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Metropolitan Government

SUMMARY

Proposals which attempt to correct basic
weaknesses in the government of the Metro Tor-
onto area have been suggested recently. The
proposals fall into two groups:

1) Those that would retain the Metro system
but correct existing inequities in represen-
tation on the Metro Council; and

2) those that would accomplish the above and
reduce disparities in area, population and
assessment that exist between present
members of the federation.

Only the proposals in the second group at-
tempt to remedy both problems. Amalgamation
would create a single authority for the administra-
tion of all municipal services in the area. The
Five-City plan would create five authorities for
the administration of matters of local concern and
retain the Metro Corporation for the administra-
tion of area-wide affairs. Progressive amalgamation
envisages a gradual shifting of responsibilities
from the area municipalities to a single Metro
council,

The size and resources of a local authority
have a direct bearing on its strength and vitality
as an instrument of local democracy. Its size
should not be such as to isolate its elected mem-
bers from public opinion nor should its available
resources so limit its activities as to deprive it
of an essential purpose.

The two proposals are tested in terms of
three criteria:

1) Electoral Control. The ratio of constituents
to representatives, direct and indirect election and
complexity of organizational structure are deter-
minants of electoral control.

2) Legislative Effectiveness. Efficiency in gov-
ernment must be judged in terms of capable
management and the ability of representatives to
transform public aspirations into policy. Since the
resources available to authorities influence their
integrity as effective units of government, the
two proposals also must be tested in this respect.
Responsibilities of elected members must not be
such as to prevent them from evaluating their
policy in its practical application or the faithful-
ness with which policy is being executed by their
officials.

3) Administrative Co-ordination. Amalgama-
tion would allow the standardization of services
and co-ordination of planning. A Five-City scheme
might permit the administration of an ex-
panded range of services of a local nature by
the individual area authorities, presumably with
standardization and co-ordination affected at the
Metro level. The relative operational efficiencies
of the two proposals are open to question but
some definite indication in this respect may result
from present Metro studies. The same studies,
which also deal with the effect of Amalgamation
and the Five-City plan on current tax rates will
have an important bearing on the disposition of
the two schemes.
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Proposals For The Re-organization Of

Metropolitan Government

Defects in the Present Metropolitan Concept

The Municipality of Metropolitan Toronto
Act was a compromise which left a number of
fundamental weaknesses in a plan that otherwise
has functioned effectively for more than seven
years. While adequately providing the machin-
ery and resources for the administration of area-
wide services, the federated system resulted in
wide inequities in representation on the Metro-
politan Council and serious disparities in area,

pulation and assessment between members of
the federation.

These weaknesses are well known. The single
representatives of North York and Swansea, re-
presenting 252,000 and 9,500 peo le respectively,
m with equal voice in the deli ations of the

politan Council. With respect to financial
resources, the Township of Scarborough levies
the highest mill rate, yet realizes no more than
the sixth highest tax yield per capita of all Metro
municipalities. In contrast, Leaside, with a favour-
able proportion of industrial assessment, levies
the lowest tax rate of the thirteen constituent
municipalities yet nets the highest tax return per
capita. A situation is thereby created in which the
highest mill rate of 66 mills yields $117 per
capita while the lowest, 43 mills, produces $179
per capita. Table I further illustrates these dis-

TABLE 1

METROPOLITAN TORONTO
AREA, POPULATION, ASSESSMENT

Assessment Ratio
. Area Total - . __ W
Monicipality g Miles Populasi & S ,.rlnhﬂri*‘
000's
%
%

Toronto 351 648642 1841303 387 613
North York 681 252073 603812 703 297
Etobicoke 448 147249 425123 598 402
Scarborough 700 200,341 390,800 676 324

