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The Definition, Systematization and Processing of Planning Data
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INTRODUCTION TO PART I

The basic principle linking Part I and PartII is the integration
of the fiscal and planning process directly under the Mayor. Whereas
the emphasis in Part II is on the fiscal and administrative aspects of
integration, the emphasis in PartI is on the selection, coordination
and manipulation of the physical, social and fiscal data required by the
planning process.

Part I is based on a certain concept of what constitutes a data
ba.nk.1 According to this concept, a data bank potentially consists of
all computerized operational data and thus grows in scope as operational
computer applications are added. 2 In order that this data bank potential

may be realized, the following must exist:

1
This concept is somewhat different than that employed by the cities
involved in the Federally financed Metropolitan Data Center Project.
The approach of those cities (and most other cities that have attempted
a data bank) has been to create special non-operational files just for
planners. These files have been closed-end files made up of various
data items (much of it non-computerized) selected by planners and
collected especially for them. This approach has had two major draw-
backs -- lack of flexibility and breakdown in the data collection system.

This does not preclude arrangements between planners and operating
departments to make data items of special planning utility part of the
operational data system, nor does it preclude special data collection
projects by planners.
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(1) A computerized system for geographically cross-indexing
operational data located in various data processing files;

(2) a computer program for selecting data items from é
variety of op.erational files and arranging them by common geographic
designations in spécial temporary files;3

(3) a computer program for sumrharizing and presenting (in
graphic form, if desired) the data contained in the specially created
files;

Based upon this concept of a data bank, .Part I emphasizes
the interrelation of operational data and the planning process as follows:

(1) The need for planners to influence the operational data
system and to analyze in some detail exactly what they want from the
data system (Sections 1 and 2);

(2) the need to systematize operational data so that it can be
interrelated for planning purposes (Section 3);

(3) the need to reorganize, upgrade and properly finance the
data processing division as a prelude to an orderly expansion of opera-
tional applications and the consequent expansion of computerized data

available for planning purposes (Section 4).

This includes the capability of searching historical files which can be

created by periodically freezing operational files and storing the data.

(3 3 2 9 3 ¢33 o I 3
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' The recommendations contained in sections of Part I are
responsive to thg foregoing needs and are grouped in four categories --
organization, financing, systems planning and programming, and plan
for data processing development., The principal recommendations

contained in the four categories can be summarized as follows:

Organization -- data processing should be removed
from the Finance Department and constituted a separate department.

Financing -- data processing expenditures should be
roughly doubled over a five-year period, and the department should be
placed on a revolving fund budget. -

Systems Planning and Programming -- Within data

processing there should be a division devoted entirely to systems design

and programming, such division to have responsibility not only for the

planned development of data processing but also the supervision of the

City data system.

Plan for Data Processing Development -- data

processing development in the City should proceed according to an out-
lined two-year plan culminating in the achievement of data bank capability

(including a capability for a computerized mapping system).
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PART I

1. Principal influences on the City data system.

The Providence data system has been subject to influence from
at least seven rﬁajor sources; the least influential of which have been the
Mayor's office and the City planners. These seven sources of influence,
listed roughly in order Qf their impact,are: .

a) The need to record data on departmental activities

or necessary to the performance of such activities.

This factor has under standably been the strongest
single influence on the data system and accounts in large part for the
narrow departmental orientation of the Providence data system (and

those of other cities as well),

b) The need to meet the data requirements of non-city

agencies.

(i) Federally influenced data systems

The influence of the F.B.I. on the Police
Department and of H.U.D. on Redevelopment and the Housing Authority
has been quite pervasive, with the whole system oriented toward Féderal
reporting requirements, 4 though including (particularly in the case of

the Police Department) additional data items. The data system of

It should be noted that Federal data requirements fall into two major
categories: (1) Collection and publication of statistical data on a
national basis (e.g.,the F.B.I. reporting system); and (2) data required
to evaluate requests for aid (e.g., renewal reporting to H.U.D.).
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Progress for Providence will increasingly come under Federal control
as the Office of Economic Opportunity develops data requirements.
The Federally-oriented data systems are on the wholé somewhat above
the city average in terms of efficiency and completeness.

(ii) Data systems influenced by private and

gquasi-public agencies.

The Fire Department data _system has been
influenced to some extent by the data requirements of fire insurance
companies, which, through their rating systems, exercise considerable
control over the internal operations of all fire departments. This
influence is strongly reflected in the data compilation activities of the
Fire Inspection Bureau.

The Recreation Department has built its data
system around various head counting forms of the type advocated by the
National Recreation Association. -Thus, a great deal of data is collected
on use of recreational facilities and progréms, but the data system is weak
ip most other aspects.

The Traffic Engineering Department has built

the accident analysis aspect of its activities around the data requirements

It should be noted that the library system of Providence, which is
privately endowed but supported by both City and State governments,
probably belongs in this category. Libraries adhere largelytoa
common recording system.
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of the National Safety Council. However, a large part of its data system
pertains to other aspects of its work, e.g., traffic counts, traffic
regulations, traffic equipment, parking, etc.

The data requirements of private and quasi-
public agencies have strongly influenced the reporting activities of the
City agencies in their sphere but have not been all-pervasive in terms
of the total departmental data system.

(iii) The state-related agencies

The Health and Welfa.x;e Departments, now
vestigial remnants, are influenced by state data requirements. The
School Department has structured some of its records to meet state
data requirements but has had considerable latitude in developing its
data system. The expansion of Federal education programs will
undoubtedly have an impact on the data system of the School Departments,
particularly as this requires collection of rﬁore economic and social
data on students and their families. However, this trend is in its
beginning stage.

The impact of the State Government on data
systems has not been great outside of the School Department. The trend
has been for the State to absorb those activities where its interest was
great, so that the State has had great organizational impact on the City

government but somewhat less impact on data systems.
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(iv) Departmental data systems least influenced

by non-city agencies.

The Parks Department, Building Inspections,
Min'imum Housing, Public Works and City Plan have data systems little
influenced by non-city agencies. City Plan, given its unique role, does
not have many operational activities and tends to collect operational
data rather than to generate it, Building Inspections and Minimum
Housing have built their data systems around code enforcement. Public
Works, which spans a wide variety of activities, has a.very unsystematic,
discrete recording system in which data requirements stem ffc;m a
number of sources. The Parks Department (except for zoo records,
which are influenced by general usage, and for the records of quasi-
autonomous Forestry Section) has a very undeveloped data system which
will probably expand as Federal beautification programs make their
influence felt.

It is worthy of note that the efficiency a;nd
completeness of departmental data systems generally vary in accordance
with the amount of outside influence. Thus operating departments, such
as those listed above, usually have somewhat less efficient systems

than other city agencies,
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c) The need to conform to centralized money flow and

personnel systems under the administrative control of the Finance

Degartme nt.

Although departmental data sysf:ems are generally
characterized by narrowness and fragmentation, there are two areas of
managerial importance where centrally determined data requirements
have been established -- personnel and money flow (e.g., payroll,
purchasing, collections, etc.). Inthese two areas departments have
had to conform to data requirements developed by the Finance Department,
which has served as a clearing house for fiscal and personnel data.
OBviously, the degree of control exercised by the Finance Department
varies with the degree of legal and administrative control of the City over
the particular departments so that certain quasi—independent agencies
operate only partially within the confines of this system (e.g., the School

Department and Redevelopment).

d) The need to gather planning and managerial data for

departmental use.

Department heads in Providence have seldom sought

to develop managerial and planning data in addition to every-day operational

data (which, of course, often serves managerial purposes, if not planning

purposes). There are, however, some notable examples of this being done.
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The cost accounting data gathered in the Water
Supply Board and Public Works are clearly managerial additions to the
normal operational data. Likewise, the daily attendance reports of the
Fire and Police Departments are managerial control devices to ascertain
departmental readiness, rather than mere operational data,

A clear example of departmental planning data is
the school census, which, of course, also serves state purposes. The
Water Supply Board collects a variety of data primarily to plan for
future needs. Generally, however, data is not so'ught solely for planning
purposes.

Overall the City data system has not been greatly
influenced by special planning and managerial requirements of department

heads.

e) The need to adapt systems to computerization.

Adapting a data system to data processing does not
necessarily involve substantial change or beneficial change, but since a
switch is often accompanied by an analysis of the system involved,

changes sometime occur. In Providence, the impact of data processing

Within recent years the Police Department had its principal data forms
(e.g., arrest forms, offense and accident forms) coded for data pro-
cessing and developed a quite compact and efficient system around these
forms. However, this systematization was only partially a result of
data processing demands. By way of contrast, the data processing
system set up by Public Works seems to have cluttered up its record
systems and rendered it less efficient,
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on departmental data systems has been quite limited, due primarily to
the fact that approximately 90 per cent of data processing services are
rendered to the Finance Department.

f) The need to meet the requirements of central

management.

The Mayors of Providence have apparently had
little influence on the various data systems in the City. The content of
the few departmental reports which come to the Mayor are determined
by the departments themselves and have little managerial utility. 7
What has been lacking is a clear definition of data requirements by the
Mayor's office. 8 Not surprisingly, the present data system does not

serve central managerial purposes.,

g) The need to meet the requirements of central planning. |

Providence planners, like their counterparts in
other cities, have been under pressure from the Federal Government to
develop more urban data. This has resulted in recent attempts to make
the Cit;r data system more responsive to planners., This trend has exhibited

itself in two major ways -- development of a new mark-sense housing

Whatever their utility, the preparation of the reports consumes consi-
derable time in some departments. Moreover, certain data is compiled
for the primary purpose of placing it in the report.

