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Preface

A perpetual challenge facing city governments is the quality of political leadership.
Effective mayors provide a sense of direction and help ensure that all parts of city
government are working in a ¢ oordinated and purposeful way with community
support for the city’s goals. Ineffective mayors leave their cities to drift, allow city
departments and staff to wo rk ineffectively, and fail to m ake a c onnection with
citizens. With increasingly complex problems to address, the need for leadership is
even greater.

Although there is general agreement about the “ends” of mayoral leadership,
there is disagreement about the “means.” One purpose of this book is to examine the
nature of leadership and how mayors can be effective using an approach to leader-
ship that empowers other officials rather than seeking power over them. Tle book
explores how mayors can make a difference 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 partnerships in and beyond the community, and developing s trong l inkages
with citizens. This approach reflects 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).

The 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 clarifies the similarities and differences in cities that use the two major forms
of government as their constitutional basis. Discussions of the topic of mayoral
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 figurcheads and ribbon cutters. The 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 racher
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 ad ministrative 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 effective even
if it could be achieved. It may be more productive for mayors in mayor—council cit-
ies to pattern themselves after their council-manager counterparts by incorporat-
ing facilitative methods in their leadership behavior.

These 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 effective city governments,
the b ook contributes to u nderstanding the dy namics of urban politics and city
government.

This book updates and moves beyond the 1994 book Facilitative L eadership in
Local Government. The format is the same, but the book provides more critical analysis
of the mayor’s office. 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 affects
the performance of the city council. There are strong similarities in the characteristics
of e ffective mayors in both council-manager and mayor—council cities. Tke book
presents fourteen case studies of mayors from a variety of cities who have served in the
past ten years. The studies examine the factors that contribute to effective leadership
and the challenges that mayors face. The concluding chapter uses the findings in the
case studies to analyze the nature of leadership in its formal and political setting,

This book provides a transforming view of the mayor’s office and identifies lead-
ership issues related to the form of government in American cities. The case studies
and survey data suggest that mayors in council-manager cities are better positioned
to develop positive and effective leadership than their so-called “strong” mayor peers
in mayor—council cities. Furthermore, mayors in mayor—council cities can be more
effective by incorporating facilitative methods in their leadership behavior as well.

Who is this book for?

This book is important for a wide range of readers. It is obviously relevant for per-
sons who occupy the mayor’s office or are considering whether to run 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 effective.
The book demonstrates that these two characteristics tend to go together. It is use-
ful to city managers, chief administrative officers, 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. Tle
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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The 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 the start of their careers
are likely to have negative stereotypical views of top politicians. The common per-
ception these days is that elected officials 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 influence 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 officials 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 illuminates and demystifies 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 i mportant contributions to
shaping the future of local government and improving the administrative process.
Administrators who understand the role of elected officials have a deeper apprecia-
tion of the democratic process.
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4 ®m The Facilitative Leader in City Hall

1.1 Introduction

‘The mayor’s office in city government is an inherently challenging position. Mayors
have constituents who are in close proximity and expect attention to matters that
are extremely specific, 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.
They even create a sense of civic identity for their jurisdictions. Thus, mayors are
expected to make their cities work in small and large matters, and these expecta-
tions are probably quite similar across cities of different sizes and across countries.

Mayors differ 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-a-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. The 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 differ substantially. Ttey also
fill their positions in a national political culture that shapes norms about what leaders
do and how they operate. A pproaches 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 reflect and reinforce each other, but this is not always the case
and is not possible when differing 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 office in their cities bring a number of per-
sonal characteristics to t he position that interact with the formal features of the
office. Of particular concern are the factors that shape the mayor’s key interactions
and the mayor’s impact on the direction of city government. These are the leader-
ship style of the mayor and the mayor’s sense of vision. O ther p ersonal factors
are important as well, such as the mayor’s ability to communicate in a variety of
settings and the mayor’s level of energy and commitment, but in this discussion
we will assume that mayors who are effective in the other two areas—style and
vision—are also capable of getting their message across and devote sufficient energy
to the position. Style and vision interact in a number of important ways, but they
will be considered separately. Style and vision differ 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 first 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 formal p owers. Still, leaders make choices about how they interact with
others that can run counter to t hese expectations. Beyond form of government,
cultural values may also reinforce one style or another.

The situation in the United States is unique because two forms of local govern-
ment in American cities are widely used.* The two forms differ in formal structure.
The 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). The two forms tend to differ in their
internal process with conflict common in the mayor—council form and cooperation
common in the council-manager form (Svara 1990), and this difference 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 council size and partisanship (Nollenberger 2008). There is re curring debate
about the advantages and disadvantages and strengths and weaknesses of the two
forms. The last fifteen years has been a time of relatively high intensity in the debate
(Gurwitt 1997; Ehrenhalt 2004; O’Neill 2005).

The difference 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 wse 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 financial resources, it is common to view the mayor in council-manager
cities as an incomplete figurehead who fills only ceremonial functions (Pressman
1972; Bowers and Rich 2000). There is another well developed buc still not widely
recognized approach. Mayors in council-manager cities can provide leadership that
is ap propriate to t he structural setting in which they function (Wikstrom 1979).
These mayors can be effective and can make a d ifference in their cities using an
approach to leadership that differs from that found in mayor—council cities. I have
proposed a leadership model that identifies what is unique and potentially positive
about the mayors in council-manager cities. These mayors can be facilitative lead-
ers (Svara 1987) who guide their cities rather than drive them (Svara 1990). Tle
characteristics of the office in the major forms of government are ap propriate to
different logics of leadership (Wheeland 2002).

Mayors who are effective at fi lling the facilitative model i mprove the perfor-
mance of the city council and the city government overall as indicated by survey

* This was formerly the case in Germany and to a slight extent is now found in England, where
eleven local authorities have opted to ¢ hange to a f orm of g overnment based on an elected
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). There islimited e vidence from case
reports and a small sample study that mayors in mayor—council cities can be effec-
tive using the facilitative approach (Svara et al. 1994).

The Facilitative L eader in L ocal Government (Svara et al. 1994) presented the
facilitative model of leadership illustrated by eight case studies of mayors in coun-
cil-manager cities and one from a city that had recently changed from the com-
mission to the mayor—council form of government. This 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 unified authority, but like a mayor—council form in the sense that the mayor
has executive authority. This book will reexamine facilitative leadership in council—
manager cities, and also consider to w hat extent mayors in mayor—council cities
incorporate a facilitative approach in their leadership style and what effect it has.
The Danish case study helps us to clarify the cultural values in which leadership is
embedded by examining facilitation in the context of another country.

The topic needs to be reexamined for several reasons. Cities face new conditions
including demographic change and increased fiscal pressures that make it more dif-
ficult to su stain facilitative leadership. In the past fifteen years, the importance of
the mayor’s office has come to be more widely recognized in council-manager cities.
Some cities have made structural changes to “empower” the mayor and enhance the
office as a fo cal p oint of p olitical leadership in council-manager cities, and some
have changed to a n elected executive form of government (Frederickson, Johnson,
and Wood 2003; Mullin, Peele, and Cain 2004), although both kinds 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). The 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 conflicting priorities in their cities. Many cities are confronting a
critical question: Can mayors without se parate formal powers be effective leaders?
Other cities might examine the opposite question: Can mayors with formal powers
provide more effective 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 office, it is important to review how use of forms of government is
changing in the United States.

1.2 Distribution of Forms of Government

There are two trends with respect to the use of form of government in American
cities since 1990. The 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.

The use of the council-manager form in cities has steadily increased since its
appearance in the first 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, and the number of mayor—council cities
has decreased by over 500 during this time period. The overall percentages of cities
using the major forms and other forms of government in 1990 and 2005 are pre-
sented in Table 1.1.

There is substantial change in form for cities under 10,000 in population. It
is likely that the increased number of council-manager cities comes from 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 relative stability over the past fifteen 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 council-manager cities, there is i ncreasing re cognition of the i mportance
of mayoral leadership (National Civic League 2003). In a number of large coun-
cil-manager cities, the role of the mayor has expanded and, in some cities, the
office 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 Change: Change:
in 7990 % 2005 % Cities Cities over
Population | (number) | (number) Change under 10K 10K
Mayor- 54.5 43.3 -11.2 -540 -9
council (3645) (3096) (-549)
Council- 36.2 49.1 12.8 561 524
manager (2420) (3505) (1085)
Other 9.2 7.6 -1.6 (-74) —48 -26
(617) (543)
Total 99.9 100.0 - 1990 (3914) 1990 (2768)
(6682) (7144) (462) 2005 (3887) | 2005 (3257)
Diff =-27 Diff = 489

Source: Data from The Municipal Year Book, 1991 and 2006.
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and San Jose. The mayor in the cities other than Long Beach has the authority to
nominate the city manager, although 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. The 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; and Toledo, O hio. During this time p eriod, the c ouncil-manager
form replaced the mayor—council form in Topeka, Kansas, and El Paso, Texas.
Abandonment o f t he c ouncil-manager fo rm was re jected i n Ci ncinnati, O hio;
Dallas, Texas; and Kansas City, Missouri. The debate o ver form of government
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. The number of
council-manager cities over 250,000 in population has increased from 23 to 27
between 1990 and 2005. The population of Phoenix, Arizona; San Antonio, Texas:
and Dallas, Texas, exceeds one million, and San Jose, California, is approaching
the million-person threshold.

The perceived need for stronger p olitical leadership along with criticism of
divided councils and, on occasion, incompetent city managers are offered as argu-
ments for the shift to t he mayor—council form (Hassett and 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 the council-manager form is promoted for its stronger council governance
and p rofessionalism i n p olicy a dvice, a dministration, a nd m anagement (Svara
2000).

Mayors tend to use different styles of leadership depending on form, but they
share some characteristics. All mayors can be visionary and seck 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, like o ther p olitical leaders at a Il levels of gov-
ernment and worldwide, are asserting themselves more in their relationship with
administrative staff. The greater control and expanded involvement in administrative
matters evidenced by Margaret Thatcher 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). This expanded involvement by the mayor could significantly
alter the roles of the mayor and manager, impact mayor—council relationships, and
affect administrative operations depending on how it is carried out.



Reexamining Models of Mayoral Leadership ® 9

The 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 officials or to impose their views on others while increas-
ingly asserting themselves. Council-manager mayors typically are not able to use
a power-oriented style to control city government, but they can be visionary and
strive with o thers to sh ape the city’s agenda. I n mayor—council cities, although
the structure may predispose mayors to use their power to overcome conflict with
other officials, 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

There 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.* The facilitative model presumes that rela-
tionships among officials 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

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

* For a re view of pre vious research on alternate approaches to le adership in government and
facilitative leadership in the private sector, see Svara et al. (1994, chap. 1.) This section sum-
marizes the main arguments from that chapter.

7 In the mayor—council form, separation of powers is supposed to lead to conflict as one official
checks the power of another.
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the “seven habits” identified by Covey (1989) in his assessment of the qualities that
are associated with effectiveness. Effective leaders stress e mpathetic communica-
tion, think in “win/win” terms rather than seeing their interests in conflict with
those of others, and use synergy to m ake the whole greater than the sum of the
parts. Furthermore, effective leaders are proactive, have a clear sense of the ends
they wish to achieve, and prioritize tasks to achieve long-term goals. Thus , effective
leaders improve process and sharpen the sense of purpose.

These 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 consensus and fo cus on the purpose 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. Tl
leader seeks to use powers of the office and manipulate people and resources to estab-
lish control. The counter style stresses the following skills: helping groups solve prob-
lems, listening, c ommunicating, de veloping te am c apacity, c oaching, m otivating,
inspiring (Rees 1991). The 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 get things done.” When people are 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 effective 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 finding support in the business world (Kiechel, 1992).
The servant-leader is one who “wants to s erve, to s erve first.” In t ime, “conscious
choice brings one to aspire to lead.” This leader is “sharply different from one who is
a leader first.” (Greenleaf 1977).

The organization that matches the control or power-oriented style is hierarchi-
cal in nature. Increasingly, organizations are flatter and loosely knit. Ths counter
view sees organizations as networks with fluid au thority, a mbiguous limits, and
overlapping domains. Crosby and Bryson (2005) argue that the world is charac-
terized by shared p ower. Leaders in this setting “inspire and motivate followers
through persuasion, example, and empowerment, not through command and con-
trol. Such leaders foster dialogue with their followers and the situations in which
they find themselves, and they encourage collective action to address real problems”
(Crosby and Bryson 2005) They 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. Tley find that effective
leaders enable others to a ct by fostering collaboration and strengthening o thers.
They inspire a shared view of the future and enlist 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
effective leaders set an example. Finally, they elevate followers—"encouraging the
heart”—by re cognizing t he c ontributions of o thers a nd celebrating a ccomplish-
ments (as opposed to taking personal credit.) This kind of leadership presumes
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. The paradigm appears to be a startling departure
from what we expect to find 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). The 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).

The superiority of the facilitative ap proach in all sectors is supported by the
Good to Great research of Jim Collins (2001; 2005.) Successful companies, non-
profits, and governments that sustain excellence for the long term have “type 5”
leaders. They combine selflessness and a fo cus on making the right decisions that
will advance central goals. They perform better over the long term than the highly
visible and charismatic change agents who produce only short-term gains. Tk type
4 leader can also be effective and “catalyzes commitment to and vigorous pursuit of
a clear and compelling vision, stimulating higher performance standards” (Collins
2005). This approach, however, is leader-centered rather than enlisting the support,
ideas, and energy of a wide range of actors. The distinction is similar to the differ-
ence between the “transformational” leader who attempts to d rive change (Couto
1995), and James Macgregor Burns’ ideal: “transforming leadership.” This 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).

The characteristics of the facilitative leader in top elected positions in local gov-
ernment can be divided into three categories: the attitude toward other officials,
kinds of interactions fostered, and approach to goal setting. Table 1.2 presents the
characteristics of the facilitative leader.

The leader who uses the facilitative ap proach is committed to h elping o ther
officials accomplish their goals. He or she promotes open communication among
officials. The approach to managing conflict s tresses collaboration in which the
interests of the leader and others are mutually satisfied. The leader shares leader-
ship and seeks to ¢ oordinate e fforts a mong o flicials. Finally, the leader seeks 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 efforts 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 significant role. Robert
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Table 1.2 Characteristics of the Facilitative Leader in Local Government

Attitude Toward Other Officials:

B The leader does not attempt to control or diminish the contributions of
other officials.

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

B The leader values and maintains mutual respect and trust.

Kind of Interactions Fostered:

B The leader promotes open and honest communication among officials.

B The leader seeks to manage conflict and resolve differences in a way that
advances the mutual interests of all officials.

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

B The leader fosters understanding of distinct roles and coordinated effort
among officials.

Approach to Goal Setting:

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

B The leader promotes commitment to the shared vision.

B The leader focuses the attention and efforts of officials 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.

and Janet Denhardt (2006) reject this conclusion and assert that the leader retains
a central role in the visioning process.

It’s just a different role. Instead of coming up with the vision, the leader
must “integrate and articulate the group’s vision.” In some ways, this is
more difficult 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. The mayor is the leader
of a collective body with few if any separate powers. The mayor in mayor—council
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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 ap pears that having vision is becoming
even more important. In contrast to the approach taken in 7he Facilitative Leader
when the visionary quality was subsumed in the larger facilitative model, it is now
singled out as a c haracteristic to b ¢ examined separately. New methods of com-
munication and new media for reaching more people more quickly over greater
distances make it easier to i nform and align a w ide array of actors and make it
possible to en gage and enlist more people in the cause the leader espouses. Tles 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.
They may follow different 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 differentiates”
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).

There 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 offering 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. Tlke official who uses the facilitative
style has difficulty 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. The 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 officials 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
offer ideas about future projects and goals.

There is no reason why mayors should differ greatly in the level of visionary
leadership based on form of government, although differences may be produced
by resources, expectations, or the type of persons who seek the office and are then
elected. In surveys of city administrators in 1997 and city elected officials in city
government in 2001, respondents were asked the following question:

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

The council-manager mayor can act in this way by developing ideas for other
council members to c onsider. M ayor—council mayors are expected to a ct in this
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 definition (Dahl 1961; Talbot 1967; Ferman 1985).
Despite t hese c onsiderations, we sh all a ssume t hat v isionary | eadership can b e
found in any setting. Furthermore, we will zor 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).
This survey was the first to allow the comparison of the level of facilitative and
visionary l eadership by mayors in bo th mayor—council a nd co uncil-manager
cities. The survey was conducted in cities over 25,000 in p opulation, and the
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. It o ffers so me general comparisons of cities with the two major
forms of government. These indicators will be analyzed in greater depth later in
this section.

The mayor in mayor—council cities is much more likely to be viewed as a
visionary by council members, although the difference 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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Table 1.3 Council Member Ratings of City Government Features by Form
of Government

Mayor-Council (%) Council-Manager (%)
Mayor is a visionary' 57 42
Mayor and council have 64 80
a good working
relationship’
Mayor accomplishes 43 n/a
council goals?
Mayor helps council set n/a 46
goals?
Effectiveness of council 46 69
at long-term goal
setting?
Effectiveness of council 39 61
at oversight of
administration?
Number of respondents 227 320
(21 mayors excluded) (67 mayors excluded)

1% agree;
2 % very good/good rating;

3 % excellent/good rating.

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. The implications of not
working together on goals are likely to be different. In the council-manager form,
the absence of mayoral attention 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 comparing how well key functions are performed by the council, the
council-manager councils perform substantially better at setting long-term goals
and at overseeing the performance of administrative staff. In the following sections,
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we will examine how the mayor’s characteristics a ffect council performance and
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 number of measures of mayor a c haracteristics
and council performance will be presented for cities with respondents divided
by different forms of government. I'n all the data analysis, mayors have been
excluded.

1.4.1.7 Facilitative Roles of the Mayor

The mayor in the council-manager form occupies a s trategic location at the cen-
ter of communication channels with the council, the city manager, and 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 fill a wide range of roles, which fall into three
broad categories (Svara 1994). Tle first set of roles are traditional or “automatic”
in the sense that they are built into the office, and all mayors will fill them unless
they are inept or make an effort to avoid them. Mayors perform ceremonial tasks
and actas a /link to the public, presiding officer, 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 fill them. In these
roles, the differences between more and less active mayors are likely to emerge. Tle
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 chesive 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 serter role, mayors engage in activities to create a
sense of direction or a climate 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.

These roles are mutually rei nforcing and success in one en hances success in
others. Further, they go on concurrently. Still, the performance of mayors will vary
from city to city in two respects: how many roles are filled, and how well they are

fl led.
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1.4.1.2 Indicators of Performance

The 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.

Tles 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 identified. Tte first tends
to perform poorly in all four activities (35 percent of the mayors). The second is
consistently between good and satisfactory in performance (33 percent). Finally,
the third has ratings close to very good for all four areas (32 percent). Given the
patterns of performance, the three types are labeled (1) caretaker, (2) coordinator,
and (3) goal setter.

The three types of leader are associated with substantial differences in perfor-
mance by the city council, and with different 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

Mayoral Leadership Type and Council
Performance (% excellent or good rating by
council members)
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goals priorities administration

O Caretaker M Coordinator [ Goal Setter

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 five councils perform at an excellent or good level when mayoral leadership
is limited. There is less variation in reviewing the budget.

Similar differences are found when council members assess their contribution
and how they function as a g overning body. Almost all members agree that the
council provides sufficient direction and leadership when the mayor is a goal setter,
whereas just over half agree when the mayor is classified as a caretaker. Tle differ-
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 sufficient time to consider
policy issues, and that the council provides adequate ap praisal of the city man-
ager’s performance. As was the case in performance in filling council functions, the
coordinator-type mayor is associated with higher assessments that are close to those
when the goal-setter type is found.

The type of leadership also makes a difference in handling problems or obstacles
to performance. Council members were a sked to identify whether certain condi-
tions are a major problem that cause frustration to them as elected officials. Conflict
among council members was identified as a source of frustration in almost three
councils in five with caretaker-type mayors. In contrast, only one in five 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.

The 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. The goal setter is also more likely than either of the
other types to be seen as a visionary and to be effective 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. The caretaker often has a negative relationship with the council,
not a positive one, and is seen to be an ineffective spokesperson or promoter of the
city. Most strikingly, the caretaker is almost never considered to be a visionary.

1.4.1.3 Visionary Leadership

The connection between facilitative leadership and visionary 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 the presence or absence of the visionary quality make a d ifference when it
is found alone or in combination with an indicator of facilitation? To make this
determination, mayors are divided into four groups based on the ratings of council
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Figure 1.2 Mayoral leadership type and assessment of mayor.

members about whether the mayor is a visionary and how effective 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 effective at helping the coun-
cil set goals and objectives (32 percent), or they are not visionary and are ineffective at
goal setting (44 percent). The 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. Tle figure pres-
ents the proportion of council members who rate their performance as excellent or
good in setting goals. (Those who rate performance as satisfactory or poor are not
included in the figure.)

When neither quality is present, less than half of the councils perform at an
excellent or good level. The theoretically p ossible si tuation can o ccur when the
mayor promotes his or her own ideas, but leaves the council out of the process of
goal setting. The mayor, who is visionary but not e ffective at 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 offer few new ideas them-
selves, contribute to a generally good level of performance, but less often to very
strong performance. These councils are able to d raw on the recommendations of
the city manager as well as their own ideas, but the absence of a visionary leader
makes a difference in their level of accomplishment. The combination of vision and
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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
Very Good or
Visionary Good Fair or Poor
Yes 31.5 10.7
No 14.1 43.6

Note: All columns = 100%, number = 298.

facilitation achieves as much success over all, and almost half of the council mem-
bers in these cities feel that they achieve excellent performance. These 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.

The relative i mportance o f the mayor in en hancing the p erformance of the
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 effective 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 p ositive 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 bring one or both of these qualities—
innovative ideas or attention to the goal setting process—to the governing process,
there is a vacuum in leadership. The city manager helps fill 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, facilitation i s t he m odel fo r | eadership i n ¢ ouncil-manager ci ties.
Mayors who combine this ap proach with their own sense of vision can greatly
improve governmental outcomes and processes. The coordinator-type mayor also
makes a ¢ ontribution by i mproving i nternal communication, b uilding ¢ 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.
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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 further attention is whether this
kind of leadership style is possible in mayor—council cities where the top elected
official has a number of formal and informal powers on which to draw? Tle 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). Tke
ideal is an innovative or entrepreneurial leader who takes charge of the develop-
ment of policy initiatives and makes sure that the implementation of policies is
consistent with purpose. In both aspects of leadership, it is typically presumed that
the effective 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

There are two 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. These behaviors may be ineffective when
dealing with other actors who have incompatible goals, and may even leave the
mayor subject to exploitation by others who could take advantage of the mayor’s
inclusive approach. The approach also seems to contradict the expectations of the
media that the mayor runs the city. Significant 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. This

quality refers to the ability to bring others to understand and accept the leader’s
point of view by the quality of the ideas presented and by the leader’s effectiveness
at persuasion. This approach does not depend on rewards and threats to win sup-
porters. Presumably, effectiveness at persuasion requires that the leader be open
to the ideas of followers and peers and find ways to i nclude their ideas in his or
her own goals. This is an essential feature of facilitation. Another well-established
principle in leadership research is that effective 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 values with the leader and who possess the capability to
act on their own initiative fails to tap into the resources that followers can offer.
Participative a nd te am-oriented leadership b roadens the capacity for change by
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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There 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 effective 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 findings:

B Effective city government is characterized more by cooperation than by
conflict.

B The mayor should serve a team-building function, working to build consen-
sus in the council.

B The 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.

The 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. The responses will be
examined to estimate how common it is to find facilitators in the mayor’s office in
mayor—council cities. Three 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 sufficient alternatives for making policy decisions
2. Providing the council with sufficient information and performance measures
to assess the effectiveness of programs and services

3. Accomplishing the goals established by the council

Tk first examines whether mayors share i nformation with council members
and em power them to m ake p olicy choices d rawing from a f ull array of 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.

The 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 different 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 secure information that the mayor is withholding from them. In
circumstances like 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.

The third measure is the clearest indicator of a facilitative approach. This 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 almost
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 the council accepts the mayor’s goals. A c ommon expectation is thatif the
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-fifths
of the council members in the survey indicated that the mayor does an excellent
or good job of accomplishing his goals. This 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. This 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 differ with regard to their relationship to the council.
The results are presented in Table 1.5.

Tl first 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. The second type is fairly reserved in the relationship and receives
intermediate or satisfactory ratings on the three measures. The third type is sup-
portive of the council and receives excellent to good ratings. The 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 differential is similar to that found in coun-
cil-manager cities with mayors of the goal-setter type.
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Table 1.5 Types of Mayoral Relationships to City Council in Mayor—

Council Cities

Average Ratings by Council Members: How
Well Does the Mayor ...
Present Provide Accomplish
Type of Policy Information Council Proportion
Relationship Options* for Oversight Goals of Cities
Separate 3.9 3.9 3.6 32.4%
Reserved/ 3.0 2.7 2.9 31.1%
cool
Supportive 17 1.8 1.6 36.5%
* Scale: 1 = excellent; 4 = poor. No. = 219.
Mayor Relationship to Council and
Council Performance*
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Figure 1.4 Mayor relationship to council and council performance.

