
c. 2SNY-Tl -7~

SEA GRANT

CIRCU'lA~'; Y:6 COPY
Sea Grani i3 pository

ENVI RONMENTAL MANAGEMENT OF THE GREAT LAKES

INTERNATIONAL BOUNDRY AREAS

BY

DONALD ROBERT KISICKI

Cornell University
Ithaca, New York

'I$%%

a S

MAY 19 73

NEW YORK STATE SEA GRANT PROGRAM

99 WASHINGTON AVENUE

ALBANY, NEW YORK 12210

GREAT LAKE S

MANAGEMENT P ROBLEMS

SERIES



CIRCULA>'INC COP'Y

Sea Grani Depository
ENVIRONMENTAL MANAGEMENT OF THE

GREAT LAKES INTERNATIONAL BOUNDARY AREAS

A CASE STUDY OF THE NIAGARA URBAN REGION

by

Donald Robert Kisicki

Cornell University
Ithaca, New York

A Member of the New York State Sea Grant Program-
A Consortium of the State University of New York and Cornell University

The work upon which this report is based and its publication and dis-
tribution were supported by funds provided by:

The New York State Sea Grant Program, United States
Department of Commerce, National Oceanic and Atmospheric
Administration;

The United States Department of the Interior, Office of
Water Resources Research, as authorized under the Water
Resources Research Act of l964, as amended; and

The Institute of Water Resources, U. S. Army Corps of
Engineers.



One of the major tasks before us as we move into the end
of the present century is bridging the gap that persists
between the generation of new knowledge at a rate un-
matched in human history and the effective application
of this knowledge ta pressing social and environmental
problems. As population grows, industxy and agriculture
expand and resource consumption increases, the residuals
of production and consumption place ever greater stresses
on the physical environment. Nowhere is this more evident
than in the Great Lakes Basin.

We in North America have reached that point at which
environmental quality has taken its place in the arena
of public issues. Citizens are now applying pressures
on their governments as a means of defending certain
values that had lesser priority in earlier days. Whi3.e
recognizing that a beginning has been made, the facts of
the matter are that we are not managing well our natural
resources and that progress will continue to be slow and
halting unless the requisite political wi3.l for some
fundamental changes emerges.

There are a number of common factors that account for
our inability to respond more effectively to the challenges
to managing not only our water and land resources, but
other social problems as well. A listi~g of a few of the
more significant factors affecting resource management
include: the diffused public interest; differing views
about national priorities; inadequate legislation and
enforcement; special interest politics; fragmentation of
responsibilities within and among governments; and
organizational jealousies. These elements operate indi-
vidually and jointly in ways that seriously impede public
programs that are designed to yield effective management
of our resources.

There is, however, a more fundamental contributive factor
and that is our failure to modernize the institutional
structure. The institutional problem is defined as that
of determining what kinds of government organizations are
needed and how these organizations should be related to
each other in order to achieve the most effective manage-
ment of the natural resources of the Great Lakes Basin at
the lowest possible economic, political and social costs.
There is, of course, an existing institutional apparatus
involving all levels of government in both Canada and the
United States. This present structure, however, is not
the product of any United States - Canadian long-term
plan for the Great Lakes Basin. On the contrary, the



present mix of governmental departments, agencies, boards
and commissions simply evolved aver the years at a rate
and to an extent that were determined by the changing
limits of political feasibility in each country.

For the past two years, the Water Resaurces and Marine
Sciences Center at Carnell University has been engaged
in a series of studies of the institutional problems in
the Great Lakes Basin. Perhaps the mast impartant con-
clusion of our studies is that the present institutional
structure for x'esource management in the Great Lakes
Basin is inadequate and is in need af fundamental revi-
sion.

The Cornell project focusing on the institutional prablems
of the Great Lakes consisted of three related yet distinct
research efforts.

The first commenced in early 1971 when a group of twenty
graduate students representing a wide range of disciplines
investigated the water and related land management problems
of the Lake Ontario Basin. The approach of this graduate
seminar was to attempt a comprehensive, multiple resource-
use investigation which included an examination of the social,
economic and political factors peculiar to the Lake Ontario
Basin. The objective of the group was ta consider the need
for, and the formulation of an improved management scheme
for Lake Ontario. A background report �50 pages! was
prepared and a summary report, The Mana ement of Lake
Ontario � A Preliminar Re rt Pro sin an International
N t O t was distributed to the Governors

s Conference an Great Lakes Envir-
onmental Problems at Nackinac Island, Michigan in July
1971.

The summary report cancluded, among other things, that
the improved management of Lake Ontario  and by extension,
all of the Great Lakes! would require either a substantial
strengthening of the International Joint Commission or the
establishment of an altogether new binational agency to
supplant the former in the Great Lakes Basin. The report
recommended a joint Canadian - United States study in this
matter and, as an interim action, a reference to the Inter-
national Joint Commission authorizing the Commission to
establish on a trial basis a management office with rather
extensive coordinative responsibilities for the water and
related land resources af the lower lakes regian.

The gxaduate student group sought, in effect, a strengthened
binationa]. apparatus, preferably one based on the existing
International Joint. Commission, authorized to carry out a
surveillance and mediation function in the lower lakes.



Surveillance is defined in this instance as essentially
an information collection, data interpretation and dis-
semination role. It is an activity concerned with
problem definition. Surveillance includes a continuing
responsibility ta be aware of problems and alert to future
developments. Mediation, on the other hand, encompasses
the development of joint programs to attack common
problems. It involves alsa the promulgation of regulations,
schedules and uniform standards, along with apprapriate
means to secure implementation of those regulatory
mechanisms.

While some consideration might be given to assigning a
joint agency a third function � that of control, particu-
larly in the cases of water pollution or air pollution
control, that does not appear to be a feasible direction
in which to proceed, at least at the present time. The
governments will be better able to determine their posi-
tions with respect. to vesting a joint body with an effective
control function once the Great Lakes Water Quality Agxee-
ment signed by Prime Minister Trudeau and President Nixon
in April 1972 has had time ta operate and be evaluated.

The second phase af the Cornell project began in late
1971. In order to further test the tentative findings
of the graduate student group and also to encourage a
binational focus on the problem, plans were laid for a
six-month seminar comprised of interested faculty from
universities in Canada and the United States.

A Canada- United States University Seminar was formed by
various faculty from same twenty universities and colleges
in Canada and the United States. The Seminar met. in three
formal sessions during the period December l97l � June 1972.
Using the information and data assembled by the Cornell
graduate student group as a starting point, the Canada�
United States University Seminar took up the question of
improving the two countries' capabilities for managing the
water and related land resources of the Great Lakes. A
principal objective of the faculty group was to produce a
report which would promote discussion in both countries
on the problems of the Great Lakes. Another purpase was
to set forth in general terms the available alternatives
for improving the management of the water and related land
resaurces af the Great Lakes Basin.

A final report of the Canada � United States University
Seminar has been written and the findings �! indicate
that there is a need for a madified international arrange-
ment to cope more effectively with the existing and emerging
resource-use problems affecting the Great Lakes Basin, and
�! present three alternative institutional approaches
as possible guides for further discussion and debate in



Canada and the U ni ted S tates�.

The third phase of the Cornell research effort on the
Great Lakes Basin consisted of an attempt to develop
further the idea of a binational management office with
wide coordinative responsibilities for the Lake Erie and
Ontario Basins. Concurrently with the Canada - United states
University Seminar  December 1971 � June 1972!, a second
graduate student group at Cornell University investigated,
under the guidance of Professors Leonard B. Dworsky,
C. Donald Gates and David J. Allee, selected elements of
a hypothetical joint management office. As part of this
effort, ten graduate students completed seven theses for
advanced degrees, together with three research papers
on some facet of a joint regional management office.

The type of joint office conceptualized is one designed
to carry out a coordinative role in the management of a wide
range of resource-use problems. The list of such problems
used in the investigation included: water quality; munici-
pal/industrial water supply; agricultural water supply;
lake level control; hydropower; flood control; navigation;
shoreline erosion; fish and wildlife protection; water-
based recreation; solid waste disposal; air quality;
economic development; agriculture and transportation.

In our attempt to simulate a Great Lakes operations
office jointly established and operated by Canada and
the United States, we endeavored to examine a selected
number of those problems which both the designers of such
an office as well as those who are ultimately charged
with its direction would be obliged to address.

An obvious initial consideration, for example, would be
the structure and functions of a modified joint agency.
This topic is dealt with in Natural Resources Mana ement
in the Great Lakes Basin by James A. Burkholder. A
prunary task of an operations office would be the collection,
interpretation and dissemination of data and information
pertaining to the Basin. This important area is treated
in An Information S stem for the Mana ement of Lake Ontario
by Dale Reynolds. The ro e of public partxczpatzon zn t e
activities of the proposed Basin operations office is
examined in detail in Public Partici ation in Water and Land

problems are traced on a national scale and then examined
with respect to the Lake Ontario Basin as a case study in
Toward a National Po ulation Redistribution Polic : Some

by Lawrence W. Saunders. The problems o



water quality management of a lake basin are considered in
0 rtunities for Water Qualit Mana ement: A Case Stud
of the Lake Erie Basin by Ralph P. Meckel. Special
pro ems o environmental quality management along an in-
ternational boundary are the subject of Environmental
Mana ement of the Great Lakes Internati.onal Boundar
Areas: A Case Stud of the Nia ara Ur an R ion y
Donald R. Kisicki. The opportunities and problems
associated with Federal and state grants for wastewater
treatment facilities are discussed in two case studies in
Cost Sharin in Water Pollution Abatement Facilities�
Some Economic and Political Conse uences by James M. Foster.
Land use management as an integral part of the overall

in the Lake Ontario Basin by James M. Wolf. In his paper
entitled Mana ement of the Biolo ical Resources of the
Lake Ontario Basin, Douglas M. Carlson provides a compre-
hensive survey of the biota of the lake basin as well as
an assessment of present conservation management practices.
Finally, in his paper Mana ement of Water Su l , Navi a-
t' d Po P s, Martin J. Murphy focuses on

Lake Ontario Basin and the
potential role of a joint operations office with respect
to municipal water supply, navigation and hydropower in
a new institutional framework.

These papers, of which this by Donald R. Kisicki
is one, are offered with the hope that they will contribute
usefully to the improved management of the Great Lakes of
Canada and the United States.

LEONARD B. DWORSKY
Director,
Water Resources and Marine Sciences Center
Cornell University
January l973
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JNTHUDUCTIGN

Purpose and Scope

This paper is part of a continuing study at Cornell Uni-

versity on the integrated land and water management of the

Great Lakes System. The reason why the Great Lakes have re-

ceived the amount of attention that they have is due to the

significant role that these massive bodies of water play in

the social and aoonomio well being of the cititens of the

United Stetes and Canada, particularly those who reside on

their shores. The problems of managing the Great Lakes System

have been well studied and documentedI the multitude uses of

this resource are well Mown>

The importance of this resource to both countries was rec-

ognised in 1909 with the signing of the Boundary Waters Treaty.

awhile the importance of the entire system has been recognised

over the intervening 63 yeax's it has been and must also be real-

ised that there are certain geographical areas in which the prob-

lemi of the Great Lakes System concentrate themselves and become

unique. These areas are known as the Wontier areas and border

the Connecting Channels of the Great Lakes. lt is at thes'e fo-

cal points that the problems of the System become real> it is

where much of the urban concentrations bordering the Lakes ex-



1st' it is where growth of uxban centexs originated on the Great

Lakes shores and it is the focal point for continued growth.

Zt is therefore necessary that when discussing the manage-

ment of the Great Lakes in general that a certain note be made

of the significance of these frontiers and their effects on over-

all management schemes. The International. Joint Commission has

realised this in stating that while the 3oundax'y Waters Treaty

has concerned itself with many problems along the entire V.S.-

Canadian border, none however, has been moxe worthwhile than the

control of pollution in the Connecting Channels of the Great Lakes

l
System.

Extending beyond water pollution and looking into the future

it can be postulated with some degree of certainty that the fron-

tier areas will be thh bellweathex' fox' emerging problems in the

Great Lakes System, Evidence of this fact is the studies done

by the International Joint Commission. The first water pollution

studies were done in the connecting ohannels! the first aix pol-

lution study was done in a frontier area  Detroit-Windsor!t the

first mercux'y scare manifested itself in the St. Clair River>

plus numerous docets of the Soundary and Waters Treaty concen-

trate on pxoblems where the land masses of both countries come

close together and are separated by the common waters of the



connecting channels.

Realising then> the importance of the frontiers and con-

necting channels the purpose of this payer will he to research

the problems of and set a framework fax the management of the

urban physical environment of one of the frontiers, the Niagara,

and its connecting channel, the Niagara River.

Necessarily the intended approach will be not only to ex-

amine the physical. economic and social characteristics of the

Niagara Frontier, but also the established institutions on both

sides of the Niagara River who are charged with the responsibil-

ity for the well being of those who poyulate the frontier, spe-

cifically their environmental well being.

The case of water pollution and quality control will be

used to assess the effectiveness of past and present integxated

land and water management, This case was selected for two rea-

sons 4

�! Water quality management provides yrobably the best histori-

cal outlook as it has received the most attention in the past

and aypears to be still a toy priority problem receiving the ma-

jority of concern in the present, �! It is perhaps the main

physical characteristic of the frontier that affects the over-

all Great Lakes System particularly eastern Lake Erie and west-



em Lake Ontario.

It is realised however, that management of water quality

is not confined sol.ely to the water itse3.f but implies manage-

ment to a certain extent of land use and to a certain extent

economic development. Moreover, when one manages a physical

resource ox resources he is very well trying to provide for the

social well being of those who rely on the resources. It is for

these reasons that this paper wiU. not be limited to water qual-

ity and water quality contro3. institutions, but will concern it-

self with the overall ~aan@gement of the physical environment of

the Niagara Frontier.

Noting that little has been done in the past to manage oth-

er parts of the environment outside of water, a historical analy-

sis of water quality control problems is the only one that pro-

vides a means fox assessing the effectiveness of past and pre-

sent institutions on both sides of the Niagara River to cope

with current problems, project for future demands and goals,

and plan to meet desired objectives.

The historical approach is designed to answer several

questions. First. how effective have past and present insti-

tutions been in solving problems in the Niagara River and Fron-

tier> second. has one form of agency or government on one side



of the river better capabilities for carrying out a desired. man-

date> third, as it is well known that what one portion of the

frontier does on one side of the Niagara River affects the oth-

er portion on the other side, are there functions that the in-

stitutions on both sides could have coordinated and worked on

jointly and, uniformly.

The study on water pollution control has other implica-

tions as well. j:t provides a startling example of what man has

done to his environment as well as highlighting the obstacles to

his attempts to remedy the situation. Jt shall be the purpose

of this document to project into the future to determine what

the Niagara Frontier will be Like in the next 30-50 years, what

goals and objectives are aspired to by various institutions, and

how well they are equipped to meet these goals and objectives.

Knowledge of the past is not in itself a totally adequate guide.

Decisions must be based also on interpretations of current trends

and anticipation of future development. Tt seems correct to say

that iX future conditions, future population growth> etc< can be

pro jected then an estimate of future problems oan also be made.

The capabilities of government to carry out tasks on either

side of the border will be compared using the test case of water

pollution control and other forms of physical environmental con-



trol. In recent years it has become apparent that urban envi-

ronmental problems, such as pollution do not respect jurisdic-

tional boundaries and that one of the obstacles to enhancing

the environment has been that management responsibilities are

shared by numerous local governments so that comprehensive so-

lutions to problems have largely been non-existent. For this

reason local government on both sides of the Niagara River

will be case studied to find out if fragmentation exi.sts and

if it presents an obstacle to environmental enhancement. If

it does then a search, will be made for solutions based. on mu-

nicipal reform that may well take the form of Xegional govern-

ment. A. framework will then be pxovided for what appears to

be the most logical sol~tion.

This paper will also attempt to determine if there ax'e

certain activities, that affect the environmental management

of the Niagara Prontiex, that institutions of both countxies

could coordinate and work jointly on. If the answer is affirm-

ative then perhaps an international council of governments un-

der the jurisdiction of the X,J.C. or some other Great ~es

management organisation could be initiated.

Now if it is determined that some form of government or

management organisation on at least one side of the river could



handle the water pollution problem and other environmental prob-

lems more effectively and. also that perhaps there are functions

that could be coordinated better on both sides of the Niagara

River the question arises, "could a mumgement agency composed.

of governments on each side plus an intexnational council of

governments composed of members from the separate regional gov-

ernments handle future problems in the Niagara Frontier more

effectively~"

Fifty years ago there was a pollution problem in the Great

Lakes that manifested itself first in the connecting channels,

particularly the Detroit and Niagara Rivers. It is realized

that past attempts to control pollution within the frontier and

thus within the connecting channels have largely been unable to

keep pace with population and industrial growth~ that conflicts

and problems remain and in some cases get worse because many

agencies and governmental units share responsibility for the

environment of the Niagara Frontier.

The following options are at our disposal. The status quo

can be accepted and the futuxe not worried about too much> or

the future can be planned for, to determine what type of envi-

ronment is desired and implement new and vigorous programs to

meet the desired objectives, If we are going to plan for the



future, what is the best strategy to carry out these plans? Jt

would appear that to determine the best management system we

must look hard at t«o things. First, to determine the best, form

of government within each country's portion of the Niagara Pxon-

tier and second, to determine what pxoblems can be best handled

as joint coordinated ventures between these governments. In

other words, provide the best form of institutions to handle

environmental quality control problems on both sides of the riv-

er> i.e,, regional governments and then to treat, with xegard to

certain functions, the Niagara Frontier as a unified system.

perhaps the international function will be only exchange of in-

formation, perhaps joi~t planning in some form, perhaps joint

survellisnce, perhaps even joint construction.

If thexe are problems to be solved in the Great Lakes Sys-

tem as a whole then certainly there axe the same type of prob-

lems, only more critical in the frontier areas. If an interna-

tional management agency is necessary to deal with the Great

Lakes System as a whole then perhaps some form of international-

regional body can deal more effectively «ith pxoblems on a more

local basis through some sort of a formal or informal compact

arrangement, some type of arrangement that would enable urban

areas, separated only by a connecting channel, to «ork on a uni-



form and !oint basis.

In summary this, then, will be the purpose of this paperi

to determine what is necessary to bring about the most efficient

management of the integxated land, watex, and air resources of

the Niagara Frontier. Xn other words to provide modern institu-

tions for the management of the urban envixonment of the Niagara

Frontier. A mechanism that can solve curxent problems more ef-

fectively, provide for more orderly growth, be more responsive

to regional needs and priorities, involve greater citizen parti-

cipation and plan wisely for the future. The main emphasis of

this study will be on local agencies and government that have

actual implementing responsibilities for the environment of the

Niagara Frontier.

Chapter I of this study will be a general description of

the study area defining the boundaries. social and economic

characteristics, and population txends. Chapter XI will be a

discussion of the pollution problem within the study axea, con-

centrating on water quality but also considering other environ-

mental concerns. This chapter will also include a perspective

on water quality that has certain implications for other envi-

ronmental concerns and for the future. Chapter III will be a

discussion on managing for the future. In this section I will
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show the conflicts that arise between various urban densities

and the environment. After this analysis is done I will pro-

ject what trends are evident in the study area, how densities are

changing, why and where growth is occurring, and what environmen-

tal conflicts are emerging. I will then relate this to the need

to handle problems on a broad, comprehensive basise i.e., region-

al government.

Chapter XV will be a discussion of local government reform

along the line of regional governments. Contained in this sec-

tion will be a discussion of some of the problems encountered

in forming regional governments. Chapter V will be a study of

local government in the study area. It will also contain the

framework for a regional government on the U,S. side patterned

somewhat after the Regional Municipality of Niagara, Ontario.

Chapter VI will be to treat the study area as a unified

system. This section will focus on joint cooperative functions

between regional governments, the possibility of a loosely form-

ed environmental compact or council of governments, and the in-

clusion of such framework into the expanded I.J.C. or some oth-

er Great Lakes Management Office. This section will become then

the framework for managing the land and water of the Niagara and

other frontiers.



Although this study will be limited to the Niagara Fron-

tier it may provide the framework for analysis of the other two

Great Lakes frontier areas of Detroit»Windsor and Sau3.te Ste

Marie. The conclusions reached with regard to the Niagara Fron-

tier may very well be applied to the other two.

Therefore, I will briefly introduce the three frontiers

and their respective connecting channels to give evidence of

their degree of commonness as to geography and problems, but

then will proceed directly to concentrate the study on the

Niagara Frontier.
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Description of the Frontier Regions

The frontier areas represent urban concentrations that

exist on each side of the connecting channels. These areas

Niagara RiverErie-Niagara Counties, N.Y.

Regional Municipality of Niagara, Ont.

Detroit-Windsor, Ont, St. Clair R.-Detroit River

Saulte Ste Marie, Mich. St. Mary's River

power.

Fro t'e

On the U.S. side Erie and Niagara Counties border the Ni-

agara River. The major urban centers are Suffalo and Niagara

Falls, H.Y. The principal concentration of industrial activity

in western New York State is in these two counties, with Erie

Saulte Ste Marie, Ont.

In general the areas represent a focal point for urbaniaa-

tion on both sides of the border. Water transportation was the

first incentive for growth and water continues to be a dominant

factor with high water using industrial development on both

sides of the rivers. Urban areas have and continue to grow bas-

ed on the water resource and related developments such as hydro-



County playing the moxe significant role. Population is expect-

ed to increase nearly 100$ from the 1960 figures to 2020 figures,

Expected population will be over 2,000,000 by 2020 with 65$ of

2
the growth in Erie County. Land development around Buffalo is

taking on the typical urban spx'awl characteristics> i.e., de-

cline in central city population with large increases in the

suburban population.

The major pox'tion of land in these two counties is expect-

ed to be largely urban by 2020 and coupled with the highly in-

dustrial base should present unique land use, water quality,

and other envix'onmental problems.

The Canadian side is not nearly as developed as the U.S.

side< the major centers being Niagara Falls and St. Catharines.

Administratively the counties of Lincoln and Welland border the

Niagaxa River which have recently formed the Regional Municipal-

ity of Niagara. Land use at the present time is appxoximately

Bgi urban in this region. The trend of increasing urbanization

ie evident in the Niagara Region. It is projected that popula-

tion will gxow in the two counties fxom 146.099 and 178.818 to

240,547 and 241,72$ in Lincoln and Welland counties xespectively

3
from 1966 to 2001. These figures may be somewhat low however

as the growth in Lincoln County alone was 64 per cent from l95l
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to 1966. Two major population trends are apparent in Regional

Municipality of Niagara> fix'st. concentxation in urban centers

with shifts out of rural areas> second, the growth of rural non-

farm or gentxy population accessible to urban centers. The lat-

ter effect is very evident in the Niagara Peninsula's fruit belt

north of the Niagara Escarpment.

Det oit-Windso -Po t H o - i

This frontier comprises two connecting channels, the St.

Clair and Detroit Rivex s and one lake, Lake St. Claix . The ma-

jor population centers are on the Detroit River and Lake St.

Clair with the exception of the urban center of Paxt Huron-Sar-

nia at the source of the St. Claix' Rivex' ~

Both sides of the Detroit River at Detroit and Windsor

thrive with automotive. steel, distillery, and chemical indus-

tries. The Detroit-Windsor area is a major concentrated urban

center supporting a highly dense industxial complex,

The high industrial nature of the economy and the particu-

lar nature of the wastes from these industries has presented and

will continue to pxesent in the future complex pollution pxob-

lems.

On the U,S. side Wayne County borders the Detxoit River,

Macomb County borders Lake St. Clair, and St. Clair County bor-
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ders the St. Claix River. The total U.S. population along this

frontier was approximately 4,500,000 in 1970 and is expected to

double within the next fifty years. Most of the urban concen-

trat,ion is in the Detroit-Wayne County axea which acts ss a hub

for satellite population centers along the channels. The De-

troit area is typical of other metropolitan centers with cen-

tral city growth remaining stagnant or declining and the subur-

ban population burgeoning.

In l970 out of a total land area. of 3,980,400 acres the

total uxban area was 830,400 acres. In 2020 it is anticipated

that urban and built-up acreage will be l,747,300 or more than

double that of l970.
5

Gn the Canadian side Essex County borders the Detroit Riv-

er, Essex, and Kent Counties border Lake St, Clair, and Larabton

County borders the St. Clair River, The major population con-

centration is in Essex County in the urban center of Windsor.

The principal city on the St, Clair River is Sarnia.

The 1970 population statistics and 200l projections for the

6,7
three counties ares
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lte Ste Mar e Frontier

A few large steel, paper, and chemical industries center

around the development of power and transportation on the St.

Marys River. The area is not densely populated on either side

of the border and the industries although large number only

three, all in Canada,

The principal cities are Saulte Ste Marie. Gntario, popula-

tion 70,594 and Saulte Ste Marie, Michigan, population 18,500.

Although these populations are expected to double during the

next fifty years they still will not represent major urban con-

centrations.

Characteristics of the Connecting Channels

The Niagara River is a 37 mile long stretch delivering

flows of 200,000 c.f.s. The river is probably best known be-

cause of the world famous Niagara Fa11s and for this reason has

received much attention with regard to preservation and enhance-

ment.

The Falls divide the river into an upper and lo~er portion.

Xn the upper portion the river is also divided into two channels

by Grand Island. These divisions produce significant effects as

to transboundary movements of pollutants.
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Between industrial and municipal uses the river and its

tributaries pxovide almost a billion gallons per day of water

B
mostly for use on the U.S. side. Kunicipal and industrial

wastes from both sides of the border are discharged to the

river and again the United States side is the largest contribu-

tor.

Major industrial inputs to the rivex include chemical,

steel, abrasives, paper and oil refining wastes. Dye manufac-

turing and alkali-ch3.orine production constitutes a major por-

tion of the chemical industry in the area,

A large portion of the waste load on the Niagara River is

contributed by the slow moving Buffalo River. Although the

Buffalo drains into Lake Erie it must be considered in conjunc-

tion with the Niagara because of its direct influence on the

Niagara River quality.

The Niagara River also provides important benefits in the

form of recreation and tourism. Xn addition to Niagara Falls,

which is the major tourism attraction in the area, fishing, wa-

ter skiing, swimming, and waterfowl hunting are also important

recreation uses of these ~aters.

getr~ot Revs

The Detroit River is a 31 mile long link between Lake St.
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Clair and Lake Erie. The flow of the Detroit is exceptionally

uniform, because of the tremendous reservoir of Lake Superior
9

averaging 182,000 c. f.s.

The city of Detroit and suburban communities occupy the

United States side and. the City of Windsor, and smaller commu-

nities occupy the Canadian side. The banks of the river are

lined with residential and industrial development.

In addition the river contains several islands which are

used for a combination of industrial and recreational uses.

There is a steel mill on Zug Islandi Pighting Island, and the

upper end of the Grosse Ile are being used for the disposal of

waste materials resulting from the manufacture of caustic soda

and soda ashi Grassy Island and Mud Island are being used. fox

the disposal of material from dredging operationsi and Belle

Isle and Bois Blanc Island, are devoted to recreational purposes,

Ryig R>gee

The St. Clair River is a 40 mile stretch that connects

Lake Huron to Lake St. Glair. It has an average width of one-

half mile and a depth varying from 25 to 75 feet. The average

flow is 177,000 c. f . s.
10

The principal cities along the river are~ Port Huron, Mary-

ville, St. Clair, Marine City, and Algonac on the United States



side> and Sarnia on the Canadian side.

Water uses of the river include public water s~pply  l0

municipal intakes!, waste assimilation  9 municipal sources, 8

industrial plants!, cooling water for steam electric power gen-

eration � plants!, recreation, boating, sport fishing, and com-

mercial navigation.

The industries discharging wastes into the river include

petroleum refineries, petro-chemical plants, chemical manufac-

turing, paper products manufacturing, and metal plating.

~t ~g~s ~v~

The St. Marys River is the connecting channel between Lake

Superior and Lake Huron. The width varies from 18,000 feet to

2,000 feet and the depth varies from 25 to $5 feet. The flow

averages 73,000 c.f.s., but is regulated because of the hydro-

ll
po~er and navigation works.

The waters of the St. Marys serves a variety of purposes

including public water supply, industrial water supply, waste

assimilation, hydropower works, recreation, boating. waterfowl.

sport fishing, and commercial navigation.

Both communities of Saulte Ste lNarie use the river for

public water supply' both countxies use the hydropower. The

river receives municipal discharges from both communities.
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There are no sigmficant industries on the U.S. side in compari-

son to the Canadian side which has three large water users in-

volved in steel manufacturing and payer products.
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CHAPTER I

THE STUDY AREA

A brief description of the Niagara Frontier was presentel

in the Introduction, The purpose of this section will be to

probe more deeply into the characteristics of this frontier,

including problems and conflicts partic~larly those relating to

water quality and integrated land and water management. To dis-

cuss the Niagars. Frontier a delineation of boundaries is neces-

sary.

For the purpose of this paper the region considered on the

United States side is Erie and Niagara Counties, New York and on

the Canadian side the Regional Municipality of Niagara, Ontario,

formerly Lincoln and Welland counties. The study area is shown

in Figure l.

This delineation of study area may be justifiably contest-

ed on the grounds that l have cut off a small portion of the Krie-

Niagara Drainage Basin consisting of parts of Genesee, Myoming,

and Cattaraugus Counties, New York. Neglecting these small and

relatively undeveloped portions of the drainage basin greatly

simplifies the intended analysis of trends and institutions and

should not introduce serious exror particularly for academic pur-

poses. Also the Canadian side may be contested due ta the fact
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that the urban areas of Saltfleet, Hamilton, and Burlington lie

in a line just westward of the Regional Municipality of Niagara

 Rl@l!. However, the concentration of this payer is centered on

urban areas immediately adjacent to cr that have a significant

effect to the Niagara Frontier, Therefore, the Canadian portion

of the study area will be Limited to the RMN. It is not. howevex,

the intent of this study to neglect the population concentration

around the western end of lake Ontaxio, sometimes referred to as

the "Golden Horseshoe" and its effects on the Niagara Frontier.

These effects will be given due consideration.

The Study Area in Canada

The Niagara Peninsula is one of the fastest growing regions

in the Province of Ontario. Its sustained growth can be attri-

buted in large part to three factors~ favorable Location in the

large Central Ontario market area> its proximity to the United

Statesr and the presence of a combination of unique natural re-

sources including tender fruit soils, tourist attractions, and

extxactable mineral resources. The major urban centers are

Niagara Falls, St. Catharines, and Ãelland. The growth pattern

has been in an axc stretching from the northwestern end of the

Municipality around the southwestern shore of Lake Ontario to

Niagara Falls.
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The higheSt denSities of population in the RNH are in the

north and east sections mostly in the former Lincoln county.

The rapid rate of growth has been a result of its location, be-

tween Wentworth and Welland counties, the effect of the Niagara

Escarpment, and the location of transportation routes such as

the Q.E.W. This area has experienced a population growth of 64

percent between 1951 and 1966 and is exhibiting the trend com-
1

mon to a large part of Southern Ontario of concentrations in ur-

ban centers plus growth of rural non-farm population in areas

accessible to established urban centers. The population of RMN

2
is estimated to be 3&,000.

The rural portions of the northern portion contai~ the Pen-

insula's specialized fruit growing zone and many of the Regions'

workable non-metallic mineral deposits. While the concentration

of population in this area has produced benefits due to scale

economies, it also has produced many negative benefits. The pro-

cess of "rurbanization" has eroded much of the acreage of the

fruit growing zone> the extraction of mineral deposits has de-

faced the Niagara Escarpment> and the general pollution of the

areas water resources are attributable partly to the high con-

centration of activity in this area.

The southern portion of the RMN is not as devel.oped as the
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northern portion. However, when the entire region is analyzed

with respect to the emerging Great Lakes megalopolis pressures

for urbanization and industrial development against the envi-

ronment will in all probability equal those of the north.

The Design for Development Studies outlined five region-

al pxoblem areas fox the iNNI problems associated. with the eco-

nomic base, transportation problems, land use problems, envi-

xonmental problems, and social problems. As this study is3

mainly concerned in watex quality and environmental problems

the problems associated with land use and the environment are

of prime concern. However, the other three areas are also in-

directly related to the prime problem areas and therefore must

be considered in the overall marmgement problem particularly

the economic base which consists of mostly old, marginal indus-

tries in the area.

The loss of fruit lands not, only affects the agricultural

base, but also detxacts from the recreational aesthetics of the

fruit belt. Uncontxolled development in this area can only fur-

ther endanger the xecreational potential. With regard to recre-

ational areas water pollution is causing problems as are indus-

tries who are defacing scenic areas such as the escarpment, xais-

ing conflicts between the exploitation of non-renewable xesources



and recreational and visual amenities. The excessive develop-

ment of tourist attractions such as billboards and high rise

facilities, going on unchecked, is reducing the potential of

tourism areas such as Niagaxa Falls.

Increased population and. lack of coordinated development

of private and public facilities will further add to the con-

flicts mentioned above,

The projected population for the RMN to the year 1991 will

4
be between 421,6/0 and. 553,329 depending on the fertility and

migration rates used. This will represent an increase of be-

tween 30 to 70 per cent over 1966 population levels. Using a

median fertility rate and median net inmigration the population

by 1991 would be 469,568 representing a 02.5 percent increase

over 1966 levels. Whatever population statistics are used the

result is clear> that a fairly rapid growth rate will occur dur-

ing the next twenty years and combined with the emerging Great

Lakes megalopolis will manifest itself in ever increasing pres-

sures on the water and environmental quality in the RiYN and also

in the eastern portio~ of the Lowex Great Lakes System.