York 80 124818 220,281 69.4

’ . 306
East. York 59 69,847 119,426 786 214
Leaside 24 17,220 69,805 524 476

Forest Hill 15 20,571 66,130 89
X 8 102
New Toronto 12 12,905 42,772 29.3 70.7

Mimico 1.0 17,143 31,364
A 76.0 24
?amea L1 9,525 23,100 76.5 2:;2
eston 1.0 9,545 22,727 55.0 45.0

Long Branch 9 10,755 18,220 648 352

TOTAL 2410 1540634 3874869 536 46.4

Souwrce: Metrogolit T Munici
g an  Toronto, 1961, The Municipelity of Metropolitan

In spite of these basic weaknesses
politan federation has 1:iemonst1-ated,:h ?:anm
to deal effectively with many exigencies of extra-
ordinary urban growth. In fact, it might fairly be
said that the price of such inequities has
small when compared with the advantages realized
by the participating municipalities
organization’s infant years. Now that the Metro-
politan system is entering its early ma
should these inequities be perpetuated when :
existence prevents representation on the Metro-
politan Council in proportion to financial interest
and population and throws an excessive burden
of taxation upon a few municipalities?

Any doubt there once may have been as to
the interdependent nature of the metropolitan
region has been dispelled by the ease with which
the Metropolitan Corporation has expanded its
functions to fill a previous void in the of
area-wide services. Since an alm complete
unity of social, economic and political interest
exists in the region, it is only reasonable that the
voice of each inhabitant should carry equal weight
in deliberations of area-wide concern. Similarly,
it should be possible for residents of the region
to receive, at the option of their local councils,
standards and ranges of services comparable to
those provided by other members of the federa-
tion at something approaching equal levels of
taxation. Since these standards are mot met by
the existing system, a number of alternative ar-
rangements has been suggested which
to remedy all or some of the system’s
weaknesses.

Proposals of Re-organization

_ These suggestions fall into two groups. The
first group proposes changes in the present sy
tem of representation which balances city and
suburban voting strength on the M
Council and gives equal voting rcilﬂts to each sub-
urban municipality notwithstanding wide vari®
tions in their size, population and assessment.
The proposals making up this group are set out
in Table IT but their examination will be passed
over at this time since, standing by

they do not represent a full and complete solution
to the two sided problem confronting the Metro
federation.
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TABLE II TABLE I
Present System Proposals for New System THE FIVE CITY PLAN
24 46 R POPULATION, AREA, ASSESSMENT, REPRESENTATION
M . o M. s -n M. e -0 o
Members elected City Population Area Total Ty f'l i!" |,.‘75...' tﬂino:
indirectly to Metro Sq. Mi. “ooe's Assessment  Assess-  Metro
000's ment Council
Chairman 1 1 1 1
1. Toronto 12 23 12 12 Tor. 765805 460 2113811 1199659 567 13
9. Scarborough 1 3 1 1 North
3. North Yor! 1 3 1 1 York 261618 691 626245 189,539 30.1 5
4, Etol]:icoke } g } } Scar. 200,341 700 390,188 126619 324 3
R . Youk ] 5 1 1 Etob. 188,112 479 516468 216090 418 3
7. Leaside 1 2 1 1 York 124818 80 219839 67,406 306 2
8. Forest Hill 1 2 1 1
9. Weston 1 1 1 1
10. Swansea 1 } % } Table III details the effects of these adjust-
}; mm‘{- HAT } : \ : ments and shows that under terms of the Plan,
13, Long Branch 1 1 1 1 equal representation on the Metropolitan Council

Members elected
directly to Metro* —

A. From 18 additional Wards 18
B. From 12 additional Wards 12

*Elected directly to Metro from newly-drawn wards, independent and
existing municipal boundaries.
sgxcludes chairman, not directly elected.

The second group contemplates changes to
correct both present inequities in representation
and the wide disEarities in taxable resources and
financial need that exist between members of
the federation.