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 five of the council members give them-
selves an excellent or good rating at establishing goals and setting priorities, and
only one in four provide a good rating for overseeing ad ministration. Less than a
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Figure 1.5 Mayoral relationship to council and council assessment of own
performance.

quarter of the councils with separate type mayors perform at a good or better level
in three areas.

The same d ifferentials a re present i n i ndicators of council c haracteristics, as
shown in Figure 1.5. With supportive mayors, four-fifths 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. These 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
five council members agree that they provide direction, do not simply try to check
the mayor, and have enough time for policy. Only one in five feels that the council
does not focus on short-term matters.

The 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 conflict
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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In cities that have a chief administrator or chief administrative officer (CAQ), it
is always an important question whether the CAO is considered to be the agent of
the mayor alone, or an official 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.

Thus, the interactions between the mayor and council in mayor—council cities
are more varied than we have recognized in previous research. Mayors who seck 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 reserved
and cool relationship produces some, but fewer, benefits. When mayors separate
themselves from the council, the council flounders and is ineffective, has extensive
internal dissension, has a conflictual 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. The qualities of being visionary and helping others de velop goals
usually either go together or are both absent in council-manager cities. Only 10
percent were visionary but not effective at promoting council goal setting, and 15
percent were good at goal setting but not visionary (presented earlier). Tle survey
used in mayor—council cities permits a similar assessment. In these cities, the com-
parison can be made between being visionary and being effective at accomplishing
the goals of the council. As indicated below, there are two substantial groups of
mayors who are either visionary and help accomplish the council’s goals or not
visionary and, therefore, ineffective. In addition, however, one in five is visionary,
but not attentive to the goals of the council. These 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 effective. Only
one in twenty mayor—council mayors are good at council goal accomplishment, but

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

" In mayor—council cities 25,000 to 50, 000 in population, 45 percent of t he mayors 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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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 55 36.9

Note: All columns =100%; number = 217

M-C Cities: Mayor as Visionary and Accomplisher of
Council Goals and Council Effectiveness at Setting Goals*
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Figure 1.6 Mayor—council cities: Mayor as visionary and accomplisher of coun-
cil goals and council effectiveness at setting goals.

are not visionaries themselves. The combinations are presented in Table 1.6. Tles e
combinations of mayoral leadership are related to the effectiveness of the council in
setting long-term goals.

Figure 1.6 is similar to Figure 1.3 presented above regarding council-manager
mayors. The mayors who are highly rated in both areas are associated with coun-
cils that are generally e ffective at s etting long-term goals. Three of five councils
with mayors who accomplish council goals, but are not visionary themselves, are
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excellent or good at goal setting, although there are few mayors in this category
(only 5 p ercent of the total). The mayor’s vision does little to h elp the council’s
performance when the mayor gives limited attention to the council’s goals. Only
one-quarter of these councils are effective, even less than the proportion that works
with mayors who are neither visionary nor concerned with the council’s goals. This
result is quite different than the one found in council-manager cities. 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
effective at setting long-term goals.

The lack of council effectiveness with visionary-only mayors does not necessarily
mean that these mayors are not effective in areas over which they have substantial
control. Two-thirds of this group are seen as excellent or good at improving efli-
ciency, and three-quarters get this rating i n p romoting e conomic de velopment,
although in the assessment of efficiency, 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 efficiency 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, almost 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 effective because they are
spending less time and energy in conflicts or boundary disputes with the council,
and are getting support rather than resistance from the council. To expect the
strong, yet solitary, mayor to be an effective innovator who keeps the council at
a distance is not consistent with the assessment given by council members. A
majority of these mayors make a mark and achieve effectiveness, but far fewer
succeed and they achieve a lower level of effectiveness than the visionary mayors
who adopt an inclusive approach to leadership and promote the council’s goals as
well as their own.

Considering the evidence, the facilitative ap proach manifested in sharing
information wi th the council, e mpowering th e ¢ ouncil’s p olicy-making and
oversight functions, and incorporating the council’s goals into the goals of the
mayor, ap pears to a chieve better results than a p ower-over ap proach vis-a-vis
the council. Innovative mayors have sufficient 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 expand the power to address the problems of the city. Tle
emphasis in the general leadership literature on the importance of inclusion
and collaboration ap pears to b e ap propriate for mayor—council cities as well.
Facilitators and visionaries who seck to fos ter a sh ared vision achieve higher
levels of effectiveness than those who seck to maintain control and accomplish
their own goals alone.
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1.5 Conclusion and Issues to Be Explored

Mayors may pursue different approaches to filling the responsibilities of their office
depending on form of government, but there are shared aspects of leadership and
flexibility 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 also have a sense of vision, ap pear to have greater impact on achieving both
clearer direction and greater cohesion within the city council. In these pursuits,
they are assisted by a city manager who supports both the mayor and the council as
a whole, and offers professional direction to the administrative organization under
the continuous oversight of the council. The 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 effective promotion of coordination and
communication.

Mayors in council-manager cities make the greatest contribution when they
monitor and adjust the governmental process, ensure that the council is setting
goals, and contribute their own ideas about the future direction of the city. Some
of the case studies to be presented here demonstrate how this process occurs in a
seemingly effortless way with mayors that take advantage of the characteristics of
the form of government to fill coordinative and directive roles in well-functioning
cities. When positive conditions prevail and official 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. The 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. They 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 different choices, but they may wind up
in a place similar to their counterparts in council-manager cities. Tle separation
of powers context in which they operate provides the opportunity to set an inde-
pendent course and to u se the power of the office to induce support from inside
and outside the council. The problems with this approach are that power alone is
typically not sufficient 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 allow 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 conflict among offi-
cials in the separation of powers setting. By providing appropriate alternative policy
options and sufficient information for oversight, and by supporting the accomplish-
ment of council goals, mayors enhance the performance of the council, improve
internal relationships, and reduce conflict. Mayors who are somewhat distant from
the council members or clearly separated from them have councils that perform
worse and give themselves lower ratings for their performance. The supportive may-
ors strengthen a sh ared p ower to so Ive problems, while other mayors stress their
distance from or power over the council*

There 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 persons are open to n ew ideas and receptive to t he contributions of o thers.
When both qualities are present, there is a strong boost to council performance. In
contrast, a strong negative effect 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 different depending on the form of government.
Most councils s till p erform well i n ¢ ouncil-manager ci ties, w hile m ost d isplay
moderate to low levels of effectiveness when the mayor goes his or her own way in
the mayor—council form. The negative impact of less effective 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. The 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 aligned to the
mayor than the council.

Both kinds of mayors can be visionaries, but many are not. It is inherently dif-
ficult to envision the future. It is easy to be trapped by the assumptions and con-
straints of the present. It is also difficult 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. The visionary may get caught up in his or her own dreams and ambitions
and never get around to facilitating. Consequently, the visionary-first 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. This 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 distinction between “power over” a nd “power to.” The former term
implies control, and the latter refers to the capacity to act.
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This reexamination began with an emphasis on the distinctions between forms
of government in American cities and leadership approaches appropriate to each.
Analysis of survey responses from city council members indicates that there is a
substantial possibility that mayors in both council-manager and mayor—council
cities can use the facilitative approach with positive results, and both make a con-
tribution when they bring their vision to t he consideration of the city’s future.
Form continues to be important because it defines the context in which vision and
facilitation are used. It does not dictate, however, the leadership style the mayor
will choose.

These findings 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 relationships with the council and with the top administracors, it
is appropriate to ask which comes first? Does cooperation make it possible to be
a facilitative leader, or does such leadership contribute to positive relationships?
How do m ayors handle behavior that is counter to t he normal expectations of
the form? How do council-manager mayors deal with conflict? 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 convergence of major forms of
government? Finally, what are the i mplications of this e vidence for the debate
about empowering the mayor and which form of government to choose, particu-
larly in large cities?

The case s tudies t hat fo llow offer evidence to answer these questions. Tle
information and insights from the studies of individual cities will be summarized
in the concluding chapter. The facilitative ap proach fits the norms and distribu-
tion of resources in council-manager cities, and it is an option in mayor—council
cities. The results of effective 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. There is great variation
in the personalities and styles of the mayors profiled in the case studies, and dif-
ferences in the ways that they fashion leadership. The mayors do not cover their
leadership roles equally well, and they differ in their success. Still, the case studies
present strong evidence that in the top elected office 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 effective than approaches that
stress power over other actors or simply focus on helping people get along with
each other. Furthermore, a v ision of the future provides purpose and direction
that is missing when officials react to ¢ urrent problems. The ideal leader is the
visionary facilitator. Here the statistical evidence has been offered that supports
this view. In the chapters that follow, detailed portraits are offered of this kind of
leader in action.
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“On o ccasion ... aci ty commissioner b ecomes m ayor a nd a ctually
functions as more than a ribbon cutter, presiding officer, and symbolic
head. In recent years, this occurred only when John Nalbandian, a
student of city management, twice served as mayor for a year. ... He
had the gumption to run for office, and he took his election seriously.
He listened—at least most of the time—to his constituents. Tlen (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 difficult but welcomed assignment. A social scientist is expected
to be objective and analytical, but thatis difficult when you are the subject of
your own investigation. I will actempt 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 will also add a perspective that is not normally
possible when the investigator is separated from the subject. I w ill comment on
how the definitions 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. Tle effective mayor
has a m ind of his/her own. But, secondly, he/she moves within the context of a
governing body and this i nvolves helping o ther elected officials understand and
realize their collective will. One must be able to a ct in ways that help structure
political issues, facilitate the governing body’s work, and instill community confi-
dence. In short, an effective, facilitative mayor must act in ways that others respect
sufliciently enough to alter their own attitudes or behavior, including their votes.
Bug, it also involves acknowledging and advancing council goals, especially if you
do not object to them.

Council-manager government naturally encourages a facilitative 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

* This chapter is written in first person because it is the account of my experience as mayor. My
co-author Sarah Negron participated fully in the preparation of this chapter.
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do so as 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 effective
facilitative mayor. The 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 ¢ hapter w ith so me ba ckground i nformation a bout t he city o f
Lawrence. I follow with a section on campaigning to feature 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 official. Then 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 official for perspective. Finally, I have some case
examples to illustrate the way I acted as a facilitative mayor. Throughout the chapter,
I include quotes from a journal that I kept during my eight years in office.

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 large student population, for the
most part, the students are uninvolved in local politics. Despite a lack of student
involvement, L awrence citizens a re highly e ducated with a significant number
actively engaged in local politics. Thus, many well-articulated interests come 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-five minutes from the state capital in Topeka. We
are a full service city, which means that the city offers services like providing water,
managing s torm water, o perating a s ewage t reatment p lant, and 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 still are a free-standing city, not a
suburb. The megaissue in Lawrence for the past thirty years is how we can grow
and yet retain our identity, which geographically is centered in an ideal college-
town downtown.

Since the early 1950s, Lawrence has been a ¢ ouncil-manager city. Tle form
is very well accepted, and even though we e lect our five commissioners at-large,
we rarely fail to elect a politically representative commission—especially reflecting
perspectives on growth. Even though we have a 12 percent minority population,
we rarely if ever have had a m inority member of the community on the ballot.
Economically, we are in good shape; we spend money frugally. The 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. The 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 specific 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 for the fi ve-member c ommission are held in the spring e very two
years. If more than six candidates formally declare their intent to run, a primary
election reduces the field 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. The top two serve a four-year term while the
third-place candidate serves a two-year term. The 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 was reelected to t he commission in 1995 as 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 office; in fact, it rarely entered my mind. But, I knew that
if T wanted to run for office, I could—anyone could.

I think I h ave been the president of every club, organization, or group I h ave
belonged to since I was akid. I have been the faculty’s choice to c hair the public
administration department at the University of Kansas on two different occasions
for a to tal of twelve years. So, I a m accustomed to b eing the center of attention,
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. The 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 finished my five-year term as department chair, I wrote a book
on professionalism in local government and, when that was completed, I thought,
“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 DPolitical Science Professor Loomis noted, “The 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 offer 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. This 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).

The lesson I learned initially from 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. The most important lesson for administrative profes-
sionals to learn is that organizational structure is crucial to their competence. For
the professional

B There is always someone in authority above you.

B There are position descriptions.

B There are performance evaluations.

B There are established ways of getting things done that either are 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 and reliability, in politics loyalty can substitute for the absence of formal
structure and established relationships.

Campaigns are about two things. First, you need a good candidate. Tlere 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 than others. Some involve the candidate as a ke y organizer and others do
not. I was fortunate in my first 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” as a p ossible main campaign theme. As we
talked, he jotted notes about complementary themes and issues that I
would have to wak (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 and I de veloped thirty- to si xty-second responses to a Il the 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 office,
but you do not want to be hijacked by it.

My campaigns were p retty traditional for L awrence at t he time. We raised
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 first started in 1990. But I learned, and a few years after I left
office I headed a friend’s campaign—we lost.

What really surprised me about running for office was the number of people
who wanted to wo rk on the campaign. I rem ember Randi T. calling and saying
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that in every city commission election she chose one candidate 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 office. This 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 offee and said he was going to make phone
calls for me. Nancy C. mailed postcards and so did Larry M. Randi T.
accepted all kinds of responsibility. Dulcy S. organized all the Quail
Run b rochures into routes. Paul D. (now a s tate rep resentative) was
indispensable with yard signs. Unbelievable!

Because, in Lawrence, we all run atlarge, it does not make sense to run a negative
campaign focusing on any specific individual in the election. Ths influenced 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 is the election?” Then, we w ised up and got the names and addresses of
people who had voted in the last local election from the County Clerk’s office. 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!”

The first time I received a campaign contribution in the mail from a person I
did not know, I realized, “There 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. Tlen ,
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 confidently as if you do.

2.4 Roles, Responsibilities, and Relationships

No major issue that comes to al egislative b ody has a “ right” answer. You can
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-
flicting values like representation, efficiency, equity, and individual rights. Tlke goal
is working to b uild, maintain, and preserve a s ense of community that is forged
over time from the way these values play themselves out.

With the wemendous challenges that governing bodies face in their goal of com-
munity building and working with conflicting values, individual commissioners
confront wo rking c onditions t hat they a re unlikely to h ave faced b efore. In all
of your working life, 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
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 conflicts 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 conflicts and lack of
authority pose, politics is socially constructed; in other words, it is framed by largely
unwritten, but understood, sets of expectations and obligations among 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 there is no middle. You just keep unfolding and unfolding as leadership
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 conflicting forces
of administrative modernization and citizen involvement (Nalbandian 2005). Each
of these forces is powerfully affecting governance at the local level, and they cre-
ate tension that can be viewed along five 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 five dimensions in detail. It is enough to see how there
are gaps that in my judgment are growing and can be charted along the five dimen-
sions as seen in Table 2.1. It is critical to bridge the gaps because the space between
the t wo trends rep resents t he d istance b etween what is administratively feasible
(represented by the modernization column) and what is politically acceprable (repre-
sented by the citizen involvement column). Those 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
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Table 2.1 Gaps between Modernizing and Civic Engagement Perspectives

Modernizing the Organization Gaps Civic Involvement

1. Professional staff Elected officials

2. Departments Chief administrative
officer

3. Institutions Community-based politics

4. Specialist Citizen focus and
community problems

5. Policy Place

that the mayor can facilitate because efective action can only result when these
spheres come together effectively.

In retrospect, my goal as a commissioner was to help make these connections,
and as mayor, I could take more of the lead than I could as a commissioner. Tle
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 that bridges are built and the onion unfolds with implicit
purpose, even if unpredictably. In re trospect, the path taken to re solve an issue
makes sense, but when one is in the middle of the debate, it can feel like wandering
hopelessly in a meandering stream.

The 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.
The sometimes complementary and sometimes conflicting expectations create the
working definition of the role. In crafting and enacting the role of mayor, one’s self
cannot be denied. The 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 could 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 officials now seeck 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 strengths in ways that others value. It does no good to
make decisions that result in comfort for you if they make work difficult 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 flexible. It is who I am and what I do. I did it in high school and
in college, and I have gotten used to working this way. It is what works for me
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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 define 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 illustrate some of these ideas in practice, I a m going to q uote extensively
from a journal entry I made on May 18, 1993. This would have been a little over a
month into my first 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, and I c annot believe how
time consuming it is. The 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 cannot proclaim or dictate direc-
tion. First, it takes some ideas, then you have to talk with people, and
that takes a lot of time.

I also realize that I h ave to s et so me priorities for myself. I ¢ an
get involved in a lot of projects, and take initiative on a lot, but to see
something through takes persistence and time, 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. The 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.

This is a great idea, and I sent them our city/county/school board
goals statement that is very consistent with their suggestion. Tlei 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.

This 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 helping o thers g et t hings t hey
want to i nitiate and which I favor on the political agenda. Yesterday,
I called Jo A., a new 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 written proposal for
the city commission’s consideration that could be included in the 1994
budget that we a re now discussing. Further, I told her that a written
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 facilities a nd my 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 it. During our conversation,
I suggested that he prepare a ¢ oncept paper that would identify the
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’ issue is to g et the hospital more sensitive to t he needs of
the other agencies. So, all of our interests overlap. Then, I sent a letter
to the president of the hospital board, Bob J., Sr., inviting him and
the incoming president to talk 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 first, 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 final 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. Tlis
indicates that she knows of my interest in the broader perspective. So,
I need to try to find a way to get her interests on the political agenda.
I think what I am going to ask her to do is 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 can take her ideas. I will
also share that report with the school district and possibly our joint
committee.
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This 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 bt 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 five votes, I don’t remind anyone of that fact. I just try to
move things along, focusing especially on inclusive projects.”

One noticeable lesson from these vignettes is that the facilitative mayor who
knows his/her strengths puts him/herself in the position of permitting others to
play off them. We can see how others knew not only my interests, but also 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 influ-
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 Lawrence, Nalbandian was perhaps the perfect mayor in that the
community is truly dedicated to the city manager form of government.
Nalbandian was an elected official 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 first election
based on extensive academic exposure, my interest, and connections to city man-
agement p rofessionals n ationwide. I'n a ¢ ouncil-manager g overnment, there are
three crucial sets of relationships: with citizens and community groups, with other
governing body members, and with the city’s professional staff. I think for some
council members, the staff partnership is the most difficult to grasp, in large part
because so many council members do not have executive work experience in large,
complex organizations. They 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. They 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 knew about the governing
body and staff relationship when I was elected. I trusted the staff. I knew the city
manager and assistant. They respected me and vice versa. There is a word of caution
here. Forms of government are different, 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 structure based on a separation of powers), I might have a difficult 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 great 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 official. My answer has been the same from the beginning, and
it surprised me. “There is not a lot of difference.” Every Tuesday night
we face the single most important question any political theorist asks:
What should be the role of government? (Cizy Newsletter, 1999)

2.6 Cases

I am going to illustrate two points with two cases. Tle first case will show how the
facilitative mayor uses his/her authority and power to convene important conver-
sations around issues he/she and the community care about. The second case will
show how politics unfold in uncertain ways, and how the facilitative mayor must

be flexible.

2.6.1 The Sales Tax

Early in my first term, I wo ndered why we h ad put ourselves in a re active mode
when it came to recreation facilities and programs. I particularly recall the Youth
Sports Incorporated (YSI) nonprofit soccer group coming in several times asking
for various improvements to our soccer fields. At one point at a commission meet-
ing I asked whether it would be desirable to have a plan—a parks and recreation
master plan. I had not thought this out beforehand, it was purely contextual. Tle
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. The question then became, “How do we fund the plan?”
At that time, I was mayor for the first time. [ 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. The school district, which for a number
of years had been trying unsuccessfully to convince the community that Lawrence
should have a second high school, finally had made its case successfully, and they
were ready to puta b ond issue on the April ballot. The 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. This was the financial environment
we confronted as we were discussing the parks and recreation master plan.

The key event occurred when I u sed my position as mayor to c all a m eeting
with Gary T., the executive director of the chamber of commerce, and Dan W.,
the president of the chamber and my former campaign director. Gary was espe-
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. Itis a
progressive chamber, so that is not a great stcumbling 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 tlked, and then a light bulb flashed 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 should 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 effect, 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. This 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 '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 an for city commission in 1991,
a local advocacy group— the Lawrence Municipal Golf Course Committee— pledged



Defining Facilitative Leadership ®m 51

to support me in exchange for my written support of their desire for a municipal golf
course. I play golf and indicated to them that I favored 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 as 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.
The commission was in favor of the plan, but two more public golf course options
became available: A private golf course offered to sell their existing course to the
city; another privately owned golf complex (offering a driving range and mini golf)
presented plans to b uild an 18-hole course. The commission chose to a llow the
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 resule—
increased capacity and affordable golfing 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 campaign was the concept of a m unicipal golf course.
... I think that, in endorsing Mr. G’s proposal, all the goals and objectives of a
municipal course are met. I don’t think we’re backtracking at all. It’s just that the
conditions are different from what they were.” (King 1991)

This is an example of where my flexibility 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. Tle
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 office, I had not
carned the respect needed in order to change my mind and still be seen as a credible
commissioner. Thus, even though I was trying to facilitate cthe 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.

“They’ve accused us of having no integrity. And I'm really angry about
that,” Nalbandian said. “They failed to acknowledge that anything is
different now than during the spring. In the spring, we had one option,
the municipal golf course. Now we h ave two options. Why 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 Course Association proved correct. It was not until 1996 when, ironically,
the golf course had been included in the new parks and recreation master plan (for
which I received a lot of credit) that we finally 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 celebrate the opening of the course. When the mayor is ata
ribbon cutting in Lawrence, by tradition the mayor speaks on behalf of the city
commission. But at the end of Mayor K.’s remarks, he invited me to come to the
podium and say a fe w words. That kind of political generosity is not lost among
commissioners. His wife gave me a handmade Christmas card with my picture as
part of the first 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 majority vote. After a while, I learned that people do not want
to hear that. They really want to believe that someONE made a difference. As an
elected official, it is foolish time and again to try and deflect 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.” They exemplify administrative work as they create legitimized documents
upon which professional analysis and recommendations can be made. Tle 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. That world consisted symbolically of “passion,
dreams, and stories” and it proceeded in fits and starts. Further, the facilitative mayor
does not always choose his/her partners. As mayor, I relied on my connections, the
connections of o thers, and their passion and d reams for energy and support, in
order to collectively construct messages that we believed the electorate would find
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 trust 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 continually cultivate less formal sources of influence. This is where respect,
loyalty, and trust come in. Respect is necessary so that people will listen to you, and
I think each elected official earns respect in different ways. I was a logical, big picture
thinker who took others into consideration, and my respect for others was recipro-
cated. The 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. Tle
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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 my 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. This 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 stated eatlier, 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 say what they think needs tobe
heard, but the facilitative mayor is action-oriented.

Loyalty based on p osition, t hreats, or i ncentives is fl eeting; loyalty built on
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 define my terms in office.

There are all kinds of opportunities to break trust, lose respect, and trash loy-
alty. I rem ember a pa rticularly difficult night when I'b ecame pretty visibly and
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 shake his hand, and you remember his generous gift of civility—one
commissioner to another—and you try to learn from it.

I want to end on a personal note. I was in my first term on the city commission
and the mayor had finished 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. The 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 flabby, 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 Dahlstrom
Mayor of Middelfart*

3.1 The Limited Impact of Formal Power Structures

The 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 influence as well. If facilitative leadership
is defined as the effort 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 clearly vested in the city council as in the
council-manager form. Thus, in principle, the power is in the hands of a collective
body, according to the 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 finance committee, and the
mayor. The 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 from the legislative body,
and there is no formal separation of powers. The city council elects the mayor as well
as the members of the standing committees among themselves, the latter typically
consisting of five to seven members being responsible for the “immediate adminis-
tration of affairs” of each department (Berg 2005). The mayor chairs one of these

* Quotations at tributed to off cials and leaders in the city of M iddlefart are from interviews
conducted by the authors.
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committees (the finance committee), w hich supervises all fi nancial and adminis-
trative matters a nd ap points all p ersonnel, except the CEO and the depa rtment
heads, who are appointed by the council. The mayor also heads up the municipal
administration (Figure 3.1). Thus, the position of the Danish mayor is considered
as a full-time job—typically the only full-time job among the elected officials. Tle
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. Thus, when it comes
to specific, 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 features of the electoral system in Den mark further limit the
similarities between the A merican and the Danish mayor. Firstly, compared to
the United States, the party system in Denmark is very strong. Very few mayors
are elected from nonpartisan lists. The mayor is also a party leader. Secondly, due
to the seat allocation system* in the Danish councils, the formal power of the
Danish mayors tends to vary somewhat more. If it is necessary to form a coalition
of two or more parties to cre ate a g overning majority, the mayor is constrained
(because he is the leader of only one of the parties) by the other coalition members.
These mayors are likely to use facilitative methods because of the unified 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).