Study Azea in U.S.

The study area on the U.S. side, consisting of Erie and

Niagara counties, New York, centers around the major hub of the
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City of Buffalo and owes its present significance and growth

potential to its proximity to the Great Lakes, its position
 

as a focal point for transportatio~ to the eastern United

States, and its link to Canada and Canadian markets.

The area accounts for 7 percent of total New York State

employment, concentrating on primary metals, heavy chemical,

and machinery industries. Although new or expanded industry has

entered the area the majority of plants are old. New industry,

particularly in transportation equipment and the rapid growth

of the State University at Amherst are expected to stimulate

new industrial development in the region.
5

The population of Erie and Niagara Counties is expected

to increase from a 1970 level of 1,350,441 to a 1990 level of

1,662,718 or a, 22 percent increase over the next twenty years,
6

A more moderate estimate made by the Office of Planning Coordi-

nation sets the 1990 estimates for the Buffalo urban area at

1,581,677 representing urbanization of a land area of 807.8

square miles.

Although the Erie-Niagara County Region has been describ-

ed as an urban region the bulk of the region's land area is not

util.ired for urban purposes as N percent is vacant or used for

agricultural purposea, Past and present trends indicate that
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the urban land use is extending to the north and east fxom

Niagara Falls in Niagara County and to the noxtheast and east

from Buffalo in Erie County.~

This pxoposed population increase is expected to place de-

velopment pressures on the eastern Jake Ex'ie and western Lake

Ontario Plains and on the entire U.S. portion of the Niagara

Fxontier. In light of the fact that the entire U.S. study axea

is plagued with pollution of all kinds this increase in popula-

tion can only be expected to make problems more cxitical.

Combined Study Area

Combining the study areas on both sides of the Niagara

River reveals that the area will be supporting a combined popu-

lation of 2,L18,$68 by L990, representing a 25 percent increase

over present levels. By the year 2020 it can be easy anticipa-

ted that the total population will x'each close to three million.

The situation may be even more critical than it appears

after consideration of the emerging Great Lakes megalopolis as

shown in Figure 2. as identified in both the Doxiadis Study and

Y I Bt t 0 F ~ l I Slglg'

~s once. ' Both of' these studies identify the Niagaza Frontier

as being an integral part of the embryonic megalopolis.

While the types of urbanisation and industrialization may
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differ somewhat in both countries the overall experience to the

environment is the same. The conflict between 3.and-water and

urbanisation will become even greater when considering today'8

trend for higher quality environment and hence higher quality

of life competing against increased urbanisation and industri-

alization in an area that alxeady has problems in practically

all environmental areas.

Niagara Frontier-Keystone for the Lower Great Lakes

In discussing the study areas on both sides of the Niagara

River it was noted that both areas owe their existence and con-

tinued development to their proximities to the opposite country,

to transportation routes, and to the Great Lakes, The Niagara

Frontier can truly be classified as the keystone for the ecolo-

gic and economic well being of the Lower Great Lakes System and

for the populations that inhabit both shores. The Frontier

is not only a focus for all forms of transportation. but also

because of the unique natural environment, including the world

famous Falls, is a focus for tourism. The importance of the

Niagara Frontier cannot be overestimatedl it is the only point

along the 434 mile combined length of Lake Erie-Ontario where

the land masses are close enough to be crossed relatively eas-

ily with transportation routes and people. The regional setting
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of the Niagara Frontier is shown in Figure 3.

Since the early days of its development, the Niagara Penin-

sula has acted as an important connecting land link between On-

tario and the United States, The special geographic configura-

tion has caused a concentration of travel routes within the re-

gion. Water transportation on the Great Lakes was the original

incentive for growth within the region. Both sides of the river

acted as port facilities for goods finding their way in and out

of the countries on each side. Today water transportation is

still of economic importance to the frontier.

The Welland Canal, located in RMN, connects Lake Erie with

Lake Ontario providing an important link between the center of

the North American continent and the rest of the world. in

l970, 7,200 vessels passed through the canal carrying 61.965,

510 tons of cargo consisting mainly of iron ore, coal, steel

l0
products, and agricultural products. The canal therefore

serves as a major transportation corridor across the Niagara

Region.

In addition to providing the ~ater transport link the

Niagara Regio~ provides the only land transportation link be-

tween the U.S. and Canada for a length of 434 miles along the
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international border, The connecting link for land. transport is

provided by major highways and rail lines.

The rail lines crossing the Niagara River are used for both

passenger and freight service. The rail lines cross the river at

two paints> one at Buffalo-Fort Erie and the other st Niagara

Falls. The Penn Centxal Company has its Detroit-Buffalo main

line passing across the river and along the north shore of Lalre

Ontario. The Penn Central also connects at both crossings to

the Canadian National Railroad. Data is not available on the

amount of freight transported across the river but a large

portion of the railroad services are designed to meet extra-re-

gional ~eeds.
11

The high~ay system crosses the Niagara River at four loca-

tions all connecting to the Queen Elisabeth Way in Ontario and

to Interstate Highways 90, 190, and 290 in New York State. Com-

bined crossings are estimated to be somewhere between 25,000-

l2
�,000 vehicles per day. Again the Niagara Frontier provides

the only international link between these main highways from De-

troit on the west to the St. Lawrence River on the east.

The Niagara Frontier is located in the path of one af the

major urban development corridors coming into existence in North

America. Et is part of the Great Lakes Megalopolis containing
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Lakes area,

T urist A tr cti h te s e Be ion

The Niagara Region is one of the most visited areas in the

world. The Falls area, the main tourist attraction, has been

worldly famous for decades. The fact, that the region is loca-

ted in the megalopolis path results in a large number of tour-

ists particularly in the summer months. Because there are few

land access points to Canada and the Falls the region hosts

large numbers of tourists. The principal focus for interre-

gional trade in the study area appears to be tourism.

The top ten origins of vehicles visiting the Queen Victor-

ia Park. Ontario, in 1961 are as followsc

the urban center of Buffalo and is flanked by Detroit, Cleve-

land, Toronto, and Rochester. These urban centers affect each

other and have strong social and economic interactions. Trips

made in the Niagara Frontier are not only intraregional trips

but also include a large proportion of trips made between the

Toronto-Centered Region and most of the Eastern United States. 13

The function served by the Niagara Frontier is a critical one in

the North American transportation network. Xt has become in-

creasingly clear that the frontiers transportation system can-

not be planned in isolation from other developments in the Great
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Percent

Ontario
Ohio
New York
Michigan
Pennsylvania
Quebec
New Jersey
Illinois
Massachusetts
Connecticut

35.8
12.1
11.7

8.2
6.7
4.0
2 ~ 3
2.1
1,5

Xt is suspected that because of the completion of the in-

terstate highway system since 1961 the figures from various

states may have changed considerably and that the touristic ap-

peal is even more widespread.

Areas on both sides of the Niagara River depend on and

benefit from the economics of the tourism industry although the

Canadian side predominates in this regard. Xn 1969 36 million

visits were made to Canada, 60 percent of these entering through

Ontario. Approximately 70 percent of these visits were for less

than one day spending an average of $5.00 each, Roughly 35 mil-

lion Canadians visited the U.S. in l969, 75 percent remaining for

less than one day and spending an average of $2.00 each. The

visitors who stayed more than one day averaged expenditures of

$66.00 and $75.00 for United States and Canadian visitors re-

spectively. The main mode of travel for these tourists in each

15
case was the automobile.

The above information highlights the importance of the
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Niagara Fro~tier. First, the visitors from Canada are mainly from

Ontario  Gntario being the most highly populated Province!. Sec-

ond, because of the Great Lakes, access points to either country

are limited, therefore, one can suspect that most of these trav-

elers entered either through the Detroit-Windsor-Frontier or the

Niagara Prontiex. Third, the high percentage of one day visits

indicates that tourists are travelling to points of significant

interest within one-days automobile drive. Fourth, and finally

the Niagara Falls being the predominant tourist attraction in the

Lower Great Lakes, must be considered the main gathering point

for these tourists. Furthermore, economic base analysis for

both sideS of the river indicate a high interest in the tourism

market potential for the region indicating that tourism plays

an important role in the Niagara Frontier.

The Niagara Frontier i.s in a unique position to the Great

Lakes System and. the emerging Great Lakes Megalopolis and be-

cause of its unique position deserves special attention and

study. The Frontier lies athwart the access routes between the

O.S. and Canada along a 4/4-mile combined length of Lakes Erie

and Ontario. 1t is because of this unique geography that the

Niagara Frontier is a unique area to the Lower Great Lakes re-
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ceiving perhaps more than its share of benefits but also re-

ceiving far in excess of its share of problems> economic,

and environmental.
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CHAPTER X 1

THE POLLUTION PROBLEM

Generally speaking the entire study area is plagued by

pollution of all the primary resources. Zt will be the pur-

pose of this section to give a brief overview of water pollu-

tion and other environmental pollution concerns in the study

area. By integrating a somewhat histoxical approach, partic-

ularly with xegard to water quality control a perspective can

be gained on the need for more effective management of all the

primary resouxces.

Agencies on both sides of the Niagara River have express-

ed concern over theix environment. The Erie-Niagara Counties

Regional Planning Board in their Initial Environmental Survey

of 1970 identified nine functional areas and/or topical con-

cerns in the region as~
l

Water quality
Water pollution
Air quality
Air pollution
Land quality
Land pollution
Waste disposal
Provision of services
Coordination

The study based on questionnaires sent to 20 agencies con-

cerned with the environment indicated that for the primary re-

sources of land, air, and water, concern was greater for pollu-



tion than it is for quality. Outright concern for land was

greater than far water and far greater for water than that

for air, although the greatest amount of agency resources

were being devoted to water pollution. The situation is at

least partially crisis orientedr high priority problem areas

such as pollution of' the primary resources must be resolved

before interest can be generated in quality building.

On the Canadian side the Design for Development Studies

have given the following priorities to environmental concerns~

TABLE l

CO U T AND REGIO RNVI NMK T PR ORL ES

Re

Municipal water supply
Municipal sewage treatment
Reduction of air pollution
Reduction of scenic pollution
Reduction of environmental pollution
by chemicals, pest controls
Urban noise abatement
Protection of prime farmland
from urban development
Preservation of prime recreation areas
Protection of fish and wildlife habitat
Reduction of erosion
Conservation of prime forest resources
Use and restoration of mineral sites
Retain open space between urban centres
Prevent urban sprawl along highways
Concentrate urbanization in selected
centres
Maintain variety of different sized
centres
Maintain quality of urban neighbourhoods
Prepare uxban k rural land use plans

H

H H L
L H
H

H - High Priority, ttt - Medium Priority, L - Low Priority.
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From the chart it noted the wide predominance of high pxi-

ority areas among all the community and regional environmental

needs. Xt also must be realised that these high priorities ex-

ist at the current time and that if projected population in-

creases, combined with a lack of coordinated effort continue,

these priority areas can only be expected to became more severe.

Specific Pollution Problems

W te

Since this report is partially concerned with integrated

land and water m~gement in the Niagara Frontier and as it

pertains to the Great Iakes System the primary water quality

concern is the Niagara River,

The Niagara River i.s probably the maj or environmental re-

source within the Niagara Frontier and has been and will con-

tinue to be the most important concern of those who reside on

or near her banks. Therefore, in discussing the role of the

Niagara Frontier with regard to the mszuLgement of the Great

Lakes System an investigation of the physical quality of the

water is important along with the effectiveness of past and

present institutions responsible for improving and maintaining

a high level of quality.

However to adequately evaluate the effects of wastes gen-
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crated in the frontier on the Niagara River one must go beyond

the immediate vicinity of the River and include ~aste discharg-

es and land practices within the entire study area. This in-

cludes sources entering Iake Ez'ie from the Buffalo-Lackawanna

area and those going into the Buffalo River because of theix

effect on the Niagara River.

Figuxes 0, 5, and 6 show the areas of either questionable

water quality or severe water pollution within the study area.

Figure 0 reveals the areas of questionable water quality in the

Niagara River itself while Figures 5 and 6 depict areas of se-

vere water pollution within the region.

In the Erie and Niagax'a Counties portion of the study area

most of the xegion's water xesouroes are contaminated to some

degree by excessive solids, chemicals, or wastematter. In the

Regional Municipality of Niagara several of the inland streams

and creeks have serious water quality problems. Most of the in-

land water problems in the combined study area are due to indus-

trial and municipal discharges, combined sewer overflows, septic

tank systems, and land runoff.

Before discussing the water quality in the Niagara River

it is beat to take some frame of refexence or objectives to com-

pare against. To accomplish this we can use the recommended In-
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ternational Joint Commission Standards and the new Executive

Agreement Standards which in some instances go beyond the I.J.C.

recommendation.

Niagara River

The Canadian waters in the Upper River generally meet the

X.J.C. objectives. Excessive concentrations of phenols and coli-

forms predominate near much of the United States shores of the

Uppex River and the entire portion of the Lower River. Areas of

discoloration are evident near several United States outfalls.

Oil problems seem to have decreased. perhaps due partially to the

publicity given oil pollution.

I~If I

The following summarizes the latest report available for

8
the Niagara River~

~B' I BBIIII 1 d * I'd I I" I

of the water is the density of coliforms present in the sample.

Current analytical results indicate that the I.J.G. and Executive

Agreement objectives of a median value of l,000 organisms per

100ml of water are being exceeded along the U.S. shore in the

Upper River.
9

A major source of the bacterial contamination from the U,S.

side comes from the Buffalo River discharge. The Buffalo River



receives treated municipal and septic tank discharges in the

upper reaches along with combined sewer overflows. The Buf-

falo River discharge and the discharges fram the communities

of the City of Buffalo, Town of Tonawanda, City of Tonawanda,

and the City of North Tonawanda, noticeably increase the con-

centration of coliforms below their outfalls. Coliform concen-

tration in excess of 20,000 organisms per 100ml have been re-

cently recorded in the Upper Niagara.
l0

In the lower Niagara the coliform densities are constant

across the river and median concentration ranges from 1,000-

$,000 organisms per 100ml of water. The major source of the

coliforms is the overloaded plant at Niagara Falls, New York

which provides only fine screening and chlorination, The plant

receives wastes from a population equivalent of 450,000 while

designed only for 110,000.

beni~. The I.J.G. objectives for phenol are a maximum of 5

ug/1, an average of 2 ug/1, and a revised average of 1 ug/1.

This objective is being exceeded in many areas in both the

Upper and Lower River.

In the Upper Niagara River the Buffalo River is a princi-

pal source of phenols. Industries contributing to the phenoL

problem appear ta be refineries and cake plants. The I.J C.
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re~ort states that these industries have made significant reduc-

tions in their phenol discharge since 1967, however, an analysis

of the phenol concentrations between 1967 and 1970 immediately

below the Buffalo River reveals a significant increase particu-

ll
larly near the shoxe.

On the Canadian side of the Uppex' Niagaxa the waters are

essentially free of phenol contamination,

The Lower Niagara phenol concentrations are fairly con-

stant across the river and generally are not in excess of the

I.J,C,'s maximum objective, although they are in excess of the

desired limitation. Niagara-On-The-Late, Ontaxio, which is lo-

cated at the mouth of the Niagara River does treat for phenols

using carbon absorption.

Oil is one of the moxe obvious pollutants and usually cre-

ates the most public intexest. Because of this great public in-

tezest and involvement the amount of oil discharged to the Buf-

falo and Niagax'a Rivexs has been greatl.y reduced,. The I.J.C.

reported that 29 million pounds of oils were discharged into

the Niagaxa River in l967 and that 00$ came from municipal treat-

ment plants. Part of the x'eduction may be due to increased
12

public preseuxe on gasoline service stations to propexly dispose

of their waste oil.
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Oil will continue to be a problem however due to occasion-

al spills. Also the Buffalo River continues to accumulate heavy

surface oil films which are occasionally flushed into the Niag-

ara during flood flows.

~ron. The X.J.C. objective is 0.3 mg/l and this objective is at

times being exceeded on the U.S. side in the Upper Niagara. iron

is objectionable mainly from an esthetic point of view causing

red water stains. Zn the Lower River the concentrations are con-

sistently below X.J.Q. objectives.

g',hllo "ide. The concentration of chlorides are not critical at

this time in the Niagara. Chlorides are of historica1 importance,

however, because of their persistent nature and their addition

into the total solids accumulation. The I.J.C. objective for

total solids is 200 mg/1 for Lake Erie and Lake Ontario. Lake

Ontario is approaching this limit and since 80-85$ of the flow

into Lake Ontario is from the Niagara River, this could be of

concern for the near future.

Chlorides are particularly difficult to remove in the

waste treatment process and are usually present in large quan-

tities from alkaline-chlorine manufacturing as in Niagara Pa}.ls,

N,Y, and also from municipal plant effluents and salt used for

snow and ice removal. If chlorides do become a problem this



should add to some interesting debate which is already going on

as to the effect of chlorides in the water and their benefits

in preventing accidents and body injury on ice covered walks

and streets.

Pho~s horous . Phosphorous is not as much of concern in the Niag-

ara River, due to the swift current which eliminates quiescent

conditions favorable to algal growth, as it is in the western

end of Lake Ontario which accumulates 3.arge quantities of phos-

phorous from the flow of the Niagara. It has been estimated

that the Niagaxa basin adds a total of 5,500 short tons annu-

l3
a3.3.y into Lake Ontario. In addition certain quiescent water

pockets in the Niagara are capable of sustaining algal growth.

f Zh N~g LILu.m9' I t' d

and foams are particularly noticeable to the public and prompt

a response much in the same way as does oi3. films. There are

severa3. areas in the Niagara River that are esthetically unde-

sirable and. that are also within the view of large numbers of

tourists,

The City of Niagara Falls, N.Y, diversion se~er which

carries large quantities of suspended solids from an industry

 Carborundum! enters an eddy current and carries gray colored

water to the base of the New York State Observation tower and



the "Maid of the Mist" loading docks. The main effluent from

the Niagara Falls, N.Y. treatment plant discolors water about

a mile downstream.

A considerable amount of foam is generated below both the

American and Canadian Falls. The foam initially white, quickly

turns an unsightly brown color producing a strong "manure- type-

odor at the "Maid of the Mist" loading docks. This foam is

known to contain high concentrations of bactexia and other mi-

crobiological organisms, The odor and development of the brown

color is due to the decomposition of the dead organisms, algae

and other oxganic debris contained in the foam.

At the source of the Niagara River the waters of the Buf-

falo River are of different color. This ft'equently causes the

color of the Niagara neax' shore to be of different color than

that of the rest of the river. No solution to this problem is

foreseene

~enthuse S~iolo . An Ontario Water Resources Commission study

done in 1968 showed that benthic fauna population on the U.S.

side from the mouth of the Buffalo River to x'ange 19.$ was

dominated by sludge worms and pollution tolerant snails, On

the Canadian side the benthic population contained a large

variety of clean water species.
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The Lower Niagara benthic population was, fox. the most part

devoid. of clean water species and contained a restricted variety

of species of sludge worms indicating pollution of the Lower

Niagara.

M~ercur . Mercury pollution ie a new ann emerging problem. The

first scaxe and recognition came in the St. Clair Rivex in 1970

and prompted concerned agencies in the Niagara area to investi-

gate possible users and dischargers of this matex ial. It was

found that many industries and institutions use mercury either

in their industxial processes or in laboratory equipment. iNith

regard to laboratory equipment often appreciable quantities of

mercury could not be accounted for as indicated by replacement

needs.

Pour major industxies had until recently discharged sig-

nificant quantities of mercury but have ceased using the process

or have installed corrective measures.

Investigators of the Niagara Falls, N.Y., treatment plant

influent indicate concentrations of mercuxy in excess of iQlown

sources, therefoxe' presenting a problem in detecting all the

mercury sources.

The discovery of high mercury concentrations in the fish

presents a dilemma... To use an example the levels of mercury



in the St. Clair River, in all the samples ever taken, was less

than the detectable limit of $ micrograms/3.iter, For years it

was thought that metallic mercury was very stable and would re-

main locked into sediments. However, the mercury manifested

itself in high concentrations in predator fish, as much as

3000 times the level found in water.

Although the I.J.C. and the new Executive Agreement set

no specific standards for most metals they recommend adoptions

of such standards. Xt still remains a problem however, to ac-

curately assess the impact of mercury in the environment.

~ed~ed Mater~. Most of the dredged material from the polluted

Buffalo River and Black Rock River are currently being disposed

of in diked areas which have so far been successful in contain-

ing the disposed polluted dredgings. The problems manifested

with decreased availability of land in urban areas present

unique problems in dealing with local officials and others in

developing future disposal sites.

Progress in V1ater Pollution Control

In order to shed some light on current problems a brief

historical approach is necessary. The following table xep-

resents an historical look at quantities discharged into the

Niagara River~
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To briefly describe the changes or progress is complex and

will require more evaluation than of Just the figures in Table

l, However, due to certain limitations these are the best fig-

ures at hand and wil3. be evaluated accordingly,

The only meaningful figures are those of 1967 and 397l, al-

though we know that the large increase in BOD is attributable to

population increase from 19& to 1971. The large drop in daily

flow from 1967 to 3.971 is harder to exp3.ain. One reason is that,

several industries changed their inplant processes and thereby

reduced their daily flows. A second vapor ~eason is that soma

industries have ceased operation. Thirdly. Bethlehem Steel

which was using 350 MGD in 1967 has recently insta3.led treatment

at their Lackawanna Plant and, therefore, was dropped Mom the

list. However, by adding all the industries that were either

dropped or changed flows from 1967 to 1971 sti3.l does not ac-

count for the lazge discrepancy, a fact that will require future

research,

On the positive side. however> we can see that thexe was

significant reduction in total and suspended solids, cyanides,

and oils indicating that some progress has been made. However,

by I.J.C. ~ s own admission "the limited number of projects corn»

pleted and in operation have produced localized impzovement,
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but have not appzeciably changed the overall quality of Niagara

19
River water.

Water Pollution Control Problems

All of the municipalities and many of the industries are

considerably behind schedule in meeting their abatement sched-

ule. Some factors contributing to the delay are listed below~

l. In order to receive federal funding and to receive

state funds the municipal sewage treatment plans

have to comply with comprehensive regional studies.

These studies were not completed until 1970 thereby

delaying any real studies or construction by munici-

palities.

2, In any regional planning two or more governmental

entities are involved and developing agreements

between them are time consuming. Such was the

case in the Niagara Basin.

3. Many more pilot studies were required than origin-

ally anticipated, particularly where joint munici-

pal-industrial treatment was considered and also in

all cases where phosphorous removal was necessary.

0. Xn cases where municipal-industrial treatment was

considered the industry had to wait until the mu-
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nicipality had completed their plans before industry

could make a proposal which lead to further agree-

ment reaching dif'ficulties and in some areas caused

20
still further delays.

Also not included in the above, is the fact that New York

State's l,7 billion dollar bond issue has been exhausted large-

ly on prefinancing the federal share of treatment plant costs.

A large part of each new federal pollution control budget is

spent paying back the states for their previous prefinancing.

This process could conceivably cause further delay, particu-

larly when considering that the federal budget for the environ-

ment, for 1973, will be the lowest that it has been in the past

three years.

Also federal planning such as the regional wastewater strate-

gies by the Corps of Engineers and the Federal legislation such

as the Muskie Bill and the House Legislation  Blatnik Bill! might

be causing some apprehension on the part of industry and commu-

nities, as to just what degree of treatment will be expected in

the near future. Also, the Muskie Bill has provisions for the

federal share of financing to be increased to 7. and under cer-

tain conditions repayment of all construction previously done is

to be made on this 70$ basis. A dilemma exists in that if the
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total federal budget for pollution control in 19'73 is $3 billion,

7. repayment to N.Y.S., would amount to $1.2 billion itself.

This dilemma may cause additional financing delays.

Adequate financing appears to play a very significant role

in controlling water pollution. Zn an interview with the Erie-

Niagara Counties Regional Planning Board it was discovered that

plans f' or adequately controlling all municipal pollution were

ready for implementation, but were awaiting adequate funding

from federal, state, and local governments.

Financing municipal pollution control facilities will only

solve part of the water quality problems in the Niagara Fron-

tier. Industrial wastes in the region, because of the predomi-

nance of 'heavy' industry, is a larger problem than municipal

wastes. Currently there are no direct provisions for federal

aid to industry for controlling water pollution. To make the

industrial situation more complex there are no provisions f' or

economic development aid to assist regions ~hose industries may

be forced to close down because of pollution control require-

ments. This problem is significant in the Niagara Frontier be-

cause much of the industry is old and operating at marginal

efficiency. This industrial problem will not be discussed fur-

ther to any extent, but is indeed a problem thst requires sig-
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nificant future research.

Other Forms Of Environmental Pollution

Other forms af environmental polkution were outlined ear-

lier in this section. These include pollution of land, air,

and scenic xesources and the need for preservation of natural

areas and open space.

Almost without exception the majority of available funds

and efforts have been employed to combat water pollution with

the result that other sources of pollution have largely been

uncontrolled and unregulated. Some of the areas of other types

of environmental pollution are shown for Erie and Niagara. Coun-

ties in Figures 7 and 8 and for Regional Municipal.ity of Niag-

ara in Figure 9,

Land pollution as shown in Figure 7 is due to a combina-

tion of overhead power lines and abandoned quarries. Part of

the air pollution outlined in Figures 8 and 9 is due to urbani-

zation and industrialisation, but part is also due to the heavy

loads of traffic on certain tx'ansportation routes.

Figures 7, 8, and 9 do not take into account scenic pollu-

tion nox the destruction of natural or open space areas.

As for the Niagara River itself it can easily be seen that

the entire length of the River is plagued by pollution in one
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form or another. In addition to air and water pollution land

development along the shoreline has been unregulated and. high-

ly disorganized, Competition for industrial and residential

development and recreational and conservation interest for

more water and shoreline is strong and has resulted in numer-

ous conflicting and an adverse effect upon the scenic and eco-

nomic uses of the River. In many cases the public has been

forever denied access to this connecting channel for recreation-

24
al or aesthetic purposes.

A Perspective On Water Quality

To gain a better perspective on how effective governments

at all levels have been in controlling pollution in the Niag-

ara River the historical route can be take~ to find out what

conditions existed previously, what were the attempts to solve

the problem, how successful the attempts were, and if they were

not successful, why not. Although parts of this section is gen-

eral in nature and includes other parts of the Great Lakes Sys-

tem the Niagara River and Frontier is certainly no exception to

the points raised.

The first recognition of potential pollution problems came

with the signing of the Boundary Waters Treaty of l909 in Arti-

cle 4 which stipulated that "boundary waters and waters flowing
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across the boundary shall not be polluted on either side to the

injury of health or property on the other side." �25

The first study carried out by the Z.J.C. from l912 to 19l8

ea13 ed the Great Lakes pollution "chaotic and disgraceful."
Z6

This early study was based largely an bacterial contamination,

reflecting the almost complete lack of municipal treatment at

that time.

A later report in 1950 indicated that although corrective

measures had been partially implemented to ensure safe water

supplies the extension of sewer services and the installation

of treatment plants for domestic and industrial wastes had not

kept pace with the problems arising from continued urban and

industrial expansion in the Lower Lakes Basin. Changes in
27

manufacturing processes and commodity use had caused new and

widespread pollution problemsr urban and industrial complexes

in the Lower Lakes were developed without adequate knowledge of

the effects of multiple releases of wastes to the water. The

1950 X.J,C. report concluded that the waters under reference

 St. Clair River, Lake St. Clair, Detroit River, St. Marys Riv-

er, and Niagara River! were being polluted contrary to the Trea-

ty. Remedial measures were recommended along with objectives

for boundary waters quality control. Even though 96 percent
29
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of the population of 3,597,900 in the combined Frontiers was be-

ing served by sewer systems and 85 percent had primary treat-

ment the bacterial contamination in certain places in the con-

necting channels was found to be three to four times the aver-

age found in 1912.
30

The recommendations that came out of the l950 report were

subsequently approved by the two Governments to satisfy the

Treaty and were zeflected somewhat in polLution abatement pro-

grams in both countries.

Zn its l96l report on the Boundary Waters System the X.J.C.

reflected on progress from 1950 to 1959,

"Progress in achieving the objectives for connecting
channels in so far as individual communities and in-
dustries has been fairly good. For example, eight
years after the Governments  l959! had approved the
Objectives the total daily discharge of wastes from
all industries had been reduced from l3,000 to 2,500
pounds of phenols, from 9,000 to 4,000 pounds of cy-
anides, from 18,000 to 2.500 gallons of oil, and from
3.1 to 1.6 million pounds of suspended solids. How-
ever, the Commissions' Water Quality Objectives are
not being met currently in all reaches of the Con-
necting Chalone] s because tne responsible authorities
and industries have not provided sufficient treatment
facilities to keep pg~e with population growth and in-
dustrial expansion.">

A review of two more recent reports by the Z.J,C. on the

connecting channels one in 1967, the other in 1968 revealed

that the following wastes were being discharged into the

c nanne 1 s ~
2t 3
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TABLE 3

WASTES DISCHARGBD XNTO CONNECTING CHANNELS

SOD ~TS ~SS OXD CN ~PHENO S ~C

240 880 813 65 l. 0

693 2,672 1,488 N.A. N.A.

0251.3Niagara

4,750

1, 777

2.0Detroit

50 5 ~ 558 13 f N A ~ N A ~ 0 ~ 2St. Clair

St M~VS ~4' '~ ~yg N,A N A Q 0

1, 077 9, 865 2, 584 65 1, 0 7.5

N.A. - Not Available

With the exception of cyanides the progress reported in the

1961 report had been largely negated. The BOD being discharged

had increased from 688,400 lb/day to 1,077,000 lb/day. Obvious-

ly if the objectives were not being met in 1961 they certainly

were not being met in 1968. Again it is readily apparent that

responsible authorities had not kept pace with the problems

brought on by increased population, urbanization, and indus-

trialization.

In 1960 under the provisions of the Boundary and Waters

Treaty the Governments of Canada and the United States request-

ed the I.J.C. to find out if the treaty was being violated with

respect to pollution and if it was, to what extent, by what caus-
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es, and in what localities is such pollution taking place, and

what remedial measures would the I.J.C. recommend.

The Commission responded with a three volume, 800 page re-

port in 1969 and published a summary report in 1970. With re-

gard to the connecting channels the Commission recognized~ the

Detroit River is by far the greatest source of contaminants to

Lake Erie and that the highly industrialized Detroit-Windsor

area is responsible for most of the waste input. The Niagara

River contributes over one-half of the pollutants going into

Lake Ontario and that pollutants from Lake Erie outflows are

augmented by local sources in the Niagara Basin, Organisms

that are dominant in enriched wastes were evident, at inshore

locations such as the mouth of the Niagara River. Bathing

beaches in the Detroit River and near Buffalo are a direct

hazard to health. The highest coliform, fecal coliform, and

fecal streptococcus densities in Lake Ontario were recorded near

the mouth of the Niagara River indicating that the river is re-

sponsible for much of the degradation of water quality at this

location. In 1969 more than 1000 barrels of oi1 were being dis-

charged daily into the Detroit River. In 1967 more than 29 mil-

lion pounds of oil were discharged into the Upper Niagara River.

Oils discharged by industries to the eastern end of Lake Erie and
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the Upper Niagara River not only destroy wild life on the Niag-

ara, but may also kill waterfowl in Lake Ontario 100 or more

g4
miles away.

In summary, answering the requests referred to the X.J.C.

in l964, the Commission concluded that~

"...the waters referred to  Lower Lakes Basin! are being
seriously polluted on both sides of the boundary to the
detriment of both countries and to an extent which is
causing injury to health and property on the at? er side
of' the boundary. On the basis of transboundary move-
ment,...the commission concludes that contaminants orig-
inating in one country do move across the boundary and
degrade the quality of the waters in the other country...
the Commission finds the polluted waters lakewide in ex-
tenti that the two principal causes are wastes discharg-
ed by municipalities and industries into the above watery
in all jurisdictions which share these boundary waters,">~

The Commission went on to conclude that "The contribution

of very large quantities of pollution materials from heavily

industrialized areas such as those along the St. Clair and De-

troit Rivers, the Naumee River, the Cayahoga River, the Buf-

falo-Niagara Fa11s, Rochester and. Hamilton.-Toronto regions hasI

caused eutrophication of the lower Great Lakes~ depleted. the

dissolved oxygen in the hypolimnium of the lakes' induced ad-

verse biological changes' been partially responsible for the

dramatic changes in fish population> caused bacterial contami-

nation along the shorelines> increased. the accumulated dissolv-

ed solids and wastes in the lakes> increased water treatment

problemsr impaired the recreational and aesthetic values of the
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Lakes,,... The Upper Lakes and the connecting channels of the

Great Lakes, particularly the Detroit and Niagara Rivers, have

a profound effect on the water quality of the Lower Lakes. Thus

it is incumbent on both countries, as a matter of urgency, to

take appropriate action to preserve and where necessaxy enhance

the quality of all the boundary waters of the Great Lakes System

36
and its tributaries."

