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Indiana Commission on Local Government Reform

Fellow Citizens:

At a moment when public anxiety about the cost and competence of government is
extraordinarily high, the Governor of ostiate has asked us to examine the structure of local
government in Indiana.

We now have spent the | ast six months asking
government delivers the most effective service at the lowest possible expense. The amswer is n

Contrary to the image most people hold of our state, Indiana is a place where the taxpayers
support lots and lots of governments. We maintain literally thousands of local governments, and
we pay for more than 10,000 officeholders.

All of this is moreexpensive than it needs to be. Moreover, it is all so complicated that
voters and taxpayers have an extremely difficult time maneuvering their way through the maze
and making their will felt. Indeed, even the many dedicated men and women who seisve in th
system of overlapping layers find it difficult to perform their duties effectively.

OQur commi ssionébés proposals encompass just a
be led by a single county executive and a stronger county council, to whonsjmoddy
gualified administrators should report and be accountable. The services presently performed by
township personnel should be transéerto the county government®nly elected officials
should have the power to levy taxes. All spending, innlmdchool spending, should be subject
to more rigorous examination by elected offici
enough to gather sufficient resourcesdaa@te our children for twenfirst century life.

The transformation we proge will be disruptive, even painful, in the short run. Many who
have vested interests in the status quo will resist these changes with great vigor.

We say that the status quo in local government is simply not good enough. Indiana can either
embolden itsé] designing new arrangements for its future prosperity, or continue to trudge along
under a system of government erected 150 years ago.

The time for a leaner, more effective government is at hand. It will only come to pass if the
people of Indiana inst on it.

Sincerely,

ﬂ‘f""‘z‘é’w""‘__ Rq'mc)q[( = 5L<?Oaf‘zj
Joseph E. Kernan Randall T. Shepard

Former Governor of the State of Indiana Chief Justice, Indiana Supreme Court



Introduction

President Harry Truman keptasignonhisdesk s ai d, fAThe buck st op

When itcomes to local government in Indiamew of usknow where the buck stop®ur
manycompkex layersof governmenare often difficultto understandnonitor and hold
accountable

For most of a centurgtudies and proposdimve suggestdaow we mightstreamline
local governmentSomepiecemeameasuresave leen implementedut mosthavenot
So despitéots of hard work and goothinking, the complexity of local governmehas
actually grown compoundingver time

Local Governments in Indiana Sometimessuchcomplexity breeds higher local
government costn recent yearssomelndiana
Type Number citizens have felt the sting of costreases more
Counties 92| than ever, thanks to a jump in property taxes in
Townships 1,008| many communitiesRising costs alone might
Cities 117| lustify local governmentreformBut it 6s not t
Towns 451 only reason
Schools 293| More than ever beforéndiana,hercitizens and
Libraries 239| hergovernments face significantallengesan
Special Districts 886 | increasingly uncertaiglobal economyslow-
Total 3.086| growing family and personal incometsing costs

of health care, gasoline and other goods and
services aging infrastructurgtheretirement of thd8abyBoomers anddeferred pension
costs to namea few

However, our greatest challenge may well be a growing cynicism among Hposiers
typified by declining voter participation.

In the face of these challenges, local governmargt play a vital role if our
communities and our state are to prosjyet we find local governmemired in an

1850s realy t lwmbdissmeredundant and compledlanylocal governments
across Indiana are having their own financial difficulties, causing layoffs and cuts in
service.The structure itseliinders our abilityd provideequitable, efficient and effective
servicesand to respond quickly to a rapidly changing economy and world.

With more than 3,200 independent local governmeats complex system of
boundariespfficeholdersand taxing authoritieshakes it inceasingly difficult for
citizens to affect local government services or the taxes that pay for them.



Recognizing thisGovernorMitch Daniels asked a smaftoupof volunteesto help He
askedusto:

Develop recommendations to reform and restructucallgovernment in
Indiana in order to increase the efficiency and effectiveness of its
operations and redudés costs to Hoosier taxpayefs.