The City Council
|
1 1 1
The Finance Committee The Mayor The Standing
(Chair: Mayor) Committees
CEO
The Municipal
Administration

Figure 3.1 The political/administrative organization of a Danish municipality.

* The seat allocation system is a s traightforward d’Hondt prop ortional re presentation system
among competing lists, which represent either national political parties presenting local lists
or local groups of concerned citizens (O’Leary, Grofman, and Elklit 2005).
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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 assigning the mayor a l arge amount
of formal power in terms of seats. This 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 fact, led by a m ayor from a m ajority
party.

How does this affect 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 first
formulated the classical model of bureaucracy, basing political leadership on legal
rational authority, there has been a general recognition that institutions have for-
mative influence on political leaders (Peters 1999; Elcock 2001). Furthermore, the
power structures in a sp ecific setting will encourage or restrict different 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 favor of his strong position in the seat allocation system. Consequently, one
would expect the mayor to replace the facilitative leadership model with a more
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 perspective, the mayor would also be expected to e xpand control over the
bureaucracy.

According to a s tudy of Danish mayors and the elected officials in the coun-
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 find the debate in the councils to be good and constructive,
reflecting a p ositive 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 as cooperative. Tle se findings support the conclusion that the facilita-
tive leadership model is generally recognized by elected officials regardless of the
strength of the mayor’s electoral mandate in the council.

The same positive relationship is found between the mayor and top adminis-
trators irrespective of the strength of the mayor’s party in the council (Berg and
Kjaer 2005; Mouritzen and Svara 2002). Tensions and conflicts within the council
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Table 3.1 Mayors’ and Councillors’ Assessment of the Work in the Council
(percent)

Councilors?

Member of the | Not Member
Member of the Mayor’s of Either of
Mayors Mayor’s Party Coalition 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

»

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.

often can rub off on the administration. The absence of variation related to differ-
ences in party representation adds to the view that the facilitative model is viable
in a variety of settings. In defiance 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 finding? If not the formal government institution and
the power structures inherent in these, what else can explain this prevalent type
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: Tle
municipality of Middelfart led by Mayor Steen Dahlstrem. As Dahlstrem is one of
the few Danish mayors who has experienced election terms both with and without
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Table 3.2 Mayors’ and Councilors’ Assessment of the Level of Conflict (%)

Councilors® with Mayor
Member of | Member of | Nota Member
Mayor with | the Mayor’s | the Mayor’s of Either of
Councilors Party Coalition These
The Relationship Is
Very conflict- 0 1 5 5
ridden
Conflict-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

2 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.

an absolute majority in the council,* this case is particularly useful for the study
of the issues outlined. W hile elaborating the case and illuminating the political
leadership of Dahlstrom, 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?

* The case study was conducted in 2004 during the mayor’s fifth election period, which is the
only period in which his party, The 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 reflection of old habits from earlier periods
when the mayor was not in possession of the power derived from the many mandates.
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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). The 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. Tlou 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 affiliated 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 fifteen years, and is now mainly dominated by whole-
sale businesses, construction firms, and consulting firms. 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. There 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.

The m unicipality holds a | ong t radition o f S ocial Dem ocratic mayors, as it
has b een governed by S ocial Dem ocrats for m ore t han ei ghty-five ye ars. Steen
Dabhlstrem, who is only the fourth democratically elected mayor in Middelfart,* is
no exception to this tradition. He was born in Middelfart fifty-five years ago and
grew up in modest circumstances in the same city. As a child, he often listened to

* The analysis of the municipality of Middelfart and its mayor, Steen Dahlstrem, 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 Liberal party, the chair of t he local party branch of t he Social D emocratic
Party, the CEO of the municipality, a jou rnalist at the local paper, and the CEO of the local
bank. Observations have also been made of a me eting in the council, a me eting in the eco-
nomic committee, and a me eting at t he local party branch of t he Social D emocratic 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.

T Except for the capital Copenhagen.

# Until 1919, the Danish mayors were appointed by the king.
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JUTLAND

LITTLE BELT SEA

Figure 3.2 Map of Middelfart and the other seven municipalities in the Triangle
area.

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 finds 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 Dahlstrem was first elected to the council in 1981, when he was only 30
years old. After the election, he was ap pointed as 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 Dahlstrem 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, Dahlstrom found the position more trouble-
some than it is today. At the onset, he found it difficult to follow in the footsteps
of the old, very experienced mayor, as he had to keep a balance between continuity
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and change, retaining old supporters while obtaining new ones. He also was more
sensitive to cr iticism, and often lost his tem per in either group meetings of the
party or at council meetings, which clearly was to his disadvantage. Over the years,
however, he has gained more confidence in the position, and, consequently, he is
not affected to a great degree by the high expectations and criticism as he was in his
earlier years as mayor. Dahlstrem’s ambitions have also been under development.
In the beginning, his ambitions were m ore personal than political. He found it
very important to be visible and to let 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 fingerprints 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 take decisions, get things done, and that

Middelfart develops.

Mayor Steen Dahlstrem

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, Dahlstrem 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, Dahlstrom
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. The latter, in return, received one of the committee chairs.

To pass 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 finding for Denmark (Berg and Kjaer 2005; Serritzlew, Skjeveland, and
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Blom-Hansen 2005). In many of the Danish municipalities, the mayors perceive
forming a m inimum winning coalition as both a r isky and inappropriate a ffair;
risky, because minimum winning coalitions tend to create more enemies than
friends on the council. This would clearly be a d isadvantage if 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 influence, 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 Dahlstrem’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 ... The municipality must be run in a sensible
manner, and by that I mean the whole municipality for all of its citizens.

Mayor Steen Dahlstrem

Dahlstrem 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 finance committee. In general, he puts a lot of effort into communicating with the
members of the council and committees. This is also why he has established a regular
routine of “informal orientation” at every official meeting. This informal orientation is
the first 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 official
agenda. The informal orientation is then used by the mayor as a tool for inclusion, for
developing a c ommon understanding of the p ending to pics, building the council’s
confidence 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 Dahlstrem

The inclusion of other parties in the decision-making process from time to time
impedes the clarity of who has really initiated the agenda. The mayor dearly believes
he still is in charge of the decisions taken. 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 man who has the ability to get other people to do w hat they don’t
want to do and like it.”* The mayor is, however, not the only one who seems to use
a Trumanian strategy. The leader of the Liberal Party finds that his party indeed
influences 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. What 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 fac, 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 his proposals than push party preferences through the council.
An example of this is the budget for 2004. Here the council was divided on an
issue concerning the financing of a local sports center. The Social Democratic party
was clearly against the public financing of this center; however, two of the parties
outside the coalition were in favor of letting the municipality be responsible for the
construction. Steen Dahlstrem convinced his party group that reaching an agree-
ment on the entire budget was more important than getting all of their opinions
through, and all nineteen members of the council ended up voting for the budget.

This case, as well as some other cases during this election period, has created
some resistance for Dahlstrom within his own party group. Some of the group
members feel that the mayor tends to b e more loyal to t he council than to h is
own party group. Dahlstrem is, however, very conscious that the atmosphere and
the c ohesiveness of the group are vital for his p olitical 1 eadership. In o rder to
overcome the tensions in the group, he has decided to share 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 the council, and the chair of the 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 group). Tle
role sharing has t wo i mportant c onsequences: (1) the members o f the mayor’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 reach broad agreements, while not creating too many frustrations within
the party group.

This 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 tem pted to | eave the group at t he wrong moment during Steen
Dahlstrom’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 the business communities.
Accordingly, cooperation between Social Democratic mayors and private sector firms
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 mayors (Berg and Kjaer 2005), all mayors—irrespective of party
affiliation—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 Dahlstrem is no exception to this pattern. He pays a great
deal of attention to the external arena, including the private sector firms, 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 the economic and cultural development of the municipality in the
later years of his mayoralty. By cooperating with both the private sector firms and
the other public authorities in the area, Dahlstrem has been able to take advantage
of the growth in the “Triangle area,” consequently attracting new firms and creating
jobs in the municipality. He has also succeeded in developing M iddelfart from a
traditional provincial town into a modern city with cultural facilities, supporting the
positive trend with new firms and new employees coming to the municipality.

One of the mayor’s most important external alliances is with other local gov-
ernments in the region: the seven municipalities in Jutland, which is part of the
“Triangle area.” Even though the population of Middelfart has a long tradition of
being affiliated 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. Tke 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, Dahlstrom, together with seven mayors from the neighboring munici-
palities in Jutland, took the initiative to establish a formal network of eight coop-
erating municipalities. The network that has now been operating for more than ten
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years is working strategically together on areas such as business, urban 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.

The alliance with the seven other mayors is not without difficulties. Tle mayors
represent different parties and municipalities of various sizes, and all have different
views as 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, Dahlstrom finds 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.”
The 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 library, the tourist office, a re staurant, a ci nema, etc. Tke first turf was cut in
August 2003 and the community center opened two years later. The political pro-
cess that occurred before construction could begin took several years. Ths process
was characterized by a dose cooperation between the mayor, the council, the CEO,
the administration, the local bank, and other local private investors. Tle process
started back in the 1990s when the municipality arranged an architect competi-
tion concerning the development of the waterfront. At the same time, the Social
Democratic party, under Dahlstrem’s leadership, decided to put forward a proposal
for a n ew public library in Middelfart. This proposal was later connected to t he
gradual development of the waterfront as a w hole. The project expanded from a
public library to a c ommunity center, including a marina, and it became clear to
Dabhlstrem that this project could not be carried out with public funds alone. 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.
The 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 Dahlstrem. He is a
pragmatic person, all he does is meant to benefit 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 Dahlstrom in the external arena as well. Whereas the sup-
port of a i deological and high-handed Social Democratic mayor would be inap-
propriate for the local bank and o ther m embers of t he b usiness community in
Middelfart, the support of a consensus-oriented mayor serving a unified whole is
truly another story. In that case, the support of the mayor is not only ap propri-
ate, but also aims at | 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. The leader of the Liberal party, part of the
potential opposition to Dahlstrem 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 firms in the municipality.

3.2.3 Partnerships in the Administrative Arena

The spillover effect from the consensus climate in the council and external arena is
also evident in the administrative arena. The formal functions of the Danish mayor
vis-a-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 kinds of mayoral behavior toward the administration—from a s trong
authoritarian role to a m ore cooperative one. However, several em pirical studies
have characterized the relationship between the Danish mayors and the admin-
istration as very cooperative. In fact, it is seen as a partnership, where both actors
cooperate on common goals and, thus, are dependent on each other in order to
reach these goals (Mouritzen and Svara 2002; Berg and Kjaer 2005). Consequently,
the administration has i ncentive to su pport and s trengthen the mayor, and the
mayor has incentive to empower the administration.

In the case of Steen Dahlstrem, his partnership with the CEO is well developed as
well. They have been working close together since the very beginning of Dahlstrem’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 rather authoritarian way. On the other hand, he carefully
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listens to advice 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 effort
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, Dahlstrom provides the councilors with an administra-
tive insight that is critical to maintaining their confidence 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 benefit. Yet it is also to the benefit of the
administration. It gives confidence to the administration knowing that
they are a part 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 Dahlstrem

At the time when the Social Democrats did not have the absolute majority in
the council, it was crucial for Dahlstrem to h ave the council’s support in order
to have an effective impact on the administration. Without the broad support of
the council, the administration would be forced to c onsider the various 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 Dahlstrem’s continuously
ensuring the administration’s autonomy vis-a-vis the council, which is revealed in
the mayor’s conclusion regarding these considerations:

It’s to the benefit of them (the councilors), to the benefit of the adminis-
tration, and also to the benefit of me ... It gives me an excuse to get things
done m ore q uickly t han else, w hen t hey ( the ¢ ouncilors) a re a Iready
informed.

Mayor Steen Dahlstrem

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

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

The facilitative leadership model as practiced by Steen Dahlstrom in Middelfart
isam odel su pported b y va rious | 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 the mayor to u se an au thoritative s tyle o f 1 eadership,
the facilitative leadership model continues to be in use. Dahlstrom’s refusal to take
advantage of the opportunity to base his leadership on power is probably typical
rather than exceptional for cultural and rational reasons. The 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
influence of s trong norms of consensus, which induce him to b ehave according
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 effects in both the external and the
administrative arenas, which contribute to the overall empowering of the mayor.

The p olitical | eadership as p erformed by t he Da nish mayor can be m odeled
as circulation of political capital (Berg and Kjaer, 2007). Scholars from different
schools of social studies use the concept of political capital, although there is not
a general agreement about a common definition of the concept. However, within
studies of local political leadership, the concept has been particularly referenced to
Banfield’s study of political leadership and p ower in Chicago (Banfield 1961), in
which he uses the concept of political capital to describe the power of different actors
within a political system. According to Banfield, 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 recurn. The 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 Banfield’s notion of political
capital as a s tarting p oint, o ur de finition of t he concept is so mewhat d ifferent.
Defined as p otential p ower earned by participating in the p olitical process, the
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 capital in our definition is not a pa rt of an exchange model where the
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 as formulation of policies, controlling the agenda, implementing the
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 officials, the citizens, and
others. Whether in the form of acknowledgment, accept and, support, confidence,
trust, respect, and/or autonomy, the rewards will altogether 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 illustrated in the case of Steen Dahlstrom, the re turns o f the leadership
investments made in the Danish municipalities seem to be particularly high in
tasks concerning alliances. The mayor is not only rewarded for the policies formu-
lated or the implementation of the political program, but also 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.

Thus, the cooperation and consensus in the council provide a cover for power-
ful, and to some extent autonomous, mayoral leadership. The facilitative leadership
model has without a do ubt been demonstrated to b e powerful in the Dahlstrom
case. The remaining question is whether it is also successful. The short answer to
that question is “yes.” Dahlstrem has managed to take 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.

The facilitative leadership model has also shown to b e successful in terms of
the mayor’s personal political career. This can be illustrated by the outcome of one
of the latest and biggest challenges the mayor has faced since 2001: Tle Danish
amalgamation reform.* Here Dahlstrem faced the major task of supporting the
reform locally by seeking to merge the city of Middelfart with two smaller munici-
palities in the countryside, Ejby and Nr. Aaby, creating a new municipality with
36,100 inhabitants. The 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 the mayor to m ake. Second, the decision of merging the 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. Dahlstrem managed to easily overcome both challenges. At the first
election after the amalgamation, as many as 38 percent of the voters in the city of
Middelfart voted for Dahlstrom and, in the election at-large, more than one out of
five of the voters in the new municipality voted for Dahlstrom. It was not enough
to give him the absolute majority of seats in the new council; however, with many

* Effective 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. The amalgamations were a result 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 if
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. Tle institution-
ally and culturally appropriate choice he had made to be a facilitator in 2001 was
once again the politically necessary choice as well, asithad been for him in his
initial twenty years in office.
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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). This 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-a-vis the city council and administrative staff to advance his/
her political and mayoral agenda (Svara 2002; Wheeland 2002; Mullin, Peele, and
Cain 2004). As W heeland suggests, this “provides the foundation for a c onflict
pattern of interaction among offi cials who have i ncentives to ¢ ompete with 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 conflictual (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
flexibility 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 are inclined to p ractice a f acilitative l eadership s trategy (1990). Here, the
mayor serves as a l iaison between groups, strives to c ommunicate from 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. There is evidence of facilitative mayors in mayor—
council cities (Thompson and Brodsky 1994; Svara 1994). The implicit argument,
however, is that that form of government strongly influences mayoral leadership
behavior, and that mayors who practice facilitation are better leaders than 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-
simplification. O ne reason for this, which will become clear as we de velop our
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 natural and legitimate activity of mayors who serve as legal chief executives.
Whether this power wielding leads to dysfunctional conflict rather that facilitative
cooperation may derive from leadership strategies heretofore not typically described
or studied in the literature of mayoral leadership.

Our analysis delves into the dy namics of the governance process during
Art Prochaska’s tenure (1999-2006) as mayor of the United City of Yorkville,
linois. Y orkville t ypifies ¢ he r apidly g rowing ¢ ommunity i n t he we stern
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Chicago suburbs with an adapted mayor—council form of government.* This
case also provides an opportunity to e xamine t he governing p rocess from a
microanalysis standpoint, where the researchers have had access to query the
central decision makers that govern within the “black box.” Not much is known
about i nteraction pat terns b etween m ayors, ¢ ouncil m embers, a nd p rofes-
sional ad ministrators in adapted mayor—council governments. The case study
approach that we employ may be the most effective methodology for obtain-
ing the kind of objective information from key actors necessary to understand
how they perceive the governance process in an adapted mayor—council city.
What we h ave learned should prove useful to a cademicians, elected officials,
and administrative practitioners.

Data for this study were obtained from interviews conducted during the sum-
mer of 2005 by Gabris and Wood with the eight alderpersons, the mayor, and
the city administrator (see Appendix 1 for a list 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 alderpersons,
a former alderperson who re cently relocated, and the interim city administrator
(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 official 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

The Village of Yorkville, Illinois was incorporated on July 8, 1873. In April 1957,
the residents of Yorkville and Bristol voted to u nify the two cities into one city
to be called The United City of Yorkville. The United City of Yorkville is located
about 50 miles southwest of Chicago and is the county seat of Kendall County,
the third fastest growing county in the nation and the fastest growing county in
linois (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 (The U.S. Census Bureau, found in 7he Chicago Tribune,
by Russell Working on August 29, 2006, Section 1). The 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 officer, 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 for G overnmental S tudies 2 003). B etween 2004 and 2005, the United
City of Yorkville was the fi fteenth fastest growing city in Illinois, and between
2000 and 2005 the population of Yorkville grew by over 74 percent (U.S. Census
Bureau, Matthew DeFour, Beacon News, June 23, 2006). The 2006 Special Census
indicated a p opulation o fabout 11,000 persons, a 7 8 p ercent i ncrease over the
2000 census count (Olson e-mail, August 18, 20006). The 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 seven-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. The 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 primarily a re sidential community, where large re sidential de velopments with
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, with 21,841 re sidential u nits
remaining to be constructed (Russell Working, 7he Chicago Tribune August 29,
2006). There 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, as well
planned clusters along the Prairie Parkway corridor. The city also has the potential
for tourism in the downtown area that is located next to t he picturesque albeit
floodable 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 tensions between the leg-
islative and executive branches. Tremendous growth pressures have also triggered
aneed for both a bigger and more technically professional government. In 1999,
when Art Prochaska became mayor, there were thirty-four full-time city employees.
In 2006, t here were s eventy-five em ployees ( heep://www.yorkville.il.us/fag.htm),
and the 2007 Yorkville b udget i ncludes fo urteen new em ployees over the 2006
level (Gillers 2006). The 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 services and has intergovernmental a greements to p rovide
additional services in fire protection and emergency management. Economic devel-
opment functions are the responsibility of the Yorkville E conomic Development
Corporation, a public/private partnership.

Since incorporation, Yorkville has retained the mayor—council form of govern-
ment. A d irectly elected m ayor and eight alderpersons elected from fo ur wards
(two alderpersons are elected from each ward) govern Yorkville. Elections are on a
nonpartisan ballot. The mayor is officially a part-time employee who serves as the
chief executive officer, presides over the council meetings, monitors the conduct
of all sub ordinate officers, and ap points all city officers with the consent of the
alderpersons. The mayor may remove city officers and then report the reason for the
removal to the city council. If the council disapproves of the action, they can then
reinstate the officer with a t wo-thirds vote. The mayor presides over city council
meetings; however, the mayor can only vote in a tie. The mayor has veto author-
ity over council ordinances, subject to a c ouncil override. The mayor also has the
opportunity to review and make changes to the proposed city budget prior to its
going to the 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 classified 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.

The United City of Yorkville has incrementally embraced the professional city
administrator as an executive. Around 1972, the mayor hired an assistant 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 qualifications (Frederickson,
Johnson, and Wood 2004). In 1978, the mayor hired a city engineer as the assis-
tant. Then, in 1991, the United City of Yorkville became an adapted political city
when it hired the first city administrator. Until January 2006, however, when the
city administrator p osition was codified in the city code of ordinances, the city
functioned in practice as a political city because the mayor treated the city admin-
istrator as his assistant, and the city administrator perceived himself to b e solely
accountable to the mayor.

The city administrator ordinance ap proved 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.
The city administrator, acting on behalf of the mayor, directs, supervises, and coor-
dinates the administration of all departments, offices, 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. Tle
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 first Yorkville city administrator to be accountable
to the mayor and council. John Crois has a master’s of science degree in econom-
ics from the U niversity of N otre Da me, and was the assistant administrator in
Oaklawn, Illinois, for 10 years and the village manager in Westchester, Illinois, for
almost 20 years.

Since 2000, the city has created key top-level p rofessional management and
administrative positions to provide the expertise and leadership necessary to respond
to and plan for growth. These include the positions of assistant city administrator,
director of finance, community development director, parks and recreation direc-
tor, and community relations manager. Also, 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 influence as the
only atlarge elected official and the chief executive officer, the mayor must share
political a nd e xecutive au thority with the city council. W hile the mayor is offi-
cially the chief executive officer, 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 efficiently and effectively.
The 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. Given these constraints, o ne might expect the mayor wo uld b e m otivated
to use a facilitative style of leadership that emphasizes collaboration, cooperation,
mutual trust, and respect between elected officials 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 an appointed “city administra-
tor,” in practice, the city administrator is still subordinate and answerable to the
executive mayor on a day-to-day basis. The city administrator may, in the mayor’s
view, serve more as the assistant to the mayor rather than as the chief administra-
tive officer who is accountable to t he mayor and council. As such, there are still
incentives for the mayor to a ct as an executive leader who uses the p ower-based
style of leadership.

A major purpose of this study is to e xamine under what conditions and cir-
cumstances a mayor in a mayor—council city (whether political or adapted politi-
cal) will use a facilitative or p ower s tyle of leadership with the city council. In
this analysis, we ¢ onsider factors influencing mayoral leadership strategy 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 means for retaining control over the policy process and administrative staff,
then when might p ersonal, i nterpersonal, and environmental conditions favor a
shift in leadership strategies? If a mayor cannot nimbly transform his or her leader-
ship style when specific situations suggest such a shift is necessary, such mayors are
likely to become ineffective in their broader roles. Thus, investigating whether and
under what circumstances 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 flectively manage conflict through civility, 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 facilitative
approach to leadership where he would try to “keep peace in the family.” Johnson
was notam icromanager and he did not at tend c ommittee m eetings. T oday,
Yorkville is a b igger and more complex municipal system. Increasing urbaniza-
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
affects the city. As such, the mayor “is everywhere.” Three alderpersons who served
with the mayor during his first two terms feel that the mayor has transitioned
from a leadership style emphasizing facilitation to one that depends much more
on authoritative power, especially in how he relates to some council members and
administrative stafl. The reasons for this shift vary, however. O ne alderperson
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 the increasing work-
load from growth pressures; while a third daims that the former city administrator
was responsible for creating ill-will between the mayor and some on the council.
This 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 difficulty they have had in forging a functional governance process amidst
their changing urban environment. During the summer of 2005, the mayor and
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, and city administrator/staff. I nterview data
indicated that although the council was usually able to a chieve consensus on the
big ticket items, a minority of elected officials were dissatisfied with the conflict 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 effectiveness. 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 clarifying roles for the mayor, council, and administrator;
formalizing a p olicy on ap propriate g roup b chavior of the mayor and governing
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 reflect 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 benefit from additional onsite advice
from one of the authors as a m eans of more efficiently facilitating the change
process.

The mayor and city council responded positively to the recommendations. After
considerable debate, t he city council unanimously (5-0) ap proved a g overnance
ordinance that established ethical standards, rules of conduct at council meetings
for elected officials, and reformed the standing committee system. The council also
approved a city administrator ordinance establishing and clarifying the role of the
city administrator vis-a-vis the mayor, council, and city staff. The 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 the city council, the mayor and city council revised the
performance evaluation process for the city administrator. The job description of
the city administrator also was revised to conform to the intent of the city admin-
istrator ordinance. The 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. The new evaluation process was implemented with the hiring of a
permanent city administrator in 2007.



