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Reccmmandazion

.

“re “WO=tler conzent o34 locsal govern—entc should Ce
estaz..shed .n Cage Counctv:

Primary  tler: Mezrcpol:itan Zade County Government, which
provices core servi.ces essential to the heal:nh, welfare and
safety cf tne entire commmunity; netropelitan services which
essentially nave cecotme metropolitan 1n nature; and "muni-
cipal” services currently being provided 1n the Junincor-
vorated area.

Secondary tier: Zx1sting nunicipaliti:es would centinue 0
serve tnhelr citizens. Boundaries of some cities might be
expanded after apzrorri.ate study.

lew .i:mited puroose r~:nlcipal units should be estapl:ished in
the unincorwporates a =2a within tne 1983 development bhound-
aries estaslisnec :.n :he County Comprenensive P2Plan. Such
zn13ts would have e Izllowing cnaracteristics:

--2e Zoverned -v an elected hody:

--nave decisicn-mak:nt authority cver zoning lssues,
sgbject =2 acvpeal by the Planning or Zoning Directors
in the ev--: of violation of the County Comprehensive
Plan: and :ther local issues as may be delegated by
the County Commission;

--be crecl ~3 from providing directly any service cur-
rently - _: provided to 1ts residents by the lounty;

--pe author:zed ¢to purchase a higher level of service
from the County if additional taxes are levied.

The procosal o cevelop a second tier decision-making pro-
cess .1 the develcped unincorporated area, although not new,
.s wme pivotal element cf the Charter Review Commission's
~rocosal Zfor a comprehensive revision of the Dade Jounty

Home =yule Charcter.

Ccuns Plamming Demartment 1in a najor study of
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annexarion, and creat:on I sevaral new Cltlles. in 1972 :tne
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rates Zommission revie-ed wna: study andéd recommended the

-

estacl.shment 1in the ynincorpora2ted area cf several service
districts to be gcoverneZ sy tne County Commission oOr by a
locally elected board, or estaolishment of nrunicipalities.
Roth the 1963 and the 1972 studies looked at a division of
functions between the county and the second iler of govern-
nent And made recormendaticns Zor some Zdivisicn of services.
Subsequent O these two stud.es, the renéd nas bteen Zor
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services and garpage CO.L.2CIilnh are twC n9tapDle exceptions.
Today, circumstances have changead:

-The magnitude of the proolem has i1ncreased with over
300,000 residents of tne unincorporated area depraived
of a close-to-home governmental process to resolve
local 1issues;

-There 1s widespreas concern about access 0 the govern-
nental decision making process wnich has led, :1n tne
historical absence c¢f oojective consideration cf the
two-tler approach, O strong support Ior districi-
eleczed County Commissioners;

-fne tax inegu.ty between :the incorporated and unincor-
vorated area has largely peen eliminated:

-Provision of countvywide services has become well
established and well accepted with some Delng nation-
ally acclaimed for their excellence. We believe <cthat
zhese circumscances cffer o this. County Commission an
opportunity wnhicn was not considered feasizle 10 or 20
years ago. )
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s ~ne 2f ne six .3rTest clitles 1n tne .~i1ted ctates.,
~e ~overnina pod. gy tnat “city" 1s the Dade Clounty
Zomrissi10n. 0f Zade lount.'s ..6 m=i1llion pobu.arion,

aporoximately nhalf l:ive :1n the c-mincorosrated area; nall in
s & ~un:cipalities (not counting the
*paper city" Islandia). For the citizens whc reside .n Dade
County's cities, there 1s a "two-tier” government structure
which gives those citizens a local :governing oody designed
to nrovide, 2 & greater or lesser extent, local services
and =2 serve as 2 2uzl.c ‘crum for local :issues. _:onznq,

zarzage ccllecticn, local Tubill WOTKS, are cCommon examcles.