The Five-City or borough plan, proposed by
the Metropolitan Chairman last August, would
require the consolidation of the present thirteen
members of the federation into five autonomous
units of local government for the administration
of matters of purely local concern. The plan, at
the same time, would retain the Metropolitan
Corporation for the provision of services of an
area-wide nature. A second alternative proposes
the complete elimination of the present form of
metropolitan government in favour of an amal-
gamation of its constituent members. A single,
unified authority governing the affairs of the re-
gion would replace the fourteen primary units
which presently constitute the area’s framework
of municipal government.

Under the Five-City plan, the City of Toronto
would amalgamate with the Township of East
York, the Town of Leaside, and the Villages of
Forest Hill and Swansea to form an enlarged City
of Toronto. A City of North York would be formed
%y amalgamating the Town of Weston with the

ownship of North York. The present Township
of Scarborough would be elevated to city status,
and an amalgamation of the towns of Mimico and
New Toronto with the Village of Long Branch
and the Township of Etobicoke would form the
City of Etobicoke. Finally, the Township of York

:Jr(;l;ld become the fifth city of the Metropolitan

between the city and suburbs would be retained.
The table also shows that representation on the
Council would apgroximate population and finan-
cial interest and that, by means of the regrouping,
the present units of government would be consol-
idated into authorities of more comparable area,
population and assessment.

The principle on which the borough plan
is founded holds that there are definite advantages
in a system of municipal government which pre-
serves as great an amount of local autonomy in
the provision of essentially local services as is
practical. If this was the only advantage of the
proposal however, there would be no reason to
abandon the present system which itself is found-
ed on this very principle. Two additional advan-
tages are anticipated. In the first place, it should
be possible to allocate voting strength on the
Metropolitan Council in a more equitable fashion
by regrouping the constituent members. In the
second, by equalizing, or at least bringing up to
a standard minimum size, the administrative divi-
sions which would constitute the basic govern-
mental units of the federation, the Plan apparent-
ly anticipates that the five boroughs would have
the resources to effectively provide their assigned
functions at something approaching equal levels
of service and taxation. It also attempts to deal
with the problem of distributing functions to mem-
bers of a federation while at the same time pro-
viding them with the financial resources with
which they may meet their assigned responsibili-
ties. It is also based on the belief that if the
jurisdictions and responsibilities of municipal
councils go beyond a certain point, many advan-
tages of local government may be lost. Conse-
quently, it is implicit that local units of govern-
ment be small enough to allow councils and indi-
vidual members to maintain direct and personal
contacts with those to whom they are responsible,
vet large enough in terms of population and re-
sources to enable them to provide a sufficiently
wide range of services as to make them vital,
effective units of government.

—
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In addition to the Five-City plan, it has been
recommended that a complete amalgamation be
affected throughout the metropolitan region, with
the resulting area divided into fourteen wards
for purposes of representation on the single, area-
wide council. A variation of this scheme proposes
the complete amalgamation of the area, progres-
sively, over a number of Lfea:s by gradually trans-
ferring functions currently performed by the area
municipalities to the Metropolitan Corporation.
Since objective of these two proposals is com-
plete amalgamation — differing only in the man-
ner in which the end is to be achieved — they
will be considered together.

ities would be available for use by the entire
cpt;mumge Services whmhofunder the existing sys-
em are the responsibility of individual municipali-
ties could thereby be standardized with their
costs being wy distributed through-
out the area. , the community as a whole
would contribute toward the cost of facilities
whﬂmmwmnsggded attheex;_)enseofa
ofmgleﬂne m“ml’ahn ty used by all inhabitants

Be{ore_ e'.ttamining tih;e two )
moment might be taken to review the theorv of
local government and its application to Fi