Mixing Models of Leadership in a Mayor-Council City m 81

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 alderperson
for Ward 3. He had never served in government prior to his being an alderperson,
and was only involved in politics in a few campaigns. He first 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 first
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 Office). 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 “Coffee with the Mayor,” a roundtable discussion with citizens every other
Saturday at different locations throughout the community. He constantly reminds
citizens, “ Government is you.” He has faith in citizens, always tries to fo llow
the “general will,” 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 different 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 father’s second family and his mother’s second family as he was growing up
taught him that different rules, expectations, culture, and personalities required a
different 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 led the charge, and sometimes I sat
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 time of major commercial and residential growth by bringing in new devel-
opments and jobs to t he community through p ublic—private pa rtnerships, and
by involving citizens in the policy-making process. Also, as mayor, he has tried
to think outside the box and take advantage of opportunities, such as the idea
of public ownership of the land previously owned by the Boy Scouts for use as a

farest preserve.
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4.3 Mayoral Leadership Style, Roles, and Relationships

The eight alderpersons and the interim city administrator were asked to rate from
one (1) to five (5) the extent to which Prochaska uses a facilitative leadership style
with re gard to (1) the kind ofinteractions fos tered a mong city council, (2) his
approach to goal setting with the city council, and (3) his attitude toward other
officials in other governments, the media, and citizens. The mayor was not asked to
rate himself. A score of “1” indicates the mayor never uses a facilitative leadership
style, and a sc ore of “5” indicates the mayor always uses a f acilitative leadership
style. A score of “3” is the mid-point. The respondents’ average scores were 2.6 for
interactions among the council, 3.5 for the approach to goal setting, and 3.7 for
his actitude toward other officials. There is a c onsensus among council members
that the mayor more often uses a facilitative leadership strategy when setting goals
or dealing with other officials 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, exemplified 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 that although the mayor prefers to do t hings by himself,
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 sizeable minority felt he forms partnerships with his allies, but not
his opponents, and pursues his own agenda rather than a shared vision. Tle ninth
respondent who rated the mayor fairly low on the facilitative leadership scale (rating
of 2) did not offer specific comments. The divergent perceptual differences in may-
oral leadership style could be indicative of the fact that the mayor uses a different
leadership style with different persons, and/or in different situations and issues.
The idea that an executive can change leadership styles by adapting his or her
behavior to fit specific situations or conditions is not new (Hersey and Blanchard,
1969). Along with contingency leadership theory (Fiedler 1964, 1967, 1993), the
situational ap proach (Hersey and Blanchard 1969) contends there is no one best
approach to | eadership for all 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 resort to a facilitative 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 relationships with their followers. Some are perceived and known
as the “in-group,” while o thers are p erceived a nd labeled the “out-group.” LMX
hypothesizes that leaders develop dyadic relationships with specific 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, influence, con-
fidence, and trust from their leaders than do out-group members. As such, in-group
members are more highly 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. The in-group members become highly supportive
and the leader reciprocates his/her support. Conversely, there is less reciprocation
between the leader and the out-group members. Consequently, the out-group mem-
bers become even more critical. The upshot of LMX is that wise leaders strive to
become as inclusive as possible by conveying in-group status to all members.

These 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 also asked to rate the extent to w hich the mayor used tra-
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. The mayor was not asked to rate
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 the city to e xternal stakeholders, but lower marks for how he pre-
sides over meetings. Several council members believed he interjects his o pinions
and reb uts council m embers to o often at ¢ ouncil meetings; h owever, there was
optimism among the council that the standards of mayoral and aldermanic con-
duct at council meetings included in the new governance ordinance would improve
this situation. The 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.

The majority of the council p erceived gaps in mayoral p erformance in pro-
moting coordination and communication. For example, the mayor is considered
“a weak articulator except during an emergency,” “he is not forthcoming,” “there
is lictle interaction with the mayor,” “we are not kept informed,” and “he doesn’t
educate us or the public.” The interim city administrator observed that the mayor
uses a contingent leadership style. “If battlegrounds are taken already and opinions
solidified, he doesn’t reach out to opposition, but if positions are not taken yet and
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Table 4.1 Average Scores for the Mayoral Roles

Mayoral Role Mean Score for Alderpersons
Traditional 4.7
Coordination and 2.9

communication

Policy 3.2

the issue is open to debate, then he (the mayor) has more flexibility 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.

The respondents were asked to describe the mayor’s relationship with the city
council and how the relationship affects 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 effort
to not make that happen.” Two alderpersons indicated that relationships between
the mayor and council have improved slightly, albeit there was a long way to go.
Another indicated that during his first year on the council, relations between the
mayor a nd a lderpersons h ave i mproved. S pecific 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 the city council members. A nother alderperson also indicated 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 dhastise 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 i nformed. However, these alderpersons also
noted that since the interim administrator arrived, the council tone has improved
because the city administrator and staff are more respectful of the council, and
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.
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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.

The 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 issues there is little d isagreement, while small tactical concerns are
more likely to generate 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 facilitative style
of leadership with all of the council.

There is lictle 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. Three alderpersons argued that the mayor is more
inclined to use his allies on the city council to help 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 council. Conversely, three alderpersons argued the mayor does 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. Tle
mayor’s stance caused resentment among some alderpersons.

There 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 alderpersons 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 alderpersons felt the mayor “never” takes 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 find
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 specific issues. Some feel the
mayor is an extremely hard worker dedicated to t he broader community interest
in a selfless context, while others perceive him as taking credit for policy decisions
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when the credit actually belongs elsewhere. These perceptual differences also under-
score the view of a majority of alderpersons that the Yorkville city council reflects
identifiable factions that periodically shift in composition based on the issue. Tle
most durable faction, and the one with the most consistent member composition,
consists of several alderpersons who frequently impugn the motives of the mayor
to a point where the differences have become personalized. This 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 conflict 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 ofhi-
cials who do not take personal responsibility for their actions, positions, or beliefs. Thus
their relationships with others is not honest or authentic). Lower trust, lower openness,
higher risk, and lower owning create dysfunctional conflict that make it more difficult
for a city council to effectively address complex issues. The 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 conflict.

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

Table 4.2 Characteristics of Functional and Dysfunctional Conflict

Factor Functional Conflict Dysfunctional Conflict

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, power-based, dominance/
empowering compliance
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that we are not accomplishing anything without consensus. Now meetings are more
productive and shorter with no internal conflict. We are streamlining the 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 and the
interim city administrator as “professional.” They believe the mayor’s relationship
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 dimate of cooperation, trust, and mutual respect between the coun-
cil, city administrator, and city stafl. The 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 finds it “scrange” 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 consent exists on the city council that the mayor “eats, sleeps, and
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. The 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 also worked hard to b uild public—private partnerships, and is creative in
finding ways to p ut in infrastructure improvements and financing 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 the long-term results will be p ositive. O ne alderperson argues that the
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 elsewhere,” and that “the mayor is not always consistent in giving
concessions to smaller businesses in contrast to what he does with larger ones.” Yet
another alderperson makes the argument that the mayor only gives the council
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 effects, such as a
loss of community and more traffic congestion.
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Most alderpersons were ¢ omplimentary about how well the mayor connects
with citizens. They 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
influx of more citizens from different places who are vocal about services and new
ways of doing things. Consequently, elected officials must be able to re spond to
citizen demands by delivering better government services. The mayor has been able
to lead effective 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. There is an aura around him
and he is a likeable person. Those who show up to meetings tend to like him.” Two
alderpersons also noted that at t imes it seems like the mayor’s relationship with
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 “Coffee with the Mayor” was highly successful.
The mayor of Plano, Illinois, a nearby community, thought that “Coffee with the
Mayor” was such a good idea that he has adopted it for his city. One alderperson,
a frequent critic of the mayor’s leadership style, is complimentary of the mayor’s
accomplishments when it comes to developing citizenship and citizen engagement.
“The mayor has created a lot of volunteerism in city affairs in terms of increased
citizen participation on boards and commissions.” Due to the 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 kinds of
leaders need credibility in order to b e effective (Kouzes and Posner 1995; Gabris
2004). Credibility is fundamentally built around a leader’s vision. Effective leaders
are skillful communicators of their vision in a w ay that ensures follower buy-in.
They 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 through on promises (Kouzes and Posner 1987). Finally, credible leaders
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 the at tention and e fforts of o flicials on accomplishing the shared vision
(Svara 2002). Members of the Yorkville city council are divided in how effective
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 two council members felt the 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 facilitate council buy-in of his visionary goals. Tle interim admin-
istrator suggested that perhaps the mayor’s vision regarding how the quality of life
could be improved in Yorkville hinged on the type 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 ecific alder-
person is in the “in” or “out” group. The out-group alderpersons were more likely
to complain that the mayor provided incomplete and one-sided information. Tle
downside for the mayor is that such leadership behavior likely reduces his credibil-
ity with the out-group, making it more difficult for these alderpersons to trust the
mayor’s motives in the future.

Alderpersons contend the mayor did collaborate with the council in setting
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 his 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 strategic planning as a p olicy,
planning, and management tool.

Yorkville alderpersons and the i nterim a dministrator were a sked to r ate the
mayor on several variables that may contribute to h is source of leadership. As 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 considered: (1) formal
positional authority (resources derived from the position); (2) informal authority
(support from key groups; contacts and connections; media support); (3) personal
resources and attributes (clear conception of the office, clear sense of purpose, an
understanding on how to use coordinating/communication roles, time to devote to
the dffice, 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 conflicts, and flexibility).
In addition, alderpersons and the interim city administrator were asked to explain
which specific resources, attributes, or skills within each of the four categories they
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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 3.9
Attributes
Personal Skills 3.4

considered more or less i mportant sources of authority. Table 4.3 illustrates the
respondents’ average score for the four sources of mayoral leadership.

The most i mportant so urces o f fo rmal au thority mentioned by alderpersons
were access to information, linkage to the public as the city’s primary representa-
tive, and staff support for carrying out ceremonial duties. The 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.

The most important sources of informal mayoral authority reported by alder-
persons were the high level of political capital earned by the mayor from citizens
through “Coffee with the Mayor,” support of community groups such as seniors
and senior citizen groups, and the media attention after each city council meeting
and between council meetings.

All respondents rep orted that the mayor’s personal resources and attributes are
reflected in his pursuit of the public interest, as demonstrated by the huge amount of pet-
sonal energy and time devoted to fulfilling his mayoral duties and responsibilities.

The respondents rated personal skills as the lowest of the four sources of leader-
ship. The mayor was rated high on the ability to set goals and priorities through
strategic planning, but lower on communication skills with the council members
and the ability to resolve conflicts with the council.

Interviewees were asked to describe how the mayor handles opposition or adver-
sity, and how the mayor overcomes obstacles to ¢ hange. C ouncil members were
divided, as in earlier cases, as to w hether the mayor uses a facilitative or power-
based strategy of leadership when overcoming obstacles to change. Two intervie-
wees suggested that he uses a c ontingent style of leadership. Thre e alderpersons
described the mayor as a peacemaker. They observed the mayor talking with each
council member individually, tiptoeing around his political adversaries, and using
a make-up ap proach when needed. A lternatively, three alderpersons describe the
mayor’s leadership approach as power-based. According to one alderperson, “With
the city council, he is getting better as the screaming and personal attacks 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
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and he talks down to s taff members and women.” A t hird alderperson 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 asked how the government structure found in Yorkville
enhances or impedes mayoral leadership. Interviewees were in agreement that struc-
ture and institutions were important influencers 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 as the chief executive officer, mayoral effec-
tiveness and a facilitative mayoral leadership style were p ositively interconnected.
According to t hese alderpersons, a f acilitative mayoral leadership s tyle en hances
collaboration, mayoral authority, and legitimacy; checks and balances between the
chief executive officer and the legislative branch promotes mutual accountability;
and city administrator /staff p rofessionalism can o vercome t he sh ortcomings o f
a separated system by leading to m ore cooperative and trusting governance rela-
tionships. Most alderpersons were optimistic that the new governance ordinance
recently ap proved by t he c ouncil wo uld i mprove t he q uality o f g overnance by
restoring the balance of power between the mayor and council and establishing
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

The 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. There is evidence from this case study that accelerating urbanization and
the resulting internal and external complexity and community growth pressures
inexorably force institutional changes toward more professionalism and alter the
governance dynamics between the mayor, city council, and city administrator. A
study by Brian Caputo (2006), finance director of Aurora, Illinois, corroborates
our finding that mayor—council cities become more professional as they adapt to
the pressures of urban growth. Caputo interviewed the chief administrative offi-
cer (CAQO) in eight mayor—council cities in Illinois ranging in p opulation from
8,967 to 150,115 to find out why mayor—council cities add the CAO position. He
found that cities added a C AO to t heir structure because they wanted to have 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 benefits from add-
ing a CAO that they were seeking.

The 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 difficulty sustaining majority support on the city council.

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

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

Table 4.4 presents the governance stages that we predict will unfold at different
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 flourishes as the system of choice, in part because a part-time council
and mayor and a handful of city staff overseeing specific services can get the job
done for a reasonable cost. There is no chief administrative officer, and department
heads report directly to the mayor. The executive mayor role is actually prescribed
by law and most mayors expect to behave as “executive mayors.” The mayoris
the dominant political and executive leader who has considerable formal powers.
However, like Johnson and Prochaska, the mayor may resort to a facilitative 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 proximity to transportation corridors, a nd/or some combination.
Urban growth is a p owerful force that can quickly cause i ncreasing complexity
for affected 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 effectively manage and adapt to a mpidly changing urban environment.

* The CAO positions in the eight cities in Brian Caputo’s study were added between 1973 and
1995.
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Table 4.4 Governance Stages in Mayor—Council Cities

Mayor
Political/ Administrator
Environmental Executive Executive
Phase Conditions Leadership Leadership
1. Simple Stable, slow Power-based or | No
(Political City) growth; Small facilitative CAO
population leadership;

Part-time
2. Early Complex | Increased growth; Dominant Chief of staff
(Political or Expanding Power-based or | or assistant to
Adapted population facilitative; mayor
Political City) Full time
3. Middle Rapid growth; Competition CAO;
Complex Much larger and Awkward
(Adapted Political population; cooperation; sharing;
City) Increasing Facilitative and | Incomplete

development Power-based; administrative
authority;
Council factions

4. Mature Increasing but Cooperation; CAO is CEO
(Conciliated controlled growth; | Facilitative
City) Complex service leadership;

Part-time

These 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 staff or assistant (without the consent of the city council) and/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.
This 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 full-time executive,” the relationship remains tolerable for the mayor
because he or she is still calling the shots.

The more accentuated and rapid urban growth becomes, the greater the envi-
ronmental complexity. The greater the environmental complexity, the faster most
municipalities are pressured to m ove through the executive leadership transition
cycle. S ustained p unctuated en vironmental ¢ hange a nd i ncreasing ¢ omplexity
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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.
The governing body and mayor, out of necessity, formally delegate to a professional
chief administrative officer broad administrative and management authority over
some depa rtments, although the mayor still serves as the chief executive officer.
In the middle complex governance stage (stage 3), the political city becomes an
adapted political city. The adapted political city allows the 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.

The middle complex phase is not a precise measure, but a transitional state that
may exist in different communities for different lengths of time. Yorkville is a shin-
ing example ofa n ew urbanized o uter-ring sub urb that has re cently adapted by
delegating to t he city administrator formal authority over most departments, and
delegating to the 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 officer and
there continues to be the separation of powers between the mayor and council.

Sustained punctuated growth is likely to lead to a si tuation where the mayor,
city administrator, and the city staff are so o verwhelmed they cannot sufliciently
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.
There is ample evidence that this scenario has occurred in Yorkville. However, the
Yorkville mayor and council have attempted to respond to the external and inter-
nal growth-related pressures by (1) codifying a city administrator ordinance mak-
ing the city administrator formally accountable to the 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 build a
more effective 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 influence
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 fluctuate 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 displays of mayoral power and facilitative-based
leadership s trategies. T o p rotect h is/her p olicy-making | eadership p osition a nd
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achieve his/her political agenda, the mayor is likely to nurture a majority faction
on the city council. Such mayors may become quite active and involved in com-
munity affairs 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. Tle 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. Thus, 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. These council members may feel mayoral strategies aimed
at retaining political and executive power and authority, as 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. Thus, those in the out-group perceive the mayor as a unilateral
decision maker. The 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.

The mayor may also engage in other predictable behaviors. First, the mayor
will strive to | imit the rep orting relationships to t he office of city administra-
tor. Most of the arguments for this are not administratively rational but make
political sense. For instance, the mayor may continue to p ush for keeping the
police chief out of the chain of command of the administrator on the pretext
that a p olice chief cannot work for an ap pointed administrator. Second, tran-
sitional mayors typically spend more time at wo rk doing mayoral b usiness of
various kinds. The one area that they generally shine in i nvolves community
relations where they portray themselves as full-time workers. Because they are
full-time, they are presumably valuable persons whose executive authority should
be respected, and allowed to do minate. Such mayors may spend much time on
development issues; so much so that the amount of time they devote to political
leadership on the city council suffers. The ensuing political vacuum may create
or exacerbate council factions. To shore up or reclaim political power, the mayor
may choose to create 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 officer. 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 office of a professional manager will
further enhance organizational efficiency and effectiveness. Furthermore, the trans-
fer of much of the executive authority and responsibilities from the mayor to the
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 city relative to t he adapted p olitical city, we wo uld predict that the
mayor more consistently uses a facilitative style of leadership with the city council
and the city administrator in order to maximize effectiveness (Wheeland 2002). In
the best scenario, the mayor, city council, and city administration form a “team”
focused on what is best for the community. This 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 findings 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. This

transition is characterized by the lack of mayoral credibility due to the mixed signals
created when the mayor uses a f acilitative style of leadership with political friends
in certain situations, and a power-based style of leadership with political opponents

* Conciliated means to assemble, to unite, or to m ake compatible, and describes a municipal-
ity that is no lo nger exclusively based on either the separation of p owers model or a u nity
of p owers mo del, but b oth. E mbedded in t he conciliated city are the unification of may-
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 officer 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.
This 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 is difficult and stressful for the key players involved. It is not easy.
Nonetheless, executive mayors demonstrate a rather amazing ability to adapt and
change as e nvironmental c onditions d ictate. The role 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 be reflected in
the generation of new adapted cities where the mayor and professional adminis-
trator will share executive au thority a nd leadership, and the mayor and council
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.

This c hapter sh eds so me light on how one can 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. The 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 difference in the resolution of municipal
governance conflict. Two of the authors served as external consultants to t he city
with the charge of helping smooth out its governing process. The authors utilized
the standard action research model of OD (Burke 1982), beginning with identi-
fication of perceived need, followed by data collection and diagnosis, which sub-
sequently resulted in a c ollaborative i ntervention. The intervention led 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 defining rules of conduct and roles. Both reforms
required the mayor to delegate more authority to the city administrator and to the
city council. During the intervention, the au thor/interveners also wo rked closely
with the mayor, the administrator, and members of the city council as process con-
sultants, coaching them on how to be more effective 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 little over
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58 percent of the vote while Prochaska captured 41 percent of the vote. Tle turnout
was about 34 percent of the registered Yorkville voters, about twice the turnout
across Kendall County (data from the Kendall County Clerk’s Office). In addition,
two aldermen who were su pportive of and loyal to P rochaska were not 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 Office).

In order to 1 earn why Prochaska was not reelected, Curtis Wood (an author
of this chapter) interviewed Prochaska, Valerie Burd, four alderpersons (includes
one alderman 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
The Beacon News articles from August 2006 until the end of May 2007 to better
understand the major electoral campaign issues.

During the election campaign, Prochaska focused on his accomplishments and
effectiveness 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 save 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, and moving toward a g reener city. However, she also stressed governance
issues, such as improved communication between the mayor and alderpersons, and
she presented herself as an ew leader trying to o pen local government to m ore
public involvement and public scrutiny through stricter enforcement of the Illinois
Freedom of Information Act (Yeagle 2007; Gillers 2007). Burd also stressed 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 7he Beacon News articles, the 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 officials to annex a tract of land for the possible use as a landfill, the decision
to annex this land, and the subsequent application by a development company to
site the landfill on the annexed property. One alderman described the landfill issue
as Prochaska’s “Achilles heel.” Specifically, 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 site
a landfill on the annexed property—strategies not reflective 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 landfill developer met with one or two
aldermen at a time in private “informational meetings” (3) a confidential memo
from the city attorney became public that advised the mayor and aldermen not
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to inform six prospective residential developers or the county that the city was
looking at the possibility of annexing land for a possible landfill; and (4) another
confidential memo from the city attorney became public that advised the mayor
and aldermen to abide by state case law directing elected officials to remain objec-
tive by “not engaging in discussion about the specifics of the (landfill-siting) pro-
cess with anyone”. In the first instance, the citizens p erceived they 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 deliberately 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 landfill on the annexed property. In the fourth instance,
there was a public perception that the mayor and two aldermen up for reelection
favored the siting of the landfill on the annexed property. This perception was
heightened when they chose to remain silent during the landfill 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 the landfill, and their electoral o pponents who challenged the idea that the
landfill 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 that included three new alderpersons critical of the proposed
landfill voted 7-1 to deny the landfill application. In the resolution denying the
application, the city council attested that the application did not meet all nine
statutory criteria for siting a landfill. Mayor Burd did not vote as the mayor votes
only in a tie. The city council decision has been ap pealed by the development
company to the Illinois Pollution Control Board that can affirm 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 this writing, Valerie Burd has been the Yorkville mayor for two months.
During the interview, she indicated she is committed to i mproving relations and
restoring trust with the city council, city staff, the public, and neighboring gov-
ernmental en tities by 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 already demonstrated she is more of a facilitative mayor than was
Prochaska. According to these two alderpersons, she has already treated them as
partners by involving them in creating a community vision and recognizing their
strategic priorities and goals, and has empowered alderpersons by keeping them
fully informed, involving them in groundbreakings in their respective districts,
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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 surrounding governmental jurisdiction to fashion
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-a-vis
the council as much if not more so than did Prochaska in that she only follows
the governance ordinance when it is convenient and rewards her friends. Ths
alderperson indicated she has super-majority support on the council as a result
of the election, and she does not need to u se a facilitative ap proach with the
minority.

After t he A pril 1 7 e lection, Bu rd a nd t he ci ty ¢ 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 and the city council confirmed Bart Olson as the interim adminis-
trator w ho wo uld s erve u ntil t he m ayor a nd c ouncil hired a p ermanent ci ty
administrator.

The 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 school board member, a chamber of commerce
representative, and the city administrator of an adjacent community will conduct
the interviews of the five finalists. The assessment center members will recommend
to the mayor the most qualified candidate. The 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 confirm or deny the mayor’s choice by majority
vote.

All the elected officials that were interviewed, including the new mayor, voiced
their strong desire that the next city administrator should have (1) considerable
city administrator experience, (2) the courage and integrity to do the 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 the mature governance
phase (conciliated city) in that the new mayor is committed to using a c oop-
erative facilitative style of leadership in relation to the council, city staff, the
public, and neighboring jurisdictions, and the mayor and council are commit-
ted to a m ore professionally managed city. However, it is too early to k now
for sure whether the movement toward the conciliated city will and can be
sustained. There are still too many unknowns. As such, it will be necessary to
revisit Yorkville officials 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 clarifies 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 20032

c. Areyoupartofaslateorhave you worked to e lect a sl ate of | ike-
minded candidates?

2. To w hat e xtent do es t he m ayor u se a f acilitative | 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 specific leadership
behaviors/traits within each of the three categories. A score of “5” signifies the
mayor always uses the leadership styles or demonstrates the leadership traits
within a pa rticular category, a sc ore of “1” indicates the mayor never uses
the leadership styles or demonstrates the leadership traits within a particular
category. Use the comments section to explain which of the leadership behav-
jors/traits within a category the mayor uses less or more often.

a. Kind of interactions fostered among city officials: 1 23 4 5
. Comments
b. Approach to goal setting with city officials: 1234 5
. Comments:
c. Actitude toward and relationship with elected and administrative officials
in other governments, the media, and citizens: 1 23 4 5
. Comments:

3. Describe any changes in mayoral leadership style since 1999 when Mayor
Prochaska was elected Yorkville mayor?

4. How has Mayor P rochaska’s | eadership style been the same or different
than his predecessor(s)?

5. Describe the mayor’s relationship with the city council and how the relation-
ship affects 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 relationship with the city administrator and how the
relationship affects 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.

13.

14.

15.

16.

17.
18.
19.
20.

21.

22.
23.
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Describe the mayor’s relationship with citizens and how that relationship has
affected trust in and support for city government.

Describe the mayor’s relationship with the media and in what ways and how
effectively the mayor has used the mass media?

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

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

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 specific roles/tasks within each of the three general
categories. Use the comment s ection to e xplain m ayoral s trengths a nd
gaps in performance for the specific roles/tasks within the three general

categories.

a. Traditional roles: 12345
Comments:

b. Active Coordination and Communication: 12345
Comments:

c. Policy and organizing roles: 12345
Comments

Is the mayor a visionary leader?
How has the mayor secured support for his vision?
To what extent does the mayor’s vision include the goals of others?
What is the level and nature of support that the mayor has from members of
the city council?
How has the mayor handled opposition or adversity within or outside city
government?
When there were obstacles to change, how did the mayor overcome them?
What a re t he so urces f rom w hich m ayoral | eadership i s der ived? ( See
Attachment 3) For each of the four (4) categories b elow, rank the mayor
from 1 to 5 w ith a rating 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 specific resources, attributes, or skills
within each of the four categories. Use the comment section to explain which
specific resources, attributes, or skills within each of the four categories are
more or less important.
a. Formal authority: 12345

Comments:
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b. Informal authority: 12345
e Comments:
c. Personal resources, attributes, and characteristics: 1 23 4 5
Comments:
d. Personal Skills: 12345
Comments
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?

. 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?

. Why did P.J. not win reelection?

a. Did it have anything to do with his loyalty to Prochaska?

. Why did J.B. not win reelection?

a. Did it have anything to do with the fact he was appointed by and loyal
to Prochaska?

. What role do yo u envision for the permanent CAO and what qualities are

you looking for in the permanent CAO?

