changes in terms 
of power a rrangements, re lationships, a nd expectations. Exactly how much each 
of these changes individually has contributed to p erceptions found in this s tudy 
is speculation. Although the structural change to stronger mayor and the electoral 
change from “top vote getter” garnered most of the public analysis, one cannot dis-
count the impact of a new cast of characters on council due to term limits. While 
institutional structure remains important, the political skills of the individuals in 
government may ultimately determine whether it operates economically, effi  ciently, 
eff ectively, and equitably (Blodgett 1998).

12.6.1 Structural Changes Bring Power to the Mayor
Th e mayor has now become the unquestioned leader of the Cincinnati council–
manager government. Perceptions are that the mayor should be evaluated more by 
his ability to develop policy, set goals, delegate, and organize than by his nominal 
leadership roles, such as ceremonial head of the city. Perceptions of council indicate 
a decreasing expectation of performance in the area of appointments, management, 
supervision, and appraisal. For the city manager there is a lower performance expec-
tation in the making of policy recommendations and preparation of the budget.

With the enhanced powers assigned to the mayor, there are increased performance 
expectations. Th e mayor is expected to become more aggressive in developing policy, 
and sh owing b oth p olitical a nd so cial l eadership. Th ese e xpectations do n ot s eem 
unjustifi ed given the mayor’s new powers. Th e new institutional arrangements are such 
that the mayor now has the ability to do m ore than coax and cajole. Th e mayor has 
been removed from, and elevated above, the council. Th e mayor presides over council 
meetings and can introduce and veto legislation. For all practical purposes, he appoints 
and manages the city manager.* Th is has the potential to allow the mayor to play a role 
in setting council’s agenda and infl uencing administrative actors and processes. While 
council’s role in naming the manager is not unimportant, it is generally acknowledged 
that in the case of Cincinnati’s manager, his fi rst allegiance is to the mayor.

* Regarding use of t he male pronoun when referring to mayor—Th is is used here because the 
fi rst two mayors to serve under the new system were male, the second of whom is serving as 
mayor at the time of this writing.
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Naming council c ommittee chairs i s a p owerful tool for t he mayor to u se to 
build policy support within council. Council members generally enjoy public atten-
tion and the ability to initiate policy discussions and legislation. Th is is a carrot. A 
council member who supports the mayor can receive recognition, special titles, and 
the opportunity to share in the spotlight of public attention. Th e mayor’s veto power 
is often seen as a negative authority used to block legislation and enforce adherence 
to the mayor’s agenda, but it can also be used to promote compromise. For council 
to override the mayor’s veto, a super majority of six votes must be formed. Th is  threat 
gives the mayor the opportunity to i nitiate legislative compromise and have more 
than an equal role in the policy making process (Morgan and Watson 1996).

Th e threat of replacing the committee chairman is, ultimately, the greatest lever-
age the mayor has to gain legislative adherence. A mayor willing to exercise this power 
of the stronger mayor can greatly diminish opportunities for political leadership and 
visibility for council members who do not share the same philosophical orientation, or 
have an opposing agenda. Th is is a stick. Like the veto, this power holds greater value 
as a threat, or when used sparingly. While council has some fl exibility to develop lead-
ership on issues, if council perceives that the mayor is not reticent to use his “stronger” 
powers, it would be critical that the mayor’s counsel be sought.

Th e mayor can exercise a l egislative voice by submitting legislation through com-
mittees, on the fl oor at a council meeting, or through a council member. If, during the 
course of legislative discussions, changes were made to the original legislation that did 
not require a vote, the mayor could not veto those specifi c changes. Th e mayor may only 
veto a piece of legislation that has received an offi  cially recorded vote, but he does not 
have a line item veto. Th us, this scenario requires the mayor to rely on a council member 
to introduce disagreeable changes leading to a council vote before casting a veto.

During the 2003 budget process, for example, several individual changes were 
made to the budget that were not based on separate votes of council. Th e se changes 
to the mayor’s proposed budget were m ade during the typical legislative negotia-
tions required to obtain a council majority. Th e mayor would only be able to veto a 
specifi c line item if there was an up or down vote on the matter. In eff ect, the mayor 
must rely on his relationship with council to provide this opportunity.

Institutional a rrangements have a lso provided t he mayor w ith t he ability to 
develop a unique relationship with the city manager. Although technically work-
ing for the mayor and council, the reality is that the city manager is more depen-
dent on the mayor than at a ny t ime in the last eighty years. Under the current 
institutional a rrangement, c ouncil c annot i nitiate t he m anager’s removal. Only 
the mayor may initiate action to have the manager removed. However, the mayor 
cannot unilaterally remove the city manager. It takes majority support from the 
council to do so.

Th e institutional relationship between the mayor and city manager raises serious 
questions. Is the manager now seen as the mayor’s staff  that leaves with the mayor 
at the end of his term in offi  ce? How well would city hall function administratively 
if the manager’s relationship were better with council than with the mayor? Th es e 
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questions m ay n ot b e a nswered u ntil o ther m ayors h ave t ime to s ettle i nto t he 
offi  ce. Under t he current institutional a rrangements however, t he city manager’s 
fi rst allegiance almost has to be to the stronger mayor. Mayor Charlie Luken, the 
city’s fi rst stronger mayor, and his successor, Mark Mallory, each off ered only one 
city m anager c andidate to t he c ouncil fo r ap proval. A lthough i ndividual m em-
bers argued that council should be given more candidates to consider, both mayors 
refused, and both had their choices accepted.

Perceptions are that the city manager lost power to the mayor in this new stron-
ger mayor institutional arrangement. Th is is as a re sult of a c learer chain-of-com-
mand (the city manager reports to t he mayor), an increase in the mayor’s formal 
participation in the budget process, a nd a l owering of expectations that t he city 
manager will take an active role in developing policy.*

Th e budget process illustrates how much institutional changes have contrib-
uted to the changed relationship between the mayor, city manager, and council. 
Th e stronger mayor charter calls for the mayor to present the budget to council, 
unlike under the previous council–manager form. Th e budget is perceived to be 
the mayor’s, not the city manager’s, and this was Luken’s practice. Th e budget 
submitted to council by Luken consisted of the consensus arrived at by the mayor 
and ci ty manager; however t his was not t he c ase w ith t he most re cent budget 
(2007). Council received one budget f rom the city manager a nd a nother f rom 
Mallory.†

Th eoretically, the budget process begins with the city manager and staff  develop-
ing a budget in response to council’s “policy budget.” Th is is submitted to staff  at the 
time that the city’s tax revenue is certifi ed, as called for by state legislation. Th e pol-
icy budget provides some broad policy guidelines by which city staff  can determine 
whether department level budgets, which percolate up through the bureaucracy, are 
in confl ict with council priorities. Th e city manager and a b udget committee then 
develop a d raft budget for the mayor’s review and comment prior to submission to 
council.

In re ality, Lu ken a nd t he ci ty m anager de veloped t he 2 003 b udget d raft 
together, a nd o nce c ouncil re ceived t he d raft, c ouncil’s F inance C ommittee 
chair was charged with building legislative support. Compromises were m ade to 
obtain a u nanimous vote on the budget. Unanimity was symbolically important 
to i llustrate the new council’s collegial relationship compared to c ouncils in the 

* One of the primary methods used to determine hierarchical status is the performance evalua-
tion. Th e city’s charter does not state who evaluates the city manager’s job performance. It may 
be that the manager does not receive a formal evaluation. Instead, the mayor (or council) may 
suggest that the manager receive a salary adjustment. Such an adjustment would, theoretically, 
require approval by council. If this scenario occurs it may be a symbolic affi  rmation that the 
manager has received a positive job performance evaluation.

† According to Gregory Korte of Th e Cincinnati Enquirer, no independent budget from the city 
manager was publ ished a nd no re cords of i ndependent re commendations made by t he c ity 
manager are available. 
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1990s, a nd to dem onstrate m ayoral l eadership a nd c ouncil p olitical su pport.* 
Signifi cant budget cuts were made, including the elimination of the city’s Planning 
Department. Along with the city manager’s offi  ce, the Planning Department was 
one o f t he v estiges o f t he Cha rter C ommittee’s 1920s c ontributions t o “ good 
government” in  C incinnati. Th e b udget p rocess re veals b oth t he i nstitutional 
power of t he mayor to b e i nvolved in administrative matters a nd h is s ymbiotic 
relationship with council.

Th e b udget p rocess a lso i llustrates t he re ality o f t he m ayor a nd m anager’s 
relationship. W hile i t i s g enerally a ssumed t he mayor a nd manager have a c lose 
relationship in the council–manager form (Svara 1986), in Cincinnati, this rela-
tionship has taken on a more elevated and formal defi nition.† Cincinnati’s stronger 
mayor and manager relationship closely resembles those of council–manager cities 
of comparable size as defi ned by Morgan and Watson (1992), wherein the mayor 
and manager form a team with the mayor as the dominant partner. Interestingly, in 
the budget process of 2006/2007, the new city manager’s budget was perceived to 
be more closely in line with council’s agenda than that of Mallory. Yet, the mayor 
was perceived to have played a signifi cant role in facilitating the compromises that 
resulted in the adopted budget.

Using h is institutional powers, Cincinnati’s fi rst s tronger mayor named the 
vice-mayor and council committee chairs, hand-picked the city manager, guided 
legislation, took leadership on administrative issues and signifi cantly infl uenced 
the city’s budget. He vetoed two pieces of legislation, threatened veto on other 
occasions, and became the primary source of formal institutional leadership at 
city h all. Th ere was little initiative at city hall during this time that was not 
credited by t he press to s tronger mayor Lu ken, who re ceived f avorable re views 
for getting “a rancorous City Council to behave for the fi rst time in more than a 
decade” (Korte 2003).

As Cincinnati’s second stronger mayor, Mallory has benefi ted f rom p rec-
edents set by Luken. Like Luken, Mallory too, is perceived as fostering coun-
cil c ollegiality. H e, to o, h as t hreatened v etoes i n e ff orts to  e nable le gislative 
compromise. De spite h is h aving m ore c onfl ict w ith c ouncil t han Lu ken d id, 
over both his city manager nominee and the most recent budget process, many 
continue to s ee Mallory a s the primary leader at ci ty hall. Th is is a signifi cant 
departure from the way the weak mayor was perceived in the previous council–
manager form.

* Th is process, and analysis, was gleaned from discussions with Gregory Korte of Th e Cincinnati 
Enquirer, who covered Cincinnati city hall.

† Th e clearer chain-of-command is also as a result of the adoption of Issue 5 in November, 2001, 
which gives the city manager the authority to hire and fi re future city offi  cials, including the 
fi re and police chiefs, without regard to civil service. Th is streamlining allows the mayor the 
potential to d etermine the future of a dministrative department heads directly, a s a re sult of 
exerting control over the city manager.
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12.6.2  Ultimately, the Personality of the Mayor 
and Council Determine Effectiveness

Despite the substantial powers that have accrued to the stronger mayor as a result 
of institutional structural and organizational changes, informed observers indicate 
that modifi cation to the electoral system was just as important, and arguably more 
important, in creating change at city hall. Th e new personalities on council have 
more to do w ith “ term l imits” a nd e lectoral m odifi cations than with s tructural 
changes. Despite calls for reform, and in spite of the mass media’s tirades against 
status quo government, voters continued to reelect the same council throughout the 
1990s. Change did not come about because voters suddenly awakened and wanted 
a diff erent government, or because of the clarion call of the daily newspapers for 
more leadership. Th is is witnessed by the small number of the city’s registered voters 
who bothered casting a ballot on the question of adopting the stronger mayor.

Th e individual who is e lected is a cr itical e lement in defi ning the quality of a 
governing body. During interviews, comments were often made regarding the weak-
ness of t he Cincinnati council in the 1990s. Th ere was a g eneral feeling that t he 
environment had been poisoned, not only by the change to “top vote getter” and the 
concomitant political confl ict it wrought, but also by the arrival of several council 
members with strong personalities who did not necessarily respect the council–man-
ager form. Whether these two events are coincidental is unknown.* What is known 
from interviews is that many “informed observers,” and much of the mass media, 
had reached a point of general frustration with the council–manager government as 
it was. Th ere were a growing number of calls for change. Arguments against the sta-
tus quo were given further weight by the initially timid political response from the 
council–manager city hall during a period of racial tensions that erupted into vio-
lence in April 2001. An organized political response to the rioting was absent until 
the fourth day of hostilities when Luken announced that he would fi ll the political 
leadership vacuum. Setting in place a d usk-to-dawn curfew, Luken acknowledged 
the city had serious racial issues and soon began organizing support for a peaceful 
solution to racial tensions in the community. Th e fo llowing November, de spite a 
second place showing in the September primary to C ourtis Fuller, a popular local 
African-American newscaster, Lu ken was re turned to Ci ty Ha ll a s t he city’s fi rst 
directly elected mayor in seventy-six years, receiving 55 percent of the vote.

Even w ith e nhanced po wers, i t is  u ltimately t he in dividual ma yor’s pe rson-
ality, political sk ills, a nd the context w ithin which they operate t hat de termines 

* Another institutional change that may have contributed signifi cantly to the way council inter-
acts w ith t he a dministration w as t he 1979 a doption of a re latively l arge c ouncil s alary f or 
what was considered a “part-time” job. Th e salary enabled some council members to assume a 
full-time legislative role. Th e addition of administrative staff  (currently two for each member) 
further provides council members the opportunity to engage actively in research, policy devel-
opment, and administrative oversight functions. It enhances their political capacity, including 
the ability to communicate with, and respond to the concerns of, their constituents. 
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eff ectiveness. Th is i s t rue fo r m ayor–council a nd c ouncil–manager ci ties a like. 
Richard Childs states that “outstanding dramatic mayors … a re rare birds in any 
trade and no system can be concocted as to produce them” (1965). Peter Lupsha’s 
view of leadership suggests that when it does occur it “is more often a product of 
serendipity” and good fortune “than of any ongoing process or structure of urban 
leadership or  o ffi  ce” (1982). M ayoral c ase s tudies o ften i llustrate t hat suc cessful 
mayors were a ble to a chieve their successes principally due to t heir character and 
personality and, as Ferman (1985) suggests, the political skill to understand what is 
possible given the political context.

Structure does matter. Th e stronger mayor structure provides institutional tools to 
help the mayor push his policy agenda, and it may, perhaps by off ering an attractive 
mixture of power and prestige, attract leaders of strong character. Survey respondents 
seemed to recognize, as Child’s states, that “vigorously assertive personalities seem more 
to be expected from the direct election model” (1965). Svara found that mayors more 
often do not off er visionary leadership in council–manager government.* He suggests 
that additional powers may be necessary to provide the mayor with that capability. “Th e 
empowering provisions may enhance le adership fi rst by g iving the mayor additional 
tools to use in assembling a coalition of supporters where it does not naturally emerge 
and, second, perhaps more important, by attracting more assertive leaders who are put 
off  by the perceived limitations of the mayor’s offi  ce” (Svara 2001).

While the new stronger mayor provides the offi  ce with considerable formal struc-
tural powers, how well the mayor performs remains tied to c haracter and personal 
abilities. Th e mayor s till must build a m ajority on council to su pport the mayoral 
agenda. Th e mayor must make it diffi  cult for council to override the threat of a veto. 
Th e mayor must trust that the chairs of the more critical committees, such as fi nance, 
remain allied. Th is type of political coalition building still demands substantial lead-
ership character traits. Th e mayor must understand what is possible legislatively and 
what i s not, which i ssues to l eave to c ouncil, a nd how to b uild coalitions. In t his 
regard, the stronger mayor, in order to be eff ective, must remain true to Svara’s ideal 
council–manager leader, the facilitative mayor (Svara and Associates 1994).

Luken’s extensive legislative experience provided him with the requisite back-
ground to build political coalitions.† His history refl ected his ability to reach across 

* Visionary leadership is often lacking in mayor–council cities as well. 
† Charlie L uken’s p olitical e xperience i s c losely t ied to h is f amily. H is f ather s erved o n t he 

Cincinnati city council and had seven terms in the U.S. Congress. His uncle was a member of the 
Ohio legislature, served as a council member in Cincinnati and, in the 1970s, as mayor. Charlie 
Luken fi nished tenth, out of nine seats, in his fi rst race for the Cincinnati council in 1979. He 
was fi rst elected to council in 1981, fi nishing eighth. Two years later he fi nished second, and in 
1985, 1987, and 1989 fi nished fi rst. In 1985, Luken was named mayor by council; however, in 
1987 and 1989, he wo n the t itle via the “Top Vote Getter” system. Luken was the last mayor 
named by council, the fi rst and last elected by the “Top Vote Getter” system, and the fi rst elected 
by direct elections (2001) since council–manager government was instituted. In addition to his 
council experience, Luken was elected for one term to the U.S. Congress in 1990, fi lling the seat 
vacated by his father’s retirement. Refusing another run, he returned to Cincinnati in 1993. 



Charting Progress of the Empowered Mayor ◾ 271

party a ffi  liations to fi nd c ommon g round. M uch o f t his c ommonality m ay b e 
rooted in a shared, conservative, “go slow” approach to change. At the same time, 
Luken understood from his own legislative experience what political needs council 
members have; although presiding at most council meetings, he did not comment 
on every piece of legislation. He appeared to accept council’s need to discuss issues, 
and understood that all elected offi  cials must be able to debate policy publicly. He 
sparingly u sed h is veto. Th is suggests t hat Luken was competently able to b uild 
coalitions, and did not feel the need to protect or emphasize his status by participat-
ing in all legislative actions.

Th ough Luken took the lead in hiring the city manager, the removal of certain 
citizens from mayoral-appointed committees, and in the development of the budget, 
he appeared comfortable with taking a more hands-off  approach publicly to lead-
ership on many other policy issues, preferring to remain in the background. Th is 
provided c ouncil members t he opportunity to t ake t he i nitiative i n s everal policy 
areas. It may be that Luken understood that as the fi rst stronger mayor he was setting 
precedent and purposely did not push the envelope of mayoral power, thereby giving 
justifi cation to the fears of those who felt that the mayor was given too much power. 
It may also be that Luken generally preferred a facilitative approach to leadership.

Certainly it was easier for Luken to assume this role given the comparative lack 
of political experience on the part of council, composed mostly of newcomers who 
had never held political offi  ce. With his broad political history and his many polit-
ical successes, there was no one on council of the same political stature, no chal-
lenger equal to the mayor in the public arena. Th is situation, combined with the 
subtlety with which Luken emphasized his stronger mayor powers, provided him 
with a unique opportunity to defi ne the role of the stronger mayor in Cincinnati. 
He was able to do so without having to respond to political pressure from other 
elected offi  cials who had their own idea of how the stronger mayor should act.

Mallory also has an extensive legislative record. Prior to being elected Cincinnati 
mayor, he served in the Ohio legislature, both as a Democratic representative (1995 
to 1998) a nd a s a s enator (1999 to 2 005). A s a m ember o f t he m inority pa rty, 
Mallory had to p ractice the a rt of compromise and be able to wo rk across pa rty 
lines to be eff ective. Like Luken, Mallory’s father was also a politician, who served 
as the Ohio House majority leader while a m ember of the state legislature. With 
this history, the perception and expectation of informed observers is that Mallory 
also should be able to build legislative and political coalitions successfully.

12.6.3 A Note on Council Power and Relationships
Acknowledging t hat power has sh ifted f rom council to t he mayor does not mean 
that council has no ability to aff ect policy. With the mayoralty being separated from 
council, there may now be a stronger basis for council camaraderie and collegiality 
in the face of a potential enemy in the form of an aggressive mayor. Th e overt parti-
san nature of the mayoral election may also contribute to the development of a “loyal 
opposition” nurtured by party politics with an eye for future mayoral candidates.
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During the summer of 2003 the city of Cincinnati faced an economic development 
decision that illustrates council’s ability to a ff ect mayoral policy. Convergys, a major 
corporation located in downtown Cincinnati, threatened to leave the city if not given 
fi nancial inducements to purchase a building for employee consolidation. Luken, stat-
ing that Cincinnati could not aff ord the loss of this employer, took the initiative with 
“city administrators” crafting a $63.4 million deal (Monk 2003). Suffi  cient members 
of council balked, however, that a vote on the mayor’s proposal did not occur. Two city 
council members one, a Dem ocrat, the other a R epublican, proposed an a lternative 
deal for $51.8 million.

Although the two proposals appeared to diff er greatly in total public dollars, the 
council proposal allowed Convergys to receive more cash in the earlier years of the 
deal such that “after adjusting for infl ation, both are roughly equal in value” (Monk 
2003). Th e primary diff erence between the two proposals appeared to be the method 
used to p rovide f unding, w ith t he m ayor’s p lan d ipping de eper i nto t he g eneral 
fund budget, and council’s plan counting more upon property tax payments from 
downtown to p ay off  city bonds. Th e mayor argued that the council plan “would 
prevent the city from funding other downtown development projects and could ulti-
mately prove more costly than the fi rst Convergys proposal” (Monk 2003). Council 
members countered that their proposal would put fewer burdens on neighborhoods. 
Ultimately a compromise was reached and approved (8 to 1) by council, with the 
mayor’s grudging support, for a package that totaled $52.2 million.

While ke eping C onvergys do wntown w as a v ictory fo r t he m ayor, c ouncil 
showed i ts i ndependence, e ff ectively a nswering t he m ayor’s p roposal, cr afted by 
the city’s economic development staff , with one of their own, primarily driven by 
Councilmember David Pepper.* It may be important to note that council argued, 
just a few months prior to a c ouncil election, that their proposal did less harm to 
neighborhoods. Th is type of proposal and counter-proposal activity indicates that 
council has, or at least certain members had, the ability to develop complex alterna-
tive proposals to t he mayor’s, the skill to build consensus, and the willingness to 
negotiate with the mayor to gain his support.

Relationships a mong c ouncil m embers h ave c hanged si gnifi cantly fr om th e 
time of the “top voter getter” mayoral elections to those under the “stronger mayor.” 
Positive perceptions of council relationships found in this study were based on the 
appearance of a renewed civility that came with council’s adoption of a set of general 
rules to guide conduct between council members. Not only did these rules provide a 
way for the fi rst stronger mayor council to distance itself from the troubled councils 
of the 1990s, it also gave the public an alternative picture of council relationships.

Council’s institutional powers remain considerable despite the stronger mayor 
form. C ouncil c ontrols t he b udget a nd s till p lays a m ajor ro le a s a n i nterface 

* Councilmember Pepper was later elected one of t hree commissioners for Hamilton County, 
Ohio. Th e proposal/counter-proposal was gleaned from an interview with a former staff  mem-
ber of the city’s economic development department. 
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between the public and the city’s administrative bureaucracy. Many actions taken 
by city hall during the Luken administration came as a result of policy leadership 
on the part of council members.

Council members help to keep the city in touch with the electorate. Th ey  serve 
as a p ressure va lve that helps to m oderate the tension of d istraught constituents. 
Th ey draw attention to specifi c breakdowns in systems and problems with services. 
Council members also promote consideration of a wider range of alternatives than 
professionals might raise; and they deal with the political realities that surround 
many city government actions (Svara 1999).

Mallory a lso has been made aware that council re tains considerable political 
muscle in the stronger mayor system and can have a signifi cant impact on legisla-
tion. Soon after the last election (2005), fi ve members of council—two Republicans, 
two Democrats, and a C harterite—formed a m ajority coalition. Th ey have been 
active in creating alternatives to legislative proposals put forth by the mayor; a case 
in point being the city’s most recent budget. Th is “center right coalition of fi ve” is 
“able to marshal its powers and guard its prerogatives” as a result of a mutual deci-
sion that they could have more impact on policy making through a team approach, 
and Mallory must fi nd a way to work with them (Korte 2007).*

Some informed observers indicate that this council majority’s muscle fl exing 
has shifted power at city hall away from the mayor and back toward council. If so, 
this is a signifi cant change that supports the idea that the character of the individ-
ual elected offi  cial is more important to understanding the way power is distributed 
than institutional arrangement. It also means that Mallory may have to generally 
depend more on his informal powers of persuasion than the enhanced institutional 
powers that come with being the stronger mayor in order to guide policy making.

12.6.4  Electoral Changes and Term Limits 
Raise the Level of Expectation

Each of the three methods used to select the mayor in Cincinnati for the last eighty 
years has infl uenced the informal powers and expectations of mayoral leadership. 
Council selection of the mayor provided a natural coalition for the mayor, and a clear 
understanding of the source of power and status. Th e mayor was the nominal head 
of council, meaning that the mayor’s ceremonial roles were paramount. Th e relation-
ship among council members may have been highly collegial because the ability to 
assume the mayoralty depended on a good working relationship with council, or 
being a “team player.” Th e mayor’s and council’s relationship with the city manager 
was similar to that of a board of directors with a corporate manager, and may have 
been infl uenced more by personality (informal power) than formal power.

* Th is coalition of council members is often referred to a s “Th e Fiscal Five” as a result of their 
work together on the budget.
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Expectations of the mayor in this council–manager form were based on the reality 
of council dominance. As former Cincinnati mayor Eugene Ruehlmann recounted:

Walton Bachrach was an excellent ceremonial mayor (1963 to 1967). 
However, when there was a project-based issue raised, like utility rates, 
business leaders knew that the chairs of the Public Utilities and Finance 
committees were m ore important … fo r downtown g rowth projects, 
the chair of the Urban Development Committee.

(See also Kotter and Lawrence 1974, 106).

Expectations of council performance were s everely damaged as a re sult of the 
confl ict generated between members as a consequence of the adoption of the “top 
vote getter” method for selecting the mayor in 1987. While voters ultimately decided 
who would be mayor, the process was convoluted, unpredictable, and the council 
member elected mayor was largely powerless; performance of the mayor was depen-
dent on the collegial support of a majority of council. Th e “top vote getter” system 
contributed to a heightened sense of competition among council members, severely 
straining re lationships. S everal c ouncil m embers en gaged i n p rotracted g ambits 
designed to increase their public exposure for the next council election, all of which 
was highly publicized, helping to lower public performance expectations and con-
fi dence in the council–manager form.

Th e stronger mayor form has redefi ned mayoral and council relationships and 
increased expectation of mayoral performance in particular. Structural modifi cations 
have created substantial formal powers that provide the mayor with opportunities 
to set the agenda, not just play a participatory role. Informed observers understand 
the signifi cance of the mayor taking a policy leadership role. Expectations are that 
the mayor will now provide leadership to solve some of the stubborn urban prob-
lems that continue to plague Cincinnati. Also, as term limits caused the majority 
of council to sh ift from an experienced group of politicians to a l ess experienced 
group, there appears to have been a corresponding shift in perceptions away from 
skepticism a nd to ward a fe eling o f g uarded o ptimism t hat c ouncil wo uld wo rk 
together.

Whether these changes, in fact, will improve city hall’s response to Cincinnati’s 
problems remains a question, and however important structure may be, the person-
ality and character of Cincinnati’s elected offi  cials may well be the key to answering 
that question.

12.7 Conclusions and Implications
Th e fi ndings of this study indicate that the change made in Cincinnati’s govern-
mental form supports
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Th e idea that structural problems in municipal government are linked strongly  �
to issues of authority, with accountability and effi  ciency being a hoped-for by-
product of an increase in mayoral power.
Th e argument that some large American cities are slowly developing a n ew  �
form o f municipal g overnment, w hich i s a s ynthesis (or “convergence”) o f 
mayor–council and council–manager forms.
Th e idea that, in regard to p erceptions of mayoral performance, structural  �
change may be secondary to the value of the political leadership skills of the 
mayor.
Th e idea that, rather than there being a preferential model of municipal govern- �
ment that cities will adopt, the form chosen refl ects the unique historical politi-
cal development of a community, and the ability of a proposed form to garner 
suffi  cient political support to be implemented.

12.7.1 Accountability and Effi ciency
Both prechange and postchange perceptions held by informed observers indicate 
that the structural changes to Cincinnati’s governmental form have not had a sig-
nifi cant eff ect in a n umber of a reas: effi  ciency, accountability, and the quality of 
the relationship between city hall and the greater community. After a decade of the 
“top vote getter” form, and accompanying concerns about Cincinnati’s ability to 
attract private investment and heal confl icted race relations, it should be no surprise 
that few were ready to say that the stronger mayor form is a cure-all.

However, the compromise between those who wished for an executive mayor 
and those wanting to p reserve the council–manager form has fulfi lled, to a g reat 
extent, the demand for stronger leadership. Th e mayor has become, in terms of for-
mal institutional powers, without a doubt, the primary center of power at city hall. 
Yet those interviewed indicated that the mayor’s personality and, thus, his informal 
power, may be a m ore signifi cant determinate of leadership, and have a s tronger 
eff ect on perceptions of power and success than institutional change.

Currently the new stronger mayor, Mallory, i s working to c onsolidate power at  
city hall. W hether perceptions of a ccountability (responsiveness to t he public) a nd 
effi  ciency (the speed of decision making and the effi  cacious use of public funds) at  
city hall have improved may be determined in the future largely by Mallory’s personal 
political skills. Perceptions appear to support the fi nding that the real argument for 
changing Cincinnati’s governmental form was about enhancing mayoral authority. 
Increased effi  ciency a nd a ccountability were m erely a h oped fo r by-product o f t he 
change.

To gain public support for adoption of the stronger mayor form, it may well 
have been perceived as necessary to suggest that such a change would enhance val-
ues the public already supports: accountability and effi  ciency. Using such “priming 
strategies” i s not uncommon in at tempting to s ell potentially controversial so lu-
tions to perceived problems.
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If it is perceived that the twin concerns of economic development and improved 
race re lations a re b eing a ddressed i n a m eaningful w ay, t he n ew s tronger m ay-
or’s performance evaluation may well be positive. Correspondingly, the structural 
changes made to the council–manager system will be considered a successful step 
forward in the development of a better Cincinnati.

12.7.2 Tradition and Convergence
Structural changes now provide the mayor with increased institutional powers, while 
protecting council’s ability to blunt mayoral prerogatives using their power to override 
mayoral p roposals. Perhaps most i mportant to t hose supportive o f c ouncil–manager 
government, Cincinnati’s long-standing commitment to professional administration was 
preserved by maintaining a city manager. Th e city’s compromise governmental structure 
represents a “convergence” of elements from the strong mayor and the council–manager 
forms. In this respect, Cincinnati’s new municipal governmental form fi ts the Type III 
municipal government discussed by Frederickson, Johnson, and Wood (2004).

In practice, what institutional change a city may adopt could depend more upon 
which preferences, perspectives, and ideas win the competition for public support, 
than on an academic analysis of which change best supports the values prioritized 
by the community at any given time (Frederickson, Johnson, and Wood 2004).

12.7.3 Mayoral Performance and Political Skills
Whether the stronger mayor form was given too much, too l ittle, or just enough 
power has not yet been determined. An interesting element of this research is that 
Luken, w ho w as m ayor i n t he fo rmer c ouncil–manager fo rm, w as a lso t he fi rst 
stronger mayor; he remained a constant. Mallory, then, is the fi rst test case who has 
served only as a s tronger mayor. If, as some suggest, character and political skills 
are more important than institutional arrangement, judgment as to the success or 
failure of the stronger mayor form may not be developed until a fter Mallory has 
had t ime to wo rk within the system. Th is may help explain why the majority of 
those interviewed were taking a “wait and see” attitude toward evaluating mayoral 
success. Some complained that Luken had not exercised his new powers enough. 
Th ey wanted the mayor to be more visionary and set an aggressive agenda for prog-
ress. What has been missing at city hall, say some, is a clearly articulated vision for 
the city’s future, and leadership suffi  ciently strong to de velop and implement the 
policies necessary to make that vision a reality.

Obviously, the transition to stronger mayor is by no means the end of change in 
Cincinnati, and events may conspire to cre ate additional structural modifi cations 
before a deeper analysis of the impact of the most recent changes can occur. In poli-
tics, change does not wait for theory. Interest groups, who perceive that they were 
not well served or could be served better by a diff erent municipal form, will work 
to “tweak” the system or change it entirely. Th e way voters respond to additional 
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arguments for change, and the way Cincinnati’s political elite perceive the benefi ts 
of these arguments, will illuminate further the city’s political character.

Ultimately, the informal political skills of the mayor may be most important in 
determining mayoral performance success. In Cincinnati, Mallory must convince 
a skeptical public, and the city’s elite, that city hall is eff ectively meeting the chal-
lenges of economic development, s temming population loss, and improving race 
relations. Whether the voters see the need for additional mayoral power and sup-
port a call for a strong mayor may be determined in large part by Mallory’s ability 
to create positive perceptions of the city’s government. For this he must, to pa ra-
phrase R ichard Neustadt, depend upon a mayor’s single most important political 
skill, “the power to persuade.”

A Note on Methods
Generalized comparison between pre- and post-response sets (pre and post), particu-
larly i n ter ms o f d irection o f c hange, w as m ade u sing f requencies. Th e t-test w as 
selected for measuring statistical signifi cance due to the relatively small sample size. 
Th e object of this application was to determine whether or not there was a statistically 
signifi cant diff erence in individual respondent perceptions between the two surveys 
on the same question. Statistical signifi cance was determined at the .05 level.

Th e diff erence of means t-test treats ordinal variables as interval. However, the 
data is “ordered metric” and it is not uncommon to employ this type of analysis using 
statistical techniques that require interval level data. For the most part, these tech-
niques provide very robust results against modest violations of the assumptions, and 
still tend to create valid answers even if the assumptions are violated somewhat.

A concern about the measurement level of dependent variables was anticipated. 
To test this concern, the Wilcoxon signed ranks test was used to verify the analytic 
fi ndings f rom the t-test for each and every indicator. Th is method compares the 
proportion of individuals with a higher score at the second response to the propor-
tion with a lower score at the second response. Although the t-test is usually robust 
when the data departs from normality, use of the nonparametric alternative allows 
verifi cation of the t-test results when the assumptions of normality are violated. Th e 
fi ndings indicated that the original t-test results were not distorted by a nonnormal 
distribution and the direction of relationships was demonstrated.
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13.1 Introduction
It has long been suggested that large cities with multiple constituencies and complex 
urban politics are best governed with strong mayors (Banfi eld and Wilson 1963). 
Th at makes the case of Mayor Phil Gordon of Phoenix, Arizona, diffi  cult to explain, 
however. Although he may be operating in a council-manager system in which may-
ors do not have the authority of the “strong” mayor–council form, a 2006 Governing 
magazine article declared that Gordon is more than “Strong Enough” to provide 
leadership to the fi fth largest city in the country. Th e reason? His strength does not 
come primarily from offi  cial grants of power or authority or strong-armed politics. 
Instead, it is derived from his skillful use of facilitative leadership, supported by a 
highly eff ective city management structure and a culture of success.

Th e city of Phoenix is the hub of a booming metropolitan area that is consis-
tently one of the fastest growing areas of the United States. Th e current population 
of 1.4 million represents a n a lmost 48 p ercent increase since 1990 (http://www.
gpec.org/eresponse/phoenix.htm). Th e city of Phoenix covers over 516 square miles, 
making it geographically larger than Los Angeles. Th e surrounding metropolitan 
area has almost 3.5 million people, and is projected to grow to approximately 4.15 
million people by 2010.*

Phoenix has enjoyed remarkable success and recognition as one the best-man-
aged cities in the United States and the world. In 1993, the city was the winner of 
Germany’s Carl Bertelsmann Prize for being one of the two best run city govern-
ments in the world along with Christchurch, New Zealand. It is a four-time recipi-
ent of the “All-America City” award, and was designated as Governing magazine’s 
only “Grade A City” in 2000.

How can a m ayor in a c ouncil–manager city create such a re cord of success? 
Much more than formal grants of authority might suggest. Phil Gordon has played 
a pivotal and essential role in Phoenix’s continued push to meet the challenges of 
this large and enormously complex metropolitan environment, helping to change 
the face of Phoenix in ways that will profoundly and positively shape the future of 
the city and the region.