In addition the Great Lakes Basin Commission, in late 1971,

in its 'Framework Studies on Lake Erie and Lake Ontario' summa-

rise their planning subarea W.l as "the planning subarea includ-

88 that portion of Lake Erie within Kichigan, the Detroit River,

Lake St. Clair, the St, Clair River,... The upper l0 miles of

the Detroit River, from Lake St. Glair to the junction of the

Rouge River is substandard in quality due to high coliform den-

sities and iron concentrations! the lower 20 miles of the De-

troit River from the junction of the Rouge River to Jake Erie

is decidedly substandard in water quality.... displaying excess-

ive levels of coliforms, phenols, toxic substances, nutrients,

suspended, solids, and residue. Objectionable color, oil, and

debris are also present." The GLBG describes planning subarea

4.4 as "the planning subarea including Ex'ie County, Pennsylvania,

and the New York Counties of Cattaraugus, Chautauqua, Erie, and



Niagara. The lower five miles of the Buffalo River is severely

degraded by major municipal and industrial waste discharges~

high ammonia, phenol, and chloride concentrations are present."3~
The conditions of the Niagara River are summarized by the GLBC

as fo3.lowed "The nutrient-laden waters of Lake Erie, wastes from

the industrial complex along the Buffalo River, and. direct dis-

charges from municipalities constitute the major pollution load

to the Niagara River. Excessive growths of Cladophora in the

Niagara River, along with algae from Lake Erie and the Upper

Niagara River tributaries, form large accumulations below the

38
Falls,"

Et is very clear that the desires and goals of past gen-

erations to protect water quality in the Great Lakes System in

general and in the Detroit and, Niagara Rivers in particular

have not been realized. The measures that were anticipated to

be effective in controlling pollution and enhancing water qual-

ity were not successful. Xt is readily agreed that the measures

incorporated over the years have been partially successful, that

is to say conditions today would be far worse if no control meas-

ures had been implemented over the past 63 years. However, the

facts remain, and the evidence is clear, that past attempts have

not kept pace with population growth, urbanization. and industri-
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alization> that the envix'onment desired has not been obtainer=�

even though that desire has existed for over 50 years. ln

summarizing this section the following points are evidentI

l! The Lowex' Great Lakes have declined in quality over

the past 60 years.

2! The connecting channels, particularly the Detroit

and Niagara Rivers and their respective drainage

basins are significant determinants of the quality

of water in the Lower Great Lakes and have been at

least partially responsible fox the decline in qual-

ity.

3! Past control measures have not kept pace with pollu-

tion problems.

0! What was said was not donee that is, Governments or

responsible agencies have not been able to confox'm

to Artic3.e 0 of the Boundary and Waters Treaty.

One may ask why haven'0 the desired goals been met. Why

hasn't the water quality in the Niagara or any other place in

the Great Lake System been restored.

Part of the answer may lie in the changing objectives.

Problems were never perceived to be as acute as they have be-

come~ planning did not extend far enough into the futures more
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importantly. still, either planning was not done at all or for

one reason or another plans that did, exist were never fully im-

plemented.

The primary objective of the I.J.C. report of 191.8 was to

ensure safe drinking water supplies or in other words prevent

bacterial contamination. As late as 1950 this rather simple

objective still had not been met. Also between l918 and 1950

little concern was given to industrial wastes or to wastes that

contribute other constituents to the receiving stream.

In 1950 the Governments of both countries started to re-

cognize that continued. urban and industrial expansion was out-

pacing pollution control attempts. In the l961 I.J.C. report

full recognition of industrial ~astes was given. A gxeater em-

phasis was beginning to become evident as to the complexities

of the industrial pollution problem. In addition to bacterial

contamination phenols, ammonia compounds, cyanides, oils, wastes

from navigation, and dredging were recognized as requiring care-

ful planning to avoid interference with the proper use of the

connecting channelsw the full scope of the problem was still to

be recognized, The objectives at this time were to provide pri-

mary treatment for all municipal ~astes plus specific objectives

for stream quality of a coliform density of 2000 organisms per
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100 ml of water, phenol concentration limits of an average of 2

ug/l and a maximum of $ ug/l. As of l967 the I.J.C. had estab-

lished the above objectives plus criteria relating to pH, iron.

odor producing substances, oils and floating solids, and highly

toxic wastes such as cyanides and chromium. With regard to

highly toxic wastes no specific criteria was set, only that "ad-

equate protection should be provided for these wastes if sub-

stances highly toxic to human, fish, aquatic, or wildlife are

 to be! eliminated or reduced to safe limits." The lack of�39

specific objectives can be attributed to 3.ack of understanding

at that time of the true nature of toxic materials in the food

chain. It is also noticed that mercury was not mentioned. As

late as 3.969 scientists believed that mercury was a fair3.y sta-

b3.e compound. and could remain tied up in bottom sediments. To

support this belief toxic levels of mercury in St. Clair River

water samples had never been above acceptable limits. Then in

1970 the mercury scare erupted in the St. Clair River-Lake St.

Clair areas. Zt was then learned that mercury cou3.d accumula-

tively manifest itself in certain types of fish, This, again

is evidence of the lack of true understanding of the physical,

chemical, and biological nature of industrial waste materials.

In 1970 the I.J.G. proposed new water quality objectives



for the Great Lakes and connecting channels. These objectives

were s

"General Ob'ectivesI

 a! free from substances attributable to municipal, in-
dustrial or other discharges that will settle to
form putrescent or otherwise objectionable sludge
deposits, or that will adversely affect aquatic
life or waterfowl.

 b! free from floating debris, oil, scum and other
floating materials attributable to municipal, in-
dustrial or other discharges in amounts sufficient
to be unsightly or deleterious.

 c! free from materials attributable to municipal, in-
dustrial or othex discharges producing color, odor
or other conditions in such a degree as to create
s, nuisance.

 d! free from substances attributable to municipal, in-
dustrial or other discharges in concentration that
are toxic or harmful to human, animal or aquati.c
life.

 e! free from nutrients derived from municipal, indus-
trial and agricultural sources in concentrations
that create nuisance growths of aquatic weeds and
algae.

Furthermore, no substance should be introduced into these

waters unless reasonable efforts have been made to ensure that

it will not lead to the violatio~ of any of the foregoing ob-

jectives.

S ecific Ob ectivess

The Specific Objectives are for the receiving waters except

in the restricted mixing zones at outfalls.  The periphery of

the restricted mixing zones should be prescribed by water pollu-
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organic contaminants, settalable and suspended. materials, oil,

petro-chemicals, and immiscible substances.

In signing the greement the Parties agreed to consult

within one year from the date of entry into force of the Agree-

ment for the purpose of considering specific water qualit~ ob-

jeci:Eve~ fo- the fol owing substanoes3

I

Beyond the Inte~ational Agreement thexe is a move on the

national level for m$re stringent pollution control requirements

such as the Kuskie ~d Blatnik Bills, Iegislatian such as these

will move objectives even higher.

Implications for the Study Area

What implicatioes does this chapter leave for the study

area'? Fixst, although this chapter mainly concentrated on wa-

ter quality, it revealed that the entire study area is plagued

with pollution of ali the primary resources. Second. the his-

torical perspective on water quality revealed that past control

attempts have not be n adequate to provide the water quality de-

Ammon~ a
Arsenic
Barium
Cadmium
Certain Org
Chloride
Chromium
Copper
Cyanide
Fluoride

Wa.d
Mercury
Nickel
Oil

ic Chemicals Phenol s
Selenium
Sulphate
Zinc
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sired> have not been adequate to keep pace with uxbanization and

industrial expansion. Third, the goals and objectives for water

quality have been and are becoming ever moxe stringent, as more

inf ormation to the ef feet s of certain wastes on the water envi-

ronment are being discovered or suspected. A catch-up game is

being played to conform to previous objectives while objectives

are constantly being set higher. Although this historical per-

spective was not limited solely to the study area, the study

area is no exception and conforms to the perspective.

One may ask what significance the perspective on water qual-

ity has on other segments of the environment and for the future

in the study area. In trying to combat other forms of pollution

responsible agencies in the study area must recognize that some

better form of management must be implemented or the road to re-

storing total environment quality may be much like the one fol-

lowed in the case of water pollution control. In planning to

provide the quality of environment desired for the future, re-

sponsible agencies must recognize that objectives and goals for

the desired quality will be continuously upgraded, much in the

same way as they have for water quality� and that they must

plan ahead in anticipation of such changes.

Historically progress in pollution control has lagged in
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meeting stated requirements. It appears that it has always been

relatively easy to set the objectives, but that it has been very

difficult to carry these objectives to committment.

The attempts to determine and set objectives, although in

some cases it has been painstakingly slow, is Co be applauded.

The action on implementing these objectives has been disappoint-

ing at all levels of government, Federal, Provincial, State, and

local. The concepts have come about, particularly in the past

decade rather readily, agreements have been reached on the con-

ceptsI however, if past history has anything to tell it will tell

that actual committment has lagged far behind the agreement on

concepts. How long can the people in the Niagara Frontier af-

ford to wait between the setting of objectives and the implemen-

tation of programs? It has been stated that the decade of the

70 ' s may be the last chance to retrive the environment. Can

the people of the Niagara Frontier therefore afford to wait 10,

20, 30 or more yeaxs for actual implementation of programs?

To remedy the situation it must be decided what the study

area will be like in the future, what pressures this will cre-

ate on the environment, what type of environment is desired by

the people in the area, and last, but most important what meas-

ures are necessary to most effectively and efficiently bring
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about the desired results.

The remainder of this study will largely concentrate on the

measures for effective and efficient environmental management. at

the lowest and perhaps the most important level of government!

the local level. This is not to downgrade the importance of

other levels of government, but is meant to concentrate study

on the level where the action is in managing the total urban

physical environment.



82

CHAPTER II

Erie and Niagara Counties Regional Planning Board, Initi
; Knvir nme t St d ,  Grand Island, New York, June 1970 ,

pp. 3 -39.

Ontario Department Of Treasury And Economics, Regional De-
velopment Branch, Desi For Dev ment Ni ars. Re ion
~St 00 ' . �, I. 330, I. I

2 0

3 ~

International Joint Commission, Lake Erie-Lake Ontario Advi-
sory Board., he i ar - o icn Ab tement Pro ess
 August, 197l , p.

5 ~

~Oi~gjt I ~ 1.

Phillips Planning and Engineering Ltd., nv e ese c
0 I t II I  St 0 tt ' , t ', SI

al Nunicxpality of Niagara Official Plan Studies. November,
1971!, p. 3-26.

Oy~C.~t~, 5, pp. 9-lS.8.

International Joint Commission, Sa e d
Quu~i g,  Summary Report, 1961!.

und M ter9.

~O~I~it y 5 y pp s 59 60 o10.

~Ib d., pp. 60-61.

~0~ ,i~it, 3, p. 4 7.12 '

~Xb e, p. 5l.13.

Federal Water Quality Administration, nve i at o e-
t e t Kr S tern , Nay. 1970

15.

16,

Executive Agreement Between The United States and Canada con-
cerning pollution of the Great Lakes signed in Ottawa in
April, 1972.



83

17 '

18.

19.

20 '

21.

22.

23.

20.

25.

26.

27 '

28.

29.

30.

3l ~

32 '

33 ~

34 ~

35

36.

International Joint Commission, Lakes Erie-Ontario Advisory
Board, S e ort 0 Po u on Of The i * Rive
 October, 19 7 , p. 20.

~Oi~f~t, 5, pp. 29-32.

Ibid.o p. l.

Ibid.! p. 25m

Floyd, Robert, Sr. Civil Engineer Erie-Niagara Co, Regional
Planning Board, interviewed by Donald R. Kksicki  Grand Is-
land, New York!, May 9, l972.

+!~C~it, 1.

~ 7p p ~ 3 7 ~

Erie and Niagara Counties Regional Planning Board, "Progress
Report On International Design Study," NCRPB News etter,
Vol, III, No. 5 and 6,  Nov.-Dec. 1971!, p. l.

~it . 9.

International Joint Commission, in Re r 0 he I J C
On The Pollut o Of Boundar Wsters Conference, Aug., 1918!.
International Joint Commission, Re o t Of The I C 0 The
Pollution Of Bound Waters, October, 1950.

~0. Cit., 3, pp. 1-2.

9, p. 17.

Ibid., p. 21.

~O~Ci, 3p P. 4e

~OC~t, 15.

International Joint Commission, Lake Huron-Lake Superior-
Lake Erie Advisory Board, Summ Re On P l i 0
The St. Ntar s River St. Clair River Detroit River, Sep-

em r,

~U~~C~4, 3> pp. 54-107.

Ibid., pp. 136-l37.

Ibid., pp. 102-143.

Greet Lakes Basin Commission, e t e Bas n Framew
S ud -A endix No Water ualit And Pol ution o trol

I., f . l. 1. f 5, A Ab, II'
'.iov., 1971!, yp, 200-20l ~



38. Great Lakes Bas+ Commission, re es Bas' ewo k
StuC -A e ix N W te u 't AM Poilu%i n ol

ttN.1,V1.5 f5, I Ab,'h'-
gan, Feb., 1972!, pp. '/-133.

39, gl~lel~~ 1$~ Pj! ~ g 4 ~



CHAPTER llI

NANAGXHG FOR THE FUTURE

Conflicts Between Urbanization and the Environment

In the past most of the emphasis on environmental quality

has been on water pollution. The problems of maintaining and

enhancing water quality are fairly well recognized and under-

stood although as reported earlier attempts to restore the

water environment have only been partially successful.

Because it has been anticipated that a large portion of

the area will be completely urban within the next 20 years or

so it is important that the conflicts between urbanization and

the environment be determined. This is particularly important

when considering that the Niagara Frontier contains many unique

and unrenewable environmental resources such as the Falls, the

Niagara River Gorge, the Niagara Escarpment, the Niagara River

shoreline, the shorelines of Lakes Erie and Ontario, tender

fruitbelts, etc,

After assessing the current conflicts and environmental

problems in the study area the following table is constructed,

relating degree of urbanization to compatibility with the en-

vironment,
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ThBLZ 4

URBANXZhTXON hND C!MPhTXSXLXTY WXTH THE ENVXRONMKNT

l - highly compatible

2 - generally compatible

3 - generally conflicting

4 - Strongly conflicting
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In the chart the categories of highly compatible, genex-

ally compatible, generaU.y conflicting, and stx'ongly conflict-

ing are defined asI

l. Highly Qompatible - a high quality environment can be

maintained with little public action on a simple, low

cost basis. Preventive planning is needed to ensuxe

that the area does not drop to one of the other cate-

gories. Generally, high compatibility will arise

where areas are rural in nature with few man made

f eature 8 ~

2. Generally Compatible - Maintenance of a high quality

environment requires some public action to keep un-

avoidable conflicts to a minimum> Preventive planning

important but remedial planning becoming a factor.

3. Generally Conflicting - Maintenance of a suitable en-

vironment requires high expenditures, considexable pub-

lic action, legislative, administrative, and fiscal mea-

sures, Some opportunities for preventive planning have

already passedw remedial planning is most important.

This type of conflict occurs in suburban areas facing

urbanization> urbanization and suburbanization in areas

where natural features predominate.
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4. Strongly Conflicting - Areas where it is already diffi-

cult to protect ecological values, Environmental pro-

tection will require maximum public action, major leg-

islative, a~inistrative, and fiscal measures. Preven-

tive planning is almost entirely precluded. urgent need

for remedial'planning ~d implementation. Coordination,

education, d$monstration projects, and citizen involve-

ment are cruoial. These conflicts will occur in areas

where urban development is proposed for natural areas

of high ecological value.

To determine the criticality of the conflict between ur-

banization and the environment it is necessary to determine

what the current population densities are. what the predicted

.growth trends md resulting densities will be within the next

few decades, where this growth is taking place, and the nature

of the environment that will be affected.

On the U.S. side the Erie-Niagara County Region contains a

total land area of 1,550 square miles, The region supports a

population in excess of 1.3 million people with the greatest

urban concentration in the western portion of the region in

northwestern Erie County and southwestern Niagara County.

In 1965 the following population densities per square mile
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were reported.

TABLE 5

POPULh TIOH DENSITIES ZRXZ-NIAGARA. COUNTIES

By 1990 Erie and Hiagara Counties are projected to have the

following population densities per square mile.

ThSLE 6

PROJECTED DENSITIES

The dixection that this growth will take is shown in Figure

10. The Figure shows that there are three 'growth poles'. Fig-

ure ll shows the approximate extent of potentially urbanized

areas by the year 1990. By comparing the regional growth trends

and urbanization pattern with Figure 12 which shows high priority

problem and protection areas and second order environmental prob-
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lem areas, it can readily be seen that much of the current and

projected urbanization pattern will occur in environmentally

conflicting areas. It also should be noted that much of the

projected growth will occur along the Niagara River and eastern

lake Erie.

On the Canadian side the Regional Municipality of Niagara

contains a total land area of 718.4 sq. miles supporting a popu-

7
lation in 1971 of 305,012, 'She extent of urbanization is shown

in Figure 13 and the population and area of each jurisdiction

within the Regional Municipality is shown in Figure l0.

As of 1966 the following approximations of population den-

sities and areas of each were>

TABLE 7

POPULATION DENSITIZS RMN

The Table reflects the population densities of the maj or-

ity of land area within each area municipality. There are al-
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so density concentrations within most of the jurisdictions that

represent pockets of higher density concentrations.

Although the area municipalities in RNiN have not been pro-

jected for future porpulation densities as have been areas in

Erie and Niagara Counties, insight can be gained by observing

the population projections for some of the larger area. munici-

palities.

TABLE 8

POPULATION PROJECTIONS POR SOKE NUNIC PAL TIES IN RM5

1966 200119911970

324'y 917 335 ~ 698 469 ~ 568 525 ~ 167RiviN

City of Niagara
Falls 61 $898 64,043 100, 834 1 17,834

City of St.
Catharines 99,936 105,403 186,547 219,676

Cia~ of Wellend ~41 4 8 ~4~8 +~~B~i~61 ~ll 10

Total 3 Cities 203,312 213,029 386,342 053,220

in these area municipalities.

This growth will manifest in three ways, the major occur-

rence depending on actual land use control used in the region-

al municipality. First, some of the urban areas may shift in

If these figures are assumed to be correct, then it is rel-

atively clear that the growth of the entire RMN will be located



area while remaining in the same density range, second., the urban

areas may shift into a higher density range, third, or what is

more likely to happen is a combination of the first two> i.e., in-

crease in population density, and. increase in higher density axeas.

Almost certainly a proportion of the lower density areas will move

up into a higher density range. Based on current trends the popu-

lation increase will locate in the low and medium intensity rang-

es or population densities of 400-1099 and 1500-0999 persons per

square mile respectively and near the three largest area munici-

palities. Making rough assumptions assuming 50$ of the project-

ed increase will locate in each of the two density ranges, and

using as average density of 900 persons per sq. mile  p.s.m.!

and 3,000 p.s.m, for the two ranges, the areas of the two den-

sity ranges will increase by 122 sq. miles and 37 sq. miles re-

spectively for the low and medium urban intensities.

Although the above analysis shows that the main growth dur-

ing the next twenty years will take place largely in the north-

east and east sections of the regional municipality the growth

centered on the north just west of the municipality cannot be

neglected. The towns of Saltfleet and Hamilton, represent high

density concentration and. start an arc for population concentra-

tion in the Niagara Region which follows the Lake Ontario shore-
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line from Hamilton to St. Catharines and then curves toward Niag-

ara Falls with a secondary axis running along the Welland Canal.

The line of population concentration is shown in Figure 15. This

arc mentioned above is part of a larger arc that forms part of

the "Golden Horseshoe" which extends from Toronto on through Buf-

falo-Niagara Falls to Rochester.

Figure 16 shows the extent of urban development along with

the extent of prime agricultural lands  jlainly tender fruit soils

reported on earlier! and natural areas. It is evident that the

main growth stream will be in direct conflict with these prime

agricultural lands. Referring back to the section on the pollu-

tion problem it is also evident that the main population growth

will occur in areas that are already subject to air and water

pollution.

If we look at both sections of the study area in the total

context what is happening is readily visible. The western por-

tion of the United. States section is becoming moze and moxe ur-

banized at the same time as the eastern portion of the Canadian

study area particularly in the north. These type of growth pat-

terns will almost necessarily create more and more pressures at

points where the value of the environment is most important such

as the Niagara River, affected. portions of Xake Erie and. Ontario,
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the Escarpment, prime agricultural lands, etc.

Regional Goals

Listing the goals of the region will he3.p to cl.arify the

impact between what is desired and what is happening. without

goals that are clearly defined one could say, "so what", to con-

flicts between urbanization and the environment.

The physical environment comprises all those natural and

man-made elements and their interrelationships which shape man' s

physical surroundings and the quality of his life. The goals

for a physical environment are to advance the social and econom-

ic well-being of its citizens, to provide physically and aesthet-

ically favorable surroundings and to achieve a balanced ecology

of man with nature. For the Niagara Frontier these goals can

only be achieved through providing clean air and water and an

orderly pattern of land use and population settlement. The fol-

lowing goals reflect a search for an enhanced quality of livabil-

itv, a concern shared by both portions of the study area: 11

l. Economic Develo ment Goal aimed at assisting the Niagara

Region to its full potential for economic development.

In the RMN this goal includes reducing out-migration and

increasing in-migration where necessary. In Erie and

Niagara Counties this goal includes diversification of
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the economic base for reasons of environment as well as

e conomy ~

2. Tr ortsti Go aimed at providing increased access-

ibility between urban and rural communities in the eco-

nomic movement of goods and people and increased access-

ibility between urban centers and natural resources, rec-

reation areas. airports, etc. In Erie and Niagara Coun-

ties this goal includes drastically reducing transporta-

tion pollution, revitalizing public transport, and pro-

viding transportation corridors that will route future

ma]or highways, rail lines and pipelines together between

urban areas to significantly reduce the negative environ-

mental effects inhexent in the region's transportation

system. In the RMN this goal includes protecting the

scenic nature of areas of outstanding natural beauty,

particularly along highways.

3. Znvir nment Go aimed at conserving the regional envi-

ronment in a manner which will provide the optimum liv-

ability for current and future generations. This goal

transcends all other regional goals and involves solv-

ing environmental pollution problems of all forms, con-

trolling urban areas and those of ecological value. The
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goal calls for the reduction of air, water, land, noise,

and scenic pollutioni reduction of environmental poilu-

%ion by chemicals, pest controlsi and protection of fish

and wildlife and their habitat. This goal indeed is

shared by both sides of the Niagara River. Zn Brie and

Niagara Counties this goal included regionalization of

solid waste disposal.

4. Recreationa d Cultural Goal aimed at enhancing the op-

portunities for residents and touring visitors to attain

maximum recreational enjoyment and cultural enrichment

in the use of leisure time. This goal includes the pro-

vision of open space. ln Erie and Niagara Counties this

goal includes providing facilities for all residents in

the region including central city groupsi a provision

that has been lacking up to the present time.

5 ~* P K 7't f

public utilities and services in appropriate locations

based upon service area needs and development prioritiesi

to improve the quality of treatment in public water and

sewer systems in the region, andi to establish priorities

for the provision of utilities and their future exten-

sions. This - oa1 is shared by both portions of the study
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6. Land Use Goal aimed at protecting and preserving both the

agricultural activity and the natural environment in the

rural areas of the region> providing a sufficient amount

of housing fax all residents in the zegion while recog-

niEing the hazards> limitations and advantages of the

Region's natural physical features in the planning of

residential areas> cancentrating urbanization in selec-

ted centers' and halting the spread of further deterio-

ration and blight.

Since the Niagara River is the most important environmental

resource it is fitting to also mention goals specifically aimed

at solving the River's problems. The following, then, are goals

for the Niagara Rivers

-Preservation of the scenic beauty of the River, Falls, and

Gorgei

-Expansion and intensification of shoreline recreation>

-Improved public access to the river>

-Xmprovement of the quality and scope of commercial develop-

ment along the river>

-Heighten public awareness of the historical heritage of the
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Implications

Referring back to the chart relating degree of development

to the environment it is clearly evident that the population

densities on both sides of the Niagara River will increasingly

move into ranges that either generally conflict or strongly con-

flict with all types of the environmental resources. moreover

the growth is taking place in areas already seriously environ-

mentally polluted.

Based on the historical perspective on water quality and

noting the lack of success with solving the problems in this

one narrow activity the necessity for better planning, both

preventive and remedial, and for improved legislative, admin-

istrative, and. fiscal measures, to both prevent and remedy con-

flicts in other areas of environmental concern are clear.

The great need for the above measures, plus the need for

coordination of services, and. citizen involvement may lead to

some questions as to the adequacy of the current system of

planning and government at all levels to cope with present and

future conflicts between urbanization and maintaining a high

quality environment and hence high quality of life. If, as in

water quality control, the system is not operating as best it

could, then what type of reform is necessary, what type of ob-
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stacles must be overcome to institute such reform, and how can

the system best provide for the environment desired at present

and in the futuxe. Although population growth in the area is

more likely to be steady than explosive~ such growth will con-

tinue to place pressures upon the unique environment of the

Niagara Frontier, on services and governments capabilities to

plan for the avoidance of conflicts. A strong form of local

government is essential to px'ovide the necessary physical and

social services, leadership, and planning,

As in the case of water quality control progress has always

been limited because many governmental agencies share responsi-

bilities in this area. The success of any plan or progxsm, re-

lating to the environment, is based on its ability to handle

matters on a broad and comprehensive basis. This is inherent

in the mere nature of the ecological cycle. Piecemeal attempts

to solve problems may be successful in bringing one segment of

the envizonment in line with society's goals at the cost of oth-

er segments of the environment. Xn other words when problems are

handled on a piecemeal basis the gains from some types of pro-

grams may not outweigh the losses to the region as a whole.

And what about society's goals? The general goals have been

stated by xesponsible goal setting agencies on both sides of the
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Niagara River. In addition both sides have further refined, these

goals into more specific objectives. Furthermore, the goals and

objectives, if they follow the pattern of water quality, will be

expanded and set higher. Kho will implement these goals and ob-

jectives at the local level?

Small scale local governments are ill-equipped either to

prevent or to eliminate environmental problems, or to meet de-

sired goals and objectives on a regional basis. The somewhat

widespread use of regional water and sewer systems is one ex-

ample of the realization of this fact. These types of regional

authorities are rarely given any preventive pow'ers; they are main-

ly assigned clean-up tasks. Controlling environmental quality and

providing for regional needs must remove itself from a, remedial

position to one of planning and managing for the future interre-

lated to many aspects of community government. It is evident

that a fragmented system cannot adequately meet the goals and ob-

jectives in the Niagara Frontier and is a major impediment to the

speedy solution of environmental conflicts.

To some extent the newly formed �970! Regional iiiunicipality

of Niagara has recognized the problems wrought by expanding popu-

lation and urbanization and the need for some degree of munici-

pal reform to cope with problems on a broad and comprehensive
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basis.

The next two chapters will be concerned with government re-

form st the local level. Xt will discuss regional governments

in general> local government on both sides of the river, in-

cluding the Regional Niunicipa!.ity of Niagara> and the necessity

for some form of regional government in managing the enviro~-

ment. The chapters will include remommendation to removing

existing major impediments to solving urban-environmental con-

flicts and impediments that are preventing the reg-ons goals

and objectives from being obtained.
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CHAPTER IV

MODERNIZING LOCAL GOVERNMENTS

A REGIONAL GOVERNMENT APPROACH

TO MANAGING TEE URBAN ENVIRONMENT

The ".ommittee for Economic Development has generalized the

problems of urban America, including managing the urban environ-

ment by the following statements

"The bewildering multiplicity of small piecemeal, dupli-
cative, overlapping local jurisdictions cannot cope with
the staggering difficulties encountered in managing mo-
dern urban affairs. The fiscal effects of duplicative sub-
urban separatism create great difficulty in the provision
of costly city services benefitting the whole urbanized
area. If local governments are to function effectively
in metropolitan areas they must have sufficient size and
authority to plan, administer, and provide significant
financial support for solutions to area wide proposals."

Complex problems caused by a growing population, dramatic

technological changes and rapid urbanization are placing inten-

sive demands on the balanced system of national, state, and lo-

cal government. It has become increasingly evident that a ma-

jor obstacle to solving today's problems has been a lack of

action at the community level. A major factor for this is

that often local government lacks the kind of structure flex-

ible enough to meet public needs. While modern day problems

have become increasingly more complex, to a large degree, at-

tempts to solve them have operated within a framework designed

for a simpler age. This is true particularly with problems re-
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lating to the physical urban environment.

Citizens in metropolitan areas are confronted with a maze

of bureaucratic jurisdictions, possibly numbering a dozen or

more. A citizen in the study area on the United States side

may at one time, depending where he lives, be expected to ex-

ercise an informed control over city government, village and

town government, county government, school district, fire dis-

trict, street lighting district, sewer districts, drainage di '-

trict, water district, refuse and garbage district, park dis-

trict, health districts, not to mention the state and federal

districts and regions. The baffling array of local units has

made it difficult for citizens to gain access to public ser-

vices, to have a voice in decision-making, has created apathy

in the public, has discouraged. local action, straitjacketed

public flexibility and initiative, made regional planning only

partly effective, resulted in a, lack of progress on px ograms

particularly as they involve the environment, and has placed

greater reliance on national levels,

The overall course of urban development generally has been

disorderly, destructive, and distasteful. It is the result of

a 'laissez faire' in land use by government at all levels. i.o-

cal government has been marked 'by economic competition, exclu-



sionary zoning, and building code anarchy. State governments usu-

ally have been passive in challenging the status quo of local

units, The Federal role has been contradictory. While Congress

enacted area-wide planning requirements and strengthened region-

al bodies, the Federal-State highway program, PHA,, and location

decisions by various Federal agencies have more often than not

collided with long term urban development needs.

The adverse combination of restricted annexation and unre-

stricted incorporation, the mushrooming of special districts,

limitations on the fiscal powers of municipalities, the powers

of 3.and use delegated to a multiplicity of governments are the

result of State governments timidity to mettle into urban af-

fairs.

The federal government has sought to a'd urban areas but

has only been partially effec.ive. n the 3.930's Congress

started its grants-in-aid pxogrwns to assist State and local

government with their financial needs, ln the late 1960's the

number of available programs passed the 400 mark. In 1970 Gra-

ham Watt on behalf of the 5Iational league of Cities and U.S.

Conference of Nayors expressed doubt that anyone really knows

how many Pederast grant-in-aid programs exist, but that estimates

range from $00 to l000. This maze of gran programs at the fed-
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eral level makes it near impossible for local units even to keep

tract of programs that exist.
1

The fact that frsgmentation exists at the local level in-

dicates a strong sense of home rule. While this attitude is

great for local pride it also results in a failure of local

units to unite on matters of area-wide importance, such as en-

vironmental pollutio~ which undermines the quality of urban

life.

The question perhaps then is the one put forward by the

Committee for Economic Development ~

"Can existing forms of government in metropolitan
areas be modified to permit solutions of area-
wide problems and at the same time permit local
communities to manage their own affairs and main-
tain their own identities."5

Unless local government is revitalized, our political and

economic systems, as we now know them, will have little chance

to solve public problems effectively. Institutions must not

only be revitalized to handle today's needs, but more impor-

tantly tommorrow's.

There is no argument whatsoever on the need for reform, cam-

paigns have been mounted that stress the fact that the economic

and social interdependence of metropolitan areas has created

problems which can only be solved on an area-wide basis. The



type of reform is what has come under argument and scrutiny.

Steps Toward Reform

Centr lization vs. Decentraliz tion

Steps towards centralizing functions into area-wide govern-

ments is not new to history. Cities have expanded their bound-

aries through annexation, states have assumed new functions or

taken aver old ones, the national government has broadened its

role in domestic affairs largely through grant programs.

It is probable today that because of specialization, equip-

ment, and professional knowledge many of the local functions

could be handled most efficiently at higher levels of government>

i.e.. state, provincial, or national levels. But in the broad-6

ff y','~*,p''xf 1

needs of the community, the participation of citizens in govern-

ment is keener and government more responsive to local needs

where services are provided at the local level. There is there-

fore a conflict in a modern democratic community between the need

for more technically efficient service and the need for partici-

pation and responsiveness, which will help achieve effectiveness.

Therefore, what is needed is a system that recognizes both

centralization and decentralization forces. It must recognize

a larger unit to permit economies of scale, area-wide planning
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and control, and equities in finance. It must recognize a small-

er unit with local power over the matters which effect the every-

day lives of local citizens.

Forms of Governmental Reorganization

One Government Approach

~*. ' h b 'bh f h~-

ing governmental boundaries in urban areas. In the context of

this study the term annexation is defined as the addition of un-

incorporated. territory. On the surface annexation would appear

to be a good device of achieving an area wide government. They

have brought an appreciable amount of land under the jurisdic-

tion of a single municipal unit. Annexations do not however

represent a device for obtaining metropolitan wide services.

First, they have taken place in urban areas already containing

a considerable number of municipalities and one or more county

governments. Second, cities that have utilized this device still

control only a small portion of the metropolitan area. Therefore

it does not appear that annexation can be considered a means for

providing area wide services. Furthermore, there is no way to

provide a two-level system under the annexation approach.

Munici al Consolidation. Municipal consolidation  Municipal an-

nexation! is also not a viable means of incorporating area wide



government mainly for two reasons~ First, state laws hsve largely

pxohibited annexation of incorporated jurisdictions; Second, and

most important is the fact that even if municipalities were con-

solidated the rural sections of the region would be left unaf-

fected.. Inclusion of the more rural areas is of prime necessity

in implementing land use control and resolving urban-rural-envi-

9
ronment conflicts.