This is the report of the Indiana Commission on Local Government Reform. It explains:
e Who did the work

How welistened

What we learned

The principles that guided us

What wedre nmmwioymmendi ng

Benefitsto our fellow citizens

To be sure,itese recommendations propose dramatic change for Indiana and for its local
governmentsAnd make no mistak&:hey will requre a lot ofcommitment andhard

work for many years to com8ut we make these recommendations knowing trexet
hasnever been greater needorepublic support omorepolitical will for local

government refornm Indiana Indeed, he deafening volumef the current property tax

crisis provides a unique and critical opportundyinally addresshese longstanding
structuralcomplexities an@éhadequacie® the quiet crisis

We thereforairgeour fellow citizens to support enactment of these refownntis all due
haste The key is to act, not sit, on these lemgerdue measures that will make local
government in Indiana morederstandablefficient, effective and accountable

We believe that by making local government easier to understand with strdigés of
responsibility and accountability, the public faith so vital to-gelfernment will be
greatly strengthened.

*The full text of the charge from Gov. Daniels can be read in the appendix to this report.



The Commission and its principal staff

Governor Mitch Daniels asked seven volunteer citizen leaders to serve on the blue ribbon
Indiana Commission for Local Governmé&gform

The Commission cahairs are:
e Joseph E. Kernamormer Indiana Governor and Mayor $buth Bend
e Chief JusticcRanddl T. Shepard of the Indiana Supreme Cofatmerassistant
to the mayor of Evansville

Other membersf the Commission are:
e Sue Anne Gilroy, formeBecretary of State
Adam Herbert, formeindiana University President
Louis Mahernformerindiana Stat&enatorand current Marion County Library
Board Chairman
lan Rolland, etired Lincoln National Corporation Chairman and CEO
John Stafford, formehllen County and Fort Wayne government official and
current Indiana Purdue Fort Wayst&ff member

Youwilf i nd the Commi ssion membersd hiographi
Collectively, hese seven Hoosiers included

¢ Republicans and Democrats

o People whé vwen political office and peopl h o dost @nd people who have

done both)
Pe opl e wh oirdthegubkc @nd private sectors
e Peopl e whobéve |Iived in different Kkinds o
state
e People whodove worked in city, county and
e People whobéve served in the | egislative,

e Academics who have analyzed local government performance
In short, they are people who kndmdianagovernmerd and its impad@ verywell.

The Commi ssion was staffed by I ndiana Uniwv
Environment a research organizatomat 6 s part of the 1 U School
Environmental AffairsCommission costs weraderwritten by Indiana University

The Commission staff includes:

John L. Krauss, Director

Greg Lindsey, Ph.D., Associate Dean, I[UPUI
Jamie Palmer, Project Managernie Policy Analyst
Drew Klacik, Senior Policy Analyst

Seth Payton, Senior Policy Analyst

Debbie Wyeth, Data Specialist

Lydia Johns, Graduate Research Assistant



Megan LaMade, Graduate Research Assistant
Nichole Kloehn, Graduate Research Assistant
ElizabethWatkins, Graduate Research Assistant
Mark Hervey, Law Research Assistant

The Commission and Center for Urban Policy and the Environment reliie eagular
counsel ofa number of public policy and government experts and edviShese
included:

Lawrerce DeBoer, Ph.D., Department of Agricultural Economics, Purdue
University

William Blomquist, Ph.D., Department of Political Science, IUPUI

Marilyn Hirth, Ed.D., Department of Educational Studies, Purdue University
John Grew, Office of State Relations, ienta University

Erik Scull, University Information Technology Services, Indiana University



How we listened

In an effort to make sunge offereda practical and effective set of recommendations, the
Commission gathered information and input froranysouices.We reviewed previous
proposaldrom both government and nggovernment sources. Welied on existing
researchof which there is plentyVe also were blessed with extenssizeninput