* http://www.ci.phoenix.az.us/ECONDEV/mrktoverpopulation.html
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13.2 Background
At present, the city of Phoenix is successful by almost any measure, although, it has 
an unmistakably checkered past. Phoenix city government was established in 1881, 
and for the next sixty-seven years the city experimented with mayoral, commission, 
and m anager fo rms. Th ere were t wenty-seven d iff erent m ayoral a dministrations 
between the years 1881 to 1914, a time period characterized by instability, corrup-
tion, and poor management. In 1912, Arizona became the last of the 48 contigu-
ous states to join the union. A year later, a new city charter was put into place to 
establish a commission–manager form of government. Phoenix tried a commission 
hybrid i n w hich e ach o f four c ommissioners h ad c ertain depa rtments rep orting 
to them while other administrative functions were a ssigned to t he city manager. 
Unfortunately, t he re forms d id not work a s we ll a s hoped, w ith a suc cession o f 
thirty-one city managers over the next thirty-fi ve years (Hall 1982).

By the late 1940s, Phoenix was having serious diffi  culties. High crime rates and cor-
ruption plagued the city. In fact, because of widespread prostitution and venereal dis-
ease, Phoenix was declared off -limits to servicemen during World War II (Hall 1982). 
Th e instability and short tenure of administrators prevented the city from eff ectively 
dealing with fi nancial problems and contributed to crime, corruption, and “reportedly 
rampant malfeasance, misfeasance, and nonfeasance by public offi  cials” (Altheide and 
Hall 1983). Under the circumstances, a reform movement launched in the late 1940s 
had little problem securing support. In 1948, voters approved a modifi ed version of a 
council–manager form of government that, with some variations, is still the model for 
Phoenix city government today. Th e fi rst council under the reformed government con-
tinued with business-as-usual, selecting their own manager and retaining administra-
tive authority. In the next election in 1949, however, dissatisfi ed Phoenix voters elected 
an entirely new council. Th is new council selected a ci ty manager that remained in 
offi  ce for eleven years, serving under fi ve mayors and twenty-seven diff erent council 
members, ushering in a new period of stability and professionalism.*

Over the ensuing two decades, Phoenix began its continuous and meteoric growth. 
Between 1950 and 1975, the population grew from 107,000 to 669,000, a whopping 
525 percent increase. In this same time period, the city grew from 17.1 square miles 
to 276 square miles. Beginning in the late 1980s and continuing through the 1990s, 
Phoenix suff ered a s evere recession, resulting in the collapse of a number of banking 
institutions, a f ailing housing market, a nd a n eroding local e conomy. Nonetheless, 
between 1990 and 2000, Phoenix’ population grew 34 percent, from 983,000 to more 
than 1.3 million, making it the fastest growing of the ten largest cities in the United 
States.† Despite the recession, between 1957 and 2005, Phoenix voters approved $3.7 
billion in bond issues for construction and improvements to services and facilities, such 
as the Civic Plaza, Phoenix Sky Harbor International Airport, City Hall, the Phoenix 
Central Library, the Arizona History Museum, the Arizona Science Center, and the 

* http://phoenix.gov/CITYGOV/history.html
† http://www.census.gov/prod/2001pubs/c2kbr01-2.pdf
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Phoenix Art Museum.* In March 2006, the city passed an $880 million dollar bond 
issue to fund an array of city improvements including parks and recreation, infrastruc-
ture improvements, and perhaps most notably, over $200 million to support the estab-
lishment of a downtown Arizona State University (ASU) campus that is expected to 
ultimately serve 15,000 students.

In addition to the successful passage of major bond issues, the city receives high 
marks from both its citizens and outside organizations, and economic indicators are 
positive. Since 1985, the city has regularly commissioned an independent s tudy of 
citizen at titudes. I n 2 006, “Nearly n ine out o f ten P hoenix re sidents (89 p ercent) 
continue to indicate they are either very satisfi ed (16 percent) or satisfi ed (73 percent) 
with the overall performance of the city in providing services” (City of Phoenix 2006, 
1). Th e city’s general obligation bonds are rated by Standard & Poor’s as AAA+ and by 
Moody’s as Aa1. Phoenix and surrounding cities have experienced positive job growth 
in fi fty of the last fi fty-four years, and currently have approximately 1.7 million work-
ers in the labor force, with approximately 680,000 in the city. Th e median household 
income is $50, 309. According to 2004 U.S. Census fi gures, approximately 28 percent 
of the population is Hispanic and 4 percent black. Th e economic base is diversifi ed, 
including major corporate presence in the areas of aerospace, banking, and electronics 
manufacturing; public sector employment at the city, county and state levels; as well 
as a strong travel and tourism component. Approximately 77 percent of the workforce 
is employed in service industries, including business services and tourism.

Th e Phoenix City Council is made up of a mayor and eight city council mem-
bers who are elected for staggered four-year terms, with half the council up for elec-
tion every two years. Elections are nonpartisan, with council members elected by 
district and the mayor elected at large. At present, the city employs approximately 
14,000 employees.

Th e city has benefi ted from the long tenure of its recent city managers. Th e previ-
ous city manager, Marvin Andrews, served from 1976 to 1990. Upon his retirement, 
the council selected a long-time city employee and then assistant city manager, Frank 
Fairbanks. Fairbanks has served as the city manager since that time.

Although the city of Phoenix is faring very well, it still faces the same problems 
confronting other large urban areas. Relatively high crime rates, air quality, trans-
portation issues, and poverty have proven to be ongoing challenges to the city and 
the surrounding areas. In other words, the success of the city of Phoenix cannot be 
explained by a lack of problems. It is instead a case of the city doing a better job than 
most in confronting these challenges and gaining the confi dence of its citizens.

13.3 Mayor Phil Gordon
Gordon was sworn in as mayor of Phoenix on January 2, 2004. He brought with him 
a rich background and set of experiences that are clearly important in understanding 

* http://phoenix.bizjournals.com/phoenix/stories/2006/01/30/editorial2.html (accessed August 2008)
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his approach to t he offi  ce. Gordon was born in Chicago in 1951 and was the old-
est of three children. His family moved to Phoenix in the 1960s where he attended 
local schools and ultimately graduated with a bachelor’s degree in education from the 
University of Arizona and a l aw degree f rom Arizona State University. Gordon has 
long placed a premium on education, a philosophy that he states comes from “a com-
bination of everything I learned from my grandfather and grandmother, who came to 
this country without speaking English, but who sent all of their children to college.” 
He went on to explain, “My father said ‘you have got to go to school—be whatever you 
want, but go to college.’” Th is emphasis on education and learning is something that 
Gordon says guides his actions and informs his vision to this day (Gordon 2006).

Early in his career as an attorney and businessman, Gordon became involved in 
historic preservation and redevelopment, an experience that he says, “… allowed me to 
see that city government is there to solve problems. I was drawn to the neighborhood 
orientation and citizen involvement. I w as able to l isten and learn how the city, the 
private sector and neighborhoods can work together—I liked what I s aw.” In 1996, 
Gordon took the job of chief of staff  for Mayor Skip Rimsza. Th e experience led him 
to run for city council in 1997, when he was elected on a platform of fi ghting crime 
and protecting neighborhoods. He was re elected i n 2001. Du ring h is t ime on t he 
council, Gordon was the driving force behind Shannon’s Law, which makes it a felony 
to discharge a fi rearm within city limits. He founded the Slumlord Task Force, and 
spearheaded legislation to help in the fi ght against neglectful and criminal landlords.

Th is background, points out City Manager Frank Fairbanks (Fairbanks 2006), 
gave Gordon the chance to “see both politics and day-to-day operations. As a staff  
member, he w as o ften i nvolved i n e xplaining a dministrative m atters to c ouncil. 
As a re sult, he really understands the citizen’s view, the staff  view, and he has an 
excellent understanding of council—putting him in a position to work eff ectively 
with all of them.” Gordon himself observes, “I probably came to this offi  ce better 
prepared than most mayors. I grew up with the elected offi  cials here and I already 
knew them and the management side personally. I k new how the system worked 
and didn’t work.” Besides, he adds with a laugh, “I had a lot of time to lay awake 
thinking what I would do if given the chance.”

Interestingly, he eff ectively served as the chief of staff  for a mayor who had dif-
ferent political views than he did. Fairbanks suggests that doing so helped Gordon 
understand the role of staff  and the idea that “our politics don’t matter; it is our job 
to deliver for the mayor and council. We can make them aware of problems that 
arise, but it is up to them to create the vision whether it coincides with our personal 
views or not” (Fairbanks 2006). Because Gordon has experience on both sides of 
that equation, he has important insights into the relationship between elected offi  -
cials and staff  that help him manage and use that relationship eff ectively.

13.3.1 Leadership Style
Gordon exemplifi es what Svara (1994) describes as the facilitative leadership style: 
a s tyle t hat i s c haracterized by c onsensus building, c ommunication, a nd sh ared 
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vision. He m ay not b e i n a “ strong m ayor” s ystem, but he i s h ighly a ctive, v is-
ible, and enthusiastic in pursuing this facilitative role. As Assistant City Manager 
Alton Washington comments, “Th e mayor is in constant motion. He has shown an 
energy and passion for the job that is remarkable” (Washington 2007). Fairbanks 
has a similar assessment: “He is the most energetic and communicative person I’ve 
ever met.”

13.3.1.1 Building Consensus

While his list of accomplishments is impressive, Gordon is a mayor that is not sat-
isfi ed with simply “winning.” He suggests, “In politics, if you try to show you are 
right all the time—my way or no way—nothing is going to get done.” He refl ects, 
“I do n’t t hink t here i s a nything w rong w ith c onsensus b uilding. A s l ong a s i ts 
honest, and you are not sacrifi cing your core moral beliefs, progress is a benefi t. If 
that means changing direction in the middle of where you are, and at that starts to 
accomplish what you are trying to do in another manner—then sign on.”

So rather than sticking resolutely to a preset plan, Gordon has a broader and more 
adaptive approach. In other words, he knows where he wants to go, but is fl exible and 
strategic about how he gets there. Gordon has learned, as he puts it, to “ anticipate 
playing chess instead of checkers. Not negatively, not just to w in, but in the sense 
that you can’t think one move ahead like in checkers, the end game is more circular. 
I know where I am going, but the point is to not let the system collapse.” As a result, 
he says, “I assume that what I want is probably not going to happen. You can’t draw a 
line in sand. You keep the parameters, but there has to be fl uidity and evaluation.”

His commitment to fi nd consensus through this process is strong. In fact, if it is an 
important issue, Gordon works it until he has a unanimous or near-unanimous vote. 
He comments that “a one/eight vote is a win, but it means one-eighth of the city is 
disenfranchised. It’s okay to take a no, but if I’ve got an emotional no, a fi ght instead 
of a respectful disagreement—it really starts to aff ect the management side. If you got 
two or three ‘no’ votes, it makes it harder to get things done. Th at’s why the energy to 
communicate is so important—we have to get people together to talk about it.”

Fairbanks echoes Gordon’s comments in observing, “It is a challenge, but most of 
the time, we get 9/0 or 8/1 votes, so there really is a solid consensus.” It hasn’t always 
been that way, however. Fairbanks notes that “if you go back to Mayor Goddard, 
you see that almost everything important that was passed, he did it by 5/4, or 6/3 
vote. Phil doesn’t like that. He wants to build a team with the council.”

Th e mayor’s quest for consensus is not based on control or coercion. Rather, the 
mayor’s style is one of collaboration and cooperation. He says, “You’ve got to k now 
your partners. You have to know what they want and try to help them without it 
becoming a “big brother” kind of thing. My philosophy is that everybody is working 
from good will. Th ere is usually a reason someone is upset, we should have anticipated 
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it, we should have called and communicated more.” He also picks his battle carefully, 
is both persistent and patient, and has a good sense of political timing. As Gordon 
himself notes, “You have to know when to do battle, and when not to.” Co-chief 
of St aff  Ed Zuercher reinforces this point by saying, “If he thinks an issue hasn’t 
‘cooked’ enough, he sends it back to get more cooked. So far, he works so hard he 
usually doesn’t let it get to that point. If it’s really important, he’ll work it, work it, and 
work it. He’ll put it off  until its ready. If it is the rare surprise, he assesses how impor-
tant it is and if it is worth fi ghting about. If it isn’t, he moves on” (Zuercher 2007).

13.3.1.2 Communicating and Sharing the Stage

Communication i s c learly t he c enterpiece of Gordon’s l eadership s tyle. He t alks 
with members of the council frequently, consulting them about issues and asking 
for their ideas and opinions. City Manager Frank Fairbanks s tresses the mayor’s 
eff orts in communicating with others as the basis for his success in collaborating 
with and empowering others.

He tries to fi nd ways to support programs that they want. As we try to put 
together programs and new initiatives, he will talk to every one of them 
to a sk about their concerns and t ry to fi nd things that appeal to their 
point of view, priorities, their district, and their particular political views. 
He communicates extensively with the rest of the council. Talks to every 
member three to fi ve times a week, sometimes every day. He is touching 
base with them, asking what is important to them, what they want to 
accomplish, how he can help them with an issue (Fairbanks 2006).

Council Member Mattox agrees. He says that the mayor “realizes he is a member 
of the council. He comes over to our side of the building. He stops by my offi  ce two 
or three times a week. He talks to all of us. He is not isolated. He doesn’t just expect 
us to follow his lead because he is mayor; he works with us” (Mattox 2007).

Gordon also places a high premium on empowering and giving credit to oth-
ers. A s Ci ty M anager F rank F airbanks o bserves, t he m ayor, “ in wo rking w ith 
council on major initiatives, will sort of take them in and share public profi le with 
him. He makes sure credit is shared.” Th e city manager emphasized this point as 
well, saying, “It isn’t just the mayor that gets the credit. He shares the stage with 
the council. It helps avoid the kind of tension you sometimes see between mayors 
and councils.”

Gordon himself explains it this way:

You have to realize that even if you are solely responsible for something 
that is very rare, you have to make sure that everyone who deserves 
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credit, gets credit. I re ally t ry to m ake a p oint of following through, 
calling people, thanking people. Particularly those unsung heroes who 
are sometimes not recognized for their contributions.

Again, his experience is important in this regard. He comments, “I remember 
how I felt when I was a council member and I’d worked for six months and some-
body else took credit for something I d id.” Clearly this experience shapes his cur-
rent style as mayor. Council Member Claude Mattox reports that the mayor works 
hard to see that credit is shared. He says:

For the most pa rt our votes a re unanimous because we a ll k now the 
direction we want Phoenix to go in. We build on previous decisions and 
move forward. We understand the value to Phoenix of certain things: 
light r ail, t he A SU downtown c ampus. Th ese a ccomplishments m ay 
be the legacy of the mayor, but we all share in the success. He knew he 
couldn’t do it without us.

Th is quality was amply demonstrated in his September 2006 State of Downtown 
address. He was clearly center stage, but he talked about the council and showed a 
video in which each member of the city council was introduced and interviewed. He 
then proceeded to talk about the role of supporters, such as the then Diamondbacks’ 
baseball player Luis Gonzales, Arizona State University, and the University of Arizona, 
existing and new downtown businesses by name, city employees, downtown residents, 
real estate developers, the arts community, and his family.

Th ose that work with him on the council and in the manager’s offi  ce report that 
his interactions with them are characterized by mutual respect and trust. Fairbanks 
is clear on this point, “He [Gordon] has great respect for the staff  in terms of admin-
istration and management.” Th is trust has been earned and built, he says, “based 
on succeeding. Every once in a while, we don’t succeed, but to t he extent we c an 
deliver on his promises, he is willing to stand behind us and support us. Th ro ugh 
this process, we have been able to succeed enough that he trusts us.”

Trust i s a lso ba sed o n t he m ayor’s i nclusive a nd o pen c ommunicative s tyle. 
Council Member Mattox tells us, “When there is a press conference, all of us are 
invited. In fact, Phil makes his calendar available to us, and if there is something 
we are interested in, we can attend that meeting. He is clear that the reason he does 
that is so we can call his offi  ce and ask to be included. He has an open door policy, 
and I have never been refused.”

Gordon is also a skilled listener, and he uses that skill with both people he works 
with in the city and members of the community. Fairbanks explains:

He w ill go out a nd l isten to re gular ci tizens, to s takeholders, a nd once 
he has heard their concerns, fears, what they hope to achieve, he demon-
strates a lot of leadership by putting together solid plans and making the 
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connections to w hat’s important to t hem and shows them how this idea 
doesn’t confl ict w ith their goals. So, communication i s a re ally big pa rt 
of what he does—he st arts t hat communication by being a  really good  
listener.

Th e m ayor a dmits t hat so metimes do ing so c an b e d iffi  cult. He refl ects, 
“Sometimes it’s hard, it’s emotional. You go into a crowd and maybe get yelled at. 
For most people, if they are allowed to vent, and if you are respectful (my grandfa-
ther taught me to be respectful), they will come back to the table. I look at it this 
way: If I’m not in agreement with you today, I w ill be tomorrow about something 
else. It is a combination of realizing that, and then believing it. Respect is a big part 
of my management style.”

When t here i s c onfl ict o r d isagreement, t he m ayor wo rks h ard to re solve 
diff erences a nd a dvance m utual i nterests. H e i s p ersistent, o pen, a nd a lways 
willing to l isten. Fairbanks sees it this way: “When the council perceives that 
when t he m ayor re ally w ants something, t hey work a nd ba rgain w ith h im to  
support things they want. He wants to build a team with the council, so he really 
wants 90 percent agreement on everything.” Th at helps smooth the implementa-
tion process, Fairbanks says, “because if everyone is in the tent, then you don’t 
have people publicly d issenting f rom going in a n ew d irection. His s tyle i s to 
work very, very hard at building this consensus.” Co-chief of Staff  Ed Zuercher 
says about the mayor, “He has an intuitive ability to u nderstand what council 
members a re interested in, what i s important to t hem, where they a re in their 
election cycle, where they are in their community, what helps them, what hurts 
them, what i s i rrelevant to t hem. A nd it’s very i ntuitive—and t hat’s why he’s 
successful.”

13.3.1.3 Pursing a Shared Vision and Shared Leadership

Part of the reason this collaborative approach works well in Phoenix is that there 
is a consistent focus on the big picture and a shared vision for the city of Phoenix. 
Alton Washington te lls u s that the mayor “ is able to m aximize h is role through 
the power of persuasion, a sense of purpose, a sense of direction and reach out to 
others and convince them of the importance of that direction. Council Member 
Mattox notes that there are other reasons as well: “Part is Frank (Fairbanks), part 
is the institution. But a lot is the personality of the mayor; it is really an attitude of 
openness. A lthough we a gree on many issues, on other issues, we m ay diff er. We 
don’t have 100 percent harmony, but not about things that meaningfully aff ect the 
big picture and Phoenix as a whole.”

Shared leadership based on a shared vision is the hallmark of Gordon’s approach. 
He is not just participative, he shares leadership with other members of the coun-
cil, t he ci ty m anager’s o ffi  ce, the citizens of the city of Phoenix, as well neigh-
boring jurisdictions. Co-Chief of Staff  Ed Zuercher, in commenting on Gordon’s 
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leadership s tyle c ompared to p revious m ayors, s aid, “He i s much more c ollegial 
with the council. I think that probably translates into more policy initiatives than 
before because there is not that gulf that you sometimes have between the mayor 
and council. Now the council can propose and the mayor can propose and they 
work ba ck a nd fo rth.” Th is i nclusive a nd c ollaborative ap proach e xtends to t he 
mayor’s re lationship w ith c ommunity members a s we ll. A ssistant Ci ty M anager 
Alton Washington comments, “He is always inviting people in. For the bond issue, 
we had over seven hundred citizen volunteers. I was concerned it was too many—it 
far exceeded anything we had done before. But it worked. People got heard.”

Shared leadership is coupled with an understanding on the part of the mayor 
that there are distinct roles for the mayor and the city manager. Gordon trusts, and 
is openly and consistently supportive of the city manager and staff . He emphasizes 
the importance of the city manager’s offi  ce, stating, “It is important to a lso have 
good professional, strong staff . In a m anager–council form, professional ongoing 
management i s a h uge a sset.” In fact, the city manager says that the mayor “has 
almost no interest in day-to-day administration and ongoing management and 
administrative work of the city.” Zuercher agrees: “Th e mayor is a big picture guy. 
He is very hands on, but the strength of Frank and the team is that they have the 
city running so we ll t hat the council doesn’t e ven have to wo rry about or think 
about it.” It works well that way, as Zuercher explains, “Because the mayor under-
stands the role of the city manager and relies on that. And it also works well because 
the city manager is very smart and very adept at ensuring that he is also in touch 
with the mayor and members of the council.”

Th e mayor has been openly supportive of the city manager in public, stating, “I 
want this manager, I like this manager, he’s my manager.” When we asked Zuercher 
where this support stems from, he explains, “Frank has been here seventeen years, 
proving every day to the mayor and council that he is working in the best interest 
of the city, which ninety-nine out of one hundred times coincides with their best 
interest. Frank is not dogmatic; he is fl exible about fi nding ways to get things done 
rather than identifying obstacles or reasons that you can’t get things done.”

13.3.2 Major Roles
Gordon’s leadership style and personality shapes and permeates the various roles he 
plays as mayor. Of course, Gordon has a number of offi  cial roles, such as setting the 
council agenda and establishing all the committees and subcommittees, selecting 
the membership on each committee, and choosing who will be the chair. It is the 
manner in which he carries out these and other roles, however, that is important. 
Th e mayor fulfi lls the traditional roles of performing ceremonial tasks, acting as a 
spokesperson for the city, presiding over meetings, and acting as the formal liaison 
with other agencies and jurisdictions.

It is perhaps in his role as representative or promoter of the city where Gordon’s 
style shines through most clearly. Gordon is clearly one of what Wilbur Rich calls 
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“boosters,” those with “an ability to s ell and promote their cities as exciting and 
prestigious residential spaces, as business friendly, and as centers of entertainment” 
(Rich 2000). To be an eff ective booster, Rich says “gregariousness, humor, and 
optimism a re pa rt of the job de scription.” Th ese a re qualities that Gordon pos-
sesses in abundance. Alton Washington describes the mayor this way: “He is not 
ashamed to say this is the city he grew up in and he loves it, and this is the kind 
of city his children can benefi t from as well. He brings it down to t he level that 
the average person can embrace. Th e mayor has a great style and personality. He 
operates as the cheerleader for the city.”

Traditional roles, such a s being spokesperson and promoter of the city, do n ot 
fully explain the role that Gordon plays in governing Phoenix. Even in those instances 
where the mayor has formal authority that would a llow him to a ct unilaterally, he 
typically does not. Gordon discharges his responsibilities with regard to a ll his roles 
with the same attitude of openness and dialogue that he approaches everything else.

13.3.2.1 Policy and Organizing Roles

Th e subcommittee s tructure plays a v ital role in decision making and consensus 
building in Phoenix, providing a mechanism and forum to work out many issues 
and potential problems before they get to t he council as a w hole. A lthough he is 
not required to do so , the mayor makes committee assignments an open and par-
ticipative process. As Zuercher states, “If people don’t feel they are listened to about 
subcommittee assignments, why would they support him in the future? So, he may 
formally establish a committee, but fi rst, he informally builds coalitions who agree 
with that. So, if there is an issue the mayor wants a discussion on, that’s fi ne. But, 
he needs to go talk to the council members to fi nd out who would like to be on a 
subcommittee on that topic. Who wants to c hair it? Would they trade out other 
things to do that? What areas would they be interested in?”

Once established, as Washington states, “Th e mayor sets the charge each year 
for the committees—sets forth what he would like to see. He doesn’t hesitate to talk 
to members and present his views, and if there is dissent, he looks at ways to work 
with that.” He doesn’t try to rigidly control the committees, Mattox says:

It is communication that is ongoing—constant fl ow o f en ergy. H e 
doesn’t come to us and say this is what we are going to do, he comes in 
and says this is what I’m thinking about your subcommittee, what do 
you think? I may say I l ike it or I don’t like it, and make suggestions. 
He does that with all eight of us, and from that, we come up with the 
recommendation. Everyone has input.

With this as the backdrop, the subcommittees themselves remain open to par-
ticipation by other council members. As Mattox explains, “If we’re working on an 
issue in a subcommittee, and another council member had objections, they would 
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come to the subcommittee so we can get a better understanding. Everybody works 
together to get it accomplished.”

While Gordon is open and participative, he also demonstrates leadership in 
initiating policy and setting goals. His policy priorities are public safety, education, 
and employment. In setting t he charge for e ach committee, he ensures t hat key 
issues get aired and action agendas developed. In doing so, he continues to involve 
others, but clearly keeps his eyes on the ultimate goal, such as he did with develop-
ment projects in the downtown Phoenix area.

13.3.2.2 Coordinating and Mobilizing Roles

Gordon fulfi lls a number of leadership roles with considerable skill, but it is clear that he 
sees his most important role as that of a communicator and mobilizer. Gordon states, 
“Th e key to council–manager government is communicate, communicate, communi-
cate. You cannot overcommunicate. Listening. Listen to the concerns. Go back. Keep 
all the plates in balance in the air, and keep the philosophy that we can do it!”

As City Manager Fairbanks says, “He works harder at it than most. He is a tre-
mendous communicator. He is calling people in the community, business leaders, 
union leaders, media leaders, all the time.” He talks with “everyone on all sides of 
the issue and whatever the project, he develops community support fi rst.” Th ro ugh 
his energy and enthusiasm, he is able to build community support for big, important 
ideas. As Washington explains, “He reaches out and meets with key players. He likes 
coff ee. He will go to Starbucks and invite people to have coff ee. He is not consumed 
by status, and can humble himself and reach out and go where people are comfort-
able—it breaks barriers. He brings people into the discussion.” As a result, Fairbanks 
comments, “He i s very successful because he wants to b e out in the community, 
developing a good understanding of the tough problems and solving them.”

In his role as a communicator and mobilizer, he is very involved in dealing with 
media, constituencies, and groups, stakeholders to s ell ideas and directions, and to 
listen to them and make sure their concerns are heard. He makes extensive and eff ec-
tive use of the media to get his ideas out to the public. Fairbanks observed, “He is very 
focused on relationship with the media. It may be his highest priority. He makes sure 
we are on message and consistent with in what directions the city wants to go.”

Th e mayor also works hard in his role as network builder within the community 
and with leaders in other jurisdictions and organizations. Washington puts it this 
way: “Th e mayor not only facilitates cooperation within the city. In this environ-
ment, issues are becoming increasingly regional. He works with other jurisdictions 
and other mayors to secure agreements to work together on key issues like trans-
portation. He works to fi nd the common interests.” In doing so, “he forges partner-
ships and is able to t ap into other organizations and institutions, like ASU. He is 
able to leverage their talents and resources for our mutual benefi t.”

Th e m ayor a lso s ees h is job a s working w ith t he S tate L egislature to re solve 
issues o f i mportance to t he ci ty. O ne suc h i ssue w as a p roposed p roperty t ax 
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rollback at t he s tate l evel, w hich b usinesses h ad t raditionally w anted, b ut ci ties 
had t raditionally opposed because of t he re sulting loss of re venue. Over t ime, it 
had become increasingly c lear, however, that the legislature was ready to a ct. A s 
Zuercher explains, “Mayor Gordon astutely realized what was going on politically 
and saw earlier than most people that cities could not forever say ‘no,’ we a re not 
going to allow any tax relief on business property. He recognized that there were a 
lot of powerful forces who wanted it and that it was going to happen.” Under the 
circumstances then, Zuercher says, “he got himself right in the middle of the dis-
cussion and ended up brokering the agreement that was more favorable to cities—it 
phased in the rollback over time” In Zuercher’s view:

If he had taken a hard line position, he would have lost and he would 
have made enemies. As it was, he lowered his barriers and tried to seek 
common ground and through that was able to demonstrate to business 
and legislative leadership why it was important to m itigate the eff ects 
on the city. In the end, the businesses were happy because they got a tax 
break, the legislature was happy because they were able to deliver on the 
tax breaks, and he was happy because he had prevented the city from 
having a catastrophic hit.”

In short, the mayor plays a n umber of key roles, formal and informal in city 
governance. He develops community support by talking with a broad spectrum of 
people including business people, neighborhood residents, union representatives, 
and others to gain an understanding of diverse and varied opinions that may exist 
with regard to particular issues. He is very focused on working with and using the 
media in this regard, to both engage the issues and mobilize support for action.

13.3.3 Key Relationships
By all accounts, the mayor’s relationship with the city council, city manager, and 
leaders outside the government, and the community is positive, constructive, and 
eff ective. With regard to his interactions with the council, Gordon told us that 
there a re “special ways o f working w ith c ouncil, e specially when t he m ayor i s a 
member of council. Even with good-natured people, sometimes it can be diffi  cult. 
In the weak mayor form, you really have to work to keep it together, sharing ideas.” 
He adds t houghtfully, “ It h as to c ome f rom t he heart.” A ssistant City Manager 
Washington reports simply, “It’s a good relationship” and one that works. “We talk 
to each other; we agree to disagree about some things. But it isn’t personal and we 
don’t circumvent each other. His door is open to any council member. I can walk 
into his offi  ce any time. No invitation necessary.”

Th e mayor’s re lationship with the city manager seems pa rticularly important 
in understanding how the city of Phoenix works under Gordon. Th e success of the 
relationship between the mayor and the city manager is based in part on tradition, 
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but also is a function of the attitude and approach of both Gordon and Fairbanks. 
Both try to build on the other’s strengths, respect the other’s role, and work together 
to make Phoenix better. In Fairbanks’ view, “Th e key to success is fi nding a way to 
eff ectively work with mayor and council to accomplish their goals and the goals of 
the community. A lot of what we do is fi nd a way to make those goals a reality. We 
do that by adapting to the style of the mayor and council.”

Fairbanks fi nds that:

Gordon is very good to work with. He is committed to supporting the 
system. He understands that if he were to be pulled into administrative 
detail, he would have less time and less opportunity to do what he feels 
is re ally i mportant, w hich i s c ommunicating a nd de veloping f uture 
directions … He has great respect for the staff  in terms of administra-
tion a nd m anagement. We u se h is s trengths a nd wo rk w ith h im to 
shape goals and dreams for the community that will work.

Strong relationships between the city manager and the mayor’s offi  ce are aided by 
structural arrangements as well. Former City Manager Marvin Andrews put a deputy 
city manager in the mayor’s offi  ce to act as liaison, and also put a position in the coun-
cil’s offi  ce as a council’s assistant. Th es e staff  play an important role in maintaining 
open lines of communication and information between the two parts of city govern-
ment. Th ese “on-loan” staff  arrangements have been “very productive,” according to 
Alton Washington, who says, “Th ey can help translate the challenges and priorities, 
and break down barriers. It sends a signal to the whole organization.”

Gordon also has positive relationships with community leaders and the general 
public. Mattox says about the mayor, “His idea i s to b ring everyone in, to b uild 
consensus. I h ave fo und t hat Phil h as suc cess i n b ringing tog ether p eople w ith 
extremely diverse opinions and groups, and get them to the table to work out their 
issues. He is really good at bringing together people and getting them to sit down 
and talk.” Zuercher echoes this idea, saying “He is very concerned with understand-
ing people’s positions, identifying what’s important to t hem, and then he pushes 
everyone, especially staff , to fi nd the common ground and work from that.”

13.3.4 Positive Impacts and Accomplishments
In his short time in offi  ce, Gordon’s accomplishments include the start of construc-
tion on a l ight rail system, securing commitments for two new downtown hotels, 
expanding t he Phoenix Convention Center, a nd t he pa ssage of a n $878 million 
bond program. Despite the fact that the University of Arizona (U of A) and Arizona 
State University (ASU) are traditional rivals, agreement was also reached to locate 
a U o f A Medical School (in cooperation with ASU) in downtown Phoenix. Th e 
mayor prides himself on the redevelopment of the downtown Phoenix areas, as well 
as the revitalization of South Phoenix and West Phoenix. He has a lso succeeded 
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in increasing the number of police and fi re personnel serving the city. Establishing 
and maintaining a positive and constructive working relationship with the Arizona 
State Legislature has also been an important accomplishment.

Although all of these accomplishments are important, one of the most visible 
and in many ways unusual accomplishments has been the development and con-
struction of the A SU campus in downtown Phoenix. Phoenix i s the fi rst city in 
the United States to pass a bond issue specifi cally to build a major new university 
campus in the downtown area. Gordon and ASU President Michael Crow came up 
with the idea through “spontaneous combustion” and worked together to develop 
a vision, secure the passage of the bond issue, and champion the planning and con-
struction of a n ew ASU downtown campus (Gullett 2008). Gordon’s enthusiasm 
and keen facilitative skills convinced the Phoenix city council to agree to this proj-
ect. Th ere was some minor dissent about devoting too much of the bond issue to 
the university ($223 million, or a little over a quarter of the total $800 million bond 
issue). In the end, the city council made some small changes and voted to support 
the construction of a downtown campus.

Th e mayor was a m ajor force in the pa ssage of the bond i ssue because of h is 
understanding of every detail of the project, his enthusiasm and salesmanship in 
acting as “the face” of this project, and his abilities to facilitate cooperation among 
many c onstituents a nd i nterests. H e c onvinced t he ci ty c ouncil to s elect s even
hundred-member bond committee, the largest in the history of Phoenix. As soon 
as the citizen’s committee was formed, Gordon spent every day until the election 
being t he c hief sp okesperson, c heerleader, a nd f undraiser to p ublicize t he b ond 
issue. Th e mayor attended almost every public meeting and worked closely with the 
major newspaper to publicize the importance of this project. Gordon was also the 
primary facilitator when problems arose between downtown neighborhoods, busi-
nesses, and the city. According to Deb Gullett, his chief of staff , the mayor would 
personally make sure “nothing would blow up.” Gordon met with ASU President 
Crow once every two weeks from the beginning of the program through the con-
struction phase, and continues to meet with him on a regular basis.

13.3.5 Resources and Skills
Gordon d raws f rom m any re sources i n e xercising h is l eadership. C learly h e i s a 
visionary leader, but he is not dogged or infl exible about how that vision will be real-
ized. Further, he pursues a vision that encompasses the variety of concerns, values, 
and preferences of his fellow council members, community leaders, and the public. 
He p ractices, a ccording to Zuerc her, “ servant l eadership i n t hat h e do esn’t ba se 
leadership on enforcing authority through his position. He bases his leadership on 
the idea that you set aside personal issues and you go and seek the ways that you can 
help and be a part of things, with the understanding that it pays off  in return.”

Phoenix does not give the position of mayor much formal power, but Gordon 
is powerful nonetheless. Th is power is based on a number of things, but among the 
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most important are (1) his visibility and ability to persuade and mobilize support, 
(2) keeping people “at the table” to resolve confl ict and build consensus, and (3) his 
seemingly boundless energy.

13.3.5.1 Visibility

Gordon is a h ighly visible fi gure in Phoenix. He makes it a point to be present at 
community events and take advantage of as many opportunities as possible to speak 
to groups, write columns in neighborhood newspapers, talk with individuals, and 
serve as the symbol and spokesperson for the community. Although in some ways 
the mayor is only one vote on a n ine-member council, by serving a s the primary 
spokesperson and the most visible symbol for the city among the public, he is able 
to have much more infl uence than his formal powers would dictate. It is important 
to note that the mayor is directly elected in a citywide election, giving him a broad-
based “mandate” a nd s trong m edia aw areness. A s Zuer cher s ays, “Th e common 
person knows the mayor and it is important to them to see him and hear him talk 
about the issues. Th e people of Phoenix look to the mayor as the voice of the city.”