. (For Valerie Burd) What are your plans for changing governance relation-

ships between the mayor and the city council?

. (For Valerie Burd) What are your plans for changing governance relation-

ships between the mayor and the public?

. (For Valerie Burd) What are your plans for changing governance relation-

ships between the mayor and civic leaders/other governmental officials?
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5.1 Introduction

This 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 different, 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, the county seat for Forsyth County in North Carolina, had an
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 these areas. For example, 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. The city has undertaken si gnificant dow ntown re development e fforts in
recent years a nd has 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. The 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. The North Carolina Biotechnology
Center opened its first regional office 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 field. Most recently, city incentives helped to attract, in
2005, a new Dell computer assembly plant to Winston-Salem, which added seven-
teen hundred jobs. The plant is beginning to attract other major Dell suppliers to
locate in Winston-Salem.
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The city operates under a council-manager form of government. The council con-
sists of eight members elected by ward. The mayor is directly elected at lrge 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. Tke 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 tiny Wilkes County, North Carolina,
community, in a family 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 job. I really wanted to wo rk there, pestering
people until, in ’71, I gota 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-five years in Winston-Salem, Joines has held numerous posi-
tions in professional, civic, and community o rganizations, i ncluding the North
Carolina De velopment A ssociation, s erving a s p resident; ¢ he T riad M arch o £
Dimes as chairman and vice chairman; the board of directors o f the Salvation
Army Boys’ Club; and program chair of Leadership Winston-Salem. He has also
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 is currently serving on the board and executive commit-
tee of the United Way, the board of directors for the Children’s Museum, Tl
North Carolina League of Municipalities, and chairman of the North Carolina
Metropolitan Coalition. Governor Easley also appointed him to serve on the North
Carolina Local Government Commission (City of Winston-Salem 20006).

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 nonprofit 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 office, 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 2006). J ack Cavanagh, the Republican who was running for reelection as
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) effectiveness 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%. The local media remarked that Joines took to the 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 looking at t he city’s circumstances as he finished his first term in 20 05,
Joines said, “There is a p ositive spirit in Winston-Salem that was not here four
years ago. There 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 term a's m ayor w as
generally considered successful, and his reelection in 2005 went uncontested as
he rode a wave of popularity that “spooked would-be GOP candidates from even
mounting a ¢ hallenge ...” in the election (Guitierrez 2005). “For the first time
since 1966, a Winston-Salem mayor had run unopposed for reelection... . Tle last
mayor to have run unopposed was Democrat M.C. Benton, who was first 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 much bipartisan support that even the Forsyth County
Republican Party Chairman said, “I have alot of respect for Allen ... I think he
could be a better mayor if he were a Republican” (Hewlett 2005).

Joines was briefly considered in such a s trong political p osition a fter his reelec-
tion in 2005 that he considered running as the Dem ocratic candidate for the 5th
Congressional District, a strongly Republican district held by incumbent Republican
Virginia Fox. He eventually decided not to run for the Congtessional seat. He said,
“It’d be a betrayal of the people who had just voted for me as mayor” (Adams 20006).
This was partly because he had just been reelected as mayor, where he campaigned
claiming that there were still unfinished 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 20006).
“I just couldn’t do it,” Joines said. “Campaigning is one of my least favorite things to
do ...Idon’'t mind asking for money for things like the United Way, but I really don’t
like asking for money for myself” (Sexton 20006).

He continues to srve as mayor of Winston-Salem and says he continues to enjoy
his mayoral job. According to ] oines, the city is 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 office 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, 20006).

5.4 Leadership Style, Roles, and Relationships

As mayor, Joines has been a m odel of the council-manager mayor as facilitative
leader. M ayor J oines functions w ithin the basic features o f t he classic c ouncil—
manager government structure and is successful in creating cooperative patterns of
interaction among officials. As an elected mayor within the council-manager struc-
ture, he exercises effective facilitative leadership by applying the unique qualities of
his position and the resources and skills he brings to the position to full effect. He
strengthens other participants in the governing process by collaborating and devel-
oping shared commitment toward common goals (Svara 1994).

Joines has been effective 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 specific power that
could coerce participants in the governing process. Joines says, “To be effective, 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
alarge role), you have to c ooperate with everyone, and you have to keep thatin
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 differing 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 stake, or think they have a stake, 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 among s takeholders, Joines says, “People ap preciate 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. 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. This requires the ability to articulate a clear
objective about what the group wants to accomplish and to rally support around
that. Joines feels he is viewed as someone who is open to d ifferent ap proaches to
accomplishing an objective and willing to change the approach if 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, “The 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 having the city council create a s trategic vision for the city’s future from the
very beginning of his tenure in office. When he was first elected, Joines convened
a working session of the council and staff to develop a strategic plan focusing on
salient issues and defining goals and objectives within each major area. Tlro ugh
this process, the council and staff came together on a common vision and action
plans. Then the staff was asked to rep ort to the council on a regular basis on the
progress of each one of the actions within the larger strategic plan, thus creating
regular council oversight. The council created the first strategic plan at the begin-
ning of Mayor Joines’ first term in 2001. That plan had about eighty action items,
of which about 97 percent were accomplished by staff during his first term. After
the beginning of his second term as mayor, the council enacted a second four-year
plan, which has about sixty action items. The council is regularly updated by the
mayor on the overall status of all the action items through a color-coded report for
quick reference. The 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 jointly 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 office 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 as a rep resentative and promoter of the city. Joines prides himself on
the degree to which he is accessible to the 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 issues, promoting an understanding of problems, and building support for
projects and programs. His strategic planning initiatives re flect this role, as well
as his actions in bringing groups together to work on city problems. Joines is an
excellent communicator, developing support for community efforts through a wide-
ranging network of contacts within and outside of government, especially in the
local business community. His team-building efforts 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 address problems, shaping the policy agenda, and building a consensus
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 officials 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 influence
policy by providing professional advice. He has assumed a role 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. Tl 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 efforts t 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 hindrance in getting the manager’s agenda accomplished, Joines
has always felt that the manager (his former boss) respected what Joines wanted to
accomplish as mayor and helped him accomplish it. In Joines’s view, he and the
manager essentially had “a good collaborative working relationship.”

The 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 effectiveness 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 filibustering 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. The sign said, “Shut up!” Joines said,
“What would happen if a potential (economic development) dlient would have been
in town and happened to trn the channel and see that. They would have rechought
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 officer 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.” Ths ,
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his personality and style have served him well in building relationships with coun-
cil members that allow him to lead effectively.

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 officials 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. Thus, the close relationship that Joines has developed with
the city manager has enhanced the manager’s performance by focusing the efforts
of staff on the shared vision embodied in the strategic plan.

When Bill Stuart recently retired, J oines was a pa rt of the selection process
for the new city manager. His role was to facilitate the process, and he did so by
suggesting the use of a search firm and assisting in the negotiation and approval
of a contract. The council as a whole developed selection criteria and participated
in initial screening and final 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 from within by hiring one of the assistant city managers, Lee
Garrity. Consequently, Joines already had a good working relationship with the
newly selected m anager a nd h as de veloped “a si milar ¢ ollaborative re lationship
with certain differences,” which is understandable b ecause the relationship with
Bill Stuart was a longstanding one.

Over the years, Joines has also developed a good working relationship with the
business community. This came from his background as the city’s staff person for
economic development and work as the president of the Winston-Salem A lliance
nonprofit. 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.

The 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 the community. He attends or sp eaks almost every day of the week at so me
event, and has logged over thirteen hundred meetings of various types in the last
year. One of his initiatives in furthering accessibility to city 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. The meetings are widely advertised, city staff are present, and the mayor
makes a presentation on the state of the city. Then 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 solidified 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 first term, which covered 2001 to 2005 (Office
of the Mayor 2005). This 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 number of highlighted areas. The mayor concentrated his
efforts in his first term as mayor on three areas that he viewed as critical to the
future suc cess o f Winston-Salem: (1) e conomic re vitalization and job de velop-
ment, (2) helping to build the city’s neighborhoods and make them safe, and (3)
fostering community u nity. The s trategic plan that was jointly adopted by the
mayor and the council included thirty-three specific strategies and seventy-two
action plans for implementing these strategies. By the beginning of his second
term, over seventy of the action plans were completed or on schedule, representing
a 97 percent success rate.

Joines continued ongoing revitalization efforts in the downtown area. A num-
ber of major projects were suc cesses in this area. The conversion of the historic
Nissen Building into luxury apartments fulfilled 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 area, and the historic Goler neigh-
borhood saw conversion of a B rown & W illiamson to bacco factory into 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 district, the Piedmont Triad Research Park’s downtown location makes
it easily accessible from US I-40. The Park reclaims over two hundred acres of the
city’s central core. In addition, a si gnificant i nvestment i n computer technology
enabled the city to b e ranked as one of the top 10 digital cities in the country.
WiFi on Fourth, the city’s free wireless Internet hotspot, made Winston-Salem the
first city in North Carolina and one of the first nationally to offer public wireless
Internet access.

In economic development, the city made significant 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 T riad R esearch P ark; t he o pening o f t he N orth
Carolina Biotechnology Center in the Piedmont Triad Research Park; actracting
a major Dell Corporation computer assembly plant; and a n umber of o ther job
increases, such as tobacco and ap parel-related b usiness c onsolidations or expan-
sions in Winston-Salem. The city has also acquired federal funding for a c ouple
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of significant Housing and Urban Development (HUD) Hope VI housing projects
that advance the city’s community development.

Tre efforts of the mayor in fostering community unity are noteworthy. He
has made community unity and racial healing one of his highest priorities. One
significant example is the case of the exoneration of Daryl Hunt, an 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. The task force
eventually went beyond the Sykes case to address issues raised by the growing
Hispanic population in Winston-Salem. The mayor also promoted the city’s Race
Equality Week. He has sought opportunities to re spond to ci tizen complaints
and suggestions and to hold forums for citizens to discuss issues with him and
council members.

These accomplishments have occurred in large measure because of the leader-
ship style of Mayor J oines. His ap proach to i nteractions with o ther officials has
not been controlling, but rather empowering in focusing them on accomplishing a
shared vision. This is clearly evident in the strategic planning effort he has fostered
during his tenure as mayor. He has promoted open communication among officials
and with various constituencies in the community and has actively sought partner-
ships to get problems solved. His management of conflictual 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 as 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 role with the manager on the accomplishment of goals e stablished
jointly by council and staff.

Not only his style, but also 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 officer roles; Joines has
been an active coordinator and communicator. He has articulated the shared vision
of council across the community and built a wo rking partnership with the city
manager in focusing staff’s efforts on accomplishing that vision. In his coordina-
tive role with the manager, he has maintained the ap propriate role distinctions
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 that there is “a clear check and balance in place.” Joines
really sees his role as mayor as initiating the development of actions, policies, or
programs t hat address city problems in a p roactive manner. The willingness of
Joines to actively assume these diverse roles has been critical to his capacity to be an
effective facilitative mayor.



Switching Roles from Administrator to Mayor ® 119

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 vision is “for
the city government to re cognize entrepreneurship as a key 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 efforts 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 his dealings with other council members and developing a sh ared vision that
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 use his position to b uild relationships. But, it is really his 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 him to e xercise leadership. He
came into office with a clear sense of purpose and perhaps a clearer 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 officials,
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. These personal attributes are enhanced by strong skills in
communication and negotiating. Joines has been good at getting officials 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 solidified that sup-
port since he retired from that position by his work as president of the Winston-Salem
Alliance, a nonprofit 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 gnificant effort 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 first 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 likes 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 liabilicy.

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 efforts at communication and inclusiveness,
for example, his “Town Hall Meetings,” which have made city government and its
officials 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’ skill in communicating with the public has been an essential resource
in his leadership in building community unity. His e fforts at o utreach and his
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 effective 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 can only encourage an adversarial relationship, which he has successfully
avoided during his tenure in office.

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 as mayor. O ne of the areas on which the mayor concentrated his e fforts in
his first term as mayor was economic revitalization of Winston-Salem, including
continued ongoing revitalization efforts in the downtown area. Under the mayor’s
leadership in his first term, the city had undertaken significant revitalization efforts
in the downtown area, including the development of the Piedmont Triad Research
Park with its Biotechnology R esearch Facility. The c onstruction ofa do wntown
baseball stadium in nearby Greensboro had recently demonstrated the potential for
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a downtown stadium to foster significant downtown revitalization. Winston-Salem
already had a minor 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 the benefits of such a s tadium project for furthering the
already burgeoning downtown revitalization efforts in their city. This 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 resources that have served him well in his 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. Tle
city needed to acquire the property and the mayor’s role became one of finding the
mechanism to obtain and hold the land for development. Fortunately, the Winston-
Salem Alliance, as an economic development nonprofit, 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 the business community as an investment in expanding mixed-use
business de velopment t hat would o ccur in the surrounding downtown areaasa
result of the stadium development. Aspects of financing proved controversial, and
the mayor negotiated a p hased development that shared the risk and made some
aspects of future development, like expanded parking, contingent on future support
from the developer. Once he had the financing 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 conflict of interest. The question is
whether Joines exerts undue influence as mayor in pushing for projects supported
by the Alliance. Joines says, “My primary way to be sure that there is never a con-
flict of interest or perception is to b e very transparent with the council and the
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 with the city. For instance, the Alliance
secured options on the land where the new Dell Computer manufacturing facility
is located. In addition, the Alliance, through the Millennium Fund, contributed
$3 million to the effort to recruit Dell to locate their plant near Winston-Salem.
The 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. The fact that the Alliance is a nonprofit corporation tends to insu-
late it, and Joines as its president, from conflict of interest concerns. As a nonprofit
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organization, there is no possibility that the Alliance is involved in projects to make
a profit because the Alliance was set up and is supported by the community to
counteract negative trends in the local economy.

A potential obstacle to the stadium project was neighborhood opposition, and
there were so me c ouncil m embers who were wo rried about t he i mpact o n t heir
neighborhoods. The 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 p ersonal interest in seeing that the few families
that would actually be displaced by the stadium development got moved into decent
new housing. The manner in which the project progressed illustrates how J oines
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 ¢ ontinue dow ntown re vitalization e florts. The mayor secured 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 aspects of financing for the project, his
negotiations b etween t he ¢ 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 efforts 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 plan for a downtown stadium. His efforts involved orchestrating
interactions with a number of constituencies. The mayor’s ability to communicate
enabled him to get information about the project out to all those constituencies in
a very positive manner. Being knowledgeable about the financing, 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 effec-
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 sees his p osition as mayor in a p ositive light, p rimarily b ecause of t he
resources t hat c an b e b rought to b ear t hrough e flective f acilitative | eadership.
Although he says he might sometimes wish for al 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.” Thus, 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 improve government performance and make his community
better. He realizes that the position of mayor is a unique position that requires
the occupant to use the opportunities it presents to coordinate and communi-
cate to m ake things happen, not by forcing them to h appen. He understands
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 city administrator before becoming mayor. He
has continued to b e successful as mayor because of many of the same attributes,
characteristics, and skills that served him well as a ci ty administrator. His clear
sense of purpose, positive attitude, resourcefulness, ability to c ommunicate, and
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 and accessibility, and achieving their vision of en hanced e conomic
development in Winston-Salem. He understands the position of mayor fulfills an
essential role in the council-manager structure by assisting the council and the
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

The City of Plano, Texas, has an interesting o ne hundred fifty-year history transi-
tioning from a small farming community on the outpost of the frontier to a vibrant,
prosperous, diverse first 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 first 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 official
name in 1851 (City of Plano 2006a). Plano was incorporated in 1873 when it elected
its first 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 significantly was the construction of the North
Central Expressway from downtown Dallas on the south to the town of McKinney
on the north. The 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 drive for residents to wo rk in Dallas and commute from their suburban
homes in Plano. By 1970, the former sleepy little town’s population increased to
17,600 because of the explosive growth in housing based in part on the developing
reputation of its fine public school system.

Community leaders in the 1950s and 1960s realized the critical i mportance
of having excellent schools and the necessary infrastructure to support a growing
population. In the early 1950s, eight area rural school districts 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 annex adjoining property and to
have more flexibility in how it governed itself (Turner 2004).

These 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 fled
the inner city of Dallas. In addition to re sidential growth, Plano attracted major
retail and industrial de velopments. From the o pening of the first mall and first
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 benefited from the growth of
the telecom industry in neighboring Richardson, where many of its new residents
worked. Plano’s many upscale shopping centers reflect 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. The new growth in the eastern portion of the
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burgeoning Dallas—Fort Worth Metropolitan Statistical Area (MSA) was taking
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 the
availability of cheaper and newer homes in the outer-ring suburban area of the
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 the 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 light rail, the cities of Frisco and M cKinney chose to u se one cent of sales
tax for economic development. As a result, the outer-ring cities were i n positions
to offer incentives to commercial ventures to move from the first 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 class. Its minority communities grew
considerably in a short period of time, so that approximately 10 percent of Plano
residents were Hispanic, 5 percent African American, 10 percent Asian American,
and 5 percent classified 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 grow quickly in the years since the census so that nearly
40 percent of the population is now nonwhite (Muehlenbeck interview 2006).

In 2004, the Greater Dallas Planning Council held a s eries of s ymposia to
address the new problems faced by Plano and the other “first ring suburbs” that had
developed so d ramatically in the last three decades of the twentieth century. The
first ring suburbs were defined as the fifteen cities that were contiguous to Dallas,
landlocked by suburban cities with most of their land developed (Greater Dallas
Planning Council 2004). The report stated clearly the challenge faced by Plano and
the other first ring suburbs:

Following World War II, American cities began a great suburban expan-
sion that continues today... . The suburbs that surround Dallas today
were then small farming c ommunities. A fter fifty years o f d ramatic
growth, the first 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. The future of first ring suburbs is unclear. Lacking the ameni-
ties of the urban core or land resources of the outer-ring cities, the first
ring suburbs are increasingly at risk of disinvestment and decay. How
can these communities 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 residents 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
officials, top notch city managers, and a very capable professional stafl. Tle council
consists of ei ght members, including the mayor. Four of the eight members are
elected at-large while the other four, also elected at-large, must reside within desig-
nated geographic districts. Recently, there has been an effort 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 1987, P lano h ired Thomas 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. Alchough Plano has one
of the nation’s few triple A bond ratings, a Class 1 fire 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 administracors with high sat-
isfaction ratings in citizen surveys.

The mayor and city council operate as the governing body of the city with
the mayor as the presiding officer of the council. None of the council members
have administrative authority, which is vested in the city manager. Tle council
appoints three officials: 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 fire chief. There are four operating centers of
the city with three executive directors reporting to the city manager. Tley include
the De velopment Bu siness C enter, t he Pub lic Sa fety S ervices a nd Technology
Business Center, and the Public S ervices and Op erations Business Center. Tle
fourth is the Administrative Services Business Center with the directors of budget
and research, finance, internal audit, and city secretary reporting directly to the
city manager.

Demographic changes in population have not been reflected 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 first 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 the years to h ave capable citizens serve as mayor.
During the preboom growth period, Plano’s mayors recognized the need to have
excellent schools and adequate infrastructure to h andle the tens of thousands of
new residents. During the growth years, Plano’s mayors led the efforts to build
roads, parks, and other amenities that accommodated the quickly expanding popu-
lation. Each mayor partnered with the city manager to cre ate a | eadership team
that served Plano well. Mayor and city manager leadership partnerships have been
especially well utilized since city manager Muehlenbeck has been in office. In the
tradition of effective mayors who have fit 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 official throughout her profes-
sional life often overshadows her good work as an attorney. Her commitment to
civic service prior to her appointment as a city councilor in 1996 included active
involvement with numerous groups dedicated to i mproving life 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 fill
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 reclected in 2004 without
opposition after being named Citizen of the Year for her tireless efforts to promote
Plano and to face its challenges. In 2006, Mayor Evans was reelected for a chird
term against an incumbent member of city council, who was also a former Plano
city manager. A nnouncing her victory, the 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 srong supporter of professional management
in local government generally, and of him and his management staff specifically.
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 different community groups and with the press. The city manager is the
administrative leader of the city government and, in that role, he keeps the mayor
and other elected officials 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 (M uchlenbeck
interview 2000).

The numerous people interviewed for this chapter were unanimous in describ-
ing Evans as a tireless promoter of Plano, “out of a sincere love for the community”
(Wright interview 2006). She has a clear idea of the major issues facing Plano and
has worked closely with the other elected officials 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
efforts to reach their goals. T 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 Ive p roblems t hat n ever e ven re quire a ction from t he
City C ouncil. F or e xample, h er | eadership w as ke y to t urning t he
Thornton 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 relationships and minority outreach. She
is a so phisticated realist ... w ho engages Plano’s corporate citizen 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 all that Plano stood behind the
shared arts hall project. M's. Evans o ozes Junior L eague charm and
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 issues facing Plano over
the past decade and, even more intimately, during the six years of her mayoralty.
There 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 the challenges faced in downtown de velopment, the tri-city arts center,
and the increasing diversity of the city’s population. In each case, Evans has been
the facilitative leader of the city’s efforts.
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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. The expressway was the impetus for the city’s residential
growth and resulted in the construction of the first mall in Collin County as well as
numerous “big box” retailers. The downtown property owners and merchants were
not in a position to compete with these large, modern retailers and their businesses
suffered. 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). There was a h igh rate of turnover in the small downtown buildings, but
generally the vacancies did not last long. The 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 of the Council members were re sidents of the subdivisions west
of North Central Expressway. In 1980, the first evidence of this commitment
was locating the 38,000-square-foot municipal building (city hall) one block
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 reaffirmed 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 offices
and jail, were a lso built near the downtown area and have been expanded in
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. The 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. The park provides open space
in the downtown and serves as a magnet for social and civic events throughout the
year. “The 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. Tle 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 specific 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.

The 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 concept was to cre ate a h igh-density, mixed-use p roj-
ect directly connected to the DART LRT platform. Council approved
the re development concept on May 11, 1998. Following a p eriod of
extended n egotiations, t he city 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 offer and submitted its plan for a new urbanism
village in downtown. The ULI panel concluded that it was a workable plan, especially
with the DART station as a ¢ entral component. O ne 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 qualifications
(RFQ) should be issued to build what the city was now calling “Eastside Village.” Tle
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.
The 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 0f2002.
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. The 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. The Dallas metro area’s
rapid growth b rought about a si gnificant 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 efficiently and effectively throughout the region. This 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, and property owners, there are many o pportunities 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 city was making the right decisions in its investment in the old downtown,
even if most of the city’s residents lived on the west side of the N orth Central
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. The 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 past 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 vibrant 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 lay unused near the downtown. Not only could the fine old building be
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used for a cultural center, but the activities that it would also generate would bring
businesses to the downtown. In addition, the city and the school district 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 explore ideas for use of the building. The three entities agreed to
finance both a p ossible uses study and a fe asibility study. O nce the studies were
complete, the city and the PISD agreed on the use of the building and engaged
an architectural firm to design 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 floor, a museum of school district history was created in the area that
once housed the superintendent’s office. Tle first floor was converted into offices 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 with the PISD to u se tax increment financing to g ive the Cox school build-
ing a new lease on life. In addition, she encouraged the city council to financially
support the project, partly out of the knowledge of its synergistic effect 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 Downtown. O ne can imagine the energy thatwill fill theairon
evenings when audiences arrive in Downtown to enjoy a comedy at the
Cox Building, or murder mystery at ¢t he Courtyard Tlea ter. Tley ’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 reflected 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. Tle
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 significant recognition for her important role.
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6.6 The Arts in Plano

The City of Plano maintains a v ibrant cultural arts community. Its i ncreasingly
diverse population requires the city to provide venues appropriate for cultural fes-
tivals and theatrical productions year-round. Even prior to Evans’ mayoralty, the
City of Plano began expanding its arts infrastructure. Originally chartered in 1981,
the nonprofit Cultural Arts Council of Plano promotes the development of com-
munity arts programs in the area. The council was credited with the development
of such facilities as the ArtsCentre of Plano. The Plano Art Association (PAA) is
an active nonprofit membership organization that promotes art education and cul-
tural en hancement in the city. O ther organizations and capital projects such as
The Classics and the Plano Courtyard Theater contribute to Plano’s thriving arts
community.

Cultural development in Plano remains a p riority to Evans. In August 2005,
the PAA recognized her support of the arts by donating a large 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 children’s themed sculpture in the
city’s Haggard Park. In 2005, the city council approved the Public Art Funding
Ordinance in support of the city’s Public Art Program, whereby 2 p ercent of the
city’s bond program goes directly to “ enhancing the community by b eautifying
local spaces” (Plano Public Art Program 2006). The use of public funds for art pro-
liferation sparked a similar interest in nearby first ring suburbs, such as Allen, Texas
(City of Allen 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 2000).

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 Theatre. Additionally, the City of Dallas is currently involved in a
multimillion dollar expansion of its downtown Arts District that will include an
opera venue and i mprovements to t he city’s p erforming a rts h igh school. 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 the northern sub-
urbs of Dallas.