Finally, welearned fronpeople on the front lines of local\ggernment, and experts who
studylocal government

You will find in the appendix to this report an overview of éx¢ensiveesearctand
analysisconsidered by the Commissidrincluding an overview of public input received
In a nutshell, this included:

A wide variety of bcal government data from Indiana ardund the natign
crossreferenced in many ways

An extensive range of studies, plans and proposals regdodaiggovernment
reform in Indianalating back nearly5 years

Bestpracticereports andnalysegrom other states

Interviews with representatives of public, private and nonprofit organizations with
an interest in various aspects of Indiana local government

Presentations by experts warious aspects dbcal government

More than 700 citizensontributedsuggestiongn forumsheldin Evansville,
Gary, Ft. Wayne, New Albany, South Bend and Franklin

Interviews,Web site submissions;raail and voicemailThrough its Web site
alone,the Commission received more than 12,000 vigMsogether,the
Commission receivesomel,500 commentssuggestionand submissions

Fromthis extensive information andput, Commission membediscussed and debated,
culled and refinedwhittling all the possibleeformsinto 27 commonsense
recommendationsacked unanimoushby its members



Reforms that would matter

Commission members learnedhny things about local government in Indidretrengths
on which to build, opportunities on which to act, problems that could be addrdssed
are some of the key lessmand viewpointghat guided oudeliberations

With local government reform, we could help thousands of hard-working, well-
meaning public servants provide the highest quality of service to their
constituents.

Indiana is blessed with a wealth of dedecktlected officials andovernment
employeesBut because many of them work in a local government model that dates back
tothe midl 8 0 0 s , ofterhhandeiied ie their desire betterserve their communities

With local government reform, we could streamline the layers of local government
and direct dollars to better services instead of excess administration.

Indiana has too many local governme#ts Governor Daniels pointed out in his charge
t o the Colmdismabas soma2,700focal unitgofzernment authorized to levy
property taxesGoverning these units are more than 10,700 elected officials, 1,100 of
whom assess propertyew other states have as much local governmé3gcausdocal
governmentollars are diluted andispersednto somany layers controlled by so many
players, they are not always spent efficiently

With local government reform, we could hold local government more accountable
on decisions and spending that are currently fragmented and delegated.

Too many decisions abospending aréelegated to appointed boards and commissions
thatare not easilynonitored ly citizens In addition, because many officials witHocal
government so6 e(rg caiks, auditors, ireasurers,istesffs, coroners, etc.)
are diredly elected intaheirroles it is oftendifficult for them to work as a team to
coordinate policy and spendiriginally, in Indianacounty government, the executive
branch igmost ofterled by a committeécommissioners)which slows decisicmaking

and rakes it difficultto hold any one person accountable

With local government reform, we could better address modern needs instead of
being bound by outdated realities.

We should no longer try to deliver government services under boundarescsetiing
totravel by horseback That 6 s n o thisaggoithe Inerhetintecaction t i
andinterstates



With local government reform, we could ensure that all Hoosiers have access to
essential services.

For examplenearly 400,00¢Hoosiers live in aras not covered Hiprary service€.ln a
knowledgeb ased economy anacdeptabteci ety, thatos

With local government reform, we could realize more cost-efficiency.

Many of our currenfjurisdictionsare simplytoo small to provide the critical mass
necessaryo support the level and extent of services demanded dodato realize any
economies of scal&here is too mucHuplicationand not enoughooperation among
local units of government



The guiding principles of reform

The core principles at ¢hheart of our recommendations are:

Local government should be simpler, more understandable and more responsive.

The many layers of local government make it difficult for the average citizen to
understand how to address specific needscerns or issue simpler system of local
government will give citizens a better sense of whetartoforgovernmenservices,

and increase the speed with which their local governments can respond to a need.