13.3.5.2 Keeping People at the Table

Gordon handles opposition and controversy with persistence, energy, and an open 
mind, and by taking on issues one step at a time. He explained to us:

When you s tart a h earing, a nd p eople s ay how a re you g oing to do 
this “ impossible” t hing? W here a re you g oing to g et 2 00 m illion to 
build a university, how are you going to get legislative approval, you’ve 
got board of regents, private property—how can you do t hat? To me, 
you’ve got to prioritize. Instead of lining up all those issues up front, my 
style is to ask, what issue is fi rst, and then solve it. Th en the challenge 
is the next one.

Gordon t ries to av oid falling into the t rap of t reating money a s the fi rst and 
only issue. He says, “Money is always going to be a challenge. But to me it is the 
least critical challenge. Get everything else right, and we’ll fi nd the money. Put the 
money up front, and you’ll never get it through system. So when I am asked who or 
what are we going to cut, I just say let’s just wait, and we’ll solve it.”

Th at is not to s ay that the political waters in Phoenix are a lways smooth sail-
ing. One of the controversies that Gordon has had to manage involved a proposed 
condominium de velopment l ed by t he Trump C orporation a nd others. I t was a 
hotly contested and messy i ssue, w ith the developers on one side and the neigh-
bors on t he other. U ltimately, t he c ouncil voted 5 to 4 to ap prove t he de velop-
ment and the neighborhood immediately mobilized in opposition to the vote. Th e 
media supported the neighborhood and opposed the development. Citizens were 
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able to get enough signatures to get an initiative on the ballot blocking the project, 
and it seemed clear that such an initiative would easily pass. If it passed, it would 
“have been devastating to the city’s ability to do zoning on large projects citywide,” 
Zuercher said. Th e mayor was politically savvy enough to recognize that the issue 
could create a s erious schism in the community. Zuercher s tated, “Th e mayor i s 
really good  a t e valuating c ountervailing fo rces. H e a ssessed t hat t he d evelopers 
were s trong enough that they weren’t going to ba ck down, and neither were t he 
neighbors.” If a so lution were to b e found, both sides would have to a gree that it 
was reasonable. So, the mayor went to the council, and asked if they would agree 
to support an agreement if it could be negotiated between the developers and the 
neighborhood. Th ey agreed. Zuercher stated:

Nobody thought you could get those neighbors in a room with those 
developers a nd c ome o ut w ith so mething t hey wo uld a ll s ay w as 
acceptable. Bu t t he m ayor just s aid t his i s to o i mportant not to do 
it, we a ren’t going to l et this blow up, and we a re just going to s tick 
it out with each other. And that is what happened. Th at was a re al 
achievement.

So what resources and skills make Gordon such an eff ective leader? When Alton 
Washington was asked that question, he said that the Mayor is “a bridge builder, he 
has an ability to sit down with people with strong views.” Th at is coupled with the 
fact, he said, that Gordon “is tireless, he is one of the fi rst people here every morn-
ing. His energy is contagious.”

13.3.5.3 Personal Characteristics and a Clear Sense of the Job

Gordon has a clear conception of his job and how it works within the larger system 
of local governance. As Washington explained, “He is able to work within struc-
ture. He is policy wonk—he is a p erson who loves public policy, i s not a fraid of 
the complexity and pitfalls of policy. But how you make it work and implement it; 
he realizes that the management side has expertise to make it work.” In fact, the 
mayor’s relationship with the city manager should be emphasized as a critical factor 
in the mayor’s eff ectiveness. As Council Member Claude Mattox, in commenting 
on the eff ectiveness of Gordon’s leadership, stated:

Why does it work? It has to do with Gordon as an individual. But, 
that being said, part of the good thing about this form is that with a 
professional c ity manager, a nd professional s taff , you get quality and 
consistent management. In some cities, you hear stories about mayors 
who bring in their friends and supporters from the private sector. But 
this is a diff erent world. You can’t necessarily bring the same skills to 
the public sector and accomplish it the same way.
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With our strong management, we’ve got people with expertise and 
training, so t hey are aware of the requirements of public administra-
tion. Th ey come up through the ranks. If I was to throw someone into 
that mix, they are not going to have the knowledge about how govern-
ment works a nd how to m ake things happen in government. In my 
opinion, that is one of the downfalls of strong mayor forms.

Of course, Phoenix has a long history of success with the council–manager 
form, w hich c ontributes to t he su pport fo r t his fo rm o f g overnment a nd t he 
apparent e ase w ith w hich t he va rious p layers f ulfi ll t heir re spective ro les. I n 
no small way, the mayor can concentrate his eff orts on mobilizing support and 
resolving issues because he is free from worrying about administrative matters. 
As Zuercher puts it, “Th e s trength of Frank and the team he has a ssembled i s 
that so much of the machine is invisible to the council that they don’t even have 
to worry about or think about it. We know that they are going to be responsive if 
there are citizen concerns about services; they just have that stuff  running so well 
that the council doesn’t even think about it.” Th at sometimes can be a double-
edged sword, however. “Because they take it for granted; sometimes they don’t 
appreciate the skill that it takes to m ake it like that, it seems easy. Kind of the 
Tiger Woods or Michael Jordon problem—they make it look so easy that you 
think it is.”

Frank Fairbanks w arns a gainst b ecoming “complacent a nd a ssuming t hat i t 
will always work as well as it has. I think the council–manager form is appreciated 
here, but the second we p resume that nothing will happen, then something will 
happen.” He also says, “I think it does work here because we work together as a 
team, we t ry to make it possible for the mayor and council to do t he work that is 
truly theirs, which is setting goals, deciding directions, working with [the] com-
munity, and refl ecting community attitudes in terms of where we go.” Once those 
directions are set, he says:

We do everything we can to facilitate them and let them be successful. 
We respect “the l ine” because it works. If the mayor and council can 
get program goals achieved and they can get done what they want to 
do, and we take care of the day-to-day, messy administrative work, then 
they are going to believe in the system and support it. Th ey set overall 
direction. We are always pushing them to support things we think will 
help the community, but whatever they decide, we do our best to make 
sure it works and help them reach their goals.

13.3.5.4 Mobilizing and Supporting Others

Th e mayor’s ability to gain the confi dence and support of the council is obviously 
also an important resource. True to form, the basis of his support on the council 
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is grounded in his willingness and ability to listen, compromise, and keep after an 
issue until disagreements can be worked out. All of that is grounded, Zuercher says, 
“in the fact that he cares.” He goes out of his way to keep communication lines open 
with the council members. Zuercher observes, “He has a small ego in the sense that 
he doesn’t expect that because he’s mayor they need to come talk to him. He will go 
seek out their opinions. He walks around the fl oor with them, he calls them two or 
three times a day, he sends his staff  to go check with them about things.”

So, his support on the council has been carefully cultivated. He expends a lot of 
energy working with the members to fi nd common ground and ways to work together. 
Council Member Mattox says that in doing so, Gordon is not heavy-handed:

If your intent is to shove something down my throat, it is going to 
be tough; I will fi ght. Th e fact that he is the mayor, I re spect. He was 
elected citywide. But he’s still only one vote on the council and he is 
going to n eed fi ve votes to g et something pa ssed. S o, to a ccomplish 
that, you have to b uild a te am. Th at means sharing my interests. He 
and I work together so there is a balance.

For example, Mattox said, “I want development in West Phoenix. But invest-
ment downtown a lso helps because it builds the tax ba se for police and fi re that 
benefi ts the area I represent. He understands the problems in my area.” It is not a 
quid pro quo arrangement, Mattox said, “but it is working together for both of us to 
attain each others goals and make both of us successful. He is very good at that.”

In his work with the council, the manager’s offi  ce, and the community, in some 
ways, Gordon can be seen as navigating the waters of the perfect storm. He has worked 
tirelessly to build community support and awareness of issues, he has cultivated the 
trust and cooperation of the council, and he can count on a professionally managed 
city run by a highly accomplished, professional and politically savvy city manager. By 
openly respecting the important role of the city manager, Gordon enables that offi  ce 
to do its job eff ectively. Zuercher summarizes it as follows: “Th e mayor and council in 
Phoenix might not all be formal students of council–manager form, they might not 
cite the literature, but they get it. Th at’s just the DNA of Phoenix government—that 
the mayor and council do get the big picture, and the staff  execute it.”

13.4 Conclusion
Mayor Phil Gordon of Phoenix presides over the fi fth l argest city in the United 
States. As he gears up his campaign for reelection, he continues to be a highly popu-
lar, visible, and enthusiastic fi gure in Phoenix politics. His success as mayor dem-
onstrates the power of the facilitative leadership model (Svara 1994) in explaining 
the roles and style of eff ective mayors in council–manager cities, even if those cities 
are as large and complex as Phoenix. In the 1994 edition of his book, Svara stated: 
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“Th e emergence of mayors who use a collaborative style to overcome dissension and 
drift … su ggests that the facilitative model may be eff ective in very large cities if 
the right k ind of leader appears.” Th at seems to b e exactly the case in looking at 
the city of Phoenix and the experience of Gordon. Th rough his use of collabora-
tion, communication, and facilitation, coupled with his boundless energy, Gordon 
serves as a fo cal point and catalyst for what is arguably one of the best-run cities 
in the United States. Importantly, his infl uence has not led to t he diminishment 
of the role of the city manager or council. In fact, his facilitative style of leadership 
supports and builds a si milar collaborative and facilitative style demonstrated by 
the city manager and the council, all of which works to the great benefi t of the city 
and the citizens it serves.
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14.1 Introduction
In January 1987, in the middle of his term as mayor, Tom Sawyer was sworn in as a 
member of Congress. Don Plusquellic, the chair of the city council, was elected by 
the council to serve the remainder of Sawyer’s term. In November 2005, Plusquellic 
was reelected for the fourth time, thus extending the longest service as mayor in the 
history of Akron, Ohio. Few would have expected that anyone would survive for 
more than a term or two in the offi  ce.

14.2 Governmental and Community Context
When P lusquellic w as i nitially s elected a s m ayor, t he ci ty o f A kron w as c hang-
ing—mostly for the worse. Th e mid-1980s saw one of the longest strikes by rubber 
workers in the city’s history. Corporate decisions were a lready in place that would 
transform the erstwhile rubber capital from a manufacturing city to a n ear ghost 
town. Tens of thousands of jobs would disappear during the 1980s. Th e population, 
which peaked at some 290,000 in the late 1960s, was already falling and would set-
tle at just above 210,000 at the start of the twenty-fi rst century. Th at Akron would 
survive and to some extent even thrive was in sharp contrast to t he experience of 
countless “Rust Belt” cities in New York, Pennsylvania, Ohio, and Michigan.

Akron seemingly was an unlikely place to l aunch a p olitical c areer. Nothing 
about government in Akron in the past two decades would prove to be easy. In a 
very real sense, the city had to be recreated. Th e economic and social pillars that 
dominated political l ife in Akron would be swept away in a w ave of layoff s, cor-
porate takeovers, and social distress. While such problems faced a myriad of mid-
western industrial cities, Akron seemingly was one of the most disadvantaged. It 
was smaller than the great steel cities, such as Pittsburgh and Cleveland, or manu-
facturing cities, such as Rochester and Buff alo in New York, or Gary, Indiana, or 
Cincinnati and Toledo in Ohio. Ultimately, it was more dependent on a handful of 
companies and a single-industry, tire manufacturing, than its neighbors.

Reshaping the city of Akron was not the result of the work of a single individ-
ual. Nor for that matter has the shape and direction of the change been the result of 
consistent and broad agreement about that change. Th is has been a change that has 
been bruising and contentious. Th e single constant in the transformation has been 
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the presence of Mayor Plusquellic. It would be his vision of a renewed Akron that 
would prevail. His success stems in part from outliving his opponents, but voters in 
fi ve elections reaffi  rmed his approach. Th e consistency of his message has played a 
key role in the recovery of the city. It is the quality of persistence more than the cor-
rectness of individual decisions that has won the day. While the interplay of ideas 
and practices that are the realm of policy making are critical in reshaping the city 
of Akron, persistence and consistency of vision are the key attributes of the mayor and, 
therefore, essential to policy implementation. No economic recovery plan (no plan 
in general) unfolds a s one expects; that i s the dilemma and fascination of policy 
implementation. We know what we want to happen, we even have an inkling of 
what will happen, but events surprise us. It is the capacity to persist, to see projects 
through (maybe not in the same form), and to judge outcomes by consistency with 
a long-term vision, not by specifi c outcomes and meeting target dates that is for this 
mayor the defi nition of leadership.

14.2.1 Political Profi le of Akron
Th e government of the city of Akron is a product of the late Progressive Era. Shortly 
after t he en d o f World War I, t he ci ty re vised i ts C harter to cre ate a c ommis-
sion form of government, but this form was only short-lived being replaced by the 
mayor–council form in 1924 (a return to the form that existed before 1920). Th e 
state of Ohio represents an interesting dichotomy in the forms of local government 
that operate within its boundaries. Local government political reform that was the 
hallmark of the Progressive Era seemingly halted with the emergence of charter cit-
ies in the fi rst quarter of the twentieth century. Only one of eighty-eight counties 
is a “charter county” and that status was not approved until 1979. Th e state also is 
diff erent, in that politically and governmentally it is two states with strong-mayor–
council g overnments o perating i n t he n orthern a nd n ortheastern re gions o f t he 
state, and council–manager governments dominating the central and southwestern 
areas. In eff ect, geography i s a ke y determinant in understanding the role of the 
municipal chief e xecutive offi  cer (CEO). Th e sc ope of e xecutive authority i s t he 
same, but in the northern part of the state, the selection of the CEO is the result 
of election by the citizenry, while in the southern part of the state, selection of the 
CEO is the result of the appointment by the council of a professional manager.

Seemingly, the only consensus on government organization in Ohio has been 
in the creation of strong civil service systems. Th us, Akron, despite shifting back 
to the strong-mayor form in its Charter of 1924, nevertheless continued the civil 
service commission system, which was created as part of the Charter of 1920. Th e 
Civil S ervice C ommission controls t he h iring a nd promotion of a ll but a h and-
ful o f em ployees i n t he g overnment. Th e m ayor c ontrols t he ap pointments o f 
“cabinet” offi  cers and their deputies, who head the operational departments of the 
city (e.g., Finance, Planning and Urban Development, Public Service, Law, and 
Public Safety), and a few “deputy mayors.” Otherwise, the control of recruitment, 
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appointment, and promotion rest with a three-member Civil Service Commission 
and a d irector appointed by the commission. Eff ectively the mayor, as envisioned 
by the Charter, was no more infl uential than the city managers being appointed 
at the other end of the state, who often have authority to appoint a wider range of 
department heads than granted through the Akron Charter.

Th e mayor’s infl uence would not be over the “bureaucracy,” but rather through 
the budget. By 1924, common political wisdom was that the budget should be an 
executive-developed do cument. Th e m ayor p resented t he budget to c ouncil a nd 
could veto portions of the document after it was enacted. While public policy was 
set by council, the scope and direction of policy implementation was based on the 
budget. In this, the mayor had control.

As with many other Rust Belt communities, the politics of the city has been a 
study in contrasts. Th e early decades under the 1924 Charter were to be dominated 
by the emerging economic problems brought on by the Depression and the growth 
of unionization in the later part of the 1930s. In a city dominated by a single indus-
try (though there were nearly a dozen tire manufacturers in the 1920s and 1930s), 
labor–management disputes could be both contentious and complicated. A mayor 
was i nevitably c aught between t he “rock” of c orporate i nfl uence, a nd t he “ hard 
place” of union demands. On the other hand, at least in theory anyway, city poli-
tics would be a “nonpartisan” aff air until the 1960s when party designations were 
added to the ballot in mayor and council elections. Th e fi rst two “partisan” mayors 
of the city were Republicans, refl ecting the dominance of the party in Ohio and 
in the boardrooms of the city. Th e city council, in contrast, was controlled by the 
Democratic Party. In 1983, Sawyer, until then a member of the city council, won 
an upset victory over the incumbent and the mayor’s offi  ce (and council majority) 
has been in the hands of the Democratic Party ever since.

Th e C harter o f 1924 h as b een c hanged a n umber o f t imes, b ut o nly t hree 
changes have had direct impact on the offi  ce of the mayor. Th e fi rst, as mentioned 
above, was the shift to partisan elections. It is also the only change introduced 
before Plusquellic assumed offi  ce. Th e second was an initiative-driven change (later 
partially overturned as unconstitutional) that placed severe limits on campaign 
contributions to c andidates fo r ei ther m ayor o r c ouncil. Th e t hird c hange g ave 
authority for the selection of the police and fi re chiefs to the mayor. Until the year 
2000, those positions were fi lled through the Civil Service Commission.

14.2.2 Economic Profi le of Akron
To understand Akron it is necessary to understand the economic and social diversity 
that has shaped this region. Akron exists because it is the terminus of two canal sys-
tems that were the economic engine of the lower Midwest until the Civil War. Th e 
capacity to move goods, both agricultural and manufactured, east from Akron was 
critical to its growth. Yet, from its beginning, Akron was never merely a transporta-
tion node. New ideas and new products seemed to em erge, e stablish themselves, 
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and then move west to fl ourish. Industries as varied as processed grains (the prede-
cessor of Quaker Oats) and harvesting machines (the predecessor of International 
Harvester) would start in Akron in the early and mid-nineteenth century.* Th e city 
was often a place where ideas (and products) were given birth, even if that early his-
tory would be forgotten. Everything from the fi rst American toy company (a manu-
facturer of marbles) to the fi rst professional American football championship team, 
to the fi rst electric railway and the fi rst automobile used as a police wagon, to the 
fi rst public school system to diff erentiate students into “grades,” came into existence 
fi rst in Akron. As each new idea, invention, or product would emerge, Akron would 
reassert itself upon the American consciousness as a place of creativity.

Th e emergence of Akron as a major manufacturing center came at a price. Th e 
canal that was once Main Street was fi lled in and paved over. Th e factories were 
built close to the canal terminus and, thus, were virtually downtown. Between three 
shifts of workers, a city-funded university on the hill across the railroad tracks, and 
a downtown that had once been a signifi cant regional retail and commercial center, 
the city was a vibrant, busy place as the automobile industry expanded nationally. 
Th e city boomed. Th e population jumped from less than 70,000 to over 200,000 
in the decade from 1910 to 1920. Importantly for the future of the city, the various 
tire companies that dominated the social, political, and cultural landscape did not 
operate in the monopolistic and aggressive style that typifi ed the company towns 
of Appalachia or the western United States. Th e tire companies found themselves 
competing for workers. Each sought to encourage workers with recreational ame-
nities.† Tracks of land were sold to employees, not leased. Parts of the city, while 
dominated by one tire manufacturer or another, were also economically relatively 
“blended” communities in which, on one s treet, small homes would be adjacent 
to larger homes and then still larger homes to refl ect the salaries and status of the 
homeowners. Th e result was that Akron was a city of homeowners. Th e city in the 
late 1950s was the prototype of the burly, middle-class, blue-collar city that was 
common in the Midwest.

Yet that same story has a n egative side. Each new idea that produced a n ew 
invention o r p roduct c ame o f t he n ecessity o f a n o ld i dea pa ssing i nto h istory 
or simply moving on. By the 1980s, it was no longer clear whether or not a new 
idea or new product would emerge to resurrect the Akron economy. Certainly the 
“numbers” d id not look good.  Th e population peaked in the 1960s when rapid 
suburbanization and some “white fl ight” caused a decline of more than 18 percent 
between 1965 a nd 1980. B etween 1970 a nd 1980, so me 35,000 t ire m anufac-
turing jobs would also disappear. Th e often sooty and smoggy air of Akron was 
being cleansed, but for the wrong reasons. Simultaneously, the tire factories that 

* In a sense, the devolution of tire manufacturing in Akron in the 1970s and 1980s was simply a 
repeat of history.

† Th e world famous Firestone Country Club began as a facility accessible to any and all Firestone 
employees.
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operated c lose to dow ntown began to e mpty. Th e re tail s tores had followed the 
wealthier residents into the suburbs, and the commercial operations simply found 
fewer customers to s erve. By the time that Plusquellic became mayor in January 
1987, the south end of downtown looked more like London or Berlin after a World 
War II air raid.

Th e demographic description of Akron today refl ects both the positive and neg-
ative elements. Having lost its connection to the blue-collar middle class, the city 
is neither as vibrant nor as economically secure as it was immediately after World 
War II. According to the 2000 U.S. Census

Per capita income is about 55 percent of national average. ◾
Cost-of-living at national average. ◾
Sixty-two percent homeownership in city. ◾
September 2006 unemployment rate of 4.7 percent. ◾
Th irty-four percent “minority” (primarily African American) population, but  ◾
with a suburban ring that is 90 to 99 percent white.
Immigrant population speaks some 90 languages. ◾
Percentage of population with a bachelor’s degree or higher is only 75 percent  ◾
of the state level and 86 percent of the national level.
Economic and employment growth index for 2006 is the highest among the  ◾
large cities of Ohio.
Population i s re latively s tagnant, having declined by about 2 p ercent since  ◾
2000, i n c ontrast to de clines o f 2 0 p ercent b etween 1965 a nd 1985, a nd 
another 9 percent between 1986 and 2000.
In 1960, Akron represented 70 percent of the county population; in 2005 it  ◾
represented slightly less than 40 percent of the county population.

As suggested above, the numbers a re not a lways positive, but the h igh hom-
eownership rate, a relatively low unemployment rate, and high employment oppor-
tunity projections are strong foundations from which to build a new economic base 
for the city and the region.

Two aspects of the Ohio tax code have played a cr itical role in the redevel-
opment of the city of Akron. Th e fi rst i s t hat ci ties i n Ohio a re permitted to  
level a gross income tax on those who work in the city. Th is income tax, which 
is fairly elastic and, therefore, sensitive to economic change has been relatively 
stable a nd e ven g rowing over most of t he pa st decade, suggesting t hat A kron 
remains a strong economic center, even though the manufacturing jobs are gone. 
Th e second is that various economic development tools, such as Tax Increment 
Financing (TIF) and Joint Economic Development Districts (JEDD) have been 
used successfully to cre ate new jobs within the city and the surrounding area. 
Both the income tax and the economic development tools will be discussed in 
detail l ater b ecause t hey have p layed a n i mportant ro le i n t he rebuilding a nd 
reshaping of the city.
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14.3 Mayor Donald Plusquellic
Plusquellic is a native of Akron, having grown up in the working class Kenmore 
area of the city. He attended the University of Pittsburgh School of Engineering, 
and g raduated f rom B owling G reen S tate U niversity S chool o f Bu siness. H e 
earned his JD from Th e University of Akron School of Law. His foray into poli-
tics began even before he completed law school, when in 1973 he was elected to 
the city council. He would be reelected to that seat (Ward 9) at each biennial elec-
tion, and then to an at-large seat until he was appointed mayor in January 1987. 
He held the post of council president for the three years prior to his appointment 
as mayor.

Not unlike a number of young politicians who grew up in the 1960s, Plusquellic 
holds out the memory and image of President John Kennedy as the inspiration for 
seeking public offi  ce. Th e generation that was to h eed Kennedy’s words was a lso 
a group that felt connected to t he political fi gures of the past. He felt the call to 
help solve the problems of society through the collective response of government. 
Working together to defi ne and resolve problems was not merely a slogan, but an 
expectation of behavior (Plusquellic 2006–2007).

Upon entering government, t he advice of veteran members of t he ci ty c oun-
cil resonated with Plusquellic. “Getting a long” by going a long and learning from 
seasoned veterans was still the expectation in the 1970s. Th e lessons of t rust and 
mutual support that are embedded in the legislative process had to be learned and 
practiced. To this day, when the mayor discusses politics in Akron, the images that 
are invoked are of a generation of city councilmen who applied a traditional legisla-
tive approach to the overwhelming problem of holding the city together through the 
economic trauma of the 1970s and 1980s. It is that style of consensus-based decision 
making founded on experience and trust that continues to shape his style today.

Becoming a “big city” mayor in the 1980s was not necessarily a prize. Th e eco-
nomic downturn of the late 1980s would hinder redevelopment and wither state 
and federal a id for even thriving communities. In 1987, A kron was just coming 
off  the longest and most destructive strike by rubber workers in the city’s history. 
Retail and commercial buildings in downtown were being abandoned, lending to 
the air of being a ghost town. Recreating the downtown was not going to be easy. 
Th e new mayor understood that economic redevelopment i s an agonizingly slow 
process. Projects may be in the planning stage for years and may take still longer to 
implement. A time horizon of decades, not years was needed. Picking up from the 
projects begun by his predecessor, Sawyer, and looking to promote more projects, 
Plusquellic began the long process of rebuilding. In this endeavor, he needed not 
only the support and cooperation of former colleagues on the city council, but also 
of the business community.

His views were apparent from the beginning of his tenure as mayor. In a news-
paper story about the party primary in his fi rst mayoral campaign, Plusquellic is 
quoted as saying:
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Th e city of Akron is truly at a crossroads … the challenges and opportu-
nities are great. Fresh ideas and innovative plans are fi ne when the ideas 
are presented and the plans are formulated with experienced leadership 
behind them. I have that experience. I have exhibited that leadership. I 
am able to face those challenges and grasp the opportunities that will, 
ultimately, bring Akron safely and successfully through the crossroads 
(Akron Beacon Journal, February 6, 1987, A1).

Th e years would suggest that Plusquellic met his own challenge. In an article 
written at the time of his inauguration as the 62nd president of the United States 
Conference of Mayors, it was noted that:

Most visibly, Mayor Plusquellic has transformed downtown Akron. From luring 
the National Inventors Hall of Fame to its new child-friendly headquarters in Akron 
to the construction of a new minor league baseball stadium and a new convention 
center, downtown Akron has experienced somewhat of a renaissance in the years of 
Plusquellic’s leadership. As a re sult, more than a do zen new restaurants and clubs 
with an eclectic blend of music and nightlife have invigorated downtown. As the 
principal employment center of the county with some 30,000 workers, Downtown 
Akron h as p roduced si gnifi cant i ncreases i n re venue g enerated f rom do wntown 
businesses, which in tu rn have helped A kron to continue investing in neighbor-
hoods to make them even stronger (Akron Beacon Journal, June 29, 2004).

In a l ine that is typical of his leadership style, the mayor pledged during that 
inauguration speech to the conference to work in a “collaborative,” bipartisan man-
ner to do “America’s business” for the people of Akron and the nation (Akron Beacon 
Journal, June 29, 2004).

Mayors i n A kron a re e lected on a n odd-year c ycle for a fo ur-year term. Th e 
ten members of the council who represent the wards of the city a re e lected on a 
two-year cycle, so every other election they run at the same time as the mayor. On 
the other hand, the three at-large council members serve four-year terms that are 
held in the opposite cycle from the mayor. Th us, the race for mayor is the “high-
light” of the campaign in the years when the offi  ce is being fi lled. Relatively little 
attention is paid to the ward council races. With more than thirty years in public 
offi  ce, one might expect that Plusquellic has had his share of campaign battles. Yet 
the reverse is true. His campaigns for mayor have rarely been true contests. As the 
Akron Beacon Journal noted after his reelection in 2003 to a ffi  rm his place as the 
longest sitting mayor in the history of the city, he inevitably seems to garner nearly 
three-quarters of the votes in each election (Akron Beacon Journal, November 6 , 
2003). It is more accurate to say that after twenty years as mayor no one is unde-
cided about the mayor.

In the words of an editorial after the November 2003 election:

All those years and still Plusquellic has seen l ittle erosion of support. 
Th at says much about the way he has guided the city. Th e mayor often 
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notes t he f utility o f w aiting fo r t he p erfect p lan, s ay, fo r do wntown 
development. His s tyle has been to p lunge into a p roblem, accepting 
the challenge and the risk. Th at can be messy. It also has yielded posi-
tive results.

At the core of the approach has been an invaluable ability to articu-
late what is best for the city as a whole. Call it vision, or whatever. 
Plusquellic has a passion for the city and a fi rm sense of where it should 
be headed. Th at drive has been present in his work downtown, of course, 
but also in his interest in the schools, neighborhoods and regionalism 
(Akron Beacon Journal. November 6, 2003, B2).

Th is driven man has been able to take a city that was almost moribund and 
reshaped it into a successful, if not yet thriving, mid-size city with a solid reputa-
tion for the quality of life. In 1999, Plusquellic received the highest honor bestowed 
on city leaders by the U.S. Conference of Mayors, the City Livability Award, for 
the m ayor’s l eadership i n cre ating a nd de veloping Joint E conomic De velopment 
Districts (JEDD) for Ohio (U.S. Conference on Mayors, 2004).

14.4 Leadership Style, Roles, and Relationships
14.4.1 Defi ning Leadership
As public sector management texts have come to defi ne leadership, a g reat deal of 
emphasis is placed on two attributes: concern for others and concern for the future 
(see, for example, Burns, 1978). Th is is especially true when we connect leadership 
to position. Th e attributes of a good leader, who is also a “boss,” are diff erent from 
the specifi c characteristics and behaviors of the exercise of leadership at a moment in 
time.

14.4.2 New Leadership Styles
Th e l iterature o n m anagement a nd l eadership, e ven i f o ne were to fi  lter o ut 
those e xaminations d irected to t he p rivate s ector, i s q uite e xtensive. E ven a  
cursory look at that body of work would consume far more space than is appro-
priate here. In keeping with the general theme of two decades of change, the 
review of leadership that follows will look at perspectives that have emerged 
roughly in that period.

Robert Behn (1991; 2001) has written extensively on the topic of leadership in 
the pubic sector. He off ers us two important perspectives. First, he clearly articu-
lates the necessity of leadership. He argues that organizations fail, not because of 
the lack of  technical competence of  employees or managerial acumen of senior 
administrators, but due to a lack of leadership. Second, is the importance of luck. 
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Th ere is an old saying, “I would rather be lucky than good.” Behn (1991) turns 
this notion a round by suggesting t hat t hose who a re lucky a re a lso t hose who 
are good. We can never control everything that happens now or in the future. 
Decisions need to be made, even though we have little sense of the implications 
of the future on those decisions. Luck is in how things play out over time. Th e 
successful manager i s t he one who k nows what to do w hen confronted by t he 
unexpected.

Kiel (1994) takes t he notion of t he unexpected a s tep f urther. By borrowing 
from the literature on what is popularly referred to as “chaos theory” in physics, Kiel 
develops a management perspective that is designed to help managers successfully 
navigate in a chaotic world. Th e point is to discover the underlying order within the 
seeming chaos of the organization. Once we identify the underlying order, we can 
see that seemingly divergent behavior may still fall within the boundaries of accept-
able behavior. Variability of performance i s the norm. Trying to m ake things fi t 
into narrow confi nes of behavior (the one-best-way of scientifi c management) can-
not succeed. In fact, trying to s traightjacket the range of acceptable performance 
may only create problems. Furthermore, things are most chaotic at the point when 
change is happening. Th e goal i s not to c ontrol change or to c ontrol the future. 
Th ose are impossible tasks. Th e goal is to take advantage of the chaos (Kiel prefers 
instability) to impel change.

Two ke ys to suc cessful application o f c haos t heory to m anagement a re to  
encourage participation and to create a diverse workforce. Participation becomes 
a way of stirring the pot, and the confl ict of ideas and cultures gained through 
diversity i s n ecessary to “ achieve” i nstability. Th e n onstable o rganization i s a  
creative organization. Th ese a re not easy notions for managers who have been 
taught that control is key. Yet, intuitively we see the connection between insta-
bility and change, even as we resist or fear to try it as practice. Furthermore, 
notions such as strategic management apply some of the same principles about 
the u ncertainty a nd a llusiveness o f t he f uture. S trategic m anagement empha-
sizes g uiding to ward a b roadly de fi ned f uture, n ot a n arrow pat h to a si ngle 
point. Th ere is another old saying, “only time will tell.” Kiel uses this saying to 
illustrate the central point of chaos theory. We cannot know ahead of time the 
path we will take or the fi nal destination. We may plan to go to a destination, 
but only when we “ arrive” can we l ook back to s ee how we g ot there, or even 
where “there” is.

Helping an organization follow an unknown path of change and innovation 
is not an easy task. It takes a m anager of insight and courage. Th e attractiveness 
and resulting persistence of old notions of control and direction as key attributes 
of management practice a re because t his i s a s afer course. E specially i f t he fi nal 
goals are so far into the future that those who set the goals will not be around to be 
judged by the outcome, a more controlling style seems a wise course. Th at may be 
the path of the manager, but beginning with the seminal work of James MacGregor 
Burns (1978) in a book simply titled, Leadership, an alternative approach was clearly 
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articulated. Burns introduced the idea of “transformational leadership.” Th e key 
tenets of transformational leadership are

Importance of active leadership ◾
Change organizational performance by changing its culture ◾
Future orientation ◾

Burns (1978) emphasizes that a leader accomplishes this through

Th e articulation of a vision that defi nes the direction, values and outlook for  ◾
the organization
Th e joint development of a mission that defi nes the outcomes to be achieved ◾
Empowerment of employees by granting authority to de cide and act at t he  ◾
lowest level possible
Broad participation in the above activities and all decision making ◾

Th e keys to success are in creating an ethic of accomplishment and mutual sup-
port that is founded on trust.

Drawing on these varied ideas, it can be said that the successful leader

Possesses determination ◾
Is future-oriented ◾
Seeks partners, but recognizes nothing lasts forever ◾
Works from strength ◾
Ignores the naysayers (Cox, 2004) ◾

14.5 Plusquellic on Leadership
In conducting interviews with Plusquellic, it is quickly apparent that he is the pro-
totype of the successful leader as described above. His political career refl ects the 
fi ve at tributes of successful leadership. His v iews on leadership, a s they emerged 
from the interviews, emphasize the attitude of trust and respect and the culture of 
visioning that are central to Burns’ (1978) defi nition of transformational leadership. 
It is clear that he has sought to transform, economically, politically, and socially, the 
city of Akron because that is what he believes that politicians should do.

While it is not surprising that a politician might see leadership from the perspec-
tive of chaos theory, Plusquellic’s style is subtler than implied by that orientation. 
Yes, he is determined and quite willing to ignore naysayers. He would aggressively 
assert that he does not suff er “fools” well. Yet, he is also quick to recognize that he 
does not always have the answers. He embodies Behn’s notion of luck (luck is in how 
things play out over time). As will be discussed in more detail below, his relation-
ship with the city council is a critical component of his leadership. Furthermore, the 
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fact that some of his most senior people have served with him for nearly all of his 
twenty years in offi  ce i s a te stament to h is b ehavior a s a “ boss.” No one would 
mistake h im for being “easy.” Yet, a s demanding a s he i s, w ith a s h igh expecta-
tions as he has, there remains a core of senior managers (and a large segment of the 
citizenry) who place their faith in his judgment. When he plunges “into a problem, 
accepting the challenge and the risk” (Akron Beacon Journal, November 6, 2003), 
he is also taking those deputy mayors and many others along.

Th e report on his speech at h is swearing-in ceremony on December 31, 2003, 
noted that:

… the awards he’s received personally and those that have been bestowed 
on the city and its various organizations are because of people pulling 
together for the betterment of the city.

He praised the level of cooperation he has in working with the all-
Democratic City Council—something he said puts him in a rare posi-
tion compared with other cities.

He also hearkened back to that speech he made at that very fi rst 
swearing-in—a speech in which he pledged to build bridges and bring 
people together. In that address, he promised to become the “best damn 
mayor Akron’s ever had,” a remark that got him into trouble with his 
grandmother for his language.

“So tonight, I want to say that I want to be an even better darn 
mayor than I h ave been in the past,” Plusquellic said. “And together, 
working with you, I k now we c an accomplish even greater things for 
the city” (Akron Beacon Journal, December 31, 2003, B1).

