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Proclaiming that “we are dl in it together,” urban advocates have for the past decade sought to
promote city-suburban political coditions! Their call for concerted regiona action to address urban
sociad and economic problems reflects a new politica redity: the sharp scaling back of federa urban ad
since the 1980s, even as concentrated urban poverty continued to grow. Asfedera dollars grew more
scarce and socid policy devolution granted states more discretion over spending, the need to gain new
dliesand to build power in new arenas became increasingly evident to many urban advocates. The cdll
for metropolitan dliances a so reflects along underappreciated economic redity: the economic fate of
citiesand suburbs are linked. A wedth of studies now documents the interdependence of cities and
suburbs? Many of these studies argue that al nonpoor suburbs have along-term interest in reducing

urban poverty because such poverty depresses regiona economic growth. Others point to the shared

! See Larry C. Ledebur and William R. Barnes, All In It Together: Cities, Suburbs, and Local
Economic Regions (Washington D.C.: Nationa League of Cities, 1993).

2 Paul D. Gottlieb, “The Effects of Poverty on Metropolitan Area Economic Performance,”
Urban- Suburban Interdependencies Rosdind Greenstein and Wim Wiewel (eds.) (Cambridge, Mass:
Lincoln Indtitute of Land Policy, 2000), pp.21-48.




economic interests of cities and particular suburbs, especidly fiscaly distressed suburbs.

Despite this outpouring of research, identifying the “we’ and figuring out how to get them
together has proven chdlenging. Efforts to build equity-oriented metropolitan aliances have faced a
formidable array of obstacles. These include longstanding political animosities between cities and
suburbs, bitter racid divisions, entrenched administrative practices, and the narrow and short-term
perspective that dominates the thinking of politicians and civic organizaionsin cities aswell as suburbs.
Y et, in metropolitan regions across the country, urban advocates have been building new dliances of
varying reach and durability. This paper evauates what we can learn from these efforts, drawing
particularly on case materia related to improving infrastructure and investment in low-income
communities®

| highlight four factors that appear consistently in successful and durable collaborations for
reducing metropolitan inequdities. Thefirg isthe centrd role of relaionship building among codition
members. The second is the ability to reframe problems so that formerly disparate interests find some
common ground for collaborative action. Thethird is access to information and the capacity to anayze
often complex data. The fourth is the ability to operate effectively in the multiple politica arenas that
gpan the federa system. After illustrating these factors, | then show how each of them has mattered for
the development of specific metropolitan dliances. Findly, effective influence a the Sate and federd

levelsis particularly important for most successful codlitions, the last part of the paper shows how some

% Case materid for this paper is draw from the secondary literature as well as from my own
research, including interviews in Chicago and Washington D.C. with Sate legidators, city officids,
advocatesin the areas of transportation and community reinvestment, and other individuas.



notable metropolitan aliances have won access to those arenas.

FOUR ELEMENTS OF DURABLE METROPOLITAN COLLABORATION
Relationship-Building. Rdationship-building is key to durable and successful collaborations. It is not
only thefirg sep, it isthe central ongoing task of codition-building. In efforts to build coditions that
cross metropolitan political boundaries or that stretch across a sate, advocatesin the same broad field
may not know one another. When coditions seek to unite groups active in different issue aress, the
problem is compounded. Most research on relationship- building emphasi zes the importance of repeated
interactions in building trust.* Small steps that link different groups in common actions are an essantia
part of the process.

In addition to these close ties among direct cooperators, members of successful collaborations
have knowledge of and access to more distant interests. Such “wesak ties” can provide resources,
knowledge or political support at criticd moments. This suggeststhat it iswell worth seeking out
relationships with groups that have power or areputation for power even if their immediate vaue to the

codition may not be evident. Organizations and codlitions use hiring decisions and member recruitment

* See Ronad Ferguson “ Conclusion,” Urban Problems and Community Development  edited
by Ronald F. Ferguson and William T. Dickens (Brookings Ingtitution Press, 1999), pp.569-610.




to extend the range of relaionships.

Defining Common Interests. Thinking about problemsin regiona terms does not come naturaly to
most metropolitan actors. Thinking is waysthat link the interests of the urban poor to othersin the
metropolitan areais even more rare. Political boundaries promote narrow and local perspectives on
regiond problems. Many suburban residents ook to their city boundaries as aform of protection from
urban problems; for many locdities, strengthening these boundaries has long been a centra god. Locd
paliticians, driven by short-term electora considerations and hot-button racia issues, often reinforce
such narrow perspectives. Despite the continuing power of these barriers to collaboration, there are
severd processes through which groups within metropolitan areas can build common perspectives. The
search for such areas of agreement does not imply complete overlap of agendas across groups or even
smilar mativations. Groups can begin to cooperate even around small areas of agreement.

One gpproach to defining common interests involves what sociologigts cal the “ Strategic
framing” of issues. Frames can be defined as “the specific metgphors, symbolic representations and
cognitive cues’ that define the issue> Wheat is the issue about and whose interests does it touch?

Investigators who study socid movements point to the importance of framing in determining the scope

> Meyer N. Zad, “Culture, Ideology, and Strategic Framing,” Comparative Perspectives on
Socid Movements Doug McAdam, John D. McCarthy, and Meyer N. Zad (eds.) (New Y ork:
Cambridge University Press, 1996), pp.261-74.




and ultimately the success of socid movements. Strategic framing can seek to redefine an issue so that
groups who did not see their interests as intertwined find new bases of cooperation.