Increzasinc access

“any individuals and groups have appeared before the Charter
Review Commission to propose 2 solution to a groclem which
is often defined as "lack of access" =0 government officials

and "lack of accounzability." These <terms are gjenerally not
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well defined but reflect the continuing concern icdentif
:n nearly every study wnich nas been done apout Dade's
netrozolitan form ~=f governnent. The County Government 1is
cerceived %o be "remote”, as it 18 in fact from a ceogra-
mhical point of view, for many citizens. The logistics of
orsanizing neilghborhood citizens 1n the unincorporated area

and transoorting them downsown D support or fight sOme o0~

.ng 1ssue 1S Terce:ved as an 1mo
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Tne fT..I.C 12 ITL: SrcT.em Zresentes T the narter Ceview
Commieslion =25t Zizen .3 D cma2-mae the charter D cTrovigde
for distrilt elections Srcz-onants of district eleztions

districs would ce "their" Commissioner and would oe
more responsive o distrist concerns tnan would a Commise

sioner Irom thelr district elected in a countvywide vote.

However, anotner Techanism for increasing “"access” to public

officrals cained .ncreased supcors. when the sossibilizy of
creating some kinc <¢f local deciszion-making Srocesses in the
“ningorsoratec areaz  ~as sroacned =D cit.zenms apcear:.ng
nefore recent meet.ngs cf :he Charter Review Commission, the
Tespense was qgenerslly ;os:::v; and somezimes enthusiastic.

The interrelationship Detween the County and the mnunici-
palities 1s covered in the charcer in Article 5 and in Sec-

tion 4.04, concerning municipal budgets and taxes. In Sec.
-.Cl, several of :tne rowers cited relaze o the interrela-
ticnsEnlips sDetween the (ounty and zhe cities. However, the
relatilonship of the Ccocunty Commission to the unincorpo-
rated area 1s virtually 1ignored 1n the charter. Sec. 1.01B
does say that "All of tnese powers may be exercised 1n the
incornorated and pnznccr:orated areas, subject to the proce-

mEnici-

dures herein pro¢:ded in certain cases re
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i~ Sec. ..0lD the BoarZ is "enzitled =0 levy
e unincorporated areas all  taxes autnorized o de
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time «twne c¢narter was adccoted, +zne lack ci attention was

Even so, one CI tne reasgons for develooing tne c¢oncept cf a

metropolitan covernmen: vas te orovide some mechanism for

- S - . v =
JrOULALNT serviges Tl 2.. The CLltilzens. The ~uadrug.ing o=
: = : -

tne TCTe.2Ti8n I e J[nLingorTcCratec crea Lz @ fact wn:icno

It was the Committee Zor Economic Development, a national

studv group, in 1970, wnich used the term "two-tier” 1in 1its

report Reshaping Sovernsient 1n Hetropolitan Areas. The CED

recommended a two-tier system Sor metropoiitan areas

rncluded in a single county (as .0 Dade).

In Jdesigning federal systems, it 1s normally argued that
sncse functions which can ce adequately conducted at the
most local level in =he system should be placed there,

wnile those functicns with areawide implications should
ne 2laced at hisher levels. {Further), 1n those situa-
s10ns where the metrcpolitan area 1s contained within one
county, a reconstituted county government snould be used
as the nmasic, ‘ramework for a new area-wide government.
This may, but’ need nct include consolidation of a large

Sominant eentral city with tihe county government in whilch
LT o: .ocazed. 4 E:ere are two or more sizable citaies
imo=n county, consolidation may not De appropriate.
“zunz.es i1n scrme states already have very wide powers. An
.~Z.scensable reguirement :S the restructur:ng cf sucn
cm2mties wizm 2 suizanle legislat:ive rgan, a StIOnY
smi1ef oxecutive, and ~odern ~anagement.