Local government should be more transparent, allowing citizens to better
understand whom to hold accountabled whom to thank or blamed for decisions,
actions and spending.

|l ndi anads current system makes accountabil
taxing authorities, Hoosiers have a hard time understamdiom to hold responsible for

a specific tax increase or revenue shortfall r&ucing the number of officeholdeend

making the lines of responsibility clear, Hoosieas havea clearer sense of who is

responsible for the actions of their governments.

Local government reform should drive real cost savings for Indiana citizens
through the reduction of local government layers and the adoption of other
cost-saving measures.

Reducedyovernment and greater accountability can lead to better services aneded
cost. Improved operations and streamlined administrative functions result in more
efficient use of funds. And the result of all of that is a more efficient, hifyimetioning
system of local government.

The structure of local government should be flexible enough to accommodate
different kinds and sizes of communities and an evolving definition of community.

No onesizefits-al | s ol uti on can apply easily to our
world of city and county any more. Instead, we live orids defined as urban, suburban,

exurban, rural, and so forttWe cannoexpect the solutions that work for Mari@Qount

to necessarily apply to Orange County, or vice versa.

Reform should focus on long-term solutions that not only consider immediate
needs, but also position Indiana for future efficiency and growth.

It would be easy to devise quifix solutions that deliver immediate impact but have
little lastingeffect, orthat address mme di at e concerns but | eave
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Only bold, meaningful actionwill equip Indianawith a system of local government that
will contribute to itssuccess angrowthwell into the future

Reform should provide practical, concrete, common-sense solutions, rather than
grand schemes that would be difficult to implement.

Too many reform efforts fail because too little thought is given to practicality or
implementation.

Local government reform should create a more equitable distribution of services
and responsibility for funding them.

Under our current sysm, many citizens do not enjoy the level of services they deserve
Some pay for ser v;othassecaivh gefviced forrwbidh theyelammti v e
pay.Indiana can do better at matching services received and dollars paid.

The rearrangement of coyrand township functions must take care to respect the service
being given by many local public servants. Employment and benefit opportunities must
be a part of this plan.

The foregoing principles have driven a number of recurring themes in our psoposal

Reduce the number of local officials and local units of government.

Nearly 11,000 elected officidland 2,700 local units of government authorized to levy
property taxesare simply more than Indiana neeBewer officials and governments will
reducebureaucracy, redundancy and overhead.

Allow only elected officials to approve taxes and debt.

A citizenbdbs vote is his or her stirongest
decisionsToo many appointed boards and individuals hold fiscal potvas removing

them from the direct control of voters. By restricting such powers to elected officials,
Indiana can give citizens a more direct line of authority over their offiéglsointed

officials and boards will continue to provide appropriateises and support elected

officials, but they will not directly levy taxes or take on déhiters can then hold

elected officials accountable for the actions of the administrators they appoint.

Limit appointed officials to administrative responsibilities, and ensure
professional qualifications and performance standards where appropriate.

Too many roles that should require professional qualifications and stadidards as
assessor, sheriff and coro@eare in fact elected positionwith few if anyrequirenents

11



for technical or professional expertise. We recommend removing these positions from the
ballot and making elected officials responsible for appointing professionals to these roles.

Match the administration of state services with state funding whenever possible.

Shared state and local responsibilities for services and fundiate conflicts between
governments and generate citizen confusion about who is responsible for sudidfis
State services should be supported by state fundireneveipaossible

Support and encourage local governments in their reform and efficiency efforts.

Our proposalsvill not be enacted easily. Local governments will need assistance as they

i mpl ement these efforts, and t hoaywéthdr need
own streamlining and reform initiativel$.is imperative that the statevklop a system of
technical assistance and monitoringtsuresustainedmplementation of local
governmenteform, and thathe stateprovide incentives and rewarfts local

governments that continually collaborate, innovate and improve efficiency and
effectiveness

12



Recommendations, stated briefly

Commission members agreed unanimouslgdapecificrecommendationdelieving

strongly in each onén concert andjuickly implemented, they will achieve their
intended aim. Taken piecemeal or pPam!l onged
many dollard from now.