The movement for “smart growth with equity” attempts such a redefinition of interests® Theam
isto unite advocates for low-income communities with environmentalists and other potentid dlies,
including business and labor. The interests of environmentaists and advocates for low-income
communities have historically been difficult to reconcile.” The anti-growth perspective of many
environmenta groups clashed with the support for jobs and growth on the part of urban advocates.
More recently, advocates for low-income people and environmentalists have tangled directly over
growth controls and affordable housing. The smart growth movement attempts to locate common
ground among these groups. Environmentaists' concerns about sprawl need to be addressed through
revitalizing declining urban neighborhoods and providing affordable housing as part of revitdization.
Portland, Oregon, which implemented state land use controls nearly 30 years ago, iswidey
acknowledged as the leader developing thiskind of codition. A smilar logic is a work in recent efforts
in lllinoisto link environmenta groups primarily concerned with stopping highway devel opment with
urban groups that support improved public transportation.

A second way in which common interests can be built is when antagonigtic groups learn through

experience that their interests are at least partly complementary. The role of the Community

® See Don Chen, * Smart Growth with Equity,” in Just Transportation: Dismantling Race and
Class Barriers to Mohility Robert D. Bullard and Glenn S. Johnson (eds.) (Gabriola Idand,BC and
Stony Creek, CT: New Society Publishers, 1997).

" Margaret Weir, “Planning, Environmentalism, and Urban Poverty: The Political Failure of
Nationa Land Use Planning Legidation, 1970-1975" in The American Planning Tradition: Culture and




Reinvestment Act (CRA) in making banks realize there was a profit to be made in lending to low and
moderate income home buyers provides an example of this process. Firgt enacted in 1977, the CRA is
an anti-redlining measure that required banks to lend throughout the areas from which they draw
deposits. Although many banks vigoroudy resisted the measure and regulators failed to enforceiit, in
citieswhere loca community-based organizations were strong, the CRA sparked collaborations that
proved profitable to banks® By the 1990s, most banks had established community affairs departments
and had discovered that it was indeed in their interest to lend to low and moderate income communities.
Someinitiad coercion or regulation may be necessary to promote this kind of learning. For example,
Oregon’s homebuilding indugtry initialy opposed the state' s land use regulations but once they werein
place, some of the builders came to support the law.

A third way that low income advocates can win regiond dliesis by persuading regiona

Policy Robert Fishman (ed.) (Washington D.C.: Woodrow Wilson Center Press, 2000), pp.193-215.

8 Jean Pogge, “Reinvestment in Chicago Neighborhoods: A Twenty-Y ear Struggle,” From
Redlining to Reinvesment Gregory D. Squires (ed.) (Philadephiac Temple University Press, 1992),
pp.133-48.




organizations to extend their misson to encompass issues of highest concern to low-income
communities. In many cases, this does not entail redefining interests, but rather broadening the action
agenda. The American Lung Associaion’s increased attention to the asthma of inner city children
provides an example of this kind of misson extenson. The advantage of this strategy isthat it does not
require creating new organizations but rather extending the capacities of exigting organizations.

The emergence of new problems can provide an opportunity for redefining problems and
identifying new dlies. The padt five years of economic growth have prompted business leeders in many
regions to see sprawl, trangportation, and the spatid mismatch between jobs and housing as problems
that concern them. In some regions, such as Chicago, this has generated new business initiatives
centrally concerned with promoting regiona equity.® In other settings, advocates have to press to ensure

that equity considerations enter into business thinking about regionaism.

Information and Expertise. Information and expertise are essential components of regiona codlition
building srategies. They are particularly important in launching new palicy initiatives because deta can
help cast issuesin anew light, ether documenting the extent of a problem or highlighting common
interests that may not be apparent on the surface. Data and expertise can show that some solutions are

more feasible than previoudy thought. Data can dso highlight patterns of public spending that fail to

° Elmer W. Johnson, Chicago Metropolis 2020 (January 1999)




address or even exacerbate some problems.

The increase in home mortgage lending would not have been possible without the Home
Mortgage Disclosure Act (HMDA) of 1975, which required banks to disclose the geographic location
of their resdentia lending. The availability of that information, combined with new data disclosure
requirements after 1989, was essentia to showing patterns of noncompliance with the CRA. Disclosure
requirements are not dways sufficient to make data useful. Lending datawasinitialy released in aform
that made it difficult to use; only concerted pressure produced a more usegble format. Although the
Trangportation Equity Act of 1998 (TEA-21) required the federal government to rel ease data about
public spending on trangportation, loca advocates have thus far found the data difficult to useto
document unequa geographic patterns of spending. Even when dataiis avallable in auseful format,
community organizetions may not have the capacity to andyzeit.

Because of these difficulties, intermediary organizations that specidize in analyzing data are often
critical components of regiona coalitions. These organizations can build the expertise and invest in the
computer equipment and software needed to andyze often complex data. In the field of community
reinvestment, organizations such as the Woodstock Ingtitute, the Nationa Training and Information
Center, and the Nationd Community Reinvestment Coalition have played an essentid role by providing
andyses of loca bank lending patterns for community groups. Such analyses are necessary for any
plausible chalenge to lending practices. More recently, these intermediary groups have aso played a
key rolein state campaigns to regulate the latest predatory lending practices.

In addition to andyzing data, intermediary organizations can produce new information. Using a

vaiety of srategies, including surveys, new information is often acritica first sep to documenting a



common problem. New technol ogies have made information more vauable in organizing new
coditions. The development of Geographic Information Systems (GIS) mapping is a particularly
vauabletoal. In his book Metropolitics Myron Orfield stresses the key role that large colored maps
played in visudly displaying the common interests among the eements of the metropolitan codition he
sought to build in the Twin Cities™® Visua evidence of the common tax burden that the cities and some
suburbs bore for the development of “executive suburbs’ was powerful way to show doubtful suburbs
that they had common fiscd interests with the city. In some cities, local intermediary organizations, such
as Chicago’s Metropolitan Chicago Information Center now can provide loca organizations access to
these tools.