A principal medium for imposing such requirements is the management
reporting system recommended in Part II of the report,

(1 ¢23 23 i3 3 3
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inspection form serving both pié.nning and operational needs9 and the
undertaking of a data bank feasibility study.

(i) The new Inspection Form

The development of the housing Inspection Form
is designed not only to make operational data more useful in planning
purposes but to employ the inspection device as a means of gathering
certain extra data primarily of interest to planners.lo Since this form
is .designed for data processing, a steady flow of planning data to storage
is insured. This is a far more practical procedure than that employed
in various data bank systems in other cities where there have been attempts
to construct a special data flow for planners apart from the operating

system and to set up separate data processing files.

(ii) The Data Bank Study

One phase of the data bank project is to .devglop
a system for making various operational data geographically compatible,
so that data from a number of sources can be interrelated for purposes of
renewal planning. This undertaking, which is being partially fulfilled by
the development of a cross-index of street addresses, census block and

tracts, and assessor's plats and lots, is a necessary preliminary since

9

A related example was the influence exerted on the development of a new school
census form by the planning and research section of Progress for Providence.

10
The principal weakness of this housing data from a planning point of view
is that it will come in on a chronologically staggered basis over long
periods of time and will not be geographically comprehensive.
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so many data forms bear different geographic designations (see Section 3
of Part I). This step, however, does not involve any changes in the
data system, only a means of making existing data more usable.

| The more difficult aspect of the data bank
study is determining what existing operational data is of planning utility.
However, the term 'planning data' has little intrinsic meaning, except
perhaps as it.pertains to certain generalized base data on population,
housing characteristics, etc. In the following section, PMS sets out

the methodology used in this study to designate '"planning data."

2. Planning Data

As indicated in the previous section, City data has come
into being because of operational need rather than because of planning
requirements. In many instances the operational data may violate
some essential requirement for planning data, such as uniformity,
completeness or accuracy. In other instances the operational data
may be confidential and not easily transferred to another agency. The
purpose of the data bank study is essentially to ascertain which
operational data serves planning needs and to try to include it in a
uniform system adaptable to data processing. Also involved is the

indication of data gaps.
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For the purpose of listing and categorizing operational data
of planning significance or pointing out data needs, it is necessary to
have some pre-determined concept of what the planning process involves
and what type of dg.ta it requires. Much of the categorization in this
section of the report flows from a view of the planning process held by
Policy Management Systems and is oriented toward va social viewpoint
which may differ in some regards from what has been traditionally
considered to be city planning. A description of the consultant's view

of the planning process follows:

Steps Data
1. A determination of the basic charac- Comprehensive or base data

teristics of the City.
2. A determination of public needs. Functional data
3. A determination of the extent these Functional data
needs are being fulfilled, including

expenditure to meet those needs.

4. A determination of programs to Functional data
satisfy current needs. '

5. An evaluation of program effective- Functional data
ness (now being stressed under :
Model Cities).

a) Comprehensive or Base Data

The principal characteristics of comprehensive

planning data are:
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(1) It includes the entire planning area whether
this be the City or a section thereof;

(2) it is mutually consistent by location coding,
population classification, etc.;

(3) it is useful for various areas o_f functional

planning;

(4) it is not very much influenced by departmental
actions, at least over the short run.

The principal categories of base data are population,

economic structure, city and community facilities,land and physical

structures. As applied to Providence, the base data picture is as

follows:

Principal Sources

Population - 1965 Federal Census (age,
sex, race, household by type
size, etc.)

Economic Structure - Providence Busi-
ness by S.1.C. Categories
(R.I. Development Council)

Employment by business cate-
gories {(not S.I.C.) - (R, I,
Department of Employment
Security)

Income data - 1960 Census

City and Community Facilities - Through
Tax Assessor and City Plan
there is data on location of some
city facilities, State Social
Service Index and Progress
for Providence have index of
community facilities in the
social area. Redevelopment

Comment

This will suffice for the present
but population influx is too great
to rely on a ten-year census.
Development of a municipal census
(e.g., an expanded school census)
would be very helpful,

Data in the economic area is very
weak and not subject to correla-
tion.

A major weakness is lack of data
on institutional and governmental
employment, both very significant
in Providence.

Income data is out of date.

The City's records are such that it
would be difficult for them to pull

together data on many of these faci-
lities (e.g., the City road system).

The work on enumeration of commu-

nity facilities has progressed well

but is not well-developed in the non-

social area.
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and Public Works have consi-
derable private utility data.

Land - Land Use Survey for City Plan This survey is out of date and
it was never incorporated into
an on-going system.

Physical Structures - CRP Study - Providence has done renewal
surveys in some areas but its
last comprehensive analysis of
its structures was made some
five or six years ago.

Clearly, Providence has something of a problem
with respect to base data, stemming in part from failure to develop
11 -

updating systems. . Such updating, though never eliminating the need

for periodic comprehensive surveys, helps to preserve the usefulness

of base data and greatly increases its planning utility. Furthermore,

the process of measuring change in base data is often a means of

program evaluation (e.g., population decline, income increase,

improved condition of housing stock all have evaluative significance),

b) Functional Data

Functional planning necessarily requires the selection

and adaptation of certain base data (e.g., population is almost invariably

11
The advantage of the proposed PAS school census is its updating
feature. Land use data and housing data could be updated by
better liaison with Building Inspections and Minimum Housing
respectively.
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a factor in functional planning).’ It also requires use of more specific
data., usually drawn from operational sources. This data, since it
comes from a variety of operational sources, often lacks the mutual
consistency of base data and is very much subject tp departmental
influences. Since functional planning pertains to a specifi;: function of
the City, it can utilize data that is less than city-wide in scope as long
as it is fairly comprehensive for the functional area involved.

For purposes of categorizing functional planning
data, it has been assumed that the major needs of Providence citizens
fall into seven major categories:‘ Housing, education, transportation,
health, leisure (recreation, beautification, culture), income ge_neration
and support, public safety. For illustrative purposes, two significant
areas of functional planning -- education and housing -- are hereinafter
outliqed in some detail.

(i) Education

The following four-step process for

educational planning is not designed-to be a definitive outline of methodology

but to be an indication of the need to go through this general process before

having a coherent idea as to what constitutes functional planning data.
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Federal

Program
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Distributive Education

Trade School - Evening Extension

Reimbursement for:

Smith Hughes

Apprenticeship Training

Vocation and Industrial Trade.

Vocational work-study program

Community Schools

N.D,E,A,, Title III

E.S.E.A,, TitlelI

G. I, R, D,

Special Education

School Clinics

Focus on South Providence

Speech and Hearing

A, R. M,
Reading

Reading II

Speech and Hearing II

$

Receipts

1, 600.00

443.75

11, 642. 91
12, 652. 50
5, 181. 89
18,163.85
742, 310.05
186, 064. 47
40, 000. 00

14, 372.70

10, 963.33

123, 301.00
69,107.00
73,782.00
190, 181.00
50, 361.00

226, 120.00

.470, 109. 81

22,682.76

3 1 3 3 3

(2 3 2

(23 323 c3 63 233

C

c 3

c 3 3

2



3

tJ 1

cJ C2J

s T s N e N o B v

c3J 323 32 73

- Page 21 -
(Continued)
Program ' Receipts
Educationally and Emotionally
Disadvantaged Children $ 20,000.00
A, .R. M, I 20, 000.00
H, E, P, 20,000.00
Industrial Arts Education 97,472.00
Title II ';’7, 651. 00
Title III
Ed. Lab. Theatre 50, 000.00
43, 500.00
Planning for Adult Education 17,198.00
C. O, P. E, 53, 300.00
Vocation Evening Classes 725.00
Planning Grant Application 1, 384,25
Giant Step 222, 814. 07
Pre-kindergarten program 25,000.00
Vocational Home Economics (Border) 1,594.15
State
Aid to Education 4,030, 618.00
Payment of School Debt 175,291. 00
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It is apparent that if Providence employed the
preceding methodology or its equivalent that there would be some pro-
blems with dem.and data (e.g., employment, family structure, up-to-date
income data, occupation, migration, etc.) but virtually all of these
defects would be cured by adoption of the proposed PAS school census,
The real problems are the failure to conceptualize appropriate planning
activities and weaknesses in the use of fiscal, cost and evaluative data.
The greatest single weakness in planning is not the lack of various pieces
of social or physical data (although this is not an insignificant factor), but
the lack of usable fiscal and funding data by which to link program planning
to monetary reality.

(ii) Housing
A possible planning methodology for housing

follows:
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There is no reason why virtually all the
planning data needed in the housing area (except on the cost and fiscal
side) cannot be‘made available through the new mark-sense inspection
form. One weakness clearly is a lack of computerized data from
Building Inspections which would fill the role of measuring private
effort in the planning area. This is very important since housing
programs are designed to stimulate private effort, and planning data
(particularly of an evaluative type) must encompass the private sphere.