Aided by his own experience as a member of council for thirteen years, includ-
ing three as council president, Plusquellic sought out the council on a number of 
ideas as they unfolded. While the extra-majority of Democrats on the council (and, 
for that matter, a Democratic majority in the state legislature in the mid and late-
1980s) helped to encourage cooperation, Plusquellic sought allies on council to help 
promote his agenda of development. Where confl ict existed it was more likely to be 
with the business community and/or political opponents.

14.5.1 City Council Relations and Council Performance
Possibly t he most te lling c omment a bout P lusquellic’s re lationship w ith t he ci ty 
council i s that, when I a sked both the mayor and the council president to te ll a 
story t hat i llustrated h is re lationship to t he council, both men independently of 
each other told the same story (Plusquellic 2006; Sommerville 2006). In a s ense, 
the particulars of the story are not relevant. It was a story of the close working rela-
tionship between two long-time political fi gures from quite diff erent backgrounds. 
Th e point both men sought to convey was that the mayor’s fi rst instinct is to include 
the council, not exclude it.
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Th e re lationship between a ny mayor a nd a ny city council w ill be ten se. Th e 
charter-defi ned ro les require t hat t he mayor a nd council share authority. Th is  is 
no diff erent than the inevitable confl ict between governor and state legislature or 
president and Congress that is so much a part of the American political landscape. 
Despite the l imited control over the civ il service system mandated by the Akron 
Charter, the confl ict between mayor and council i s t ilted heavily in f avor of the 
mayor. A s noted earlier, t he s taggered e lection c ycle serves only to h ighlight the 
offi  ce of mayor and downplay the council elections. And, after fully twenty years in 
offi  ce, the mayor can get everyone’s attention simply by calling a press conference. 
In a political tug-of-war with the council, the mayor will win. As such, the tactics 
for political success are often public confrontation rather than old-fashioned arm-
twisting and political horse-trading. Th e roughshod practices of budget manipula-
tion or service delivery changes are not part of his repertoire, not because he would 
not hesitate to apply such pressure if he thought it would help, but because he does 
not need to use such tactics. Th at being said, such tactics would be used only in the 
extremis, because the mayor would see the need for such behavior as a sign of weak-
ness in his position. He is not going to put himself through the exhausting eff ort to 
achieve change if he is in serious jeopardy of losing.

Th e decision to consult with the city council before major policy decisions is at the 
option of the mayor. Th is does not mean that he does not consult, but it does mean 
that it is an informal process with selected individuals on council, not the full body. 
In February 2007 (Akron Beacon Journal, February 21, 2007), the mayor presented 
to council a p roposal to i ncrease the city sales tax. Members of council knew this 
was coming because of both private consultations and because the proposal was fi rst 
released to the press the week before. Th e more pertinent question would be whether 
the proposal would have gone forward if the recommendation of members of the city 
council had been overwhelmingly negative. Th e simple answer is “yes,” the proposal 
would have gone forward. It is not that he would not accept the advice of the coun-
cil, but that on an issue as politically charged and controversial as a tax increase, the 
mayor can only go forward, he cannot back down from the controversy.

When the shoe is on the other foot, i.e., when a member of council is develop-
ing a major initiative, it is expected that the mayor will be involved. Even this cat-
egorization is not completely accurate. When the council president began looking 
at the issue of a police advisory board, the mayor supported the eff ort by agreeing 
to h ave members o f c ouncil t ravel to o ther ci ties to s tudy how t hose programs 
were working in those locales. Th e mayor was less t han enthusiastic about t his 
issue, a nd i f a sked d irectly would s ay so , but he d id not t ry to i nterfere i n t he 
development of the legislation to authorize such a program (Akron Beacon Journal, 
January 5, 2004).

Th e point of these two events—the tax increase proposal and the police advisory 
board proposal—is that the behavior of the mayor refl ects respect for the separate 
and distinct role of city council vis-à-vis the offi  ce of mayor. Each has the responsi-
bility to act, but neither is fully independent of the other. Cooperation is borne of 
respect for the institutions. Nevertheless, neither the council nor the mayor must 
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sacrifi ce their independence in the name of cooperation. And, in this environment, 
the mayor would simply assume the mantle of leadership.

14.6 Positive Impact
To understand Plusquellic’s leadership style, it is necessary to trace some of his 
most important decisions of the past twenty years. Th e economic turnaround that 
resulted in Plusquellic accepting the Livable City award from the U.S. Conference 
of Mayors can be traced to three distinct development projects, all of which have 
their origins in his fi rst term as mayor, but each of which took nearly a decade to 
come to fruition. It is his ability to focus on the long term, what the newspaper calls 
“vision,” but which are probably more accurately the traits of determination and a 
strategic, future orientation. Th e mayor knew these were projects that would take 
years to unfold. While conventional wisdom suggests that politicians can never see 
past the next election, this was clearly an example of a politician who knew that if 
he was to have an impact on the community, then he had to think about the com-
munity one and two decades into the future not four years out.

Early in this chapter the economic conditions in Akron in the mid-1980s were 
described. Th e city faced innumerable obstacles. Housing had been torn down near 
the center of the city to accommodate roads and businesses, but the businesses were 
gone and the roads underutilized. Yet for a ll of the decline in the center city, the 
reality was that Akron was then, and even more so today, “land poor.” Th e available 
land for either housing or business development was virtually nonexistent. Parcels 
larger than a small residential lot did not exist. Downtown had to be transformed, 
but new job opportunities would not c ome merely f rom downtown. W hile t wo 
major downtown initiatives to address both housing and downtown revitalization 
were begun during h is fi rst years in offi  ce, t he signature program for t he mayor 
was to be the establishment of the fi rst-in-the-state Joint Economic Development 
District (JEDD). According to the city, a JEDD is “an economic development alter-
native to annexation and provides municipalities and townships with an opportu-
nity to wo rk together to m utually benefi t their communities.” Th e rationale and 
method for this tax sharing arrangement is

Township provides developable land and existing commercial and industrial  ◾
businesses in need of services.
Township retains their property taxes (does not aff ect political or school  ◾
boundaries).
City provides access to central water and sewer services. ◾
City receives new JEDD income taxes from businesses and persons employed  ◾
in the District.*

* http://www.ci.akron.oh.us/News_Releases/2004/0721.html
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Th e fi rst two JEDDs took some six years to negotiate, but then three more were 
announced in November, 1994. Th e districts represent a unique method of promot-
ing regional cooperation between the city and its neighboring townships. By giv-
ing the communities a reason to cooperate rather than fi ght about annexation and 
development issues, it meant that all could prosper. Currently, the city has four such 
districts covering some 3,000 acres in which some 20,000 people are employed. Th e 
JEDD contracts negotiated by Plusquellic with the townships served as the model 
for a state law, which authorizes the creation of such districts across the state.*

Two additional development projects have been underway for some two decades 
with varied success. Th e revitalization of downtown has been driven by multiple 
eff orts to build new public and private facilities in the downtown area. Th es e eff orts 
have neither been easy, nor without controversy. In a manner that has proven typi-
cal of Plusquellic, some of these eff orts have been tried and failed, but often come 
back in a slightly diff erent guise or form.

Th e strategic outlook of revitalization (and in-fi ll housing) remains a constant, 
but the location, scope, and form of the initiatives under the strategy have varied. 
Th ree do wntown p rojects, a ll su pported b y p ublic f unds, i llustrate t he s trategic 
approach of the mayor. When Plusquellic became mayor, plans were already under-
way to cre ate a do wntown c onvention c enter. A s a m ember o f t he ci ty c ouncil, 
Plusquellic supported this eff ort. On becoming mayor, he vigorously sought state 
aid in the construction of the center. But, shortly after that Plusquellic decided that 
the convention center, a s designed, would be too small (it was being designed to 
fi t available dollars, not to refl ect actual use). He immediately began pushing for a 
convention center/arena that could serve the city and the university. Th e new, larger 
facility would require changing the location of the center. By eliciting the support 
of the president of the University of Akron, he was able to get the university what 
it wanted—the acquisition of an old department store to s erve a s the downtown 
anchor of the campus. Th is, in turn, gave him the “excuse” to abandon the original 
convention center site (the parking garage that would have served the building the 
university wished to a cquire). He got h is convention center, though not quite in 
the confi guration he envisioned (it was not large enough to serve as a sports venue, 
though this idea would emerge later at another site).

At virtually the same point in time, a proposal surfaced that permitted the city 
of Akron to bid to be the site of a proposed “Inventors’ Hall of Fame.” Seizing upon 
this issue, Plusquellic quickly added this facility to h is wish list. Akron’s success-
ful bid as the new home for the facility was greatly aided by Plusquellic’s ability to 
garner both local support and the promise of funds from the state.

Th e third facility proved more controversial. In the mid-1980s A kron was in 
competition w ith Canton and Youngstown to b e the site of a n ew minor league 
baseball park. Th e original idea was quite modest—a $1 million facility for about 
5,000 fans. Canton was the odds on favorite, but no one planned for the mayor. 

* http://www.ci.akron.oh.us/News_Releases/2004/0721.html
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Rather than a relatively small facility on the fringe of Akron, or in Canton, the 
mayor saw a major facility that would be an anchor for a downtown entertainment 
district. Th is was not to be a small, low-priced park. Th is was going to be a l arge 
(over 8,500 seats that could be expanded to 12,000) facility built to very exacting 
specifi cations and, most importantly, it would quite literally be on Main Street. By 
the time of its completion, it would be a $30 million plus, publicly funded facility 
(Akron Beacon Journal, December 8, 1995). Many thought it was a waste of money. 
Th ey d id not s ee w hat P lusquellic s aw. Th ey s aw a n e xpensive “white e lephant” 
that would simply make a bad situation downtown worse. He saw the anchor for 
a revival of downtown with restaurants and other establishments. His simple logic 
was that the ballpark gave people a re ason to be downtown. He lobbied both the 
state (from which he got $5.8 million) and the local business community to back 
the p roposal. Th ey s et a g oal o f 5 ,000 s eason t ickets fo r fi ve years as  as surance 
that the team and the stadium would be a success. Th e ballpark opened to a s ell-
out crowd in April 1997, yet many were convinced that a majority of the original 
season ticket holders would withdraw support in 2002. Despite a weak economy, 
a relatively small number dropped their season ticket-holder status, and the team 
continued to maintain high attendance that year and into the next few years. Th e 
team is one of the most successful in all of minor league baseball with total atten-
dance consistently over 400,000 each year. Restaurants that would be only margin-
ally successful if they depended on the Monday to Friday lunch crowd, thrived as 
people who came down for a ball game came back for dinner. An aborted attempt 
to create a hockey/basketball arena in the same area (harkening back to his original 
vision for the enlarged convention center) made sense as the logical extension to the 
success of the ballpark (now people would be coming down year-round rather than 
just during baseball season).

14.6.1 In-Fill Housing
Th e economic picture of Akron in the 1980s was g lum. As the city would prove 
over t he next t wo de cades, i ts t ransformation would b e t he re sult o f i nnovative 
and b old t hinking. Th ese n ew a nd i nnovative i deas were n ot a lways suc cessful. 
Experimentation has been a basic strategy. As described earlier, Akron is a city that 
seemingly has had to rei nvent itself every forty years or so. Th e infl uence of t ire 
manufacturing had a long run—seven decades. But, as the tire industry declined, 
it was not merely the employment base that was threatened, it was a lso the basic 
housing stock. Th e population boom i n A kron was f rom 1910 to 1 925. Du ring 
that period the population nearly tripled. As old homes were razed to make room 
for more factory space, new housing had to be built along the fringes of the city to 
keep up. Th e core of the housing for the city was built in response to the housing 
demand of the fi rst decades of the twentieth century. A second post-World War II 
boom pushed the boundaries of the city still farther. But, by the 1960s, new hous-
ing was being built nearly exclusively in the suburban ring.
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Th e core of the current housing stock in the city is sixty to nearly one hundred 
years old. Furthermore, because of fi rst the canals and then the cereal companies, 
and fi nally t he t ire c ompanies, housing i n downtown A kron w as c omparatively 
sparse. A s t he t ire i ndustry f aded, i t l eft b oth a b usiness a nd a re sidential h ole 
in the center of the city. If Akron was to re spond to i ts decline, it would have to 
reverse what was already two decades of population loss. Th e city needed to renew 
interest in both working and living downtown. Some of the earliest speeches by 
the mayor (Akron Beacon Journal, February 6, 1987) discussed the need for hous-
ing in the inner city. As would be typical of his style over the next two decades, 
Plusquellic d id n ot p ermit “old” m ethods a nd “old” w ays to l imit h is t hinking 
about h ow to en courage n ew h ousing a nd n ew h omeownership i n t he ci ty. H e 
found willing a partner in the Alpha Pi Alpha fraternity to build moderate-income 
housing near South Main Street. He worked with Children’s Hospital to build new 
townhouses near the hospital with low interest loans to encourage hospital staff  to 
move there. Later, he would support the Akron Metropolitan Housing Authority 
in its HOPE VI projects to replace public housing with mixed priced housing with 
special arrangements to facilitate homeownership by the former residents and oth-
ers. Recently, in cooperation with the University of Akron, another new housing 
development targeted to faculty and staff  is being developed with the active support 
of the city. Not all of these eff orts have succeeded; the hospital decided it needed 
more parking and quickly moved to buy the new townhomes so they could be bull-
dozed for a new parking garage. On the other hand, two new private developments, 
one of which is pricing condominiums at up to $1 million are now being built near 
downtown (Akron Beacon Journal, January 12, 2007). It has been a slow and often 
frustrating process, yet the city (because of the mayor) has never lost sight of the 
goal, even as some projects have been less successful than others.

14.6.2 Public Schools—City Cooperation
Th e State of Ohio has one of t he most f ragmented public school s ystems in t he 
United States. Summit County, of which Akron is the county seat, has seventeen 
school districts for less than 550,000 residents. Th e state law that controls school 
district o perations en courages suc h f ragmentation a nd s eparate a dministration. 
When school districts coincide with city boundaries, the temptation is for the city 
to take control. Th at is what happened in Cleveland in the mid-1990s. When the 
state c hanged t he formula for f unding sc hool c onstruction, t he fi nancial under-
pinning of the Akron School District meant that the district might not be able to 
participate in the s tate program. R ather than follow the Cleveland model (some 
had sp eculated t hat he would fo llow t hat pat h), t he m ayor c hose a q uite d iff er-
ent direction. He announced, in cooperation with the county executive, that he 
would back an unprecedented ba llot initiative to i ncrease the county sales tax to 
fund construction a nd remodeling in a ll eighteen school d istricts in the county. 
He campaigned for the proposal, but in November 2002, it lost in virtually every 
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suburb (Akron Beacon Journal, January 10, 2003). Th e proposal was dead, but the 
need for funding remained. Th e mayor shifted gears and now sought an A kron-
only solution (Akron Beacon Journal, January 10, 2003). Th is time he proposed an 
increase in the city income tax, with the additional funds being transferred to the 
school district for the construction of new schools that would simultaneously serve 
as community centers. In May 2003, this proposal passed, permitting the school 
district to u ndertake the largest school construction and remodeling eff ort in its 
history (Akron Beacon Journal, May 8, 2003).

Rather than push a solution that would increase his authority, the mayor opted to 
experiment with unique funding arrangements. Rather than assume control himself, 
he supported eff orts that kept the school district administration in the hands of the 
Akron School Superintendent. As with many other problems he has faced over the past 
twenty years, the school-funding issue represented an opportunity to think creatively. 
Th e mayor stayed focused on the problem as narrowly defi ned: funding. In doing so, he 
twice developed unique arrangements that delivered exactly what the schools needed. 
His willingness to experiment ands his persistence paid off  for the public schools.

14.7 The Nature and Sources of Leadership
14.7.1 Future Vision
From the very outset of his political career, Plusquellic has been noted for his will-
ingness to look at the long-term implications of programs and policies. His capacity 
to envision a new way of doing things, as well as to envision new economic, politi-
cal, and social arrangements is key to understanding Plusquellic’s leadership style. 
He is always much more interested in tomorrow than he is in today; and he quickly 
forgets yesterday. Th e past infl uences the present and even the future, but it is past. 
Th e needs and desires of the public are the future. He is neither reluctant nor timid 
in his depiction of the future. It is something to s trive toward. Th ose who are too 
deeply rooted in the past ways of seeing and thinking and, therefore, reluctant to 
seek change fi nd the mayor combative and even startling in his expectations. It is 
not trying that is the greatest sin. On the other hand, it would be a mistake to see the 
mayor as reveling in change for the sake of change. His decisions may imply change, 
but they are well thought out. Th ere is a clear theme of economic and social renewal 
to h is eff orts. W hether the i ssue i s supporting the A kron Public Schools, aff ord-
able housing, or Canal Park baseball stadium, each eff ort had the potential to yield 
signifi cant economic and social benefi t to the city. It is as though he prefaces each 
decision by asking the question: “Will this make the City better in the long run”?

14.7.2 Securing Support for His Vision
While h is re lationship has been spotty with regard to t he business community, h is 
relations with the city council, the county government, and the school district have 
demonstrated a c onsiderable talent for bringing disparate groups together to re ach a 
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common goal. Th e two initiatives in support of the Akron Public Schools proved to be 
Plusquellic at his best. Not unlike other public school systems, the Akron schools were 
viewed as in disarray and failing. He could have chosen the path of taking over the pub-
lic school system as was done in Cleveland in the late 1990s. Plusquellic chose instead 
to create a partnership, which included two innovative revenue sharing proposals.

Th e mayor enjoys exceptional relations with the council. After twenty years, it 
would be expected that more than a fe w council members would have felt stifl ed 
in trying to a dvance their political careers. Certainly those strains were ap parent 
in 2004 and 2005 when speculation that Plusquellic would run for governor was 
strongest, but on the whole he has continued to re ceive strong support on policy 
initiatives from the council.

Th e perception among the council is that his eff orts to include them are genuine. 
But also, as an old political hand with long experience with the dance of legislation 
and the policy process, he does not take policy disputes personally. He understands 
that your ally today may be your opponent tomorrow. In this sense, there are two 
Don Plusquellics: the aggressive, even pugnacious, visionary who puts his heart and 
soul into the City, and the Don Plusquellic who well understands that compromise 
is part of making a policy. Th e fi rst Don Plusquellic will battle those who do not 
share his vision. Th is is the Plusquellic portrayed in the press (he is good press). He 
can be acerbic and even critical of opponents. But the second Don Plusquellic is 
one who prizes action over debate. Once the debate is over and it is time to shape 
the “deal,” he will readily engage even those he has vilifi ed to get the project going; 
and, t hen, forget t he bat tle t he next day a s he begins shaping t he coalition t hat 
will promote the next policy. For those on council who are similarly program- and 
policy-oriented, this duality makes the mayor a va lued a lly and advocate for the 
city. While he never said it in so many words during the interviews, it is clear that 
Plusquellic makes a c lear distinction between the behavior during the discussion 
about the policy to follow, and the discussion about how to design an implementa-
tion plan for that policy. His forte is in the former. Getting to the decision of what 
needs to be done dominates his thinking. Th e discussion about how to get it done is 
of less interest. Once the policy is set, he is likely to be able to envision several paths 
of implementation. He will be quite open to taking any of those paths.

Th e mayor r arely h as h ad to re sort to t he k ind of a rm t wisting a nd political 
maneuvering that i s the stereotype of a ll political decision making. On the other 
hand, he has on at least two occasions interjected himself (behind the scenes) into 
the issue of city council leadership, guiding council toward offi  cers who were sup-
porters of his programs and policies (Akron Beacon Journal December 17, 1995, and 
February 21, 2007)

14.7.3 Sources of Leadership
Th e position of mayor in Akron will never be the same. As the CEO of the city for 
fully twenty years, Plusquellic has come to embody in the minds of many in Akron 
what a m ayor should be. His infl uence extends well beyond the formal authority 
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of offi  ce. His support is critical to t he success of policy initiatives in the city and 
in the public schools. Having twice been recognized for his leadership by the U.S. 
Conference of Mayors, Plusquellic has gained stature as a m ajor policy fi gure on 
urban i ssues i n t he United States. Others a cross t he country look to h im. A lso, 
because, in a very real sense Akron is a very large small town, the simple fact that he 
was born in Akron and has remained in Akron lends credence to his vision of what 
can be achieved in the city—politically, socially, and economically.

14.7.4 Key Support
Th e base of the mayor’s political support is in the middle-class sections of the commu-
nity, but the true source of his capacity to secure change is in his relationship to the 
business community. Especially in his early years as mayor, his proposals for change 
and re vitalization m et w ith c onsiderable skep ticism a nd e ven o utright o pposition 
from the business community. As a Democratic mayor in a city that had experienced 
considerable labor–management upheaval in the years before his selection as mayor, 
this distrust should be expected. While they are often reluctant to s ay so, the busi-
ness community recognizes that Plusquellic’s mayoral leadership has been the driving 
force behind the renewal of the city. Th ere is considerably more individual and col-
lective support for the mayor in the business community than might be expected in a 
city with partisan elections. Th erefore, it has been his ability to win over much of the 
business community to his vision of a better city that is the key to his success.

14.7.5 Communicating with Citizens
Th e mayor uses all the tools available to re ach citizens. He has not sought out new 
ways to reach citizens, though departments within the city have used citizen surveys 
and o ther methods to g et ci tizen i nput. A kron i s t he s econd l argest ci ty ( behind 
Newark, New Jersey) to n ot have a te levision s tation ba sed in t he city. Th ere fore, 
Akron remains a newspaper town (also fi tting in that the recently defunct Knight–
Ridder chain began in A kron in 1839). W hile Plusquellic has the appearance and 
presence to do we ll on the television, the opportunity to d iscuss positions at length 
makes him more appropriate for the radio and television. While he is quite capable of 
speaking in “sound bites,” he is especially eff ective at discussion and debate. He has 
the politician’s frustration with the fi ltering of his message that is the inevitable result 
of communicating through the newspaper, or any other media. He inevitably invites 
the dialog that can emerge as the newspaper reports and critiques policy proposals. 
Th e forcefulness and passion of his arguments come through even in the newspaper.

14.7.6 Opposition and Adversity
Plusquellic represents a n i nteresting d ichotomy w hen we e xamine t he notion o f 
facilitation. As noted earlier, his initial reaction to the word is to reject it. To him, 
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facilitation is simply a way of making sure that implementation goes smoothly. It 
is not a key behavior. On the other hand, he will cooperate with any who share his 
concern to set the policy.

By temperament and experience, Plusquellic was born to be a mayor. He would 
be less eff ective as a ci ty manager, not for lack of capacity and capability, but for 
the simple reason that managing and administration are not paramount concerns. 
He places considerable trust in his deputy mayors,* and even his department heads 
(those still appointed by the Civil Service Commission). He is appreciative of their 
skill in managing and implementing programs. He relies on them to be competent 
and professional. As noted earlier, the fi ve department directors and deputy mayors 
(plus, since 2002, the police and fi re chiefs) are his only appointees. As would be 
expected in a g roup that is by their nature “political,” the deputy mayors share a 
common bond of elected political experience. For example, the current and most 
previous d irectors for Public Service (utilities, sanitation, public works, e tc.) had 
served on the city council. It should also be noted that several recent deputy mayors 
dealing with economic development came through the ranks and served as depart-
ment heads. Depending on the position and needs, the mayor is as likely to select 
the “senior” department civil servant as he is to select an outsider to be a depart-
ment director. Th e skills and knowledge gained in the policy area as a civil servant 
are appreciated and recognized. Because these individuals have policy roles and are 
not necessarily involved in the direct operations of city departments (again, most 
department heads a re s elected t hrough t he Civ il S ervice C ommission), t hey a re 
valued for the advice they can off er the mayor and the broad management control 
they off er. While it certainly would be a stretch to suggest that professional man-
agement skills are not needed, these are fi rst policy coordination positions and only 
secondarily management positions. Th e parallel is to t he U.S. president’s cabinet, 
not a city manager’s management team.

Th e more critical question then is the relationship between the deputy mayors 
and the department heads. To the extent that political necessity and administra-
tive professionalism clash, it would most likely be seen in those relationships. Th e 
“hands-off ” stance of the mayor with regard to program implementation is repli-
cated in the relationship between the deputy mayors and the department heads that 
report to them. It should also be remembered that, after twenty years as mayor and 
a dozen years on city council, the mayor has as much experience with and in city 
government as any senior civil servant. His views, his expectations, and his priori-
ties are well known by all—especially senior public servants, many of whom never 
worked in city government at a time when Plusquellic was not a driving force.

Th e kind of political pressure and the manipulation of the administrative system 
that is the stereotype of the clash between the values and attitudes of administrative 

* Th ere a re currently fi ve deputy mayors, i ncluding t he deputy mayor of a dministration a nd 
chief of staff  to the mayor, and deputy mayors for economic development, intergovernmental 
relations, labor relations, and public safety.



326 ◾ The Facilitative Leader in City Hall 

professionals and the political ambitions and goals of elected offi  cials is abated in an 
environment in which the assumption of “experience in government” is the reverse 
of the norm. Th is mayor has greater knowledge of how the city works than many 
administrative professionals. It is by dint of experience of how things work, not the 
exercise of political power, t hat Plusquellic dominates government. A lthough by 
personality he is not deeply interested in administration and management, it would 
be a mistake to think that he does not understand those processes. His standards 
of performance are not based on political prejudices, but rather on long experience 
of the operations of city government. Controlling the appointments of department 
heads and other senior offi  cials is not realistic, nor necessary. He doesn’t need to be 
manipulative. Th e better question will be the relationship between administrators 
and the next mayor. At that time, knowledge of “administrative feasibility,” which 
many (from Long to Waldo) have identifi ed as a key source of administrative infl u-
ence, will rest again in the hands of the senior civil servants. Th at is when the clash 
of politics and administration will emerge.

14.8 Conclusions
Plusquellic’s leadership still involves inclusion and considerable dialog in the shap-
ing of public policy. Despite his unease with the term, he is a facilitative leader. On 
the other hand, he is also an “executive.” He makes decisions and then expects that 
his staff  and department heads have the know-how and capacity to implement the 
policy. He is not blind to the fi nancial constraints faced by his community, but he 
does have considerable trust in his staff . He would expect them to tell him that it 
won’t work the way he expects (this would not be a comfortable conversation for the 
staff  person). If they say they can do it, he moves on. He cannot be easy to work for, 
yet people are very loyal precisely because they know he trusts them.
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Two point n ine, four, and thirty-one. Nine, t wenty-fi ve, and seventy-
four. Th e numbers seemed cryptic … . Th e fi rst set, Rendell explained, 
was fo r Cu mberland C ounty, P ennsylvania, w here t he j obs [ from 
defense support facilities] would go under the proposed relocation and 
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consolidation plan: 2.9 percent was the unemployment rate, 4 p ercent 
was the poverty rate, and 31 percent was Clinton’s share of the votes in 
the presidential election. Th e second set was for Philadelphia: 9 percent 
was the unemployment rate, 25 percent was the poverty rate, and 74 per-
cent was Clinton’s share of the votes in the presidential election. Clinton 
laughed. If there is another politician in the country who would make 
an appeal to the president this way, it was hard to know who it was.

Buzz Bissinger
Prayer for the City

15.1 Introduction
Mayors serving in traditional strong mayor cities have a portfolio of formal powers 
giving them a privileged position in bargaining among offi  cials to shape the policy 
of the jurisdiction. A simplistic understanding of leadership posits that strong may-
ors can govern by reliance on the exercise of formal powers. Careful consideration of 
Richard Neustadt’s analysis of presidential power off ers lessons apropos to mayoral 
leadership (Neustadt 1980). Neustadt explains that the president’s formal powers 
are advantages (1980), “checked by the advantages of others. Continuing relation-
ships will pull in both directions. Th ese are relationships of mutual dependence.” 
A strong mayor’s power correctly understood through the lenses Neustadt provides 
is not t he power to c ommand, but r ather t he power to p ersuade. For mayors a s 
much as for presidents, formal powers are advantages in bargaining relationships, 
but do n ot obviate t he need to t ap other sources to b e persuasive. O ver h is t wo 
terms, Edward Rendell demonstrated adroit abilities to build relationships among 
offi  cials, use pragmatic appeals to interests to reach agreements, and search for com-
promise and conciliation to be persuasive. He understood the exercise of power as 
persuasion. Th e attributes of facilitative leadership appropriate for mayoral leader-
ship in council–manager government provide an important complement of power 
resources to the formal powers available to mayors in strong mayor cities to bargain 
with other offi  cials. Rendell’s performance is one case demonstrating the value of 
wedding some of the attributes of facilitative leadership to strong mayor systems.

15.2 Community Context
Since the Colonial era, Philadelphia has been a city at the center of the economic, 
social, a nd p olitical de velopment o f t he U nited S tates ( Warner 1 987; W eigley 
1982). By a state law, Philadelphia consolidated with Philadelphia County and the 
other municipalities within the county in 1854 to form a city of about one hundred 
thirty-fi ve s quare m iles (Geff en 1982). Th e ci ty now si ts at t he heart o f a n ine-
county metropolitan area (four counties are in New Jersey). A fter World War II, 
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Philadelphia e xperienced t he major t rends t ransforming many Frostbelt cities in 
the United States:

Deindustrialization and disinvestment �
Out-migration of affl  uent white residents to the growing suburbs �
Increasing African American in-migration to the city �
Declining neighborhoods and a declining downtown �
Becoming home to the metropolitan region’s poor �
High rates of violent crime �
Declining tax base �
Increasing demand for services �

Th ese ei ght t rends c ontributed to P hiladelphia’s p opulation de cline f rom 
2,071,605 in the 1950 census to 1,586,000 in the 1990 census. Th e city’s current 
population is 1,517,550 (U.S. Census Bureau 2000). Th e in-migration of African 
Americans si nce 1 950 c ombined w ith t he l oss o f w hite re sidents c hanged t he 
percentage of the A frican American population to 4 0 percent in 1990. By 2000, 
Philadelphia’s white, non-Hispanic share of the population fell to just under 50 
percent ( U.S. C ensus Bu reau 2 000). Th is demographic change combined with 
a r acially i nfl uenced s ettlement pat tern t urned Philadelphia i nto t he t hird most 
racially segregated central city in the United States (Kasarda 1993). In addition, in 
the early 1990s, Philadelphia ranked seventh out of one hundred central cities for 
having the most neighborhoods with high rates of poverty, and fi fth for the number 
of neighborhoods experiencing distress (Kasarda 1993). David Rusk (1995) labeled 
Philadelphia a “zero-elasticity” city because of its inability to expand its boundar-
ies v ia a nnexation a nd because o f t he h igh-density s ettlement pat tern, a nd i s a s 
such a city drastically limited in how it can address social and economic problems. 
Indeed, Rusk (1995) suggested cities like Philadelphia will need “life support” and 
ultimately the intervention of national and state governments to help manage their 
problems.

15.3 Political and Governmental Context Before 1947
Th e practice of politics in Philadelphia in the 1990s refl ected the lingering eff ects 
of more than a century-old tradition characterized as partisan and pragmatic at its 
best, and as unethical and criminal at its worst. Th e Republican Party dominated 
city politics from the Civil War era through World War II. During this era, Lincoln 
Steff ens (1904) labeled the city “corrupt and contented” even after having thrown 
out t he notorious “Gas R ing” i n t he 1880s. S teff ens l amented the f act that the 
machine retained power a fter having the s tate impose a s trong mayor charter in 
1887 to enable the election to the offi  ce of mayor a “good business man, who with 
his probity and common sense, would give them that good business administration 
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which i s t he i deal o f m any re formers” (1904). R epublican b oss M atthew Qu ay 
had supported the charter’s passage in the state legislature in order to use the new 
charter as a means to take over control of the city’s government from a rival faction 
in the Republican Party (Burt and Davies 1982). Although two businessmen were 
elected mayor under the new charter, by 1893 Quay and the Republican machine 
were fi rmly in control. Not until after World War II would Democrats take power 
in the city under the leadership of reformers Joseph Clark, who was elected con-
troller in 1949 and mayor in 1951, and Richardson Dilworth, who was elected city 
treasurer in 1949 and district attorney in 1951 (Clark and Clark 1982). Clark and 
Dilworth led the eff ort to adopt a new home rule charter in 1951, which remains 
the basis of Philadelphia government today.

15.4 Political and Governmental Context After 1947
Th e 1951 Home Rule Charter (City of Philadelphia 1951) established a strong mayor 
form of government with a civil service system covering most jobs, an elected trea-
surer, an elected controller, an elected district attorney, and a position for professional 
executive management called the managing director. An organization chart is pro-
vided in Figure 15.1. Th e mayor is directly elected by voters in partisan elections to 
a four-year term and is limited to two terms. Th e mayor’s formal powers include the 
following: calling special meetings for the council to c onsider legislation; promot-
ing the city; proposing legislation; preparing and submitting the budget; using the 
veto power; submitting reports on the city’s performance; appearing before council 
or council committees any time to express views on issues being considered; execut-
ing the law; appointing citizens to boards and commissions usually without council 
approval; and appointing/removing assistants (e.g., chief of staff  and deputy mayors), 
the fi nance director, the city representative (who performs ceremonial activities on 
behalf of the mayor), and the managing director, all without council approval.

Th e charter specifi es the managing director to have “had such experience for at 
least fi ve years as an executive either in public service or private industry as shall qualify 
him for the duties of his offi  ce” (City of Philadelphia 1951), but otherwise leaves quali-
fi cations to the mayor’s discretion. Th e managing director has the formal authority to 
appoint, supervise, and remove, with the approval of the mayor, department heads, 
such as the police commissioner, health commissioner, streets commissioner, the fi re 
commissioner, and recreation commissioner. Because the managing director works at 
the pleasure of the mayor and appointments/removals must be approved by the mayor, 
mayors have routinely exerted control over these administrative positions.

Th e H ome R ule C harter cre ated a s eventeen-member ci ty c ouncil w ith ten 
members e lected b y w ard a nd s even m embers e lected at -large. Th e ci ty c ouncil 
members are elected in partisan elections, serve four-year terms and are not limited 
in the number of terms they may serve. Two of the at-large seats are reserved for the 
minority party to g uarantee representation and possible oversight of the majority 
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party. Since 1951, the Republican Party has held the t wo at-large minority seats 
and usually has held at l east one ward seat on council. Council members e lect a 
council president to preside at meetings and to represent them in discussions with 
the mayor. Council also adopts rules as to how the work of the council will be orga-
nized. Th e factions within the Democratic Party often are represented among the 
council members, and occasionally council members will struggle over committee 
assignments, resources, and who will be council president. Often the Republican 
members are swing votes.

After t he 1951 c harter c hange, t he pa rtisan a nd p ragmatic c haracter o f ci ty 
government remained, and to some extent the unethical and criminal character as 
well, only now the Democratic Party dominated with about a three-to-one registra-
tion advantage among voters. Factions formed within the Democratic Party based 
primarily on race and the support or opposition to m achine-style politics (Keiser 
2003). Reformers wanted to e liminate the practices supporting job a nd contract 
patronage, otherwise known in Philadelphia parlance as pay-to-play, and to bring 
about social and economic reform as well. Th ey competed with leaders loyal to the 
Democratic organization interested mainly in jobs and contracts. Th e reform and 
organization factions competed for African American votes.