Credting intermediaries that loca organizations can accessis itsdf a process requiring
organization. The most successful uses of information occur when asupraloca network of organizations

isbuilt to address smilar problems. Such networks facilitate sharing information as well as Strategy.

Multi-level Political Action. The notion of “metropolitan collaboration” impliesthat action is confined

to one leve of government. The word “collaboration”implies a conflict-free process. Y et, successful

19 Myron Orfield, Metropalitics: A Regiona Agendafor Community and Stability (Washington
D.C.: Brookings Ingtitution Press/ Cambridge, Mass.: The Lincoln Indtitute of Land Policy, 1997)




10

regiond collaborations have the ability to influence policy a the federd and Sate leves, they dso
possess sufficient political power to deploy more conflict-oriented approaches when necessary.

Even in an eraof sgnificant policy devolution, federd regulations significantly affect the
prosgpects for metropolitan collaborations. In many policy aress, federa regulations set the framework
for metropolitan action. They can tilt the balance of power among locd actors in ways that give weaker
groups afoot in the door. For example, regulations regarding disclosure of information (asin the Home
Mortgage Disclosure Act) and regulations requiring bank compliance (as in the Community
Renvestment Act) dramaticaly changed the balance of power between banks and community
organizations. Federa actions can create new arenas of decision making that shake up existing power
relationships, asin the 1992 Intermoda Surface Trangportation Efficiency Act (ISTEA). ISTEA gave
more authority and discretion over spending decisions to Metropolitan Planning Organizationsin hopes
of curbing the power of state highway departments. Federa provisions can provide new channels of
funding asin TEA-21's Access to Jobs program, which gave community groups adirect stakein
regiond initiatives to insert equity concernsin trangportation decisons.

Accessto state paliticsis particularly important for creating and sustaining regiond dliances.
Because there are very few regiona organizations with sgnificant decision making power, most key
regiona decisons actudly get made at the Sate level. The entrenched locaism of much decision making
in the states and the salience of partisan divisions has made this a particularly tough arenafor promoting
city-suburb coditions. State-wide campaigns supported by awide array of loca groups — often united
by only thin agreement, rather than degp common interest — may be the best srategy for prevailing in

date palitics.
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VARIETIESOF METROPOLITAN ALLIANCES

The three ingtances of metropolitan aliances discussed below reved the importance of building
organizations that can sustain communication across diverse communities. In the case of Chicago's
Green Line preservation, a city-suburb aliance successfully fought to rehabilitate a key transportation
line linking city and suburb. However, collaboration declined after the immediate threat that linked them
had passed. In the case of the Campaign for Sustainable Milwaukee, a base of more than 200
advocates firg came together, focused on building relationships and identifying common interests. The
new organization then launched its work around a number of specific, smaler issues of common interest.
Thethird case, the Texas Industrid Areas Foundation, illustrated the process of building multi-leve
organizations. It showed how processes that heightened an awareness of the needs and viewpoints of a

diverse membership could be brought to the organization as awhole.

Green Line Preservation: The Power of Direct Threat. A direct common threat can spark the
coaescence of regiond collaborations. In Chicago, the Chicago Transit Authority’ s suggestion in 1992
that it would dismantle the deteriorating hundred-year-old Green Line (dso caled the Lake Street El)
posed such a common threat.** The Green Line runs from the Loop, the central business district,

through the city’s West Side, a poor African American neighborhood and into the western suburbs, a

1 The following analysis draws on interviews conducted by the author. It also draws on Laura
Olsen, Trangt- Oriented Communities (Mobility Partners, Washington D.C., n.d.) and Nationa
Neighborhood Codlition, Smart Growth, Better Neighborhoods. Communities L eading the Way
(Washington D.C.: National Neighborhood Codlition, 2000), pp.91-100.
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racialy-mixed middle income community. The city-suburban codition (the Lake Street El Codition) that
emerged was notable not only for its success in saving the Green Line but aso for itslinksto an
innovative trangt- oriented development plan designed to help revitaize the West Side. In the words of
the Northeastern Illinois Planning Commission, the broad cooperative effort represented “a powerful
step in working toward the metropolitan-wide goas of investment and revival of mature communities.”*?
The common interest of the near west suburbs and adjoining low-income city neighborhoods
was reldively clear. City residents relied on the line not only to commute downtown but aso for a
reverse commute to the near western suburbs. The Oak Park-River Forest Chamber of Commerce,
representing suburban businesses who relied on these city workers, was an important part of the
codition, as were city resdents and businesses located dong the line. Although some suburban
communities shun public trangt that connects them with the city, the history of racia integration and
tolerance in some of these suburbs meant that suburban officias were willing to engage in codition

building. The codition attracted six suburban mayors.