Counties: Create a clearer, more accountable structure with fewer elected officials.
Better coordinate public safety services.

1. Establish a singkperson elected county chief executive.

2. Establish a single, unified legislative baiy county governmentxpand legislative
membership to ensure sufficient representation for included rural, suburban and urban
populations.

3. Transfer theesponsibilityfor administering the dutiesf the county auditor,
treasurer, recorder, assessor, surveyor, sheriff and coroner to the county executive.
Transfer the varied duties of the clerk to the cowntije county electioboard and
to the county executive. Establish objective minimum professional qualifications and
standards focertaincounty administrative functions.

4. Retain a local government role for property tax assessment under a county assessor
who isrequired to meeprofessional qualifications and appointed by the county
executive.

5. Create a countywide body twersee the provision of glublic safetyservices

6. Consolidate emergency public safety dispatch by county or-ouultity region.
Require that new, locamergencycommunications systems be compatible with the
Project HoosieBAFE-T statewide 800/IHz communications system.

7. Transfer the responsi bitriblcourysysteroto thastate, f undi
includingpublic defenders and probation

8. Move the funding of child welfare from counties to the state.

Townships: Transfer all present responsibilities to the county executive.

9. Transfer the responsibpifor administering the dutiesf township government for
assessment, poor relief, fire proteatiemergency medical servicds\S),
cemeterieand any other remainimgsponsibilitiego the county executive. Establish
a countywide poor relief levy.

10. Transfer the responsibilities of th@vnshipsmall daims courtdn Marion Countyto
superior courts

13



Schools: Establish districts that are large enough to provide high-caliber education at a
lower cost and enhance fiscal accountability.

11.Reorganize school districts to achieve a minimum student population of 2,000.
Establish state standards ancbantybasedplanning process similar to that
established in 1959 legislation.

12.Require that school corporation bonds be approved by the fiscal body of the
municipal or county government containing the greatest proportion of assessed value
in the school district.

13. Promptjoint purchasing by schools.
14. Conductall non-partisan school elections duribgpvembelin even years.

Cities and Towns: Strengthen accountability of elected officials, and eliminate the costs
of separate elections.

15. Allow the city council to appointhecity clerkin seconeclass cities
16.Move all municipal election® an everyear cycle.

17.Transfer the responsibilities of municipal health departments to the county health
department.

Libraries and Special Districts: Establish library districts that are large enough to
provide high-caliber services to every Hoosier at a lower cost, and improve fiscal
accountability.

18.Reorganize library systems by couatyd providgpermanent library service for all
citizens.

19.Require that the budgets and bonds of libeargtall other special districts be
approved by the fiscal body of the municipal or county government containing the
greatest proportion of assessed value in the unit seeking approval.

20. Strengthen the current joint purchasing infrastructure for libraries

All Local Governments: Encourage additional voluntary action to increase efficiency
and effectiveness.

21. Expandvoluntarycoordination an@onsolidation of units and services. Strengthen
the power olvotersto compel consolidation.

22.Allow local governmerstto establish service districts with differentiated levels of
service and corresponding tax rates.

14



23.Facilitate locaimprovement efforts using best managenasr businespractices
Strengthen state mechanisms that support these activities, particuiadjid¢ctive
purchasing.

24.Prohibit enployees of a local governmeamit from servingas elected officialwithin
the same local governmeuntit.

Support and Monitoring: Facilitate the implementation of these recommendations.

25.Assign the Indiana Advisory Camission on Intergovernmental Relations to monitor
progress toward these recommendations and conduct additional research as needed.
Produce an annual report on progrisssugh 2011

26. Establish a statewide benchmarking system to provide the public and pali®rs
with currentinformation about local governmepitodictivity and progress.

27.Designate atate office to provide technical assistance to local government.