Despite local competition, Evans sought to de velop a p erforming arts center
that Plano’s residents c ould directly utilize. The performing arts center became
a contentious issue when the city began to search for the appropriate location for
the project. Multiple years passed as the project began to take shape, and several
potential sites were examined. When Evans proposed to build the center on Plano’s
west side, re sidents a nd rep resentatives from t he e ast side o f t he city 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 | arge-scale cultural development, Evans reached out to su -
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. The 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 fund 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 limits,
include a gallery, sculpture garden, and amphitheatre.

Pat Evans’ work on the tri-city Performing Ares Center was indicative of her
overall leadership style. Uncharacteristic of many city officials i n N orth Texas,
Mayor Evans expanded her concern beyond her own city’s residents to include the
constituents of the surrounding area. The mayor promoted her arts agenda in Plano
while advocating the importance of regional participation in cultural development.
Throughout the arts center planning process, Evans facilitated discussions among
competing cities and encouraged a mutually beneficial 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 officials worked to improve infrastructure and broaden community appeal
in Plano, the face of the city began to e volve. The most significant 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 have moved to P lano in greater numbers, further d iversifying
the city’s demographics. According to the 2000 U.S. Census, the city’s population
of all minority groups increased to 2 5 percent that year. The African-American
population saw the smallest growth from 4.1 percent in 1990 to just under 5 per-
cent in 2000. The Hispanic population in Plano grew from 6.3 percent in 1990
to slightly 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. The city’s demographic base
has continued to d iversify this decade at a n accelerated rate. 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 five years
(Muehlenbeck interview 2006).
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The city of Plano is plagued by a n otorious “east side/west side” rivalry that
extends well beyond high school football. The city is geographically divided by
the North Central E xpressway. A's mentioned earlier in the chapter, west Plano
contains most of the city’s commercial development as well as the majority of the
city’s population. The far-western areas of Plano are least diverse, and more of the
minority population resides in the eastern sections of Plano. The 2000 U.S. Census
indicates that the African-American population on the east side of the city is twice
as large as on the west. W hile there are concentrated p opulations of H ispanics
throughout Plano, the Hispanic communities are more densely populated on the
city’s east side (U.S. Census Bureau 2000a). The Asian population is also 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 differences 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, east Plano’s average per capita income was $11,000 lower than for
west side residents (U.S. Census Bureau 2000b). In September 2002, Evans formed
the Multicultural Outreach Roundtable (MCOR) in an effort to create 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 “fulfill the needs and desires of its diverse citizens” (City of Plano
2006¢). Voluntary m embers o f t he ro undtable a re re sponsible fo r m aintaining
an open dialogue between city officials and minority citizens. Tl relationship is
symbiotic. MCOR members represent the needs and interests of their respective
communities to city government while concurrently relaying the intentions of city
officials to people within their cultural network.

MCOR meets monthly to discuss the city’s emerging issues. Tle roundtable’s
membership is fluid, but the group maintains consistent leadership with two gen-
eral committee co-chairs. M embers are encouraged to g et involved with one of
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 flairs, 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 has encouraged city council members to i nvest in expanding community
activities to include cultural events and festivals. With the Mayor’s leadership and
support, the MCOR held the city’s first-ever International Festival in Fall 2005. Tle
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 influence of Asian culture in the Plano community, the Asian
Heritage Festival began in 2003. Similar to t he International Festival, the Asian
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. The festival is typically held over M other’s Day we ekend in Plano’s
Haggard Park, located in the city’s downtown district. The event is free of charge
in an effort to en courage all citizens to at tend. In 2006, more than 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 office in 2002. Prior to Evans’ tenure, no other
Plano mayor attempted to re ach out to m inority constituents. Thos e interviewed
for this research described her multicultural outreach as profoundly important to
the city and distinctive to her mayoral legacy.

Specifically, Evans is also credited with recruiting minorities to vie for elected
office 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-
profit 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 1 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 with city
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
20006). 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 effort to p rovide leadership to t he city she loved (Charles Evans
interview, 2006). Evans recognized the potential of the mayoral role in Plano, and
capitalized on her leadership skills to n avigate relationships with citizens, coun-
cil, and the city manager. Mayor Evans has demonstrated during her tenure that
council-manager mayors can be leaders in government and affect positive change
in their communities. According to Svara, successful mayors in council-manager
governments are unique in their ability to em power others to a ccomplish policy
objectives (Svara 1994). The untraditional use of p ower in facilitative leadership
requires increased communication among officials 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 roles typically assigned to t hem. Facilitative | eaders capitalize o n their fre-
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. The 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 diversification 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. W hile extremely important to Evans,
downtown revitalization and corporate recruitment efforts 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 that re sults from e conomic growth, Evans i nstituted m echanisms t hrough
which the new, diverse citizenry could exercise control over the changes in their
community. I nstead o f at tempting si mply to rep resent the interests o f minority
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. The most prominent example of this initiative was the mayor’s encour-
agement and support of Harry LaRosiliere’s city council candidacy. L aRosiliere
remains the only minority member of Plano’s rep resentative body and has been
successful in championing the interests of diverse groups in the city.
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“For council-manager mayors,” writes Svara, “effective leadership is built on
strengthening the o ther participants in the governing process, rather than con-
trolling or supplanting them” (1994). I'n addition to s trengthening the p osition
of community g roups t hat h ad n ot b een p reviously i nvolved i n t he g overning
process, Evans expanded the city’s focus to en courage diversity in participation.
Recognizing their absence from governance, Evans actively engaged Plano’s minor-
ity p opulations in city government through the fo rmation of the 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 chose 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 offer 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 work with a long-
serving city m anager w hose fo resight a nd vision for the city is c onsistent w ith
her own. The city of Plano’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 independent and dominant actor in government by utilizing p olitical capital
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 effective facilita-
tive mayor, she is proactive in seeking out people who might oppose her position
in an effort 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.

The 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 direction of consensus building, em powerment
of others, and enhanced communication. Mayor Evans close working relationship
with City Manager Tom Muchlenbeck, as well as her dy namic interaction with
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 officials
are performing as well as possible and that all are moving in the right direction”
(Svara 1990).
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7.1 Chapel Hill: Background and Context

The 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 Chapel Hill, which was established before
the town itself was founded. In 1793, Chapel Hill was selected as the site of North
Carolina’s first publicly funded university.* The doors of the university were opened in
1795 and the town of Chapel Hill was founded in 1819 specifically 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 first modern annexation taking place in 1950.* Tle
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 lictle over a
tenth of the population is African American, but the largest population increase has
occurred among Asian and Pacific Islanders.

Managing growth is a c ontinuing challenge for the town and the university.
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. These two annexations
alone accounted for 62 percent of growth 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 L

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

# History of Chapel Hill. http://www.ci.chapel-hill.nc.us/index.aspPNID=6 (accessed January
31,2007).

S Town of Chapel Hill, Annexation. http://www.ci.chapel-hill.nc.us/index.asp?nid=342 (accessed
January 31, 2007).
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people in 2005 (Planning Department 2005). The university’s de velopment 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 fare-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. The town credits the transit system with reducing traffic near the center of town
and on the UNC campus. Transit remains i mportant as more UNC em ployees
and students live outside of Chapel Hill. The 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 Hill o perates u nder a ¢ ouncil-manager form of government. Tlke nine-
member, nonpartisan council and the mayor are elected atlarge. Elections are stag-
gered every four years with four seats up for election every two years. Tle 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.* The 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 attorney; and conducting public hearings. The mayor presides over
council meetings and is recognized as “the official head of the town by the courts
for the purpose of serving civil processes, and by the public for all ceremonial putr-
poses, and has the power to administer oaths.”" The mayor represents the council
with federal, state, and other local governments.

The Chapel Hill town manager is ap pointed by the council and responsible
for “[tlhe 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 direction by the council, the manager’s offi ce directs, coordinates,
and evaluates the performance of town services; and provides staff support to the
council.”.

* Town o f Chapel Hill, 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 Hill, Town 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
influenced what happened in districts. This experience provided Foy with a good
overview of the house and senate process, exposure to lobbyists and the “political”
side of law making,

After afe wyearsin thewo rkforce, F oy at tended N orth C arolina C entral
University Law S chool where he pursued his interest in environmental law and
learned how much authority local government had over land use decisions. During
and following his law school experience, Foy began to pay doser 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.
This experience led Foy to run for local office, and he was elected mayor in 2003.

7.2.1 Crisis Creates Opportunity

Foy’s neighborhood included three to four acres of open space near a creek. This

open land, owned by the original developer’s widow, was being sought by a devel-
oper proposing to construct fifteen houses. Neighborhood residents knew the land
flooded and were frustrated that the town had originally approved building sites.
In 1995, the neighbors sued the town to p revent the developer from building in
the flood 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 the legal work himself to s ave on neighbor costs. Ths

process enabled Foy to 1 earn that legal proceedings, even unsuccessful ones, can
delay construction. His impression was that the town did not want construction in
the flood plain either, but was bound by its own rules (because the lots had been
previously surveyed and approved). The neighborhood’s legal action gave the town
time to ren egotiate with the developer, buy the land and retain the open space,
eliminating further law suits. This experience also confirmed Foy’s fears that the
town was unprepared for rapid growth and showed him how a m otivated group
could coalesce around a common goal.

Working with others to identify key issues, aligning neighbors around the law
suit, and maintaining d irection de spite d isappointment are 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, 127 N.C.
App. 347, 489 S.E. 2" 989. September 2, 1997.
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Affecting 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.” The mayor reflected 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 office.

In Chapel Hill, neighborhoods are the primary wehicle 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 attract-
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. “Things, such as traffic counts, parking requirements, density levels, and com-
mercial properties’ proximity to major thoroughfares became important. Tles ¢ 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. Ths occurred
right after he and his neighborhood had lost their lawsuit a gainst the town. He
learned that a ¢ ouncil member was running for mayor, not the incumbent, and
thought the public should have an alternate choice. “I thought I h ad something
different 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 first. “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, talking 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; en dorsements came from the Sierra Club and the Independent
Weekly (a free, regional paper), and with these endorsements his p ublic 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 election. 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 council. Having run for mayor two years
carlier, he said he had become a savvier campaigner: he followed local issues closely,
was better prepared for his interactions with the public, felt more confident, and
was better known in the community. He acknowledged that running for council
was less “high profile” than running for mayor because he had no single opponent,
but rather was one of eight candidates secking 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 in 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 already
factionalized. W hen, in 2001, Waldorf chose not to r un for reelection, c ouncil
member Foy decided to jump into the race, as did the mayor pro-tem.

The council was split on the proposed Meadowmont subdivision. Tlke 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.” The Meadowmont controversy got council member Foy interested
in running for mayor. By the time Foy was elected, 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 ... Tle 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 20006).

7.2.4 Successfully Running for Mayor

Foy described the 2001 mayoral race as a “different level of campaigning.” For one
thing, he realized by spending more money he could increase his recognition among
voters. A key factor in the 2001 mayoral race was a p olicy limiting candidates to
donations of $200 or less from individuals and requiring names of all campaign
contributors. Council member Foy knew his opponent had access to a lot of cash,
but under the new policy was required to fo llow the fundraising rules. M ayoral
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. They gave their time, took walking lists and literature and
walked neighborhoods for me! It was just amazing!”
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As a mayoral candidate, council member Foy worked to dearly articulate a mes-
sage for his campaign and mobilize volunteers ready to take action on his behalf.
Though 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, they were we Il organized in 2001. With a c ampaign plan and e-mail distri-
bution list, they invited people to an organizational meeting. Twenty-five people
attended and councilman Foy laid out his campaign plan. He demonstrated to this
core group his readiness for the race, shared a calendar 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 con-
sistent with the priorities and values of Chapel Hill. In the 2001 mayoral race,
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 say they would vote for me.” He worked hard to focus his message
and campaign literature on three things: (1) protecting the natural environment,
(2) focusing on inclusiveness, particularly with affordable housing, and (3) improv-
ing relations between the university and the town. Foy said the 2001 campaign
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 else thought the 2001 mayoral race was going to b e close, 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 reclected to a £cond term with only write-in candidates
opposing him. In 2005, he ran a third time for mayor against a “stealth candidate.”
His opponent filed on the last filing day having moved to town only a week before.
The candidate never attended public events, though he had supporters at every local
polling station on the day of the election. The mayor laughed about this, saying
the myth of 4is being a newcomer persisted. During the 2005 election, local news
reporters called seeking Foy’s reaction to his opponent’s moving to town and filing
to run on the last possible day, saying “didn’t you do the same thing in 199527

7.3 Mountains or Mole Hills

When asked about his major accomplishments, Foy prefaced his remarks saying
some things appear “small” on the surface, but turn out to be “big” on examina-
tion. The mayor focused on two achievements: (1) rewriting the town’s land use
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.

The mayor campaigned on environmental protection, opposing developments
already approved by the town. Town Manager Horton, reflecting 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 complex actions had to b e coordinated for the effort to suc ceed (Svara and
Associates 1994). The 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 first, but the name change evoked big, underlying, and historic
racial tensions with which the community had to g rapple.* The manager agreed
that this issue was a c hallenging one for the community and for the mayor, but
the manager said, “The mayor handles himself well in difficult situations and stays
focused on goals while dem onstrating c onsideration a nd re spect for 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.

The council’s N aming C ommittee p roposed c hanging the name ofa 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 financial problems and
headaches associated with changing addresses on everything from bills to ¢ 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 afford to live 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 always ask 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 the entire community even though the majority (i.c., white)
population didn’t realize it.”

* Town of Chapel Hill. Renaming Airport Road to Martin Luther King Boulevard. hetp://
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 daily basis, yet all of us failed to see the significance
when the name change for Airport Road to M artin Luther King Boulevard was
proposed.” Because the council easily reached agreement on the name change, the
level of controversy in the community came as a surprise.* The mayor said this was
a “big mistake. We should not have agreed to a ct without testing the water and
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. As it turned out,
there were voices out there that had not been heard and, when they expressed
frustration, the mayor and council took action. The council hired an external,
neutral facilitator and held a series of community meetings to sort out the issues.
The mayor and council found themselves listening to how African Americans in
the community felt about race, not just historically, but in today’s environment.
“These conversations changed people like me,” said the Mayor, “not people who
are ‘racists,” but people for whom race is outside their experience and aware-
ness.” The mayor acknowledged that it is unusual to have African Americans tell
elected officials about how it feels to live in the community. The naming of the
road was symbolic, yet African 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.”

The road renaming helped Foy and the council learn to ask first before entering
into controversial issues. For example, before deciding to offer benefits to domestic
partners, the council and M ayor asked a c onsultant to “ work with our staff to
survey residents about their attitudes and experiences regarding sexual orientation,
race, and gender. We have used this information to mise awareness about the nature
of employment in the town, such as domestic partner benefits, and as a to ol for
other decision making.”

* Excerpt of t he minutes from 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.
hetp://townhall.townofchapelhill.org/agendas/airportrdrenaming/Excerpt%200f%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 in creating a su stainable downtown de velopment e ffort em phasizing p rinciples
contained within the town’s comprehensive plan. The mayor’s ability to work across
boundaries, promote cooperation and foster a p ositive image for the town and uni-
versity are highlighted in the first of the following examples. The 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 efforts, and focused on creating a sustainable
downtown, retaining its character while improving economic opportunities.

Foy is al iaison for Chapel Hill with other governments, the b usiness com-
munity, and the university. The university is a fo rmidable institution empowered
as a cre ature of the state, making the relationship challenging for town officials
to manage. The 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, traffic, 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 five 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 traffic conges-
tion, noise, and light 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. Tle
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 area
while giving the university more flexibility in how it decides to expand.”
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The 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. This 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 modifications
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. This issue was particu-
larly difficult for the mayor because it was mid-campaign in his run for another term.
Neighborhoods had banded together to o ppose the university’s request. Tle mayor
saw improvements and modifications to the university’s plan for the chiller plant and
thought the proposal met the town’s zoning criteria (i.e., storm-water management,
traflic, noise, light impacts). The 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.” The 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.”

The mayor acknowledges UNC continues to create challenges for the council.
The 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 state of the art research and
mixed-use educational facility (University of North Carolina 2008). Tle council
was split for several years over how to proceed with the development of Carolina
North. The mayor advocated early engagement with UNC during the “preplan-
ning” phase of the process. O thers on the council expressed re servations about
negotiating with UNC at all, wanting to “wait and see” what the university pro-
posed. The 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 fiscal equity study prior to e stablishing new zoning classifications to
ensure environmental protections for Carolina North.

Foy’s facilitative l eadership skills are e vident in how he and the council are
guiding Chapel Hill, a town in transition, toward its next identity. Tke 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). Tle
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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Figure 7.1 Changes to the Chapel Hill town seal. Available online at: www.
ci.chapel-hill.nc.us/ (accessed Janurary 31, 2007).

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 traffic was light
for a few months. Now, Chapel Hill is emerging as a city in its own right and the
mayor is helping to shape a policy agenda to define the nature of the town and figure
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. The 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 third 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 parking to
panhandling. The mayor then independently convened members of the business
community and revised an approach to downtown development. By establishing
relationships with the b usiness community and gaining 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 result, 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.
The mayor helps keep the council focused on trying to re vitalize the downtown
using a model consisting of small stores combined with residential buildings. Tle
downtown partnership fits 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
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evidence of the town’s philosophy and goals for sustainable development continues
to shape council decisions. The council unanimously ap proved plans for an eco-
friendly condominium complex downtown that “will set a n ew standard in this
state,” said Larry Shitley, director of the NC State Energy Office. In addition to
being a model for sustainable construction, the complex developers “agreed to sub-
sidize fifteen of ninety-nine condominiums making them affordable for households
earning between $30,000 and $50,000 a year” (DeConto 2007).

7.5 Dealing with Adversity

While the examples in this case study paint a p icture of a m ayor who fosters a
common sense of purpose and rarely takes a s tand apart from the community’s
stated interests, Foy also understands people sometimes need an authority figure
to take a position. When Apple Chill, an annual street festival sponsored by the
town, started at tracting an “After Chill” street gathering not sponsored by the
town, the postfestival event became increasingly difficult for the town to manage.
First, a shooting and then gang activity became problems. The mayor recognized
the public had an interest in how these issues would be resolved and, at his sug-
gestion, the council appointed a review committee and convened multiple public
conversations. The council’s goal was to find ways to engage some of the young
African A mericans a nd m otorcyclists i n fe stival e vents to m inimize the “after
event” gatherings, which tended to b ecome violent. W hen there was a s econd
shooting, the mayor simply and directly made a pronouncement that “Apple Chill
is over.” Horton recalled, “The 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,
Tle difference between a good and a great mayor,” said Horton, “is knowing when
to take the risk.”

7.6 Working with Others

Foy effectively 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 five-lane road with
center turn lane and sidewalks. Over the years, pieces of the plan were used to guide
construction along Weaver Dairy, but other portions of the loop road never will
be completed because the loop plan was abandoned in early 1990s. Tle previous
mayor wanted Weaver Dairy to be a four-lane road with a median and sidewalks,
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and she pushed the North Carolina Department of Transportation (DOT) on this
during her last term as mayor. When Mayor Foy assumed office, 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 differed from state and regional preferences. “Tle 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.”

The town’s history o f wo rking with the D OT had, at t imes, been d ifficult.
For years, the town, D OT, and UNC H ospital offi cials d isagreed about how 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. The town, nearby residents, and
UNC Hospitals could not agree on a single option. Several years passed and the
council eventually settled on a proposal 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 office, he wanted the issue settled so property owners would know what
was going to happen. UNC Hospitals wanted at least four lanes. The chancellor of
UNC and the chief executive officer 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
final agreement,” said Horton. “Mayor Foy quickly figured 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 is connected to t he community and, as its leaders, they
are responsible to call for action on citizens’ behalf when national legislators are
thought to b e overlooking perceived abuses. “There aren’t clear boundaries,” the
mayor a cknowledged. “ We do n’t n ecessarily w ant to s tep i nto n ational i ssues,
but we a re the voice for the community.” The mayor and council do n ot bring
national issues to the table. “Citizens bring issues forward and ask for the council
to respond. As local officials, we give people a sense that someone’s speaking out.”
The mayor understands that what occurs in Chapel Hill would notbe possible
everywhere. The mayor takes seriously the responsibility to be a link for the public
letting national representatives and senators k now the community’s concerns. In
doing so, the mayor noted the council’s willingness to wke 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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The 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 benefits. “You have to be willing to go against the
dominant public opinion if needed. You can’t just stick your finger 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 reflect the broader community sentiment. Even if “no
one ever said, ‘T support domestic partner benefits,’ 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. This is because “regional issues are often out of our control, but
affect our future.” Though the mayor meets regularly with mayors from cities
and towns in the region, these meetings help i mprove communication among
municipalities but have yet to lead to substantive collaboration on regional issues.
Specifically, Foy explained how a major link among triangle governments is trans-
portation. In 2006, the defeat of Triangle Transit Authority’s (T'TA) proposal for
regional rail was a real setback for local governments in the region. “Th s didn’t
reflect a p roblem with local governments’ ability to wo rk together,” the mayor
explained, “but there was lack ofleadership (broadly) in the community and
lack of stable funding to support it.” Part of the failure the mayor attributed to
the fact that federal money was not available for regional rail. In addition, the
triangle local governments were unable to demonstrate necessary financial com-
mitment because revenue options are limited by the general assembly. Under the
original proposal, the TTA was able to generate an estimated $18 million from
rental car sales taxes, an amount insufficient to support the project. The failure of
the original proposal led the local governments to establish a new group to take
a fresh look at transit that would support a re gional approach. The mayor said,
“I support the new look, but recognize western triangle needs are different from
eastern triangle needs. The eastern triangle historically 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. “Tle
mayor figures out what the problems are then figures out who can help solve them,”
says Horton. The 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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“Tuse all members o f the council and fo cus on their i nterests to g et t hem
engaged” the mayor said. “I've served on five different councils with at least two
people changing in each election cycle. Even when two of nine members change,
it affects the total dynamic of the council.” Until he has more experience with his
current council, the mayor is not sure what to expect. He has served on previous
councils with splits, he said, but “not consistent voting blocks of aligned members.”
In the mayor’s experience, “All councils are friendly. A lthough each member is
autonomous, we are a group of equals.”

The mayor said he is careful not to overplay his role vis-a-vis the council. “It is
delicate to be a leader 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 ifferent p eople’s talents to a rrive at ¢ 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 resolve issues and reach conclusions. “The mayor,” he says,
“avoids having a fixed 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 specific things and have a general philosophy.” The 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 efforts to change the development
proposal process to improve efficiency in permitting. I support efficiency, 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 eliminate the initiative. “I rarely make studies
a priority,” he acknowledged. “I try not to stifle any issue because that’s not good
practice for me and not my style.”

Foy takes the lead on a variety of different issues and serves a critical role in
developing and maintaining positive relationships with the community and other
local governments. Each mayor adds roles and responsibilities as they assume office,
according to Horton. The 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 difference 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. Tl 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 new manager, Foy said, “I didn’t realize my leadership role
with the staff at fi rst.” He knew 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 different job,” Foy explained. “Tle
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 can let go.” The mayor described Horton
as a “wise, experienced leader who offers good counsel to me and the other elected
officials. I’ve not always followed his advice, to my own detriment. The 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 finish and set forward the steps so others would know where the process was
progressing. “This was the first time any of us were in a situation where we did not
have managerial experience to guide us.” The mayor spoke with Jonathan Howes,
the former mayor of Chapel Hill, who had hired Horton, recognizing there were
significant differences 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 noted that the o ther mayors off ered po litical ad vice while S tenberg o flered
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 in large c ompanies, and Tim Dem psey, a fo rmer d irector o f human
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. “The 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 effectiveness approach to hir-
ing a to wn manager would look like. I o utlined a ba sic process: needs a nalysis,
future vision, gap analysis. They had, predictably, asked for a defined 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 are the opportunities and obstacles? What will the ‘work’ be, for the new
town manager? Only out of this approach can you define 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. The 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 of?” Out of that data, we de veloped a p rofile and recruited
nationwide. The 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 narrowed over a hundred applications to fifteen applicants who
were separately i nterviewed by at | east t wo members of the sub committee. Ths
group of fifteen was then narrowed to three finalists.” Foy remarked, “It was hard
to get the numbers down to five or six, and really hard to get to three because there
was not an obvious candidate.” O nce the subcommittee had agreed to t he three
finalists, they had a full council, full-day meeting facilitated by the consultants.

The three finalists were brought in for face-to-face interviews in Chapel Hill. Tle
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 assessment 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. The 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 finalist. “I made sure that the council stayed with the process
that we h ad agreed to: discovering w hich candidate had dem onstrated the best
capabilities to deliver the Council’s vision. We met all day and at the end of the
meeting I called one finalist—Roger Stancil—and asked him to come to Chapel
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
specific conversations. At the end of that d ay, after Roger left, the council had
about an hour-long discussion during which they agreed to make him the offer and
discussed the terms of the offer in great detail. On Monday, they worked with the
town’s attorney to finalize the offer.”

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 after the process was over did 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. The senior managers were, in retrospect, pleased to have been involved
and felt their opinions were valued in the final selection of the new manager.