12 David Ibata and Douglas Holt, “* L’ Line Rehab Project Tied to Urban Reviva,” Chicago
Tribune (September 16, 1993), p.7.
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The existence of expert intermediary organizations and experienced community development
corporations was essentiad to the innovative plan to link trangt preservation and neighborhood economic
revitaization. The Neighborhood Capita Budget Group (NCBG), a city-wide codition of 200
neighborhood organizations, became directly involved in organizing the Lake Street El Codition.
Together with the Center for Neighborhood Technology (CNT), a non-profit technical assistance
organization and Bethel New Life, afaith-based community development corporation on the West Side,
the NCBG and the Lake Street El Codlition proposed the idea of transit-oriented devel opment.
Through such development, the “ Community Green Line Initiative’ proposed to redensify the West
Side, revitaizing the community and addressing declining ridership, one of the CTA’s mgor rationaes
for dosing theline. After the CTA agreed to rehabilitate the Green Line, the trangt- oriented
development component was fleshed out further in areport by the Urban Land Ingtitute.*® The project
eventualy was narrowed to asingle El stop, with aplan for housing, commercia development, achild
day care center and a hedlth center other servicesto surround the station. Bethel New Life and the
Center for Neighborhood Technology took the lead in developing and implementing the plan.

The codlition built power & multiple levels. Counted among the officid codition members were
two members of Chicago’s congressional delegation and one State senator. Power at the state and,
particularly the federd level, was essantid to getting the CTA to make the $300 million commitment to

preserve the Green Line. The trangit-oriented development part of the project was well-postioned to

13 Urban Land Ingtitute, “The New Green Line, Chicago I1l.; Recommendations for the Trangit-
Oriented Redevelopment of Neighborhoods along Chicago’ s Rehabilitated Green Line“L”,
(Washington D.C.: Urban Land Indtitute, 1995).
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access funds and technica assistance from avariety of sources because it encompassed multiple
obj ectives—economic development, housing, public trangt and clean air. The “smart growth” framing of
the neighborhood revitdization project dlowed Bethel New Life to attract partners not usualy
associated with urban redevel opment, such as Argonne Nationd Laboratory. Despite these advantages,
the trangt-oriented project has taken along time to get off the ground. Assembling the land and securing
funding from arange of sources have both been time-consuming processes. Nonethel ess, dements of
the project have been completed and other components are underway.

Reflecting on the experience of building a city-suburban codlition, Mary Nelson, president of
Bethe New Life noted that “ The toughest chalenge is developing the mechanisms for mutudity between
the city and suburbs.”** Although these groups shared a common interest in preserving the Green Line
and successfully united in pursuit of that goal, communication across city-suburb lines remained difficult.
Differences in neighborhood styles -- with urban groups used to amore confrontationd style than
suburban neighborhood organizations -- made ongoing cooperation a chalenge. Once the immediate
common goa surrounding the preservation of the Green Line had been achieved, sustained city-
suburban contact declined.

This patern isafamiliar one for issue-oriented dliances. Once the initid issue that united them is
resolved, the disparate parts of a codition go their separate ways. Even though revitdization of the West
Sdeisin thelong-term interest of the adjoining suburbs, it was difficult to sustain significant cooperation

without adirect foca point of common engagement.

14 National Neighborhood Coalition, Smart Growth, Better Neighborhoods, p.100.
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The Campaign for Sustainable Milwaukee: Organization Building. In contrast to the Lake Street
El Codition, the Campaign for Sugtainable Milwaukee did not form around asingleissue. In 1994 it
brought together under a single umbrella more than 200 activigts, union members, eected officias, and
religious organizations concerned about the deterioration of the inner city, the decline of good jobs, and
the role of public palicy in subsdizing these trends. Particularly striking is the participation of unions and
community organizations, two groups with a history of racia tension and only sporadic cooperation.
Thisisaggnificant aliance because organized |abor -- despite its decline -- ill commands subgtantia
resources. |n many urban aress it continues to have a subgtantia membership base as well.

The Campaign’ sfirg efforts centered on intensve meetings among members to identify specific
concerns. This period of building relaionships and learning about common issues dlowed the campaign
to target its program and policy initiatives in ways that strengthened the dliance. Some of its key efforts
have focused on wages and jobs and link the interests of organized labor and nonunionized workersin
low wage jobs. The firgt was aliving wage campaign, which resulted in the passage of living wage
ordinancesin the city of Milwaukee, the school board and the county. The Campaign has also forged
rlationships with the Building Trades unions™ In 1995, it created a“ Jobs Access Task Force” to
chdlenge the stat€' s decision to build a new convention center with no affirmative action guarantees or a
labor agreement. The Campaign effectively seized upon the state’ s neglect of unions and minoritiesto

Cregte a common cause between these two groups. Direct protest and targeting the bond underwriters

1> See the discussion in “ The Inner-city Worker's Center: Campaign for a Sustainable
Milwaukee,” Organizing (The Center for Community Change) #10 (June-July 1998).
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ultimately pressured the convention board to agree to a contract that benefitted union members and
communities of color. This action dso paved the way for the Campaign’s creation of a Centrd City
Workers Center, which connects centrd city residents to high paying construction jobs.

The Campaign’s efforts to address trangit issues have been less successful. Recognizing that
poor transportation links to suburban jobs posed a sgnificant barrier to inner city employment, the
Campaign launched an initiative for anew light rail sysem in the Milwaukee area. The plan would
effectivey dter the highway-oriented bias in sate policy. Although it won support of awide range of
metropolitan interests, the effort stalled because it could not win gpproval in the state legidature.™® In the
legidature, the issue divided dong partisan lines as Republican legidators blocked the light rail. The
raciad dimendon of this conflict was never far from the surface: Two discrimination complaints charged
that the state was biased in favor of highways that serve white suburbanites and againgt transit options
that would better serve minorities. Despite settlement of the complaints that required the state to
condder the light rail option, the future of the initiative is doubtful given the Republican Assembly’s

strong opposition.