Cit -Count Consolid tion. City-county consolidation is a broad-

er form of one government approach to xeorganization than the two

methods mentioned above. The process usually consists of the com-

plete or substantial merger of county government with the princi-

pal city or all municipalities in the county. The concept has

not been used extensively, in fact, it is only functioning in

eight metropolitan areas. As there is a growing feeling that

many functions can best be performed on an area wide basis there

is also a counterbalancing feeling, and quite justified, that

some of the governmental functions may be best handled by lower

units of government. Just because there are a considerable num-

ber of local governmental units in a metropolitan area does not

mean that they should all be replaced by a single unit such as

the'. city-county consolidation would provide. Furthermore, city-

county consolidations are almost always a one county affair
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whereas in modern times some SNSA's are intercounty.

In general, the one-government approach to area-wide prob-

lo
lems has largely passed its usefulness. In terms of handling

regional type situations it is almost certain to be bypassed by

other reorganization techniques.

The o er tive A o

The cooperative approach embodies both service agreements

and metropolitan councils. Many factors have prompted interlo-

cal cooperation throughout the past years. First, the mutual

needs and problems of communities faced with urban expansion,

has prompted forming agreements on services that definitely

were of an area wide nature and that do not pose too much of a

threat to local authority, i.e. water and sewage treatment.

Second, the cooperative approach has been employed deliberately

as an alternative to the formation of metropolitan or regional

governments that would pose a threat to local authority. Third,

the cooperative approach has been employed as the last means

available for some sort of reorganization after all other meth-

ll
ods have been turned down by local voters.

In general interlocal agreements may cover a broad set of

local services end facilities including airports, building in-

spection, civil defense, construction and operation of public



buildings, correctional facilities, election services, fire pro-

tection, flood control, health facilities, law enforcement, li-

braries, parks and recreation, personnel services, planning, re-

fuse disposal, road construction and maintenance, sewage dispos-

al and treatment, tax assessment and collection, welfare services,

and water supply.

A common characteristic of interlocal agreements is that

they cover one function between two governments, or a number of

lower tier governments contracting to a higher government  coun-

ty level! to provide services for them,

Although interlocal agreements represent a means for pro-

viding some functions on an area-wide basis there are critical

limitations to this method. The first limitation is that this

type of reorganization represents another piecemeal, fragment-

ed approach to the comprehensive needs and problems of a re-

gion. The functions generally are limited to only those of a

non-controversial nature. A more critical limitstion is found

in their financial nature. In the overwhelming number of in-

stances, they involve the provision of services for an exchange

of money, An intergovernmental contract cannot very easilyl2

meet the difficulty of providing services where communities

lack the fiscal resources to enter into such an agx cement.
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The metropolitan or regional council of governments  COG!

is the newest form of institutionalized cooperation in the me-

tropolis, Sometimes called a "new political animal" a. metro-

politan or regional council is a voluntary association of gov-

ernments designed to provide an area-wide mechanism for key of-

ficials to study, discuss, and determine how best to deal with

common problems. COG's are not a government, not a mandatory

organization, they are strictly voluntary.

The councils, which are multi-governmental in membership

and outlook fill a gap or need for a unified spokesman for a

region. State and national governments increasingly prefer

to deal with one organization than with a multitude of local

units. To an important degree, the national government is

counting on the councils and other regional planning organiza-

tions which are a form of the councils to bring about signifi-

13
cant achievements.

Although it is generally agreed that COG's have produced

increased inter-governmental communications and regional aware-

ness, judgements about its effectiveness have been divided,

Adherents of COG's feel that they will lead to consensus while

14
detractors believe that only talk will result. One can visu-

alize, however, that the effectiveness of COG's will depend on
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the particular function involved, Non-controversial functions

may lead to action while controversial matters may result only

in discussion. Discussion does, however, have its merits and

should not be considered a negative result.

The key challenge is f' or councils to adopt an evolutionsry

rather than a static pattern of behavior. A basic problem in

meeting this challenge is that members of the councils are tied

to primary political loyalties to and. duties in their own organi-

zations.

Typically, local representatives to the council are unable

to commit their own governments to a consensus of regional poli-

1$
cy.

Councils also compete with other organizations for the time

and interests of its members. This is part of a problem of re-

presentation and public and political visibility of the council

as an institution.

"So far councils of governments have tended to operate at

a low 1.evel of public and official consciousness. For them to

be successful, their roles, as program producers and opinion

l6
3eaders in regional affairs, will have to be enhanced."

Under the two-level approach area-wide functions are allot-



ted to an area wide government while more local functions are re-

tained by local units producing a two-tiered organization, The

majority of the two-tiered systems fall into three categories>

metropolitan district, the comprehensive urban county plan, the

federation. This type of system particularly meets legitimate

demands for centralization and decentralization. The specific

arrangements may vary- to fit the economic, cultural, and politi-

cal characteristics of each area. The two level approach is an

alternative to those reform proponents who find. a single level

approach too difficult to apply.

Retro olitan Districts. Metropolitan districts are the mildest

form of reorganization according to functional nature under the

two-level approach. Their areas may be wide in extent and when

so may in fact be considered regional governments, They are,

however, generally limited in the functions that they control,

often exercising control over only one function and therefore

are governments of a strictly limited scope or more properly

are regional special districts. This type of government rep-

resents no major upheaval in the existing governmental system.

'While the record of established metropolitan districts is

impressive, they get the task assigned to them completed very

well, the metro districts have their drawbacks. First they are



122

generally removed from public control or access, many times dis-

trict governing bodies are appointed rather than elected. Some

districts allow the directors to issue bonds without voter ap-

proval and allow them to annex territory through state legisla-

tures bypassing the consent of residents within either the an-

nexed or annexing areas. A second major criticism takes the

18
form of the limited functional areas of concern.

The piecemeal service by service solution to problems tends

to divide a regio~ along functional lines rather than to achieve

a coordinated approach to the total complex of problems.

The Advisory Commission on Inter-governmental Relations has

developed five criteria for the evaluation of special districts

l9
as a unit of government. These criteria are~

l, Effective Performance of the Service Invoivede

2. Economy in Providing the Service:

3. Political Responsiveness~

4. Fragmentation of Governmental and Political Responsibilityw

Perpetuation of Existing Governmental Structure.

The Commission states that the last two criteria would mili-

tate against utilization of special districts in most circum-

20
stances. The ACIR terms the metropolitan district the "cafe-

teria" approach and concludes that this approach takes far too
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little account of the need for equitable financing, functional

coordination, political accountability, promotion of area-wide

interests and matching area-wide economic unity with a large

2l
measure of political unity.

Attempts to meet this criticism have come in the form of

multi-purpose districts. There is little evidence that multi-

22
purpose districts will become common. As the district be-

comes more multi-purpose in nature oppositio~ to it increases,

Multi-purpose districts pose a threat to the powers of estab-

lished givernments.

v * s *

Relations supports the need for stronger county governments.

They underscore the need for stronger counties as a mechanism

below the State level and above the localities in the following

manners

"-When we seek effective regional answers to urban service
problems, we, in effect are seeking an effective county
government in a majority of cases>

-When we struggle with the imbalances that characterizes
urban growth, economic plight of rural areas, we con.�
front the agenda of many counties>

-When we see the consumption of valuable land on the urban
fringe, ineffectiveness of land use controls, we see, in
many instances, a weakness of many county governments;

-When we criticize special districts we are criticizing a
shackle that limits too many countiesi

-When we weigh the pros and cons of new towns and growth
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centers, we end up assessing the capabilities of the
counties affected;

-When we come to grips with the areawide implications of
the various environmental programs and proposals requir-
ing urgent attention, we will see a new role for coun-
ties~

-When we strive to reconcile bitter conflicts between
States and larger cities, we look for an intermediary
force, hopefully counties."~3

The comprehensive urban county plan involves the simultane-

ous reallocation of various functions from all municipalities to

a county, forming a metropolitan government. The functional

shifts are comprehensive and occur at the same time, usually

through adoption of a charter. Through this reorganization the

county assumes all area-wide functions while the localities re-

main in existence to perform the functions they do best.

One of the advantages of the urban county plan is that ex-

isting governmental units are utilized rather than creating a

new level of government, For the reorganization to be effec-

tive major structural, functional, and financial modifications

to county governments must be made. The county governments of-

ten imbedded into the state constitution, and county officials

who see the reorganization as a threat to their own security

24
p;enera.lly oppose such plans.

Federation. Federation involves the creation of a new area wide

government, either intercounty or one county. A metropolitan or
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regional unit handles area-wide functions while local units con-

tinue to exist to handle the more local problems. Under some

plans the local units are consolidated or are made larger in

territorial extent to make them more viable units.

This type of reorganization provides for representation on

the higher tier governing board by members from the lower tier

governments.

The federation may be similar to the comprehensive urban

county plan or the multipurpose districts discussed earlier.

The enlargement of the local municipalities may be the only

difference in some cases. If the federation is intercounty in

nature it may resemble a combination of the comprehensive urban

county plan and the multipurpose districts, however, the county

level will no longer represent a governmental unit but the bound-

aries of two or more counties may represent the boundaries of the

new metropolitan or regional government,

Even though federation may seem to be the logical form for

governmental reoxganization few serious efforts have been made

to formulate plans into action. Those plans that were placed

before the voters were rejected in all cases. Major attempts

to form fedexations in the United States came prior to the

1950's, the last attempt being a federation plan for Metropol-
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itan Miami in 1955 which was converted into a comprehensive ur-

25
ban county plan prior to adoption.

Interestingly when attempts to form federations almost

vanished in the United. States in the 1950's Canada started to

adopt this form of reorganization. Metropolitan Municipality

of Toronto was formed in 1954 and modified. in 1967, Regional

Municipality of Ottawa-Carleton formed in 1969, Regional Mu-

nicipality of Niagara formed in 1970, Regional Municipality

of York and the District Municipality of Muskota both formed

26
in 1971. Governments in othex urban areas of Canada, parti-

cularly in Ontario are being studied and the plans for reorgan-

ization will largely be a two-level approach resembling federa-

tion or being closely similar to it.

Federation may still be a logical approach to reorganiza-

tion in the United States although it faces competition from

the comprehensive urban county plan and metropolitan districts.

One of the disadvantages frequently mentioned is that it would

create another level of government. In order not to create an-

other level of government the elimination of county government

would be necessary, an action that would incur strong opposition

from county officials and their supporters.

CONCLUSIONS

This section has been devoted to a brief review of govern-
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ment reorganization following three approachesi the single level

approach, the cooperative approach, and the two level approach.

It ~ould appear that the two level approach, although it faces

obstacles, represents the most logical approach to solving urban

and related environmental problems. The single level approach

does not recognize the fact that some functions can be best han-

dled at the local level> the cooperative approach is based on

cooperation, cooperation of which is not likely to come about

on controversial issues�

The two level approach itself contains three alternatives.

The first alternative, metropolitan district, should only be

considered in the multipurpose context. Uncoordinated area-

wide special districts, fragmented by function are no better

than governments fragmented geographically. They do not permit

a genuine approach to regional problems, nor do they create a

regional system of decision making and power sharing capable of

dealing with political conflicts. Multipurpose districts,27

more comprehensive than special purpose districts, are frequent-

ly removed from public responsiveness, and create another, of-

ten autonomous level of government.

In order to solve area-wide problems on an area-wide basis,

preserve public representation, and. prevent yet another level of
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government from being formed either the comprehensive urban coun-

ty plan or a federation with the elimination of county govern-

ment offers the best prospects.

Multipurpose districts may be left open as an alternative

if resistance to the other two methods would prevent their adop-

tion. However, in this case constituent representation should

be provided.

The above conclusions are in keeping with the Committee for

28, 29
Economic Development recommendationsa

"1. To gain the advantages of both centralization and
decentralization, we recommend as an ultimate so»
lution a governmental system of two levels. Some
functions should be assigned in their entirety to
the area wide government, others to the local lev-
el, but most will 'be assigned in part to each lev-
el. Nore important than the division of functions
is the sharing of power. Local communities must be
assigned some power over area-wide decisions...this
will not provide neatness and symmetry, but effec-
tiveness, responsiveness, and adequate resources.

2. In situations where the metropolitan area is within
a single county a reconstituted county government
should be used as the basic framework for a new
area-wide government.

3. In cases where the metropolitan area spreads over
several counties a new jurisdiction should be cre-
ated which embraces al1 of its territory.

In addition to an area-wide level, modern metropoli-
tan government should i~elude -community districts."
These units might consist of existing local govern-
ment with functions readjusted to the two-level sys-
tern, together with new districts in areas where no
local units exists."

Even though some form of the two-level approach appears to

offer the most logical solution, it must be remembered that re-
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organization must be tailored to the physical, social, and eco-

nomic needs of the area. Also the new organization must be

flexible so that it itself can change to meet changing prob-

lems. Combating changing, evermore complex problems with

straitjacketed organizations has been the mistake of the past;

can it be allowed to be the mistake of the future?

The States' Crucial Hole

The Advisory Commission on Intergovernmental Relations has

placed the greatest emphasis on the pivotal x'ole of the States

in the federal system, believing that the States must play their

role forcefully if the federal system is to survive. While this

study is aimed at more local problems and needs it is important

to include a few words on the States role because of their xela-

30! 31
tive importance. Also what is generally said about the

States applies to the Provinces and as will be shown later the

Province of Ontario is exercising its role much more strongly

than are the States.

Since the 1930's with the advent of federal or grant-in-

aid programs urban areas have found a receptive ear in Washing-

ton. In fact over the years Washington has tried to help urban

areas so much through grants that now the grants-in-aid program

h~s become a jung3.e in excess of 500 different types of grants.
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The reason why the federal government has been limited to the

grant programs is because it lacks the requisite authority,

through the l4th Amendment to become involved in the problems

that are under State jurisdiction.

On the structural and legal fronts, only the States can

provide leader ship for urban America. Unless the States reas-

sert their responsibility, maintain their position in the part-

nership triangle, the balanced federal system will erode. The

values of the democratic system of diversity, pluralism, pro-

tection from arbitrary majoritarianism, over centralization.

and citizen participation will no longer obtsin,

Most attempts to provide for reorganization on a. compre-

hensive area wide basis, even though they may contain elements

that are more favorable to public access and representation in

the affairs of the urban community, have been voted down due,

inpart, to the vehement opposition of local officials and their

supporters who would be Gffected by the reorganization. Small-

er communities place great trust in the local officials and will

tend to support them regardless of the advantages of the reor-

ganization. This is not surprising as their local officials may

be the only government at all levels that they have any visibil-

ity of. The elected officials in turn will try to block any re-
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organization attemyt if it threatens their security. This is an

area where the States should exercise their authority in promot-

ing and if need be enforcing reorganization.

The AGER has made several proposals for States to initiate

32
or legislate, One of these proposals, authorizing official

metropolitan study commissions to plan restructuring of local

government, is crucially needed in most areas immediately. Be-

fore any reorganization reform is conceived a local government

review is essential. In the face of local leadership the state

governments should initiate such review. Later in this paper

we shall see how this review was the first step toward reorgani-

zation in Regional Municipality of Niagara, Ontario.

While this section has been brief, and admittedly only

scratches the surface of reform, it has introduced some of the

problems and needs of urban areas. Furthermore, this section

has discussed some of the pro's and cons of various reform meth-

ods. It is important to note that the reform methods all involve

steps toward providing functions or services on an area-wide or

regional basis. It is not the need to provide certain services

on an area-wide basis that has generated conflict but the manner

in which government carries out these functions.

The above leads to the conclusion, almost accepted, unani-
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mously that many of the urban problems, including environmental

problems, must be managed on an ares,-wide or regional basis.

Politics and Criteria for Regional Government

Politics

En discussing regional governments, and in particular try-

ing to apply the concept to the United States portion of the

study area, a number of factors enter into determining the de-

sirability for some sort of governmental reform. The need for

regional government must be related to a set of specific mana-

gerial, administrative and programmatic considerations that ap-

ply to a given geographical area. How well is the existing sys-

tem working, what problems does the region face, will regionali-

zation help to solve these problems? These questions are key

clues to the desirability of reform.

Earlier in this report the environmental problems of the

study area, the need for legislative, administrative and fiscal

reform, and the need for government to govern some functions on

a broader and more comprehensive basis were discussed. Later a

look will be taken at governments on both sides of the Niagara

River to investigate what steps, if any, are being taken to ac-

com~~4ish such reform. However, in talking about regional govern-

ment there is one question that should not be completely forgot-
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cept. Although the political issues may not be critical in re-

gionalizing such items as sewage and water treatment they do be-

come critical when Considering all the functions necessary to

control the quality of the total environment.

Although this issue is left to the political scientist a

few words about the political forces and problems are in order

if merely to recognize their existence.

The political forces to be dealt with are composed of in-

ternal and external forces. Internal forces can either support

or oppose a regional program. What can be expected. from local

bodies, in the way of support or opposition, that will affect

regional reform programs?

External forces are those higher levels of government, state,

provincial, or national, which must become involved in a region-

al reform effort.

Generally speaking local groups who are in opposition to

governmental reform will be more aggressive than the local

33
groups who support the reform. The Advisory Commission on

Intergovernmental Relations  ACYR! has put out a report enti-

tled, Factors Affec~in ~ Voter Reactions To Governmental Rear-

34
* ~** h
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een reorganization efforts in the United States from L9$0 to

1961, The report lists thirteen groups, mostly central city,

that normally tend to support regional efforts and eight groups.

mostly urban fringe, that normally tend to strongly oppose reor-

ganization efforts. The overall analysis of the report is that

there is a "central city versus fringe" split between the groups.

This phenomena is quite understandable when considering that many

of the fringe groups will lose their identity under reorganiza-

tion plans. The supporters of regional plans are normally fight-

ing for marginal gains while those that are in opposition are

fighting against absolute losses. Because of the bitter strug-

gles, witnessed in most cases, between these opposing groups a

program of regional reform has Little chance of succeeding with-

out the support of external forces.

Before a higher level of government can support a reform it

must be in favor of it. The desirability of a more rational lo-

cal government, fewer units to control and monitor, provision of

better services, all can influence higher government to support

local reform,

There is, however, a counterbalancing force that would tend

to cause higher government to oppose reorganization. Eventually

an effective regional government. with highly capable leaders,
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will become a political power in its own right. Politically they

will be in a far better position to challenge State government

than the relatively politically impotent separate municipali-

ties. State governments, however, have tended to matuxe some-

what over the past few years, they have to some extent become

more sophisticated, and generally more responsive to social

needs. Healizing this they generally have come to favor the

dual objectives of efficiency and. access that a regional reform

can bring.

In this section no solutions have been proposed to these

political issues and it is also recognized. that the forces men-

tioned may be incomplete, that there may be other forces and

issues operating as well. The significant point is, however,

that in any plan to reorganize to provide a higher quality envi-

ronment these types of forces must be recognized and dealt with.

Criteria

If it is found desirable to regionalize functions or gov-

ernment then it must be determined just what is meant by a re-

gion. The Province of Ontario has developed eight cxiteria

that a region should possesss

"l. Community Criterion � A region should exhibit a sense
of community identity based on sociological charac-
teristics, economics, geography, and history.
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2. Balance Criterion - A region should have a, balance
of interests so that no one group can completely
dominate the region;

3. Financial Criterion � There must be a financial
base adeouate to carry out regional programs at
a satisfactory level~

Punctional Criterion - The region should. be large
enough so that local responsibilities can be per-
formed efficiently by taking advantage of econom-
ics of scale;

5, Cooperative Criterion - Regional boundaries should
facilitate maximum interregional cooperation;

6. Participation Criterion � Regional government pro-
posals should be developed with community partici-
pation and where possible community acceptabilityt

7. Usability Criterion - New regional boundaries should
be usable by other institutions;

8. Design Criterion - In cases where there are two tiers
of government within a region both tiers should be
designed with the same criteria."3

Since efficiency and access are the two tenets to a viable

regional government, regional schemes should try as much as pos-

sible to satisfy the eight criteria with a consideration of the

twin objectives. Efficiency should not be achieved at the ex-

pense of accessI nor vice versa.

A brief overview to see if the Regional Municipality of

Niagara meets these cr iteria is in order. Earlier in this pa-

per the physical, social, and economic characteristics of the

Niagara Frontier were reviewed. It appears from that analysis

th;<t. Rb9 very wel3 met the community and. balance criterion,

For the financial criterion Provincial studies indicate that
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a population of from l50,000 to 200.000 is necessary to support

a full range of regional programs. The RXN with a population37

in excess of 300,000 meets this criterion.

The BXN consuming the area of two former counties with a

land area of nearly 800 sq. miles can easily be viewed as being

large enough to satisfy the functional criterion. A3.so being

set up along former county boundaries will aid in meeting the

cooperative criterion. Later in this paper the amount of com-

munity involvement will be reported on revealing satisfaction

of the participation criterion. Prior to the formation of the

RKN the Counties of Lincoln and Welland already represented a

single health unit. Functions such as conservation and educa-

tion were already serviced on a basis larger than the two coun-

ties. Therefore, the usability criterion was fulfilled in cre-

ating the RNN.

The remaining criterion is that if there is a need and de-

sire for a two-tiered governmental system then both tiers should

be designed by the same criteria. In RAN there exists a two-

tiered system, a system which promotes greater access while not

degrading efficiency. The lower tier represented by an area

municipality council appears to have been designed on the same

basis throughout, using much of the same first seven criterion



138

as the Regional government thereby satisfying the last criterion.

Although these eight criterion may be reduced or added to

they do represent a good framework for setting up regional gov-

ernments with the least amount of difficulty.

This chapter has been devoted to modernir,ing local govern-

ment in order to eliminate multijurisdictional problems in manag-

ing the environment. The main concept has been in providing for

management on an area. wide or regional basis. Now, armed with

this brief overview attention will be focused on local govern-

ment within the study area.
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CHAPTER V

LOCAL GOVERNMENTS IN THE STUDY AREA

For the area as a whole, the density of population has caus-

ed many common problems such as the pollution of the air, water,

and to some extent land. As the area is becoming more urbanized

demands are also being generated for more recreational land and

greater public access to the lake and river shores. Demands for

these types of resources are being generated not only from with-

in the region but also from outside the region.

The use and problems of the environment is not the responsi-

bility of any one single local unit. This is true particularly

in the U.S. Study Area where government is highly fragmentized;

it is not so true in Regional Municipality of Niagara where a

regional tyre government has been formed,

As long as government remains highly fragmented, there can

be no proper understanding of its role or activities. Progress

in solving the problems of the environment has been limited be-

cause many governmental agencies share managerial or environmen-

tal control responsibilities particularly on the United States

side ~

%here fra, mented types of government exist, it appears

that ome structural reform of government is essential to en-
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sure that the role of government is understood, that it remains

subject to democratic control, and that it has the capabilities

for effectively controlling pollution and enhancing the quality

of the environment.

It further appears, after a general survey of much of the

literature, "that it is hard to avoid the conclusion that the

use of land and resources, like common problems such as pollu-

1
tion, can only be tackled. satisfactorily on a regional basis..."

It is interesting to note that all of the local government re-

view studies going on in Ontario are recommending a push toward

regional government. As of November l97l, four regional gov-

ernments have been formed with another ten approaching the re-

gional government stage. The scope of the program can be meas-

ured by the fact that these areas represent a population of 1.9

million or approximately forty per cent of all Ontario people

2
living outside of Metropolitan Toronto.

New York State, which contains the U,S, portion of the study

area, has moved in some areas to dealing with problems on a more

comprehensive basis with the formation of stronger county govern-

ments. However, as to date, only nine counties in the entire

state have strengthened county governments.

The Federal U,S. government has given significance to region-
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alization by funding regional planning boards like the Erie-Niag-

ara Counties Regional Planning Board. This however still lacks

the effect of a regional government.

For government,. a measure of its effectiveness is its success

in meeting change with sound. snd. positive action. Earlier in

this study the changes of urbanization, population growth, land

use, goals snd objectives, concepts of living, and others in the

study area were reported on. Also the conflicts that some of

these changes would have on the environment were discussed.

The question to be answered now is if the governments on both

sides are capable af meeting these changes with sound and posi-

tive action and if they are not then what possible changes could

be instituted.

It is the intent at this time to suggest changes in govern-

mental functions that will make government more effective in

dealing with problems more or less specific to the study area.

In the psst regional government has come to be viewed as a cure-

all for problems. It can accomplish the dual objectives of ef-

ficiency and accessibility. Centralizing some local government

functions into a regional structure can overcome many ineffi-

ciencies inherent in a fractionalized system, Local representa-

tion on the regional government may allow for a more meaningful



dialogue between local residents and the regional government in-

suring that the regional government will be responsive to local

needs,

Regional government is not, however a cure-all for all prob-

lems. Some functions are best handled at the regional level;

some best at a local level. For a regional government to be

effective and not just another cumbersome level of government,

a clear distinction must be made regarding functions that will

be regional in nature and those which will be left under local

control. This distinction is sometimes hard to resolve. There

is also the problem of local autonomy- to be resolved.

The Ontario Economic Council also brings up two other inter-

esting problems involved in regionalization. The first is that

most theories on regional government neglect the financial as-

pect of providing municipal services. awhile it is generally

agreed that the tax base of many municipalities is inadequate,

that a regional government might well improve the current situ-

ation in equalizing assessments and collection of property tax-

es, the fact that both tiers of government would remain in a

weak financial situation without the assistance of a, state gov-

ernment has largely been ignored,

Impact of regional governments on existing higher levels of
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administration has also been largely ignored in regional ~.,ov-

ernment proposals. Inevitably the regional governments will

become centers of political power and may come into conflict

with higher levels of government.

Perhaps unfortunately, these last two points will not be

taken up in this report in any depth. This is due to the per-

sonal limitations of the author and also because this is a more

comprehensive study; indepth analysis of these two areas will be

left to the political scientist.

This study will concentrate more on those functions of gov-

ernment that affect the environment and related activities. rihet-

her recommendations on reform takes the form of a regional gov-

ernment or perhaps just an environmental management agency the

same type of problems, i.e. local autonomy, distinction and dis-

tribution of functions, sharing of power. equalization of tax

base, etc' will have to be dealt with.

Regionalization of government or of certain functions is a

compromise between local control and higher level state, provin-

cial, or federal control. Xt can provide the efficiencies and

access that the more common state-municipality structure has

historically been unable to provide. It is very evident that

while society has changed the structure, of local government has
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remained fairly stagnant. The federal, state, local municipal-

ity relationships that worked fine for an agrarian society is

no longer strong enough or flexible enough to cope with present

and emerging problems. 'Phile arguments as to the type of reform

needed, whether more centralization, or more decentralization,

vary widely it appears that regionalization, even though it in

itself is not a cure-all. may be the best compromise available.

While there is no doubt that local government plays a vital role

in a rapidly cha~ging society there also is no doubt that local

governments are frustrated due to lack of resources and from

having to operate in a framework that is no longer relevant to

contemporary society and the demands of that society. A revi-

talized system appears to be essential for solving current prob-

lems and for providing wellbeing and high quality of life for

future generations.

Revitalized local government structure for modern manage-

ment of the environment has been recommended by the Advisory

Commission for Intergovernmental Relations, the Committee for

Economic Development, the provincial government of Ontario,

and numerous authors of metropolitan texts.

The Regional Municipality of Niagara

The Regional Municipality of Niagara  RblN! is a two-tiered
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governmental system consisting of a regional tier, governing on

a broad scope the former Lincoln and Welland Counties, plus a

local tier consisting of 12 area municipalities which govern on

a local basis. Formerly there w~re 26 municipalities within the

two counties; under the reorganization these were reduced to l2.

ln setting up the RMN the Ontax io Department of Niunicipal

Affairs real. ized the great need for coordination between both

t i ers o f government.

"The need for continuous coordination between both
tiers of government in the region cannot be over-
emphasized. Issues facing the entire region will
affect local area municipalities. Similarly, de-
cisions made by the area municipalities may often
affect the region. Local water, sewers, road de-
velopment and other decisions cannot be separated
from related decisions at the regional level."S

To provide this type of coordination the Regional Govern-

ment is headed by a Regional Council composed of 29 members

including the chairman. Membership on the Council comes from

withir. the area municipalities; members are directly elected

to serve on the Council and their number is determined by the

population of the area municipality. Population, and members

from each area municipality are~
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TABLE 9

MEMBERSHIP AND REGIONAL COUNCIL

1971
POPULATION

AREA

KUNICIPALITY NZiViBERSHI P

109,636

65,271

WAI, 222

23 099

21,388

15, 742

15,002

14,262

Mayor + 5 membersSt. Catharines

+ 3 membersNiagara Pails

+ 2 members.'l e1 1 and

For't Erie + 1 member

+ 1 memberPort Colborne

+ l memberGrimsby

+ 1 memberThor old

+ l memberLincoln

Niagara-On-The-Lake 12, 501 + 1 member

9e949

8,399

5, 501

Pelham

West Lincoln

Wainfleet

and local governments.

The following table represents the respon ibilities of the

The system of having local officials serve on the Regional

Council has the disadvantage of perhaps increasing their work-

load, but this disadvantage is greatly outweighed by the offi-

cials becoming better informed on issues facing both regional
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Regional Council and those of area municipalities:

TABLE 10

REGIONAL AND LOCAL FUNCTIONS Op Rl'lN

Rrea Municipality

Local

X X

Sew~ac ~Ss tea

Costs shared. �5@ max.
regional contribution!

X

Roads 8s Traffic

Arterial Roads
Planning, Const. 8s
maint. powers

'ABATER

Supply 8 Purification
Distribution
Co~st. 8's Naint. of
trunk &: Dist. Mains
Local Dist. Mains
Regulation k Stds.
for local H>0
Inspection of all
water mains in Region

Treatment
Const. 5 Main Sanit.
and storm trunk sewers.
Separation of storm 8c
san. sewers

Local coll. of
sewage
Const. 5 Maint.
local san. k storm sewers
Regulations 8 stds.
for all sewers connecting
to Regional System
Inspection all sewers

Power of a local council
over land within 150 ft.
of a metropolitan road>
may prohibit or restrict
gas pumps within 150 ft.
of a regional road. Prov-
ince pays 50% of road-im-
provements may pay up to
80$



Regional Local

x

On access to regional
roads - may close mu-
nicimal roads that in-
tersect a regional road
with OMB approval -veto
power over area traffic
control by-laws

Sidewalks
Parking

X

x  local
roads!

x  regional roads!

X X

Tax Collection
Regional Tax Levy
Local Tax Levy
Regional Bc Local borrowing

Fire

Appointments to
conservation authority
Park lands

Recreation 8c Comm. Centers
Expenditures for promoting
regional area
Public Transportation
Aid to Agricultural Bodies

Local Roads
Traffic Control

Health k Welfare

Board of Health

Municipal financing
of health unit
General welfare asst.
Homes for Aged
Child Welfare
Juvenile Del.
Nurses k Day nursery
Ambulance Service
Mental Hospital

Police

Board of Commissioners

Finances

Other Functions

Solid waste

X X X
X X
X

 may make arrangements
to have region handle
waste disposal!



The main functions necessary to protect and enhance the en-

vironmental resources have been delegated to the regional gov-

ernment. The regional government not only has the power to

plan but it also can implement its programs.

The most important functions with regard to the physical

environment are those functions that either directly affect the

quality of environment such as pollution control, parks, recre-

ation, conservation, land. use, planning, or those that indirect-

ly affect the environment through either fiscal or administra-

tion capabilities to carry out programs or that affect growth

patterns such as water and sewer distribution and roads.

Direct Environmental Control Functions - RNN

Sewa e Treatment. The Regional Council has the responsibility

for design, construction and maintenance, and extension of sew-

age treatment plants. The Council has authority to collect fees

to pay all or part of the costs of construction and operation of

such facilities on approval of the Ontario Municipal Board.

Parks Recreation and onservation. The Regional government has

responsibility for the regional park system and some related rec-

reation and conservation. The parks, recreation, and conserva-

tion system is rather complex in Ontario; therefore it was nec-

essary for the Regional Council to distinguish which parks are



xegional in character. Also the Province is divided into con-

servation authoritiest RNN being part of the Niagara Peninsula

Conservation Authority. The Regional Government represents all

area municipalities on the Authority.

b'1' ' . T ' 10

for obtaining f inancing of capital expenditures for regional

or local purposes. It can therefore obtain financing at the

least possible cost and provides for a unified, long range

capital works program in a rational setting of priorities.

In other words the Regional Council has sole authority over

all capital expenditures done for either regional or local

puryoses.

Control of Growth Pattern Functions

plm~nin, With regard to framework planning tile regional area

is a joint planning area with local axea municipalities being

subsidiary ylanning areas. In regional planning the Regional

Council exercises the duties and responsibilities of a planning

board. The local area, municipalities are considered to be the

planning board for their municipality. The Ministers powers of

a~~roval under the Planning Text may be delegated to the Repion-

~l Council. The Regional Council of Niagara is to submit an

0fficial Regional Flan to the Provincial Government before De-
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cember 31, 1973. Local plans must conform to the regional plan.

The Regional Council is responsible for developing and up-

dating a comprehensive land use and development plan for the re-

gion recognizing that local planning boards cannot be expected

to create an integrated plan that will provide the broad scope

necessary for sound and continuous planning at the regional

level to resolve land use conflicts between specialized agri-

cultural, industrial, and residential land uses.