The key problem, howéver. is lack of fiscal
data. The problem in housing is particularly complex since the funding
pPrograms are so diverse and detailed. Aggregation of the great masses
of housing data will be of limited use unless the data can be related to
the fiscal system.

A second key problem is lack of actual cost
data (other than the underestimated costs listed in permit applications)
which would lend a reasonable degree of precision to cost projections in
the housing area.

(iii) Functional Planning in Other Areas

Health -- Providence, having given up its hospi-

17
tal and health inspection function, has reduced its health role considerably,

17

However, the City does not surrender its concern for health services to its
individual citizens because it operates few health facilities. There is good
reason to continue measuring citizen need in the health area to determine
where City action can stimulate better private or state effort or where City
action is needed to fill gaps. This, of course, is part of the function of
Progress for Providence.
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Its remaining role is essentially in environmental health (sewage,
garbage and refuse disposal, etc.) where planning is fairly
limited, excepf in the area of water supply and purification

which falls generally in the health orbit,

The problems for the City in this area of
environmental health are essentially regional in nature since Providence
provides water and sewage disposal service beyond its borders. Air
pollution is also a regional problem.

The trend in Rhode Island is for these functions
to pass to the State, rather than to metropolitan service districts. Clearly
one of the largest problems in this area is whether the City should transfer
these functions to a larger governmental entity, and, if so, whether this
entity should be a metropolitan government or the State. This decision
could be better made if planners defined the probable needs and supply
in a rhonetary context.

The planning data required in this area is in

1
large part engineering data of a type not easily handled by city planners.

18
It might also be noted that certain recreational areas of Providence are
actually regional in their service area, e.g., Roger Williams Park.

19
Detailed records exist in Public Works on the volume of waste handled
over the years as well as the capacity of facilities. Related to data on
population and business for the area (which is sufficiently specific for
this planning purpose). There is a reasonable data base.
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There is, however, a need for'development of planning in the areas of
sewage, waste and refuse disposal where major capital expenditures
may be requirea. Water planning is well-developed and is again a
rat.her technical endeavor not normally within the orbit of city planners.
Transportation ~-Transportation planning in
Rhode Island, as elsewhere, has been essentially a state concern. The
circulation plan for Providence was keyed to state plans and the effect
of major expressway construction on the city traffic pattern. Moreover,
the major public transportation system for the Cify is state-controlled.
Nonetheless, Providence has a major street
network under its control and a role to play in influencing circulation
patterns. Questions of street and bridge maintenance and coordination
are essentially transportation problems, related to present and antici-
pated street use, as well as street condition. At present, there is
virtually no planning with respect to streets and bridges and no link
between Public Works and the Traffic Engineer.zo
Planning data on streets and bridges is very
limited and filed so poorly that it is not usable. Traffic data, while

complete in many regards, lacks current origin and destination data,

cC 31 C3J3 C3

20 :
The function of traffic planning has been transferred to the new
department of Planning and Urban Development, This function, due
to the press of day-to-day operational problems, was not accorded a
high priority in Traffic Engineering.
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the principal source being the state planners.ZI

Income Generation and Support -- There are
three basic programs generally pursued in this area: Encouragement of
business investment; improved training and placement of prospective
employees; and support of those unable to care for themselves. Again,
it is apparent that the State occupies a dominant role in this area through
its programs to attract business into the State, its control of welfare and
unemployment compensation. Nonetheless, the City has retained an
important role in this area through its industrial Iledevelopment program,
its downtown Master Plan, 22 its vocational education, job placement and
Neighborhood Youth Corps program under the School Department and its
administration of general public assistance.

It is apparent that Providence will soon
transfer all welfare operations to the State and that industrial redevelopment
is not now a high priority, although port development vis a possible consi-
deration. Thus, it seems likely that most effort in this area will be
devoted to planning programs for vocational training, raising job skill,

placement, etc., with particular emphasis on young adults,

21
The State Transportation planners still use 1960 as their base year.
They collect origin and destination data, population data and land use
data which is geared to state-wide rather than municipal use.

22
In a sense, the Hurricane Barrier was an expenditure in support
of business since the downtown business area was hit the worst by
hurricane flooding.
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Planning data in this whole economic area is
very weak at the city level, since the State records most of the relevant
data. However; the state data is generally not available to the City in a
vel;y meaningful way.23 Thus, a serious data void exiéts.

Leisure -- Recreational, beautification and
cultural activities are very much within the city orbit and subject almost
completely to its planning process. The significance of these activitie.s
in preserving the viability of the City is inesfimable, and, in fact, there
has been a sharp rise in the recreational expenditures over the last five
years. There has also been some effort devoted to recreational planning,
However, there has been virtually no program planning in the area of
beautification and cultﬁre. and the City has not expended much money

24
toward these ends.

The planning data in these areas is limited by

a paucity of records in the Parks Department on everything but trees,

23
The State Department of Employment Security, a key source, keeps
its records in such a way that it is difficult to get data on a city-wide
basis, much less on a neighborhood basis. Moreover, its data is
not in machine readable form and subject to some confidentiality
restrictions. (See data back-up for more detail.)

24
Roger Williams Park and the Providence Public Library (which gets
a City grant) consume most of this expenditure. The City has made
very minor appropriations for the zoo, museums, band concerts, etc.,
and has done little to encourage private cultural activity. The Federally-

financed repertory theatre represents one of the major cultural break-
throughs.
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by the dubious utility of recreational data on facility use and program
activity, and by lack of an index of private cultural activity. 25

Public Safety -- This program area, which
encompasses most Police Department and Fire Departrﬁent activities,
as well as Civil Defense_. has not been characterized by planning except
in the Civil Defense area where the State and Federal Government
influence.has been felt. Since both the Police and Fire Departments
operate on a more or less emergency basis, long-range program
planning has never assumed a large scale, and, in fact, there is
probably not a pressing need for program planning in this area.

However, even in this area certain lé.rge
problems of planning significance loom, one being increased allocation
for recruitment and training of personnel with inevitable side effects
on salary structure. The recent Federal legislation on aid for law
enforcement training is a harbinger of things to come, and this develop-
ment has been anticipated in Mayor Doorley's recent inaugural address.

The availability of planning data in this area
is generally quite good.

c) List of Data Planning Items

There follows a list of planning data items by

department and program category:

25
There is an index to historically important sites in one section of the

City prepared by the Historic District Commission. These sites should

be cross-indexed to the Tax Assessor's records.
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d) Data Gaps

When viewed in the light of the total planning process,
the principal gaps in the Providence planning are fiscal gaps. Thus, the
primary gaps in the Providence data system are:

(1) Lack of City fiscal daté. which can easily be
grouped around program planning objectives;

(2) lack of systematized data on State and Federal
funding which can be related to program planning objectives.

Other major gaps in planning data are:

(1) Lack of economic data pertaining to business
classifications, 26 job skills, job availability, job training programs,
unemployment, underemployment, etc. The proposed PAS school census
will partially fill this need;

(2) lack of cﬁrrent land use data, good land use
categories and a system for keeping land use records; current;

(3) lack of data on non-residential structures and.'
businesses generally;

(4) lack of current data on income, tenure or rents;

(5) lack of current, usable data on the condition of

residential structures and costs of alteration;

26 :
While there is a strong desire to build S.I, C. classification into the data
system of the City, it may be wise to use the broader categories of DES
which are tailored to Rhode Island. Moreover, DES is the principal
economic data center (Labor Statistics being more esoteric).
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(6) lack of data on institutional and government

employment;

3.

(7) lack of data on mobility and migration.

-Major Problems of Data Systematization

No one in the City Government is charged with the responsibility

of supervising the data system. This absence of strong managerial control

permits inefficiency and lack of systematization which is not only wasteful

of resources but raises serious obstacles to making the system serve

central managerial and planning needs. Moreover, continuing analysis of

the data system is an important way of reducing overlap in both activities

and reéordkeepidg as well as increasing inter -departmental cooperation,

To give an in-depth systems analysis of the Providence data

system is a major project beyond the scope of the data survey which was

conducted in this study. However, the survey was adequate to indicate in

some detail the major problems of data systems development and to point

27

out a number of inefficiencies at the departmental level.

27

This section addresses itself to systems problems of general city-wide
scope but certain inefficiencies at the departmental level are treated in
data books submitted separately. It can be noted that the major depart-
mental data problems are to be found in the Engineering Section of Public
Works and in Building Inspections. Problems of a somewhat lesser scope
exist in the Fire Department, the business office of Public Works,
Minimum Housing, Parks, Recreation and the Juvenile Delinquency and
Prosecutions Unit of the Police Department. Standing in a class by itself
is the City Health Department which performs a largely redundant
operation in the collection of vital statistics since the State not only per-
forms the same function but does it more accurately. Overall, there is a
great need for some centrally located official to constantly challenge
departmental data systems, some of which are very cumbersome and some
of which are incredibly limited.
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There are three major areas of the City data system which
require broad systematization:
(1) Property and housing data;
(2) engineering and facility data;
(3) data on people and their behavior.

In the following pages the problem of systematization in these
three areas is illustrated by grouping City agehcies in terms of their
data systems and organizing them in three groups corresponding to the
above three areas.zs, | Thus, in Group 1 are agencies dealing primarily
with housing and property (Minimum.Housing, Tax Assessor, etc.);

Group 2 contains utility and public service agencies (Water Supply, Public
Works, etc.); Group 3 contains those agencies dealing directly with people
on a personal basis (School, Police, etc.).