In t he 1963 a nd 1967 e lections, Mayor James Tate, a n organization loyalist, 
won t wo ter ms w ith t he su pport o f A frican A merican v oters b y de livering j obs 
and other pa rticularistic-type re wards, but he d id not share l eadership positions 
with African Americans (Keiser 2003). In 1971, Tate’s police commissioner, Frank 
Rizzo, appealed to organization loyalists and white, blue collar voters using highly 
charged racial statements driving African Americans and reformers to support the 
candidacy of Republican Th acher Longstreth. R izzo won the e lection by a m ere 
50,000 votes and won reelection in 1975, but the racially divisive character of his 
campaigns, mayoral rhetoric, and policies moved the majority of African American 
voters and leaders to the reformers’ camp (Keiser 2003). Th e election of Bill Green 
in 1979 brought a reform, biracial coalition to power. Green named Wilson Goode 
as m anaging d irector, t he fi rst A frican A merican to h old t his p osition. G oode 
emerged as a popular, visible, and eff ective managing director and a perfect candi-
date to run for mayor with the support of the newly formed white liberal reformer/
African American biracial coalition.

In 1983, Goode narrowly defeated R izzo in the Democratic primary and nar-
rowly defeated Republican John Egan in the general election to become the fi rst 
African A merican el ected P hiladelphia’s ma yor. P hiladelphia’s A frican A merican 
population had achieved full political incorporation defi ned as having “an equal or 
leading role in a dominant coalition that is strongly committed to minority interests” 
(Browning, Marshall, and Tabb 2003). In 1985, Goode and his administration mis-
managed an eff ort to arrest members of a radical group named MOVE in a densely 
settled neighborhood of row homes. Goode approved dropping a bomb on the house 
and the re sulting fi re destroyed homes and k illed members of MOVE still in the 
home. Th e MOVE disaster tarnished an otherwise eff ective fi rst term for Goode. In 
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the aftermath of the MOVE disaster, Goode ran for reelection and won a n arrow 
primary victory over Ed Rendell, who had fi nished two terms as district attorney, 
and a narrow general election victory over Rizzo who ran as a Republican.

Keiser ( 2003) su ggests t hat t he o rganization l oyalists g enerated en ough w hite 
votes in the 1987 general election for Goode to prevent Republicans from winning 
the mayoral election, even if it meant that their old champion, Rizzo, would lose. Th e 
possible loss of jobs and contracts motivated enough organization loyalists to join white 
liberal reformers and African Americans to elect Goode twice. Keiser (2003) argues 
that entering the 1991 election period, Philadelphia’s faction-based politics within the 
Democratic Party had evolved into two biracial coalitions: African American voters 
and leaders were split between the reformers/good government faction and the orga-
nization/jobs/contracts faction of the pa rty. Coalition politics shaped Ed Rendell’s 
second run for mayor in 1991 and his eff ort to govern once elected.

15.5 Profi le of Edward Rendell
Rendell grew up in New York City and came to Philadelphia to attend the 
University of Pennsylvania. He graduated from Penn as a political science major in 
1965 and earned his JD f rom Villanova University in 1968. Philadelphia District 
Attorney (DA) Arlen Specter hired Rendell out of law school to be chief of homi-
cide (Duvoisin Philadelphia Inquirer, November 6, 1991). When Specter lost reelec-
tion i n 1973, R endell l eft t he DA’s offi  ce to en ter private practice. He d id l egal 
work for the Democratic Party until 1977. Rendell decided to challenge incumbent 
Emmet Fitzpatrick in the Democratic primary for DA in 1977. Rendell ran a s a 
reformer a nd re vealed t he h igh energy, g regarious, buoyant c ampaign s tyle t hat 
would eventually help in his bid for mayor. Rendell won the primary and general 
election in 1977 and voters reelected him in 1981. Rendell ran unsuccessfully for 
the Democratic nomination for governor in 1986 and lost in the 1987 Democratic 
primary for mayor of Philadelphia. Rendell’s challenge to G oode in the primary 
hurt his reputation with African-American leaders, especially the African-American 
clergy of Philadelphia.

Seemingly at a crossroads in his political and professional life, Rendell entered 
the crowded Democratic primary for mayor in 1991 a s t he f ront runner, but he 
had to compete with four candidates: Peter Hearn and three African Americans—
Lucien Bl ackwell, G eorge Bu rrell, a nd James W hite (eventually W hite d ropped 
out). Rendell won the primary with 49 percent of the vote, but he only attracted 
about 15 percent of the African-American vote. Th e Republican Party again nomi-
nated Frank R izzo a fter a to ugh t hree-way primary w ith Ron Castille a nd Sa m 
Katz. As the general election campaign began, Rizzo featured the crime issue and 
began to at tract “organization” Democrats who were h is s trongest supporters i n 
the 1970s, and African-American voters who remained unhappy with Rendell for 
challenging Goode in the 1987 primary. But Rizzo died on July 16 and Republican 
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Party C hairman, W illiam M eehan, c hose re latively u nknown J oseph E gan to 
replace R izzo, r ather t han o ne o f t he t wo l osing c andidates f rom t he p rimary 
(Paolantonio, Philadelphia Inquirer, November 3, 1991). Not choosing Katz is con-
sidered a strategic error driven by Meehan’s anger at Katz for not dropping out of 
the primary once Meehan endorsed Castille. While Republicans were in disarray, 
Rendell focused on his policy proposals and his performance a s d istrict at torney 
fi ghting crime; appealed to voters across racial lines; received the endorsement of 
prominent African-American clergy; and easily defeated Egan in the general elec-
tion w ith 66 percent of the vote, the largest margin of v ictory since R ichardson 
Dilworth’s reelection in 1959.

During the 1991 primary and general election campaigns, Rendell used a c am-
paign strategy that provided a foundation for governance once elected. He focused 
on his proposals to a ddress the main issues: the city’s budget crisis, high taxes, the 
declining e conomy, a nd h igh cr ime r ates (Saving Philadelphia: A S pecial R eport, 
Philadelphia Inquirer, May 5, 1991). He avoided personal criticism of his opponents 
stating: “I’m not going to talk about my opponents. I’m going to talk about my plan 
for d igging us out. Th is i s not a t rivial t ime for the city of Philadelphia where we 
can worry about rhetoric or personal k inds of mudslinging” (Carvajal and Dubin, 
Philadelphia Inquirer, May 23, 1991). He raised more money for the primary and gen-
eral elections than his rivals so he had the resources to deliver his message (Paolantonio, 
Holman and Samuel, Phil adelphia Inquirer, M ay 11, 1991; Paolantonio, C arvajal, 
and Duvoisin, Philadelphia Inquirer, November 6, 1991). And he was gracious after 
each victory, calling all of the other candidates and reaching out to leaders of the vari-
ous factions in the city, especially African Americans. For example, Rendell’s twenty-
eight-member transition team included representatives from a wide array of the city’s 
factions, with the exception of representatives from council member John Street’s fac-
tion (Paolantonio, Philadelphia Inquirer, November 10, 1991). Once in offi  ce, Rendell 
would adeptly adjust this “oversight” on his part to reach out to Street.

Rendell’s reelection in 1995 was practically a foregone conclusion. He did not 
face a s erious c hallenge i n t he Dem ocratic p rimary a nd t he A frican-American 
clergy again endorsed him. Rendell was so popular by the fourth year of his term 
that some R epublican l eaders c onsidered endorsing R endell for re election r ather 
than running a candidate (Kaufman and Rubin, Philadelphia Inquirer, November 
8, 1995). Eventually R epublicans nominated Joseph R ocks, a fo rmer s tate s ena-
tor who tried to re ach out to d isgruntled city employees upset at t he union con-
tracts Rendell negotiated, and who promised to cut the wage tax dramatically, to 
“get tough on crime” rather than continue Rendell’s community policing, and to 
shift resources to neighborhoods away from Center City, which was an area Rocks 
claimed Rendell favored to the detriment of neighborhoods (Williams, Philadelphia 
Inquirer, F ebruary 17, 1995). R ock’s c ampaign l acked m oney a nd h is p roposals 
could not c ounter R endell’s re cord a s m ayor, R endell’s p romise fo r more o f t he 
same, or the overwhelming amount of money Rendell had at his disposal to spend 
on his campaign as well to use to support the election of other offi  cials. Two weeks 
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before the general election Rendell still had $2.3 million to spend which was forty-
two t imes t he a mount Rocks h ad l eft to u se (McCoy a nd Marder, Phil adelphia 
Inquirer, October 28, 1995). Rendell won reelection with 77 percent of the vote, the 
largest margin of victory since 1932, and he won all sixty-six of the city’s wards, also 
a fi rst since 1932 (McCoy, Nicholas, Kaufman, Williams, and Jones, Philadelphia 
Inquirer, November 12, 1995).

15.6 Leadership Style, Roles, and Relationships
Th e mayor’s formal powers defi ned in Philadelphia’s Home Rule Charter set expec-
tations for executive-style leadership (Wheeland 2002). Svara (1990) suggests “by 
establishing d irection, fo rging c oalitions, g alvanizing t he bureaucracy— i n g en-
eral, by m anaging a nd re solving c onfl ict i n a ll d imensions o f t he g overnmental 
process—the executive mayor becomes the d riving force in this form of govern-
ment.” Th e charter gave Rendell a ll the formal features needed to b e a suc cessful 
executive-style leader, yet achieving success depended on the infl uence of contex-
tual variables, such as the city’s political culture, fi scal re sources, i nterest g roup 
activity—and of proximate va riables, suc h a s R endell’s sk ills, p ersonality, v ision 
of the job, and legislative program (Wheeland 2002). As Megan Mullin, Gillian 
Peele, and Bruce Cain (2004) argue:

… the structure in which a mayor operates helps to determine the odds 
of success for a given set of political strategies. Th e formal rules setting 
the ba lance o f p ower a mong ci ty offi  cials cre ate a s et o f o pportuni-
ties and constraints for mayors not just by defi ning their authority and 
jurisdiction but also by infl uencing how other city offi  cials and the pub-
lic respond to mayoral activities.

Although formal powers gave him an advantage in the bargaining among offi  -
cials, Rendell needed to t ap informal sources of power in order to be a successful 
executive-style mayor and the dominant actor in city government.

Over his two terms, Rendell combined executive and facilitative styles of leader-
ship, eff ectively tapping both formal and informal sources of power. He excelled 
at the traditional roles fi lled by mayors in both the strong mayor–council and the 
council–manager forms of government, such as ceremonial activities, public rela-
tions, and promoting the city. His willingness to work for the city included sym-
bolic actions like having photos taken of him literally cleaning bathrooms in City 
Hall to demonstrate his commitment to improve city government; traveling to the 
home of donors to ask for money to help fund the transformation of South Broad 
Street in Center City into the Avenue of the Arts; meeting with business leaders 
planning to invest or disinvest in the city; and lobbying the national government 
for an Empowerment Zone and the re tention of defense f acilities in the city. A s 
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an executive style leader, he clearly presented himself to the public and media as a 
“driving force” in city politics. He used the formal powers of his offi  ce to control 
the staffi  ng of the leadership positions in his administration, prepare city budgets, 
develop policy initiatives, set goals and objectives, and perform as the city’s main 
crisis manager.

During Rendell’s two terms, he relied extensively on the talent of his chief of 
staff  r ather t han on t he managing d irector. Dav id L . Cohen s erved a s Rendell’s 
chief of staff  until April 1997, when Greg Rost succeeded him. Cohen was part of 
every major decision and negotiation while he served as chief of staff . Even a fter 
he re signed in April 1997 to p ursue h is l egal c areer, C ohen continued to a dvise 
Rendell, to resolve public confl icts using his mediation and negotiation skills, and 
to at tend Tuesday morning meetings R endell h ad w ith c ouncil P resident S treet 
(Nicholas, Inquirer Magazine, Oc tober 18, 1998). Cohen’s infl uence was so p ro-
nounced that he earned recognition among the city’s leadership and the media as 
the city’s “co-mayor.” Rendell commented that: “As long as I’m mayor, David will 
always be part of the decision-making process” (Goodman, Philadelphia Inquirer, 
May 27, 1997). When Rost replaced Cohen, he welcomed Cohen’s ongoing involve-
ment. Rost continued to perform the main responsibilities Rendell expected of his 
chief of staff . In contrast to Cohen’s legal background, Rost had pursued a PhD in 
government, joined Rendell’s 1991 campaign as a policy advisor, and then worked 
in Rendell’s administration as a policy advisor who authored many key reports and 
proposals (Goodman, Philadelphia Inquirer, March 30, 1997).

Th e expansive role Rendell gave to his chief of staff , as well as his deputy mayors, 
to develop and implement his initiatives limited the managing director’s responsibil-
ities to coordinating day-to-day operations.* Rendell appointed R. Gene Shipman, 
who had served as city manager in Hartford, Connecticut, a s his fi rst managing 
director, but Shipman resigned after two years allegedly because of the role of the 
chief of staff  and deputy mayors (Williams, Philadelphia Inquirer, December 13, 
1992). Rendell subsequently appointed Joseph Certaine to t he position. Certaine 
had worked for the city for more than fi fteen years in various management posi-
tions a nd c ame to t he city w ith a ba ckground in Democratic Party politics a nd 
community a ctivism ( Loeb, Philadelphia I nquirer, M ay 2 6, 1994). S ome cr itics 
questioned his appointment because he did not have a college degree or extensive 
professional experience, but others saw Certaine as providing an appropriate focus 

* Rendell began with eight deputy mayors, but the total number varied throughout his two terms 
(Meyers, P hiladelphia I nquirer, J anuary 1 2, 1992). R endell re lied o n d eputy m ayors more 
so t han d id h is predecessor, Mayor Goode, who had only a c ouple (Editorial, Philadelphia 
Inquirer, January 13, 1992). Rendell appointed deputy mayors to focus on his reform agenda as 
well as liaison with important constituencies. For example, in 1992 he appointed deputy may-
ors for Housing, Management, and Productivity; Labor Relations; Community Development; 
Economic Development; Criminal Justice; and Operations. His appointees came from busi-
ness, government, and labor and were demographically diverse. Policy coordination across the 
disparate areas was provided primarily by Rendell’s chief of staff , David Cohen.
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on d ay-to-day s ervice de livery. C ertaine s erved t hrough R endell’s s econd ter m 
without controversy. Although Rendell’s managing directors did not have the scope 
of work previous mayors had given their managing directors, his approach did not 
undermine the competence of the city’s leadership.

Rendell used the veto power on a few occasions. He vetoed a bill to create an 
independent civilian review board to investigate police misconduct in 1993; a bill 
to shorten the time permitted to rehabilitate a city-owned house in 1995; a bill to 
require banks who do business with the city to s top charging ATM fees in 1998; 
and a b ill to r aise pension benefi ts for retired city employees in 1999 (Loeb and 
Gammage, Philadelphia Inquirer, June 4, 1993; Marder, Philadelphia Inquirer, May 
19, 1995; Bu rton, Philadelphia Inquirer, S eptember 24, 1 998; Yant, Philadelphia 
Inquirer, January 15, 1999).

Rendell also threatened vetoes; for example, a proposal to repeal the 10 percent 
liquor-by-the-drink tax used to fund public schools in 1996 (Marder, Philadelphia 
Inquirer, April 30, 1996). Council sometimes won these bat tles, such a s overrid-
ing the police review board veto, but most of the time Rendell prevailed (Carvajal, 
Philadelphia Inquirer, June 11, 1993).

Rendell a lso u sed h is i nfl uence o ver m ayoral ap pointees to t he g overning 
boards of various authorities to infl uence or block actions he deemed detrimental 
to the city. For example, in 1997 he did not want the Southeastern Pennsylvania 
Transportation Authority (SEPTA) to allocate funds in mass transit services toward 
the suburbs and neglect city needs, so h e ordered the two city appointees on the 
SEPTA board to v eto SEPTA’s capital budget if adjustments were not made. Th e 
threat worked (Sipress, Philadelphia Inquirer, June 18, 1997).

Rendell’s selective use of the veto power helped him to maintain good working 
relationships with council members and governing boards. He rarely had to resort to 
this confrontational tool to infl uence action, preferring instead to compromise, logroll, 
persuade, or cooperate with city council and boards on most matters facing the city.

Rendell skillfully adapted his leadership style to include roles and practices tra-
ditionally associated with facilitative-style leadership, especially as an articulator and 
mobilizer, as well as a team relations and network builder among the city’s elected 
offi  cials (see Svara 1994 for a discussion of these roles). Journalists affi  rm Rendell’s 
skill using facilitative roles and practices. After reviewing Rendell’s fi rst year in offi  ce, 
Charles Mahtesian (1993) described Rendell a s “a man who decides which politi-
cians he must have on his side, and then does what it takes to get them.” Mahtesian 
(1993) concludes, “In an era of technocratic mayors, [Rendell] adheres to the notion 
that political power is the basis for governmental action. Th is idea lies behind all the 
stunts and promotion; all the stroking of egos and twisting of arms; all the consoli-
dation of control.” Rob Gurwitt (1993) called Rendell an “adept facilitator.” He was 
able to overcome a long period of dissension “by carefully sharing both the spotlight 
and his thinking” with other elected offi  cials and sharing his power to achieve a con-
sensus. At the beginning of his second term, Howard Goodman (Inquirer Magazine, 
April 20, 1997) suggested Rendell “has enlarged the role of the mayor to i nclude 
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political godfather, municipal Mr. Fix-It, festival impresario, fundraiser, cheerleader, 
spokesman for urban causes.”

15.7 The Sources of Leadership
In addition to his detailed knowledge of city policy and the formal powers available 
to h im, t he ke ys to u nderstanding R endell’s ap proach i nclude: (1) h is c ommit-
ment to respect and consult with other elected offi  cials, especially council members; 
(2) h is commitment to sh are credit for suc cesses w ith other offi  cials; (3) h is u se 
of fi nancial contributions to o ther offi  cials in order to b uild relationships; (4) his 
commitment to forge a biracial administration and to promote good race relations 
citywide; and (5) his personality.

Rendell’s partnership with Council President John Street epitomizes his willing-
ness to respect, consult, and share power with other offi  cials. After winning in 1991, 
Rendell supported Street’s rival for council president, but after Street won, Rendell 
immediately re ached o ut to fo rm a pa rtnership. Th e t wo m et re gularly d uring 
Rendell’s two terms, often in Street’s offi  ce, to discuss initiatives and develop strategies 
(Mahtesian 1993; Bissinger 1997). In 1992, Street helped Rendell reach an agreement 
with the city’s four labor unions (Bissinger 1997). Street secured passage of the oper-
ating budget well ahead of statutory deadlines and helped get seven of Rendell’s eight 
budgets approved unanimously. Th e only exception was when two council members, 
Cohen and Blackwell, voted against the fi scal 1995 budget over spending priorities 
(Motley, Philadelphia Inquirer, March 25, 1994). Street traveled with Rendell to New 
York to meet representatives of bond rating fi rms to assure them that the city’s bud-
get success and pattern of council–mayor cooperation would continue into Rendell’s 
second term and to ask to have the city’s bond rating improved from junk bond status 
to investment grade (Rosenberg, Philadelphia Inquirer, March 13, 1995). After fi ve 
years with junk bond status, Moody Investor’s Service approved Rendell and Street’s 
request for an investment grade rating on March 15, 1995. Rendell could not have 
been successful carrying out many initiatives without the help of John Street.

Rendell’s willingness to sh are power with the council president, a s well a s to 
share credit, stands in contrast to the strained, often combative relations other may-
ors in Philadelphia’s recent past had with city council and with other city offi  cials, 
such as the district attorney. For example, Goode’s relationship with the city coun-
cil deteriorated during his second term. Goode allowed the fi scal year 1991 budget 
to become law without his signature (Diaz and Meyers, Philadelphia Inquirer, June 
1, 1990). In addition, city council passed nonbinding resolutions asking the mayor 
to submit monthly reports explaining how his administration spent money and also 
asking the mayor to submit plans on how he would address the city’s anticipated 
budget defi cit in fi scal year 1991 (Diaz and Meyers, Philadelphia Inquirer, June 1, 
1990). During negotiations over the fi scal year 1992 budget, Goode threatened to 
veto the council’s budget, only to decide two weeks past the statutory deadline to 
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sign it ( Turcol a nd Meyers, Philadelphia Inquirer, June 14, 1991). Rendell k new 
he had to avoid the acrimony surrounding Goode’s budget travails. He did so by 
reaching out to C ouncil President Street a nd other council members w ithin t he 
fi rst month of his fi rst term.

Rendell’s ap proach to c ultivating re lationships w ith S treet c ompare f avor-
ably to G iuliani’s working re lationship w ith Council Speaker Peter Vallone dur-
ing Giuliani’s fi rst term as mayor of New York (Kirtzman 2000). Giuliani needed 
Vallone’s help to secure passage of his proposals. Like Rendell and Street, Giuliani 
and Vallone met regularly to discuss strategy and proposals. And Vallone success-
fully s ecured c ouncil su pport fo r G iuliani’s p roposals. H owever, o ther t han a n 
eff ective relationship with Vallone, Giuliani’s leadership style was nearly the oppo-
site of Rendell’s. Giuliani was confrontational, credit-claiming, and often blunt to 
the point of being abrasive when commenting on the proposals off ered by other city 
leaders. Giuliani showed little interest in personally developing relationships with 
other council members, while Rendell worked to bring council members and other 
city leaders into his coalition.

In addition to sh aring credit, consulting offi  cials, and sharing power, Rendell 
also re lied o n h is f undraising p rowess to c ultivate re lations w ith ci ty, s tate, a nd 
national elected offi  cials. Rendell once commented, “I r aise money a ll t he t ime,” 
and so h e d id, a massing more t han $16 million during t he decade of t he 1990s, 
which is more than any Democrat running for any offi  ce in Pennsylvania during 
that time period (Zausner, Philadelphia Inquirer, December 12, 1999). Rendell used 
these re sources to su pport offi  cials s eeking e lection, a nd nearly a lways supported 
incumbents who had supported his initiatives. For example, Rendell raised nearly $4 
million for his reelection campaign prior to the 1995 primary, while his Republican 
opponent raised $45,000 (McCoy, Marder and Roche, Philadelphia Inquirer, May 6, 
1995). Rendell shared his campaign funds with city council members and other offi  -
cials. Before the 1995 primary, he gave about $170,000 to council members seeking 
reelection, $101,000 to t he Pennsylvania Democratic Committee, and $55,000 to 
the Philadelphia Democratic Committee (McCoy, Marder and Roche, Philadelphia 
Inquirer, May 6, 1995). Not surprisingly, once in offi  ce, these offi  cials who received 
Rendell’s support were at least respectful toward the mayor if not loyal.

Rendell won in 1991 with a biracial coalition. In order to sustain the coalition, 
Rendell used his appointment powers to create an administration that refl ected the 
diversity of the city. During his two terms he appointed African Americans to key 
leadership positions, i ncluding t he managing d irector, ci ty so licitor, police c om-
missioner, public health commissioner, and fi re commissioner. Rendell a lso took 
political risks to promote better race relations, such as helping to re solve a h ighly 
charged r acial d ispute i n t he G ray’s Ferry n eighborhood o f S outh Philadelphia. 
Rendell mediated the Gray’s Ferry confl ict by appearing at a n event to p romote 
racial harmony with Th e Nation of Islam’s controversial leader, Louis Farrakhan, 
in exchange for Farrakhan calling off  a march through the neighborhood (McCoy 
and Goodman, Philadelphia Inquirer, April 9, 1997). Finally, Rendell’s partnership 
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with Council President Street not only unifi ed the Democratic Party and the leg-
islative and executive branches of the city’s strong mayor form of government, it 
created an eff ective biracial partnership between the city’s two most visible leaders. 
During Rendell’s two terms, African Americans continued to be incorporated into 
the governing of the city.

Finally, R endell u sed h is c harisma a nd so metimes v olcanic p ersonality to 
praise or  confront offi  cials, journalists, and employees, and to p romote the city. 
Rendell’s passion for politics, his exuberance for the city’s sports teams, and his 
streetwise banter generally created an image appropriate to the city he governed. 
However, Rendell readily admitted to b eing prone to a ngry outbursts, a lthough 
rarely i n public, a nd o ccasionally h is ba nter would h ave s exual a nd o ften p ro-
fane content that seemed to even stretch beyond the wide latitude the tolerant 
culture o f Philadelphia a llowed ( Bissinger 1997; G oodman, Inquirer M agazine, 
April 20, 1997). W hen challenged for having cros sed-the-line in a c onversation 
or action, Rendell would apologize, readily admit to his imperfections, and try to 
move on. For example, a fter newspapers reported Rendell’s sexual banter with a 
female reporter, Rendell responded at a press conference: “I am what I am. Again, 
I’m not perfect. I do like to joke around and kid around. Th is job is a crusher. It’s a 
high-pressure job. I do certain things to have fun and release tension. If I felt this 
would have been off ensive to the reporter, I never would have done it … . Let me 
repeat, I’ve never intentionally, or with great negligence, done something to off end 
someone” (Bissinger 1997). Rendell’s mea culpa was accepted and such incidents 
were forgiven, especially in light of the positive eff ects his personality had on his 
performance as mayor.

15.8 Rendell’s Accomplishments
Svara (1990) posits that executive-style mayors should excel in policy initiation and 
implementation if they are to have fully and adeptly used the powers of the offi  ce. 
Svara (1990) suggests policy initiation “includes the formulation of policy and the 
generation o f su ffi  cient a greement a nd su pport to s ecure i ts ap proval. I nitiation 
presumes t hat t he mayors have imaginative ideas (or supporters who w ill g ener-
ate t hem) a nd t he de sire to u ndertake change.” A nd Svara (1990) defi nes policy 
implementation as “getting things done and making government work, that is, 
the ma nipulation o f a dministrative s taff , o rganization, a nd re sources to e xecute 
policies and direct programs to accomplish policy objectives.” Judged according to 
Svara’s criteria, Rendell used the powers of his offi  ce fully to initiate and implement 
numerous policy objectives.

Rendell was successful in part because he understood the need to a rticulate a 
vision and set priorities. He believed “running the city, you have got to have priori-
ties, you have to s et goals, you have to communicate well with your constituency 
what your goals are and why they are important, and you have to have the political 
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courage to stay the course to achieve those goals” (West 1999). Rendell’s vision for 
the city included:

Restoring fi scal stability �
Lowering taxes to attract and retain businesses and the middle class �
Off ering a full range of city services �
Reducing the cost of managing the city �
Investing in Center City in order to make Philadelphia a destination for tour- �
ism and conventions
Securing state and national resources to a ddress poverty and neighborhood  �
revitalization
Promoting good race relations �

A review of three prominent accomplishments will document Rendell’s eff ec-
tiveness as mayor.

15.8.1 Fiscal Stability
Th e budget battles during Goode’s second term left the city on the brink of fi nan-
cial collapse. Th e city experienced fi ve straight years of defi cits from 1988 to 1992 
(Loeb, Philadelphia Inquirer, October 24, 1994). Although at fi rst opposed, Goode 
eventually we lcomed s tate i ntervention in pa rt because of h is i nability to fi nd a 
resolution with council (Meyers, Philadelphia Inquirer, June 2, 1991; Zausner and 
Meyers, Philadelphia Inquirer, June 6, 1991). On June 5, 1991, Governor Robert 
Casey signed legislation to create the Pennsylvania Intergovernmental Cooperation 
Authority ( PICA). PICA’s purpose was to o versee Philadelphia’s fi nances a nd to 
raise a one percent sales tax in the city in order to pay for $350 million or more in 
bonds to be issued by PICA to pay off  the city’s obligations (Meyers, Philadelphia 
Inquirer, June 9, 1991). In order for the city to have access to the money, and as long 
as PICA had bonds outstanding, PICA had to approve the city’s fi ve-year fi nancial 
plan. PICA did not have the power to te ll the city how to sp end money or raise 
revenue; rather if the fi ve-member PICA board did not approve the plan, or the city 
did not adhere to the plan, then PICA could have withheld funds from the sale of 
bonds. Rendell had to sub mit the fi rst annual update of the city’s fi nancial plan 
within three months of taking offi  ce (the due date was March 22, 1992).

Rendell a ddressed t he ci ty’s l ong-term fi nancial c hallenges p rimarily t hrough 
spending restraint, reducing the cost of administering the city, and by reducing the 
costs of labor contracts. From fi scal year 1993 to Rendell’s fi nal budget, fi scal year 
2000, spending increased incrementally from $2.3 billion to $ 2.7 billion—only a 
17 percent increase over eight years (Meyers, Philadelphia Inquirer, April 23, 1992; 
Benson, Philadelphia Inquirer, March 19, 1999). In addition to restraining spending, 
Rendell cut the cost of administration. For example, in his fi rst two years in offi  ce, 
he contracted out about 26 diff erent services including sludge hauling, grass cutting, 
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custodial services, and food services. By doing so, he eliminated more than 1,200 city 
jobs and generated about $25 million in annual savings (Loeb, Philadelphia Inquirer, 
October 6, 1994). Rendell also modernized technology available to employees with 
the help of John Carrow, the mayor’s appointee to be the city’s fi rst-ever chief infor-
mation offi  cer. Carrow brought his private sector experience from General Electric 
Corporation to overhaul the city’s computer systems, bringing effi  ciencies to the 
management of va rious departments, and earning Governing magazine’s honor a s 
the 1996 Public Offi  cial of the Year (Cohodas 1996).

Finally, R endell n egotiated to ugh fo ur-year a greements w ith t he D istrict 33 
union ( blue c ollar) a nd t he D istrict 4 7 u nion (white c ollar). R endell s aved t he 
city $374 million by cutting holidays from fourteen to ten; cutting sick days from 
twenty to fi fteen for new hires; reducing the city’s contribution to the union man-
aged health care plans; providing no raise in the fi rst two years of the contract, a 
2 percent raise in the third year, and 3 percent in the fourth year of the contract; 
and securing greater fl exibility in work rules to a llow the city to contract out and 
introduce productivity-enhancing technology and practices (Duvosin, Philadelphia 
Inquirer, October 7, 1992). Th e four-year contracts awarded via arbitration to t he 
police and fi refi ghters in 1993 followed the structure of the contracts with Districts 
33 and 47, producing savings of about $22 million annually from the police contract, 
and about $30 million total from the fi refi ghters contract (Purdy and Gammage, 
Philadelphia Inquirer, March 31, 1993; Goldman, Philadelphia Inquirer, November 
24, 1993). All four unions did better in the next set of four-year contracts negotiated 
during Rendell’s second term. For example, the contracts in 1996 with District 33 
and District 47 raised costs by $128 million over four years, but these costs along 
with the increased costs of the police and fi refi ghter contracts were a n aff ordable 
way for Rendell to re ward labor for having helped the city achieve fi scal stability 
(Nicholas, Sataline, and Jones, Philadelphia Inquirer, July 1, 1996).

As a re sult of cost cutting and spending restraint, Rendell achieved surpluses 
in the budget the fi nal three years of his fi rst term, an accomplishment that stands 
in dramatic contrast to the defi cits o f Goode’s sec ond t erm ( Loeb, Phil adelphia 
Inquirer, October 24, 1994). Beginning in fi scal year 1996, Rendell became the fi rst 
mayor in fi fty years to get council to approve cuts in the wage tax: .10 percent cut 
for city residents and .08 percent cut for residents of suburbs (Marder, Philadelphia 
Inquirer, March 24, 1995; Williams, Philadelphia Inquirer, January 29, 1995). He 
also secured an 8 p ercent cut in the business privilege tax in the fi scal year 1996 
budget (Marder, Philadelphia Inquirer, March 24, 1995). Th e tax cuts continued 
the re st of Rendell’s second term. A lthough taxpayers received small amounts of 
money, the tax cuts became important symbols of the city’s eff ort to become more 
competitive with suburban locations as a place to live and do business.

15.8.2 Economic Development
Rendell’s tenure fe atured initiatives to de velop Center City, t he Navy Yard, a nd 
some of the economically distressed neighborhoods. Rendell saw the need to pursue 
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all these projects, saying in May 1994 that “when you look at how to develop a city 
… you have to have a diverse plan. Certainly, I think almost immediate payoff  can 
be in tourism, hospitality, conventions—becoming a great destination city. And a 
lot of our eff orts are designed for that. But on the other hand, you can’t go on that 
track without thinking about the Navy Yard, thinking about the neighborhoods, 
the need to reb uild our infrastructure, the need to ke ep economic vitality in our 
neighborhoods …” (Noyes, Th e Philadelphia Daily News, May 2, 1994).

Rendell’s ap proach to t he de velopment o f C enter Ci ty fe atured p romoting 
the use of the new Convention Center, the building of the National Constitution 
Center, a nd developing the Avenue of the A rts. Th e g rand opening of the s tate- 
and city-fi nanced Pennsylvania Convention Center occurred late June 1993 and 
was part of the fi rst Welcome America celebration that lasted through the Fourth 
of July (Fish, Philadelphia Inquirer, March 31, 1993). Rendell supported projects 
related to t he u se o f t he C enter, suc h a s h otel c onstruction, a nd p ersuaded t he 
Republican Party to hold their quadrennial convention in Philadelphia in 2000. 
During his two terms, Rendell a lso supported and promoted the building of the 
National Constitution Center (NCC) on Independence Mall. Th e NCC opened 
on July 4, 2 003, a fter three years of construction (National Constitution Center 
2007). Although the Avenue of the Arts was an idea dating back to the 1970s, 
Rendell gave new life to the proposal to change South Broad Street into the Avenue 
of t he A rts ( Hine, Phil adelphia I nquirer, S eptember 1 3, 1992). R endell cre ated 
the Avenue of the Arts Inc. in November 1992 to be the nonprofi t organization 
to mobilize support for a do zen related projects (Philadelphia Inquirer, Editorial, 
November 23 , 1992). S ince R endell’s l aunching o f t he i nitiative, t he Avenue o f 
the Arts eff ort has generated nearly $650 million from national government, state, 
city, and private sector donors in order to build Th e Kimmel Center, home to the 
Philadelphia Orchestra; to re furbish t he Academy of Music, home to t he Opera 
Company of Philadelphia; to build new theaters; and to i nstall a new streetscape 
for the area (Downtown Visions for the Arts 2007).

With the c losing of t he Navy Yard in 1995, the city had the opportunity to 
develop t his l arge pa rcel. A lthough i nitial e ff orts to re cruit t he G erman-based 
Meyer Werft to c ontinue building ships in a p ortion of the Navy Yard failed, in 
part due to Governor Tom Ridge’s opposition, eventually the state and city reached 
agreement with a private company, Kvaerner ASA, in 1997 to continue shipbuild-
ing at t he si te (Gorenstein, Philadelphia Inquirer, December 17, 1997). In 2001, 
Aker, a Norwegian shipbuilding fi rm, purchased Kvaerner ASA and continues to 
build ships at the site (Holcomb, Philadelphia Inquirer, July 13, 2006).

Rendell addressed neighborhood c oncerns by off ering h is Philadelphia P lan 
in 1994. Th e Philadelphia Plan created partnerships with nine corporations and 
community development nonprofi ts to fund the rehabilitation of existing housing 
and the building of new housing in low-income neighborhoods (Bissinger 1997, 
313). R endell a lso a ggressively p ursued o ne o f t he n ational g overnment’s n ine 
Empowerment Zones in partnership with Camden, New Jersey, and the eff ort suc-
ceeded (McCoy, Ott and Goldstein, Philadelphia Inquirer, December 21, 1995).
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Rendell not only sought new investment, he also met with business and national 
government leaders planning to close facilities to try to persuade them to stay. In 
1993, Rendell created a unit in the Commerce Department to proactively identify 
businesses who might be planning to disinvest in the city (Nicholas and Rozansky, 
Philadelphia Inquirer, August 19, 1995). His eff orts met w ith mixed re sults. For 
example, he tried to convince Unilever’s executives to reverse their decision to close 
the Breyer’s ice cream plant and save the 240 jobs the city would lose (Nicholas, 
Philadelphia Inquirer, August 24, 1995). But the plant closed, as did many other 
Philadelphia l andmark b usinesses, suc h a s A fter S ix F ormal W ear, W hitman’s 
Chocolates, and Mrs. Paul’s Kitchens (Bissinger 1997). Rendell did have some suc-
cesses keeping private sector investment, such as preventing PNC Bank from mov-
ing nearly twelve hundred jobs to Camden, New Jersey (Bissinger 1997). Rendell 
also eff ectively lobbied national government offi  cials to keep administrative opera-
tions in the city. For example, Rendell’s personal appeal to P resident Clinton in 
a c ar r ide f rom Philadelphia A irport to t he city helped keep t he Naval Aviation 
Supply Offi  ce, the Defense Industrial Supply Center, Naval Air Technical Services 
Facility, and the Defense Personnel Support Center in Philadelphia, saving a total 
of 8,444 jobs (Bissinger 1997).