Follcwinz 22 on smis szady, w2 League cof .omen Voters cf
the mited States stufied twn--:er CQOVErNTENT across the

Counmtry and empn2sized e role o

the C.tizen:

in the renaissance 2f tne :/o-tler concent, there 1s a
Strong emphasis on the cit:zen's role. The new propo-
nents want more than efficiency, more than cost effec-
tiveness oDSuilt lnto any new structure. Thev want
citizen access points, citizen influence on policy,
citizen rTeview of performance built 1in, too, at both
levels . . .

wWhile pointing out that Dade's (Home Rule Charter had
"established a fIrameworx of netropolitan fecderalism within

<“hlch much nas beer achieved,” the University of Miami 1n a
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i0cal zzvernment or =wne Naztional cience
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Foundaticn, :n 1976, recommended that :zne Ccunty Government

'J

rovide leadersn:iT 1n moving c.oser to the 1deal of netro-
nolitan federalism for those residents living 1in the
unincorporated areas.” Nearly every study c¢f Dade's metro-
rolitan form of government in the last 20 years has recog-
nized the dithotomy of the two-tier/one~tier system and has
reccmnended attention o providing some structure Sor the

unincorporated area.

Fiscal.l two-tlerness
“iscally, there is a measure of two-tierness .n %ne finance
ing of services 1n the unincorcorated area. dy Constituticn

and susseqguent legislaticn, tne State mandated an end to

.
~

doucle zaxat:on® and 2 consideranle neasure of eguity was
estaslisnec wnen Zace lcunty estaplisned an ninccrocrated

teniZital  Zervice Arez  and Levied an ad valcrem ax.
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.rez2z:12n £ spez:al «nurpose  taxing districis nas  also
reduced ineguities. The .nincorscrated area cudget Ior the

102,324,000 derived from revenues

in

Zorrent year amcu~ts 2
{rom the unincorporated area: stilizy taxes, 54¢€,000,000;
francn:ise fees, $16,0300,000: state revenues sharing,
$14,700,000; a .607 mil! tax wnhich produces $12,291,000; and
other niscellaneous fees and charges. Add:itionally, resi-
dents in the unincorporated area pav a garobage anc <trash
fee, 2 library tax and a fire rescue service tax. Residents

LN Taose ~unicipalities whign levy ro proverty taxes Ior

3

linrary and fire rescue services also pay tiese taxes.
tynical nomeowner 1N tnhe unincorporated area tays approx-
:mately 45 percent ¢f tne County property ta2x bill (excluc-
1ng school taxes) £for services which could be <called
"municipal™ services, the other 33 percent peing the county-
wide tax which funds all the core services, the cost of
which all residents of the County share. Core services are
those typically provided oy every large county in Florida:
constitutionally or legislatively mandated services (e.g.
elecz.ons): services providing Zor the heal:n and welfare
and safety of residents (e.g. Jackson Memori:al Hospital):
"metropolitan® services such as traific signalization,
arzerial streetr lighting, transit; and services serving

svecial needs 9or spec:ial spulaticns (e.5. consumer
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NltrRoess ZOoTn tne Home Rule conscitdticnal Arencdrment and :ne
cnariter jave Dade Zounty IJll powers ﬁo establish a two~tier
cor= sf governmmen: 1n Zacde Jounty with oroad areawide powers
resising 1a the County (Overnrent, nelther docunent speci-
cied a division of ©powers osetween the County and the
municlioal governments. What was provided, nowever, was a
flexible system whereby the cities could move toward a func-
tional consolidation »y <the transfer of services to the
. .

County Government. what followed was a remarkable series of
such service transfgrs {211 initiated ty the cities) which,
~nile moving service delivery slowly out surely cowards a
countvywide apdrcacn, nas caused a somewnat coniusing "marple
cake” pattern of government. Many services are almost coun=
tywide, serving residents of the unincorporated area and
most cities. For example:

--fire and rescue service except for Miami, Coral
Gables, Hialeah an3 M:ami Beach:

--housing- and housing code enforcement, except for
Hialeah, Miani Beach and Homestead:

--libraries serving 17 cities including M:1ami and Coral
Gables:

--most central police services are available to ang are
used by municipal police departments while patrol
services are provided by “etro Police i1n the unincor-
corated area and by city police 1n 26 c:ities.