The agencies in each group have similar data systems. By
analyzing the inter-relationship between data collecting agencies in each
group, the Basic problems of systematization can be illustrated;

Clearly, the priority systems problem is geographic compati-
bility between data collected in many different locations for a broad variety

of purposes. This problem is common to the whole data system and

28
The planning agencies are omitted primarily because they tend to collect
data from other operating agencies and do not generate a great deal of
data. '

c3 ¢3J ¢33y 3 3 3

C

( 3 .3

t 3

(3 13

]

C.

3

3

( 3 ¢

2



L4 (3 C73

3

CJ1 C3 o i1 3 .4

C

3] Ca C3

C2 3 3 31 O3

- Page 45 -

transcends group categories.
There follows a chart illustrating the problem of geogréphic

compatibility.
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a) Geographié¢ Systematization

Street Addresses

(1) Street addresses are the most widely used
geographic designation for operating purposes. Thus, virtually all gdata_'
on property and houéing {(Group 1) and people (Group 3) is collected by

street addresses and is thus capable of aggregation in larger geographic

29

units.

(2) Gfeaf c'onfubsion_iex‘i'sté in the City at present,
as to street address -nﬁmbers. there being no accurate official records
at a central point (Public Works has. nominal coptrol), the closest approach
thereto being the Water Supply Records.: Aggregation of city-wide street |
address informz;tion is now in progres.s, but in order to make street
address data a key factor in coordinating various geographic data items
(lot, block, etc.), establishment of a more highly organized and accurate
official system is needed, particularly for assignment of new numbers.

Tax Assessor's Lots and Plats

(1) There is no general use of Tax Assessor's
designations in Group ! and actually no use in Groups 2 or 3. Outside of

the Assessor's office, the plat lot designations have little operational

29

Data cannot be aggregated downward beyond the smallest unit in which
it enters the system.
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utility (Building Inspection and Minimum Housing use this p?imarily
because of need to coordinate with the Assessor in exchange of information).

(2) The value of the Tax Assessor's dgsignations are
that they provide the only city-wide property classifications based upon
a dynamic operational system (as opposed to the Recorder's system).

(3) Assessor's lots provide a basis for integration.
Data collected at several street addresses in the same structure (two or
three family houses) or data collected on several structures on the samé
lot can be collected around a lot number.

(4) An additional aspect of the Tax Assessor's system
is its flexibility. It reflects the change in parcel structure resulting
from ownership changes and change in valuation due to major structural
changes. There does, however, appear to be some basis for better

coding of multiple structures on one parcel.

(5) The Tax Assessor's data provides data on land and
extends to land for which no street address has been assigned or which
is urﬁmproved. This land data is the foundation of the whole system
and provides a means to collate strﬁctural data collected in various

departments.

(6) In short, the Tax Assessor's plat-lot designationé

provide totality, integration, flexibility, strong foundation and operational
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relevance. They are the key to any geographic system despite their
lack of general operational utility.

Census Block and Tract

| (1) Census blocks and tracts hé.ve virtually no operational

significance and are primarily of planning signific;ance. Outside of Minimurh v
- Housing, where the record system is keyed to census tracts, census
designations serve neither to describe or integrate operational data. 30

(2) Blocks represent a convenient unit around which to
aggregate data for planning and analytical purposes and tend to be fairly
static. But, a block numbering system could exist quite independently of
the Federal census designations. For the immediate future Federal .
census designations will probably be of some utility, but it is not advisable
to get too intertwined with an outside numbering system bearing no
relation to city operations and yielding data at infrequent intefvals.

(3) Blocks provide the main basis for integrating

Group 1 and Group 3 data, Tax Assessor's lots being not only too small

but having no significance in Group 3.

Cross-Indexing of_Street Addresses, Census Block Tracts,

Assessor's Plats and Lots

(1) The cross-index even if not computerized will be of

help to the agencies which frequently need to make the transition from one unit

30
Census tracts and blocks are used to integrate data pertaining to school
attendance, social statistics and business census data.
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to another (Minimum Housing, Building InspectioAn, Tax Assessor,
and to some extent Redevelopment). It would aépéar to be of much
less utility to planners in a manual form.

(2) The cross-index is something which should be
computerized to make the variety of complex translations involved.
Certainly, if Minimum Housing data and School Census data are
computerized, an automated cross-index would be useful to link this
data with existing computerized data (mainly, quice and Tax

31
Assessor data).

(3) Updating qf the index will probably be keyed to
the Tax Assessor's recprds, the most dynamic of the three factors.
If the cross-index were computerized, this would involve periodic
change reports from the Assessor to data processing as his plat maps
and numbering are altered to reflect parcel changes. These could
easily accompany the now reported changes in name and address cards
and detail cards.

(4) The question arises as to whether the cross-index

should extend to any other geographic unit and, if so, how.

31
There is no great value in computerizing the index if data forms bear
all three of the major geographic designations since the translations
will show on the face of the forms. However, computerization of the
index (and updating thereof) would serve a purpose in saving keypunching
operation time by automatically translating geographic data into other
units.
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Recorder's Lots and Plats

The Recorder's records are in many ways basic to
the whole city system and are deeply intertwined with those of the
Assessor who must update his records and sometimes his maps aé
property changes hands. A manual cross-index of sorts already exists
between the Recorder's system and the Assessor's system, and the Tax
Assessor maintains chain of title cards for each lot. Water Supply also
closely ties its system to the Recorder's records.

Unfortunately, the Rvecorder'vs system is very archaic,
being based on a grantor-grantee index which does not easily permit
collection of data on a lot basis. 32 Moreover, metes and bounds
descriptions without plat or lot references still occur., Before there
is any consideration of tying Recorder's lots into a general indexing
system or even computerized cross-index with the Tax Assessor, some
consideration should be given to having the Recorder set up a tract
index which would permit easier cross-indexing with other geographic
designations and which would, #mong other things, give chain-of-title
information in one place.

Wards
Very few City agencies (e.g., Structure and Zoning

Division of Building Inspection and Forestry) use ward designations on

32
Any agency in the housing or property area should be able to interrelate
data pertaining to a particular lot. Building Inspection is also weak in
this regard.
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forms. Theré does, however, seein to be some basis for bringing
wards into a cross-index if it is computerized.33 One is fhat it
gives the legislative branch a meaningful and quick access to the City
data system; the second is that it is easy to do since there are only
thirteen wards; the third is that there is already a computerized link
between street addresses and wards through the voting records.

Urban Renewal Districts

It is clear from the precedihg chart that there is
data in each of the three major groups which is presently collected
around renewal districts. These districts are not‘temporary in
significance (redevelopment contracts have 40-year terms), and the
ability to ciuickly extract data on a district basis will be meaningful
for immediate reporting purposes as well as long-range analytical
purposes. Again, these districts are few in number and quite large,
making it easy to tie them into a computerized cross-index.

School Districts and Zoning Districts

The school districts seem to be of limited operational

use in Providence and, due to the broad latitude allowed in choice of
schools, are probably not worth cross-indexing. Zoning districts are

less descriptive of geographic location than of the land use law applying

33

There is no point in having ward designation on input forms since it

is not of much operational or planning utility.
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in various areas. Moreover, there is poor land use data. There:
seems to be no pressing reason for cross-indexing zoning districts,
but it should be computerized later (see infra).

b) Systematization of Property and Housing Data (Group 1)

(i) Structural and housing condition data

Within the overall area of property and housing
data, the greatest data problem derives from overlap and gaps in
inspectional activity. 34 The three major types of data are derived
from this activity -- basic structural data, gnforc'ement and violations
data and permit and work supervision data.

Basic structural data is data reflecting in
depth the condition of a structure. When existing on a city-wide or
sectional basis é.nd reflecting the condition of physical structures at a
point in time, it can be considered base planning data. This type of
data has been derived in three major ways: Regular inspection routine
to record data on safety or habitability of a structure35; surveys of
structures in a renewal area; and general city-wide surveys.

Enforcement data is derived mainly from
inspections pufsuant to referrals, complaints or initial inspections.
Violations data is generated as a corollary of the activity (e.g., violation

notices, etc.).

34 :
The City is trying to come to grip with the problems by reorganization
and through improving inspection forms.

As opposed to inspections aimed at specific violations (complaints,
referrals, reinspections) or inspections pursuant to permit applications.
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Permit and work supervision data is generated
by requests for occupancy and construction permits and the inspections
in connection therewith. This is an almost exclusive preserve of
Building Inspections so that there is little overlap in this area.

| The following chart reflects generally the data

gaps and data overlap deriving from inspectional activities.
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Certain general conclusions can be drawn with respect
to the various types of inspectiona.fl data:

(1) There is no comprehensive data on structural

condition, except the CRP data and the tax revaluation data, peither of
which is a good data base for one or more of the following reasons:
Age of the data; narrowness of the purpose for which it was collected;
failure to adapt the data to an opefatiqnal system for updat_ing use; or
the vaiidity of the data. However, certain aspects of this data (e.g.,
building type, number of stories, etc.) have some -enduring validity.