The council timed the recruitment process to m ake sure the new manager was
hired before the previous manager retired. The mayor offered the new manager the
position in June, but the previous manager did not retire until the end of August. Ths
gave the new and retiring managers a chance to talk, share information, and assure a
smooth transition. The council was prepared with two alternatives in the event they
did not fill the manager’s position: (1) although the retiring manager was firm 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 qualified to keep the organization running,

Foy expressed satisfaction with the process. “It took less than a year from the
time the previous manager announced his retirement to h aving a n ew manager
hired. The 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, the new m anager, also t hought t he re cruitment a nd h iring p rocess
was well managed. “The process reflected the town and sold me on the openness
of Chapel Hill. The listening sessions with citizens about ‘what goes well, what
changes they want, and what advice they have for the new manager’ illustrated
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 conduit between the two. The manager and staff expect the mayor to be the
point-person for the council. The 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 know 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.
The manager explained that this arrangement started when Chapel Hill elected the
first African American mayor since reconstruction, Howard Lee, and calls started
coming in from all over asking Lee to sp eak at va rious events. The demands on
the mayor’s time were suc h that a p ersonal assistant was assigned to m anage his
schedule. This arrangement continues to day. In addition to h aving his assistant
help manage his own activities, Foy uses his personal assistant to a Iso help with
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. This 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

B How to innovate, get money, and other resources
B How to get public buy-in
B 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 and business groups, representing the council and town at re gional and
state meetings, and responding to media requests. To keep himself informed about
what is happening in the town, the Mayor said, “I use every available source of
information on a daily basis.” He gets information from

B Local newspapers

B Local letters to the editor

B Local newsletters (League of Women Voters, advocacy organizations, com-
munity publications)

B Talking to people at events

For more than 30 years, Chapel Hill has televised its council meetings on a
local access channel, but no regional television stations routinely cover town issues.
Foy understands regional media outlets want sensational stories, but he believes
important issues are covered by local sources. For example, two recent articles illus-
trate how different media o utlets p ortray the mayor and cthe town. The Raleigh
News a nd O bserver rep orted that M ayor F oy and a nother c ouncil member had
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 conflict of
interest was considered newsworthy.* The same day, a front 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, 20006).
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incorporating local bus lines 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.” The 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). The 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.” Tte 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 asked about his leadership style, Foy talked about how he helps keep the

council on track as it moves forward with its implementation of the town’s compre-
hensive plan. The 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?” The
mayor said his understanding has evolved regarding the limits of determining paths
to the future. Alchough the town’s comprehensive plan was developed through a
rigorous public process, making it viable depends, in part, on good will and the
ability to influence 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. Tle
council has limited authority and time, he said, so “our job is to prioritize and select
things that fit 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 significant issues. As this case study illustrates,
Foy’s | eadership pa rallels at tributes a nd b ehaviors a ssociated w ith e xtraordinary
leaders and facilitative mayoral leadership. He keeps the council focused on the
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 wo rk toward com-
mon goals.

Like other successful leaders, Foy understands the complexity of public prob-
lems and is not afraid to expose conflicts (Heifetz 1994). The mayor cited as 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 officials to find 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. The current space is insufficient for IFC
and they are unable to offer 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
anew shelter at t he county’s human services complex, which houses the 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, “This 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 now the county commissioners and representatives from the senior
center are mad at me. I agreed to visit with a group of citizens at a c ommunity
meeting (a meeting not organized by me or the town), but now I'm being accused
by elected officials from other towns and the county of operating with ulterior
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
officials 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 radar. Some say I w as naive presenting the issue this way and things could
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 asked
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
difficult issues that can only be addressed as common problems.”

Mayor F oy’s L eadership s tyle is supported by his s trong i nterpersonal sk ills.
Using language similar to o ther e ffective leaders he downplays his personal role
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 right people together, foster collaboration, and to s eek
consensus on common goals—again, characteristics associated with strong leaders
(Kouzes and Posner 2002). Even as he continues to p romote a v ision for Chapel
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Hill that encompasses environmental protection, affordability, 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

This chapter investigates the mayoral leadership in a small council-manager city.
Some scholars have argued that the major weakness of council-manager govern-
ments, in comparison to mayor—council models, is the lack of clearly established
institutional a rrangements for formal p olicy leadership (Adrian and Press 1977;
Morgan, E ngland, and Pelissero 2007). H owever, the lack of formal I eadership
based on legitimate reward or coercive power does not mean that effective leader-
ship is unlikely to occur in council-manager governments. Rather, these govern-
ments may require a different 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 influencing the per-
formance of other officials, promoting i nformation exchange among 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 different ways in varying situations. In other words, while coop-
eration, partnership, and communication are essential for effective governance
in council—manager governments, the manner in which these strategies are exer-
cised may differ 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 case 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

The subject of this chapter is Delores Madison, the mayor of Midway, Florida. Tte
city of Midway is located in Gadsden County, about ten miles west of Tallahassee.
Incorporated in 1987, the city now has 200,000 acres of land and a p opulation
of 1,500, of which 94 p ercent are A frican A merican. The education level in the
community is very low, with only 59.5 percent of the residents of 25 years of age
or above having a h igh school diploma and only 5.5 percent having a ba chelor’s
degree. Midway has a council-manager form of government. The council has seven
seats, two elected at large and five from districts, with each member serving a four-
year term in office. The council elects one of its members to be mayor and one to
be mayor pro-tem.

Delores Madison was elected to the council in April 2000 and to the office
of mayor pro-tem in October 2001. She became mayor in June 2002 when her
predecessor, Morris Thomas, resigned. In 2005, Mayor Madison was named the
“Municipal Official of the Year” by the Northwest Florida League of Cities and
the “Florida Mayor of the Year” by the Florida League of Cities. The award entry
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of the Florida L eague of Cities lists some of M idway’s accomplishments under
Madison’s leadership, including:

B Passed FY 2002/2003, 2003/2004, and 2004/2005 budgets in time or on
time.

B Completed 2001/2002, 20 02/2003, and 20 03/2004 audits successfully on
time.

B Completed and filed all state-mandated financial reports on time.

B Updated the Department of Revenue Communication Services Tax database.

B Durchased property insurance, general liability insurance, workers compen-
sation insurance, and vehicle insurance coverage.

B Adopted all state-mandated building codes.

B Provided health insurance for all city employees.

These accomplishments may look like routine tasks that a mormal 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. There were no municipal fire 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. The 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 addition, the city o f M idway faced such s erious fi nancial p roblems t hat
Governor J eb Bu sh at tempted to d issolve t he city. A's do cumented i n Florida’s
Outstanding Rural Community of the Year Detailed Project Report, by August
2002, the city

B Was in a “state of financial emergency” as defined by Florida Statutes, and
had been in financial emergency virtually every year since its incorporation

B Owed approximately $110,000 to more than one hundred creditors in past
due bills dating back to 1999

B Owed the U.S. Department of Justice, Office o f C ommunity O riented
Policing Services (COPS) $140,000 for alleged misuse of a COPS Grant

B Had failed to pass budgets on time, and audits and reports to state agencies
had either not been filed at all or were filed in an untimely fashion
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B Had no general liability, property, vehicle, or workers compensation insur-
ance coverage

B Had no records retention/disposal system in place and, consequently, the city
council chambers was full of boxes of records dating back to 1987

B Had an outdated Comprehensive Plan with most of the goals and objectives
unachieved and amendments unimplemented

B Had an outdated City Charter due to changes in state law

B Lacked the financial capacity to keep city government functioning. Tle 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 fiscal downward
spiral when Mayor Madison came on board in 2002.

Under M adison’s | eadership, M idway e xperienced a d ramatic re vitalization.
More than twenty new businesses have located in the city. The tax base increased
from approximately $13 million in 2001 to almost $39 million in 2005 and $65
million in 2007. Now, the city is in good financial shape: it has paid off all 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 d ramatic 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 and having a re latively short political career. In order to f ully review and
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 and a rchives from the local newspaper, 7he G adsden County T imes
(GCT).

5. Other archived do cuments, such as letters, agreements, grants and awards
applications, and council meeting minutes that are not available online.

6. Field observations of regular council meetings. We made field notes to record
observations of the interactions among council members, the city manager,
and the citizens.

* The Gadsden County School District has not placed a school in Midway. Students are bused to
the city of Quincy ten miles away. The county library system has not built a library in Midway
and citizens have to travel ten miles to get library 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

Effective 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 dear
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 officials 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 all the stories about Midway were n egative, with titles such as: “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 fires at torney” (05/17/02), “ Does M idway h ave a m ayor?” (06/14/02),
“Midway Mayor resigns” (06/20/02), “Midway city manager ousted” (07/11/02).
Phrases such as “in violation of the city charter,” “tempers flared and words flew
in council meeting,” “financial downward spiral,” “serving illegally,” “againin a
heated debate,” “stalemate,” “adjourned the meeting,” and “resigned” filled out the
newspaper. These news stories stand in stark contrast with later GCT coverage,
between A pril 2003 and June 2006, that concentrated exclusively on M idway’s
annexations, economic growth, awarded grants, and honors.

At the time, city officials 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, all were very careful in choosing words to talk about
the former leadership. Nevertheless, they repeatedly used words such as “shame,”
“negative,” “harsh,” “arguing,” “pointing finger,” and so forth. To them, the leader-
ship vacuum was obvious in council meetings that were uncivil and ineffective, as
members argued with, shouted at, and blamed one another while accomplishing
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).

The unproductive council meetings were related to the lack of rules governing
members’ behavior. The city charter was fragmented and the institutional proce-
dures were either unspecified 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 Thomas should assume the mayoral position,
with Madison becoming the new mayor pro tem. But Madison would become the
mayor again in June 2002, when Thomas 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.

The [ eadership de ficit w as e vident i n t he h igh t urnover o f ci ty p ositions.
Between January 2000 and July 2002, three consecutive mayors re signed; and
two city managers and one city attorney were fired. Behind the unpleasant and
frequent turnover were great tension and conflict between the mayors and council
members, between the council members and appointed officials, and among the
council members themselves. Distrust and hostility were a serious problem in city
government.

Citizens felt desperate with the leadership and fiscal crisis. In July 2001, an
affidavit, signed and notarized by the Affidavit 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 crisis created opportunity for new leaders to a rise. W hen Madison
became mayor in June 2002, Governor Bush was planning to c lose the city. As
Madison recalled, “When I was running for my seat, the first 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 the city financially stable ... P eople here have suffered
for along time. They liked to s ee something different.” In order to save the city
from totally collapsing, it was a natural 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 financial problem as the number one prior-
ity. “We had to convince the governor that we can stand on our own feet ... Tle
city had to be solvent before it could begin providing municipal police protection,
update its fire 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 the Florida League of Cities and asked them to re commend a city man-
ager. In August 2002, the new city manager, Paul Piller, was hired and Madison
has worked closely with him since then in making changes. After analyzing the
economic situation of Midway, Madison and Piller decided to enlarge the tax base
via annexation. The 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. The landowners were dissatisfied 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 desired was to s treamline the p ermit process” (Piller interview 2006). Tle
council rapidly agreed on this agenda and reduced the review time for building
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permits to within three weeks. Compared with the ap proximately two-year cycle
of Gadsden County, this offer 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 with Piller, the g rowth d irector, a nd t he city at torney—and g ave them
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 fiscal 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 the same time, Madison encouraged Piller and the city attorney to m ake
efforts to negotiate with state agencies for grant extensions and new grants. Midway
had been awarded three state grants to b e used for park improvements in 1999,
2000, and 2001. But the city had been unable to wmke advantage of the grants due to
a lack of financial management capacity. Piller successfully negotiated an extension
for two of the three grants. Then the administrative team worked closely with the
Florida Department of Environmental Protection (DEP) to get the park improve-
ments done. As 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 finished 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 grant extension were i n process, Piller and other staff
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
fiscal 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 get 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 as “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 Official of the Year”” (06/17/05), etc. Following
are excerpts from a fe w of these news stories from the Gadsden County Times to
illustrate the newly established reputation of Midway.
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A good example of what hap pens in a community when people put
their heads together is the City of Midway. That’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).

The City of Midway has gone from a city of “doom and despair” to
winning Florida’s Rural Community of the Year award for 2004. Tle
metamorphosis has o ccurred over the past two yearsas the city has
moved from a cloud of debt and unrest, to the poster child for annexa-
tion (Spires 2004b).

Growth and annexation were to pics of concern for Quincy* com-
missioners Tuesday night. “I'm envious. What is it they have (Midway)?”
Mayor Derrick Elias asked, referring to t he tremendous growth that
has been o ccurring in the City of M idway over the past two years.
... Elias wanted to set 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 effective leadership. As Jeff Hendry, executive director of the Northwest
Florida League of Cities (NWFLC), appraised in the ceremony for the “Municipal
Official of the Year™

Madison h ad b een re sponsible fo r a nd p rovided t he | eadership to

rewrite, promote and overwhelmingly pass a new city charter. Madison
had been instrumental in obtaining nearly $1.7 million in state and
federal funds 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 Office with the 2004 Florida Rural Community of
the Year award (Spires 2005b).

8.4 Strategies of the Facilitative Mayoral Leadership

In mayor—council cities, itis assumed that mayors p rovide s trong l eadership
because they have greater institutional authority than other city officials. Further,
mayors can en hance their leadership capacity by re constructing the city gov-
ernment with various strategies such as creating a n ew political order, promot-
ing civil service reform, or building up multiracial coalitions (Flanagan 2004;
Thompson 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.
y g y y y:
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do not have such formal institutional p ower. Yet, they can still enhance their
leadership c apacity g iven t heir sp ecial p osition i n t he c ouncil, t heir su perior
policy knowledge, their coordination with other officials, and their individual
characteristics (Svara 1994).

According to the city charter of Midway, the mayor is elected from among the
council members. Tle office 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. Thus, 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 with appointed oflicials, particularly the city manager and the city
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 areer as a federal bank examiner in the state of Washington
for twelve years before returning to Florida to work as a re search assistant 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 twenty-five acres of land owned by the district to t he city 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 finally asked the board to p ull the item from the agenda: “Iam not
willing to give someone something they don’t flat out want.” The board voted 4
to 0 to keep 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 admitted that “I k new little about the p osition and policy when I
became the mayor. I h ad to 1 earn. So I j oined the League of Cities, which has
become my best friend. Almost every weekend I was in workshops. I l earned in
the workshops” (Madison interview 2006a). City Manager Piller and other council
members confirmed her diligence and persistence to learn 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 large social setting. She was awarded “Mayor of the Year”
and “City Official of the Year” by these organizations, respectively. Tle 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 relative to t he other council members. As one of the 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 Hinson interview 2006b). In the council meetings we
attended in 2006 and 2007, we noticed that Madison tended to be much more
knowledgeable than other council members about regulations, financial matters,
and city management.

8.4.2 Partnering with a Strong City Manager in Policy Making

In contrast to the politics—administration dichotomy model, extensive leadership
by a ci ty manager can be consistent with democratic accountability and p rofes-
sional responsibility. The assertive manager is not necessarily a replacement or com-
petitor for the mayoral leadership. When strong mayoral leadership is supported
by the manager, and the communication between the mayor and the city manager
is effective, the city manager may serve a m ayor’s vision and become an impor-
tant resource for him or her. “Strong facilitative leadership can be provided by the
mayor, along with that provided by the city manager ... mayors and managers
offer 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 alone. A
city manager can be dismissed at the will of the elected officials, and must win and
maintain the support of the council to be effective.

Piller actually was the first city manager of Midway in 1987 for a period of two
months when the city was formed. He had served other Florida cities 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 greatly 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 find
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 alot
with Paul. Two, three, or four phone calls a day,” 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, are less likely to understand 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 expertise on policy issues is 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 efforts
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
five years. “Paul’s pay is very, very low because we cannot afford a high salary. He is
here not for money. He wants to help us” (Madison 2006a).

The political and the administrative leadership in Midway are not separate nor
are they completely i ntermixed; they are coordinated and complementary. Tle
mayor understands the real needs of the community and 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 financial 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. That 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 from the manager, discussed 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 financial
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 his tenure, the council and citizens were quite supportive,
and his interactions with the council members were constructive. The process of
negotiation with COPS over grants illustrates the healthy interactions between
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the council and the city manager. By 2002, Midway owed the U.S. Department
of Justice, Office 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. The city manager decided to negotiate with

COPS.

He (Piller) found out who was the person that we needed to talk to.
The council gave him the direction of going on to wlk 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 am 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 bargain, piece by piece, and, finally, he got to t he point that
we were able to pay it off. That point was about $1,700 (Madison
interview 2006b).

Madison added, “If it has not been for Paul, talking for hours and 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. These disagreements eventu-
ally affected how to evaluate the manager’s performance. Some council members
began to criticize 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. “The city manager did what-
ever the council has directed him to do. If we have problems of working together,
then we have 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 talk to
them. When I talk to t hese individuals, I a lways try 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 correct it, then we can work together. If you think that I
should be doing something differently than what we are currently doing, let me
know what it is.”

Madison thinks that administrative operations should be insulated from
unnecessary d istractions, and that the conflicts among council 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

The Florida Sunshine Law (Chapter 286 of the Florida Statutes) prohibits elected
officials f rom e xchanging p olicy i deas b ehind c losed do ors.* B eing e flectively
constrained in her ability to build consensus on policy issues and to create 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 letter labeled “directions and instructions” in
the first council meeting she presided over as mayor. She advised the council mem-
bers on how they should conduct themselves and how they should respect each
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 efficient 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 listen 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 finger pointing in the meeting. “Pointing fingers
never accomplishes anything,” she explained. “If we are all going to be here as the
council, cutting each other’s throat, and fighting the citizens, then what kind of
picture is shown to the citizens? It is a picture that they do not work together and I
don’t trust them. This is the thing that we should try very hard not to let happen”
(Madison interview 2006Db).

Thirdly, Madison requests that council members adopt a more collectivist sense
in lieu of articulating individualistic concerns in the meetings. “We, asacity, 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 get out of here and do so mething to
correct it” (Madison interview 2006Db).

* 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. The law applies to a ny gathering where two 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 official to another in an attempt to resolve an issue outside of the Sunshine statute violates
the law. This 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 addition, M adison en courages council members to e ducate themselves in
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 understand the issues and problems that
confront the community. Madison feels that many arguments in the council meet-
ings are due to a lack of relevant knowledge. As discussed in the previous section,
Madison is deeply dedicated to self-education via diverse workshops offered 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

Effective mayoral leadership needs technical and managerial support from the city
manager, in addition to legal support from the city attorney. This is especially the
case when amateur politicians distract council meetings with their personal con-
flicts. The city at torney, J ohn Williams, was ap pointed in June 2002, after the
council fired his p redecessor. A ssistant at torney L arry W hite was h ired sh ortly
thereafter. Their 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 efforts 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 confirmed 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 convince the council to put
the residents in new subdivisions into a city district. They failed because
two council members and a g roup of citizens s trongly o pposed the
proposal. The election proceeded as scheduled and a c andidate from
a new subdivision was elected, which led to a lawsuit against the elec-
tion result. The monthly council meeting in May 2007 was held while
the lawsuit 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 June and
no council member be sworn i n. M adison consulted 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 in. The mayor pro tem a nd a ¢ 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 unable to a dvance some policy issues that she thinks are
extremely i mportant to M idway. O ne such issue is p ublic e ducation. For years,
Midway has suffered 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 school 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 financial c onstraints a nd legal p rocedures, M adison a nd Piller
agreed that a charter school was the most realistic option. They 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 new 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 ap plication to t he Gasdsen School Board in September 2005. However,
two council members and a g roup of citizens b ecame s trong o pponents of the
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 tied to the 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.” The 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).

The ¢ harter sc hool i ssue u ncovers a ¢ onsiderable p olitical sp lit a mong c ouncil
members and citizens. This split has been demonstrated on many other issues as well,
including annexation, election, and garbage collection. There has been an interesting
pattern in the council demonstrated by the many decisions that are passed by votes of
3t02,4102,o0r5 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. The remaining two members swing depending on the issue.

The biggest split broke out on the issue of the city manager’s continuation in
office. In the July 2006 council meeting, two members expressed their concerns
about the city manager’s power relative 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 office. 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” firms. “We minorities in Midway want
to give minorities a chance to apply and bid for those jobs like everyone else,” the
council member said (GC7; 01/12/07). Along with another member, he attempted
once again to remove the city manager.*

The political split in M idway may re flect the fear and rep ulsion of the long-
time, low-income African-American residents, many of whom live in mobile homes,
toward the new residents in the subdivisions. The new residents are typically young
professionals, perhaps not minorities, working in Tallahassee while enjoying the less
expensive homes in Midway. The split may also be interpreted as the extension of
conflicts between progrowth and antigrowth forces. The antigrowth residents may
think that growth and expansion will diminish their influence. Alternatively, the split
may involve the inherent tension between government efficiency and social equity.
Studies have shown that conflicts between a city council and manager may occur
because council members are 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. The problem is becoming increasingly severe as evidenced by familiar
signals in council meetings, such as heated arguments without accomplishments.
Tk Gadsden County Times sees the p roblem and p resents an e xample, “ heated
squabbling a mong ¢ ouncil m embers, f requent i nterruptions a nd | engthy t an-
gents off the agenda, but little productive official business discussion, highlighted
Thursday’s M idway Charter Workshop. The two-hour wo rkshop ended with no
clear recommendations for official action, and recommendation for further review
on only one of five agenda items” (07/06/06).

Due to e xcessive pressure from the council, Piller tendered his resignation as
city manager and left Midway in early May 2007. The successful mayor—manager

*Tle 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 find a new manager.
For Madison, it may be necessary to de velop new partnerships, not only with a
new city manager, but also with new council members and other segments of the
community. As the environment changes, the strategies that constitute e flective
mayoral leadership are likely to change as well.

8.6 Conclusion

The council-manager form of government assigns no substantial formal author-
ity to t he mayors, which makes their exercise o f leadership a ¢ hallenging issue.
In order to effectively 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 leadership team (Boynton and 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. This has the prac-
tical effect of rendering coalition building a strategy that the mayor cannot explicitly
pursue. But the mayor has still provided strong leadership with a clear vision and a
strong desire to save the city from financial crisis. She has contributed much greater
effort 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. This case illustrates that mayoral
leadership and administrative leadership can work synergistically together to enhance
the effectiveness of both. This 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 Midway, i nstability came from conflicts a mong the council members, some of
whom considered Madison a political opponent and the city manager her agent. Tle
observed facts in this study are consistent with Whitaker and DeHoog’s (1991) find-
ing that a city manager is more likely to be forced to leave office when the council is
divided by conflict, which in turn is more likely to occur during council election cam-
paigns. Alternatively, the political conflict may be an expression of differing attitudes
over growth. It may also reflect two distinct orientations in that council members are
inclined to represent the concerns of their constituents, while city managers are ori-
ented toward administrative efficiency and other professional norms (Svara 2005).

In addition, this s tudy i mplies t hat the e flectiveness of the mayor—manager
leadership team may be tem porary in nature and highly dep endent on timing.
When the city was in a severe financial crisis, the basic consensus among the mayor,
council members, and citizens was to save the city by stimulating economic growth.
Therefore, a city manager with experiential skill in economic growth policy and
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lobbying was favored by all parties. But when the city has moved to a d ifferent
developmental stage, when it has a fiscal surplus and distributional justice becomes
a focal issue, it may need a city manager with different 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 fiscal health, can communicate effec-
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 suffered from losses in the automotive and manu-
facturing industries, public and private sector actors in Grand Rapids have pushed
the city forward to t he new information and service 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 The Grand Rapids Press:

The mayor’s unwavering advocacy for “his” city made Grand Rapids a
better place to live and do business. The 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 of mayor in J anuary 2 004, a fter a
lightly contested election. Although many may view him as a mayor committed
to continuing the goals of traditional downtown development and renewal, he
offers a contrast to Logie in both style and vision for public policy in the greater
Grand R apids area. Heartwell is challenged to | ive up to t he high standards
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 exemplifies 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 d raws in additional public, nonprofit, and business actors
to pursue sp ecific policies. His e fforts move Grand Rapids toward a su stainable
model for business and government, while also investing in human capital through
support of education and community programs. Heartwell exercises this leader-
ship while constrained by the time and resource limitations of the city’s part-time
structure for the office 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 facilitative approach in addressing challenges
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that impact the city and the entire metropolitan area. In his effort to address prob-
lems facing Grand Rapids, Heartwell helps link government and community actors
in a d ialogue about the future of the metropolitan area. He articulates a v ision
that includes goals that s tretch b eyond the municipal b oundaries of the city of
Grand Rapids. H. G eorge Frederickson (1999) argues that public administrators
have become critical actors in recognizing problems that span traditional municipal
boundaries and developing strategies that focus the efforts of a network of actors for
the public good. Facilitative leaders like Heartwell demonstrate that elected lead-
ers also 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 office and
the challenge of crafting cooperation in the metropolitan community may limit the
effectiveness of his facilitative leadership.