The Cniversity of Miam: study referred to above came O
some conclusions regarding the var:iation 1in expenditure

_evels among the Aariocus -curisdictions 1n Dade Counczty:

I~ summa®y, .t appears that in Dade (County, strengih-
ening zhe rcle of county government has resylted n a
cusstantial reduczion in differences in total per capit

w
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exvenditures amoncg sLrisdicTicons. for those
governnental serv.ces where some cLties :ransferrnd
tnelr responsisilities IS o county, rveduction in
expendizure varliit.cns amonna wurlsdxc:lons also
cccurred. Thoush tne extent of reductlon .n expend:iiure
variadtion was iess 1n tne case of fire than in the case
of library services, it nevertheless appears clear that
:f further transfers :n assignments of functions ocecur,
that much greater orogress would be made 1n reducing
difference in levels of expenditures among Jjurisdic-
tions. On the otner hand, city £funds released by
transfer of <functions could be reallocated to non-
transferred functions. Such reallocation may reduce, or
may 1increase, differences in per capita expenditures
among jurisdictions for particular functions. Thus, 1t
appears that strengthening the rale of areawide jovern-
ment does Treduce differences 1n total per capita
expenditures amcng surisdictions, but May increase
Jdifferences :n per capita expenditures among -urisdic-
zions {Or Part.cular jovernmental functions.

Qut:.ons:
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hgeerding o th the constitutional amendment, the

Dade CJounty Charter "maw ;rovidé a method establishing new

T“unicipal corporat:ons, special taxing districts, and other

governrmental units in Dade County f£from time to time and

provide for their government and prescribe their juris-
1

L

diczion  and Dowers. “harter orovisions were written

acccrdingly and such governmental units have bpeen created.

Chapter 165 r.S. provides that Czunty Commissions may create
:axzng districts eilther with cr without a governing bSody.
The Dade County (smmiss:icn uses the latter system and acts
as their governing ccdy. The <Charter Review Commission

tudied a numoer czf ¢
£
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i. No change 15 the creserz svs:en, recognxziﬁc that
Tarougn tne pos.- n c:I speclal taxing districts .o
tne ;:znccr crated area :nat the tax differential
>etween ves:dents 2f citi:es and residents of  Ine

u
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sn:ncorporated area has larqgely oeen egual:izecd. Th
Counzvy Com—~1ssi0~ serves as the governing poard cf
all such distric:s.

i~

Specisl Dyurcose =axing CLsSTrlcrs (present or Tecon-
structed) with a aovern.ng oboars 1I sucn districts
are "the best ailternative avallaole.”

3. Facil:tation of incoroorating addit:i:onal munici-
palities coverin3 the populated portions of the
unincorporated area. - Standards for such incor-
poration c¢ould ove specified 1in the charter or
reference could be made ¢to State standards (com-
pactness and contiguousness; minimum 5,000 popula-~
tion:; average population density of at least 1.5
persons per acre:; minimun distance of two (2) miles
from existing municipality; Ch. 165.061 F.S.

4. Provision for incorporation of municipalities with
powers limited DV terms of the cnharter. The charczer
couid not estaplisn a taxing limat because of pre-
emprion by State law. HSowever, functional limita-
tions could be i1mposed.

5. Istablish bSoards 1n the. unincorporated area =5 deal
just with 2zonina :1ssues. Specific powers of such
board would need to be spelled out 1n the charter.

6. Formalize a svstem of community advisorv boards which
woulid agvise the County Commission on L1ssues such as
zoning or capital improvements. Such boards could be
appointed by the County Commission or elected by
neighborhoods in the manner presently being used by
the Comnunity Developmen: Progran.

How Manv Cities?