(2) The Minimum Housing inspectors,’ working with
a mark-sense form, cannot build a city-wide data base on residential
structures because they operate on a geographically and chronologically
piece-meal basis. However, the form would be ideal to update a
comprehensive survey when such i'sbconducted.

(3) Any future city-wide survey should be as com-
Prehensive as possible, serving as many &ata needs as possible, not
some relatively narrow pui-pose (e.g., land use categorization, real

3
estate valuation). Not many chances occur to cover the City

36

At all times such a data-gathering undertaking should be subjected to
cost-benefit analysis because there is no point in gathering data just
for the purpose of having it. The added cost of a more comprehensive
survey must be justified by the worth of the additional data.
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comprehensively at one time and the opportunity should not be missed
, 37

to build a firm and comprehensive data base. = This data should be

adapted to computerization but more important it should be buailt into

the ongoing inspectional system, so that it retains its usefulness.

(4) If Minimum Housing inspectidn were properly
scheduled and coordinated with Family Relocation and Rehabilitatioh
(each of which agencies conduct housing surveys with their own forms), -
a solid base could be.laid in a renewal area. This will entail a
recognition of two basic facts:

(a) The Minimum Housing inspection is not just
a means of spotting code violations but can
be the foremost data-gathering device in the
City;

(b) that a primary use of Minimum Housing data
‘will be in renewal applications and renewal
planning, so that renewal consideration must
be weighed against code enforcement,

(5) Consideration should be given to slightly broadening
inspection forms used in non-residential inspections, so that a few
additional items of planning utility could be gathered. In particuiar.

such a form could be used to gather certain economic data which is now

difficult to come by, such as employee skills, employee residence, etc.

37 .
Again it is important to note that sheer mass of data does not create
quality planning. Perhaps of more significance are the techniques for
using data. Using a computer to apply statistical techniques to data

samples or small groupings of data, a high degree of planning reliability

can be achieved.
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ﬁnder the present system,» fire inspectors have the mo.st ;ystematized
nonresidential inspection records, ,a:lthoug_h Building Inspections ‘ha.s,
on occasion, conducted systematic nonres_idential_ inspections for
Redevelopment. There is a sound reason for combining the regularized
inspectiqn routine of the regular fire inspectors and the building code
inspectors and establishing a broader data base in the nonresidential
area.

(6) As presently anticipated, housing inspection data
will be computerized and will include viol;tion_s data and basic structural
and dwelling unit data on a lot basis. Certain Assessor's data wiil also
be available in a computerized forrr;. What will be lacking for a full
picture is data on important structural change from Building Ivnspections..?’8
To balance this picture consideration should be given to preparing an
IBM input card on which Building Inspections can report ona plat-lot
basis all mﬁjor structural changes and their estimated valuation., Output
reports would be in the form of building trend analysis.

(ii) Land Use and Zoning Data

An important aspect of property data is the
question of land use which is one of the more significant pieces of base

planning data in the City. However, land use is descriptive of what

38
This is indirectly reflected in the Tax Assessor's valuations.
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exists, not what ought to be. The '""ought" is contained primarily in

the zoning ordinances and master use plan. Thus, land use data is

not only significant as descriptive data, but when compared to the zoning
law and master plan uses, it reveals the success or failhre of the City
in controlling and directing land use toward pre-determined ends. The
following chart generally illustrates the departmental distribution of

zoning and land use responsibilitities in Providence:
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The basic problem in éoning and land use
data is that it is very difficult to tie land use information to a current,
-ongbing system. The obvious vehicle for kéeping land use data current
_'ie the Tax Assessor's file. However, the very broad categories of land

use established by the étate-wide assessor's code are not of great use

on a local level. Thus, even if the adoption of the new zoning ordinance

tends to settle "what ought to be,' a curreat version of '"what is" will

be difficult to obtain. Moreover, even if such data exists, it will be

difficult to measure it against zoning requirements without_develdpment _

of a new coding system.

One possible solution to this problem is the
development of a more detailed land use code_by the Asgsessor, whiéh
code would meet the requiremenfs of state-wide uniformity as well as
provi&e the detail necessary to cross-relate with the City zoning
ordinance. Since this would probably have to be accomplished by
development of a sub-code within the presently existing land‘ uﬁe desig-
nation of the Assessor, the product might not be satisfactory to the
pPlanning department. It is nonetheless apparent that an automated
updated land use system probably will ;'equire some nx"xk with the T;.x
Assessor's records.

Mean\\}hile it makes little sense to try and

systematically record land use changes until a new data base is laid
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41 :
The continuing utility of this survey:

by a comprehensive survey.
depends upon the employment of a use code which not only can be related
to the Tax Assessor's code but which can be employed by all inspectioﬁal
agencies. Thus, use data could be gleaned not only from formal use
change methods (variances,exceptions and certificate of occupanéy) but
from inspectional sources. This will never provide a completely updated
land use inventory since many unauthorized use changes will never be
reflected in the data system. However, more of these unauthorized
changes will be found if inspectional agencies are involved.

It is clear that zoning and land use data should
eventually be computerized. Presumably, building age42 and variance

or exception (providing two major exceptions from the zoning laws)

would also be reflected.

41
Land use surveys are not per se justifiable. Necessity is assumed
quite often, but the limited use made of this type of data sometimes
makes such surveys dubious.

42

Building age has great significance in matters other than zoning.

It is part of the Assessor's records and has great value in evaluating
the housing stock. It has sufficient utility for planning that it should
be included on one of the assessor's IBM detail cards. Lot area is
also quite important in land use and should be computerized not only
because of the land use aspect but because of its significance for
assessment, At present, the Tax Assessor only computerizes area
information on lots which have been sold, so that he can run analyses
on ratios between sales pr'ices and Assessor's valuation.
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(iii) Valuation and Cost Data

A significant aspect of housing and property

data is cost and value of land and prop erty. Not numerous, these data

items are nonetheless extremely significant in terms of their utility to

the City for tax purposes, for measuring trends, for measuring the

effect of renewal and for estimating renewal costs. Included in this

category are:

‘Valuation Data

(1) Valuation of land
(2) Valuation of building
(3) Total valuation

Actual Cost Data

(1) Sales Price .
(2) Cost of new construction
(3) Cost of alteration

(4) Cost of demolition

(5) Rental

Estimated Cost Data

(1) Acquisition and disposal appraisals
(2) Rehabilitation and appraisals

a) Before and after

b) Cost
(3) Estimated cost of new construction
(4) Estimated cost of alterations

(gl
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The key data is the valuation data which is
pPresently computeri zed for tax pﬁrpo'ses, along with owneréhip data, 2
tax, etc. Also.of great significance is the sale price data, now
computerized for analyéis of sales price-valuation ratios, usually more
than a year or so after the»sale has been recorded. The significance of
the data, particularly to Redevelopment, would justify frequent computer
reports and frequent posting by the Tax Assessor since he has to update
the master card of owners after sales occur anyway.44

All other data listed are either too spotty or
of too limited utility. to be computerized strictly for planning purposes.

However, the following items rhay lend themsleves to computerization

for operational purposes:

3 3 €3

43
There is no planning utility but considerable operational utility in
knowing who owns property. The Tax Assessor, Water Supply and
the Collector must know for fiscal reasons; Minimum Housing and
Building Inspections must know for enforcement reasons; the Police
and Fire Departments must know for notification in case of emergency;
the Land Acquisition unit of Redevelopment must know to purchase land,
etc. In short, every time a deed is recorded on the sale of property
with the Recorder or property passes through probate at least eight or
nine city agencies are affected. The Recorder and the Probate Court
circulate no notice, and the departments do not interchange such infor-
mation if they acquire it. In short, each agency updates its records
independently, some going in the Recorder's records (e.g., Tax
Assessor) and others acquiring their information by surveys (e.g.,
the Police Department).

44
A real problem exists with historical continuity on sales which change
lot lines or which are made pursuant to a widespread redevelopment
plan. It is not possible to trace lots through this process without a very
complex system, and it is probably not worthit. For historical purposes,
therefore, a new lot history begins when the Tax Assessor changes his
designation. This still permits, however, a recall of information per-
taining to broader geographic units of which the lot is a part.
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(1) Rental data, as the new housing inspection

form and educational census form comes into use {(an overlap is involved);

(2) estimated building and operational costs, as

building inspection data on building trends are computerized;

(3) rehabilitation data, both on costs and estimates,

since this data as it becomes more plentiful will serve both current

operational and cost projection purposes.

c) Systematization of Engineering and Facility Data (Group 2)

Street seéctions (and intersections) are a natural
geographic designation for data on streets, storm sewers, sanitary
sewers, water distribution lines, city trees and shrubs, traffic, traffic
equipment, etc.

There is, however, little coordination in record-
keeping between those agenciesr recording such da.ta and considerable

overlapping of activity due to the fact that the Engineering Section of

Redevelopment assumes a dominant role over all engineering activities

in a renewal area (e.g., streets, sewers, etc.).
There is some operational need for street section

data:

45
Street section coding, either by a special numbering system or by a
block face code might be unduly cumbersome. The existence of a
cross-index tied to streets suggests that it might be easier (though
a long key-punching job) to simply group street addresses by street
section and number the section by upper and lower address digits.