City pi i Amal ,31111'-9 n the Five-

The Theory of Loecal Government

. .. Local government is a device which all
viduals acting collectively in a munic? wai
gl;leretht:nmmphsh goals more easily and effec-
% y t."‘wou‘ld be possible by individual action.
ungsequen y, it is important that any activities
e ertaken by a local authority accurately reflect
ity wishes of those for whom it acts. The author-
pubhcmand be responsive to the desires of the
g an sufficiently flexible to allow for some
beanahon in f;hio ip;‘%hq:lntgn of its services. It must
financially soune resources in proportion
T i, 55 Sl
aruch:mtoismlateitseleuctedI;jlze g gl g
lic opinion, nor limit its - ggnen e
to the point of deprivins itr:r?g:n of responsibilities
There}mn essential purpose.
ore, much of the strength and vifal'
local government depends on the maintenm:c{z 3§

a close relationship with local residents ang the

possession of a meaningful
oy gful range of responsibil

‘Bearing in mind the preceding di and
puttx_ng .:151(}5: _for the moment problems of ;ng-.
lapping jurisdiction, duplicated facilities and local
autonomy, it will be seen that the Fi and

Amalgamation plans resemble each other in at
least one respect: both propose increases in the
size of existing governments in the area Any
evaluation of the two plans therefore should
include a consideration of the optimum size for

an effective unit of local government.

It is suggested that the two proposals
be tested in terms of three criteria: electo?;i
control, legislative effectiveness and administrative
co-ordination.

Electoral Control

There are a number of means by which the
electorate may control the actions of its elected
representatives. The most common device, aside
from the ballot, is through nal ta-
tions to elected officials and councils.
the most important determinant of control that
can be exercised by this means is the accessibility
of elected members to the public. Under a scheme
of amalgamation, a single elected body must cope
with all local, sectional and regional problems
arising from the municipality’s affairs. If the ratio
of constituents to elected members is large, the
individual councillor may become remote to many
of his constituents and consequently escape their
vigilance. It is essential that voters can easily
identify their representative and bring
problems to him without hesitation.

E

Maximum electoral control, through direct
election, would be a feature of a single council
Although the present system of indirect election
to the Metropolitan Council reduces electoral con-
trol, this system need not necessarily be
in a federated, Five-City plan.

_ The public’s familiarity with the m 3
ity’s affairs and the part played in its 0
by elected members should increased by the
existence of a single council rather than the muk
tiplicity of authorities under a federa
owever, if through the pressure of business,
council under either scheme, transfers duties to
sggciaéd purpose bodies, electoral control 18
reduced.

The election of a single slate of resentd-
tives to one council is less confusing than the
selection of several candidates for office in 2
number of authorities.

R e

Legislative Effectiveness

The second criteria tests the relative capabili-
ties of representatives under the two systems to
accurately determine the wishes of the electorate
and convert these wishes into concrete public
policy. The ability of elected members to perform
this function is an important determinant of the
efficiency of the two systems.

In industry and commerce, efficiency is rel-
atively easy to assess by reference to the fin-
ancial resuits of a particular undertaking. In gov-
ernment as well, inefficiencies resulting from de-
fective organization and operation can be inden-
tified. But efficiency in government operation
must pass a further test. Since its objective is to
give outward expression to the collective wishes
of those for whom it acts, its effectiveness must
be judged, in part, by its success in transforming
public aspirations into policy. Accordingly, its
efficiency depends upon the ability of elected
members to ascertain public opinion and convert
their knowledge into practical operation. At what
point will the sheer size of an authority kfrohibit
its elected members from accurately making this
interpretation? Will a desirable ratio of repre-
sentatives to constituents require a council of
unwieldly size? Yet, if a small v is established,
there is the danger that policy will not adequately
reflect public desires.

A partial solution to this problem is available
in those countries in which political parties form
an active element in municipal government. Party
organizations are able to transmit to those in
?jﬁce ta running analysis of current popular sen-

ent.