The American counterpart to this regional planning body is

the Erie and Niagara Counties Regional Planning Board.

Water Treatment d Distribu ion. The supply and distribution

of water, including major mains, on a wholesale basis is the

exclusive responsibility of the Regional Council. The distribu-

tion of local mains is left to the area municipalities.

Na 'or Sanitar and Storm Truer. Sewers, The design, construction,

and maintenance of major sanitary and storm trunk sewers and

drainage outlets is the exclusive responsibility of the Region-

al Council.

Re i nal Ro ds. The Regional Council is responsible for the

construction, repair, and maintenance of arterial roads and

highways, including all former county and suburban roads, lo-

cal area municipalities are responsible for local roads.
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Benefits of the RNN Re ional S stem

The Regional government in RNN therefore not only has the

power to act on abating current problems on a broader scale and

with more financial and administrative power than do local gov-

ernments but also has the power to control growth patterns.

This power to control the pattern of growth is very important.

If a regional government has the power to direct growth away

from high priority problem or protection areas then it in ef-

fect has the power to protect a large part of the phy ical en-

vironment.

The local area municipalities are left with control over

some functions; they are still responsible for providing such

items as fire protection, police protection, local streets,

lighting, garbage collection, local water distribution, local

sewer' distribution, and local parks. These are services, by

being of a local nature, are handled most efficiently through

local control.

The lower governments also have an outlet for grievances

against the Regional Council. They can appeal decisions made

by the Regional Council to the Ontario Xunicipal Board which

is at the Provincial level. This appeal system prevents the

Regional Council from becoming too power ful,
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The Regional Council is further checked in that its com-

prehensive plans must conform to the Provincial plans for the

entire Southern Ontario Region. Much of what the regional

government does must be approved by such agencies as the On-

tario Municipal Board, the Department of Municipal Affairs,

and the Ontario Water Resources Commission  now within the

Dept. of Environment!, among others. Any plans that the re-

gional government develops can be voided by unfavorable com-

ments by one of these higher agencies as to not meeting the

overall goals of the Province.

In essence, the regional government system, as applied in

RMN, provides for not more government, but less. True an addi-

tional tier of government has been added, but the number of

jurisdictions have been reduced significantly. Moreover by en-

trusting those functions that affect the environment most sig-

nificantly to the regional government the chain of responsibil-

ity has been greatly simplified. In governmental systems where

a multitude of agencies and governmental units interact it is

often very difficult to distinguish who is responsible for

what. By regionalizing the most important functions this prob-

lcm has been greatly reduced in RMN.

Because the regional government actually has the combined
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powers of all the twelve area municipalities, it has the c.-. a-

bi 1.ity to plan and implement on a much broader, comprehensive

scope, and with greater fiscal authority,

Benefits are also derived from the Provincial level in

that now the Provincial agencies do not have I;o d.eal with g6

individual jurisdictions, but with only one regional govern-

ment. Likewise the tasks of the area municipalities are sim-

plified. No lounger need they plan, finance, constru. t and

operate major programs. They are thereby released to provide

for and be attentive to more specific community needs.

The formation of the RNN also enabled the region to reap

benefits in grants payable under the Regional Government ~ct.
6

This increase in benefits was estimated to be $1,300,7!8.

The concept of regional government for the RKN seems to

have been initiated with few obstacles, seems to be set up -.

function quite well, and symbolizes the near ideal municipaj

reform in Ontario,

The system was implemented with relative ease par tia11y

because the people in the area were among the first to real-

ize that the old system must be altered to meet the demands

7>f modern times. The region was fortunate in having local

citizens and politicians with the insight and courage
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effective solutions to the problems brought on by rapid popula-

tion growth.

In 1963, the public within the region, realising that prob-

lems accompanying rapid urban growth could no longer be remedied

by piecemeal, single municipality action formed ~ The Niagara Pen-

insula Municipal Committee on Urban and Regional Research' to

study the problems and consider research on the system of munic-

8
ipal government in the region.

As the result of this initiative, seven years later, the

first regional government in Ontario was formed and was named

the Regional Municipality of Niagara. It appears that part of

the success of this venture was due to the keen amount of pub-

lic interest in the affairs of their government.

However, to say that the regional government was formed and

is functioning without any problems would. be a mistake. The

next section of this chapter will be to investigate some of the

problems experienced by the regional government in the hope that

knowledge of these problems will better enable the formation of

some similar type of government in the U.S. study area.

Creation of RMN

It may appear that the formation of RMN was an immediate and

simple task, that it was placed upon the public with relatively
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little discussio~. This is ar from the truth. The Province of

Ontario has been studying municipal reform for a number of years

and specifically the Niagara Region since 1963. The Provincial

government has approached municipal reform with "deliberate cau-

9
tion."

Subsequent to a preliminary study of the area, locally in-

itiated in l963, the Minister of Municipal Affairs announced a

full scale local government review to be headed by Dr. H,B.

Mayo. The initiation of this study was brought about by the

work of a local committee known as "The Niagara Peninsula Nunic-

ipal Committee on Urban and Regional Research." The study cov-

ered Lincoln and Welland counties. The study was conducted with

full public involvement through hearings and widespread coverage

10by the press, television, and radio. The study was completed

in 1966 at which time the Department of Municipal Affairs request-

ed all concerned to make a serious study of the report and submit

their views to the Department. After careful review of numerous

briefs, a proposal for a regional government was made by the

Minister on January 23, l969. An intermunicipal committee was

formed which worked out the details of the new system with Pro-

vincial officials. On October 6, 1969, municipal elections were

held and the new regional government went into operation on Jan-
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uary l, l970,

It appears therefore that the formation of the regional

government was a very we3.l planned, very well publicly involv-

ed, step-by-step affair. The Province actively sought local

citizens and groups to get into the action of deciding what

kind of local government they should have. This dimension of

democracy is a basic tenet of Ontario's municipal reform pro-

gram. Regional governments are only proposed in areas where

there appears to be a great need and then only following a

l2
good deal of study' analysis, and discussion. This type of

approach applied during the seven year study period. experienced

in RNN probably was 3.argely responsible for avoiding many of

the conflicts and obstacles that would normally have arisen.

It is also important to note that although the establishment of

regional governments in Ontario is done by the Province, the

need for some type of governmental reform was first recognized

by the loca3. citizenry in RMN. In other words local government

reform was clearly desired by the people.

The reasons why there existed this keen public interest are

probably varied and can only be guessed at. There are two ma-

j or theories one could make i either the people in the Niagara

Region were far-sighted enough to visualize present and on-
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coming problems that would require local governmental reform, or;

the situation in the area was at crisis proportions and the need

for reform was essential.

The initial Mayo report sampled what the local people con-

sidered to be the problems of the region. Some persons inter-

viewed thought the only problems were minor, while others con-

sidered the whole region in a mess. A minority of' city spokes-

men felt that there were no regional problems, only problems in-

ternal to the city  possible local autonomy feelings!.

In order of frequency mentioned, the problems were listed

as:

1. The common problems such as water pollution

2. Need for overall or joint planning

3. Provision of joint services; e.g. policing, welfare

Lightening of the financial burden on localities

5. Devising a new form of government for the area

6. Promotion of industry

7. Decline of farm lands

8. Relations between cities and townships

9. The loss of local "autonomy" and decline in power of

13
rural townships.

Whether this list of problems represents a "crisis situa-
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tion" is a matter of debate, however, several interesting points

can be made about the ordering of the problems. First, the corn-

mon pollution problems, of which much of this study is about,

headed the list. This has certain implications for the i .S.

study area and also represents a keen awareness of the public

about the condition of their environment. Second, the desire

for joint planning and services received a high priority. This

desire is almost a necessary environment for reforming govern-

ment on a broad basis. Items $ and 8 go along with each other

and to a certain extent are tied in with the need for joint func-

tions. Lastly, and quite interesting, is that loss of local au-

tonomy received the lowest concern of all, although it still was

a concern to be dealt with. It also is important to place par-

ticular emphasis on the fact that the ebove list of problems was

made in l96$, a full seven years before the formation of the re-

gional government!

Although there is sufficient evidence to argue that the time

was ripe for change there were several other problems that had to

be worked out such as agreement on boundaries, the form of the

regional government, the distribution of powers. and the method

of' r~prr.sentation. Although it is not the purpose here to docu-

ment how all of these problems were resolved, a summary may be
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helpful.

The distinction of boundaries was greatly simplified. because

of the geographical nature of the Niagara Peninsula, being bound-

ed on three sides by water. This left only the western boundary

to be determined which was done along existing county lines. The

form of the regional government, a regional council composed of

members from each municipality seems to be the one that provides

for good democratic representation. The distribution of powers

as outlined earlier are those that can be best handled on an

areawide basis. The powers left tc the local area municipali-

ties are those that commonly initiate the most pressure from lo-

cal residents on the local government. Let the garbage collec-

tion system fail, the snowplow skip a street, the chuckholes on

local streets remain unfilled, the street lighting remain inade-

quate; these are all problems that will cause the average local

citizen to seek remedy from his own local government, There-

fore, the functions that are nearest the hearts of local resi-

dents have been retained under local control, This two-tiered

system avoided many of the conflicts and problems that a single

tier regional government would have created. The election to

r>ore,.entation on the Regional Council is both direct and in-

direct heing composed of the head of council of each area mu-
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nicipality and an additional representative for each 20,000 popu-

lation to be directly elected. This guarantees that every munic-

ipality will have representation while representation by popula-

tion will assure more democratic representation.

While it appears that the formation of the RYiN may repre-

sent an example of adequate and methodological planning it must

have certainly had problems particularly with regard. to the l4

jurisdictions that lost their identity under the reorganization.

There is also a problem surfacing on the equitable distribution

of tax revenues. The City of St. Catharines may desire to opt

out of the regional government based on a brief presented by the

Mayor and Members of the area council to the Ontario Municipal

Board. The main feature of this dissent appears to be in the

distribution of tax revenues as St. Catharines is the largest

urban center in the regional municipality.

Local Government - U.S. Study Area

The American portion of the study area is composed of Brie

and Niagara Counties, New York. Erie County is composed of g

cities, 26 towns, and 15 villages. The town boundaries are

contiguous so that every portion of the county outside of *he

corporate limits of a city is included in a town. This is not

ur ique to the study area, but is representative of the entire
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State of New York. Municipal corporations are villages and cit-

ies. The following is a table of cities, towns, and villages

in Erie County.

TABLE lj

CTTIES, TOWNS, VILLAGES OF ERIE COUNTY

VILLAGESTOWNSCITIES

Buffalo
T onawanda
Lackawanna

In 1966 in addition to the cities, towns, and villages men-

tioned above Erie County contained 30 school districts, 33 fire

districts, 51 fire protection districts, 315 street lighting dis-

tricts, 110 sewer distr icts, 78 drainage districts, 148 water

districts, 9 refuse and garbage districts, 2 park districts, 2

Tonawanda
Grand Island
Amh erst

Clarence
Newstead
Cheektowaga
Lancaster
Alden
West Seneca
Elma
Marilla
Hamburg
Orchard Park
Aurora

Wales
Evans

Eden
Boston
Colden
Holland
Brant

North Collins
Collins
Concord
Sardinia

Kenmore

Williamsville
Akron

Sloan
Depew
Lancaster

Alden
Blasdell
Hamburg
Orchard Park
East Aurora
Angola
Farnham
North Collins
Springville



thor'ties, and 0 urban renewal agencies.

Niagara County contains 3 cities, 12 towns. and 5 villages.

The following is a list of cities, towns, and villages in Niag-

ara County:

TABLE 12

CITIES, TOWNS, VILLAGES � NIAGARA COUNTY

VILLAGESCITIES

Niagara Falls
North Tonawanda
Lockport

Barker
Wilson
i6iddleport
Youngstown
Lewiston

Porter
Wilson
Newfane
Somerset
Hartland
Royalton
Lockport
Pendleton
Cambria
Lewiston

Wheatfield
Niagara

In 1966 in addition to the cities, towns. and villages men-

tioned Niagara County contained. 10 school districts, 2 fire dis-

tricts, 12 fire protection districts, 10 street lighting dis-

tricts'~ 1LI sewer districts, 6 drainage districts, 40 water dis-

tricts, 9 refuse and garbage districts, 1 consolidated health

district, 2 county districts, 0 housing authorities, and 2 urban

renewal agencies.
16

In total the two Counties of Erie and Niagara contain 6LI

pov .>ments',t unit.",, p3»s the two County Legislatives, nlu.. nu-

consolidated health districts, 4 county districts, 6 housing au-
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merous special d.istricts.

At first glance it is relatively easy to realize that the

study area on the American side is much more complex as far as

jurisdictional bodies are concerned than is the RNN. IIII'ith the

RNN it is relatively simple to find out who does what and who

is responsible for what. The situation on the American side

is not so clear. Even the Erie and. Niagara Counties Regional

Planning Board  ENCRPB!, probably the most agressive regional

oriented agency in the U.S. study area, concluded their 1970

17
Initial Environmental Survey with the following three pointsr

l. One agency must assume overall responsibility  con-

trol or review! for regional environmental action,

2. Emphasis must be placed on action rather than studies

which may or may not refute previous studies.

3. Needed immediately, and apparently not anywhere avail-

able is a documented structure of envir nmental m e-

ment; who is responsible for what and how do they exer-

cise their authority in the Erie-Niagara, region.

The Planning Board based their conclusion- on a survey of

19 agencies with varying degrees of environmental responsibil-

ity ir the region. Of the 19 responding agencies the f'o1low-

i~p; patterns were revealed~
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l. 18 agencies were active in providing information;

2. 17 agencies see themselves as being active in the

functional area af waste disposalt

3. Agency-concern of every primary natural resource is

greater for pollution than it is for building quality:

In general, agencies appear to be more oriented to gen-

crating information than controlling, reviewing, or de-

veloping action to affect the frontier area;

5. Development appears to be the least common activity.

That multiplicity of government in both Erie and Niagara

Counties has led to certain inadequacies was brought out by

the same survey. The following obstacles to solving environ-

mental problems were listed by respondents to the questionnaires

-Lack of implementation of studiesm

-Lack of public concern>

-Lack of sufficient funds;

-Home rule impedes consolidation~

-Exorbitant sewerage and sewage treatment plant costs;

-Multiplicity of planning agencies>

-Lack of uniform penalties for water pollution;

-Apathy of taxpayers to bear the cost of pollution;

-Lack of regional cooperation>
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-No citizen interest or representation;

-Lack of leadership;

-Narrow minded local leadership irresponsive to anything

except home rule>

-Iack of aggressive programs on environmental issues>

-Lack of innovative regional concepts-greenbelt and

multipurpose utilities;

-No intergovernmental agency coordination;

-Lack of municipal leadership;

-Inadequate municipal resources;

-No true regional approach to problems;

-Home rule attitudes>

-Property tax differentiali

-No decisions, only studies;

-Lack of' political leadership-

The above indicates that there is a multiplicity or organi-

zations providing various amounts of services and that this mul-

tiplicity has limited the amount of effective programs, resulted

in duplication of services, and resulted in a very evident state

of confusion to the local citizen.

If one 1ooks back at what was said earlier on regional gov-

ernments and particularly the RNN he would find that the list of
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problems and o bstacle s that helped to promote the RNN as the

f irst regional government in Ontario also exist in Erie and

Niagara Counties, New York. The only di f ference i s that con-

ditions in the American study area are more severe and more

critical than those that exist in RMN.

Whether the time is ripe fox some type of governmental re-

form in Erie and Niagara Counties or not may be a debatable mat-

ter, but a certain amount of evidence exists that it is. The

survey done by the ENCRPB and the conclusions reported above

certainly indicate that a better system of environmental man-

agement is needed. Many of the functions of government either

directly or indixectly control the quality of the environment;

this may indicate that governmental reform is necessary.

Speaking specifically on the Niagara Rivex the KNCRPB

statesI

"There is little doubt over the need for a unified and
comprehensive management system for the restoration
of the Niagara River. Progress in this direction has
been limited, however, because many governmental agen-
cies share managerial and/or environmental control
over the river and its shoreline."18

The 1971 International Joint Commission xeport on the

Niagara River listed four main reasons why all of the munici-

polities and many of the industries were considerably behind

schedule in treating their waste discharges. These have been
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reprinted earlier in this report but some of the main points

bear repeating. Development of comprehensive regional plans

took approximately two years to complete and municipalities

tended to proceed slowly until the plan was formalized. The

regional plan required in many instances two or more govern-

mental entities to develop a joint project. Development of

l9
~*1 l. *

pilot plant studies than anticipated had to be carried out.

 It also appears that there may have been some lack of coordi-

nation between various pilot plant studies. This can conceiv-

ably arise when each municipality has to hire its own consul-

tant!. Industries were unable to proceed with their plans

until. municipalities had defined their needs in cases where

joint treatment was being considered.

Another problem has arisen in that the comprehensive re-

gionsl water and sewer plans were done by a consultant before

20
the ENCRPB had adopted a regional growth plan. Since water

and sewer plans directly affect growth patterns the cart has

been applied before the horse, Fortunately the ENCRPB is now

correcting the regional water ~d sewer plans to conform as

mu~h a.", possible to regional growth plans.
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Re ional A encies

The realization that a comprehensive regional approach was

necessary to cope with problems, whether in the Erie-Niagara

Region or any other region in the United States, came from the

federal level. Ãhen Congress investigated urban problems in

the early 1960's it found that local governments were severely

hampered by excessive costs and jurisdictional problems as they

sprawled across local boundaries. Congress realized that finan-

cial aid was necessary to keep local governments viable and that

federal monies would not be used efficiently unless they were

coordinated with a comprehensive regional plan. Therefore the

Congress instituted five criteria that must be met in order for

a particular project to become eligible for federal funding.

These criteria are~

l. "That the project is part of a long range develop-
ment program or plan for that public facility or
service.

2. That the development plan encompass all problems
and requirements of a region.

3. That the project is a part of or consistent with
short range plans of a regional planning program
in meeting immediate necessities, and can be ex-
pected to serve long range needs.

That all development programs are incorporated
into and form a composite or comprehensive re-
gional development plan for the economical,
efficient and orderly growth of the region.

That the comprehensive planning process be con-
tinuous and designed to define and meet region-
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al goals and objectives under the policy direction
of local elected officials "2l

All five of the criteria had. an effect on regional efforts.

The last criteria, however, is most important to this analysis.

This criteria had the effect of grouping the 64 local govern-

ments into a two county region and the establishment of a sin-

gle comprehensive planning agency. In l966 the Legislatures

of. Erie and Niagara Counties by a joint resolution created the

Erie and Niagara Counties Regional Planning Board.

As the Planning Board is the only regional and comprehen-

sive agency in the region it is desirable to briefly describe

the functions, activities, and powers of the Board. Early in

the history of the Board its major work objective was the pro-

tection of local applicant certification for federal aid and

satisfaction of the Federal planning requirements. Under the

Intergovernmental Cooperation Act the Board was designated as

the review agency, for applicants for Federal funding in Erie

and Niagara Counties. The Board was required to submit its

plans. programs, and qualifications for revie~ by the Depart-

ment of Housing and Urban Development in October 19/0 for certi-

fication that the Board had fulfilled the requirements that Con-

pro".'; had mandated to obtain HVD grant and loan moneys. The

Boor d consequent.ly was certified and this meant that there would



173

be no interruption in the flow of HUD monies to local munici-

palities.

Initial studies in the work program of the Board involved

economic and population projections, inventory studies of land

uses, public utilities, parks, recreation areas, open space hous-

ing, regional growth pattern report, development goals and objec-

tives, and regional land use. In addition to the above studies

the Board produces studies and plans in the following areas~

transportation, housing, the environment, project review proce-

dures for federal grant programs, and various feasibility studies

for the region.

One misconception about the Board is that it acts on appli-

cations for federal aid to local municipalities. This is not

txue. The Board does have the power to review, make comment

and recommendations on the application as to whether ox not the

project is consistent with the regional criteria as mandated by

Congress, Therefoxe, the Planning Board does have some indir-

ect power over what the municipalities do within the region as

many of the local projects such as water and sewex, roads. and

recreation, are done with federal assistance,

1 G

The Erie-Niagara Counties Regional Planning Board  ZNCRPB!



is a planning organization; it is not a, government, does not

have the power to provide services and functions other than

planning, does not have the power to impose tax levies, and is

not directly responsible to the public, The benefits of the

KNCRPB are that it develops and promotes programs on a regional

comprehensive basis. Unfortunately it does not have the author-

ity, except through indirect means to implement its programs and

In solving problems related to existing environmental pollu-

tion the Planning Board has little authority with which to act.

can survey and report on the current problems, trace sources

of pollution, and can recommend courses of action. The Board

car recommend that communities develop joint facilities, and in-

directl, can force them to do so. Admittedly these functions are

of great significance but what is needed is some power and au-

thority to act,

As far as solving current problems is concerned action is

left to the State-local system> a system that for a number of

reasons has been ineffective in the past. All of the problems

of this type of system mentioned in Chapter IV and the first

part of this chapter now obtain.

Th~ KNCRPB is relatively effective in developinp; compre-
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hensive regional plans such as for water and sewer. However,

any type of regional system involves agreements between local

municipalities as to sharing of costs and other responsibili-

ties. Earlier, in the report on water pollution, it was indica-

ted that reaching agreements between local municipalities was

particularly time consuming. Furthermore local governments,

even though they have a comprehensive plan to follow are still

left to obtain their own financing, consultants, etc. Faced

with inadequate resources, both in terms of personnel and fi-

nances, the local municipalities are often incapable of carry-

ing out these tasks,

If some form of regional government were instituted to carry

out programs for solving current problems such as water pollu-

tion the following advantages could be foreseen. Because the

regional government would have the power to raise its own reve-

nue it could do its own planning, design, construction, and. op-

eration. Agreements between municipalities would no longer

have to be negotiated since the entire region would now be

sharing in the costs. This is not unrealistic since the whole

region shares in the benefits also. Likewise the obtaining of

financial arrangements could be handled more effectively by a

regional government. A regional government having a broader
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tax base and being more viable is almost always more likely to

arrange for financing at a lower interest rate. In the matter

of hiring consultants to design municipal facilities, a region-

al government, having more professional staff, would be in a

positio~ to choose from a wider range of consultants. Likewise

better consultants would be attracted by the larger volume of

work available, thereby reducing the possibility of inept con-

sultants being hired.

Another area that regional governments could operate more

efficiently is in the area of obtaining federal grants-in-aid.

A statement from the National League of Cities and U.S. Confer-

ence of Nayors indicates that it has become as expensive to put

together an application for a $10,000 grant as a $1 million

grant, Now if a regional government were allowed to apply23

for block grants on a regional basis the saving are obvious.

In solving problems related to controlling development and

enhancing the quality of the environment the Planning Board is

only partially effective. Again, it has only a limited amount

of control and then only over projects that involve federal

funds. While this control is an incentive for the majority of

municipal projects to conform to regional plans it does not

cover all the projects that affect the environment and has lit-
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tie or no control over private development. A regional gover~-

ment, if granted Land use control authority, would have the cap-

ability of controlling development in areas that are ei.ther high

priority protection areas or where high priority problems exist.

The ZNCRPB through its Initial Environment Study has already de-

fined these areas and has recommended that development be dis-

24couraged in them. Actual implementation of the regional land

Use plan is largely left up to local zoning ordinances.

Another important defect with the ENCRPB is in dealing with

matters of an interregional nature. In this regard it is limit-

ed in the same way as COG's in that it cannot speak as a spokes-

man for the jurisdictions within the region. A regional govern-

ment on the other hand could be empowered to do so and therefore

could work on joint programs with other regions.

Lastly the formation of a Regional Planning Board does lit-

tle to solve the maze of jurisdictions confronting the citizen.

It does little to clear up the jungle of governments that a

citizen i".- ,axed to support and that in the democratic system

h~ '.s ~xaected to exercise control over. A regional governiient

po;.sibl.y eliminate eighty per cent of the local jurisdic-

t, I on;. the t, confront the voter, making the government more vi ..iblc..

;-.ore responsive to the electorate .
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One could possibly go on in greater detail but the fact of

the matter should be clear by now that a regional planning board,

although effective as far as its legal authority is concerned,

lacks some significant benefits that a regional government would

possess. If the above is not clear by now then perhaps the fol-

lowing case will be more convincing.

The ENCRPB through a Technical Advisory Board is working on

an "International Design Study" for the Niagara River. Although

the Study is not complete the Board has made certain preliminary

environmental improvement program recommendations for the Niag-

ara River, The Board calls for treating the Niagara River as a

single resource management unit by one agency. To carry out

this task the Board cites several alternatives among them being

a state created agency such as the Adirondack Park Agency or

25
broadening the powers of the ENCRPB.

The citing of the need for a more powerful agency to handle

environmental matters clearly points up the fact that the ENj RPB,

by its own admission, is not authorized to carry out its pro-

grams in a manner to truly protect and enhance environmental

quality, Furthermore these recommendations also bring to sur-

face the fact, that has been stressed all along in this chapter,

that all of the other governmental units in Erie and Niagara
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Counties, N.Y,, are not capable, as presently organiaed to car-

ry out a comprehensive environmental quality program. Something

more than presently exists is needed, something beyond the cur-

rent institutional system.

The regional goals have been stated by the ENCRPB for the

two counties. These goals have been futher refined into objec-

tives. The goals and objectives are clearly desired by the peo-

ple of the region. There is, however, no agency or government

in Erie and Niagara Counties that can carry the goals and objec-

tives to implementation. The responsibility for managing the

regional environment is still left to numerous local governments.

major fiscal, legislative, and administrative reform is needed.

One agency must become responsible for the regional environment

of the two county area.

The remainder of this chapter will discuss the feasibility

of and provide the framework for a way to accomplish this reform

in the Erie-Piagara Region. The Province of Ontario has found

a way to accomplish this reform and has implemented it in the

Regional Xunicipality of Hiagara. The purpose here will be to

hypothetically implement a similiar type regional government

into 1;rie and Niagara Counties.
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Political Feasibility For Regional Government In Erie-Niagara Co.

From the comments made by the ZNCRPB and reported on earli-

er it would indeed seem that conditions for some type of reform

are ripe, However, establishing this reform is another matter.

Home rule appears to be strong, much stronger than it was in On-

tario. Although the same complaints in the common problems, pol-

lution, lack of leadership, lack of cooperation, lack of finan-

cial resources exist in Erie and Niagara Counties as existed in

Lincoln and Welland Counties prior to the formation of RMN there

appears to be little local movement toward governmental reform.

The only comprehensive body that now exists in the region, the

Erie and Niagara Counties Regional Planning Board> was formed

as a necessity to meet the external forces placed by the fed-

eral government. It is to the credit of the region, however,

that the ENCRPB was the first Regional Planning Board to be

credited by HUD in New York State and among the first nation-

ally. It still remains, however, that the incentives were ex-

ternal rather than internal.

The general political forces mentioned earliex will cer-

tainly come into play particularly in the Buffalo area. This

area wi	 especially undergo central city vs. urban fringe con-

f'lint~. These conflicts will not be dealt with in detail here,
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but will have to be resolved before reorganization.

The Provincial government appears to be the main stimula-

tor for local governmental reform in Ontario, although in cer-

tain instances, as in RNN, the impetus for reform was first gen-

crated locally. However the fact remains that the Provincial

government has reasserted its right over control of local gov-

ernment. The cities and municipalities in Erie and Niagara

Counties are similar legally to those in RMN in that they exist

at the will of the State just as those in RNN exist at the will

of the Province. The State of New York has not however exer�

cised its powers over municipalities to the extent that Ontario

ha~. Political forces in the United States, through state lep.�

islatives, may be such that it may never be able to do so.

There are ways that the State of New York could provide in-

centives and impetus for governmental reform. The first step to

be taken would be to authorize a local government review much

the same as was done in RNH prior to its creation. Before lo-

cal residents can be convinced of the need for reorganization

it is necessary that a well documented study be made as to what

the local government capabilities are, what problems face the

reap'ion, and what the benefits of reform wou3d be. Also ineli~d-

~r this studv would be alternatives that reform could take,
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preferably along the lines of the two-level approach presented

earlier, This local government review, funded by the State,

could be aided to a large extent, by the staff of the KNCRPB.

To a certain extent reform towards regionalization appears

to be happening incrementally in Erie and Niagara Counties. The

joint resolution between the Legislatures of the two counties to

form a regional planning board is one example. The county Leg-

islatures have realized that what is done in one county gener-

ally affects the other county and vice-versa. To this extent

water and sewerage facilities, recreation, open space, transpor-

tation, solid wastes, and land use. are being planned on a re-

gional basis.

Some governmental functions within the two counties also

have been placed on a regional basis. The counties have can-

solidated their health units. They have also formed countywide

air pollution control divisions. Erie County has a countywide

parks and recreation division, Both counties have health de-

partments that see themselves active in control, review, and

information regarding all types of environmental pollution.

Pursuant to section l07a of the Clear Air Act the counties of

Niagara and Erie were designated as the Niagara Frontier Intra-

state Air Quality Control Region by the federal government.
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planning on a strictly county by county basis.

Tt appears then that there are two opposing forces operat-

ing in Erie and Niagara Counties. One force that is dissatis-

fied with the problems of the area and the lack of governmental

action on them. This group would be the easiest to convince

that reorganization would have outstanding merits over the cur-

rent system.

The second force, the home-rule group would tend to oppose

reorganization based on the endangerment of the security of lo-

cal officials and the visibility of their community. This group

will be the hardest to convince of the merits of reorganization.

This group would particularly have to be shown that under the

two-level reorganization approach -for the most part- the commu-

nitv would not lose its identity; that area-wide functions taken

over by the upper tier would reduce many of the burdens on the

lower tier and allow them to be more responsive to local needs,

that consolidation of the special districts would make govern�

ment more responsive and visible to local citizen ; that the~~

would be savings in their personnel and. financial resources if

a regional government could apply for f'ederal grants on a re-

pi ~vs I ba."i"..; and that a performance of certain function.", on a

regional. scale would lead to economics of scale, etc.
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Earlier in this chapter when obstacles for solving envi-

ronmental problems in Erie and Niagara Counties were listed,

many af the obstacles indicate that many of the local agencies

and groups would favor governmental reform. In fact a good,

strong, progressive regional government could eliminate almost

every one of the obstacles listed,

Therefore, perhaps one could say that regionalization is

growing incrementally in the two counties. It is well accept-

ed however, that when one or two functions are placed on a re-

gional level few political obstacles will arise. But when mul-

tiple functions are taken over then there appears to be a dir-

ect relationship between the number of functions regionalized

and the opposition encountered.

Federal and State incentives also have a very significant

role to play in prompting governmental reform. Zn part the

reason why the formation of the ENCRPB encountered little oppo-

sition was because some type of regional body like EBCRPB had

to be formed so that local municipalities could continue to re-

ceive their fair share of federal funds. Local governments,

therefore, could hardly oppose such a move. It is to the cre-

dit of the two County Legislatures that a two-county regional

planning board was formed, instead of implementing regional
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The federal grant procedure requires comment. In review-

ing Subcommittee Hearings on Grant Consolidation and jntergov-

26
ernmental Cooperation a main argument for grant consolidation

was that local municipalities after devoting r..ost of their re-

sources to competition for federal funds, neglected some of the

local needs .of the local citizens, Centralizing the grant ap-

plication procedure into a regional government has its obvious

advantages in this matter,

Admittedly this section on political feasibility has been

superficial, but it has pointed out some of the political fac-

tors to be dealt with. Some of the conflicts may be eliminated

or at least lessened if, in a reorganization attempt the fol-

lowing points were considered~

l, Initiation of a state-funded local government

review in Erie and Niagara Counties listing

among other things> the municipal services and

functions in the region, present trends and the

pressures on local government, review of what

local people consider to be the problems of the

region, local government units in the region,

alternative forms of government including the

status quo, and recommendations for reform
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2. initiation of federal and state support for re-

organization, without which any reorganization

attempt is likely to fail, including financial

incentives for regional governments

3. A straightforward easy to read document, includ-

ing an economic analysis, of the advantages of

forming a regional type government in Erie and

Niagara Counties

Full public representation and participation

through the media and through public hearings

at all stages of the reorganization attempt

starting with the local government review and

continuing through the implementation of the

governmental reform.

These are just a few steps that must be taken in order to

be successful in any reorganization attempt, more could be add-

ed, but the main point is to convince the local citizenry of

the advantages of a regional concept, advantages that should

far outweigh any disadvantages.

New forms of government are hardly ever set up except to

meet crisis situations. Whether a crisis situation exists in

Erie-Niagara Counties is perhaps open to debate, Certainly
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with regard to the environment a crisis situation does exist.

For reform to take place or be effective persons in position

of power  state, federal! must believe strongly in reform.

It is uncommon for reform of local government to be demanded

by local government.

A Note On Local Autonom

There is a good deal of talk about local "autonomy." A

serious belief in it leads to the following considerationsi

l. The range and quality of services offered by

municipalities varies widely depending on  a!

tax resources of the area  b! willingness of

governments, and the public to spend and tax.

It is because of this wide variation that much

of the State and Federal assistance is given

to local governments>

2. Cooperation between local municipalities may

range from nothing, perhaps even hostility, to

full cooperation in all matters. Autonomy, in

short, means that local governments are largely

free to go their own way. If one believes in

good local government it is hard to visualize

27how one could believe in full local autonomy.
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It may be necessary that the formation of "ome type of a

regional government may have to come about through a step type

approach, possibly spanning a peri od of f i fteen year s or so.