Faith-Based Coalitions. Sustaining a Common Vision and Recognizing Difference. Faith-based
networks can find it easier to sustain @ common misson acrass contentious city-suburban boundaries

than issue-based groups. As one Columbus, Ohio organizer put it, “ As afaith-based organization, we

18| arry Sandler, “Light Rail Debate,” Milwaukee Journa Sentingl September 7, 2001, p.B3.
Onthelegd drategy in Los Angeles, see Eric Mann, “ Confronting Trangt Racismin Los Angeles’ in
Just Transportation: Dismantling Race and Class Barriers to Mohility Robert D. Bullard and Glenn S.
Johnson (eds.) (Gabriola Idand, BC and Stony Creek, CT: New Society Publishers, 1997), pp.68-83.
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don't draw theline & political subdivision boundaries.”*’ With an ingtitutional base in rdligious
indtitutions, city groups have a ready-made set of possible counterparts in the suburbs. Moreover,
common religious vaues ease communication and make it easier for these groups to sustain cooperation

over multiple issues.

"National Neighborhood Codlition, Smart Growth, Better Neighborhoods p.110.
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In his study of the Texas Industrid Areas Foundation, the oldest and most successtul faith
based network in the country, Mark Warren stresses the role of rdigious vauesin helping to forge initid
dliances and perceptions of common interest.’® Y et, the Texas network has aso relied on organizationd
drategy and carefully tailored issue campaigns as tools for sustaining its broad-based activities. Two
features sand out. The firgt is the emphasis on building a strong base in the member churches. The
organization epouses the principle of subsdiarity: do not let a higher level organization take charge of
an activity that aloca group could do. This principle helps to build a broad reservoir of local leaders,
even as the organization stretches beyond the local community. When loca |eaders are confident of their
own capabilities and interests, they can more easily engage in broader coditions.

Thisis especidly true of coditions that encompass class and race differences. Initidly founded
as a community-based organization (Communities Organized for Public Service or COPS) in San
Antonio’s Higpanic community, the organization initidly did not confront the challenges of cross-race
and class organizing. On its own, COPS won sgnificant victories, securing a substantial share of the
city’s Community Development Block Grant alocation for basic neighborhood infrastructure. But to
build on these successes, COPS redlized it would have to reach into other communities. It did so by

edtablishing separate organizations in the white and African American neighborhoods and only over time

BMark R. Warren, Dry Bones Rattling: Community Building to Revitaize American Democracy
(Princeton, N.J.: Princeton University Press, 2001).




19

did the organizations cometo link their activities closaly together. As Warren notes, “The |AF s broad-
based organizations are federated forms that repect the integrity of community traditions and
ingtitutions, while aso cresting forums for cooperative action.”*®

The second feature of the Texas |AF s strategy that facilitates broad- based codition building is
its direct efforts to address race and class divisons. When the organization established an effiliate in
Dadlas, acity with sharp racid divisons and a bitter history of raciam, it launched a series of seminars for
leaders and organizers to discuss race. But true to its emphasis on redizing common interests through
action, the organization was at the same time engaged in acampaign to get after-school programs that
would benefit Higpanic and African American communities. Finding issues that benefit both middle and
lower-income members has often been difficult. But the Dallas organization ddliberately developed ajob
training program that would apped to both middle and lower income members because it did not want
middle income participation to be driven by mainly dtruistic motives.

The Texas |AF has dso relied extensively on outside expertise to support its programsin a
variety of ways. Direct support from outside experts on education and workforce development have
helped to bestow legitimacy on the organization’s policy proposals. Seminars with arange of authors
have broadened the thinking of organizers and leaders. The Texas |AF has obtained substantia

foundation support to fund ongoing access to such expertise.

Blpid. p.122.
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Perhaps most dtriking isthe Texas IAF s success in building multi-level power. COPS s early
politica success semmed from its deep roats in the palitically unmobilized large Higoanic communities.
Once organized, these communities could condtitute a significant eectora force. Although the IAF does
not directly endorse candidates, through the use of “accountability sessons’ with candidates, it presents
paliticians with an implicit electord threet if they refuse to support the organization’s agenda. 1n 1990,
the locd affiliates across Texas came together to create a federated state-wide organization. Strong
loca organization and the ability to pressissues at the Sate level are a powerful combination. The IAF
has used its access to the statehouse to win funding for itsloca programs, such asits Alliance Schools
project and its workforce development programs.® Power in the state is used to reinforce and support
locd initiatives, not to supplant them.

Faith-based organizations in other metropolitan areas and states have likewise found that shared
religious vaues and an indtitutiond base in churches facilitate city- suburban cooperation. Nonetheless
few other faith-based efforts have had as much success as the Texas | AF. Part of the reason stems from
the distinctive features of Texas political organization. When COPS gtarted to organize in San Antonio,
the Hispanic vote was alarge untapped political resource. A tradition of extremely low politica
participation in many Texas cities meant that politicians took note of any new organized palitica force.
The potentid that Hispanics would become acritical swing vote made their activities particularly potent.

The lack of atradition of political organization aso meant that there were few competitors for the

20 \Warren, Dry Bones Rattling ch. 6.
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loydties of the groups that the |AF was organizing. Competition from local political organizations or turf
battles with other organizing groups did not hamper the growth of the IAF.

In other metropolitan areas with stronger traditions of political organization, competition among
faith- based organizations has limited the reach of any one group. In Chicago, for example, multiple faith-
based networks have begun to carve up the region among themselves. Competition for turf means that
there is little cooperation among these groups. While thereis certainly room for different kinds of
metropolitan aliances and much of the work to date has involved critica base-building activities,
cooperation across groups will ultimately be necessary. Thisis epecidly true for action a the state level
where community-based organizations have to compete with other highly organized interests. Faith-
based networks aso have apoor history of cooperating with other types of politica organizations. In
Texas, the srength of the IAF has dlowed the organization to win benefits at both the state and local
levels on its own. Elsawhere, cooperation among different kinds of groupsislikely to be needed.