In the formation of policy in matters affecting
the metropolitan area as a whole, a single council
would make its decision more proml)tly than
would a federated government. A single council
also would assure that policy was co-ordinated in
its application through the entire area and that
services were standardized. However, if a service
is administered by a single body, there can be no
flexibility in its application. The larger a com-
munity is, the wider will be the number of s
cialized services provided. Though many of the
services are really required by only a few, the
tendency will be to extend them to all. A federat-
ed system permits some selectivity across the
metropolitan area.

The egpe and ran%e of policy that can be
determined effectively by area councils under a
federated scheme can be sharply restricted by
limitations of size and available resources. Under
a single Metropolitan Council, resources of the en-
tire area would be at the disposal of the single
council for the support of such services as may
be required. Under the proposed Five-City plan,
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limitations of this nature would be reduced
through the creation of municipal units of suf-
ficient size to allow for the provision of the whole
range of local services normally provided by cities.
Authorities with minimum populations of 124,000
and assessments of $200 million would have the
stature and strength to stand as vital units of
government in their own right. The Metropolitan
Corporation would handle duties of wider than
local concern.

The Five-City plan would bring into play a
grinciple which has been relied on in Great

ritain for a number of years in distributing
functions between two, and even three tiers of
government.! In determining the size or level of
government with which a particular service is
to be lodged, the general aim has been to place
responsibility for the service at the lowest or
most local level of government as is compatible
with the effective administration of that service.
Observance of this principle is said to assure the
vitality and integrity of local government by
preventing the transfer of local responsibilities to
regional authorities.

Whereas municipalities under the present
scheme of metropolitan government are restricted
in the extent of their responsibility for policy by
limitations of size and resources, a single council
would be unham in this respect. Alternately,
a borough organization would create units of suf-
ficient size to permit the provision of most local
services by the member municipalities while k
ing the determination of policy at a relatively
local level.

An important element of legislative effective-
ness is the requirement that councillors maintain
close relations with the administration so that they
may evaluate the competence of their officials, en-
sure that policy is being faithfully executed, and
judge the effectiveness of theiuolicy in its prac-
tical application. While elected officials should
not interfere with the actual administrative work
of professionals, they nonetheless should be in-
timately acquainted with it.

This is especially true when, as a result of
specialization and ‘big government’, the tendency
often is to leave more and more minor policy
decisions and technicalities of administration to
appointed officials. When the business of local
government is so involved in regulatory functions,
it is essential that the decisions of professionals,
which may be efficient but which also may stray
a long way from the decisions rendered by the
people’s representatives, are kept under constant
scrutiny by the elected members.

1) Report of the Local Government Boundary Commission, 1947, (H.C. 88),
London, H.M. Stationery Office, 1948.
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With respect to the Five-City proposal, the
restricted jurisdictions would permit members of
each council to become more familiar with the
results of their policies and would allow them to
better judge the competence of the officials res-

nsible for administration. At the same time,
ggwever, familiarity with officials of the Metro-
politan Corporation and the member’s evaluation
of policies determined at that level probably would
be inferior to that of the elected officials of a
single, area-wide council in respect to its own
administrative staff and policies.

The calibre of elected representatives attract-
ed to public office also has a bearing on the sound-
ness of policy adopted under either system. Mem-
bership on a single council with its vast range
of duties and jurisdiction extending over 241
square miles of Metropolitan Toronto would carry
with it heavy responsibilities and would be an
adequate challenge for the most ambitious. The
job would be immense and there is a question
whether there would be enough outstanding
people willing to fill, and capable of filling, the
outsized jobs thereby created. On the other hand,
the formation of five boroughs of significant size
creates the J)roblem of manning five councils
with a considerable number of competent mem-
bers. However, there is the possibility that with
public attention diffused over a number of auth-
orities, able persons who otherwise would shun
the intense publicity associated with membership
on a single metropolitan council might be willing
tomg;erve in the more casual atmosphere of borough
office.