It would then be possible for the assessor to relate water, sewer and
street data to lots and plats (the Tax Assessor's property card includes

such data).
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(1) If the Traffic Engineer shifts his accident
analysis to data processing, it would be appropriate to use both a
street section code and intersection code.

(2) The Traffic Engineer also files traffic
regulations, the location of equipment and traffic counts by street sections
and intersections.

(3) There is a need for the Parks Department
to keep better records on its planting, and street sections are a natural
geographic unit for this purpose.

(4) Public Works needs a better system of
coordinating data from its three engineering sections46 and an
improved system of keeping up records on street names and street

47
abandonments.
| (5) the Fire Department Alarm Control
needs a street intersection index to relate intersections to street numbers. _

There is also a general planning need to know

certain very general data on the location of facilities and certain basic

46
Public Works is trying to end the long standing record gap between
the highway, street line and sewer sections, which prevents any
coherent picture of data bearing on one street section.
47 :
There is a very faulty system for keeping track of abandonments.
There would be considerable merit in having Public Works maintain
a central computerized file of basic street data, including age, sur-
faces, last work, nature of work, received or unreceived, curbed
or uncurbed, etc. As streets were abandonedthey could be dropped
from this file and separately recorded.
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facts abou.t them. Maps may serve this purpose for any given service
but for a combined i)icture of services in one area, a general
computerized system would be useful. This would not appear to be

a hfgh-priority item and certainly the data included would not be of

the detailed nature needed by engineering. But the City should, as a
start, undertake a street and intersectipn section relating to the cross-

index being prepared.

d) Systematization of People Data (Group 3)

The principal systems problem in this social area
are integration with the state data, lack of computerized data and
handling of demographic data.

The integration ana collection problems with
respect to state data loom large in this area because the City has been
gradually turning over social functions to the State, primarily health
and welfare, In matters pertaining to employment and economics
generally, the State has always been the principal data source. One
problem, of course, is that the state data would not be part of the City's
operational data processing system and thus the data would have to be
collected by the city planners at intervals. Another problem is that
state data which is computerized is not always coded to the street address
or block level. Finally, there is a confidentiality problem pertaining

particularly to state data where businesses are involved.
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Under these circumstances, it does not seem advisable

to try to build state data into the City system on any permanent basis.

The exceptions to this would be those planning data items in machine-

rea&able form, coded to the level of geographic detail needed by city

48

planners, and not rendered unusable by confidentiality requirements.

Another exception would be where state data serves a city operational

49

need, as well as a planning need.

At the City level there is a general lack of people

data. Moreover, not much data is in machine-readable form, which

means that people data is not readily accessible for planning purposes.

The major exception is the Police Department, but even there juvenile

delinquency data is mostly in manual form. The School Department is

using the state census form (IBM) this year, but the data therein

collected is not coded by census block which is the principal planning

unit for use of people data. Voting data is computerized but of limited

planning utility. The key in this whole area is the computerization of

48

49

Very little state data meets these requirements. Most DES data can

be gathered only on a difficult manual basis (but there are punch cards
on employer reports). Data on Welfare payments and recipients is
available. The State Sales Tax data is rendered almost useless by
confidentiality. State Vital Statistics data is computerized and goes
down to the tract level, which is probably adequate for demographic
purposes. The State School census is usable, but it lacks a census
block designation which reduces itsimmediate planning utility, The
State Census is also useful for measuring migration between Providence
and surrounding cities. '

The Tax Assessor may need to use the S.1.C. designation for Providence
businesses published by the RI DeveloPment Council.. This will help to
determine certain tax exemptmns as well as provide better categorization
for Providence businesses.
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an expanded school census developing data in the economic and social
area, where the City data is quite weak. Until this is done, there will

be, in effect, no people data worth systematizing.

‘4. Data Processing

The principal featureg_ of the Providence data processing
system have been adequately discussed in an earlier report.to fhe
City. No purpose is served therefore by any detailed repetition of
this analysis. The observations made there remain valid and can
be summarized as follows:

(1) The data processing unit has done a good job,-
and at times an oufstanding job, despite iaboring under many difficulties.
(2) The location of the data processing unit within
the Finance Department has hindered the development of its service
capabilities for other depal"tments50 and has created an unnecessary
impediment to understanding and use of dat; processing by the Mayor,
(3) The budgeting system for data processing is
inappropriate since it is essentially a service to other departments
and best handled by a revolving fund budget in which users assume the

budgetary burden of justifying their data processing needs. Under the

50 :
The only applications outside the Finance Department are crime data
reports for the Police Department, cost accounting reports for Public
Works, voting lists for the Board of Canvassers, and some vital
statistics reports for the Health Department. City Plan has used data
processing for specific projects. However, various city departments
are awakening to the possibilities of data processing. Education and
- housing alone offer limitless data processing uses.

™
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current budgetary system, data processing is not likely to be given
the financial support necessary to expand its services throughout the
City government, 31 a development which is both likely and desirable.
| (4) Providence cannot hope to effectively employ its
new computer or to expand meaningfully the role of data processing
with its present dearth of systems planners and programmers. 'The ‘
present personnel are hard-pressed to keep the day-to-day operations
running, and no one has time to énalyze current systems or plan for
the future. Providence has made large outlays for new hardware,
more than doubling its rental, but has not approp;'iated any money for
programmers or systems personnel52 of which there were too few
even before the complication of switching over to a 360-30 arose.
Asgide from the inadequacy in number of personnel, salary scales are

so low as to make recruitment and retention extremely difficult,

51

Evidence at all levels of government indicate that data processing
costs for Providence over the next five years will increase at a
much faster rate than total expenditures, so that the present level
of expenditures (approximate 1/2 of 1 per cent) can be expected to
at least double.

52 *
Providence spends approximately five times as much for hardware
as for systems and programming personnel. A normal ratio would
be one to one.

53 : _

The State of Rhode Island pay scale for systems analysts and
programmers is approximately 40 per cent higher than that of the
City. The City should be thinking of starting pay in the neighbor-.
hood of $8, 000 to $9, 000 to be at all competitive.
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(5) Machine utilization is very low.54 ' ‘I“he360-30,
which costs the City some $50, 000 more per annum than its 1401, is
used exactly as if it were a 140155 and is producing the same output as
the .cheaper computer.

In addition to these major features of the Providence data
processing system, there are certain technical cha;é,cteristics of the
system which were not outlined in our previous report and are here
noted:

(1) There is poor documentation of ADP operations
relating to a given job, so that.a change in key per sonnel. could badly
disrupt data processing. PMS has largely filled this gap by preparing
flow charts on all existing syétems. This should be kept current.

(2) At present, every application is composed of
an overly complex combination of operations. This is due to the fact
- that the limited capacity of the 1401 required that jobs be broken down
into small segments, Now that the 360-30 has been installed, with
its increased memory capacity, these segments can, in most cases,

be combined into single computer programs. Doing so would eliminate

54
Providence uses the machine for only about 100 hours per month,
although the rental is based on a use of 176 hours.

55
Understandably, there was a desire to avoid the costly process of
re-programming the 1401 system for a 360-30. Consequently, a
hardware option was ordered that allows the 360-30 to execute
programs written for the 1401 without modification. However, in
this mode a 360-30's additional power is not used, and it is
virtually a 1401, ‘ ‘
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many slow, error-prone manual operations. For example, the
Police Department's monthly offenses reporting system uses three
separate programs to generate three separate reports from the same
deck of input cards. These three programs could be combined into
a single program that would produce all three reports, in sequence,
withéut interruption. During the printing of the first report, the
input cards could be recorded onto a disk. Upon completion of the
first report, the second and then the third reports could be printed
using the card images from the disk as input.

What previously required the loading of three
progfams and three input decks could be accomplished by loading
one program and one input deck.

-Similar consolidation is possible in most appli-
cations and would bring about a considerable saving in time, reduction
of error, and simplification of operating procedures.

(3) Providence operators perform many manual
operations which could be handled by an operating system consisting
of a program or series of programs that seax_*_c:h for, load and moniter
the sequence of the user's programs; and document the history of the
day's production. In addition, the operating system checks labels on
input files and writes labels on output files. In shoz;t, an operating
system automates many functions that were once the responsibility

of the machine's operator.
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In Providence's system, where input volume is
low and most runs are relatively short in duration, the time spent
performing these functions is quite high compared to the time that
the computer is actually performing productive work.  To.get a
program deck from a file cabinet, load it, write down the starfing
time and completion time for the run, and return the program deck
to the file cabinet, requires at least two or three minutes of time
assuming that the program has not been misplaced, is not dropped,
and does not get jammed in the card reader. These minutes quickly
accumulate to hours in the course of a week. A disk-oriented
operating system -- one that searches for and loads programs from
a disk file -- can perform these same functions without error, in
about 10 seconds.