In Chicago the Metropolitan Alliance of Congregations (MAC) was formed in 1997 with an
explicitly metropolitan agenda and a base in the city and the south suburbs.? It has worked with some
technica assistance groups and civic organizations on plans to improve regiond transportation planning
and investment. This action has taken place in the Chicago metropolitan area with pressure focused on
the region’s Metropoalitan Planning Organization. On another key issue, tax- base sharing, MAC initidly

joined with experts from research and advocacy organizations to frame the issue and gather data to

?1This paragraph draws on Joshua S. Sevin, “ The Role of Catdyst Organizationsin the
Formation of Metropolitan Coditions: Metropalitics in Batimore and Chicago,” MA Thesis,
Department of Urban Studies and Planning, Massachusetts Ingtitute of Technology, May 18, 2000.
MAC is affiliated with the Gamdid Foundation, a faith-based organizing network.
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enhance its credibility. When it gpproached the Sate legidature, however, it found it did not have
enough power in that arenato get serious condderation of theissue. MAC has begun to partner on

smart growth issues with Metropolis 2020, an dite businessinitiative thet called for arange of regiond

messures, indluding tax base sharing.?? Such collaboration is likely to be a prerequisite for action in the

date legidature.

BUILDING STATEWIDE CAMPAIGNS

States are Difficult Political Arenas. Asthe cases aboveindicate, building power and wining policy
benefits at the date leve is often critica to achieving the ams of city-suburban coditions. Y et states can
be an inhospitable poalitical arenafor urban interests. Cities have lost power in state legidatures over the
past thirty years astheir populations have declined. In 37 dtates, the largest city has declined as a share
of the state population. The decline was particularly precipitous in some states. Chicago, for example,
declined from 35.2% of Illinois population in 1960 to 23.3% in 2000, Batimore from 30.3% of
Maryland's population to 12.3%, Detroit from 21.3% of Michigan's population to 9.6%, and Denver

from 28.2% of Colorado’s population to 12.9%. Even though cities rarely condtituted a mgority in Sate

*?Remarks of MAC leader, Kathy Kaiser at the “ Remaking Chicago Conference,” University
of Illinois, Chicago, November 30, 2000.
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legidatures, in many cases, the city delegation dominated the Democratic caucus, when Democrats were
in control of a gate house, it was often relatively easy to create mgority coditions on behaf of acity’s
interest smply through party control exerted through the Democratic caucus. However, the reduction in
city representation has made this strategy more difficult today, even when there is Democratic control of
the State legidature.,

Other developments compound these population shifts. In some states rising suburban power
has been accompanied by strong anti-tax sentiment that discourages any new spending initiatives. In
other states, term limits have hurt cities in Sate legidatures. Cities particularly need long-term
relationships that are built on trust and reciproca favors, not just narrow definitions of digtrict interest.
The case of Detrait isindructive. Prior to term limits, Detroit representatives in the Michigan legidature
had seniority and long-term relationships with representatives from other areas in Michigan House.
Since term limits, the advantages of seniority have disappeared and the trust among representatives,
who do not have timeto build strong ties, has declined. As a consequence, representatives from Detroit
have found it much harder to get support for city needsin the legidature.

Moreover, cities often do not put redistributive issues at the top of their legidative agendas. Ina
series of interviews with city lobbyigsin Sate legidatures, my colleagues and | found that, with the
exception of education issues, city lobbyists did not rank redistributive policies among their top

priorities® Instead, they highlighted such matters as preserving home rule autonomy, fighting off state-

2 Margaret Weir, Hal Wolman and Todd Swanstrom, “Metropolitan Codlition-building in the
States” A Report to the Brookings Center on Urban and Metropolitan Policy, forthcoming. Interviews
were conducted in lllinois, Michigan, New Y ork, and Ohio.
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mandated increasesin city workers pensions, and securing state support for magjor development

projects such as convention centers and stadia.

The Search for Strong Allies: Businessand L abor. All of these factors suggest that campaignsto
secure benefits for low-income urban communities have to reach out far beyond their close networks to
build power in state political arenas. Such campaigns must be the product of long-term careful planning.
Two types of strategy — not mutudly excdlusve — appear most successful. The first isto secure the
support of a powerful interest with ahistory of exercising power in state politics: in most dates this
means the business community and, in some gtates, it can aso mean organized |abor. There are reasons
that each of these interests may be available for joining advocates for low-income communities.

In the case of business, the tight labor markets of the last decade have made businesses see
inner city residents as potentia workers. Throughout the 1980s, business groups expressed interest in
school reform and the need for a qudified workforce. But only in few states did their actions go beyond
largely symbolic gestures. When education reformers called for tax increases, business support was little
more than tepid. The recent scarcity of labor gavanized much more genuine busnessinterest in
supporting initiatives that could create a quaified workforce. Similarly, businessesin many areas became

more interested addressing the spatia mismatch between workers and jobs. They aso began to speak
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out against sprawl as afactor thet creates regiona problems, such astraffic and congestion.?*

?* See the discussion of some of these businessinitiatives and organizations in David Rusk,
Insde Game Outside Game (Washington D.C.: Brookings Institution, Century Foundation, 1999),
pp.290-299; Pastor, see also Rosabeth Moss Kanter, in Reflections on Regionaism Bruce Katz (ed.)
(Washington D.C: Brookings Ingtitution Press, 2000), pp.
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A cavesdt isin order, however. On its own, the business gpproach to regionaism and business
concern about the labor market may not trandate into support for initiatives that advocates for low-
income communities define as priorities. A process of relaionship building -- at times prolonged -- is
needed to trandate business concerns into support for new equity-oriented initiatives. Policy research
and evidence of the effectiveness of proposed initiatives are dl eementsin the effort to build business
support. Without such prodding, business groups may be more attracted to regiona strategiesthat aim
to spur economic growth but do little to promote equity.” And indeed research has shown that
initiatives focused on regiona economic growth have had little impact on income inequality.”® The test of
business engagement may come soon. With rising unemployment, less pressing labor force needs, and
an economic dump, business may become less avallable as a partner.