15.8.3 City Services
As with economic development, Rendell met some successes and some disappoint-
ments in the delivery of city services. Rendell was able to

Restore funding to libraries so they could expand hours of operation to week- �
ends and evenings
Provide full custodial s taffi  ng for the city’s recreation centers and funds to  �
build several new facilities
Open city pools in the summers �
Expand lawn care in the city’s parks �
Hire more police offi  cers along with increasing funding to Town Watch and  �
other n eighborhood-based p ublic s afety o rganizations ( Cipriano, M arder, 
Rubin and Sitton, Philadelphia Inquirer, January 27, 1995)

Th ese quality of life services provided direct evidence to the city’s residents 
that the city was headed in the right direction. However, the public schools were a 
greater challenge for Rendell.

Although h e w as n ot d irectly re sponsible fo r t he o peration o f t he p ublic 
schools, Rendell persuaded city council to a dopt a l iquor-by-drink tax to g ener-
ate more money for the schools in 1994. And even though he had appointed only 
three of the nine members of the school board, in May 1994, Rendell endorsed 
the appointment of David Hornbeck as superintendent over the other remaining 
candidates. Th is move generated controversy because some members of the school 
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board t hought R endell w as m eddling i mproperly i n w hat t hey b elieve to h ave 
been a p rocess d riven by merit r ather t han politics, a nd a lso b ecause t he other 
leading candidate was African American and Hornbeck was white (Mezzacappa 
and Rosenberg, Philadelphia Inquirer, May 25, 1994). Th e school board was evenly 
split racially, and under the leadership of Board President Rotan Lee, had tried to 
avoid race as a factor in appointing a superintendent ((Mezzacappa and Rosenberg, 
Philadelphia Inquirer, May 25, 1994). Rendell believed Hornbeck would be the 
kind of leader to re form the school system and bring about signifi cant improve-
ment in school performance, and so he joined with some of the business and 
child-advocacy l eaders to l obby t he sc hool b oard. E ventually H ornbeck’s r ival 
withdrew so the school board chose Hornbeck (Mezzacappa, Philadelphia Inquirer, 
June 14, 1994). Even with the new revenue and with Hornbeck’s leadership, the 
Philadelphia public school system remained a problem throughout Rendell’s two 
terms and eventually the state intervened to take over the school system in 2001, 
two years after Rendell left offi  ce.

15.9 Conclusion
Th roughout h is a dult l ife R endell h as e xhibited a pa ssion fo r p ublic s ervice v ia 
elected offi  ce. Rendell served two terms as Philadelphia’s district attorney, and ran 
losing campaigns in Democratic primaries for governor and for mayor, before fi nally 
winning the mayoral election in 1991. He served as mayor in a city with long-term 
economic and social problems and on the brink of fi scal collapse. In eight years, he 
achieved fi scal stability, cut taxes, expanded city services, addressed neighborhood 
revitalization, maintained a biracial coalition, and transformed Center City into a 
place to do business as well as a place to v isit for entertainment. Rendell’s success 
rests on his adapting an executive-style leadership appropriate for a s trong mayor 
form of government to i nclude ro les a nd practices fe atured in a f acilitative s tyle 
of l eadership appropriate for t he c ouncil–manager form of government. R endell 
understood t hat p ower der ives f rom fo rmal a nd i nformal so urces. A lthough h e 
used these sources of power to become the “driving force” in city politics, he did 
so pa radoxically b y c onsulting, sh aring suc cess, a nd o ften b eing su pportive o f 
other city offi  cials. Rendell’s case illustrates how advantages accrue to t he elected 
executive when he or she understands the skillful exercise of power to be a matter 
of persuasion more so than of command.*

* Ed Rendell r an successfully for governor of P ennsylvania i n 2002 a nd won a n e asy re elec-
tion in 2006. Rendell’s easy success running for reelection for d istrict at torney, mayor, and 
governor after having to win competitive elections to a fi rst term to each offi  ce is evidence of 
his political and managerial competence and his ability to d isarm if not a lways win over h is 
opponents.
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16.1 Introduction
Th e concluding chapter in Facilitative Leadership in Local Government (Svara 1994) 
stressed the importance of facilitative leadership in council–manager cities and sug-
gested that it is potentially useful in elected executive forms as well. Th e case studies 
and new survey research presented here support a re vised summary. Many cities, 
regardless of form, have eff ective leadership to w hich the mayor is a c entral con-
tributor. In all cities, it is important for the mayor to help shape a shared vision for 
the city and draw together the support inside and outside government to advance it 
using a facilitative approach. Mayors who do not promote vision or use facilitative 
leadership are likely to be less eff ective than those who do. Th us, rather than seeing 
facilitative leadership as a specialized style appropriate to a particular governmental 
setting, the “visionary facilitator” is the preferred type of mayor in all cities.

Facilitative l eadership re sts o n a nd p romotes c ooperative re lationships. I t i s 
“natural,” i.e., induced by structural characteristics, to fi nd cooperation in council–
manager ci ties. S everal c ase s tudies demonstrate, however, t hat c ooperation c an 
be lost and that capable leadership is needed to restore it. Th is pattern seems to be 
present in Midway, Auburn, Stockton, Winston-Salem, and Cincinnati during the 
time periods covered by the case studies. Cooperation among offi  cials is typically 
found in t he other c ase s tudy cities, e ven one a s l arge a nd c omplex a s Phoenix, 
but constructive working relationships are not automatic. Sustaining cooperation 
requires active leadership, monitoring, a nd corrective adjustments by t he mayor, 
council, manager, and staff  to take advantage of the structural features in a form 
with unifi ed powers. In mayor–council cities, mayors usually determine whether 
a cooperative relationship is present. Separation of powers in the city charter and 
American cultural values tend to stimulate confl ict as mayors seek to drive city gov-
ernment, and councils seek to protect their position and prerogatives. Mayors can 
choose, however, to u se a f acilitative approach that recognizes council goals, and 
share information with the council a long with the restrained use of their formal 
authority. Mayors, despite their powers, can be more eff ective by building bridges 
with the council and making full use of the contributions of administrative staff .

Th e impact of leadership on restoring or fi nding the basis for a positive working 
relationship seems to resolve the chicken–egg quandary regarding facilitation and 
cooperation in local government. Although facilitation promotes cooperation, it is 
not always true that cooperation is necessary to permit facilitation. Th e mayors who 
successfully restored cooperation and the appropriate functioning of the council–
manager form used facilitation in the face of confl ict, dysfunctional disagreement, 
and d isjuncture between t he council a nd manager. Th e positive conditions t hey 
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created are likely to be stable assuming that leaders continue to monitor and adjust 
relationships. In m ayor–council cities, a f acilitative leadership st yle i s even more 
important i n e liciting c onstructive wo rking re lationships b ecause t he “ default” 
position is confl ict over the interests of offi  ce induced by separation-of-powers pro-
visions. As Wheeland observed about Rendell (Chapter 15), he overcame a long 
period of confl ictual interactions by sharing the spotlight and seeking to persuade.

It is important to recognize that disagreement and confl ict are not bad. Th ere 
are fundamental d iff erences among the actors and interests in local government, 
and substantial imbalances in resources. Th ese factors will be expressed in diff ering 
values, preferences, and priorities. Disagreement is a cuing mechanism that alerts 
participants and the public that important issues are being considered. Th e public 
should pay attention at least, and possibly join the fi ght on one side or the other.

Th ese va rious forms of d isagreement and d iff erence in perspectives, however, 
do n ot n ecessarily p roduce s erious c onfl ict u nless t wo o thers c haracteristics a re 
present: the participants “perceive that their goals are incompatible,” and they take 
active measures to “achieve their own goals (at least in part) by blocking the goals 
of o thers” ( Zeigler, K ehoe, a nd R eisman 1985). D isagreement b ecomes c onfl ict 
(or minor confl ict becomes major confl ict or confl ict escalates depending on your 
choice of terminology) when incompatible goals cause some participants to seek to 
impose their preferences on others and block opponents from achieving their own 
goals (Svara 1990). It is not in their interests to do otherwise because they cannot 
trust the choices that a competitor with incompatible goals will make. Th e situation 
is seen as zero-sum, either there is only one winner or the gains of one participant 
represent losses for the others. When the governmental process is highly confl ict-
ual, diff erences a re resolved by imposed solutions or by compromises that refl ect 
the relative strength of the opposing parties. Alternatively, there may be impasse in 
fi nding any solution, or stalemate when an action by one participant can be blocked 
by a nother. D ysfunctional confl ict magnifi es the level and scope of confl ict and 
increases the incompatibility of the participants. Leadership is required to re solve 
confl ict, e specially by changing t he way t hat t he pa rties to d isputes defi ne their 
opposing goals or fi nding new goals that arch over the diff ering views.

In many mayor–council cities, the basis for serious and recurring confl ict is the 
diff erence in the interests and offi  cial prerogatives of the mayor and council because 
powers are separated between them. In council–manager cities, serious confl ict is 
uncommon because of unifi ed authority, but there i s not necessarily a h igh level 
of cooperation. In other words, the working relationship, level of communication, 
coordination of functions, and ability to govern eff ectively may be low. Just as may-
oral leadership can be important to re lieving confl ict, it can also be important to 
increasing cooperation (Svara 1990).

Rather than focusing on the accomplishments of the mayor alone, the approach 
we are taking is to assess the combined leadership of all offi  cials, i.e., the capacity 
of the governmental “system” in a city to identify needs and meet goals. Following 
a distinction made by Stone (1989), the focus is on the “power to” rather than the 
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“power over.” It is possible that we should reverse the standard way of diff erenti-
ating forms of government by re stating t he “ despite” c lause. For example, K lase 
observes that Mayor Joines in Winston-Salem exercises leadership despite possess-
ing the limited authority of a mayor in a council–manager city. Greenblatt (2006), 
commenting on Mayor Gordon in Phoenix, expressed the same sentiment this way: 
“Some mayors have it easy. Th ey can write their own budgets and dismiss depart-
ment heads who don’t want to follow orders. Th e mayor of Phoenix can’t do that.” 
Rather than assuming that mayoral powers are always an advantage, the poten-
tial for the mayor to provide leadership should be assessed in terms of the overall 
capacity of the governmental system to address problems and deliver solutions on a 
sustained basis. It may be just as appropriate to explain the eff ectiveness of certain 
mayors in a mayor–council city by arguing that despite having formal powers, the 
mayor i s a ble to  d evelop e ff ective p artnerships wi th the c ouncil, a dministrative 
staff , and other leaders outside city government to g et things done. Th e council–
manager mayor starts with the likelihood that the internal partnerships are strong 
and can be used to achieve positive results. In this view, the potential for leadership 
by all offi  cials in a council–manager government—with eff ective guidance by the 
mayor—matches or even exceeds that of mayor–council cities.

Mayoral leadership can have shortcomings in each major form of government. 
Some mayors in mayor–council cities get caught in the trap of power or are dis-
abled by endemic confl ict with the council that is induced by separation of powers. 
When faced with confl ict, it is easy to look for power resources to use against oppo-
nents or to e xpand ones support base. Th e more one uses a power-over approach, 
the more power is needed to overcome resulting resistance. Th is is the power trap. 
It is not the lack of powers per se that limits these mayors, but not having enough 
power to b e able to re ly completely on rewards and sanctions to g et things done. 
Put diff erently, so-called “strong” mayors may need to seek more partnerships and 
be more inclusive rather than seeking to be more powerful.

In c ouncil–manager ci ties w ith a p redisposition to a p ower-with ap proach, 
some mayors are unable to develop partnerships with the council and manager, or 
they drive away potential partners by attempting to c ontrol them. In either case, 
it i s u sually not the lack of power that leads to i neff ective mayoral leadership in 
council–manager cities, but rather a l ack of v ision or the inability to g uide oth-
ers to s et goals and act on them. Americans have a c ultural preference for strong 
leaders—a to pic to b e e xplored l ater i n t his c hapter—and b y e xtension fo r t he 
structural a rrangements that promote autonomous executive action. Th e conclu-
sion that emerges from leadership research, however, is that a facilitative style along 
with a clear sense of purpose is more likely to lead to success in public and private 
organizations than is a top-down, authoritarian style of leadership.

Forms of local government vary in the extent to which they support collabora-
tion among offi  cials. Th e council–manager form may be viewed as providing a pos-
itive climate for individual and collective leadership rather than being viewed as a 
drag on leadership (Pressman 1972). In cities that use the mayor–council form, the 
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mayor has to make a greater eff ort to off set the structural features that can induce 
confl ict and pursue facilitative leadership. Th e separate powers and independence 
of the executive and legislature are not abandoned, as Cox observes in Akron, but 
the mayor and council have found ways to cooperate.

Knowledge a nd i nsights f rom t he c ase s tudies su ggest some re visions i n t he 
way we t hink about the mayor’s offi  ce and support refi nements of the facilitative 
leadership model. In the following section, there is a review of leadership roles and 
types and the resources that support leadership. In the remainder of the chapter, we 
consider some important issues in mayoral leadership and form of government.

16.2 Summary of Key Points in the Case Studies
The case studies add to o ur description and understanding of the roles f illed 
by mayors.

16.2.1 Mayoral Roles
As noted i n C hapter 1, t here a re t hree s ets o f ro les: t raditional/automatic, c oor-
dinative, a nd policy a nd organizing. Th e c ase s tudies a lso c larify broad t ypes o f 
facilitative leadership. In the review of roles and types of leadership that follows, the 
examples that are off ered from the case studies are illustrative, but not exhaustive.

16.2.1.1 Roles: Traditional/Automatic

Th ese roles are built into the offi  ce and all mayors will fi ll them. Th ere is variation, 
however, in how well they are fi lled. Mayors spend a lot of time performing ceremo-
nial tasks. John Nalbandian of Lawrence noted in his log, “I have been mayor now 
for over a month, and I c annot believe how time consuming it is. Th e ceremonial 
duties alone take up a lot of time.” New mayors commonly make the same remark. 
Th e ceremonial activities can be a c urse, if accepted without any constraints, and 
they c an c onsume a l ot o f t ime w ith l ittle re turn i f t he m ayor does not put t he 
appearances to good use. Th ese ceremonial occasions, however, can also be an asset 
in generating a wide range of audiences for the mayor and a chance to provide a ser-
vice that is appreciated by constituents. Th ey provide the opportunity for developing 
personal support and sharing information about what city government is doing.

Th ese activities blend with the mayor’s role as link to the public. Mayors stand out 
as the spokesperson for city government. Th ey have the opportunity to announce 
and explain positions taken by the council and to put these decisions in the context 
of ongoing goals and commitments. In fi lling this role, it is important that mayors 
be able to s eparate their own preferred positions f rom the decisions made by the 
council, as Kevin Foy did in Chapel Hill. Once a policy decision is made, this is 
the position presented by the mayor. In addition, the mayor by virtue of the nature 
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of the offi  ce receives a large volume of comments and complaints from citizens and 
has extensive dealings with the media. Th ese activities taken together make gov-
ernment more accessible and visible to citizens. Pat Evans of Plano capitalized on 
her frequent audiences with constituents to m aintain active communication with 
them. Phil Gordon of Phoenix emphasizes public appearances and media events 
of all kinds as a way of generating support for city initiatives as well as creating a 
personal bond between citizens and city government. A means of formalizing the 
linkage role (and an opportunity for educating the public and goal setting as we 
shall see) is the mayor’s state of the city address—or the state of the downtown or 
whatever the mayor wishes to focus attention on.

As presiding o ffi  cer, t he m ayor o bviously fos ters d iscussion a nd re solution o f 
business in council meetings. In this role, the mayor also sets the tone for how city 
government conducts itself. Delores Madison of Midway took on a dysfunctional 
council in a small town facing bankruptcy and dissolution and fostered a construc-
tive and civil attitude in the way meetings were run. Not all mayors will prepare a 
letter with “directions and instructions” for the council (although they might want 
to), but those who fi ll the presiding offi  cer role well help the council to develop a 
style that promotes a high level of performance. Jan Dempsey of Auburn came onto 
a city council that was embroiled in confl ict in most matters that came before it, and 
she gradually changed the tone of public discourse. Allan Joines of Winston-Salem 
changed the “circus” atmosphere in city council meetings by working with council 
members to establish procedural rules for how council meetings should be run. In 
the way council members conduct themselves in meetings, the council members 
send important messages about how seriously they take their work, their attitude 
toward citizens and what kind of citizen participation is expected, and the level of 
respect and standards of performance for staff  members. Based on extensive obser-
vation of city council meetings and comparison to other indicators of performance, 
Halter (2002) concluded that well-run meetings are linked to better functioning of 
city government overall.

Finally, the mayor plays a critical role in external relations as representative/pro-
moter. Th is role builds on the other traditional ones, as well as including the contacts 
the mayor as titular head has with other local governments and with state and federal 
government agencies. Th e general task of promoting the jurisdiction includes offi  cial 
contacts w ith civ ic a nd nonprofi t organizations, meetings w ith prospective i nves-
tors and developers, and various activities to create a positive image for the city. All 
mayors fi ll this role, and some give it great prominence, attracting attention to them-
selves and their cities. Th e eff ectiveness of Gordon and Ed Rendell of Philadelphia is 
based in part on their success as unabashed promoters of their cities.

16.2.1.2 Roles: Coordination and Communication

Th e second set of roles involves active coordination and communication—active in the 
sense that the mayor must recognize these roles and choose to fi ll them. Furthermore, 
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fi lling them well requires a higher level of creativity and strategic thinking than that 
found in the basic roles. Some of the roles can blend together seamlessly, such as pro-
motional activities and network building, but the higher-level role is not necessarily 
pursued by a ll mayors. In the coordination and communication roles, the qualities 
emerge that diff erentiate the active and eff ective mayor from the passive and ineff ec-
tive mayor. Filling the coordinative roles well does, however, build on the foundation 
provided by a high level of performance in fi lling the basic roles.

Th e fi rst is the articulator/mobilizer. It blends eff orts to educate with eff orts to 
convince or win support. A key aspect of this role is raising awareness by articulating 
issues and promoting understanding of problems. Th ese activities are often under-
taken with the intent of prompting action. A dramatic example of fi lling this role is 
provided by Mayor George Heartwell of Grand Rapids. He transformed the State 
of the City Address in Grand Rapids into a day-long conference at which members 
of the community participate in workshops and policy discussion groups as well as 
hearing the mayor’s address. Heartwell has used these sessions to emphasize educa-
tion and environmental, economic, and social sustainability. Evans (Plano) sought 
to increase awareness of the needs of growing ethnic and racial minority groups in 
the city and to promote support for diversity by creating the Multicultural Outreach 
Roundtable (MCOR). Th e mayors who are eff ective at goal setting, discussed below, 
have usually started by identifying issues and raising awareness of the need to act.

Th e role of liaison with the manager refl ects the way that the mayor shapes the 
interaction between the council and the city manager, as well as the partnership that 
may be present between the mayor and the manager as individuals. Delores Madison 
provided a shield to help the new town manager establish sound operations and pro-
tect him from criticism when he was doing what the council had instructed him to 
do. She was available to talk to citizens when they came to city hall to complain. 
She told the city manager, “let them call me” if they have questions. Jan Dempsey 
understood and appreciated the “professionalism, wisdom, and knowledge that the 
city manager brought to the organization.” She and city manager Douglas Watson 
developed a s trong and trusting working relationship, and she va lued his involve-
ment in a ll a spects of t he policy process. At t he s ame t ime, she invested t ime in 
developing relationships with key staff  members in order to foster a team approach 
to generating ideas and planning city projects. As a former career city administrator, 
Allan Joines understands that the city manager provides advice about policy, but 
does not determine policy. Furthermore, he sees the need for elected offi  cials to pro-
vide oversight of administration while staying out of the details of management. Th e 
close relationship and the clarity of the city’s vision achieved through the strategic 
plan helped the mayor focus the eff orts of the manager and staff  on high priority 
areas. In Phoenix, the interaction between the mayor and the city manager is both 
personal a nd i nstitutionalized, w ith a ci ty s taff  member assigned to work in the 
mayor’s offi  ce. In these interactions between the mayor and manager, the objective 
is to strengthen the support of the manager for the council as a whole and to achieve 
a high level of communication between the council and the manager.
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In t wo ci ties, i t was possible to o bserve t he ro le o f t he m ayor i n h andling a 
transition in the city manager’s offi  ce when a suc cessful and respected long-term 
manager retired. In contrast to the many instances when a mayor receives guidance 
from a city manager about how to handle a challenge, with the selection of a new 
city manager, elected offi  cials must set the parameters and determine the process 
for the search. Although organizing the search for a new manager clearly overlaps 
the organizing/delegating role to be considered later, it also sets the tone for future 
mayor–council–manager relations. Joines in Winston-Salem presided over the pro-
cess by su ggesting t he u se o f a s earch fi rm a nd a ssisting i n t he negotiation a nd 
approval of a contract. Th e council as a whole developed selection criteria and par-
ticipated in initial screening and fi nal interviews. Although the city manager who 
was retiring in Chapel Hill continued to handle his administrative responsibilities 
during the search for his replacement, Foy had to “step forward, be the leader and 
take the reins” to handle the search and the transition in a way that would create 
the foundation for t he f uture working re lationship between t he council a nd t he 
new city manager. Th e mayor oversaw a process that was inclusive of a wide range 
of internal and external stakeholders.

Th e team relations and network builder role covers interactions including those 
with the city council and various forms of external networking. Eff ective mayors 
coalesce the council and establish a positive tone.* A central activity of mayors in 
council–manager cities is helping others accomplish their goals. John Nalbandian 
observes that one of his responsibilities was helping others get things they wanted 
to initiate—and which he favored—on the political agenda. Gordon places a pre-
mium on achieving consensus even when he has a majority. In his view, getting the 
broadest possible support is worth the extra time it takes to make a decision. Many 
mayors use retreats to strengthen understanding of council roles and working rela-
tionships as well as to develop goals.

Even when mayors have powers they could use to line up support by off ering 
inducements or threatening sanctions, they may choose the facilitative approach of 
including council members in determining policy goals and seeking to p ersuade 
rather than overpower them. Rendell used this approach in forging coalitions in 
stages with the city council. After initially backing another candidate for council 
president, he developed a strong partnership with the winner, John Street, as well. 
Don Plusquellic of Akron chooses to “consult” informally with selected members 
of t he city council before developing major policy proposals. I f l ines a re d rawn, 
he i s a ggressive i n advancing h is position a nd at tacking t hose who oppose h im. 
Once a de cision has been made, however, a nd it i s t ime to c onvert a n idea into 
action, he will readily engage those he attacked to get the project going. Although 
Steen Dahlstrøm of Middlefart could control the vote and fi ll all cabinet positions 

* In the case of Midway, Florida, the mayor’s informal communication with other council mem-
bers is considerably constrained by the Sunshine Law. Th is has the practical eff ect of rendering 
coalition building a strategy that the mayor cannot explicitly pursue.
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with members of his party majority, he puts a strong emphasis on consensus. Th e 
exchange and mutual adjustment that leads to a shared agreement is valued as well 
as getting acceptance for his policy ideas. Art Prochaska of Yorkville, on the other 
hand, appeared willing to rely on his majority in the council and was viewed with 
suspicion by the minority.

A ke y pa rt o f t he m ayor’s l eadership, re gardless o f fo rm, i s de veloping c om-
munication a nd support networks t hat e xtend outside g overnment, a nd a ctively 
involving the community and neighboring governments. Gordon expanded citizen 
involvement in planning and campaigning for a large bond issue in 2005. Having 
over seven hundred participants broadened the scope of the bond issue and helped 
build support for its passage. Joines has been eff ective in creating groups to work 
on problems and support initiatives in Winston-Salem. He has made community 
unity and racial healing one of his highest priorities. Foy contributed to the creation 
of a new downtown partnership with the business community, the university, and 
city hall. Joan Darrah of Stockton was eff ective at getting people to work together 
to resolve crime, to improve ethnic relations, and to accept or reject plans for future 
development. Evans in Plano and Heartwell in Grand Rapids were active and gen-
erally suc cessful at re gional n etworking. P lusquellic n egotiated J oint E conomic 
Development Districts w ith neighboring townships. Th ere a re other examples of 
networking in support of policy initiative mentioned in the next section. Mayors 
not only establish linkages, they help shape and guide the interaction, as Foy dem-
onstrated in being a moderator of complex processes of involving the community 
in rewriting the land use ordinance and working through a decision that generated 
substantial racial tension.

16.2.1.3 Policy and Organizing Roles

Th e three policy and organizing roles refl ect the distinction between making the pro-
cess of governance run smoothly in the coordinative roles, and altering or adjusting 
the process and shaping the ends of governance in the policy and organizing roles.

Filling t hese ro les we ll cre ates t he h ighest l evel o f a ctivism b y a f acilitative 
mayor and produces the greatest impact. Th e delegator/organizer assigns tasks and 
adjusts relationships as needed to strengthen performance. In the goal setter role, the 
emphasis is on ensuring that goals are established and the city has a sense of direc-
tion and shared mission regardless of whose goals are chosen. In the policy initiator 
role, the mayor advances and advocates policy solutions and off ers a vision for the 
city. Th e mayor off ers and promotes his or her own goals, although a facilitator is 
open to the goals advanced by others as well.

Delegating a nd organizing i nvolves t he g eneral t asks o f orchestrating, a lign-
ing the contributions of various actors, and assigning tasks to ensure that coordi-
nation is  ma intained. Th e mayor monitors t he governmental process a nd makes 
adjustments as needed. Th e actions can include assigning council members to com-
mittees de ciding w hether to cre ate a ci tizen t ask fo rce, o r l ooking to s taff  fo r a 
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recommendation. It involves getting council members “on board” in order to move 
forward to a de cision by the council as a whole. Th e mayor can also take steps to 
reinforce the values and division of functions in council–manager government or 
spanning t he s eparation of powers in mayor–council ci ties. Th e mayor c an s eek 
to improve the amount or kind of information provided to the council by the city 
manager regarding proposals or performance. For example, Joines has emphasized 
monitoring staff  progress in achieving goals. Th e council i s regularly updated by 
the mayor on the overall status of a ll the action items, and the city manager and 
staff  re gularly c ommunicate t he s tatus o f a ll a ction i tems. In a b roader s ense o f 
organizing, the mayor can provide a bridge (or occasionally a buff er) between gov-
ernmental offi  cials and the public and help to o rient staff  in a mo re positive way 
to citizens. Prochaska expanded interaction with citizens by holding “Coff ee with 
the Mayor” meetings e very other Sat urday at d iff erent locations t hroughout t he 
community. In many cities, the mayor, a council member, and staff  have meetings 
with citizens around the city as part of an eff ort to increase the accessibility of city 
government, e.g., Winston-Salem’s “Talk of the Town” meetings.

Two mayors off er examples of using the organizing role to change the tone and 
operation of city government. Madison found governmental systems that were not 
functioning appropriately. Th e council was not making coherent decisions, and the 
staff  was not handling administrative responsibilities or providing services. She set 
about restoring order fi rst in the council and then in the administrative sphere by 
hiring a city manager who provided leadership, competence, and commitment to 
professional standards. She worked with citizens to make them understand how 
the reconstruction process would work and who was responsible for what. Finally, 
she monitored the process and sought to ensure that the council–manager–citizen 
exchanges were functioning properly, intervening as necessary to deal with pressure 
points. For example, as noted earlier, she took on an expanded role in communicat-
ing with citizens who might have overwhelmed the administrative staff  with com-
plaints. Similarly, Dempsey inherited a city council torn by controversy that gave 
poor direction and oversight to the city manager. Despite operating from the weak 
position on the periphery of the city council at the beginning, she fi rst instilled a 
new sense of va lues about how the council would conduct itself and then guided 
the council to the selection of a new city manager who would provide more support 
and responsiveness to t he council. She promoted a c harter change that made the 
mayor presiding offi  cer on the city council and strengthened the potential of the 
offi  ce to provide facilitative leadership. Th rough change in process and structure, 
she contributed to institutionalizing the eff ective functioning of council–manager 
government in Auburn, a dramatic expression of the organizing/delegating role. In 
addition to these cases, mayors in Stockton (twice) have altered internal working 
relationships by infl uencing the h iring of a n ew city manager and e stablishing a 
working relationship with the new person.

Yorkville a nd Ci ncinnati off er examples of how mayors have used a change 
in structure to re orient working re lationships. A lthough the Yorkville mayor has 
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considerable au thority a nd i nfl uence a s t he only at-large e lected offi  cial and the 
chief executive offi  cer in the mayor–council city government, Prochaska and the 
council experimented with giving more responsibility to a professional city admin-
istrator. In 2006, the city administrator position was codifi ed by ordinance to be 
a position hired by the mayor with the advice and consent of the city council and 
accountable to both the mayor and the city council. Th e city administrator, acting 
on behalf of the mayor, can assume substantial executive authority and also has the 
responsibility to advise and inform all elected offi  cials on any and all policy issues. 
Still, there are incentives for the mayor to act as an executive leader who treats the 
city administrator as an assistant responsible to him or her. Valerie Burd, elected in 
2007 in Yorkville, will have the potential to shape the city administrator offi  ce and 
its relationship to the mayor and council as part of the way she fi lls the organizing/
delegating role.

In Ci ncinnati, c harter c hanges t hat s trengthened t he m ayor a nd m ade t he 
city manager’s position more dependent on the mayor’s support have provided the 
framework within which two diff erent mayors have operated. Th e fi rst was criti-
cized for not exercising his new powers enough. Th e second has encountered a city 
council that has altered its practices in part as a reaction to the changes in structure. 
A working majority has emerged that is able to off er alternatives to the mayor’s pro-
posals. Many continue to see Mark Mallory as the primary leader at city hall, but 
he is having diffi  culty organizing the process to coordinate the contributions of the 
mayor, council, and city manager as mayors in other cities with less formal power 
have been able to do.

In the goal setter role, the mayor ensures that the city has goals, but the ideas 
can come from any source. Goal setting is accomplished by some leaders through 
drawing out and melding the goals of the council and the staff , through retreats 
for the council, and through fostering community strategic planning eff orts. For 
example, Dempsey appointed c ommittees a nd o rganized t wo s trategic p lanning 
eff orts that looked forward to the years 2000 and 2020. For the facilitative mayor, 
goal setting is a collaborative process in which all share. Still, the mayor may have 
a catalytic eff ect, enabling coalitions to emerge that would not have been possible 
through eff orts of the council members alone. Council members commonly defer 
to the mayor for strategic leadership, and they are more likely to come together in 
a goal-setting process if the mayor is supporting it. Th ey will not necessarily follow 
all the mayor’s ideas, but they are likely to accept a goal-setting process organized 
by the mayor.

In t he policy initiat or ro le, t he m ayor a dvances a nd a dvocates p olicy so lu-
tions and off ers a v ision for the city. Th ere a re numerous examples in the case 
studies o f bo th s pecifi c n ew p rojects a nd c hanges t hat i mproved t he c limate 
and reputation of the city. Evans promoted the tri-city Performing Arts Center 
with n eighboring j urisdictions. F oy a dvanced t he i dea o f su stainable do wn-
town development and changing the plans for a major thoroughfare to make it 
more pedestrian friendly as part of a vision for Chapel Hill that encompasses 
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environmental p rotection, a ff ordability, a nd su stainability. J oines p ushed t he 
creation of a baseball stadium in a mixed-use project downtown as part of pro-
moting a p ositive economic environment in t he city. Prochaska promoted t he 
commercial growth of the city, particularly a new shopping center. Gordon built 
on t he de cisions m ade u nder p revious m ayors to c onstruct do wntown sp orts 
and entertainment venues and a light rail system linking downtown Phoenix to 
its suburban neighbors. Gordon promoted a v ision of a re vitalized downtown 
with educational institutions, research, and residences alongside its offi  ce build-
ings. Podesto built on the groundwork laid by Darrah to achieve the redevelop-
ment of the waterfront. As well, Dahlstrøm pushed the creation of the “Culture 
Island,” a c ommunity c enter o n t he w aterfront w ith a p ublic l ibrary, to urist 
offi  ce, restaurant, and cinema. Rendell pushed the development of Center City 
as a place for tourism and conventions with a new Convention Center, National 
Constitution Center, and Avenue of the Arts.

Not a ll i nitiatives a re suc cessful, e specially when t hey move beyond e xisting 
institutional boundaries. In Akron, Plusquellic was not successful in a referendum 
to approve a county sales tax to fund construction and remodeling in all eighteen 
school districts in the county, but later was successful in getting increased fund-
ing for schools in Akron. In Grand Rapids, Heartwell elevated the importance of 
sustainability on the community agenda and expanded the network of participants 
in a sustainability network. He has also increased public support for the indepen-
dent school district and has gotten many city employees to v olunteer in tutoring 
programs. He has not, however, succeeded in persuading the city council to sup-
port seeking legislative approval for the creation of an Education Renewal Zone, 
a tax increment authority to divert an increment of local property tax increases to 
the public schools. Heartwell demonstrates that visionaries need to be patient and 
take the long-term view: “It’s a good piece of work,” he argues, “whose time has not 
quite yet come.”

Focusing on specifi c initiatives and emphasizing the contribution of the mayor 
alone is misleading. Nalbandian promoted a cre ative approach to fi nancing local 
government needs with a c ountywide sales tax that funded the city and county’s 
projects and permitted reduction in the property tax equivalent to the school dis-
trict property tax increase to b uild a s econd high school. He was essential to t he 
development and success of the initiative; however, it was not his idea a lone. He 
convened interested parties who came up with the idea, and he helped assure suc-
cess by lending his status to t he persons whose projects would be funded by the 
new tax. Furthermore, a sp ecifi c project may be pa rt of a c ombination of activi-
ties p roduced by t he a ctions o f m any p eople i nside a nd outside o f g overnment. 
Policy breakthroughs can be based on community building, and success at policy 
initiation often depends on eff ectively fi lling a ll the other roles. As supported by 
the data in Chapter 1, visionaries can have a positive impact based simply on the 
quality o f t heir i deas a nd t heir de termination, b ut t he v isionary w ho d raws o n 
the o ther f acilitative ro les c an a chieve g reater suc cess. A p olicy i nitiative by t he 
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mayor that is accepted by the council and community is often the proverbial t ip 
of t he iceberg sitting on t he submerged mundane c eremonial t asks, at tention to 
the quality o f c ouncil meetings, promoting t he i mage of t he ci ty, c ontacts w ith 
developers and meetings with leaders in other cities, identifying issues and raising 
public awareness, making the most of the relationship with city administrators, 
expanding teamwork on the council, establishing networks in and beyond the com-
munity, making certain that the parts of the governmental system work together, 
and fostering a goal-setting process that encourages sharing of goals. Th e roles are 
mutually reinforcing and success in one enhances success in others. Furthermore, 
they go on concurrently.

Th e roles may impact diff erent spheres in the mayor’s relationships—council, 
staff , and community—and diff erent aspects of role performance can aff ect more 
than one sphere. Th ese points are illustrated in Table 16.1. Th e activities carried out 
to fi ll most roles have impacts in more than one sphere and aff ect “higher” ranking 
roles as well.