Problems of urban development beyond the
immediate boundaries of Metro Toronto may in
gfgt be ascribed to insufficient legislative con-

Is extpnd;ng over these areas. Consequently, any
re-organization of the existing Metro system should
make provision for the orderly, progressive ex-
pansion of legislative control accor ing to the
demands of suburban growth. Under a single Me-
tro government, this would be accomplished by
simply am:;lgamatin the developing areas with
the organized city. The Five-City plan could estab-
lish additional autonomous authorities as warrant-
ed by new development. Each plan has a “built-in”
capacity to deal with the problem. When one
considers the modern trend toward sprawling
growth as opposed to the intensive development
of land in earlier times, continuous expansion of
the Metropolitan area might at some point com-
promise effective central control.

Administrative Co-ordination

The third test involves the administrative
effectiveness of the two proposals and the extent
to which they lend themselves to the co-ordina-
tion of policy and services.

There are many obvious administrative ag.
vantages in an amalgamated form of government.
Functions which probably would be duplicated by
five area administrations, and a si.xgh if
formed by the Metropolitan Corporation, would be
centralized and brought to a single standard by
Amalgamation. In addition, the provision of ser-
vices throughout the area could be co-ordinated,
and comprehensive planning of all services and
expenditures could be based upon the require
ments of the entire region.

Under a borough system, many of these con-
flicts would remain. However, with the formation
of five medium sized city authorities, whose popu-
lation, area and revenues would aﬁx:rmit the ad-
ministration of all services normally g:ovided by
cities of comparable size, it might
that some functions now planned and admi red
by the Metropolitan Corporation could be return-
ed, at least in part, to the control of the individual
authorities. Responsibi]il:gl for co-ordinating locally
administered services which require some degree
of standardization throughout the metropolitan
area, and the administration of functions not suit-
ed to individual local control, would remain with
the Metropolitan Corporation. The practice of
transferring functions to the Metropolitan authori-
ty due to the inadequate resources and size of
many suburban municipalities might be reduced.
This would result in similar administrative de-
partments in each borough, with co-ordinating-
planning authorities in the Metropolitan organiza-
tion. While duplications would remain, the ad-
ministration of services would be lodged, wher-
ever practical, with the level of government
closest and most accessible to the electors.

In respect to service functions within the
organizations created under either proposal, econo-
mies could be realized through mechanization,
standard procedures and centralized functions.
Less tangible savings through ‘tidy’ patterns of
organization, clear lines of authority and the uti-
lization of highly qualified experts are more likely
to be found in large organizations. How these
factors, excepting that pertaining to organization,
relate to Amalgamation and the Five-City plan
is open to conjecture since the organizations con-
templated under both schemes are of substantial
size. A British Royal Commission studying the
government of the Greater London Area conclud-
ed that although an accurate comparison could not
be made, it appeared that costs of administration
increased in proportion to the size of the author-
ity. Though this same conclusion was reached in
the 1953 Cumming Report on Metropolitan Tor-
onto, investigating bodies in Edmonton, Winnipeg
and Sacramento have drawn contrary conclusions.
It is expected that studies made on behalf of the
Metropolitan Council will throw further li ht gﬁ
this question when they are presented to Coun

MR T

r. It also is expected that the
eagw Eg;;?\gg effect of the FiveCity and
l}iAmalga::nat.ion plans upon the current tax rates
of the metropolitan area — an important deter-
minent of the proposal eventually sqlected — will
pe dealt with in that report. The unique problems
resented by the proposals would require unique
legislative and financial innovations for their im-

p]'nnentation.

This Bulletin is issued solely in the interest of advancing objective analysis of a ma
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Conclusion

If democracy at the municipal level is to be
satisfied in the metropolitan area of Toronto, it
must be decided at what point a local authority
becomes too large to adequately reflect the desires
of those for whom it acts and too small to effec-
tively carry out the resgonsibi]itles of local govern-
ment. It is to this problem that the Metropolitan
Council must address itself.

—

tter of public concern.
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