Perhaps as a first step the County governments might be

strengthened. This would be in keeping with the ACIR report

28
i~;:-61 entitled, For A Nore Perfect Union-County Reform, and

also wou1d avoid many of the immediate poli tical problems that

the formation of a regional government wou~.d create. Th~

strengthening of the county governments may well. take the for"

of the comprehensive urban county plan alternative as 1 i scuss-

ed earlier in Chapter IV.

I do not view the strengthening of county governments in

Erie and Niagara to be the ultimate step. Based on the fore-

going analysis it is concluded that the ultimate would be the

formation of a regional government from the two Counties,

This regional government formation may be accomplished more

readily if first the two county governments were strengthened.

Although the two strengthened county governments would be

a step in the right direction it will have certain drawbacks i-..

elf. Thp county governments, as they now ev'ist and as ".o

count» p;overnments are, are more responsive to rural areas. If

t has~ +wo coign+ . povernments were made more powerful, along.' the
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lines of urban-county, they would be more poli.tically powerful

in their own right. They may then impede with more strength

the possible formation of a regional government between the

two counties.

The problems of leaving the system as two strengthened

county governments may be summarized in the following three

pointsI

1. The region of Zrie and Niagara Counties is a

unit> to leave its government divided into

two would perpetuate the difficulty of co-

ordination, and of treating common problems

on a common basis.

Pxoblems of citizen representation would. be no

more acute under a comprehensive regional reor-

ganization than would be under strengthening

the two counties. indeed equitable representa-

tion in dealing with common problems on a common

basis would be more difficult on a two county ba-

sis then it would be with a single regional basis.

'3. A proposal to form two urban county governments would

cause some upheaval now, while further upheaval would

again be required to create one regional government.
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Framework -Pit A. Regioaal Government

For Erie had Niagara Counties, H.K.

It is the intent of this section to present, in the opinion

of this author, and based on conclusions derived from a short

term research, what the ideal would look like, in other words

what a regional government would look like in Erie and Niagara

Counties. It is fully realized that this may represent the

ideal and that in actuality a less stringent method of reform,

perhaps along the lines of the multipurpose district or the

comprehensive urban-county plan may be the only acceptable al-

ternatives that can be politically implemented. These two al-

ternatives are the only acceptable ones in that they are the

only proposals that provide a two-level system of government and

that take a comprehensive approach to comprehensive problems.

The approach taken here involves the creation of a new area-

wide, intercounty government. This approach has a considerable

similarity to the comprehensive urban county and metropolitan

multipurpose district arrangements. The ideal approach, federa-

tion, if applied on s. one county basis, would differ from the

comprehensive urban county plan in that the former calls for re-

placing the county government with a new metropolitan agency

while the latter remains the county government. Whether a new
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agency is formed or the county government is strengthened there

would be substantial reorganization in structure, therefoxe dif-

ferences between a one-county federation and the comprehensive

urban-county plan may be minox'. Of course, in terms of inter-

county reorganization the federation is the only one possible.

Federation and metropolitan multipurpose districts can both

be used either in one-county or intercounty situations. However,

federation often involves the enlargement of local boundaries to

make them more inclusive and viable, this is unknown to the mul-

tipuxpose district concept.

Since 1955 support fox' the federation concept, an area wide

municipality plus lower-level, possibly enlarged local munici-

palities has almost completely vanished from the United States

scene despite the not uncommon belief that it is the logical form

of governmental organization for a numbex of Si~iSA's. However,29

in l9$3 the concept gained strength in Canada with the formation

of Metropolitan Toronto. Subsequently several other axeas were

formed. along the federation concept including the Regional Munic-

ipality of Niagara which was reported on earlier. The concept

seems to be working well in Ontario and there has been no move-

ment back toward a fragmented government approach even from

those groups who initially opposed the reorganization attempts,
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Netropolitan Toronto is perhaps the only one that has been in

existence long enough to completely assess its gains and limi-

tations. ln Metro Toronto changes that have emerged since its

creation have been in the direction of a more comprehensive re-

form, as witnessed by more functions being assigned to the area

government and the reduction of lower-tier governments by one-

hal f.

Perhaps it is time to try this concept again in the United

States, but this time learning from the mistakes of the past

and borrowing some experiences from Ontario. This sharing of

ideas and experiences is not novel, it has existed as long as

both countries have. To be sure many of the Canadian reorgani-

zation attempts were made with knowledge of the failures in the

United Statese Similarly United States organizations, particu-

larly the Advisory Commission on Intergovernmental Relations are

looking at Canadian experiences. This is witnessed in the ACIR's

recent pamphlet entitled In Se ch of 8 ance-Can da's I ~er ov

31
ernmental Ex eriences.

To facilitate the establishment of a regional government in

Erie and Niagara Counties some of the latest Canadian experienc-

es particularly those for Metro Toronto and those for Regional

Municipality of Niagara should be used.
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It is of course fully realized that the political and tra-

ditional systems of Canada and the United States are importantly

different. LeBlanc and Allensworth statei

"Zt would be a mistake to attempt to use the Toronto
experience as a guide  for good or bad! for metro-
politan areas in the United States,"~~

Their statement is both true and false. One definitely

does not assume that the political situation is the same in the

United States as in Canada and any proposals made must make rec-

o~ition of this fact. The main difference is that the Frovince

of Ontario exercised unilateral control over metropolitan areas,

created regional governments, and assigned functions without a

local popular vote. While it is theoretically true that State

governments in the U.S. have the same authority they are gener-

ally reluctant and sometimes politically incapable of changing

local government structure and powers, Metropolitan change in

the U.S. must come about through local voter approval. This ap-

proval admittedly has been a roadblock to reform programs of the

past. In other words, American state governments may have the

legal authority but do not possess the power or desire to become

involved in metropolitan government. State governments, in real-

ity, are more reflections than manipulators of local power struc-

33tures. Apparently this is not the case in Ontario.
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The statement thet government reform in Canada cannot be

used as a guide is false as much as it is true. Every book or

pamphlet written on metropolitan government referenced in this

paper has included a discussion on regional or metropolitan gov-

ernment in Canada. It is true that the Canadian examples can-

not be used without mentioning the political differences> it is

equally true that one can gain some ideas, experiences, and prob-

lems that government reorganization in Canada also hsd to face.

Many of the problems faced in Cansda are the same as those in

the U.S.i the major diffexence being that perhaps local people

in the U.S. will have to be more convinced of the merits of re-

organization-there will have to be more community involvement

and participation.

In summary, experiences in Canada can be used as a guide,

in some matters, but used wisely noting differences between the

two countries.

This section will present a framework for a regional gov-

ernment in Erie and Niagara Counties patterned somewhat after

the Regional Municipality of Niagara. This approach appears to

be the most logical for solving problems that are common to the

two county region> it is patterned much along the lines of the

federation approach,
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The framework presented here, because of certain limita-

tions and the complexities of the issue, will be of a general

nature. The idea is to shape a two level system of government>

one that recognizes the need f' or both a community level and a

metropolitan level. This will enable regional issues to be de-

bated and policies adopted for the good of all citizens in the

area while retaining a measure of independence when deciding

issues that are contained within their own jurisdictions. As

stated previously the specifics of the regional government may

be varied to fit the economic, cultural, and political charac-

teristics of Erie and Niagara Counties. It would be folly here

to state the specifics> this can only be done after a, rigorous

local government review as recommended earlier. However, a few

general comments may be made to set the stage for general pur-

pose regional government, the form concluded by this author to

be the ideal for modern environmental management in Erie and

Niagaxa Counties.

First, the regional level would cover the entire territory

of Erie and Niagara Counties. This is in keeping with a state-

ment made by the Committee for Economic Development.

"In cases where the metropolitan area spreads over



several counties or towns, a new jurisdiction
should be cgyated which embraces all of its
territory.">+

This is also in keeping with the Bureau of Census descrip-

tion of Erie and Niagara Counties as the Buffalo S|ItiSA. Also

the Legislatures of both Counties have recognized that the

two counties are a unit in jointly forming the ENCHPB.

The area wide level would be governed by a regional council.

The regional council will be composed of the heads of the remain-

ing local communities plus an additional member for a certain

number of population. These members would be directly elected.

This system will facilitate representation by population and

will guarantee that every citizen is represented. Guidelines for

the number of population to be represented by one member could be

determined by the state.

An alternative to this method of representation on the re-

gional government has been made by the Committee for Economic

35
Development. They suggest electing delegates representing

legislative districts on a one man, one-vote basis instead of

representing the community units as such. They state that rep-

resentation based on community units rarely produces an area-

wide point of view but rather a bargaining process through

which the various smaller units try to protect their parochial
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interests.

There is a problem with this approach in that certain com-

munity levels might not have representation. The solution may

rest in allowing the heads of lower-tier governments to sit on

the council while electing additional members representing leg-

islative districts on a one man-one vote basis. This indeed is

similar to the system used in RMN where members on the Regional

Council on both directly and indirectly elected. In RMN the

members directly elected. represent a population of 20,000.

This would produce an extremely large council in Erie and Niag-

ara Counties. Therefore perhaps each directly elected member

in these counties should. represent a population of' 40,000,

To provide for access to government, to retain independent

visibility and to satisfy proponents of centralization and de-

centralization a community level of government should be re-

tained. The boundaries, howevers should be changed to make the

local government more viable. Although much of the literature

on government organization places heavy emphasis on appropriate

size of the community level there is little hard economic evi-

36
dence what the optimum size should be, The provincial govern-

ment of Ontario suggests a minimum lower tier population of be-
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tween 8,000 and l0,000. The size of the lower tier must meet

two criteria. Pirst, be large enough in population to be ef-

fective in providing services and second, be small enough to

be accessible and responsive to the local people. Meeting

these two criteria will vary from area to area, therefore,

flexibility to size should be permitted although the minimum

used. by Ontario seems to be valid as a minimum. 1985 popula-

tion projecti.ons made by Coxnell Aeronautical Zaboratory and

by the New York State Office of Planning Coordination  now

Office of Planning Services! for the towns in Erie and Niagara

Counties could serve as a guide for determining the size and

area of the community tier. These projections are shown in

Pig. l7.

r iz t 0 we ier

The lower-tier governmental level may well consist of

existing local governments with their functions revised for

the new two-level system. The structure of the new community

level governments should not be imposed from without but should

be determined by local people working within broad state guide-

lines.

The total land area of Erie in Niagara Counties is divided

into cities and towns. The town boundaries comprise all the
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land area outside the cities of Buffalo, Tonawanda, Lackawanna,

Niagara Falls, North Tonawanda, and Locltport. Zt is suspected

that many of the town governments in Erie and Niagara Counties

already possess a strong community identity. There are only a

few towns in the area that do not possess the minimum popula-

tion suggested above. Xn most cases these low population towns

could be combined with adjacent towns of similar low population.

Therefore it might be suggested that the lower-tier communities

be organized along existing town boundaries with some combina-

tions. In most cases then, existing town boundaries will not

have to be changed. The town governments might then be main-

tained as the governing bodies for the lower-tier level. Pig-

ure 3.7 shows the city and town boundaries along with popula-

tions in each.

The Cities

One question that the Ontario government had to face was

whether or not to include cities in the regional government for

Ni8gara. They concluded that indeed cities must become a part

of the regional government.

In early days the separation of cities from rural areas

made good sense but not today. Today's trend towards urbani-

zation and influences of the city extend far beyond the bound-
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cities.

The inclusion of the cities should cause no great problems

with the exception of Buffalo. The population of Buffalo, ap-

proximately 500,000, is rather large compared to the other cit-

ies in the area. Xt may be so large that isolation and aliena-

tion of some groups within the city, particularly minority

groups is occurring. This causes a diminishing in the sense of

community within the city. Therefore. it may be necessary to

establish community districts, or boroughs, within the city,

if only as a matter of establishing a stronger sense of commun-

ity. Groups that feel alienated within the city now, will feel

even more so once a regional government is established if they

are not represented on the regional council.

Th Ds i n 0

In an age where it has become increasingly difficul.t to

divide powers between national, state, and local levels it is

also difficult to divide functions between a regional l.evel

and local level. It is, however, possibl.e to outline some

basic arrangements between regional and lower-tier governments

aries o8 the city. To leave cities out of the regional govern-

ment would perpetuate the confliots of rura1 ve, urban. There-

fore, to be effective the regional governments must inc1ude the
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particularly in those areas that affect the regional-urban en-

vironment. The key appears to be in the sharing of power and

responsibility over functions rather than in allocating a func-

tion entirely to one level or the other.

An obvious function for regional government is comprehen-

sive regional planning. The area has already realized this by

forming the Erie and Niagara Counties Regional Planning Board.

The planning board would necessarily be under the control of

the regional government. Planning must be a divided function

because of the division of responsibilities for services,

Localized planning is needed for coordination of urban

functions in order to produce effective overall local programs

and for the guidance of local development within accepted area-

wide guidelines prepared by the regional planning board.. Low-
38

er tier governments must establish their own planning agencies

where they are not now established. The regional government

must have the right to veto local plans, a right not now pos-

sessed by the Erie and. Niagara Counties Regional Planning Board.

The effects of adequate planning at both levels with regard to

the physical environment have been discussed previously and

need no repeating,
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Land Use Co t ol

Zoning is land use control by physical planning to bring

about physical results for public welfare. Zoning is regula-

tion under police power of land use and density of popula-

tion.
39

"It is hard to avoid the conclusion that the use of
land and resources, like common problems such as
pollution, can only be tackled satisfactorily on
a regional basis, and that it will not be so tack-
led by a multj.plicity of units with varying degrees
of planning."'+~

The ENCRPB has produced a regional land use concept plan

for Erie and Niagara Counties. This plan specifies broad are-

as of industrial, and residential activity. The ENCRPB does

not, however, have control over the soning process but must

implement its plan through the following devices~

-Advice to county and local governments in the location

and timing of public facilities>

-Technical planning assistance to county and local gov-

ernments~

-Coordination of regional and county planning work pro-

grams J

-Adoption by the county legislatures of functional plans

which reflect ENCRPB plans'

-Increased participation of citizens and their officials
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in the planning process.

~dK ' E T s t 0 d Its

De el e t. Transportation policies oft Re'

course also involve State and Federal participation. Et is

necessary that the regional govexnment handle the planninjE,

design, construction, and maintenance of transportation con-

In the framework presented. here it is suggested that zon-

ing for land use be a divided responsibilityi that the regional

level adopt the plan of the ENCRPB, but that the community lev-

el have some say over zoning in their own area in order to con-

trol their own character. The regional level, in adopting the

ZNCRPB plan, ~ould be zoning broad areas which local communi-

ties could zone into smaller sub-areas.

The regional level must be given veto powers over the com-

munities zo~i~g powers in regard to some aspects such as pre-

venting community level zoning from becoming an institutional

block against minority groups.

* '"

BecaMse of its nature, transportation cannot be planned

sole ly as an intra-metropolis tan basis ~ The ENCRPB i s already

involved to a large extent in regional transportation planning

through its two reports~ Urban Tr s ortat' And d. Use
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sidered to be of regional importance. The transportation system

must be handled on a comprehensive basis because it is one of

the functions that largely determines where growth will take

place.

Because transportation is so important to community develop-

ment the formulation of area-wide transportation policies must

involve community level participation, While the planning and

construction of regional roads should be mainly the responsibil-

ity of the regional level there are certain aspects of a trans-

portation system that affect local residents only, among these

are local streets, sidewalks, etc. These should be left under

the jurisdictions of the lower-tier governments,

W ter Su l And Sew e 9 os

Although a comprehensive plan for water and sewerage has

been developed by the ENCRPB for Erie and Niagara Counties the

remaining activities under this function are left to local gov-

ernments and special purpose districts.

Water supply and distribution, and sewage disposal are

area-wide functions in the same manner as transportation. The

distx ibution system will largely control where growth will take

placer the distribution and treatment systems, if done on s, re-

gional basis, can be strongly supported by potential economies
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of scale.

Water supply and sewage disposal can be a divided function

or it can be done solely by the regional government, The Re-

gional Municipality of Niagara has divided the function with

treatment and trunk lines the responsibility of the regional

government and latexal li~es and house connections the respon-

sibility of local governments. This division of responsibility

is suggested for Erie and Niagara Counties with the intent of

leaving the local governments to perform as many non-area wide

functions as possible.

So id W te ol e ion And Dis os

Again this function can operate with a Sharing of power,

The disposal of solid waste is becoming increasingly a region-

al environmental priority. Landfill sites are growing scarce

and need to be managed professionally. Incinerator costs are

expensive and. usually can only be efficient when operating under

the economies of scale that a regional basis can provide.

The projections for solid waste disposal in the two counties

is that by l990, the region will be generating approximately 9.2

million tons of refuse per year, or enough to fill up 22 city

blocks to the height of the Repire State Building.' There axe 43

disposal sites in the region, varying from incinerators to sani-
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tary land fills to open dumps which violate the State Sani-

02
tary Code. With these figures there is little need to

justify solid waste management on a regional basis.

Collection is another matter. There is a consensus of

opinion that collection should be pIexformed wholly at the lo-

cal level. There is little spillover of costs and benefits

to collection at the local level. Therefore, it is recommend-

ed that collection be handled at the lower-tier level.

An argument often used against regional ammgement of dis-

posal sites is the extra costs involved in transportation.

These costs can be reduced by the use of transfer stations

which could act as a dumping station for local municipalities.

These transfer stations could also compact the wastes before

shipment if the landfill method. is to be used,

P s e eton

With more time for leisure, demand for adequate recreation

is increasing. Recreation specialists generally believe that

at least 10 acres per 1000 population of recreational area must

be provided in a well-balanced city park system, plus an addi-

tional 10, 20, or more acres per each 1000 persons of scenic

and natural parks outside the city but under the control of

county. state, or other non-municipal authority. This addi-43
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tional non-municipal acreage may be classified as regional park

land, The existing standards in Erie and Niagara Counties are

15 acres of regional park land per 1000 persons. Under these

standards, and planning for approximately 1.7 million people in

the Erie and Niagara Region, the regional park needs would be

25,500 acres and municipal park needs woulC be 17,000 acres.

The current inventory is that New York State owns 5,000 acres

of park and recreation land in the Bxie-Niagara Region, Erie

County owns $,000 acres, Niagara County owns 1090 acres, and

local municipalities not providing significant acreage of yark

or recreational facilities. lfhile it may be hasardous to make

assumptions on these data it would appear that park and recrea-

tion land in the region is inadequate and that park land acqui-

sition is necessary. The question to be asked is who should

make the acquisitions and who should manage the park system.

The present yark anc recreation system is complex with

facilitiea being provided at federal, state, oounty, and muni-

cipal levels. .Has the present system worked? The answer is

yes and, no. Certainly park and recreation facilities have been

provided and may be the best thai could be developed with lim-

ited funds. But in evaluating yrevious yark, recreation. and

open space plans for the region the ENCRPB has stated that
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these p3.ans, which xelied on standards drawn up at the r=a..'.'o;~

level, have violated good sense> have assumed th at every family

is highly mobile, have neglected the young, the senior, mM low-

er income classes and has been too restxictive to integrate into

a ccmpxehensive plan. The EHCRPB went on to "lash out at, the

false economy in human terms inhexent in not adequately plann-

ing to serve the recreation needs of all the various groups of

people who make up the region's population." hnather prob-

lem with the current system in the region is that if federal

and state governments have provided a large number of facili-

ties in the area, the county level tends to fall behind in

pxaviding recreation> if the area is well supplied with coun-

ty parks, municipal governments tend to fall behind in provid-

ing local parks end recreation. The problem is that state,

county, and community recxeation do not always serve the same

recreational need for vaxious groups within the region.

Based on the above information it is therefore concluded.

that the regional government become responsible for a complete

park system to serve the needs of all the people in the region.

This can be done in seveXal wayS and eood.d be wOrked out later

but the principal feature is that one organisation must become

responsible for the provision and coordination of the park,
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open space, and recreational facilities in the region. The re-

gional government would assume the responsibility for channel-

ing federal and state efforts into programs that meet the needs

of all groups. Some local parks may remain under local juris-

diction.

Air u it C ntro

There is little need to reiterate the severity of air pol-

lution in the Erie-Niagara Region. It is well known that the

region is one of the most seriously aix polluted areas in the

United States. The most permissive New York State standards

are being exceeded in Lackawanna and South Buffalo, Niagara

Falls, North Tonawanda, and Tonawanda. Anyone driving
lp

through the region can attest to the severity of the air pol-

lution problem.

Air pollution control is currently the responsibility of

the Erie and Niagara Counties Air Pollution Control Divisions

which are funded through the Air Pollution Control Office of

the Environmental Protection Agency, Air pollution control is

clearly a regional matter as evidenced by the designation of

the Niagara Frontier Intrastate Air Quality Control Region on

Riay 1, 1969 which consists of the entire counties of Niagara

and Erie.
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Since the region has been classified by the federal govern-

ment as an air quality control region and because of the trans-

county effects of air pollution kt is concluded that the region-

al government should assume responsibilities for monitoring and

abatement programs. This is in keeping with the hdvisory Com-

mission on Xntergovernmental Relations who state~

"The strong consensus of air pollution control experts
seems to be that since the area of pollution sources
and effects frequently overlaps the boundaries of lo-
cal governments units, pollutiona3. control activities
should be performed. by an agency with a real jurisdic-
tion encompassing that of a Iumber of municipalities
and perhaps even counties."~

The regional government must, however, provide access to

community involvement in air pollution control. It must act

as an outlet for grievances initiated at the community level.

It must be the initiator of public hearings on air pollution

cases that are inflicting danger to the residents of the re-

gion.

One function that is often sidestepped in proposals to

allocate functions to one level of government or the other

is the issuing of debentures for the financing of capital

expenditures. This could be a divided responsibility but

the full benefits would be reached only if the regional gov-

ernment assumes sole responsibility for this function.
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is therefore concluded that all debentures be issued by the re-

gional government for both regional and local capital expendi-

tures. This scheme has double benefitsi First, capital will be

obtained easier and at the least possible cost and> second, the

regional government will have the authority to control the capi-

tal budgets of the lower-tier jurisdictions providing a ration-

al setting of priorities.

There are a variety of other general purpose government

functions that could be covered. includingi education, fire pro-

tection, police, welfare, health, housing, etc. It is not the

purpose here to provide the framewor!< for the division or shar-

ing of these functions, This is due to the limitations of this

report and because thi.s report is more concerned with those func-

tions that affect the physical environment,

The other functions are ones that reformers had hoped would

be one of the greatest benefits of regional governments but for

which most reform methods have seen fit to avoid. These are al-

so some of the functi ons which have caused the most debate and

controversies particularly between central city and suburban

and rural groups, However, the basic pattern of assignment

contemplated is illustrated by those functions already discuss-
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ed, The greatest note to be made here is the conclusion that

no hard lines can be drawn between functions~ that the empha-

sis should be on the sharing of power and responsibility.

Therefore, somewhat reluctantly, the complexities and

discussion of some of the other vital functions will be left

to writers with more knowledge and. less limitation than those

faced by the current author.

The Problem Of Taxes And Pinancing Xn Reorganisation

The problem that most governmental reform will have to

face and which some have avoided is the problem of equitable

taxation. The problem of taxation is important because it is

a measure of governments willingness to tax and spend to pro-

vide for an adequate living environment for present and future

generations. A regional government like any other government

must be supported by an adequate tax base if it is to be ef-

fective. Regional needs must be met with regional funds. The

problems of the higher density centers do not respect the town

boundaries in Erie and Niagara Counties. The public must be

convinced of the true nature of the regions problems and that

financial support must be given not only to solve local prob-

lems within the lower-tier boundaries but also to solve re-

gional problems. ln earlier days, when communities were more
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separated, taxing and support of only the local government may

have made sensei but this is not the case today.

The main problem is with the property tax. While some au-

thors have claimed that the property tax amounts to 70 to 75

per cent of local government revenue this is not true in New

York State. In 1958 the real property tax amounted. to approxi-

mately 50 per cent of local government revenuel in l968 the per-

centage declined to approximately 30 per cent. While it isg9

agreed that the property tax may be diminishing in importance,

30 per cent of the local government budget still represents a

large sum of funds.

Real property tax suffers from two major sources of inequ-

ity~ unequal assessment and under assessment. Its administra-

tion has been described as inequitable, inefficient, incomplete,

or corrupt. There is no more vivid illustration of the need for

50
reform of local institutions. The property tax differential

across Erie and Niagara Counties has been listed as an obstacle

5l
to solving environmental problems.

While the importance of providing an equitable tax base

cannot be underestimated it is difficult and complex to assess

the current taxing situation. There are many factors that cause

differences among property taxes. The City of Buffalo real es-
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tate taxes cover school expenditures while other communities

levy separate school taxes. Some of the larger cities rely

partially on city sales and use taxes, while other communi-

ties rely more heavily on the real property tax. Therefore,

the following table showing the property valuation based on

state equalization rates and the property tax collected by

randomly selected cities and towns in Erie-Niagara Counties

should be used with some discretion. It does appear, how-

ever, that the amounts paid based on property valuation do

vary widely in the region.
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Although the table is not conclusive evidence that the

property tax situation is inequitable in Erie-Niagara Coun-

ties it would certainly lead one to suspect so.

It is not the purpose here to go into greater depth on

the taxing situation. The problem is too complex and lengthy

to accomplish anything here except to mention that the problem

exists. Whether s. regional or metro government can accomplish

the assessment, administration, and collection of taxes in a

more efficient and equitable manner is perhaps up to specula-

tion. No governmental reorganiaation plan has yet to untangle

the jungle. Metro Toronto, long benefiting from a larger juris-

diction, increased professionaliaation of assessors, and automa-

tion, has failed to compile a distinguished assessment record.
53

The Nayor of St. Catharines, a municipality in the Regional

Municipality of Niagara, has presented a brief for opting out

of the regional government to the Province based on taxation

matters he feels are unfair to the citizens of St. Catharines.

Three American cities, Nashville, Tenni Jacksonville, Fla> and

Indianapolis. Indt who have recently consolidated city and coun-

ty governments have also failed to solve the problems of the

property tax. In fact Vnigov, the new name for government in

Indianapolis has aggravated the matter by increasing the taxing
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units from 61 to 75. The urban county comprehensive plan used

by Dade County, Florida  Xiami! has not solved the problems of

taxes.

It can only be hoped that regional goverment proposals

find some w~ of solving the tax situation> it is conceded

that a regional goverment might well improve the situation at

least insofar as assessment and collection are concerned. But

the problem is deeper. it carries into state and national lev-

els. Perhaps revenue sharing and other means of financing lo-

cal goverment will greatly diminish the property tax as a main

source of revenue for local goverment.

Alternatives To The Intercounty General Purpose Approach

A drawback to «hat I have presented in this chapter, a re-

gional government for Kxie-Niagara Counties, N.Y., is its po-

litical feasibility. Therefore, in order to satisfy those who

would say that this will never work I will suggest some alter-

natives.

This first alternative is to reorganise along the lines af

the urban county comprehensive plan as briefly discussed earlier.

The alternative is simplei simply divide the framework presented
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for the regional government by the two counties, utilize the ex-

isting county legislatures as the new county governments, and

reallocate functions along the same lines as presented for a re-

gional government.

This method utilizes the existing structure, existing bound-

aries, and does not call for the dissolution of the existing

counties. It will have many advantages and is more of a politi-

cal reality. The two-level approach can still be maintained,

indeed it must be maintained. Other recent governmental reforms.

of this nature, as in Nashville, Tenn., Jacksonville, Pla., and

Indianapolis, Ind., are all suffering from internal stress be-

cause they were organized as a one level government with no com-

munity level.

What this alternative does not do is to treat regional

problems and needs on a regional basis. It should be perfectly

clear by now that the two counties form one region> leaving the

counties divided will make it more difficult to treat regional

problems with regional solutions.

Multi-Fur e D str t

A second alternative would be the formation of metropolitan

districts to handle such functions as sewage and water, trans-

portation, and planning. The metropolitan district was discuss-
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ed earlier in ChapterIV. The advantages of this approach would

be its political feasibility if limited to perform one or only a

few functions. The disadvantage is that the district is usually

removed. from the people and is usually allowed to perform only a

limited number of functions. The Metropolitan Sanitary Dis-

trict of Greater Chicago, the Detroit Y~etro Hater Department,

and the Seattle Metro are examples of metx opolitan agencies who

are doing, outstanding jobs but are limited to only water and

sewage. In addition these districts, when removed from general

government are usually given only remedial powers and little if

any preventive powers.

Some theorists feel that this is the best way, within the

political and technical context of the Great Lakes SNSA ~ s, to

solve certain problems.. This may be true.. Others feel that

after the single purpose agency solves one problem citizens

may be willing to allow the agency to undertake additional

duties. There is no indication that this has or is about to

happen> this may be classified as wishful thinking.

Therefore, it is suggested that the metropolitan district

approach be only used when the first two alternatives have al-

ready been turned down by the voters. If it is used it should

be implemented to be as multipurpose as possible> possibly
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through the broadening of the powers of the Erie-Niagara Coun-

ties Regional Planning Board,

Numerous other alternatives could be advanced, They all

will, however, faLL into two categories> either reorganization

of general purpose governments, or, providing for speciaL pur-

pose agencies or commissions. The route taken in this chapter

has been to reorganize general purpose goverment on the belief

that environmental quality control cannot be accomplished on a

special purpose 'ad hoc' basis but must be an integral part of

overall community development.
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CHAPTER VI

INTERNATIONAL NhNACEMENT OF NIAGARA FRONTIER

The purpose of this section is to view the combined study

area as a unit. To a limited extent certain previous sections

of this report have touched on this subject. The intent of

this section is to go into greater detail on the interests,

goals, and problems shared by the two separate study areas

and the vehicle by which the two areas may cooperate on joint

matters.

In the next few decades the urban areas of both countries

will grow closer and closer together until perhaps one large

metropolitan-urban unit emerges. In fact the combined study

area has already been recognised as s, metropolitan area inter-

national in territorial extent, thus being involved in deci-

l
sions of international importance. The region's location

gains added significance from its international position as a

major contact point between the United States and one of Can-

ada's most heavily urbanised sections, that of Southern Ontario.

The late President Kennedy in his address to the Two Houses

of Parliament in Ottawa on Ãagr 3.7, 196l stateds

"Geography has made us neighbors. History has made us
friends. Economics has made us partners. And neces-
sity has made us allies... Thus ours is the unity of
equal and independent nations, cotenants of the same
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continent, heirs of the same legacy, and fully sovereign
associates in the same historic endeavor...-"~

Although Kennedy was speaking of the nations as a whole the

wards are even more significant to the frontier areas. The two

study areas not only share the same history and geography, but

are close enough and interrelated enough to share and be affect-

ed by common problems particularly common environmental problems.

In the Niagara Frontier international environmental problems are

not only academic words but real facts, Certainly if concern is

generated for global environment, for the environment of the

Great Iakes System, then concern for the international enviran-

ment cannot be mare acute than where the land masses and urban

masses of two countries are separated only by a few thousand

feet of water.

The closeness of the land and urban masses, the common prob-

lems. made even more common by transboundary movements of pollu-

tants, the common interests such as regional development and con-

cern for a high quality environment, lead to the conclusion that

the Niagara Frontier is an environmental and economic unit, its

division being political not geographic.

Political boundaries are not recognized by pollutants in the

air and water, by fish that swim in the water. nor by environ-
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mental aesthetics. Furthermore, in modern times political bound-

aries are less evident in regional economic development particu-

larly with regard to United States and Canada, Not only do com-

panies based in one country establish branches in the other but

people may live in one country while being employed in the other.

Not only does economic development take place across the border

but the Niagara. Frontier is located ao that the number of people

within easy driving distance determines to a large extent the de-

mand for facilities at that site, these people may or may not be

residents of the same country in which the facility is located.

To illustrate the case of accessibility between the two study

areas figures 18 and 19 are presented showing areas within one-

3
half and one hour driving time respectively.

Because of the close proximity and ease of accessibility it

may be beneficial to look upon the Niagara Frontier as a unified

system neglecting the fact that an international boundary exists.

As the last chapter viewed governments on both sides of the Riv-

er in a regional context it may be beneficial to now view the

entire Frontier in the same manner. The purpose of this chap-

ter will be to do the following~

l, Report on in more detail the common problems and
interests that might lead to mutual accommodation
between the two separate study areas.
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2. Determine types of functions politically and
legally possible, that might add to more ef-
ficient management of the total living envi-
ronment of the Frontier.

3. The form that some type of formal  informal!
cooperative structure might take.

4. How the structure mentioned in �! would fit
into a comprehensive overall Great Lakes Man-
agement organisation, such as a strengthened
I.J.C.

Common Interests

The common interests af both study areas goes beyond the

common resource pool of air and water discussed throughout this

report, indeed the common interests extend to a fiQl range that

form a sense of community within the combined study area. To

explain more fully the common interests one might investigate

some of the factors that lead to thinking of the Niagara Fron-

tier as a community.

First, the study areas on both sides of the Niagara River

share the same history. Without the navigation of the Great

Lakes and without the early development of hydropower it is

very doubtful that either side would exist as they do today.

In fact all of the urban centers in the region are located ad-

jacent to water bodies whether it be Lake Erie or Ontario, the

Niagara River, or Welland, Canal. Therefore, both sides owe

their existence to a utiliaation of the common water resource.