In sum, the case studies clarify the roles and off er a w ide range of activities to 
illustrate them. Th e specifi c content and activities selected to fi ll roles will vary with 
the individual mayor, the community setting, and the circumstances. It makes a 
diff erence how many roles are fi lled and how well they are fi lled. Another way to 
appreciate the importance of the roles is to consider what is missing if a role is not 
fi lled well or does not target certain spheres. For example, what is lost when the 
mayor helps to raise the awareness of other council members about the importance 
of an issue, but does not have the same eff ect on the staff  or the public? Roles are 
the palette mayors use to paint the portrait of their leadership.

16.2.2 Types of Leadership
Each mayor fi lls the roles and combines them in diff erent ways, but there are several 
distinct clusters of attributes that diff erentiate general t ypes of mayors. A s noted 
in Chapter 1, a classifi cation of leadership types in council–manager cities divides 
mayors i nto t he c ategories of c aretaker, c oordinator, a nd d irector. Th e caretaker 
mayors do not move beyond the automatic roles and often fi ll even these roles in a 
minimal way. Th ere are no examples of the caretaker mayor in the case studies in 
this book.

Some mayors stand out for their leadership. As Loomis, quoted by Nalbandian, 
says, “On occasion … a city commissioner becomes mayor and actually functions 
as more than a ribbon cutter, presiding offi  cer, and symbolic head.” Th e general per-
ception of mayors in council–manager cities among the public and most academic 
researchers is that this kind of eff ective leadership i s a r are occurrence. Evidence 
presented in Chapter 1 indicates, however, that eff ective leaders—those who make 
an important positive contribution to the performance of the city council—are the 
norm rather than the exception, although there is variation in the extent and nature 
of this contribution.
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Table 16.1 Examples of Mayoral Role Activities and Impacts

Role 
Dimensions

Spheres

Council Staff Community

Traditional/Automatic

Presiding  �

offi cer
Leading 
meetings and 
setting tone for 
the council

Shaping the 
agenda and 
setting tone for 
relationships 
with staff

Setting the tone for 
involving public

Ceremonial � Celebrating 
accomplish-
ments

Spotlighting 
staff 
contributions

Expanding citizen 
familiarity with city 
projects and develop 
support for the city

Link to  �

public
Spokesperson 
for the council 
who unifi es the 
city

Informing staff 
of citizens, 
interests and 
needs

Providing channel for 
proposals and 
complaints and 
providing information 
about programs and 
policies

Promoting/ �

representing
Making the city 
visible and 
conveying 
council views 
to outside 
parties. 

Communicating 
positions/
concerns of 
staff to outside 
audiences; 
providing 
information to 
staff

Generating support for 
city projects and 
creating interest in the 
city

Coordinative

Team  �

relations/
network 
building

Promoting 
cohesion and 
effective 
teamwork

Promoting 
partnership 
with council

Developing networks 
inside and outside 
community

Articulator/ �

mobilizer
Raising council 
awareness 
about 
community 
problems

Raising staff 
awareness 
about 
community 
problems

Raising citizen 
awareness about 
community problems 
and mobilizing 
support

(Continued)
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Th e d istinction b etween t he “coordinator” a nd “ director” ba sed on previous 
research i s fu rther c larifi ed i n t he c ase s tudy ci ties. B oth t ypes cre ate a n at mo-
sphere that promotes cohesion and improves communication among offi  cials and 
strengthens the capacity of the council to i dentify problems and make decisions. 

Table 16.1 (Continued)

Role 
Dimensions

Spheres

Council Staff Community

Liaison with  �

manager
Informing 
council 
members of 
developments 
within the 
administration 
and informing 
manager of 
council member 
interests/
concerns 

Improving 
communica-
tion between 
the council 
and the 
manager

Promoting public 
understanding of city 
manager’s role and 
contribution

Organizing and Policy Making

Monitoring/ �

adjusting
Delegating tasks 
to council

Improving 
staff-council 
interaction 

Ensuring that citizens 
are involved in 
developing, 
implementing, and 
assessing programs 
and services

Goal setting � Helping the 
council share 
goals and carry 
out goal setting 
process

Ensuring that 
staff 
knowledge 
about 
community 
conditions, 
needs, and 
trends is 
conveyed to 
council

Ensuring that citizen 
goals are identifi ed 
and incorporated into 
council and staff goal 
setting activities.

Policy  �

initiation
Articulating 
vision, 
proposing 
specifi c 
projects, and 
winning 
support

Signaling to 
manager 
priority areas 
for research 
and policy 
development

Articulating vision, 
proposing specifi c 
projects, mobilizing 
support, and building 
coalitions
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Th e coordinators (Darrah and Madison are examples) are not strongly associated 
with a policy agenda of their own, even though they contribute to fashioning and 
acting on an agenda. Th e d irectors h ave t heir “own” policy a genda, a lthough i t 
refl ects to a greater or lesser extent the views of other offi  cials. Th is is a subtle dis-
tinction in the sense that neither type is a solitary leader and both have broad goals 
for their cities. Th e distinction is captured, however, by Winner’s (1994) observa-
tion that former Mayor Noel C. Taylor of Roanoke, Virginia, “believed he knew 
what was best for Roanoke, wanted to b e progressive, but did not have a sp ecifi c 
agenda.” Also, Wheeland (1994) made this observation about former Mayor Betty 
Jo Rhea of Rock Hill, South Carolina: Although she “cares about policies, she does 
not try to develop them and then seek other public offi  cials and community leaders 
to adopt them.” Th us, coordinator-type mayors ensure that goals are set, but are not 
the source of the goals. Facilitative mayors may shift between types of leadership. 
For example, Foy clearly took the lead in some areas, but approached other issues 
without promoting any particular ends, focusing instead on engaging others and 
gaining input across the community.

Th e study of Stockton provides a careful analysis of the distinction between the 
types of leadership in a single city. When comparing Darrah and Podesto, Podesto 
had g reater s trength in a rticulating i ssues a nd mobilizing support a nd in policy 
initiation. Darrah was stronger at team relations and network building, as well as 
delegating a nd o rganizing. Da rrah de scribed her c ontributions a s s trengthening 
interpersonal relationships and building support for action on the city’s problems. 
Podesto described his accomplishments in terms of specifi c, concrete changes that 
advanced economic development and heightened recognition of the city, although 
his a ccomplishments were o ften a ccompanied by c onfl icts w ith t he c ouncil a nd 
he turned the city manager into a h ard-charging implementer of the mayor’s ini-
tiatives. Benedetti a nd Lambuth conclude that coordinators a nd advocates a lter-
nate as mayor, each responding to the particular challenges they encounter and 
perhaps to the elements missing in the previous mayor. Darrah fostered a process 
from which a vision shaped by engaged citizens emerged, and Podesto focused on 
accomplishing specifi c projects in that vision. It could be argued that Podesto illus-
trates an intermediate type that can be labeled the “policy advocate.” Whereas the 
coordinator focuses primarily on process and is weak at policy initiation, the policy 
advocate concentrates primarily on policy initiation and gives less attention to pro-
cess. In contrast, a director combines coordination and policy direction.* Based on 
Stockton’s experience, Benedetti and Lambuth view the director as an ideal type, 
not attainable by “mere mortals” and not observed in Stockton.

* For a typology of mayoral leadership based on the interaction of policy guidance and process 
coordination, see Svara (1990). I contrasted the activist/reformer, who is strong on policy but 
weak on coordination, with the coordinator who has the opposite characteristics. A s in the 
current classifi cation, the “director” type is eff ective in both areas.
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It is certainly diffi  cult to eff ectively handle both active dimensions of leadership. 
Th e coordinator may strain positive relationships by being an advocate for policy 
initiatives, a nd t he p olicy a dvocate m ay b e d isinclined to b roaden h is v ision o r 
incorporate the preferences of others in goal setting. In this sense, the two types are 
potentially in confl ict with each other. Podesto may have been fortunate to achieve 
the success he did without alienating support on the council. Despite the diffi  culty, 
however, the director type is attainable when the skillful leader uses all the facilita-
tive roles to foster a cohesive process and fashion a shared vision that incorporates 
the mayor’s own goals and those of other key actors. Both coordination and policy 
direction are or were provided by Dahlstrøm, Dempsey, Evans, Joines, Heartwell, 
Gordon, and Nalbandian. Th eir experience indicates that mayors can integrate the 
coordinative dimension with eff ective organizing and policy role performance to 
achieve the director type of leadership. Th ey are all remarkable leaders, but they are 
still mortals.

In Cincinnati, there has been a s truggle to a chieve a v iable, constructive ver-
sion of mayoral leadership that off ers a variation on the coordinator versus director 
dilemma. Th e city had failed to take the step that most larger council–manager cit-
ies had taken long ago in moving to direct election of the mayor. Th e city continued 
the traditional practice of selecting the mayor from within the council, a practice 
that makes visionary leadership less likely. Starting in 1987, the council designated 
the top vote getter in the at-large city council election as mayor. Th us, in eff ect all 
candidates were c ompeting fo r t he m ayor’s p osition i n t he c ampaign, a nd t heir 
next attempt to b ecome mayor could begin as soon as the election was over. Th e 
Cincinnati city council demonstrated an extreme form of fragmentation, and crit-
ics claimed that the council was dysfunctional. By changing the charter to give the 
mayor additional powers as well as being directly elected, the assumption seemed to 
be that an eff ective leader would emerge. In a sense, leadership would be anointed 
by the charter. Summarizing the perceptions in the city after the charter change, 
Spence observes that the mayor became the “unquestioned leader” who would be 
evaluated by h is o r her e ff ectiveness a t d eveloping p olicy, s etting g oals, d elegat-
ing, a nd o rganizing. I t c ould b e a rgued t hat a ll m ayors should b e e valuated by 
these criteria, not just those few that have enhanced powers. Furthermore, having 
more powers does not automatically achieve the result of creating a d irector-type 
mayor. It appears that Luken put continued emphasis on coordinative leadership, 
and Mallory fi nds that he does not have enough power to control a majority on the 
council that has preferences diff erent from his own. Empowering the mayor does 
not eliminate the need for mayors to work with the council. According to the typol-
ogy developed here, Luken could not be a d irector without having a v ision, and 
Mallory cannot be a d irector without incorporating the council in setting goals. 
Neither of these qualities i s l ikely to b e produced by the city charter, but rather 
depend on the leadership qualities of the individual who holds the offi  ce.

Th e m ayor–council m ayors re quire d iff erent classifi cation th an th at d evel-
oped for council–manager cities. As executive mayors, they may either choose to 
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pursue strong mayor types of leadership (Svara 1990) or those that draw extensively 
on the facilitative style. Mayors can use their powers to be brokers—determining 
who will win policy contests without being the initiator of policy proposals—or 
they can be innovators who use their power to s ecure approval and implementa-
tion of their own policy agenda. Prochaska and especially Plusquellic and Rendell 
appear to be facilitative innovators who made extensive use of inclusionary methods 
in shaping their programs and securing support for them. Th ey are policy initiators 
and, rather than being constrained by confl ict with the council, they at tempt to 
build trust and work with council leaders and members.

Th e discussion of types of leadership in cities with diff erent forms of govern-
ment raises some puzzling questions. How can a mayor be a director if he/she is not 
in charge? If a mayor is in charge, why would he/she choose to be a facilitator and 
share power w ith others? Th ese c ombinations o f c haracteristics s eem a nomalous 
because t hey r un c ounter to c ertain sh ared c ultural va lues re garding l eadership 
and power within the United States. In order to better understand the leadership 
diff erences related to this form of government, it is useful to examine these values 
and how they diff er in the United States and other countries. Th is exploration is 
inspired by the case study from Denmark and introduces some new concepts before 
returning to examination of key points from the other case studies.

16.2.3 Cultural Values and Expectations of Leadership
Cultural values that shape how people think about relationships and social control 
have a powerful infl uence in defi ning leadership, but the variation of these values 
across countries has not been w idely re cognized. Th e c ase s tudy f rom Denmark 
illustrates the importance of operating within a cultural context that diff ers signifi -
cantly from prevailing norms in the United States. A f acilitative leader fi ts in the 
structural and cultural context of Danish local government. Structural factors (i.e., 
the quasi-parliamentary fo rm o f g overnment w ith u nifi ed authority r ather than 
separation of powers) a nd cultural f actors a re a ligned in support of a f acilitative 
style, as we observed in the case study of Dahlstrøm. He was not just demonstrat-
ing his individual preferences when he chose not to use his majority power to the 
fullest extent; he was a lso refl ecting the cultural va lues that prevail in Denmark. 
In contrast, the collaborative leader runs against (or perhaps across) the currents 
of cultural values in the United States. Even though facilitative mayors match the 
structural c haracteristics o f c ouncil–manager government, t hey a re at o dds w ith 
underlying cultural values.

Research by the Dutch psychologist, Geert Hofstede, has identifi ed key char-
acteristics t hat c an a ff ect t he w ay p eople re late to e ach o ther i n o rganizations 
and in the political process. Th ese values can diff er greatly across countries. Of 
particular relevance is the degree of emphasis that a society puts on “power dis-
tance” a nd t he e xtent to w hich t here i s a “ tolerance fo r a mbiguity” w ithin a  
society. Hofstede defi nes power distance as “the extent to which the less powerful 
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members of institutions a nd organizations w ithin a c ountry expect a nd accept 
that power is distributed unequally” (Hofstede 1997). A large power distance in 
a country indicates that subordinates are dependent on their superiors and accept 
and expect the upper echelons of the hierarchy to give them direction and control 
them. Centralization is common and people generally accept hierarchy, and the 
powerful are expected to have privileges and to look as impressive and power-
ful as possible. In countries with small power distance, subordinates expect and 
receive consultation with their superiors, hierarchies are looked upon as inequali-
ties established for the convenience of those on top, the ideal boss is a democrat, 
decentralization is popular, and the powerful try to look less powerful than they 
are (Hofstede 1997).

Uncertainty a voidance is de fi ned a s “ the e xtent to w hich t he m embers o f a 
culture feel threatened by uncertain, unknown, ambiguous, and unstructured 
situations” (Hofstede 1997). In societies marked by high uncertainty avoidance, 
individuals g enerally fe el u ncomfortable i n a mbiguous si tuations a nd h ave a n 
emotional need for rules. Society is characterized by many precise laws and rules, 
administrators a re negative toward the political process, and citizens have a l ow 
trust in institutions. Individuals f rom low uncertainty avoidance countries gen-
erally have a h igh tolerance for ambiguity, do n ot l ike rules, and a re not a fraid 
of breaking them if it is considered to be necessary. Th ey a re p ositive t oward 
politics a nd p olitical i nstitutions a nd e xhibit a sub jective fe eling o f we ll b eing 
(Hofstede 1997).

Among t he c ountries s tudied b y H ofstede, w ho e xamined s taff  m embers i n 
business o rganizations, Da nes h ave v ery l ow sc ores fo r p ower d istance a nd a lso 
low sc ores fo r u ncertainty av oidance, i. e., a v ery h igh to lerance fo r a mbiguity. 
Th ese re sults a re a lso c onfi rmed in su rveys of local government top administra-
tors (Mouritzen and Svara 2002). In this kind of setting, a political leader is less 
likely to b e i ll at e ase w hen h is o r her e xact p owers a nd re sponsibilities a re not 
clearly superior to followers or subordinates. According to cultural norms, leaders 
are expected to share power and be inclusionary. Th ey are likely to be egalitarian 
and fl exible. Th us, the “ideal” leader in Denmark approximates the characteristics 
of the facilitative leader.

In comparison, the United States has intermediate level scores on both of these 
cultural va lues. W ith i ntermediate p ower d istance sc ores, l eaders w ant a nd a re 
expected to be in charge although they cannot be autocratic and must be sensi-
tive to dem ocratic c onditions. S truggles o ver p ower (as o pposed to p ower sh ar-
ing) are common. With a tendency to avoid uncertainty, there is discomfort when 
authority relationships are ambiguous. Leaders are l ikely to p ush for clarifi cation 
of status and test the l imits of power in order to de termine how far they extend. 
Th e tendency to spell out authority in constitutions and charters helps to clarify the 
powers each actor has and also the limits on their powers. Moderately high power 
distance and uncertainty avoidance scores contribute to distrust of leaders. Th us , 
the “ideal” leader is likely to be (or appears to be) the out-front, solitary leader, the 
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Lone Ranger, who steps in to solve problems that others cannot, but there is always 
scepticism about whether we t rust the leader who has this power. In Parks’ view, 
“the heroic i mage o f l eadership t hat prevails i n t he c onventional m ind” h as t he 
power of a “ myth” (2005). L ike Hofstede, Parks sees myths a s “powerful s tories 
that arise from, pervade, and shape the cultures we breathe” (202).

In ke eping w ith t hese c ultural va lues, t here i s a sl ogan o ften h eard i n su p-
port of strong executive forms of government that captures this sentiment: “We 
need to h ave o ne p erson w ho c an b e h eld a ccountable.” Th is s tatement i mplies 
that ultimately one person has control over others and that the person can be held 
to account by followers or the public who at once depend on but don’t fully trust 
the leader. It i s consistent w ith a m oderately s trong inclination to a ccept power, 
and it e liminates a mbiguity about who i s in charge. In comparison, the f acilita-
tive approach presumes that the leader has the responsibility to ensure that all can 
contribute and that decisions refl ect shared goals. Although this appears to be the 
appropriate leadership style in a c ountry with the cultural va lues of Denmark, it 
does not square we ll w ith t he A merican c ontext. De spite t he w idespread u se o f 
unifi ed authority and shared power forms in school systems, other special districts, 
nonprofi ts, and voluntary organizations (as well as a majority of governments in cit-
ies over 5,000 in population), in the political process, there is a tendency to expect 
separation of powers and to prefer a leader who is in charge. From this perspective, 
the facilitator may not appear to be a real leader.

Not surprisingly, in view of American cultural values, the popularly perceived 
“ideal” leader is still c lose to t he image of the “strong” executive at t he national, 
state, and urban levels of government. Offi  cials who share power and operate in 
ambiguous relationships, e.g., having infl uence but not being in control or being 
the fi rst among equals, may not be recognized as complete leaders or perhaps lead-
ers at a ll. Th ey are widely perceived to be saddled with liabilities. Th e  activities 
they engage in and the governing arrangements they foster may be missed when 
identifying l eaders. Th e re sources t hey u se m ay not appear to b e t he s tuff  from 
which leadership can be fashioned. For the same reason, there may be a tendency 
to overlook or undervalue the facilitative aspects of leadership used by leaders who 
have formal powers. In contrast to these views, the case studies indicate that these 
visionary f acilitators a re “real” leaders a nd that t he mayors supported by powers 
can usefully employ facilitative methods to strengthen their leadership rather than 
relying entirely on their powers alone.

Recent scholarship advances a model of leadership drawn from the arts that is 
based on collaborative values rather than control, and creativity rather than power. 
Th e f acilitative d irector t ype of mayor i s si milar to t he orchestra c onductor, t he 
choreographer o f a d ance t roupe, o r t he d irector o f a p lay o r movie. Th es e per-
sons are typically in charge and they do represent the one person who can be held 
accountable, but these are not the characteristics we focus on when we view them 
as leaders. Th ey lead by creating a vision of what is to be accomplished and by 
aligning, coordinating, a nd melding the contributions of t he pa rticipants in the 
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process. Drawing particularly on dance, Denhardt and Denhardt (2006) conclude 
that l eaders c onnect w ith fo llowers, cre ate a n emotional bond, a nd energize t he 
group. “Th e act of leading,” they observe, “results in a fl ow of human energy in 
a particular direction and at a pa rticular speed and tempo.” Leadership is neces-
sarily collaborative. Drawing on theatre, Parks (2005) observes that the director 
uses au thority to m aintain “equilibrium i n a so cial s ystem” a nd u ses l eadership 
to mobilize the “social system to create a new reality.”* Th e other participants are 
essential to suc cess because they must make their own creative contribution and 
devote their energies to a chieving the desired result. Parks (2005) concludes that 
“theater, leadership, and teaching are a ll communication arts requiring construc-
tive feedback in a demanding, consultative mode.” Th e director type of mayor is 
a leader in this sense. Like conductors, they use batons to guide, blend, and direct 
rather t han u sing t he proverbial big s tick. Ha ndy (1996) conveys a si milar v iew 
about the business sector when he observes that “the softer words of leadership and 
vision and common purpose will replace the tougher words of control and author-
ity because the tougher words don’t bite anymore.”

Th e facilitative approach is also associated with a feminine style of leadership. 
Th e qualities associated with facilitative leadership are more commonly manifested 
by women than men. According to Fisher (2005, 138), these include:

web t hinking, m ental fl exibility, t he a bility to emb race a mbiguity, 
intuition, imagination, a penchant for long-term planning, verbal acu-
ity, executive social skills, the capacity to collaborate, and empathy.

Although these traits, which are essential in a new global economy or, we might 
add, in an era of new governance, are not associated exclusively with women, they 
are more likely to possess them. Men, just as they may have more diffi  culty setting 
aside a power-over approach to leadership, may also have more diffi  culty developing 
these skills.

An approach to leadership that stresses collaboration and shared vision will 
probably always be outside the conventional views of what leadership means in the 
United States. Obviously, it is possible for American mayors to manifest this kind 
of leadership, but they should be sensitive to the possibility of perceived discrepan-
cies between their approach and the expectations of the media and the public.

16.2.4 Resources and Mayoral Attributes
Th e discussion of resources for leadership is shaped by the cultural context and the 
leadership style that is being enhanced. In an infl uential article on the “precondi-
tions” of mayoral leadership, Pressman (1972) concluded: “Without governmental 

* One could argue that the formal features of the council–manager form of government contrib-
ute to maintaining equilibrium in the governmental process.
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jurisdiction, st aff , a nd fi nancial re sources, i t i s h ard fo r a ny m ayor to d irect, o r 
even infl uence, the actions of others.” If one accepts “direct” to mean give orders, 
the fi rst half of the statement is a truism, but the second half overlooks the poten-
tial of shared leadership to infl uence how others behave. To repeat the distinction 
made earlier, there is a tendency to think of the leader’s “power over” other actors 
rather t han t hinking of t he shared “power to” address problems a nd implement 
solutions. Th e resources needed for each approach to leadership will be diff erent, 
and our focus will be on power-to leadership. In this section, a complete inventory 
of resources will be identifi ed and then special attention will be given to the impor-
tance of vision and dealing with confl ict.

16.2.4.1 An Inventory of Resources

In contrast to Pressman, who identifi es the preconditions of enhancing the infl uence of 
the mayor compared to other actors, we seek to identify the preconditions for enhancing 
the capacity of all actors through facilitative leadership, i.e., bringing offi  cials, citizens, 
and leaders in the community and other governments together to establish and carry 
out policies that address the aspirations and needs of the city. Th e case studies indicate 
that this kind of facilitative leadership does not depend on a superior power position. 
Th ere are resources available in the mayor’s position, in the form of government, and 
within the personal qualities of the incumbent to de velop leadership in the areas of 
coordination and policy guidance. Below is a summary of the factors that contribute to 
eff ective performance of mayors who expand the power of city government to meet the 
aspirations and needs of its citizens (expanded version of Svara 1994, Figure 11.2).

Resources derived from position �
Public r oles: p residing o ffi  cer, ce remonial l eader, s pokesperson, o ffi  cial  −
representative
Strategic location to secure and channel information and to build rela- −
tionships
Access to information −
Support of and interaction with city manager −
Staff  support necessary to fi ll demands of offi  ce −
Powers/duties that enhance visibility and support director style of mayor/ −
chairperson (e.g., d irect e lection, s tate o f ci ty/county a ddress, appoint-
ment to b oards a nd c ommissions, v oting), b ut do n ot i solate h im/her 
from other members of the governing board as powers, such as veto and 
staff  appointment authority, would do

Informal resources �
Support of key groups in community −
Contacts and connections; desire to expand network −
Media attention and support −



Advancing Facilitative Leadership in Practice ◾ 375

Personal resources, attributes, and characteristics �
Clear conception of the offi  ce −
Understanding of how to fi ll roles appropriately and how to use automatic  −
and coordination/communication roles as the foundation for organizing, 
goal setting, and policy initiation
Clear sense of purpose −
Vision of the future −
Time to devote to offi  ce −
Energy −
Positive attitude −
Resourcefulness −
Integrity and fairness −
Commitment to full involvement of members of governing board through  −
inclusiveness, sharing of information, supporting expression of divergent 
views, and accepting the initiative of others members
Respect for authority and prerogatives of city/county manager −

Skills �
Ability to communicate, particularly active listening and eff ective speaking −
Ability to s et goals a nd priorities, a nd ke ep si ght o f broad goals while  −
making specifi c choices
Ability to develop strategies to achieve goals −
Ability to enlist and motivate others −
Ability to resolve confl icts and diff erences −
Flexibility—ability to shift the emphasis placed on diff erent roles −

Th e initial resource is the mayor’s position itself. John Nalbandian noticed 
that the same problem-solving skills he had employed as a council member could 
be used to greater eff ect a s ma yor. Th e e xplanation i s si mple b ut e ssential to  
understanding the potential of the offi  ce: “… people listen to you—they think 
you have more power than you actually have.” Mayors often remark that people 
think that they can  do th ings over which they have no di rect authority, and 
that perception i s a p owerful re source. Other actors e xpect t he mayor to b e a 
leader and accept leadership from them. Nalbandian notes that his predecessor 
dismissed his position by reminding people that he had just one of fi ve votes. In 
eff ect, he was dispelling the ambiguity of his position by a sserting that he has 
no potential for leadership. In contrast, Nalbandian promoted t he a mbiguity: 
“I don’t remind anyone of that fact. I just try to move things along, focusing 
especially on inclusive projects.”

Th e mayor’s presiding offi  cer and other public roles give the incumbent voice 
and visibility, and the mayor’s strategic location provides the opportunity to shape 
the content and direction of discourse. Th e public and the media expect the mayor 
to b e t he p erson w ho sp eaks fo r t he ci ty, n ot si mply t he e quivalent o f a p ress 
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secretary or media relations offi  cer. Th e mayor sits at the middle of four key inter-
action channels with the (1) other members of the council; (2) the city manager 
or administrator; (3) citizens, community leaders, and the media in the city; and 
(4) leaders in other local governments and at o ther levels of government. In this 
strategic location, mayors have a h igh level o f i nformation a nd c an help i nform 
and guide these diverse actors. Th e mayor is in a position to lend support to others 
and generate support from the person whose proposal is supported, as Nalbandian 
observes. Similarly, the mayor can share an idea with others and let them get credit 
for p roposing i t. M ayor K eno Haw ker o f M esa, A rizona, a dvises m ayors to g et 
someone else to propose a policy or program the mayor is strongly interested in. It 
spreads the credit and secures another supporter from the beginning.*

Support of and interaction with the city manager is a g reat asset. Mayors and 
city managers have a wide-ranging exchange of information and views on all aspects 
of city government aff airs. In Denmark, this aspect of the relationship is captured 
by referring to t he top administrator as the “sparring partner” of the mayor. City 
managers are expected to d isplay professional independence and integrity in their 
one-on-one interaction with the mayor. In the council–manager form, the mayor 
has a special relationship with the city manager, but not an exclusive relationship, as 
noted previously in discussion of the liaison role of the mayor. Th e relationship with 
the manager requires the mayor have tact, respect, ability to sh are authority, and 
trust in the manager’s commitment to advance the goals of the city and to achieve 
the highest performance from government as a whole.

For executive mayors, having a professional chief administrative offi  cer (CAO) 
expands the resources and perspectives of the mayor. Executive mayors are not well 
served by CAOs who simply tell them what they want to hear (Chase and Reveal 
1983). Furthermore, the mayor builds support on the council by allowing the CAO 
to keep the council fully informed. In addition to the high-level advice and assis-
tance provided by the city manager or CAO, mayors need to have personal profes-
sional staff  support necessary to fi ll the demands of offi  ce for public appearances 
and preparing policy ideas.

Mayors m ay h ave o ther fo rmal p owers a nd re sources a s we ll. De spite t he 
instances of empowering the mayor in council–manager cities, a distinction should 
be made among kinds of enhancements to the position. Powers/duties that enhance 
visibility a nd su pport t he d irector s tyle o f m ayoral l eadership a re va luable, e. g., 
direct e lection, de livering s tate o f ci ty/county a ddress, m aking ap pointments to 
boards a nd c ommissions, v oting. H owever, p owers t hat i solate t he m ayor f rom 
other members of the governing board may undercut the mayor’s ability to b e a 
facilitator, e.g., veto and staff  appointment authority and voting only to break ties 
(Wheeland 2 002). W hen o ne c onsiders t he e xtraordinary a ccomplishments o f 
some mayors with no additional powers (or even less than normal as in the cases 

* Presentation by Keno Hawker at the Workshop on Mayoral Leadership and the Future of 
Council–Manager Government, Arizona State University, April 18, 2007. 
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of Dempsey and Nalbandian), and the limited results from some mayors who have 
more powers, proponents of empowerment should be cautious in their claims about 
what will be accomplished by assigning more powers to the mayor; and they should 
recognize that having certain powers may be counter-productive. Probably all may-
ors wish at times that they had more power over others, but as Joines observes, “You 
have to c ooperate with everyone, and you have to ke ep that in mind … . P eople 
appreciate the fact that you have included them in what is going on, and in the long 
run, it will be easier to get a resolution to a problem.”

Council–manager mayors who have extraordinary powers, such as nominating 
the city manager to the council or initiating the removal of the city manager, may 
have a harder time securing cooperation from the council. Th e formal connection 
to the mayor could jeopardize t he perceived objectivity of t he manager’s recom-
mendations to the mayor and council and the manager’s commitment to serve the 
entire c ouncil. E xpanding t he m ayor’s p ower o ver t he ci ty m anager c an re duce 
the shared power to so lve the city’s problems. In mayor–council cities, executive 
mayors need to explore how to keep from becoming dependent on their powers and 
engendering increased confl ict with the council. In many cities, the drag of mayor–
council confl ict off sets the mayor’s resource advantage (Svara 2006).

Mayors with a clear conception of the job—its possibilities, interdependencies, 
and limitations—are more likely to be able to take advantage of the inherent oppor-
tunities of the mayor’s offi  ce. Th e mayor must be willing (and have the ability) to 
use the “power of persuasion” in dealings w ith other actors, a s Rendell d id, and 
“moral suasion,” as  Nalbandian recommends and Madison practices, to remind 
council members of their obligation to do what is right for the future of the city.

Willingness and ability to commit time can give the mayor a relative advantage 
over other offi  cials, but this does not mean that the amount of time per se deter-
mines eff ectiveness. M ayors m ust u se t heir t ime s trategically. J onathan H owes, 
former mayor of Chapel Hill, observed that over his years in offi  ce, a n umber of 
council members began spending more time in their position than he did as may-
or.* Mayors cannot become leaders simply by spending a lot of time on the job, but 
a substantial commitment of eff ort is a precondition for success. Th e time must be 
used well and converted to other resources like knowledge or networks.

Th e importance of personal qualities in  determining the inclination of indi-
viduals to seek leadership and their ability to exercise it was confi rmed by the cases. 
Energy, resourcefulness, contacts and connections, ability to communicate, a clear 
sense of purpose, and the ability to keep sight of broad goals while making specifi c 
choices a re important for leadership in any setting. Eff ective leaders have a p osi-
tive attitude and are able to convey that orientation to others (Goleman, Boyatzis, 
and McKee 2001). Th ese qualities must be channeled, however, into appropriate 
role behavior. In council–manager governments, the automatic and coordinative 

* Jonathan Howes, former mayor and special assistant to the chancellor at UNC-Chapel Hill, 
made these comments at a symposium in 1991.
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roles support goal setting, organizing, and policy initiation. Th e h ighly commit-
ted, assertive, and impatient mayor may jump into the higher level roles without 
developing the others, but runs the risk of having only short-term success or being 
isolated f rom t he c ouncil a lthough, a s we h ave s een, Podesto w as e ff ective a s a  
policy advocate. Elected executive mayors may conclude that they can rely on their 
formal powers and do n ot have to build relationships and trust with members of 
the council.

Information is a key resource. By self-education, staff  support, and briefi ngs by 
the top administrator, the mayor stays on top of issues. A h igh level of knowledge 
strengthens the mayor in interactions with the rest of the council, staff , and  citizens, 
and is a so urce of infl uence in working with others. For example, Dempsey held 
herself to t he s tandard o f a lways b eing we ll p repared, a nd E vans s tudies i ssues 
before deciding what she thinks are the best answers for Plano.

Another resource is integrity. It undergirds the trust other offi  cials and citizens 
have for the mayor. Nalbandian observes that “respect and loyalty leading to trust 
count above all other elements for a facilitative mayor.” Joines built up trust in the 
black community that gave him credibility when pledging support for persons dis-
located in the stadium project. Danish mayors can earn credits by building good 
will t hat t hey c an u se to m ove t he c ouncil fo rward a nd i n t he d irection o f t he 
mayor’s preference.

To b e e ff ective a s a c oordinator o r d irector, c ertain i nterpersonal sk ills a re 
needed fo r l eadership. Th e m ayor must b e e ff ective at working with others and 
accept certain responsibilities to them. Inclusiveness, sharing of information, listen-
ing, encouragement of the expression of divergent views, and ability to resolve dif-
ferences are important traits for mayors to have in their dealings with the council.

Th e mayor must also bring the force of personality and a commitment to persist 
in the face of opposition or reluctance. Mayors can be more eff ective if they are not 
shrinking violets. As an observer in Auburn commented, Dempsey was determined 
not to simply be in the parade, she wanted to lead the parade. She also was credited 
with being able to be forceful in enlisting support. She used a direct approach that 
and could be “intimidating, but engaging.” Other personality styles can be eff ective 
as well. It appears that Evans’ “gentle style of persuasion” was just a s eff ective in 
securing acceptance of a number of projects, although she is also described as being 
“tough as nails” in pursuing a goal once she concludes that a course of action is the 
right one. As an eff ective facilitative mayor, she is proactive in seeking out people 
who might oppose her position and making eff orts to co-opt them. Gordon is eff ec-
tive at keeping people at the table despite their diff erences. Many of the mayors in 
the case studies work hard to develop consensus on key issues before a decision has 
been made, even when they have majority support. Eff ective mayors need to be  
willing to share credit, as Gordon is adept at doing.

Finally, mayors need to be fl exible and capable of shifting how they fi ll roles 
and the relative emphasis they place on diff erent resources depending on the needs 
and opportunities in the city, the strengths and weaknesses of the council members, 
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the characteristics of the city manager or city administrator, and myriad other fac-
tors. A m ayor acts a s a s tabilizer who at tends to t hose a reas where contributions 
are needed at a g iven time. As a consequence, mayors need to be able to sh ift the 
extent to which they are central to decisions, visible to the public, and assertive of 
their own point of view depending on conditions. For example, mayors can remain 
in the background when there is extensive support for a shared goal, but must be 
able to move forward and build the support if it is lacking. Despite the fl exibility, 
however, one constant should be a clear sense of purpose, which is conveyed by the 
mayor to all participants in the governmental process.

Th e list of resources is a long one. Not all mayors will possess or display all the 
resources at any given time. Th e list is intended to suggest to mayors the wide vari-
ety of resources they can draw upon to sh ape their own leadership activities, i.e., 
their eff orts to guide and work with others. As just noted, they need to be able to 
draw on the resources fl exibly and strategically, keeping in mind their goal of mak-
ing the governing process purposeful, participative, inclusive, and effi  cient. Th ere 
is considerable interaction among the factors, and the personal attributes and skills 
are more numerous and important than formal or informal resources. Th ere is one 
resource that deserves additional discussion.