9.2 Methodology

The case study research design is commonly used in the study of mayoral leader-
ship and local governance. Detailed process tracing within a c ase allows for the
examination o s pecific re lationships o r ¢ ausal p rocesses ( George a nd B ennett
2005; Munck 2004). This analysis can help further refine the understanding 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 its 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
officials, community leaders, leaders in the business community, and practitioners
in targeted policy areas (Dexter 1970; Leech 2002). These interviews were digitally
recorded for accuracy in reporting of the research. Subjects were offered 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 ¢ ontent analysis of articles from 7he G rand Rapids Press, the
metropolitan area’s largest daily newspaper, was conducted for 2003, the final year
of the Logie administration, and 2004, the first year of the Heartwell administra-
tion (Krippendorfl 1980). All articles mentioning the Grand Rapids 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.*
These newspaper stories and Grand Rapids Press coverage from additional years also
contributed to the development of the case study.

* The coding protocol is available from the authors.
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9.3 Grand Rapids, Michigan

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

The natural development of the furniture industry, based on a supply of timber
from northern Michigan, provided the foundation for Grand Rapids’ e conomic
growth. By 1890, Grand Rapids was known as the “Furniture Capital of America”
(Olson 1981). This industrial base contributed to a dverse local economy. Currently,
industries ranging from office furniture (Steelcase) to consumer products (Amway)
anchor West Michigan. Despite the history of strong locally owned business, dein-
dustrialization and globalization has, as in many other industrial cities of North
America, negatively affected the West Michigan manufacturing economy.

Recent economic progress has been made in other fields. Grand Rapids has
experienced m ajor i nvestment a nd de velopment i n t he m edical a nd h ealthcare
industry. The creation of the Van Andel Institute for medical research, the merger
of two large local hospitals i nto the S pectrum Health system, and i ncreases in
healthcare employment have helped the economy (Longcore 2004). Tke 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 20006).

At the same time, investment in downtown has d rawn area residents to ci ty
offices and entertainment venues (Knape 2006). Downtown office space and con-
dominium d evelopment ha s e xpanded la rgely t hrough ¢ he r enovation o f o lder
buildings; however, this growth is challenged by Michigan’s struggling economy
(Czurak 2001; Grand Rapids Press 20006). Still, the city’s cultural and recreation
infrastructure c ontinues to i mprove. Since its o pening in 1996, the Van A ndel
Arena has served as an important regional entertainment venue for concerts and
sporting events, like Grand Rapids Griffins hockey. The recently expanded 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 and p ublic cooperation in the revitalization e fforts. P rivate i nvestment and
philanthropy have b een critical for Grand Rapids’ success, but the city govern-
ment has also been an active participant in economic development. The city forged
a strong link with The Right Place, Inc., a n onprofit organization for e conomic
development led by a board of directors representing community and business lead-
ers. The city government’s participation in economic development is exemplified
by Grand Rapids City Manager Kurt Kimball’s membership on The Right Place
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board of directors. One of the roles played by the Right Place Inc. is as liaison
between private economic interests and local government.

The 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). The charter provides for a ci ty council, called a cizy commission, with six
members plus a mayor. Two commissioners are elected from each of three wards.
The mayor is the only member of the city commission elected at-large, and serves
as chair of the commission. The city comptroller is also elected at-large. Tle city
commission appoints a manager, attorney, clerk, and treasurer. The Charter speci-
fies 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.

The G rand R apids m etropolitan a rea e xhibits t he ¢ 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 living, attract-
ing mobile citizen-consumers to jurisdictions with lower property tax burdens and
different bundles of p ublic services (Browne and VerBurg 1995; S tephens 1989;
Tiebout 1956). The metropolitan area exhibits disparities in tax base, fiscal stress,
employment, a nd p overty (Orfield 1 999). H owever, | ocal g overnments en gage
in dialogue over metropolitan problems through the Grand Valley Metropolitan
Council (GVMCQ), the region’s council of governments. Through 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; Thurmaier and Wood 2 004;
Visser 2004). Mayors of Grand Rapids and the city manager have been important
participants in metropolitan dialogue at the GVMC.

John Logie’s activism as mayor contributes to h igh expectations for his suc-
cessor. In a case study discussing Logie’s role in intergovernmental relations, Rex
LaMore and Faron Supanich-Goldner (2000) identify Logie as a “director” under
Svara’s classification of mayoral leadership. They argue that Logie exercised “a ratio-
nal approach to decisionmaking [sic] with an optimistic leadership style intent on
achieving mutually beneficial results” (LaMore and Supanich-Goldner 2000). Logie
describes himself as a hands-on participant in urban affairs, being ever-present in
policy discussions, just as he was active in the ceremonial functions of the office.
Serving on twenty-three boards and commissions, 7he 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 efficiency.
Logie’s use of a t hree-minute egg timer during public comment time exemplifies
his orderly approach to public business. The 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 effects for the city.

Heartwell may not exhibit the same Logie efficiency at the commission table,
but he has sought to e xpand pa rticipation in local a flairs by developing policy
networks with participants from every sector of the community. W hile attentive
to continuing i nvestment i n dow ntown, his p olicy focus is o riented to s ustain-
ability and human investment. B efore assessing Heartwell’s leadership style, the
structural constraints on his performance must be considered. Logic 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

paformance diverge.

9.4 Keeping the Mayor’s Office Part-Time

Grand Rapids voters have demonstrated a reluctance to modify the city charter to
expand mayoral power. This was demonstrated most recently when voters rejected
a proposed amendment to m ake the position of mayor “full time” by increasing
compensation a nd m odifying so me p owers a ssociated w ith t he offi ce. Hybrid
power s tructures melding council-manager systems with greater mayoral 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 rejected 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 the City Address (Harger 2002d). During his time in office, Logie commit-
ted almost a f ull-time schedule to t he work of being mayor. L ogie was able to
manage this schedule because of his own energy for the job, and because he was
able to negotiate with his law firm to gain flexibility. Current compensation for
the mayor is just over $39,000 per year. Historically, Grand Rapids mayors have
maintained their preelection professions. L ogie significantly expanded the time
the mayor committed to ci ty business, and considered an active mayor critical
to the advancement of the city. Upon introducing the proposal in 2002, Logie
stated:

My motivation is, and must be, that mayors in the future will need
more structure and a greater opportunity than the current charter cre-
ates in order to provide effective leadership that meets the demands and
needs of our dynamic community (Harger 2002¢).
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The proposal was premised on the view that the City of Grand Rapids has
grown to the point at which the elected mayor should be compensated at a full-time
pay rate, similar to t he city manager, in order to f ulfill the community’s expec-
tations for ap pearances in the traditional mayoral roles, while also maintaining
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 all resolutions, Logie’s proposal
would require the mayor to v ote only in the case of a t ie-vote by the commission.
The mayor would have veto power, which could only be overridden by a vote of five
commissioners. Further, the mayor wo uld exercise ap pointment p ower for the city
manager, clerk, attorney, and treasurer, with commission approval. The mayor would
also participate in a review of the manager’s budget before the document reached the
full commission. The proposed amendment was significantly 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). Tke modified pro-
posal that went onto the ballot 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 office 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 give 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 2002¢). 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 ballot access for the charter amendment, and 7he Grand Rapids Press edi-
torialized on the importance of having a d iscussion about electoral leadership in
the city (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 the debate. Op position to t he amendment came from former mayors, former
administrators, the Grand Rapids Chamber of Commerce, the Michigan L ocal
Government M anagement A ssociation, u nions, a nd K imball, t he city m anager
(Harger 2002b; Harger 2002f; Renando 2002).

Former city manager, Joe Zainea, wrote in 7he Grand Rapids Press that the
modification of the mayor’s budgetary input and mayoral control of the manager’s
salary were particularly “ dangerous.” The former manager argued that the pro-
posed charter amendment might slowly lead the city toward a strong mayor system
(Zainea 2002). The “No Charter Amendment Committee” offered counter-argu-
ments to the proposal, primarily emphasizing the limited justification for change
and the threat to professional city administration. The 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 strong mayor system. City
Commissioner Rick Tormala has also advocated for a s trong mayor system. 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 high time requirements may limit the pool of candidates
who seek the office, a concern for the quality of local democracy.

Kimball also recognizes the limitation. The 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 ¢ ould ¢ onvince t he L ocal O flicers Compensation
Commission that they’re putting in full time and it warrants that, then
that would be fine ...

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 figure in the office next door to
me full cime. There 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 Officers 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 Officers 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.” The 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

* The Local Officers Compensation Commission is a board composed of seven Grand Rapids
residents appointed by the mayor and approved by the city commission. The board meets in
odd numbered years to set 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 serving as mayor, Heartwell cur-
rently works as president and CEO of Pilgrim Manor Retirement Community.
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grant the mayor time to address all 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 Haiti over twenty-five years ago, where he saw
and experienced deep poverty (Schellenbarger 2005). This prompted him to dra-
matically change professions. He left the family mortgage business and enrolled in
Western Theological 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 ill in the low-income neighborhoods” (Schellenbarger 2005). Ths theologi-
cally based entrance into public affairs in Grand Rapids began Heartwell’s political
career as a sp okesperson for the disenfranchised in society. Through his work at
Heartside Ministries, he regularly came into contact with local public policy, espe-
cially at City Hall.

These interests motivated Heartwell to r un for the city commission in 1991,
where he served two terms. He explains, “The impulse to do so was really a concern
for the poor and a desire to be involved in public office in a way that I could influ-
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, the Interurban Transit Partnership, and the Women’s R esource Center.
Heartwell explains that he began thinking about a run for mayor shortly after his
1995 city commission reelection. When John Logie announced he would seck a
third term as mayor in 1999, Heartwell opted to forgo a c hallenge to the mayor
he considered a friend and political ally on a number of key issues. But, Heartwell
began planning his 2003 run for the office 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 tactical position from
which the former commissioner prevented stronger o pponents from entering the
field.* Two opponents with little experience vied 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 briefly flirted with a bid for the office, but
declined to run. 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.

T The 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 profile set high community expectations for the
mayor’s participation in traditional public mayoral roles. Heartwell fills traditional
mayoral roles, but his interests and efforts 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.
The mayor explains his role in city policy making:

As mayor, I understand my role, and I think others see me ... as the
vision bearer for the city. Because of the office, I represent and have the
opportunity to sp eak to the direction that the city is going. Tlen 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 dialogue and problem solve. His efforts to bring together government
and community resources around specific problems is consistent with collaborative
management and metropolitan cooperation research that has identified significant
collaboration and horizontal b argaining a ctivity i n m etropolitan c ommunities,
with local officials working to establish partnerships with public and private-sector
actors (cf. Agranoff and McGuire 1998; Thurmaier and Wood 2002; Visser 2002;
Wood 2 006). W hile Frederickson (1999) em phasizes the a dministrative role in
muldjurisdictional problem solving, mayors and elected officials have consistently
been identified as participants in intergovernmental networks, though to varying
degrees (Keller 1989; Serensen 2006; Wright 1973). The council-manager system
of government does not limit an elected official’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
specific issues. These 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 ffort to b uild participatory teams around the city’s problems is
exemplified by the transformation of the State of the City Address into a conference
in which community members and stakeholders in specific problems participate
in day-long conferences with working groups and policy discussion in addition to
the mayor’s address. In his first four years in office, Heartwell used these sessions
to em phasize education, and environmental, economic, and social sustainability.
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 traditional 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.

The 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 true nonpartisan in the nonpartisan office of mayor. Logie explains,
“... local issues are just that, local issues.” The 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 afhiliated with both political parties; however, several observers suggest
Heartwell’s ideological p ositions may stand in the way of forging the countywide
consensus he secks 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 gaffe for Heartwell, as city politicians deepened the fis-
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

The development of robust policy networks outside of City Hall is not fully mir-
rored by cohesive p olicy n etworks w ithin City Hall. H eartwell em phasizes h is
responsibility to de velop a v ision for the city. The policy priorities he articulates
are generated from his own study and through interaction with the public, not
from city staff. “My priorities are my priorities. The 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 bring the public along with in terms of their thinking process.”
Heartwell engages the public in policy dialogue through task forces and 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 secks 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; Serensen 2006). This 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.” This is his principal duty under the city charter; however, he explains “I
was surprised when I took office at how much is done, at how much I can get done,
outside of the commission process. There’s a lot that gets done that doesn’t have to
come to the commission that I can 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 the last several years, the debate h as gotten a l ot more vocifer-
ous and acrimonious. Part of it has to do w ith the changing nature
of elected o fficials and their demand to b e more involved. Part of it
has to do with the last five 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 configuration of costs and benefits.
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 diffusing goals like sustainability in the wider community.
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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? A nalysis of sustainability,
education, a nd wastewater t reatment p olicy help us understand h ow H eartwell
employs a facilitative approach to address issues on his agenda, and problems that
arise from the political environment. The case of wastewater treatment also demon-
strates that adoption of a facilitative style does not guarantee success.

9.6.1 Sustainability

The concept of sustainability underlies many of Heartwell’s initiatives. The 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 example, in the environmental field, Heartwell noted the use of
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.
The 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 efforts can be consistent with the traditional
goals o f'local governance. O rganizing p ublic a flairs with 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 administration lik e equity and effi ciency (Leuenberger 20 06). Civic e ngage-
ment is an important component of sustainability efforts (Agyeman and A ngus
2003; Portney 2 005). H eartwell and G rand R apids p olicymakers re cognize the
imperative of public participation for sustainability success. City Hall is working
to achieve sustainability goals internally. The 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 crime and support of downtown and neighborhood business (Grand
Rapids 20006).

Externally, a n etwork has formed to ¢ oordinate private and nonprofit sector
efforts. The C ommunity S ustainability P artners—a c ollaboration i nvolving t he

* According to the U.S. Green Building Council (www.usgbc.org), “The 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 high 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). The 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 diffused as a goal in
Grand Rapids, and the policy network includes an expanding number of actors.
Heartwell’s facilitative style has helped to a dvance sustainability through his
work to help structure, develop, and guide the agenda of intergovernmental and
multisector networks. He can be credited for firmly imbedding sustainability on
the community agenda and contributing to t he expansion of the participants in
the sustainability c ollaborative network. Don S typula, executive d irector of the
GVMC says Heartwell’s sustainability goals were received “very positively” by the
Metro Council. Heartwell outlined current conditions and goals for sustainabil-
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 broad, participatory constituency for
sustainability goals, may be his most lasting impact on the city as mayor.

9.6.2 Education

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

I h ave chosen to day to sp eak about 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 call on all sectors of the community—business
and labor, neighborhoods, colleges and universities—to join city gov-
ernment and a growing number of community partners in realizing a
vision for educational excellence for all our children.

GRPS operate independently from city government, and are governed by an
elected school board. The GRPS have experienced decreased enrollment and fund-
ing. Aging facilities, as well as challenges associated with teacher compensation and
program cuts result in concerns about educational quality (Reister 2002). In his
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 disagreements about funding and bond proposals. But, Heartwell argues, “It
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was my determination that we should move in a different direction, we should try
to find ways to work together rather than fight 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 explained, “If you don’t have a K-12 system that produces kids
ready to a ssume roles and leadership in the economy of the future, then you've
short-changed yourself as a community.” His 2004 address outlined a t hree-part
process to create new links between the city and the school district. Tl 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 ¢ 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 specific ...
about how do we dose 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 explains that the mayor “is very astute” and has been listening 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.” The 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. This proposal would
require authorization by the state legislature. Heartwell has not had city commis-
sion support to advance the proposal. Current budgetary conditions for city gov-
ernment make consideration of the proposal difficult. The 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

The 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). The 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. The city of Grand Rapids successfully renegotiated waste-
water t reatment a greements w ith three 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. These provisions concerned
the representatives of local governments in northern Kent County. Tles 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. This 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 ¢ entral
participants in contract negotiations between Grand Rapids and the NKSA. Tk
cost formula for wastewater treatment was the primary point of conflict. 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, “They 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 Michael Young* explains, “This was an enormous cost shift ... . Tk
cost of their new contract was more than building a $50 million wastewater treat-
ment plant.” Grand Rapids’ efforts to tie land-use control to sewer rates were prob-
lematic. “The cost of wastewater should be the cost of wastewater. You pass that
on to yo ur residents as a l egitimate cost,” Young argues. An Urban Cooperation
Agreement (UCA), which Grand Rapids required sewer customers to si gn along
with the wastewater contract, was one key problem. The UCA created 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 office as mayor, Heartwell pursued a new approach to deal with
the NKSA. Several people interviewed for this project noted the significance of
a meeting shortly after Heartwell’s election in which he met with Young in his
Rockford office, in contrast to previous meetings, which had been held in Grand
Rapids. Heartwell made efforts to reach out, but the long-running conflict 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 is a g entleman; he listens; he went out of his way
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 ¢ 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 cannot trust Grand Rapids, right or wrong. And, so
George Heartwell was saddled with that, and despite his best efforts, he

wasn’t going to overcome that.

The 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). Officials 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, “That was an example where we had the best of intentions. George
had his heart in the right place. But, just because of old wounds, old personali-
ties, and conflicts, 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 (Thurmaier and Wood
2002). This case suggests that an extended period of conflict cannot 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, may b e i mportant for 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 partners like the NKSA did not feel included in a d ialogue about
wastewater and metropolitan land-use policies.

Contrasts exist in the approaches to intergovernmental relations used by Logie
and Heartwell. The literature concerning collaborative p ublic ma nagement pro-
vides so me i nsight. A { acilitative ] eadership ap proach m ight s eem n ecessary to
achieve success through the development of metropolitan-wide p olicy 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 differences. Both have had success in intergov-
ernmental relations using different models of mayoral leadership. Logie was more

* For the practice of public policy in Grand Rapids, several local policymakers noted that the
failure of cooperation in wastewater should not be belabored, and officials 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 find 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 that the development of t he NKSA has led to
cooperative interactions in policy areas outside of wastewater treatment for members of t he
NKSA. The Grand Rapids area exemplifies 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 mayoral leadership and network building may be valuable due to its
power to include a broad spectrum of actors in community problem solving.

9.6.4 Contrasting Policy Priorities for Logie and Heartwell

Stylistic differences between John Logie and George Heartwell are apparent, but
do differences in two individuals’ approach to the job of mayor result in differences
in public attention to p olicy priorities for city government? Wolman, Strate, and
Melchior (1996), analyzing city expenditure data, find that changing a mayor can
have i mplications for city policy priorities, even in council-manager systems of
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 office
(2003) and Heartwell’s first year in office (2004).* Figure 9.1 shows the number of
newspaper articles that mention the mayor in association with ten different policy
categories.

The 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, 7be Grand Rapids Press covers both may-
ors heavily in this area. Heartwell’s education initiative during his first year in office
garnered attention at a level significantly different than his predecessor. Ths indicates
Heartwell was successful at directing media and public attention to his policy goals.

During his first year in office, Heartwell and the city commission faced con-
troversy about whether or not to rename a city street after Martin Luther King, Jr.
Heartwell supported the initiative, but commission members expressed concern
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, 7he 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 dialogue and advice, consistent with his network ap proach
to governance. Heartwell engaged the issue and developed a pa rticipatory strat-
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 recognize that on my own, I am not going to get as much done as I can get
by bringing others to the table,” explains Heartwell. The part-time nature of the
mayor’s office in Grand Rapids limits the time that Heartwell can contribute to
public policy, but the development of active policy networks around key priorities
allows the mayor to exercise policy leadership. Those involved in public affairs in
Grand Rapids describe Heartwell as 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 definition, it enables him to re ceive a b road spectrum of
perspective on things. If the aud ience thinks you're listening, and if
you listen first and talk later, as Mayor Heartwell has a tendency to do,
I chink it makes him a legitimate player and better empowers him to
exercise facilitative leadership.

Heartwell relies on the city manager and staff to execute policy, but emphasizes
that the mayor is responsible for crafting and sharing a v ision for the city. Te
“bully pulpit” allows Rev. Heartwell to direct the community’s attention to some
goals, like social sustainability, that had not been high on the agenda before his
election. The local political and fiscal context can limit the viability of this strategy
in some areas. The city’s financial needs trumped Heartwell’s Education Renewal
Zone proposal to direct resources to the school system. The 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
different 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 first year
in office. 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...” Described as “trustworthy” and “pastoral,” Heartwell
draws participants around his vision for the city, advancing social equity, educa-
tion, and sustainability to b uild a s tronger core city. Heartwell’s performance as
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 November 2, 2006

commissioner

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

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

John Logie, former mayor, Grand Rapids

Dr. Juan Olivarez, president, Grand Rapids
Community College

Lynn Rabaut, former Grand Rapids city commissioner
Roy Schmidt, Grand Rapids city commissioner

Don Stypula, executive director, Grand Valley
Metropolitan Council

Dr. Bernard Taylor, superintendent, Grand Rapids
Public Schools

Rick Tormala, city commissioner

Michael Young, chairman, North Kent Sewer
Authority

October 17, 2006

January 18, 2007

October 18, 2006
February 28, 2007
October 12, 2006

March 21, 2007

January 17, 2007
October 13, 2006

* Additional sources were interviewed anonymously and not for attribution.
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10.1 Introduction

The year was 1836. Judge John Jackson Harper and his eleven children were among
the first to s ettle in what is now Auburn, Alabama. Those early settlers 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
influenced by the presence of Auburn University, located in the heart of the city
and adjacent to the downtown.

Auburn is located along the Interstate 85 corridor in east central Alabama 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 fifteen miles southwest of Atlanta, Georgia. Since the 1960 census,
Auburn has grown from a population of 16,260 to 42,987 in 2000. Tle 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. This 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 first 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 officials 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).* Throughout that lengthy mayoral term, municipal election results consis-
tently demonstrated strong constituent support, as seen in the following list:

Won 1980 election—(five candidates) with 46.4 percent of the votes
Won 1984 election—(five 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. Tle Auburn-Opelika News recounted a true story that illustrates
this point:

* There 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 office 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
avision 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, and three young children. Soon after arriving in Auburn, she joined a
local church and became involved in its community ministry programs. She also
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 effectively. 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, conflict 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. The general sense among the citizenry was that the local government was
a barrier rather than a pa rtner in efforts to i mprove the city. Ultimacely, the city
manager became a target for much criticism. Over time, a vocal faction grew that
wanted the city manager fired, 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 the 1980 election, the city manager and the mayor
spoke only on very rare occasions and divisive community issues packed large pub-
lic venues. L ong-time re sident a nd fo rmer A uburn U niversity p rofessor G erald
Johnson (2000) re called that d uring t hat time o f A uburn’s past, there was “no
vision” and that “turmoil” characterized the local government. Ironically, this was
also a time when Auburn University and the city were experiencing significant
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 different.
The approach the city had used in the past was simply not working and had not
worked for years. The political environment at the time was “the perfect storm for



216 m The Facilitative Leader in City Hall

new leadership” because there was a general desire on the part of the community
to do things differently (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 council 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 arrangement, Auburn had a history of influential 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 office: “Jan was not beholden to any segment of the community. She
was unfettered by influences that could have skewed her judgment and credibility
with Auburn citizens.”

Retired professor Gerald Johnson did not know Dempsey before she ran 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 conflict.” He said, “She was and
remains an energetic woman who has a presence that conveys confidence, stability,
and has a no-nonsense approach to things. These characteristics appealed to a vast
majority of citizens who had seen a lot of nonsense at city hall” (Johnson 20006).
Former councilwoman and A uburn U niversity faculty member Charlotte 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 and prominent businessman Ed Lee S pencer (2006) recalled,
“Jan was not afraid to enter the fray. She welcomed the challenge of the political
arena. She was opinionated, d etermined, and had good ideas.” W hen Dem psey
approached former mayor Jim Haygood and asked his opinion about her running
for the office of mayor, he recalled that although he felt that Jan cou/d 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 city 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 ime. Her goals were straightforward. First, she wanted
to guarantee local financial support of the local school system. Her passion for qual-
ity education was one of the key reasons she chose to run for mayor. Second, she
fele chat long-range planning was essential for Auburn to become the community
it could become. Third, she supported an entirely new ap proach to de velopment.
She strongly felt that the development occurring in Auburn at that time 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 conflict that existed at that
time. Finally, she wanted Auburn’s city government to be synonymous with “good
government” in order for it to s erve as a c atalyst for positive change as Auburn
continued to grow.

Of all the candidates for mayor in the 1980 election, Dem psey received the
highest number of votes (46.4 percent). The individual who received the next high-
est percentage of the vote later withdrew, causing Dempsey to be declared mayor
without a run-off. In the months following Dempsey being sworn in as Auburn’s
mayor, she observed the work of the local government from a n ew p erspective.
As mayor, Dempsey deeply felt that she had a mandate from the citizens to make
significant changes in how things were being done in city hall. She approached the
business of the city as a part of a team, never focusing on what she could not or
should not do, but instead serving as a political leader and advocating significant
policy changes that were i n line with the goals she advocated in her campaign.
Dempsey (2006) commented on her approach at that 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 glad to | isten to o pposing points of view; she looked for consensus, but
realized unanimity was not necessary to move forward; and she was a strong and
active communicator. Former mayor Haygood (2006) commented, “Jan certainly
brought a new dimension to city government.”

Retired 