(4) Providence is not using COBOL (Common
Business-Oriented Language), a language that fully utilizes the power
of the new ma.(:hine.56 COBOL is a proc.edure—oriented, as opposed
to machine-oriented, language. A procedure-oriented language is one

that allows the programmer to give instructions to the computer by

56

COBOL is particularly appropriate for systems involving extensive
logic and calculation. For simpler programs, Providence might
consider an IBM software package, known as RPG (Report Program
Generator). RPG would be particularly helpful on the new school
and housing applications and would be quite helpful in the interim
period during a switch-over to COBOL,
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describing procedures in a subset of the English language as opposed
to describing them in machine-oriented symbols. For example, "IF
YEAR-TO-DATE-FICA EXCEEDS 280.00, GO TO NEXT SENTENCE
OTHERWISE, ADD THIS-MONTHS-FICA TO YEAR-TO-DATE-FICA.",
is a typical COBOL statement. The machine-oriented instructions that
would affect the same computer actions are not nearly so descriptive
and consequently, require additional documentation. ‘

Furthermore, COBOL is considerably more easy
to teach to trainees tha.n Providence's present machine-oriented
language (SPS). This point is of importance if the ill-effects of
personnel turnover are to be minimized.

COBOL is a language that is ''understood" by
virtually every major brand of computer and consequently offers the
user the flexibility to.choose almost any computer to implement his
future needs without re-programming.

Experience has shown that with equal t;aining in
COBOL and SPS, a programmer can write 1.5 to 2 times faster in the
former language. However, COBOL has one disadvantage. As designed
by IBM, COBOL requires a minimum of 24K of memory -- 8K more than
in the present 360-30. However, the advantages of COBOL probably .I
warrants the additional memory which should be ordered as soon as

the majority of the existing system has been converted. Conversion of
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systems should pre;:ede delivery of hardware so that testing can
begin as soon as the hardware arrives.

(5) Well over half the total man-hours in the Data
Prc-Jcessing Department are spent manipulating punch cards on
electro-mechanical equipment. Cards are reproduced, gang-punched,
sorted and collated. These procedures are highly error-prone,

extremely slow, and for the most Part unnecessary. Furthermore,

well over half of the total computer machine-time is devoted to reading

and punching cards. The card reader is the slowest input device and
the card punch the slowest output device in the system and should,
therefore, be used as sparingly as possible.

Providence could eliminate the multiple card
manipulations which now characterize the system by writing cards,
entering a system onto disks where in turn they could be sorted,
collated and updated under computer control. To avoid card punching,
Providence could purchase one or two tape drives that can record
output cards which must be saved (tape storage costs much léss than

disk storage and is less bulky) and eliminates the huge stack of card

boxes.
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5. Recommendations

a) Organization of Data Processing

We recommend that the data processing unit be removed
from the Finance Department and be made a separété department
operating directly under the Mayor.

b) Systems Planning and Programming

We recommend that:
(1) The data processing unit contain two sections; an
operations section and a systems planning and programming section.
(2) The head of the systems planning and programming
section be the chief systems analyst of the City and that he and part of
his staff devote themselves entirely to system planning, as apart from
the everyday operational concerns of data processing.
(3) That the systems planning group fulfill the
following functions:
(a) Better systematization of existing computer
programs to increase the efficiency of hard-

ware utilization;

(b) approval, systems analysis and cost estimating
on all proposed new computer applications;

(c) establishment of a multi-year plan to schedule
the expansion of data processing services;

(d) centralized supervision of all data forms used
in the City and approval of all new data forms;
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(e) continuing analysis of data collection and
data flow to pinpoint overlap, inefficiencies
and possible increase of efficiency through
use of data processing;

(f) coordination with the Mayor and city planners
to insure that the data system is responsive

to central managerial and planning requirements.

c) Financing Data Processing

We recommend that:
(1) The Data Processing Department be placed on a
revolving fund budget whereby departments pay intp the fund according
to the data processing services which they receive;

(2) Expenditures for data processing be roughly

' 58
doubled over the next five-year period as follows;
1967-68 1968-69 1969-70 1970-71 1971-72
$320, 000 $360, 000 $410, 000 $470, 000 $540, 000

57
User charges are best estimated on the basis of cost for programming
(or systems help) and machine processing. To proportionately divide
the costs of other data processing service is usually not worth the A
expenditure of time to keep the records.

58
This estimate assumes the following:

(a) an initial doubling of the programming and systems staff and an
initial 30 per cent to 40 per cent increase in the pay scale;

(b) an eventual enlargement of the systems and programming staff
to at least four times its present size to achieve a rough parity
between hardware and software expenditures;

(c) a very gradual increase in hardware costs -- some additional
memory core, a scanner and perhaps some tape drives to
cheaply eliminate multiple-card manipulation;

(d) a general upward salary trend in data processing of at least ten
per cent per annum;

{e) a 20 per cent expansion in operating and keypunch personnel.
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caceiislun Vi the basic agproach we nave auopted -- namely that a data

bank should encoipass the operational data processing files and develop
along with them. Thus, our proposed plan for achieving data bank
capability emphasizes the overall development of data processing with
special emphasis on making operational data useful to planners. This
plan, though stretching over a minimum period of two years, requires
a fairly limited experiditure for a data bank per se but promises a high
degree of data comprehensiveness and flexibility,

We therefore recommend that:

(1) Providence take the following immediate steps

with respect to personnel and technical efficiency:

{(a} Hire at least two experienced systems
analysts in approximately the $9. 000 salary range, and at least two
experienced programmers in the $7, 000 to $9, 000 salary range;

(b} pending the creation of an experienced staff,
retain data processing consultants to provide systems and programming
help until such time as the staff can assume full responsibility;

(c) institute an IBM-packaged operating system
which should quickly provide considerable help to the City in increasing
efficiency, eliminating error-prone manual operations and laying the

groundwork for COBOL which must be used in the context of a system.
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(2) That Providence immediately begin systems analysis

on the two operational systems which will provide the bulk of the

data bank, e.g. , the new housing inspection applications and the

59

proposed PAS school census. Even though some systems work

has been done on these applications, it will probably require at least

four months of additional systems work to complete both, and an

additional four to six months of programming time. Computer

output from these programs should not be expécted much before late

1968.

(3) That Providence undertake the following steps to

achieve data bank capability:

(a) That systems work begin immediately on:

i. Computerization of the manual geographic
cross-index now being prepared;

ii. definition of a procedure for selecting data
from various operational files and arranging
it in 2 common geographic format;

iii. definition of geographic levels not presently
included in the cross-index at which data
summarization would be of value, e. g+»
school district, '

59

Once these applications are systematized and computerized, Providence

will have an information potential far superior to that of most other
cities. We recommend the appropriation of the money necessary for

triennial school census enumeration (perhaps underestimated at $75, 000
by PAS) but suggest that outside funding might be available to defray part

of this cost.
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(b) That Providence contract immediately with PMS
to implement the data bank system under the joint
review of the City Plan and Data Processing
Departments. (See detailed explanation at end of
recommendations. )

(4) That with regard to geographic cross-indexing:

(a) The City consider our observations in Section 3;

(b) the City consider the use of grid coordinates to
define geographic levels other than those already
included in the cross-index thereby providing the
capability of summarizing data at levels not
included on the systems input;

(c) the City cross-index geographic locations to map
locations on map sections of Providence, so
that data from any operational file or from any
group of operational files can be graphically pre-
sented by the present hardware and printer. This
mapping systems can be built into the data bank
system as an alternative output format.

(5) If time is available to devote effort to projects other than
those outlined above, that Providence starting in early 1968 undertake
the systems and programming work (probably of four to five months
duration) necessary to computerize the traffic accident analysis of the
Traffic Engineer and the building trend analysis for Building Inspections.

(see Section 3). The Traffic Engineering Application should be used as

a vehicle for designing a street section and intersection code, relatable

60

The map system we recommend does not require a grid coordinate
system. It simply utilizes letter symbols to portray data in either
a lot or block. It is simple but effective and can be used with current
hardware and printing equipment. It requires only that a print position
of a map be cross-indexed to geographic locations. However, grid

coordinates would be useful if geographic levels other than those already

cross-indexed are to be used as tabulation levels,



- Page 83 -

if possible to the geographical cross-index.

(6) That throughout the period 1967-69, at least éne systems
man and one programmer be devoted full-time to changes in existing
fiscal systems. o1 Starting in mid-1968 systems work should start on
computerizing the Capital Improvement Budget and changing the
operational budget to better reflect activities and interrelating budgetary
data with state and Federal aid data. This systems wbrk should extend
over into early 1969 and programming should begin at that time in

anticipation of use in-the following fiscal year.

Time Estimates

We estimate:

(1) That by mid-1969 Providence should have a substantial
amount of computerized operational data of planning significance and
a capability for selecting data from various operational files, arranging
it in a common geographic format and presenting it, i.e., data bank
capa.bility;

(2) that by mid-1970 Providence should have the capability

of relating fiscal and funding data to planning objectives.