In more modern times the picture has changed somewhat.
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Navigation and transportation on the Great Lakes System is stiLL

important to some industries in the area, while the location

fector of being near s. source of hydropower no longer obtain.

Navigation and transportation have become a factor more than of

a strictly commercial nature through a combination of recreation-

al and cultural activities. To cite an example, one could use

the Welland Canal. The Canal's history and its mechanics make

it an interesting feature, attracting many visitors, both Cana-

dian and American, to the area. At lock g in St. Catharines, a

viewing area, picnic facilities, and information center have been

set up with an estimated 60,000 visitors during the summer tour-

4
ist season.

The common interest of recreation is one that bears ampli-

fication. Referring back to figure 19 it is seen that within

one hour's driving time a person can travel from one extremity

of the frontier to the other. This means that essentially all

points in the region are accessible to approximately 2 million

people within one-hour's driving time.

Parks, recreation, and open space form an important and

complex function in the region. In recent years it has become

recognized that the physical and mental health of an urbanized

region requires that provision be made for relaxation, exer-
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cise, and release from everyday pressures. Furthermore, in s,5

study done by the Rjet based on experiences in Toronto. it has

been found that a large percentage of the urban population de-

mands outdoor, water oriented recreational activities. This

places the Niagara Region in a vital position as a result of

its high potential for further water based recreation since a

large population lives nearby in urban centers of Toronto, Ham-

ilton, Buffalo-Niagara Falls-Lockport, N.Y. and St. Catharines,

Niagara Falls, Welland, and Fort Colborne.

Increased demand -for recreation is also related to rising

per capita incomes and the desire for a higher quality environ-

ment. Since in the combined study area the majority of the

population lives in urban areas, and incomes have been rising

at approximately the same rate as for the nations, and demand

for a higher quality environment has been expressed on both

sides of the border, the implications for high quality recrea-

tion in the region are clear. The assessment of and need for

more high quality recreation on both sides of the Niagara River

is being investigated to the credit of regional bodies involved.

Regional recreation appears to have more implications and

potential for the RMN than for Erie and Niagara Counties. This

is probably due to a number of factors including the more unique



nature of the Niagara Peninsula and certainly the lower popula-

tion densities on the Canadian side. Whatever the factors are

the facts are clear that many Americans travel to the Canadian

side for both dsy recreation and also for cottaging. The re-

verse does not appear to be true. The Niagara Parks Commission

data reveals that American visitors accounted for 50-6' of the

visitors to their parks and that approximately 17$ of these came

from New 'York. In addition to day-type visits a large number of

the cottages bordering Lake Erie in the Town of Fort Erie and

the City of Port Colborne are American owned. This cottage de-

velopment provides an important percentage of the total tax

assessment in these areas amounting to 3$ per cent and. 15 per

cent for the Town of Fort Erie and the City of Port Golborne

respectively. Two implications are evidenti first American7

recreation is an important market potential for development in

the Niagara Peninsula and second, water pollution in Lake Erie

has resulted in decreased demand for further cottage develop-

ment along the lake.

The tourism element of recreation is also very important to

the economics of both study areas, particularly in the Falls

area. The Niagara Falls and related developments are the most

outstanding inter-regional facilities in the Region and provide
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the basis for a significant portion of the regions' tourist eco-

nomy. Both sides of the River benefit> the Canada-United States

border presenting no artificial barrier to the movement, of tour-

ists. Again the RMN appears to benefit more from American visi-

tors than vice-versa where expenditures by United States visi-

tors are believed to approximate 75 per cent of' total tourist

8
expenditures in the RMN, Tourism has been responsible for ap-

proximately 10 per cent of the gross provincial product and in-

come generated in RMN from tourism is estimated to be about six

times higher than the provincial average. The Niagara Parks Com-

mission has indicated that between 12 and lg million visitors

visited the Canadian side of' the Falls area in 1969. This com-

pares to an estimated visitor attendance on the American side of

9
7.5 million people in 1975.

Although the RIO msy be a large supplier of recreation to

people on the U.S. side, it is dependent on the dollars spent

by the vacationers and partially on the tax assessment provided

by vacation homes. The RNN is certainly also dependent on its

relationships with the large market area of the Buffalo SMSA.

A substsntisQ. proportion of the outputs produced in Regional

l4i8gara is 8old to markets outside the region, l6 per cent be-

ing exported to the U.S. In fact only 5 per cent of Regional
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10
Niagara's products are consumed within its boundaries. Cex-

tainly the Buffalo SMSA containing approximately 1.5 million

people would be a factor for industry to locate in RMN.

It may be interesting to note that the study areas on

both sides of the border contain approximately the same percent-

ages of the labor force employed in manufacturing, trade, or

ll
services as shown by the following table~

Buff o-5

38.0
l7.9
Z1.6

Manu f actur ing
Trade
Services

37 9
13<5
~3 5

Common problems could be defined as those that affect the

common pool resources of air and. water in the region. Land may

Thexefore, there is a sense of community interest between

the two sides on factors that affect employment in any one of

these three industries.

Up to this point this section has shown that each area is

somewhat dependent on each other, that the two portions of the

study area have a sense of community of intexests regarding his-

tory, recreation, touxism, and economi.c development, But along

with the community of interests there is also a community of

problems.

Common Problems
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also be considered as a common pool resource even though it is

largely individually owned. Various types of land use not only

affect the aesthetics of the environment and recreational poten-

tial but also regional economic development, In fact the utili-

zation of all natural resources affects regional economic devel-

opment.

The common environmental problems have been related to ear-

lier in chapter Xl. These common problems affecting all the

primary resources of the Qontier have resulted from the econom-

ic-exploitive ethic of the past which stated that the greatest

good is to control anti exploit nature in order to produce pro-

jects and generate wealth. This ethic has been practiced on

both sides of the Frontier and has resulted in the problems of

the present.

Xt has become increasingly clear that man can no longer

follow either the economic-exploitive ethic or a maximum-use

ethic which states that the use of a primary resource as a

waste receptacle is a legitimate users What appears to be

emerging as the most logical ethic for man to follow is not a

preservation ethic which would oppose the use of natural re-

sources but an ecologic-human ethic, which recognizes and ap-

preciates the primacy of man, his legitimate needs and wants,
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and the need to fit and reconcile man with his environment both

12
as an individual and as a community.

What does the ecologic-human ethic mean for the Niagara

Frontier? First. it means that the entire frontier, on both

sides o f the river must solve the present problems created by

the earlier ethics, problems created. by development and utili-

zation of the environment without regard to its necessary role

in the ecologic cycle. Second., as a community the Niagara Fron-

tier must preserve and enhance the environment not only for the

benefit of present citizens but also fox the benefit of future

generations. Third, the frontier must plan for future develop-

ment in such a way not only to provide for the economic needs of

the citizens but also to provide for a high quality life for the

community. These three goals apply to both sides of the border.

Furthermore, what one side does will affect the other side and

vice-ver sa.

Evidence of the statement that what one side does affects

the other may be obtained through the transboundary movement of

pollutants. It was shown in chapter IT that the major source

of water pollution in the Niagara River is in the Buffalo-Niag-

ara Falls, N.Y. area and that pollutants from these sources are

transboundary in nature particularly in the Falls and Lower Ni-
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agara River area. This water pollution not only affects the

municipal, industrial, and recreational use of the Niagara

River on both sides, but perhaps more importantly affects the

tourism aesthetics in the Falls area to viewers on both sides

of the River. Sources on the Canadian side are also emitters

of pollutants but because the United States side- i,s greatly more

urbaniaed and industrialised it is responsible for the major harm

created by water pollution as it affects both sides of the study

area.

As the United States sources of water pollution harm the

Canadian side more than vice-versa sources of air pollution on

the Canadian side affect the United States side more than vice-

versa. This is due to the direction of prevailing winds which

travel in a northeasterly direction. Therefore, air pollution

generation in the St. Catharines, Welland, and Niagara Falls,

Ontario areas affects the quality of the environment particu-

larly in the Niagara Falls, N.Y. area.

Visual aesthetics on both sides of the river affects the

recreation and tourism values of both portions of the study

area. Visual aesthetics are not only affected by industrial

development, but also by commercial development. A report re-

cently issued by the International Joint Commission urged both
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countries to work together to prevent high-rise construction

13
from blighting the American Falls. The report nated three

new projects planned for the Canadian shoreI a 14-story hotel,

a 24-story condominium and an elevated monorail overlooking

the Falls. On the American side, the report said, new build-

ings are expected to sprout up near Niagara Falls convention

center, which is now under construction.

The report went on to say "Xf this process were to con-

tinue unchecked, there is a serious risk that the viewing

towers, high rise buildings and commercial structures would be-

come such dominating elements in the scene that the appeal of

the Falls themselves would be diminished." The report called

upon the two countries to recognise that "mistakes that are

made on one side are suffered principally by the country- on the

other side." Although the report was addressed to national gov-

ernments an both sides ultimate enforcement of any resultant

proposals would depend on local governments in the Falls area.

The statement that mistakes mlde on ane side are princi-

pally suffered by the country an the other aide is an important

statement for this section. Without any doubt this is certainly

true with respect to development along the Niagara River. This

is also true to a large extent beyond the river. Certainly not
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all the water pollution in the Niagara River is discharged dir-

ectly to that body but is also dischaxged within the drainage

basins on both sides. Certainly also, air pollution is not

only river wide in extent, but is more correctly Montier-wide.

Recreation, tourism and regional development are also not lim-

ited to the Niagara River but again the mistakes or solutions

made by one side do affect the other.

A common problem not often considered as an international

situation having transboundary effects is the economic effects

of the regional environment. Almost every area that has envi-

ronmental problems would like to attract "light-type" industry

which does not seriously affect the environment. But to do

this the region must attract highly skilled technical and pro-

fessional manpower.

The ENCRPB surveyed what effects the regional envtronment

played in recruiting professional snd technical personnel and

thus retaining and. attracting light industry. The survey con-

cluded that "there is a definite environmental input when per-

sons' consider job positions, an input which does not work to

the advantage of the region. This input is especially impor-

tant with highly trained persons, who are both more mobile than

the general population, and in greater demand, thus allo«ing
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considerations other than financial." The report went on ta say

that the region possessed significant and potential environmen-

tal assets but that they are not well puMicised nationally to

the detriment of personnel recruitment.

This survey was only concerned with Erie and Niagara Coun-

ties region but there is an international implication. If the

regional environment is important to the recruitment of highly

trained personnel and if the flow of people is not restricted

by an international boundary, then does not. or should not the

environment of the international Niagara Frontier play a signif-

icant role in economic development? Furthermore, wo~ld not pub-

liciaing the international regional assets aid in personnel re-

cruitment? The answer to both these questions is of course

yes, but the real fact is that the two separate areas do almost

nothing in terms of publicixing the entire region, though it

may be to the benefit, of both.

Therefore, it should be clear that decisions made on one

side of the frontier could and in fact do affect the other

side. The international boundary is little more effective in

isolating one area from the other than are local Jurisdiction-

al boundaries,
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International-Intzaregional Cooperation

To Manage Community And Regional Environmental Priorities

Earlier in this study the pollution problems of the Niagara

Frontier was discussed along with urbaniratien trends citing the

need for administrative, legislative, and fiscal. reform in order

to avoi4 conflicts amd to provide for a high qual',ty environ-

ment in an urban setting. Later the concept of regionalism was

discussed with a review of the Regional Xunicipality of Niagara

and the setting of a framework for a regional government for

Erie and Niagara Counties, N,Y. Up to this point in this chap-

ter some of the common interests and common problems that exist

between the study areas on both sides of the Niagara River were

discussed. All of the above now leads to the present section

on international intraregionsQ. cooperation.

Here the term intraregiona3. is used because it has become

evident that the combined. study area does truly represent a re-

gion even though it is divided by an international boundary. A

region that is a community sharing a cemmon history, common

geography, fairly common social and economic characteristios,

and common interests and problems.

The discussion on common interests and problems might lead

one to suspect that since the two areas share mutual interests



234

there might be areas of concern that would be mutually advanta-

geous for both areas to coopexate on. The setting up of some

form of a multipurpose regional government for Erie and Niagara

Counties is necessary to provide for international-intraregion-

al cooperation. A regional government in Niagara, Ontario sim-

ply could not cooperate well with the existing 64 local juris-

dictions on the United States side. Xt could cooperate to some

degree with the KNCRPB but as was shown earlier the ENCRPB can-

not truly speak for the governments in its area. Certainly

then. if there were one regional government opposite to the

RMN cooperation between the two would then be structually

ideal. In the event that a regional government in Erie and

Niagara Counties could not be established then the internation-

al-intraregional system would still be operative if the two

county governments were strengthened along the lines of the com-

prehensive urban county plan. At any event intraregional coop-

eration cannot exist at the present inbalance in local govern-

ment jurisdictions and possibly could not exist if any mare than

twa regional governments existed on the United States side.

Because decisions made on one side of the frontier mutu-

ally affect both sides rethinking of existing arrangements for

getting things done in the light of present and prospective
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"It has become fu3.3,y evident that pollution control
cannot be administered on a ~ special purpose', ~
~h basis. It and all other water  environmental!
mamigement problems must be considered as part of
the Regional Governments' responsibility for land
use planning, the location of industry, housing,
schools, recreation, health facilities and all
other !pter-related matters of regiona3. develop-
ment."~~

To accommodate the above a step toward forming a regiona3.

government, of a general purpose nature, on the United States

side has been made in the preceding chapter,

Now, with the formation of a general purpose regional gov-

ernments on both sides the institutional model for the manage-

ment of the Niagara Frontier tates on a new shape. Regional

governments on both sides will eliminate many of the problems

of a common pool resource, problems that would normally arise

if a large number of users retained independent rights to the

use of the resources, problems that «ould normal3.y arise if

voluntary agreement or willing consent of every user would be

required in joint action involving the community of uiers.

In the artic3.e d the

~Ud 8 th f 11 ~ t.

"There is a mutual advantage to developing a more

events is essential> New and innovative techniques are required

at a3.1 levels of government including the regional level. Gen-

eral purpose regional governments are necessary because~
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effective working partnership...,not only a willing-
ness to exploit acceptable opportunities for joint
understanding but also the willingness of each gov-
ernment to examine existing hindrangys to coopera-
tion with a view to their removal."~~

complex open environment which does not recognipe an interna-

tional boundary. Hypothetically, the stage is now set, with

two workable governments, one on each side of the Niagara Riv-

er to reap the Joint benefits and avoid the negative spill-

overs. Now internationa3.-intraregional cooperation can take

place.

The question now to be asked is what types of cooperation

would be or could be made possible?

e. Probably the simplest function that gov-!nform tion Ex

Since there is probably no place in the Great Lakes System that

cooperation in managing the physical environment is more criti"

cal or more feasible the attempt in the previous chapter to re-

move sn existing hindrance to cooperation, that of fragmented

government, is in keeping with the above statement.

The environment of the Niagara Frontier represents a clas-

sic example of a common pool resource offering the possibility

of many joint and alternative benefits if users can avoid some

of the negative spillovers engendered by the very nature of the
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ernments on both sides of the river could cooperate on is an in-

formation exchange, An exchange of information could be done

informally and would not disrupt any existing governmentaL re-

sponsibilities, i.e., there would be no loss of sovereignty.

Since everything done in the Niagara Frontier is of concern to

people on both sides of the border a flow of information is im-

portant.

The important concept of information is that it is data of

value in decision making. Information plays such a vital role

because of the rapidly changing nature of society which has cre«

ated problems of an interdisciplinary and interregional nature.

In modern society there is an increasing demand for providing

for needs other than material goads. Public services such as

protecting and preserving the environment, providing for open

space and recreation, enhancing regional development all in-

valve decision making by public policy. This public policy must

be based on adequate information of the needs and. aspirations of

the particular area involved.

In the Niagara Frontier, needs and problems are not restrict-

ed to one country or the other, but are international in nature.

Public policy decisions made on one side affect the people on

the other side. Decisions that affect the quality of life in
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the entire rontier should not be made on a unilateral basis>

the two areas are plairQy too interacting.

Agencies on both sides of the river are excellent pro-

ducers of information on the physical, social, and economic

characteristics of their area.

The following studies have been or are being prepared by

the KIN and the KNCRPB~

TABLE l0

Y R ND ENCRPBSTUDIES A C

Therefore, it appears that a very adequate information base ex-

ists on both sides of the river. The idea now is to provide a

mechanism for the joint exchange of this information.

Not only are the above agencies producing information but

they are in fact producing regional plans for all of the com-

RNN

Agriculture Study
Environmental Study
Land Use and Development Study
Economic Base
Transportation Study
Servicing Study
Community Facilities Study
Preliminary Goals and Objectives

2+l~PB

Initial Environmental Study
Land Use
Economic Analysis
Transportation
Economic and Demographic
Predictions and Analysis
Housing
Open space, Parks, Recreation
Regional Growth Patterns
Regional Water and Wastewater
Study and Plan
Preliminary Concept Plans
and Regional Development
Goa1s
Population< Inventory and
Analysis of Existing Data.
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munity and regional priorities listed above, The problem here

is that all the studies and plans are based solely on either

the RMN area or Erie and Niagara Counties. All the maps and

diagrams show only the facilities, problems, or characteristics

for that particular area with little regard for what exists on

the other side of the river. This is surprising and unfortu-

nate because of the many common interests and problems shared.

by both sides of the river.

The main prob1em with the system as it now exists is that

based on the studies made by the two agencies plans are being

prepared for two million plus people on one side and for a

half-million plus people on the other side with little thought

or concern for the 2.5 million people in common let alone the

megalopolis belt from Toronto to Boston of which the Niagara

Frontier will certainly be a significant part.

In suauaary then it is suggested that the free flow of in-

formation should be the first function to cooperate on and

should be facilitated by every means possible. This flow of

knowledge will help to assure that all participants are aware

of what their opposite numbers are doing at all times, what

the levels af responsibility on the opposite side are, and

how their decisions may affect decisions on the opposite side ~
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J int o at n t . Along with information exchange

joint information collection could readily be facilitated in

the Niagara Frontier. This implies joint undertakings for re-

search, monitoring, and analysis.

There is often a misconception that research is carried on

only by state, provincial, or federal levels. This is not true.

Research and monitoring are carried out at all levels of govern-

ment including the regional  local! level. The amount of stud-

ies and plans developed by regional agencies on both sides of

the Niagara River testifies to a tremendous amount of research

done by these agencies and their consultants.

Conventional monitoring> as carried out in water pollution

studies done by state, provincial, and federal levels comes too

late. Xt is done after the damage has already occurred. Moni-

toring for the purpose of predicting future problems before

they take place can be best carried out at the regional  local!

level.

Joint research and monitoring activities will not only pro-

vide for a rich exchange of knowledge and ideas but will help

to insure that common problems and interests are recognised and

treated in s, manner in line with the community of interests be-

tween the two areas. This would be in addition to economies of
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scale resulting Mom joint efforts snd the joint pooling of pro-

feSSional staff. The financial and Staffing arrangements for

effecting a joint international Niagara Frontier research and

monitoring team should be no more difficult to negotiate than

l7
those between any t»o intragovernmenta3. agencies.

~Pbll . 5 11 4l d *baby fit ti

if it k,s truly ta be used as information rather than just data.

has to be utilized for some purpose, i.e. decision making. Ho»-

ever, prior to any decisions made by regional governments, in-

deed during the preliminary stages of drafting sxqr plans, ex-

pressions of public opinion from citiiens and organiied private

agencies shoul4 be obtaine4. This will enable full public access

to the process by making their expressions and opinions a matter

of public record. This need of public input cannot be overem-

phasiaed as it is part of the democratic process. The way to

carry out this process is through public hearings.

However, at the present time there is no mechanism by which

citisen opinion on one side of the border can be made a matter

of record at public hearings on the othez side. Xt is doubt-

ful that public hearings held, aqr at St. Catharines. would be

advertised in the Buffalo-Niagara Falls, N.X. area snd doubt-

ful, that citiaens in the Buffalo-Niagara Falls, N.X. would be
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invited to be heard and submit material for the record. Qf

course the vice-versa. mould be true also.

At present there appears to be a dividing line in commu-

nication created by the international border. This again is

unfortunate because of the transboundary effects of public

policy decisions.

Therefore, it mould seem important for a full exchange of

ideas and opinions, not only of politicians, experts, and ad-

ministrators, but also from the general public, that through

an international-intraregional agreement advertisement of pub-

lic hearings should appear on both sides of the border and. cit-

isens of both sides should be invited to participate and submit

material for the record,

The underlying principle should be that where the collec-

tion and. exchange of information, and the involvement of cit-

izens are concerned, the international boundary and, indeed,

all other barriers to the free floe of knowledge should be

l8
eliminated.

Inf rm tion erv s. To involve citiaen participation and

community interest and ta make the information effective to

the public there is a need for the dissemination of technical

and administrative knowledge through pamphlets and of all the
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media.

Often the information produced by the individual. regional

agencies and by other agencies as well is too voluminous and

technical to provide information for the public. It is not

necessary, or even desirable, that much of the detailed inf'or-

mation, plans and concepts produced by a regional agency for

use by people within their own area be distributed throughout

the entire frontier. It is important, however, that pamphlets,

etc. be distributed that explain the general concepts of the

proposed actions. This dissemination of information is not on-

ly necessary for regional  local! actions, but there is also a

need for a body to disseminate information on state, provincial,

or federal programs, as they affect the Niagara Frontier. There-

fore, an international body in the Niagara Frontier could cooper-

ate on providing joint pamphlets on the effects of higher-level

governmental proposals on the frontier. The encL result would be

to make local people more aware of the decisions that are being

made at higher levels.

A recent example will put into focus the need for an inter-

national body to disseminate information Mom higher levels to

the more local level. The recent signing of the Executive

Agreement on Great Lakes Pollution between the U.S. and Canada
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committed governments to spend millions of dollars on pollution

control, part of which would have to be financed by local gov-

ernments. These local governments were not consulted and had

no input into drawing up the Agreement. While the Agreement

for the most part is not appreciably more stringent than New

York State and Ontario water quality standards the implica-

tions are clear. The fact that federal governments on both

sides of the border oan commit local governments to a course

of action without consultation with these local governments

means that the communication system between local government

and government at higher levels is not operating effectively,

If an international-regional body was formed in the Niagara

Frontier representing over 2 million people it is assured to

have more of a voice and be recognised more in international

affairs between the U.S. and Canada.

Another example illustrating the need for this information

service is the current method of' reporting on international

problems in the Niagara Frontier such as water pollution. In

order to carry out its investigations the I.J,G. must draw up-

on the services of federal agencies in both countries. The

work produced is a product of the priorities, constraints,

funding, and biases of the participating aFencies. Furthermore
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the reports largely remain in federal, provincial, or state cir-

cles. They generally are produced with little public input and

are rarely given regional discussion or debate. In addition

little attention is given to the historical significance of the

data or to the obstacles that prevent solutions to pzoblems.

The perspective on water quality, in Chspter Il, points to the

lack of adequate reporting to show what is really happening,

over the years, in the Niagara Frontier.

Machinery to provide full exchange of information and for

undertaking joint research and monitoring projects would cer-

tainly be a movement in the right direction and may be good

enough to stand by itself as a cooperative effort to jointly

manage the Niagara Frontier. There are other functions, how-

ever, that may be considered if only to stimulate discussions

and thought.

The above cooperative functions between regional govern-

ments on both sides of the Niagara River may be termed a sur-

veillance role, i.e., information gathering, data interpreta-

tion, and dissemination. Xn addition to a surveillance role

an information exchanging role is necessary and complementary

to surveillance.
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The next cooperative role may be thought of ss a mediation

role which includes suxveillance and information plus a more

active role concerned with the develoyment of joint programs to

attack common problems.

Joint R co end t . One of the functions a mediation role

may take is the issuance of joint xecommendations to be sub-

mitted through parallel channel.s to both countries respective

higher level governments.

Because regional  local! governments are moz'e knowledge-

able about the problems and needs of their areas they are in

the best position to make recommendations to their respective

state, provincial. ox federal agencies. Again, however, there

are benefits of preparing joint recommendations on common yrob-

lems and needs. This may result in making governments on both

sides aware of the common problems and needs of the Wontier.

Joint recommendations, endorsed. by both regional governments,

would tend to recognise and promote the international impor-

tance of the regional priox'ities. Lt would tend to create an

atmosphere that monies spent in the area will not only aid the

citiaens in one country but will also aid citiaens in the other

country as well. promoting a bettex' international partnership.

Even if joint recommendations could not be achieved the intex-
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national body could still be the stimulus for submitting para-

llel and separate recommendations.

ds. Forming joint rec-on of Re u t n d t

oaunendations would be the least restricting area under the me-

diation role. Xt would not present a danger to overtaking

some of the functions of the existing governmental structure.

However, joint cooperation under the mediation role may take

on more demanding restrictive functions. these functions in-

clude the promulgation of regulations and standards and there-

fore must include closer coordination and mechanisms by which

to resolve conflicts.

Mediation could take place on setting air and water qual-

ity standards and criteria that are higher than those called

for by state or provincial governments. Mediation may take

place in setting construction and soning standards and regu-

lations along the shorelines particularly on the Niagara Riv-

er, This might also include visual appearance and landscap-

ing standards with emphasis on soning and subdivision con-

trols particularly along the riverfront.

Standards and criteria through soning control may extend

beyond the riverfront. These might be placed in effect in

preserving scenic open space corridors particularly those of



a historical, recreational. and cultural value to citizens of

both sides of the border.

The areas that could be covered under a mediation role be-

tween regional governments on both sides of the river could go

on at some length. These areas however would have to be joint-

ly "mediated" between the respective governments. Therefore it

is not proper at this time to go into any greater depth on the

mediation role.

~Cn ~ol

The setting of objectives, standards, and regulations has

always been relatively easy. This can historically be seen in

the perspective an ~ater quality presented. earlier. Enforce-

ment is another matter. being difficult on a natio~al scene,

and very difficult, almost impossible. on an international

scene.

A control function would include the functions mentioned

above plus an oversight function. An international organiza-

tion, as well as unilateral government can only exercise con-

trol functions through legal mandate. Qn the international

scale the legal mandate would probably be a treaty. At any ex-

tent an organization exercising a control function could initi-

ate civil court actions when appropriate.
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evaluated because the official plan for RMN has not yet been com-

pleted. Xt appears, however, that planning along the Niagara

River will still be a multiagency responsibility with the RICN,

the Niagara Parks Commission, and Niagara Peninsula Conservation

Authority being the primary planners.

Whatever the planning conditions are along the river and.

even within the two components of the combined study area the

international planning situation is clear. There is no joint co-

ordination of the planning functions between study areas across

the river, Planning for the problem areas of water quality,

fish and wildlife protection, water based recreation, air qual-

ity, economic development. tourism, protection of historical

landmarks, open space and scenic corridors, all of which are of

primary interest for the international situation in the Niagara

Frontier are done exclusively on a unilateral basis with little

thought to their international significance. Both sides are

planning in a vacuum with regard to each other.

Rethinking of planning policies is necessary not only to

recognise the consequences on the immediate Niagara Fro~tier,

but also in light of the emerging Great Lakes Megalopolis.

There is time to prevent the Niagara Frontier from becoming

another western Lake Erie, but the time is short.
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Planning agencies on both sides of the River must recog-

nize that their plans are not only of concern to the citizens

within their own boundaries but of concern also to those citi-

zens across the River.

Therefore, it is concluded that some joint planning input

be established by agreement of agencies delegated plsnning re-

sponsibilities on both sides, It is also concluded that re-

gional organisations aid a higher Great Lakes Agency  Strength-

ened I.J.C. or Great Lakes Council! in the coordination of Fed-

eral, state/provincisQ., interstate, local and non-governmental

plans within the Niagara Prontier.

The planning function of the new internationa3.-intrare-

gional organization could also recommend and set up both short

range  covering perhaps 5 years! and long range schedules of

priorities for the frontier and to set the basis for the joint

collection and analysis of basic data relating to these priori-

ties. It would also carry out other planning functions as

agxeed upon by the regional governments.

oo e ve S

"Environmental studies clearly indicate that air,
land, and water within environmental entities...
should be managed within the context of some 'de-
signed future' and by institutions which can carry
regional inventory, planning development, use and
Iaaruagement. in a manner recognizing that the air,
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water, and land resources are integrally the envixon-
ment which surrounds us all ~ ie2G

So far this paper has shown that the air, water, and land

resources axe common pool resources to the entire Niagara Fron-

tier and that because of urbanization, industrialization, in-

creased recreation demands, and rapidly changing technologies

the environment should be jointly i~ged within the context

of a designed future.

The task now is to suggest a mechanism to ensure that

joint effoxts will take place at the regional level and that

this mechanism will be recognized and utilized in conjunction

with a higher level Great Lakes Agency  Strengthened I.J.C. or

Great Lakes Council! and form an integral part of such an agen-

cy.

A number of alternative arx'angements could be suggested to

provide the mechanism mentioned above. It may be simpler how-

ever to first note the factors that constrain this mechanism

and then choose the best alternative available.

The first constraint is that the "status-duo" is not ac-

ceptable. This has been shown earlier in this chapter. There

is currently no mechanism by which a higher Great Lakes Agency,

if initiated, could issue common dixectives to joint regional

agencies.
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The second constraint would be that the mechanism would

necessarily have to respect the political integrity of both

countries. This constraint eliminates any proposal that would

call for the political and administrative unification, integra-

tion, or federation of the two portions of the study area. While

this type of union was suggested for Erie and Niagara Counties

it could not be recommended on an international basis.

Working within these two constraints a wide range of alter-

natives would still be available. It may be wise to further re-

fine the criteria that this new mechanism would. operate within.

It should be noted that this international-intraregional organi-

zation is expected to carry out only surveillance and mediation

functions thus leaving the control function to respective agen-

cies on both sides or possibly to a higher level Great Lakes

Agency.

Therefore an association of governments on both sides of

the Niagara River designed to provide an area-wide mechan-

ism for key officials to study, discuss, and determine how

best to deal with common problems is needed. It should be a

continuing agency to furnish research, plans, advice, recom-

mendations, and coordination.

lt is concluded then, based on the above and in chapter
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XV that a regional council of governments might be formed be-

tween the Regional Municipality of Niagara and whatever region-

al opposite number on the other side finally emerges. The new

association might be called the Niagara Regional Council. This

council would have some authority to carry out their decisions

on frontier-wide issues, but would mainly make recommendations

to respective state, provincial, and national agencies as well

as to an international agency such as a strengthened I.J.C. or

Great Lakes Council to carry out the proposals of the regional

council. This would be a moderate method of attacking problems,

one based on voluntary agreement with no major threat or dis-

turbance to existing or proposed governments in the frontier.

In fact, now that a hypothetical two-regional governmental sys-

tem has been developed for the frontier there need only be the

two regional general purpose governments involved in the inter-

national organization.

C unc' s o Governme ts

The use of the council of government approach originated

in 1954 with the establishment of the Supervisors Inter-County

21
Committee in the Detroit area. Councils in other urban areas

were subsequently created in San Prancisco, Los Angeles, Sa,lem,

Oregon, Seattle, Philadelphia, Atlanta, and 'Washington, D.C.



Up until 1965 these were the only metropolitan councils in

existence. Then, expansion was prompted by two stimulants. In

1965 federal housing legislation  Sec. 70l of the Housing Act

of 1954! was amended to make COG's eligible for 2/3 financing

by the U.S. federal government. Second, in 1967, the Demon-

stration  Model! Cities and Metropolitan Development Act, sec-

tion 200, stipulated that federal grant applications must be

reviewed by an area-wide agency that performs metropolitan or

regional-wide planning. COG's were designated as one type of

such an agency.

Another stimulus to COG's was the suyport given to the Na-

tional Service to Regional Councils by grants from HUD and the

Ford Foundation. The current activities of the National Serv-

ice includes �! clearinghouse for information on the organisa-

tion, programs, and progress of regional councils, �! consulta-

tion with local officials to assist them in developing COG's

�! information on federal and state agencies and their effects

on regional activities and conversely alerting federal and state

agencies to the needs of regional councils, and �! evaluation

of such councils and local government structures as they are

developing in order to improve techniques of intergovernmental

22
cooperation and communication.
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Typically the councils that have been formed to date have

involved cities and counties. However, state agencies or even

R3
private citizen groups may be represented on the council.

What is suggested here is a council between regional gov-

ernments on both sides of the frontier. However, to achieve

this international cooperation any type of government agency,

or even citizen group may be represented. Therefore, the coun-

cil approach is very attractive in that it is flexible to the

form of structure that its membership may individually possess.

If a regional government as suggested for Erie and Niagara Coun-

ties could not be established then the international regiona3.

council could still function well if only strengthened county

government were achieved. The international regional council

could still function even if nothing «ere done in Erie and Niag-

ara Counties, could function through the ENCRPB, but would have

to operate at a lower level due to the multitude of fragmented

government upon whose voluntary actions the success of the coun-

cil would depend. Furthermore special purpose governments, of

which there are many in Erie and Niagara Counties, do not nor-

24
mally join in regional councils, This would leave a Large

gap in any effectiveness the international regional council

might achieve. Therefore, it is desirable that this council be
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composed of regional general purpose governments in the area,

A main advantage and disadvantage to the council approach

is that it is based largely on voluntary cooperation, both as

to initiating programs and to membership. Members have in the

past been free to withdraw from the council ~ithin 60 days no-

tice. This freedom, «here members can choose to join or not to

join, or withdraw is the weakest element in the council approach.