"Dade County already has oo many cities!” That has been
the iistorical belief =f many cersons. A numoer of persons
appearing Defore the Charter Commission voiced several
variations on this tneme with recommendations ranging from
apolishing all cities and merging their £functicens with tne

cunty, 0 aboclishing cr mergina some of the smaller munici-

v

N

£

cal.ties. ™:e spokesmanrn fsr the LCade League of Cities
agrees =<ha: some nmodif:zation cf existing smaller cities
—~er:zed s:udv. However, with 1T municiTalities, Dace 1s noT
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survey cf =-e form of covernrent 1n large urdan areas (see
Appencix I, showeZ 1n e ten largest count:es & range of
ci1t:es over 10,000 poprulation Irom eight 1n rarris Jounty,
Texas, to -4 1n Cook County, I1llinois. Liberal annexation
laws 1n Texas have probacly inniscited new lncorporations as
the City of Houston rapidly expanded 1ts boundar.es to take
in fast growing suourban areas. Availadble information about

.

incorporations in Los Angeles Jounty indicates 69 cities
over 10,000 mopulation out of a total of 21, alsnougn the
actual numoer cf Tunicipalities may be over 90 at this writ-
163, Incorocraticn there was facilitated Ty <he "lLakewood
Plan® wherezy .1t Ccecame c=ossitl for cities O lncorporate
and o> contract with the County £or all or some of 1its

services, thus minimizing the need for city bureaucracles.

Conclusion

Considerable interest was expressed before the Charter lom~
mission in addressing tne :ssue of two-tler government 1in
nmade Countv 2s a means cf increaslng tne citizens' access to
elected cffic:als. Extending .n some way tnhe conceprt of a
two-%.er ;5vernmen: to tne unincorporated area would provide

the citizens =nere the advantages accruing to city resicents

I3

of a local decision-making process capaole c<f dealing witxh

locel i1ssues.



in crder 2 =ake tnis “"access” systen meaningfili ans demo-

crat.c., the Charter Review COmmIsSsion believes zInat zne

A%

governing boards should ne elected. However, 1n order to
guard against the developnent ¢ unnecessary Lureaucracies,
charter provisions should preclude the direct provision cf
any service currently peing provided by the County to
residents of the new unit. Taxing authority should be
provided 1n order that local residents could “purchase” an
additional level of service from the County if desxfed.
Consider a possiblie limization on the additional level of
service allowed .1 orcder to czreclude gross service level

L

ineguities from Jevelodinsg.

Initially, zoning would be :Ae vrincipal functicon cf the new
ynits. Zoning decisions would ope appealable 0 the County
Commission only in cases where the Planning Director or Zon~
ing Director deemed a possible vic{ation of the County Com~

prehensive Plan.

Add:itionally, the new unit might have:

--authority to recommend establishment of special
taxing districts, capital improvements, local orojects
.such as locartrion c¢f trash transfer starticns, ets.:

-~provision cf desired services nc:t presently available
from the County:;

ty over County £unds

--possible decision-raking 2uthority
orporated areas (e.g.

currently being expended .1n unin
neignborhoed park):
£
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. -
~=-other _ccal issues currently <Zecides upon Ly he
Counzy Commission.
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Reccrmendation

If

tne Two=tier 3TCoDroacnh 1S accepted Ly the Cgountvy

N e byt

1551CNn, we reccmmenc tnat tne Charter Review {ommiss.on,

or

.tS sSuUccessor, stucy -i.scal and <tner cetails olL the

twOo-tier approacn .n Oor=er that spec:ifiic vroposals can bde

appropriately debatec ang oresented to the voters as part of

4 cnartey Tevisidon packxage next lovember. The studvy should:

-~do a countywide analysis of the cost and of any tax

shifcing effects of the above recommendation. For
example, .nitial analysis shows that a typical single
family residence assessed at $80,850 with a $20,000
homestead exemption, two blocks outside the limits of
the City cf South Miami, would actually pay S$5.00 less
in taxes 1f <cthat nroperty were included in the city
and sublect 0 the existing city tax rate. The 1xX
differential would vary :1n dJdifferen: parzs of >
County.

limizaticns ané author:i:zatic..3
on the new governmental unlts.

re standards £0 be used in expanding
fari.es Cr In creating he new uJunlits.
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