15



Recommendations and rationale, in full

Counties: Create a clearer, more accountable structure with fewer elected officials.
Better coordinate public safety services.

Recommendation #1: Establish a single-person elected county chief executive.

Current structure of county government is antiquated, having been designed for the

realities ofthe statmor e t han a cent ur ghalangedvareanth al f ago
clear, modern and streamlined executive, legislative and administrative structure. No
business would hire three executives to ditsactivities and financeSimilarly, a

county led by ahreemember board is hampered in being responsive to its citizens and

taking the definitive actions necessary to address the complex natuie df &gor@osy

and public services.

We recommendhe establishment of a single elected county exectgigeovide a single
point of leadership, contact and accountabilityis recommendation can be
accomplished through statutory change alon®1lloounties, this change requires
transferring the executive responsibilities of the board of commissioners tdea sing
elected officialand expanding the legislativesponsibilitiesof the county counciln
Marion County, the board of commissioners currently is aoffigio duty assigned to
other elected officeholders. We recommend, in this case, that these redipeasib
transferred to the mayor.

This change is critical to the success of many of our subsequent recommenttations
light of that, we recommend that the transition to the new exeaniddéegislative
structure take effecto later tharthe electios of 201Qwith the newly elected executive
and legislative badstaking office in January 2011.

|l ndi ana should fAinvestigate a move to an 6
Ohor i-momein-aharged organi zation we have now.
-Couwncilman Jerry Hawkins
Clinton, Indiana

ACounty government is organized in a horiz
is no ultimate authority in county governm
no real solunewers.r ddlel Ybatck@@s i n county g

-Indiana Association of County Commissioners
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Recommendation #2: Establish a single, unified legislative body for county
government. Expand legislative membership to ensure sufficient representation
for included rural, suburban and urban populations.

Currently, Indiana is the only state that divides fiscal and other legislative policymaking
between separate elected bodies. In a recent presentation, Ed Ferguson of the National
Association of Counties confirmedaththe current bifurcated structure adds another layer
of confusion to Indiana government relative to other county government structures across
the country’

We recommendhe establishment of a single legislative btutwill be better

understood by ditens and businesses that interact with county government, as well as
more nimble in respondi Thgmixoaobrural,subarhadand pol i ¢
urban populations and communities in each county is uni¢arged circumstances and
needsexistaaoss the state. To ensure the representation of these varied interestge we

an expanded membership for the county legislative body. We recommend that counties

be given the option to establisha % or 11-member council withhhreeat-large seats

andthe remaining members selected by disthd change in membership is

recommended for the ciyounty council that serves Marion County.

This recommendatioalsocan be accomplished through statutory change aloi@®. In
counties, this change involves expling the current legislativesponsibilitief the
county council. Asvith the county executivehe transition to the new legislative
structureshouldtake effecino later tharthe elections of 201@Qvith the newly elected
executive andlegislative mdiestaking office in January 2011ake and St. Joseph
counties already have adopted this change.

Recommendation #3: Transfer the responsibility for administering the duties of
the county auditor, treasurer, recorder, assessor, surveyor, sheriff and coroner to
the county executive. Transfer the varied duties of the clerk to the courts, the
county election board and the county executive. Establish objective minimum
professional qualifications and standards for certain county administrative
functions.

Indianacountieselecta significant number oftwonomous or independecunty

officers auditor, treasurer, recorder, assessor, surveyor, sheriff, canoeerk. Just as
common sense would keep one from hiring three separate executives to run a business,
also recommends against hiribgy or more.

The county officeslescribed abovearry outwhat we describe aministrative

functions Purely administrative positions should be appoint&¥eé recommend that

except for theclerkd s  d alltheserespomsibilities be assigned to administrative

offices under the county executive. The e cokrfisties should be transferred to the
courts; the licensing and similar duties should be transferred to the county executive; and
the election duties should be igged to the election board of which tb@untyexecutive
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