It has proved to be an effective deterrent, in some instances, to

discussion and aetio~ by local officials, particularly in contro-

25versial functi.onal areas. Jt is however this voluntary coop-

eration that makes the council easy to implement since initi-

ally it does not pose a threat to the powers of existing govern-

ment at all levels.

Zn general the council approach has received mixed respons-

es from political scientists. Some political scientists believe

that regional councils can serve a useful purpose, their chanc-

es of success being greatest when they consider non-controver-

sial issues, where the solution will not adversely affect any

member and when the proposal costs the member little or noth-

ing, A generally favorable comment came from the Advisory26

Commission on Intergovernmental Relations stating that the coun-

oils may have the political capability to became action organi-
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executing powers that they may be influential in the area-wide

28
decision making processes.

One statement on councils of government that has not re-

ceived any argument is that they are in a state of rapid growth

11 hi ~1t

un t es states that~State And 9

"Today councils of governments are certainly in a
state of transition moving from metropolitan dis-
cussion groups to institutions grasping for an
independent power base within the metropolitan
area....~ all signs point to their continued
growth,->9

In a similar manner, Royce Hanson, after making a case

study of Metropolitan Washington Council of Governments specula-

ted whether the organisation was transitional rathex than per-

$0
petual "

To sum up the effectiveness of councils of governments Le-

Blanc and Allensworth statei

"....the fears of some that councils of governments
are not effective institutions far the advancement
of metropolitan-wide leadership, policy innovation.
and more ar less independent action progryps should
be allayed, at least for the time being."~

nations in some areas, with the ability to perform operating pro-

grams. This political capability to be an action organisation
27

stems from the fact that regional councils may be so effective-

ly linked formally or informally with organiaations that do have
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It is worthwhile to look back at the preceding chapter on

what was said about reorganization in Erie and Niagara Counties

in order to avoid misconceptions, In the preceding chapter,

COG's and ENCRPB, a form of a COG, were not found totally effec-

tive in solving the environmental and other problems evident in

Erie and Niagara Counties. Now in proposing an international-

regional organization a COG has been suggested and it also has

been noted that its formation may lead to action programs. At

first this may sound contradictory but really it is not.

There are 64 jurisdictions in Erie and Niagara Counties.

Forming an organisation that is based largely on voluntary

agreement between them ~ould be most difficult. Earlier, it was

shown that the need on this one side of the frontier was for ac-

tion programs and that the ZNCRPB,, itself admitted that it lack-

ed authority to implement action programs. A need for a region-

al government, two strengthened counties or intercounty, is

clearly evident.

When investigating an international-regional organim;ation

the situation is markedly altered. We are no longer dealing

with unilateral politics but bilateral, binational politics,

politics which must recognise the political identity of the two

countries, The ability to initiate action programs always thought
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to be a deficit in organizations, particularly river basin com-

missions, may not be critical in the international-regional'.

sense. Indeed these types of programs would necessarily pose

a threat to existing government at a11 levels on both sides and

may prevent the establishment of such an organization if it

were initially to be given such powers.

In s~mary the use of a council of governments as a cooper-

ative structure between the two portions of the study area has

several advantages. First, the general consensus among politi-

cal scientists is that it is probably the best cooperative me-

chanism available where unification of political and admini-

strative responsibilities is not possible. There is practical

evidence that any arrangement spanning the international border

32
must recognize this fact. Secondly, it would be relatively

easy to establish as it does not conflict with established au-

thority, at least initially. Such conflict would almost defi-

nitely exclude a more progressive organization. Netropo3.itan

reform in the United States for area-wide general purpose gov-

ernment has almost always met with failure because of political

forces, forces that would be exponentially stronger in an at-

tempt to provide more aggressive control acros the !Niagara Biv-

er. Thirdly, it has been suggested that regional councils of
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governments may become action organizations, incrementally, pax-

ticularly when the councils are effectively linked to organiza-

tions that do have executing powers. A council between xegion-

al governments on both sides of the river would necessarily have

this effective linkage. In fact it would not be a linkage at

all, but would be inherent within the structure.

Other Activities

The main activities of the international COG, basically

surveillance and mediation plus some joint planning, have been

described earlier. There are also a few othex activities that

the COG could consider that do not normally fall within any spe-

cific management function.

First, the international COG might consider joint promotion

of the Niagara Region. Much has been said earlier about the

common interests between the two sides of the frontier. among

them being regional economic development. It would appear that

if governments on both sides would prepare joint promotional ma-

terial based on regional assets then both sides would benefit>

not only fx.om the economies of scale of the venture but also

from promoting a bxoader base of the regions' assets, particu-

lax ly the recreational, histoxical, and cultural assets on both

sides of the x iver. This is particularly important for promot-
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ing off season tourism where now both sides suffer because of

seasonal fluctuations.

Second, the international COG could engage itself in lob-

bying at the local, state/provincial, and national levels. The

international COG could act as a proponent at the various levels

of government on both sides as to the international signiZicance

of their decision making.

Third, the international COG, if empowered to do so, could

act as a review agency on proposals submitted to it by various

governmental levels. The KNCRPS and indirectly the RMN current-

ly act as such a review agency for their respective jurisdic-

tions. An international COG could blend a transboundax'y flavor

irto the ~eview process on activities that have been described

to be international in nature.

Typically the members of a COG are cities and. counties, al-

though occasionally other local governments  including school

and othex special districts!, state agencies, and even private

citizens designated by civic organizations may be included.
33

The membership on this international COG would certainly

best be determined by the local governments or people within the

area. However, a few comments, sketched only in a very general
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way, may be in order.

The main membership would consist of elected official" from

the regional governments on both sides or of strengthened coun-

ty government officials on the New York side, Membership from

other bodies ~ithin the region may be permitted and should be

determined at the local level. Zt is important that mechanisms

be available for public participation in the international COG'

This may be done through advisory groups. or having channels for

appeals. It may also be done through direct membership of

private citizen groups on the council.

There appears to be no general structure formula for the

councils of governments. The international COG may contain a

general assembly  actually a ratifying unit! plus an executive

committee who would submit proposals to the joint assembly.

This form would be used if the ultimate membership on the

council becomes large, It is not necessary that the interna-

tional council become this formal however. It mar be suffi-

cient to provide a framework for representatives from govern-

ments on both sides  hopefully regional governments!, who al-

ready are elected to represent the people, to come together to

combat joint problems and recommend programs for the enhance-

ment of the regions environment.
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Theoretically, councils of governments can be private agen-

cies existing by general agreement between local governments or

they can be governmental erganizations operating pursuant to en-

abling legislation, laws, or authority. 35

In the initial stages the international council may operate

without legal statute, operating through a member government

rather than a separate and distinct identity. Legal status, how-

ever, could facilitate organizing and operating the council and

make clear the powers of the group to engage in joint activi-

ties or to hire a joint staff or consultants. Also some form af

legal status is necessary f' or the receipt of state  Provincial!

>6
or Federal financial assistance, Therefore it appears best

that the international council receive legal status from state,

provincial, and federal governments.

In order to set up the legal foundation for the council

parallel legislation may be required. If the region were inter-

state instead of' international the problem would be simplified,

New York State statutes authorize local governments to enter in-

to regional councils, in metropolitan areas that are interstate

in area. On the federal level Section 701 of the Housing Act
37

contains advance Congressional approval for interstate compacts
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$8
for metropolitan areas that are intexstate in nature.

While neither piece of legislation mentions foreign nations

the intent of the legislation would be carxied out in the forma-

tion of an international council of governments for the Niagara

Frontier. Both pieces of legislation recognise that the prob-

lems of metropolitan areas do not respect state boundariese it

is no less true that the pxoblems do not respect international

boundaries. Since the Niagaxa Frontier has been described as a

metropolitan area international in extent, it is clear that the

intent of both pieces of legislation «ould be carried out in

the formation of a Niagara Regional Council.

4, piece of pending legislation that does recognise the in-

ternational significance of metropolitan problems is S. 907 al-

lo«ing preconsent of Congress for states to enter into Znter-

state Environmental Compacts for planning, data gathering and

sharing, monitoring, construction of necessary facilities,

cost sharing, and land use regulation. This legislation rec-39

ogniaes that metropolitan area organizations capab1e of handling

area wide problems cannot exist without interstate arrangements.

The important part of this legislation is Article 4.08 «hich isi

"4.08 Special Supplementary Agreements-Signatories
may enter into special supplementary agreements
with foreign nations....for the same purposes and
with the sane powers as under Article 4.06 upon
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condition that such non-signatory party accept the gen-
eral obligations of signatories under this compacts
Provided, that special supplementary agreements shall
become effg~tive only after being consented to by the
Congress,"

Article 4.06 provides fori "agreements for joint, co-
ordinated or mutual environmental management activi-
ties relating to interstate environmental pollution
problems common to the jurisdi.ctions of such signato-
ries and for the establishment of common or joint
zegulation, management, services, agencies, or facil-
ities for such purposes or may designate an appropri-
ate agency tp act as their joint agency in regard
thereto..." +>

Therefore it appears that on the U.S. side enabling legis-

lation for the legal basis of the international council of gov-

ernment may indeed be a political reality. It is not the pur-

pose here to examine Canadian enabling legislation although

parallel legislation would be necessary in order to implement

the international council.

The legal status of the international council may come

about from a somewhat different direction. Throughout this

section a Great Lakes Management Agency has been mentioned Me-

guently, an agency that might provide an international basis

for the management of land and water resources of the Great

I,akes Basin>

This overall agency, what ever form it might take, may very

well be empowered by treaty or agreement, to charter subarea

councils one of which might be the Niagara Regional Council.
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In fact this authority has already been given to the Interna-

tional Joint Commission through the Agreement between Canada

02
and the United States on Great Lakes water quality. Thus

the international council for the Niagara Frontier could be

established or at least facilitated and financed through a

higher level Great Lakes management agency. This is not un-

realistic and in fact may be desirable because of the effect

the lower Great L,akes environment has on the people of the

Niagara Frontier and the effects that the people of the Niag-

ara Frontier have on the environment in the lower Great Lakes.

The next section of this chapter wi3l describe how the Niagara

Regiona3. Counci3. would fit into a Great Lakes management agency.

Niagara Regional Council As Part Of

A Higher Level Great Lakes Yianagement Agency

During the past year  l971-1972! faculty members from ap-

proximately twenty univexsities in the United States and Can-

ada have joined in a seminar to explore ways to strengthen the

management of the water and land resources in the Great Lakes

basin in order to safeguard these invaluable resources, Pre-

liminary results of the seminar conc3ude that~

"... What is needed is a substantially modified in-
ternational arrangement to more effectively meet
existing older problems and, more importantly, to
be prepared reasonably in advance to meet emerg-
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ing problems about whicg people and their govern-
ments can take action."~>

This "substantially modified internetional ar-angement"

was developed in the form of three alternativesI  '! a strength-

ened International Joint Commission  I,J,C ~ !, �! e   neat Lakes

Council separate fxom the I.J.C., �! strengthened management

by developing closer relationships among existing federal, pro-

vincial  state!, and regional governments, using the Interna-

tional Joint Commission for progress evaluation, mamagement

and coordination of information, and liason with operating and

research agencies. Alternatives  l! and {2! differ at the pol-

icy making level but utilize the same administrative structure

operating through a Great Lakes Management Agency  GLMA!.

At the third seminar meeting held in June, l972 the gener-

al consensus appeared to be that a combination of a strength-

ened l,J.C. operating through a Great Lakes Management Agency,

plus a j oint regional cooperation scheme might best be suited

to managing the Great Lakes. This selection will be developed

on that basis. This paper will not discuss the high-level pol-

icy group whatever it may eventually be. This analysis only

need be concerned with the interactions of the GLIM and the

Niagara Regional Council although it will be assumed I'or the

purpose of this study that the high level policy group will
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be the I.J.C. Hereinafter, in this report the combination o f

the X.J.C. and the Great Lakes Management Agency will simply

be referred to as a Great lakes Management Agency  GLMA!.

Parallel to the university seminar ten gx'aduate students

at Cornell University established a 'experimental Great Lakes

Management Office' investigating and exploring many of the

functions and areas that a Great Lakes Management Agency would

be concerned with.

This paper and study forms a part of the research done

pertaining to the experimental office and follows much along

the lines of alternative three above, setting the framework

for a joint regional cooperation scheme. Chapters Il, Ill, LV,

and V developed the need for reform and removal of some of the

obstacles  fragmented government particularly! that would make

such a joint regional scheme pxactically impossible.

Because of the impact of the Niagara Frontier on the Great

Lakes System and in turn of the Great Lakes System on the fron-

tier it is necessary that the programs of' the Niagara Regional

Council be coordinated with and within the scope of some higher

level organization. The efforts to preserve the resources of

the Great Lakes Basin will only be partially effective without

the cooperation of the urban area of the Niagara Front,ier.
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Likewise, programs developed within the Niagara Frontier, even

with the aid of the proposed Niagara Regional Council will be

only partially effective unless they are parallel to and, coor-

dinated with the Great Lakes System as a whole, particularly

the I,ower Great Lakes. It is thexefore the purpose of this

section to coordinate the proposal for a Great Lakes Ravage-

ment agency with the Niagara Regional Council presented earliex

in the chapter.

Eric Beechroft statesI

"...the regional communities... on account of their
evolving importance...are the most promising lev-
els for achieving an intimate and fruitful joint
staff effort between U.S. and Canadian counter-
parts. The regional centers are the places where
concrete problems of research, monitox ing, and
control arise. If expex'ts with explicit instruc-
tions to collaborate, cannot arrive at common or
joint recommendations through Canada-U.S. team
work at that level, with easy and frequent access
to their politically-responsible colleagues and
with no physical barriers to theix common xesearch
and consultation, it is unlikely that any politi-
cally-detached secretariat of a joint nature could
do so. In fact, we are not lacking in examples of
impressive reports already made by high-level joint
bodies  for example on air pollution in the Ontario-
Michigan bordex region! which have gone unimplement-
ed because there was no regional machinery  linked
with regional or state or provincial governments!
to implement /hem or even give them xegional study
and debate.»"+

The 'high-level joint body' mentioned above is the Interna-

tional Joint Commission. While it is clearly agreed that the

I.J.C. has been needed and has performed well it is also gener-

ally agreed that problems have not been solved both due to the
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lack of power by the I.J.C. itself and. also due to the lack of

a suitable regional mechanism by ~hich to carry out progxams.

There is clearly the need for a high-level joint group that

could act as a management group for the Lakes as a whole and.

also to issue common directives to regional agenciesy like the

Niagara Regional Council, to cooperate on information exchange,

joint research and monitoring, and preparing joint recommenda-

tions. This cooperation could be enhanced by providing partial

funding of the Niagara Regional Council through a Great Lakes

management agency.

The Niagara Regional Council could actually become one of

several small Great Lakes Offices, partially funded, and parti-

ally controlled by a Great Lakes management agency. This type

of arrangement would provide a two-way cooperation scheme. The

GLNA vill now have some regional mechanism tied into state and

provincial levels to implement programs or at least to give

them regional study and debate. Likewise the communities and

citizens in the Niagara Region would have a, greater voice in

what is being done in parts of the Great Lakes which affect

their lives but which they now have no control over. This

arx angement would have the effect of blending in a Great Lakes

view with the Niagara Frontier.
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The bliagara Regional Council could very well become the of-

ficia3. spokesman for the needs and problems of approximately 3

million people. It could make the GLMA recognize and. become re-

sponsive to these needs. Likewise the CLMA would now have a

regional office that could carefully assess and report on the im-

pact of the GLMA's and other federal, provincial, and state pro-

grams such as the recently signed Great Lakes Water Quality Agree-

ment,

In fact the International Joint Commission has already been

authorized to establish such offices pursuant to Article VII of

the Creat Lakes Water Quality Agreement which states~

".....the Commission shall have the authority to
establish as it may deem appropriate such sub-
ordinate bodies as may be required to undertake
specific tasks as well as a regional office,
which may be located in the basin of the Creat
Lakes System, to assist it in the diggharge of
its functions under this Agreement."

One could go on at greater length describing the benefits

~d necessity of the scheme presented above, but the fact is

clear that drawing in more local government, in the regional

form, is a necessity. Eventually the GLMA will discover that

there is a limit to the success of their programs and coopera-

tion achievable if public participation is not drawn into the op-

eration. The Niagara Regiona1 Council would be one way to facil-

itate the necessary public input to enlist knowledgeable public
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opinion and to convince local people that the management of the

land and water resources of the Great Lakes System is indeed a

part of their community building program. This scheme would

better enable local people to understand what senior levels of

government are doing. Without this public involvement munici-

palities and industries may resist programs of the GAMA.. This

scheme, of joining an international regional council of general

purpose governments to a Great Lakes manIagement agency will fa-

cilitate relating the importance af community planning and in-

tergovernmental cooperation to the Lakes. Figure 20 diagrams

the scheme presented above.

Based on the above discussion it is concluded that the Niag-

ara Regional Council should become a Great Lakes management agen-

cy experimental frontier office. This office, among other func-

tions, could act as s, field laboratory fox special problem areas

in the Great Lakes Basin. It could become an office where pos-

sible programs of the GLNA on such matters as public and commun-

ity participation, information exchange and services, monitoring

of progress on pollution control programs, etc., could at least

be given experimental practice plus regional discussion and de-

bate.

If the GLNA were ever to get into programs that would try
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to control and manage the emerging Great Lakes Megalopolis, a

necessity for controlling environmental pollution in the Great

Lakes Basin just as much as the control of urban growth is nec-

essary for avoiding environmental conflicts in the Niagara Fron-

tier, then the Niagara. Regional Council could initially provide

the experimental regional mechanism that must exist at the lo-

cal level in order for any type of growth control programs to

be effective.

It is further concluded that the Niagara Regional Council,

by necessity, must be initiated on a cooperative basis. The

success of the experimental programs and the amount of opposi-

tion raised would provide good indicators as to the future suc-

cess of trying to implement stronger international-regional pro-

grams and the success of truly managing the land, air, and wa-

ter resources of the Great Lakes Basin through a Great Lakes

management agency.

Implication For Other Frontier Azeas

This study started with a description of the three frontier

areas on the Great Lakes and perhaps then it is fitting to con-

clude this chapter with them. Earlier it was noted that the

frontiers have much in common, share common pool resources, have

similar interests. and all play the prominent role of the only
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con>.ecting links between the United States and Ca~-Qe. Mong the

entire length of the Great Lakes. The othex two frontiers, par-

ticularly Detroit-Windsor, are also geographical areas where in-

ternational problems become real and visible to citize~s on both

sides. Although no analysis of the othex' fx'ontiex regions will

be made here other than that already presented in the Introduc-

tion a few remarks are in order.

The Detroit-Windsor and Niagara Frontiers are similar as to

urban concentrations snd international problems and interestst

the Saulte Ste Marie Frontiex less populated and less prominent

in the international scene. The Detroit-Windsor and Niagara

Frontiers are indeed very much alike, although it ~ould appeax

that environmental problems in the former are more severe. In

fact, it was noted in Chapter IX that the Detroit River is the

most severely polluted water body in the Gx eat I akes System and

that it is a major factor in the advanced aging of Lake Erie.

Air pollution in the frontier. like the Niagara, is among the

most severe in each nation. Land development conflicts and

land pollution certainly exist in an international metxopolitan

area that currently contains in excess of 7 million persons and

expected to double within the next 50 years. Common interna-

tional interests and problems axe probably much the same in the
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Detroit-Windsor Frontier as in the Niagara with the exception of

perhaps less emphasis on tourism in the former,

3ased on the results of this study on the l~iagara Frontier

it is concluded that the same type analysis should be done for

the other two frontiers particularly the Detroit-Windsor. While

no comments can be made now as to the results of these studies

it, is safe to note that no mechanism for international coopera-

tion as presented in this chapter currently exists at any of the

frontiers. Therefore the conclusions reached in this chapter

could well be transferred to the other frontiers as the frame-

work for the modern environmental management of these interna-

tional metropolitan areas.

If international concern can be generated for the Great

Lakes in general then international concern should be even more

acute in the frontier areas where environmental problems become

rea3., where one side can actually see and feel the effects of

the other side, where what one side does can both benefit and

harm the other side, where achieving an intimate and fruitful

joint international management effort offers the most promise.
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Summuary

It is evident that the majority of citizens in the United

States and Canada, will increasingly live urban lives. The

quality of life in an urban environment depends partially on

the quality of the physical environment. If man is to live in

a high quality urban environment he must adequately plan and

manage for the future. Rethinking of old traditions is required>

reorganization of old institutions is essential.

The Niagara Frontier urban area was selected as a case

study. This area was selected for a number of reasonse First,

it contains adequate population to be considered urban in char-

acter> Second, it is an area containing pollution of all the pri-

mary resourcesr Third, it is a unique area that is interrelated

to the Creat Lakes System and contains international implications>

Fourth, its unique ecological nature makes the area particularly

important to citizens in the United. States and. Canada,

This study has looked at environraental problems and govern-

ment in an international urban environment. It has suggested

devices to modernize government that would facilitate improved

planning snd ~is ngoment to provide a better urban environIIent,

for both pre,;i, I; citizens and future generations. The main
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theme used throughout has been the removal of multijurisdic-

tional obstacles to modernize environmental management.

This study has found that the Niagara Frontier, already

inf'licted with environmental pollution in all forms, can only

expect further conflicts between man and his environment as

a result of urban population growth. That the current insti-

tutional system is incapable of producing an efficient and ef-

fective environmental management program.

The Niagara Frontier was found to be «n international

metropolitan arear' where policies on one side have signifi-

cant effects on the othez'. It was noted that many benefits

could result from international cooperation if certain ob-

stacles could be removed. This study has proposed arrange-

ments that could eliminate these obstacles.

The history of the Niagara River is but one example of

the environmental deterioration in the Niagara Frontier. A

detezioration caused, inpart, by a lack of regional action

on regional issues. Man in the frontier regions must avail

himself of the opportunities to reduce expense and increase

social, economic, property and aesthetic values by planning

and managing in anticipation of future developments. Wher-

ever planning and management can be improved the international
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boundary should be eliminated. This paper has set the frame-

work for doing this in the Niagara Frontier.

Conclusions

Based on this study the following conclusions have been

reached by this author.

-Many of the obstacles to enhancing the environment

in the Niagara Frontier are governmental rather than

technical and are the result of fragmented government

particularly in Erie and Niagara Counties, N.Y. The pro-

liferation of small units of local government, unable to

finance their own services or solve their own problems' as

well as regional problems, has resulted in older problems

remaining unsolved and presents a bleak outlook for the

solution of futux'e problems.

-There can be no solutions to regional problems until

improved means of providing for urban needs and. services

are found. Regional planning. as undextaken by the Erie-

Niagara Counties Regional Planning Board will have only

limited effect unless linked to a process to insure ef-

fective implementation. This link to implementation

means that regional problems, such as environmental pol-

lution must met with regional solutions. For Erie and
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regional planning, major water and sewage works, broad

land use controls, regional transporation, solid waste

disposal, recreation, conservation� air quality control,

and capital borrowing be the responsibility of regional

government.

-Local government has an important place in the

American federal system. Local municipalities can pex-

form some functions better at the local level, Localized

planning within accepted. area-wide guidelines, local

distribution of watex' and sewer lines, specific xoning,

local streets and sidewalks, and solid waste collection

should oe left undex local control.

-Bnphasis should be placed on the sharing of power

and responsibility over functions xather than on the

assignment of entire functions to either level.

-In ordex. to provide for the implementation of the

regional functions local government in Erie and Niagara

Counties should be reorganized to provide for a more

comprehensive type govexnment, This reorganization could

take the form of a general purpose intercounty regiona3

government, strengthened urban comprehensive counties. or
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a metropolitan multi-purpose district.

-This study has concluded that a general purpose inter-

county regional government would be most effective for

managing the urban environment in Erie and Niagara Counties.

Environmental, social> and economic intexactions are strong

between the two counties, to leave them separated wou d

not permit regional solutions to regional problems. A.

general purpoee government ia required because env iror~-

mental management cannot be done on a special purpose

'ad-hoc' basis but must be part of overall community

development. 4 two-level system, an area-wide level plus

a community level j.s required to provide the dual ob-

j e c t ive s of e f f ic iency and re spons ivene ss.

-The Niagara and other frontiexs are international

metropolitan areas where public policy decisions have

international significance. There are mutual benefits

to be reaped from international-intraregional cooperation

between governments on both sides of the Niagara River if

certain obstacles, such as fragmented government, axe

removed. To reap the benefits of international coopera-

tion regional  local! governments on both sides of the

Niagara River should cooperate in the full exchange oX
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information, in undertaking joint research projects or

joint monitoring activities. in preparing joint recom-

mendations to be submitted through parallel channels to

the respective state, provincial, and federal agencies

on matters of mutual concern.

-Flanning by regional agencies on both sides of the

Niagara River should be accomplished with consideration of

the urban areas on both sides of the river and with a con-

cern for a larger Great Lakes region.

-An international council of goverments consi.sting of

regional  local! goverments on both sides of the Niagara

River should be instituted to facilitate international

cooperation. This council, based. on voluntary member-

ship would respect the political and administrative in-

tegrity of both nations but at the same time will provide

a forum for key officials to discuss, debate, and research

international-intraregional interests and problems,

-This international council should cooperate with and

possibly become part of a higher level Creat Lakes manage-

ment agency. This will permit a, Creat Lakes view to be

recognized in the frontier. It will help insure that the

Creat Lakes System can be managed. as an env"ironmental unit.
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-The problem of managing the urban environment can-

not be approached in the abstract or on a piecemeal basisi

a real measure of the dimension of urban environmental

problems is needed. The urban area must be considered

as a whole, including internationally, rather than deal-

ing with pieces.

Recommendations

Based on the conclusions I have reached as a result of

this study the following recommendations are made.

l. Initiat on o c overnment rev'ew f

Xt s ec ended th t a lo vernment re-

view be made n Erie and Hi Go t'e N

wh ch w u d ' elude ssessmen 0 mun c er-

vices and fun t ns 'n the re io resent t e d

re e o oc ve e t d as ess-

e tive orms of eorment o

Xany of the obstacles to environmental enhancement listed

in this study dealt with multi-jurisdictional problems, mak-

ing regional solutions to regional problems an impossi.bility.

This leads to the conclusion that a large part of the problem
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I e t o Coun 6 vernme2 ~

venunents d e c esRe ion th

s'des of the I R ver hould vesti ate t e

in a coo er tive internationalossibi it of o

council to ive re ion issues stud debate and

is governmental rather than technical. As a fixst step to-

ward governmental reform a detailed review of the current situ-

ation is necessary.

This review will pxobably have to be promoted and funded

at the state level because it is rare for local government to

demand reform> although in this paper it has been noted that

many citizens are dissatisfied with local governments action on

regional issues.

Local government and citizens in the two counties should

participate in the review and weigh the advantages and disad-

vantages of reorganization that will permit regional solutions

to xegional problems including regionalization of the functions

mentioned in the conclusions. In the United States, unlike

Ontario, local reform cannot be accomplished without voter ap-

proval, Therefore, the suppoxt of the citizens is essential to

the success of any reorganization plan.
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oes b ct on d to f ci tate the te

func ions ment'o ed in the conclusi ns.

The environment of the Niagara Frontier represents a

classic example of a common pool resource offering mutual

benefits to both sides if negative spillovers engendered by the

nature of the complex open environment, which do not recognise

the international boundary, can be avoided. Environmental pro-

blems do not respect international boundaries just as they do

not respect town, city, county, or state boundaries. Arrange-

ments that provide for inter-community, inter-county, and inter-

state cooperation recognise this fact. There is no reason why

this fact should not be recogniFed for an international metro-

politan area as well.

An association of govermments on both sides of the Niagara

River would provide an area-wide mechanism for key officials to

study, discuss, and determine how best to deal with common pro-

blems. Xt should be a continuing agency to furnish research.

plans, advice, recommendations, and coordination.

This council could also insure that regional studies ac-

complished by agencies like the RNN and the ENCRPB include per-

tinent information from both sides of the river. This would en-

Bure that planning will be more effective.
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3. C o er tion wi th Intern t on Joint ommis ion.

It 's rec ended th overnmen in the N'

s sibeRe n coo er te s m

I J o other future G e t L es m ement enc

in c in out its te s o reference cont ined n

ticularl 'n c r ithe Bound W te s Treat

ut the erma f he A, eemen on Gre t Lakes Water

d in c i out whatever fut e

t e J G e t Lakes

me i v ved wen e

regional machinery linked with regional, state, ox provincial

governments, to implement recommendations or to give them

This recommendation implies close cordination between the

Regional Municipality of Niagara, the ENCRPB, and the I.J.C.

The efforts to preserve the resources of the Great Lakes

Basin will be only partially effective without the cooperation

of agencies in the Niagara Frontier urban area. Likewise, pro-

grams developed within the Niagara Frontier will be only parti-

ally effective unless they are parallel and coordinated with

the other activities in the Lower Qxeat Lakes System.

In this paper it was noted that impressive zeports made

by the I.J.C, have gone unimplemented because there was no
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anism.

4. St te d Pr v ne inv ve ent n t e N nt e

mmended t the S te of New Y rk

c eve ent v ew ud e

~ ~ ~
e e om-

' shed b e On Gove e t that state and

o 'ee e v ved n the N'

oe h ' te to s i c ce he ont er

he im ort ce a the urbeco t'

n e o e de t e 'ver t, tte d

ovinci vernme s 'nvest te t e e isl,atio

rm t the inte tional coo era ione ui ed

b ve,re o ended n

Basically the above recommendation implies two thingsi

 l! that the state must become more involved in metropolitan

government at least by providing the incentives necessary to

initiate reform studies> �! that state and provincial agenci-

es, whether they are involved in information collection, re-

search, planning, o". development must recognize the.t the

regional study and debate. The international council of govern-

ments recommended in �! working in cooperation with the I.J.C.

or other Great Lakes management agency would be such a mech-
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Niagara Frontier is a international metropolitan area. These

agencies include the Office of Planning Services, the Urban

Development Corporation, and the Department of Environmental

Conservation, among others, from the State of New York and the

Department of triunicipal Affairs, and the Department of Trea-

sury and Economics, among others, from the Province of Ontario,

At present these agencies view only their respective part

of the Niagara urban area. Because of the strong environment-

a1, social, economic, and cultural interactions across the

Niagara River it is recommended that the agencies recognize

the total in.l-ernational significance of their policies.

The states and province have the responsibility for the

welfare of their citizens, This welfare would be enhanced by

an international council in the Niagara Frontier. Therefore,

5. International Joint Commission involvement in the

Ni Frontier.

It is recommended that the International Joint

a «nr. > investi ate hhe 0 -ibilit. of establi hin.

the Ni ara He ion as an ex erimental laboratoI for

it is encumbent upon both governments to investigate the legis-

lation necessary to implement the council.
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its ctivities ursuant to Art c e VII of the

A ee ent on Great L ke W ter u it th t the

x' mote d en our e citi en ti tion

d re ' o co x tion thr u h the inter ati l

c cil in the Ni a Re ion 8 recommended in 2

international councive d t the N

e me ex eriment er tions o f ce fox wh t-

ement fun iona the J or GLINAever future

bec me i vo ved in.

management agency will rest partially on the suppoz t given to

it by ci tixens. Citizen participation through a ~'iiagara intex.-

This recommendation is similiar to recommendation �! and

is founded basically on the same logic. In this paper a Great

Lakes Management Agency, which would work under the policy gui-

dance of the I.J.C., has been briefly discussed. If such an

agency were instituted the international council in the Niagara

Region recommended in �! could become a regional Great Lakes

Office. This would provide the X,J.C. or the GL.GL with a

regional mechanism tied into state or provincial levels to

implement programs or at least give them regional study and

debate.

lt has also been noted that the success of a Gx'eat Lakes
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volvement.

6, Recommenda ons for stud on the other fr nt ers.

e

'ed e e t e

the Detr ' -Wind or and th t the o owi s e s

t e anal sis,be taken s ewo k

h. Define the study area to be covered. Thi.s was rela-

tively simple for the Niagara Frontier but may be more

complex for the other two frontiers.

B. inventory and evaluate the study areas' environmental

pollution problems, this should include all environ-

mental problems on both sides of' the connecting channel.

C. Project the growth and urbanization trends in the study

area and relate these to present and future conflicts.

This would also include evaluating the obstscles, in-

cluding institutions, to environmental enhancement.

D, iiiake recommendations for the elimination of the ob-

stacles evaluated in point C that prevent modern environ-

mental management,

national council working closely and being part of' the Great

Lakes Nianagement Agency would be one way to achieve such in-
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Z. Inventory and evaluate common problems and interests,

such as a transboundary movement of pollution, that do

not recognise the international boundary, This should

not be limited to only air and water quality but

should extend to all common interests, such as economic

development, etc.

F. Provide for an international cooperative mechanism at

the regional level Sor governments on both sides to work

together on joint programs under the supervisio~, guide-

lines and coordination of a Great Lakes Management

Agency, It has been recogni2;ed that unless cooperation

can be effected between urban areas on both sides of the

connecting channels there is little hope that the pro-

posed Great Lakes Management Agency, or the current

I.J.C.. can be effective in managing and solving the

problems of the land and water resources of the Great

Lakes. These frontier offices co~ld act as experimental

regional offices for special problem areas under the

Great Lakes management agency.
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