Organized labor isthe other powerful interest that can be auseful aly in some Sates.
Higtoricaly, labor has taken fairly narrow approaches in sate politics, sticking close to the specific
interests of unions. On policy issues related to sprawl, unions have more often been on the side of
homebuilders and highway builders who have ressted efforts to direct investment in cities. In the past
decade however, new nationd leadership and innovative gpproaches to loca organizing have made
labor more available to partner with urban community-based interests. Labor efforts to build community
dliances have engaged unions in arange of new policy efforts. These include the living wage campaigns

that swept across the country in the 1990s. Labor’s new efforts to organize immigrants, epecidly

% On regions that do “work” see Manue Pastor Jr., Peter Dreier, J. Eugene Grigsby 111, and
Mart Lopez-Garcia, Regions that Work: How Cities and Suburbs Can Grow Together (Minnegpalis:
University of Minnesota Press, 2000), chapter 6.
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evident in Los Angedles, have engaged them much more closdy with low-income communities than in the
past. In other states, such aslllinois, labor (in the form of the trangt unions) has sought to build
community aliances as part of a statewide campaign to increase spending on public transportation.
Labor has aso supported campaigns in avariety of states to provide paid family leave. In Sates where

labor is strong, union resources and their clout in state legidatures can be a powerful aly.

The Importance of Building Statewide Support. Because the policies sought by metropolitan
codlitions are based on regiona bargains among cities, suburbs, and “outstate, upstate or downgtate”
areas, winning in the legidature usudly requires building support across the sate. Thisis especidly true
of new initiatives, which require more than horse trading among dlites. Reaching out and building
grassroots support across the state requires along lead time and events that bring together supportersin
different regions. It also requires framing the issue in ways that can generate broad apped, linking the
needs of low income families and communities with those of moderate income families and communities.
The Codlition to Build Illinois Trangt, acommunity-labor effort to increase state spending on public
trangportation, has found broad support across the state, in cities and in suburbs. Likewise its strategy
of holding extensive public hearingsin different local es across the state has unearthed new sources of

support for trangt, such as community colleges. Although few of the groups involved identified trangt as

% Kathryn Foster, “Regiona A. Capita,”in Urban-Suburban | nterdependencies, p.99.
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atop priority, the discovery of broad common concerns through the organizing process has helped to
build support. A smilar srategy of combining state level advocacy with broad-based loca organizing

around transportation is aso underway in Texas.

NATIONAL NETWORKSFOR LOCAL LEVERAGE

In the past thirty years, national advocacy organizations have proliferated in Washington.?’
Relying on palitica strategies that include media contacts, sophisticated policy studies, and
congressiona connections, these organizations have injected new voices into nationa policymaking.?
But, by themsdves, such “insde the beltway” dtrategies are less productivein an era of policy
devolution. As categorica grant streams are replaced by block grants that gve states broad discretion
over spending decisions, power in state and local arenas has become criticd. This does not mean that
nationa strategies should be abandoned. Rather, they should be linked to state and local networks so
that actions at each leve of government reinforce efforts to build power in the others.

The development of trangportation policy over the past ten years reveds some of the dynamics
among federd, state and local actions. In 1991 an effort to shift the terms of transportation policy came
from above, largdly inspired by a Washington-based group called the Surface Transportation Policy

Project (STPP). Hoping to curb the power of highway buildersin transportation policy decisons, this

?"Theda Skocpol, “ Advocates without Members: The Recent Transformation of American
Civic Life” in Civic Engagement in American Democracy edited by Theda Skocpol and Morris Fiorina
(Brookings and Russdll Sage Foundation, 1999), pp.

% Jeffrey Berry, The New Liberdism: The Rising Power of Citizen Groups (Washington D.C.:
Brookings Indtitution, 1999).
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group of environmentaists supported ISTEA legidation. The new law opened opportunities for loca
groups to alter trangportation priorities by creating new categories of spending not dedicated to
highways. It aso gave new spending authority to Metropolitan Planning Organizations, which were
assumed to be lesstied to road building interests than state highway departments. Essentialy, STPP
hoped to creete a“boomerang effect” in which changes in federa policy would empower loca groups

that could use their new power to enter state policy arenas that had been closed to them.?

? The boomerang strategy is discussed in Margaret E. Keck and Katheryn Sikkink, Adtivists
Beyond Borders. Advocacy Networks in International Politics (Corndl University Press, 1998) in the
context of internationd relaions.
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After ten years, the STTP has been disgppointed with the degree of change in transportation
practices and priorities at the Sate level. Even though ISTEA supporters successfully defended—and
even extended-the new approach to policy in the 1998 reauthorization legidation, their successes were
not matched at the Sate level. The problem was aweek organized basein loca communities. STTPis
now aiming to address the problem by launching a“New Directions Initiative’ that will spark loca and
gtate organizing and eventudly create a* networked advocacy” approach. Thiswork complements the
activities of the Trangportation Equity Network formed in 1998 under the auspices of the Center for
Community Change to share strategies and information among community-based organizations engaged
in transportation organizing.* These initiatives not only seek to link national, state and local strategies,
they aso dtrive to build broad codlitions among community-based organi zations representing low
income areas and environmentalists.