16.2.4.2 Importance of Vision

Mayors who have a vision for the future of the city can blend their goals with those 
of others and ensure that elected offi  cials have a strong impact on the civic agenda. 
In Th e Fa cilitative Leader, t he mayor’s v ision was incorporated in t he d iscussion 
of t he p olicy a dvocate ro le a nd w as a ssumed to b e pa rt o f t he d irector t ype o f 
mayoral l eadership. I t i s i mportant to g ive s eparate at tention to v ision for t hree 
reasons. First, vision is not necessarily the same thing as advocacy. A mayor could 
stress the importance of adopting certain programs or approaches without having a 
general orientation that connects the proposals for new policies or programs. Being 
a visionary implies that one is able to c onnect specifi c ideas with a broad view of 
what a desired future would be. Advocacy often divides and engenders countering 
proposals. Vision can provide the basis for agreement. Second, empirical evidence 
presented in Chapter 1 supports the recognition that the approach mayors take to 
interacting with others is diff erent from their ability and inclination to be visionary. 
Vision and facilitation are two distinct qualities that can be combined in various 
ways. Th ird, acquiring the ability to b e visionary and the ability to b e facilitative 
require two diff erent kinds of training and personal development.

It makes a diff erence for mayors to have a vision of the future. A vision guides 
their e ff orts a nd cre ates a f ramework fo r m embers o f t he ci ty c ouncil. C ouncil 
members may not agree with all elements of the mayor’s vision, but it gives them a 
frame of reference into which they can place their own goals. Without the mayor’s 
vision, each member of the council could have his/her own separate view of where 
the city should go, or they might focus entirely on dealing with present concerns 
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and reacting to i mmediate problems. Th e requirements of facilitation remind the 
mayor that his or her v ision should incorporate the goals of others. I f the mayor 
lacks vision, however, the facilitative mayor may try to s ecure commitment from 
council members to engage in a process that will generate a shared set of goals.

16.2.4.3 Resources for Dealing with Confl ict

An important change in the pa st decade i s the increased independence of coun-
cil members, their expanded activism, and their increased attention to constituent 
concerns (Svara 2002). Th e increased use of district elections contributes to t hese 
conditions. Whereas council members in council–manager cities once had a strong 
commitment to the governance function and less interest in the representational 
function, they now are just as interested in the representational function as their 
counterparts in mayor–council cities. In some cities, councils with no offi  cial who 
has power over them can be severely divided and incapable of exercising their gover-
nance function (Gurwitt 2003). Th e Cincinnati council probably fi t this description 
before changes in the charter, and perennially fragmented councils in Hartford and 
Richmond were a major contributing factor to change of form of government in 
these cities. Th is is not, however, a widespread condition. Overall, council members 
in council–manager cities rate themselves as more eff ective in governance activities 
than their mayor–council counterparts (Svara 2002).

Still, due to the changes in the orientation of council members, it is important 
for mayors to be capable of displaying what might be called “facilitation with an 
attitude.” Th ey need to b e strong, assertive, persistent, and capable of mobilizing 
outside groups to infl uence the behavior of members of the council. Even facilita-
tive leaders must be able to u se “forceful interventions” when the group is fl oun-
dering (Cufaude 2 004). Podesto, w ho to ok a n i ndependent c ourse v is-à-vis t he 
council, used these methods, and Dempsey was “in the face” of persons on and off  
the council, who did not work together. With softer insistence, Evans, Heartwell, 
Joines, Madison, and Gordon exerted pressure on their colleagues to work together 
to achieve overriding goals. Mayors should not assume that these behaviors will be 
necessary, but they should be capable of pursuing them if the members of the coun-
cil insist on going their separate ways. Th e ultimate but high risk method of acquir-
ing infl uence is to endorse candidates, share campaign resources with supporters, 
and even to work against the reelection of incumbents who oppose the mayor.

If the mayor wants to m aintain facilitative leadership, he or she should avoid 
being forceful to the point of driving away potential supporters or disempowering 
other actors, for example, by browbeating members of the council. Th e mayor who 
tries to isolate or freeze out an independent council member by turning other mem-
bers against him or her is also using power-over methods. Th ere may be instances 
when a c ouncil m ember i s o bstructing i nitiatives su pported b y t he m ayor, a nd 
the mayor is able to u se the committee appointment power to keep the opponent 
off  a ke y committee. Mayors, however, should examine their attitudes toward an 
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independent council member and consider whether working with rather than try-
ing to isolate or denigrate this person will be more eff ective. Furthermore, mayors 
need to be aware of the risk of isolation if they antagonize a majority of the city 
council. Th e point is not to be nice for its own sake, but to practice leadership in 
ways consistent with the context and the facilitative style. It appears that successful 
mayors seek supporters and are willing to work with everyone who is willing to help 
meet shared goals. Th ey recognize the power of invitation and the creative energy 
that can be created by collaboration and inclusion.

Th e case studies provide evidence of mayors turning around confl ictual situa-
tions by patiently, persistently, and assertively promoting communication and clear 
division of roles, drawing out shared goals, and promoting the accomplishment of 
goals. Facilitative leaders are less likely to view diff erences as zero-sum and appear 
to be capable of drawing together persons with diff ering views.

16.3 Issues In Mayoral Leadership
In the discussion of roles, types of leadership, and resources, some general issues arise. 
Here we consider the arguments concerning the use of collaborative leadership tech-
niques, the nature of the mayor’s contributions in diff erent structural settings, and 
the distinctive challenges to mayoral leadership in each major form of government.

16.3.1 Recognizing Leadership by Council–Manager Mayors
Th e contribution of mayors in council–manager cities is often ignored because it is 
collaborative and also because it is subtler and less visible than the kind of leadership 
displayed in mayor–council cities. It is important to examine these factors in order 
to address the presumed political leadership defi cit in council–manager cities.

As discussed in Chapter 1, collaborative leadership is widely recognized in the 
literature as more eff ective than an authoritarian or power-over style (Denhardt and 
Denhardt 2006). “It has become almost a cliché among leadership theorists,” Parks 
(2005) observes, “to disavow a heroic command-and-control model of leadership.” 
Despite the record of accomplishment demonstrated in these case studies, popu-
lar p erceptions support t he v iew t hat c ontrolling l eaders a re most e ff ective. Th e 
evidence for t his conclusion i s t he popularity of charismatic t urn-around CEOs 
in companies, and take-charge leaders in the governmental arena (Collins 2001). 
Th is notion i s often t ranslated into t he c laim t hat cities, pa rticularly l arge ones, 
should have “strong” mayors. Th e discrepancy between research results and popular 
perceptions is produced in part by cultural norms that lead city residents to expect 
certain kinds of behavior from the mayor and incumbents to off er behaviors that 
meet these expectations.

It is common in general descriptions of council–manager cities to denigrate 
the contribution of the mayor and council and exaggerate the impact of the city 
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manager. Th e manager, Pressman suggests, will bypass the mayor and relate directly 
to the council, pursue a personal/professional agenda, and take cues from outside 
infl uentials, but not provide leadership responsive to elected offi  cials nor supportive 
of their exercise of democratic control. From this perspective, city managers placate 
council, and only the mayor is capable of curtailing the manager by limiting his or 
her scope of responsibilities and expanding the mayor’s activities. Some argue that 
there i s inherent confl ict between mayors a nd managers (Kammerer 1964), a nd 
some observers may perceive power as a hydraulic system “whereby decrease in the 
manager’s power would result in increased mayoral power” (Sparrow 1984). From 
this zero-sum view of power, mayoral leadership is essential to securing political 
control and curtailing the power of administrative staff . W hat i s missing in this 
perspective i s the possibility that mayors can make constructive contributions to 
leadership in cooperation with the city manager.

Survey data and the case studies presented here off er a d iff erent view. Top 
administrators who were surveyed in Europe, Australia, and the United States 
report that their infl uence i s positively re lated to t he infl uence of t he mayor. 
City ad ministrators wh o w ork f or ma yors w ith li ttle in fl uence m ay h ave a  
greater relative infl uence, but it is a bigger piece of a smaller infl uence pie. Th ei r 
infl uence r atings a re lower t han t hose who work w ith h igh i nfl uence mayors 
(Mouritzen and Svara 2002). More often than not, mayors enhance the posi-
tion of the manager rather than supplanting them. Th e mayor i s e ssential to 
providing a s ense o f d irection, m aintaining a lignment a nd c oordinating t he 
parts of council–manager form, and restoring working relationships when they 
are out of balance.

When eff ective working relationships are in place, the conditions seem natural 
and t he c ontribution o f m ayoral l eadership to p reserving t he smoothly working 
“system” m ay not b e apparent. Th ere a re no obvious b reakthrough a ccomplish-
ments for which the mayor might claim credit when things work well. Th ere are no 
dramatic victories over opponents and, thus, the mayor’s image is not elevated. Th e 
contribution of the mayor to forging agreement within the council is easy to ignore. 
Unlike the situation in mayor–council cities where it is commonly perceived that 
new mayors battle the bureaucracy (Flanagan 2004) and get credit when they shift 
priorities (Siegel 2005), the mayor in a council–manager city expects to have a coop-
erative city manager who is responsive to the policy directives of a new mayor and 
council. Unlike mayors who get attention from the battle with bureaucrats, there is 
not a dramatic boost in reputation for a mayor who works with a city manager to 
shape goals and accomplish them. Indeed, the mayor and council may be dismissed 
as “rubber stamping” the city manager’s recommendations. Th us, the political lead-
ership that is integral, along with professional leadership, to a smoothly functioning 
council–manager city can be easily overlooked.

It is a mistake to a ssume, however, that other leadership contributions cannot 
be i dentifi ed. I n t he c ase s tudy ci ties, t here a re four k inds o f si tuations re gard-
ing the ongoing relationship between the mayor and city manager. First, the city 
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manager has served for an extended period and works eff ectively with the current 
(and previous) mayor (Grand Rapids, Lawrence, Phoenix, and Plano). Second, the 
city manager retires after extended service and a strong working relationship with 
the mayor, a nd t he mayor oversees t he s election of a n ew city manager (Chapel 
Hill and Winston-Salem). Th e mayor preserves a s trong working re lationship by 
guiding the transition to a new city manager. In both of these situations, the mayor 
profi led in the case study is a c atalyst who provides the critical new element that 
helps a city council undertake policy initiatives that had not been possible before. 
Despite continuity in the city manager’s position, elected offi  cials were capable of 
new accomplishments because of the presence of an eff ective mayor.

In the third kind of situation, the mayor takes advantage of a resignation by the 
city manager (Dempsey in Auburn, and Darrah and Podesto in Stockton) to fi nd a 
person who relates diff erently to the mayor and/or the council than the departing 
manager. Similarly, in Cincinnati, the current mayor had a va cancy to fi ll when 
he began his term, as did his predecessor at the point that he assumed new charter 
powers. F inally, i n t he fo urth si tuation, t he m ayor en ters offi  ce w ith a va cancy 
and a l eadership void a nd g uides t he process o f s election a nd t he re storation o f 
working re lationships (M adison i n M idway). I n t hese c ases, t he m ayor m akes a 
substantial contribution. Th e mayor helps to preserve a relationship or contributes 
to reorienting the relationship between the city manager or administrator and the 
city council, as well as enhancing the performance of the city manager. It is not 
necessary for the mayor to change city managers to have an impact as the continu-
ity situations i llustrate. Th e possibility, however, of changing the city manager at 
any time is an essential tool for achieving accountability.

Th e Midway case illustrates that the mayor and city manager can develop a syn-
ergistic relationship that enhances the eff ectiveness of both, but the leadership team 
may be unstable. If a subs tantial number of council members are opposed to t he 
mayor and consider the manager to be the mayor’s agent, then the mayor–manager 
relationship may be a cause of resentment among members of the “out” group. Th e 
eff ectiveness of the mayor–manager leadership team may be temporary unless the 
mayor can win over opponents on and off  the council.

Mayors are part of the overall representative democratic leadership that is com-
bined with professional leadership in the council–manager form of government. 
Elected offi  cials introduce some new policies, review and approve the policy recom-
mendations of city managers, bring current problems to the governmental agenda, 
oversee administrative performance, link citizens to government and investigate 
their complaints, and hire and appraise the city manager. Mayors along with other 
council members propose new policy initiatives and help to refi ne and, on occa-
sion, redefi ne the v ision of their city. Typically, mayors and city managers work 
through policy proposals together, but at times it may be necessary for the mayor 
to make adjustments to off set resistance to new ideas. On occasion, Nalbandian 
perceived the need to g enerate support for new ideas before talking about them 
with the manager who had the reputation of being politically cautious. Th e form 
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is certainly not the “city manager” form of government, as it is sometimes inappro-
priately called. Th e council–manager form combines political and professional.

Th e m ayor c an b e helpful i n g oal s etting a nd de termining d irection, p olicy 
initiatives, and priorities. As we observed in Chapter 1, less than half of councils 
perform we ll at g oal s etting when t he mayor i s neither a v isionary nor eff ective 
at helping the council set goals. Most of the councils have a h igh level of perfor-
mance—good or excellent—when the mayor has one of these qualities, and almost 
half of the councils achieve excellent performance when the mayor is both a vision-
ary a nd g oal s etter. Th us, mayors c an ma ke a  d irect contribution to d etermin-
ing the direction of government, and an indirect contribution through enhancing 
council performance.

Th ere is no controversy about the argument that mayors in mayor–council cit-
ies make a contribution. Indeed, the form depends on their doing so.

16.3.2  Distinctive Challenges to Mayoral 
Leadership by Form of Government

In this analysis, I do not mean to be advocating one form of government over 
the other. Rather I a m arguing that mayors must adopt a l eadership style that is 
consistent w ith a nd appropriate to t he form in which t hey operate, while at t he 
same time consistent with the universal practices that contribute to e ff ectiveness. 
Both kinds of mayors must operate “against type” in some respects and maintain 
a delicate balance between potentially contradictory forces. Following the example 
of Dahlstrøm in Denmark, mayor–council mayors can choose not to use all their 
powers or rely only on their powers. Th is mayor must avoid the tendency to t ake 
charge in a preemptory way. Th e logic and structure of the form require that mayors 
use their powers, and they are likely to have to deal with confl ict that will require 
them on occasion to use resources to reward supporters or sanction opponents. 
Still, i f they rely on power and only try to b uild partnerships a fter fi rst asserting 
control, they may fi nd that few want to join the partnership, that powers are insuf-
fi cient to win many contests, and that they are locked in a stalemate.

Examples of an excessive reliance on power would include attempting to pro-
mote t heir a genda u nilaterally, l ining u p r ather t han en listing t he c ouncil, a nd 
seeking to s ecure unquestioning compliance f rom administrators. In re sponse to 
these tactics, the other actors are often inclined to resist. Without allies, the pros-
pects of success are reduced both in the acceptance of the mayor’s initiatives and 
in the eff ectiveness of their implementation. On the other hand, mayors who seek 
to i ncorporate t he g oals o f c ouncil members a s we ll a s t heir own, a nd w ho t ap 
into t he experience, accumulated k nowledge, a nd public s ervice commitment of 
administrators, have greater prospects for success. Most mayors in mayor–council 
cities w ill fi nd that they must choose whether or not to utilize a dual mode of 
leadership s tyles—both p ower-based a nd f acilitative. G iven t heir c ontext, u sing 
either mode alone is likely to cause problems. Th ey must seek to establish trust, to 



Advancing Facilitative Leadership in Practice ◾ 385

treat a ll fairly, cultivate relationships, as Rendell did, and to b e open to a lliances 
with each new policy i ssue, a s Plusquellic i s. I f the mayor only t reats h is f riends 
well and is viewed with distrust by opponents, the opponents will always look for 
ways to de feat the mayor. Circumstances can arise that permit them to do so , as 
the Yorkville experience shows. Th us, mayors in mayor–council cities face a power 
paradox: Th e mayor’s power over others is inversely related to their “power to,” i.e., 
the systemic capacity to get things done.

Th is dilemma is a lso present in the mayor’s relationship to t he CAO or other 
top administrators. In only half of the mayor–council cities is there formal provi-
sion for a n offi  cial who provides c omprehensive policy advice to t he m ayor a nd 
central supervision and coordination of all departments in city government. When 
the CAO position is present, mayors must choose what kind of person to appoint or 
nominate for the offi  ce.* Th e mayor who emphasizes a power-based approach may 
choose to appoint a person who extends the mayor’s control throughout the organi-
zation and focuses exclusively on accomplishing the mayor’s agenda. Alternatively, 
to increase governmental c apacity, t he mayor would broaden t he purpose of t he 
position and the criteria for appointment. A key issue is whether the person chosen 
to be CAO expands the mayor’s knowledge and is willing and able to be honest in 
communications with the mayor. Th e mayor should expect loyalty from the CAO, 
but also accept shared responsibility to the council and a professional relationship 
and two-way communication with department heads. Th ese choices will determine 
whether the mayor can establish and maintain eff ective working relationships with 
the staff  and the council.

Th e council–manager mayor c an t ake advantage of the pa rtnerships that a re 
readily available in the form, but they must perform a balancing act as well in two 
areas. First, t hese mayors must be able to ba lance t he i ndividualistic fe atures o f 
leadership with the collective. It is just as important that they have a personal vision 
as it is that they incorporate the goals of others into it. Second, mayors are typically 
highly visible which means that they will get more attention from the public and 
in t he media t han t he other members of t he council. Council members may be 
envious, but mayors have implicit prominence and authority, and council members 
usually expect leadership from the mayor. As long as the mayor is sensitive to the 
need to spread credit and share the spotlight, it is likely that council members will 
accept the mayor’s more prominent public position.

In the relationship with the city manager, the mayor should expect support 
but n ot p ersonal l oyalty. Th e b roader t he su pport fo r t he m ayor’s p olicy g oals 
on the council, the more the city manager can help to advance them. Th e mayor 
must accept the manager’s responsibility to the entire council and recognize that 
this s hared c ommunication h elps r ather th an h urts th e m ayor. Th e manager’s 

* Based on a survey in 1997, in council–manager cities over 5,000 population with a CAO, 12 
percent a re appointed by t he mayor a lone, 35 percent a re appointed by t he council, and 53 
percent are appointed by the mayor with the approval of the council (Svara 2001). 
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communication w ith c ouncil members c ontributes to so cial c apital—the so cial 
connections t hat t ie t he c ouncil a nd m ayor tog ether—and rei nforces t he l ink-
age of council members to each other and the city. It is not the mayor alone who 
has to g enerate partnerships. New mayors should give an incumbent manager a 
chance to b e responsive; they should not a ssume that the manager supports the 
previous mayor’s goals or is only interested in promoting a “bureaucratic agenda.” 
Mayors should ensure that a constructive assessment process for the manager is in 
place and used seriously. Th rough periodic formal review and ongoing interaction, 
mayors can make certain that the council i s utilizing its formal power to m ake 
managers continuously accountable and to change the city manager when perfor-
mance consistently f alls short of the s tandards that the council has e stablished. 
An essential feature of the council–manager form is that change in performance 
of the executive and change in the occupant of the executive’s offi  ce can occur at 
any t ime. Th e council can act on its own to g et answers f rom the manager, but 
the m ayor i s u ltimately re sponsible fo r en suring a h igh l evel o f a dministrative 
accountability.

16.4  Conclusion: Expanding Mayoral Leadership 
and the Implications for the Public Sector

Most cities need more leadership and better leadership to improve performance in 
serving their citizens. Th e same can be said for government generally. After exam-
ining what has been learned about improving the contributions of mayors in both 
forms of government, we will examine the implications of the evidence for public 
sector leaders generally.

Th e world is increasingly complex, and cities increasingly require a wide range 
of contributors inside and outside government and across jurisdictions to a melio-
rate or solve their problems. In addition, people are less connected to their commu-
nities and less involved in public aff airs. In view of these challenges, the mayor can 
make a special contribution by being the embodiment of the community, engaging 
citizens in public aff airs, and conveying a sense of purpose, direction, and shared 
commitment. Th e same characteristics that create this need for increased leadership 
also shape the kind of leadership that will be eff ective. Th e t imes call for leaders 
who have vision and facilitate collaboration. Americans accept this kind of leader-
ship in some settings and they can appreciate it when it is eff ectively practiced in 
public offi  ce as observed in the case study cities. Still our cultural values incline us 
to expect governmental leaders to be out front even if they are not in charge. Selfl ess 
and low profi le leaders can leave citizens feeling adrift. Eff ective political leaders 
fi nd a way to blend these tendencies. Th rough their words or actions, they convey 
the “mixed” message that “I will take the lead in developing a shared vision, and I 
will make sure that we work together cooperatively to achieve it.” We want mayors 
to convey a sense of power, but we should recognize that it is the combined power 
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to address the problems of the city that off ers the greatest prospects of successful 
action rather than the power of the mayor over other actors.

In t he pa st de cade, t here h as b een i ncreased at tention g iven to w hether t he 
mayor in council–manager cities should have more formal powers. Th e evidence 
presented here indicates that elevating and emboldening the leadership of the mayor 
is more important than empowering the mayor. Offi  cials, citizens, reporters, and 
scholars should recognize that in a f undamental sense mayors already “run” their 
cities. Th ey do not control their cities, i.e., they do not solely or unilaterally deter-
mine the agenda, and they do not have direct control over city staff  and operations. 
Th ey do, however, have the ultimate responsibility to ensure that their cities have 
a clear purpose and that the laws are properly executed, i.e., they ensure that there 
is proper oversight by t he mayor a nd council of t he performance of administra-
tive staff . Furthermore, they take whatever actions are necessary to make sure that 
all the conditions that contribute to e ff ective execution are in place and properly 
functioning, a nd t hey t ake re sponsibility fo r i dentifying a nd s eeking to rem ove 
any factors that impede proper performance. Th ey are free from the distraction of 
administrative detail and operate above the limited perspective of day-to-day deci-
sion making to focus on the big elements of leadership.

Overall, mayors are responsible for promoting the council as an eff ective gov-
erning body. Th ey i nterface w ith t he ci ty manager who i s c harged w ith l inking 
strategic a nd o perational m anagement. Th ey i nspire, o rganize, a nd i ntervene a s 
necessary to en sure that the city has d irection, that the city can deal with prob-
lems and make clear decisions, that policies are eff ectively carried out, and that the 
organization is well run. At the same time, they also have broad linkage respon-
sibilities. Th ey speak for and to citizens and seek to engage them in city govern-
ment. Th ey form networks with leaders in the immediate and broader community 
and those who might join the community. Th ey relate to governmental leaders in 
other jurisdictions in their regions and at other levels of government. Th e mayor’s 
domain is as broad as they make it. In carrying out these responsibilities, the mayor 
must pay at tention to m aintaining t he de licate ba lance between s elf a nd c ollec-
tive. Mayors should not abuse their e levated s tatus by taking an “I’m-in-charge” 
attitude. Th is advice is not meant to remind mayors that they are constrained and 
must g uard a gainst e xceeding t he bounds o f t heir l eadership. R ather t he advice 
recognizes that American cultural values about leadership are ambiguous. When 
displaying intense, visible, visionary leadership, it is easy to get pulled back into a 
leader-centered mode and it is common for actions to b e misinterpreted by other 
actors. Because collaboration is essential to eff ective leadership, it is appropriate to 
behave in ways that make it apparent that the mayor is really collaborating. As a 
general approach, it is useful for mayors to establish a foundation for relationships 
by facilitating fi rst and then providing vision.

Th e council–manager mayor c an exercise a m odest dual mode of leadership 
styles. Th e mayor does not need power to subdue bureaucracy or beat the council 
into submission (and, as we’ve seen, mayors with powers who take this approach 
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are not likely to be successful). Still, the mayor has ways to a ssert, win over, and 
compel. Th ey c an apply pressure d irectly—“I w ant you to do t his”—and i ndi-
rectly through others who can infl uence the actor to be persuaded—“I need your 
help in persuading your council member to support this proposal.” Th e stronger 
the popular understanding and support for the mayor’s initiatives, the greater the 
mayor’s p olitical wei ght i n t he c ouncil. M ayors c an work to g et a greements i n 
principle regarding goals and operating procedures on the council and use them 
to get agreement on specifi cs. Mayors can provide positive strokes when support 
is present and express d isappointment or anger when it i s absent. Th ey can win 
support by promoting t he ideas of others. Mayors u se t heir en hanced access to 
the media to engender support or apply pressure. Th ey can also win allies among 
council members by including them in favorable public relations activities. None 
of t hese methods of a sserting personal l eadership depends on formal empower-
ment, and all must be carried out in a way that is consistent with the underlying 
facilitative approach. Mayors increase the likelihood of acceptance of their initia-
tives when they inspire and enlist, when they spread credit, and when they stress 
what is shared in the ideas they are promoting rather than simply advocating their 
own preferred outcomes.

Th ere are some aspects of formal empowerment that can be advantageous to the 
mayor, but it is important to remember the power paradox. Current day mayors, to 
an even greater extent than in the past, personify their cities whether or not they 
are unilaterally in charge of their cities. Th ey should formally report to citizens on 
the state of the city and its future. It is clear that mayors in moderately large and 
large cities are full-time offi  cials, although the Grand Rapids case shows that defi n-
ing the position in this way can still engender suffi  cient opposition to block formal 
recognition of the t ime commitment required to fi ll the position. Mayors should 
be directly elected, have an adequate salary, and have staff  support. Th e manager 
and staff  should contribute to publicizing the mayor, recognizing that in the pro-
cess they are promoting the city as well. Th e mayor and city manager must be able 
to make deals for the city with appropriate review and approval by council. Th ere 
are some powers that give the mayor leverage and enable them to bestow benefi ts 
while guiding the deliberative process. Th ese include g iving the mayor authority 
to ap point m embers o f c ouncil c ommittees a nd to ap point ci tizens to s erve o n 
boards a nd commissions w ithout council concurrence. Th ese may be u seful a nd 
enhance t he m ayor’s p osition w ithout n egative c onsequences. I n c ontrast, p ow-
ers that strengthen mayors by distinguishing and separating them from the coun-
cil may be counterproductive. Th ese include exercising the veto and receiving the 
annual budget prepared by the city manager, and subsequently presenting it with 
comments and suggestions to the council (or preparing a mayoral budget in addi-
tion to the manager’s.) Powers that may be perceived to weaken the responsibility 
of the city manager to the council as a whole, such as giving the mayor authority 
to nominate the city manager to the council for approval or permit only the mayor 
to initiate the dismissal of the manager, are highly questionable. Th ey enhance the 
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mayor’s power to control the manager, but they potentially weaken the manager’s 
responsibility to serve the entire council. Th e special formal ties to the mayor could 
call i nto question t he m anager’s c ommitment to p rofessional s tandards a nd t he 
long-term interests of the community as a whole, and weaken the capacity of city 
government to identify and address its problems and operate at the highest level of 
accountability and competence.

An alternative to empowering the mayor in council–manager cities is for may-
ors to commit themselves to achieving eff ective leadership, i.e., off ering ideas and 
adopting behaviors that will contribute to the highest possible level of performance 
by city government. As the case studies make clear, eff ective mayors have a vision 
for t he f uture a nd t hey f acilitate t he c ontributions o f t he c ouncil, m anager a nd 
staff , and citizens. Facilitation entails empowering and enlisting, coordinating and 
enhancing communication among the actors in city government, and ensuring that 
there is a process for setting goals and implementing them. Th e mayor leads actively 
and c ollaboratively. Th ese c haracteristics a re not i nconsistent w ith b eing v ision-
ary, but the lower proportion of visionary mayors in council–manager compared 
to mayor–council cities suggests that many incumbents and potential and actual 
candidates for the offi  ce perceive a c ontradiction between the two dimensions of 
leadership. Th ose who recognize the facilitative nature of the position may feel that 
it is better not to have strong views about the future of the city, or that they must 
give up their personal agenda to be mayor. Among potential candidates, those with 
strong v iews may fe el t hat t hey don’t belong in t he mayor’s offi  ce in a  council–
manager city or that they will experience too much frustration (or tension) trying 
to push their own agenda in this setting.* Th e city is not best served by either those 
who are totally selfl ess or completely self-centered. Balancing the tension between 
serving s elf a nd o thers g enerates en ergy. Th e li terature on l eadership provides a  
clear picture of the ideal leader, and the case studies provide examples in city hall. 
Th e best leaders blend their own a spirations w ith the preferences of others; they 
augment their own drive to succeed by enlisting the contributions and energies of 
others, and they expand the organization’s power to meet its goals.

Council–manager cities have many mayors who meet these ideal standards, but 
they need many more. Th us, this message should go out: “Wanted—the best lead-
ers in the city to be candidates for mayor.” Due to our incomplete understanding 
of the mayor’s offi  ce (even, I concede, too much emphasis on facilitation without 
suffi  cient attention to vision), this message has not been clearly enunciated or fully 
understood. More candidates who are visionaries as well as facilitators should step 
forth to run for the mayor’s offi  ce. In most council–manager cities, the victorious 
candidates will have the assurance of knowing that they will move into a city 

* On occasion, the person with a s trong commitment to a p ersonal agenda decides to r un, i s 
elected, and then tries to change the form of government rather than channeling his or her 
leadership through the form.
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 government that is well run, and have a management team already in place that is 
capable of translating the goals of new elected offi  cials into reality.*

In mayor–council cities, the ideal leader is the same, and mayors improve their 
prospects for success by combining vision and facilitation with modifi cations and 
additions appropriate to the form of government. A commitment to eff ective lead-
ership means building partnerships, expanding capacity, and using the powers of 
the offi  ce in ways that are consistent with the facilitative approach. Naturally, may-
ors should be visionaries (a characteristic that is a lready found more often in the 
mayor–council form, but still in only three of fi ve cities), but they must recognize 
the potential for expanding their impact by not relying on their powers a lone or 
assembling a te am of loyalists to be advisers and top administrators. Th ey  should 
not limit themselves to the backing of supporters on the city council for an agenda 
they have devised on their own. Th ey have more tools, but also more burdens and 
liabilities t han t heir counterparts in council–manager cities. Often, new mayors 
inherit problems from their predecessors. Th ey must assemble their management 
team and face a g reater transition challenge than mayors in council–manager cit-
ies. Finally, they must resist the temptation reinforced by the media and popular 
expectations to go it alone. Mayor–council cities have many mayors who meet 
these ideal standards, but they need many more, and the eff ectiveness of city gov-
ernments that use this form is much more dependent on the quality of the mayor. 
Th us, the message should go out in mayor–council cities that the best leaders are 
needed—not just the most assertive or forceful. Due to our one-sided understand-
ing of the mayor’s offi  ce (even, I concede, an exaggerated emphasis on the mayor as 
a “driving force”†), this message has rarely been enunciated, although mayors like 
Rendell and Plusquellic have realized the possibilities of a diff erent leadership style. 
Better understanding of facilitative leadership may expand the range of candidates 
for the mayor’s offi  ce and broaden the scope of leadership styles.

Th e a rgument that the same dimensions and style of leadership a re preferred 
in both major forms of government does not imply that the forms are  converging. 
Mayors in each form operate within a diff erent context and, as noted, have  diff erent 
options, opportunities, and constraints. It will be harder for mayor–council  mayors 
to display and maintain facilitative leadership. It may be harder for council– manager 

* In the 2001 survey of c ouncil members, the performance of m ayors and city managers was 
compared in three areas: providing the council with suffi  cient policy alternatives, accomplish-
ing t he goals of t he c ouncil, a nd prov iding suffi  cient i nformation for a ssessment of p erfor-
mance. In council–manager cities, 71 to 81 percent of t he council respondents in three city 
size categories gave the city manager an excellent or good rating depending on the specifi c 
measure and the size of the city. In mayor–council cities, the range of good to excellent ratings 
for the mayor on these measures was 35 to 47 percent (Svara 2002).

† In Offi  cial Leadership in t he City (Svara, 1990), I c haracterized the mayor–council mayor a s 
the “driving force” in city government in contrast to the mayor as “guiding force” in council–
manager cities.
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mayors to emerge as visionary leaders. Th e message of this study, however, is that 
both are possible.

Th e case studies and survey data from council members taken together provide a 
transforming view of the mayor’s offi  ce and suggest a reinterpretation of leadership 
issues in the form of government debate in American cities. Two important themes 
emerge that run counter to standard assumptions about mayoral leadership. First, 
mayors in council–manager cities are at least as well and may be better positioned 
to develop positive and eff ective leadership than the power-oriented “strong” mayor 
in mayor–council cities. Second, mayors in mayor–council cities can enhance their 
eff ectiveness and long-term impact by incorporating facilitative approaches in their 
leadership behavior. Th ese themes are not exactly the equivalent of “man-bites-dog” 
stories, but they run counter to popular perceptions and the bulk of the academic 
literature. It is well established in the general literature on leadership in all kinds of 
organizations that collaborative approaches to leadership are preferred to authori-
tarian and power-based approaches. Th e facilitative approach and visionary leader-
ship are the preferred characteristics in studies of businesses, nonprofi ts, and public 
organizations. Th e m ajor e xception h as b een s tudies o f e lected p olitical l eaders. 
Th is book does not turn the mayoral leadership literature on its head, but it turns it 
on its side and demonstrates the need for more attention to the horizontal dimen-
sions of leadership—vision, empowerment, collaboration, engagement, and coordi-
nation—rather than the vertical dimensions of hierarchy, power, and control.

Th ese observations have important implications for leadership in government 
generally, and there may be increased receptiveness to the message. Th e Democratic 
Party nomination contest in 2008 between Hillary C linton a nd Barack Oba ma 
focused widespread attention on diff ering approaches to leadership. As noted ear-
lier, there is increasing recognition in business and public administration that lead-
ership styles associated with women can be more eff ective than assertive masculine 
styles of leadership, and this view was mentioned in the media. As Ellen Goodman 
(2008) observes, “Th e transformative inspirational, collaborative, ‘female’ style has 
become more attractive. Especially to a yo unger generation.” Ironically, that style 
was modeled more clearly by Obama than Clinton,* but the point remains that an 
approach to leadership that stressed the characteristics associated with facilitation 
emerged for the fi rst time in the national political arena.

Th e l essons o f suc cessful mayors rei nforces t his a lternate rhetoric a nd avoids 
the confusion of style and gender. Men and women eff ectively used the facilitative 
style i n va ried s ettings: h armonious, c ontentious, or h ighly c omplex. L eaders i n 
the public sector can share responsibility and empower others rather than trying 
to overpower them. Th ey can inspire and at the same time incorporate the goals of 
others in their vision. Th ey can emphasize making systems work rather than feeling 

* Goodman (2008) observes that the collaborative style can be more eff ective “when it is modeled by 
a man” because women still encounter the double bind in politics or corporate leadership of appear-
ing to be soft and not strong enough when manifesting a style that may come naturally to them. 
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compelled to rep lace t hem. F inally, p olitical l eaders c an c ollaborate w ith public 
administrators rather than trying to control, distance, or marginalize them. Th e 
last point is consistent with studies of political appointees in the federal government 
who over time come to respect—sometimes grudgingly—the staff  with whom they 
work as “civil servants” (Aberbach and Rockman 2000; Ferrara and Ross 2005). 
Th e experience of local leaders who pursue the facilitative approach is that the eff ec-
tive working relationship can be expected and pursued from the beginning, rather 
than emerging slowly in a cautious process of give and take.

We a ll n eed to b e m ore so phisticated a nd l ess c ynical o bservers o f l eaders 
whether we a re m embers o f t he p ublic, rep orters, te achers, o r a dministrators at 
high, middle, or low levels in public organizations. We should allow candidates and 
incumbents to be less heroic, less certain of the rightness of their proposals, more 
open to a ccepting the ideas of others, and more willing to wo rk with others. We 
should encourage them to be bold and visionary without having to claim that their 
ideas a lone must be accepted. To the cynics who say that this will never happen 
and that this approach to leadership will never work, we have the large number of 
facilitative mayors to off er as evidence that it can work. Visionary facilitation is not 
the only approach to eff ective leadership, but we h ave come a l ong way from the 
time that it was not even widely recognized as a possible approach to leadership.
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