Asthis caseilludrates, the ability to influence nationa policymaking isimportant even in an era
of devolution. Federd regulations stipulating categories of funding, mandating citizen participation in
local decisionmaking, and requiring data disclosure can provide the handles that groups need to be
effective in gate and local arenas. Nationd networks that connect local groups to each other and to an
organized presence in Washington can devise complementary strategies so that actions at different levels

of the federal system reinforce one another.

REFLECTIONSON TWO CENTRAL TENSIONSIN COALITION-BUILDING

% Mike Kruglick and Rich Stolz, “Nationa Collaboration Drives Transportation Policy,”
Shdlterforce (January- February 1999).
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New Allies’New | ssues/New Arenas. A persstent problem inloca advocacy is the tendency for
groups to take a narrow focus. Steven Rathgeb Smith' s research on voluntary advocacy associationsin
substance abuse palicy highlighted this problem. He found, for example, that methadone providers
formed their own associaions in the 1980s rather than join with Smilar organizations dreedy
operating.®* Separate policy silos, with distinct funding streams, made this narrow approach the norm in

many broad areas of policy.

$Steven Rathgeb Smith, “New Forms of Representation: Rethinking Voluntary Association
Advocacy,” Project for Aspen Ingtitute Nonprofit Sector Research Fund.
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The key to coditionbuilding is to break down the silos and find grounds for cooperation across
groups. This may be difficult when groups do not have existing connections and are skeptica about
whether they share common interests. Trangportation advocates in Chicago's Laino community have
few points of contact with environmenta organizations, which are dl located in a different part of town.
Initid points of contact in such cases require theinitiative of a convener group. In some regions,
foundetions play this role. For example, in Chicago, the MacArthur Foundation has sought to connect
diverse groups that share an interest in regionalism.* Business groups can aso play such a convening

role but community-based organizations cannot count on being invited into these arenas.

¥See Sevin, “The Role of Catalyst Organizations,” p.85.
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This points to some of the hurdles that groups face if they hope to influence broad patterns of
metropolitan development. They may have to enter unfamiliar policy arenas and work with agencies with
whom they have no previous experience. In Columbus, Ohio, the faith-based organization BREAD
launched an Access to Jobs campaign that brought it into close cooperation with the Central Ohio
Trangt Authority. Although neither BREAD nor the transit agency had history of working together, the
collaboration was fruitful for both groups® In many cases, there are no ready-made arenas for
connecting with like-minded groups or for influencing policy. An andysis of Batimore s Campaign for
Regionad Solutions noted that “ Organi zations need to do some digging to start identifying the “tables’
they need to sit at.”** The table metaphor is a common one but, as the quote suggests, they may not be
easy to identify: “tables’ move, they may disappear, they may be purposdy invisble or they may not

exig a dl.

The Tensons Among Poalitical Power s, Expert Advocacy, and Administration A second
persstent challenge for codition-building is the tensions between building politica power, engaging in
policy advocacy and administering programs. Few organizations do al these things nor should we
expect asingle organizaion to do them dl. But within afied of organizations working on broadly smilar
policy aress, it isimportant that al three e ements exist. Much of the success of the community

reinvestment movement is a consequence of these multiple complementary capabilities.

% See the case study in the National Neighborhood Coalition, Smart Growth, Better
Neighborhoods pp.101-112.

#Nationa Neighborhood Codition, Smart Growth, Better Neighborhoods p.27.
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Cadlitions can provide a setting for congdering strengths and weaknesses dong any of these
dimensions. Out of such discussions efforts may arise to create new capacities that make the codition
more effective. In many cases, the grassroots political power building eement is the weskest link.
Cadlitions can provide a setting for consdering how particular policy objectives or activities will build or
detract from efforts to build strong grassroots engagement. Such discussons may be highly charged
because groups differ in their assessments of the role of conflict in fostering collaboration. Although
conflict and collaboration sound like polar opposites, conflict strategies may be necessary to bring
powerful partiesto the table. The experience of the Texas | AF shows that conflict and collaboration can
be used in complementary ways. The importance of the implicit eectord threzat to the politica power of

the IAF provides alesson for dl community-based organizations.

IMPLICATIONSFOR FUTURE COALITION-BUILDING
The analyss of codition-building presented in this paper can be didtilled into severd lessons for
future coditionbuilding efforts:

¢ Relationships come first. Both strong ties and weak ties matter. Coditions need to join
with like-minded groups to develop common gods and strategies. They adso need to
make time to devel op relationships with groups who may seem outside their immediate
area of concern. Tieswith labor and business organizations may be particularly fruitful.

¢ Race and class differences cannot be ignored. Understanding the different experiences
of codition membersis centrd to any codition. At the sametime, aframework of
action that recognizes common concernsis necessary to sustain a codition of diverse
members and organizations.

¢ Build power and capacities at multiple levels of the politica sysem. Even in an era of
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devolution, federa action can make al the difference in successful loca codition
building. Winning at the gate level will often require Statewide organizing that brings
new groups together. Such drategies take time and new connections must be nurtured.

¢ Recognize that collaboration may first require conflict Srategiesto get dl partiesto the
table. Conflict may be needed to create a“table” where none exists. Paliticians
respond to electord thrests.
While these broad lessons cannot guarantee success in every case, the most effective coditions have

regularly used these principles and increasingly built them into their ongoing Srategies for reducing

metropolitan inequdities.
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