61
Wherever possible, existing systems should be rewritten in COBOL.
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Cost Estimates

We estimate:
(1) That Providence will have to increase its general data
processing expenditures by the amounts stated in the preceding sections;
(2) that the cost of implementing the data bank system will
be $60, 000 plus expenses for travel and computer time. However, if
the computer'in Providence is used to test the system as it develops
and a regular testing and scheduling procedure is established, programs
and data can be mailed between New York and Providence thereby

minimizing expenses.
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WORK PLAN SHOWING RECOMMENDED INTEGRATION OF
PROVIDENCE/PMS EFFORT

City Plan PMS Programming Systems
Group Group
Data Bank Input/ Hire two Hire two
Output Organization Programmers Analysts
@ $8, 000/year | @ $9, 000/year
Data Bank Training in Systems
Systems Basic Systems | Consolidation
Analysis COBOL, RPG | of Existing
and Map Disk Systems | Programs
Preparation Systems
Design of
PAS and
Housing
Review Data Bank - Layout of
Program ‘Input/Output
Coding Forms for
Checkout and PAS & Housing
Documentation Revi
eview of
Data Bank
Review
Testing " Compilation
Consolidated of Data
Systems Dictionary
Parallel
Review Run
Final Data Banl Review of
Documentation | Data Bank
and Training
Programming Design of
of PAS and New Systems
Housing
Systems
Testing of
PAS and
Housing
Systems
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PROVIDENCE DATA-BANK SYSTEM

DATA DICTIONARY SUBSYSTEM
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PRODUCTION FILES
_A-

360-30

= DATA-BANK
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~__~

MASTER
FILE
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360-30
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enter system at this
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PRINT
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360-30

TAPE TO
PRINT
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A

This Subsystem can operate
separately as the total Reporting
System if;

t) No geographic changes are
required. Otherwise, the Geo-
graphy Subsystem must be run
to create o new Geog. Mast.

2) A previously created Dato-

- Bank contains all information
relevant to reports requested.
Otherwise the Data-Bank
Creation Subsystem must be
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Bank File.

3) Report Request Cards are
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INTRODUCTION TO PART II

In the following analysis nine evaluative criteria are used.
These criteria are arranged in three sections as follows:

1. Relevance of the Capital Improvement Programs and

Master Planning to Emergency Renewal Needs and the Problems of

the Mayor.

Criteria applied:
The existing plans should generally reflect the
objectives of the Mayor;
Planning, both functional and fiscal, should be

related to comprehensive renewal purposes, both physical and social.

2. Adequacy of Administrative Instrumentalities.

Criteria applied:
Instrumentalities should exist for the presentation
of budgetary and planning data to the Mayor in a form which permits .
him to measure the fiscal and programmatic impact of policy alterna-
tives.
Administrative structures and procedures should
provide for the gathering of all relevant (but ﬁo more than needed)

information required for decision-making by the Mayor and should
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provide for a high level of communication between the Mayor and his
major line officers;
A system should exist for evaluation of performance

against goals.

3. Fiscal Planning and Administration

Criteria applied:

The fiscal system should permit the consideration in
an interrelated form of revenues and expenditures over time;

The fiscal system should be sufficiently flexible so
that adjustments can be made as changes occur;

There should be a method of reflecting in a coherent
format the total expenditures in major program areas;

A system should exist for coordinating activities

affebcting fiscal pians.
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PART II

1. Relevance of the Capital Improvement Programs and Master Planning

to Emergency Rgnewal Needs and the Problems of the Mayor,

The planning processes of Providence are fairly similar to
those found in other Amefica.n cities, differing only in matters of detail
rather than in substance. Providen.ce has perhaps beép more active than
many other cities in matters of master planning and renewal planning,
Within a period cf only five or six years Providence has produced a
master school plan, a master recreation plan, a new zoning system, a
community renewal program, a comprehens_ive GNRP propo$a1 covering
much of the central city, a circulation master plan, and a downtown master
plan. Despite these many achievements there has been considerable
concern on the part of top City officials that the planning process was not
sufficiently tied to the operational realities of City government, particularly
the complexities of urban renewal,

The Capital Improvement Program (C. I, P.) of the City hés been
a pérticula.r disappointment to virtually all the officials who have been
involved with it. The reasons for this dissatisfaction have been diverse,
including the following:

(i) Departmental officials, with one or two exceptions,
have often felt that they had no real role in the programming process and

that the City Plan staff and the Finance Department made up the C,I,P, on
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the basis of existing master plang and Federal funding st:rategy._62 More-
over, department heads were overwhelmed by the degree of detail required
in the C.1, P, forms circulated by City Plan, complaining that the form
was not really applicable to certain types of capital projects.

(ii) City Plan was itself frustrated by a lack of cooperation
at the departmental level and also at the lack of policy guidance from top
officials in formulating master plans, In short, City Plan received
little backup data at the operational level of government and little policy
guidance from the top leQel of government.

(iii) The Administration, for its part, has regarded
master planning and the C.I.P. as more o_i' less alien procedures of
little help to the Mayor and his major problem, which is the renewal
program and its financing. Attention is paid to immediate capital
expenditures and bonding problems, but the existing fiscal and functional
plans al;e lightly regarded except as they relate to urban renewal funding
or immediate public needs. This divorce of planning from political
responsibility (which is found in many cities) has badly reduced the
current usefulness of planning, without reducing its importance and
need to the City.

One major reason why the fiscal and fuhctional planning of

the City has become so irrelevant to the needs of the Mayor is that

62
Actually, in recent years C,I, P, has, on occasion, simply inserted data
from its own master plans, not only because they had little alternative but
because the City's Federal funding strategy was tied to these plans.

™M

C

3

C

C

3

C

3

t J €3 ¢

3]

€

3

(3 3 ¢

]

L

3



J

CJ CJ C3J C03JC0JcCca03dCCdC3aCc3dcoa o

3

(U R

C 3

1 O3

C

]

- Page 93 -

planning has not been responsive to the emerging renewal demands

: 63

for multi-functional treatment of designated geographic areas.

There are, in fact, no existing instrumentalities for such renewal
64

planning. Thus, the Mayor has had to approach the renewal of

the GNRP area (part of which is also the proposed Model Cities area)

with only a few general objectives and a fiscal policy based upon

credits to be generated from implementation of school and recreational

plans which may not be consistent with later renewal planning.

A more complete description of this situation follows:

Schoq_l_g

The Providence Master Plan for Public Schools is a
conscientious, well-constructed piece of work conceived with little
policy guidance. Unable to obtain policy guidance from either the

5
Mayor or School Superintendent , the master plan simply could not

63

Master planning, like most all phases of city government, tends
somewhat towards functicnal fragmentation. What's true of master
planning is also true of city data systems which are also quite
unsuited to the demands of renewal because of their narrow depart-
mental orientation. This aspect of the Providence data system is
treated in Part I of this report. "

64
The new reorganization plan combines the master planners from
City Plan with the project planners from Redevelopment but doesn't
necessarily promote renewal planning. It would appear, however,
to be a step in the right direction.

65
Unfortunately, the school plan was drawn up at a time when the
Mayor and School Superintendent were new in their posts. The
situation is further clouded by the division of power between these
officials (and the School Board) in matters of school construction.
The planners did have some help from an assistant superintendent

of the school department, but mostly in matters of detail rather than
in policv.
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depart very greatly from past policy. Certain new factors were
taken into account {e.g., pre~kindergarten, community schools,
departmentalization of upper grades, etc.), but overall the plan
was a projection of the mildly consolidationist, low-spending

trend which has characterized school construction in Providence
for a number of years.

Renewal factors were considered in matters of
funaing and population projection but were clearly not considered
with the same high priority accorded renewal matters by the
Administration. Neither is the school.plan embraced by the School
Superintendent, who apparently regards it as a reflection of prior
educational policies to which he does not necessarily adhere. Thus,
there has ﬁot been a real acceptance of the school plan by policy-
making officials.

These reservations were not strongly expressed
when last year's C.I.P. was adopted. 'I"he City Plan Department,
which had put together a GNRP proposal to maximize renewal credits
in the inner city area of Providence, based its whole funding strategy

on the implementation of the School and Recreation Master Plans.

66
The term '""low-spending'' is used in relation to the overall
condition of the school physical plant rather than as a comparison
with other cities.
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Thus, with little objection fronr the School Department, the master
school plan proposals were placed inthe C.I.P., thus giving the
plan a certain s;.nction. |

The policy implications of the Master Plan for Public
Schools were great since it virtually ruled out any major overhaul of the
aging school plant, any major consolidation of facilities and any steps
to end de facto segregation. Among the priority features listed in the
plan were the construction of new K-3 facilities and the enlargement
of predominantly Negro schools, both of which commitments had
important policy implications. On the omission side, no consideration
was given to making the Hanley Center an educational park with a
model lower grade system, although the location and scope of the
project would, at the very least, suggest the possibility.

The Master Plan for Public Schc:ols67 left many other
large unanswered questions, among them were:

How much longer can Providence defer a major

school building program by using renovation?

What is the effect of the school plan on the
number of classrooms in the short-run and long-

run? Does it enlarge or reduce capacity? If it

67
It should be noted that some of the unanswered questions are in the
particular province of the School officials and can only be reflected
in master plans to the extent they are articulated.
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| enlarges the physical platt, what are the
’implivcations for the operating budget in terms

of increased cost?

Can Providence assume that the public will
permit the dropping of pre-kindergarten classes,
community schools or any other educational program
if the Federal Government ceases to fund them at thg
same levél? In short, won't these have to be accepted
as_fiﬁ:tures?

Qﬁestions of this importance will even‘tﬁally have to
answered, and, in fact, the School Super.intendent, by proposing a plan
to minimize de facto segregation, has started to raise some p'olicy _
questions which directly affect the school building program. His desire
to replace a badly &eteriorated elementary school in the Annex area
(a non-renewal area) raised questions as to educational priorities versus
Federal funding priorities. However, the problem is that the Mayor and
School Superintendent have now sAtarted to make changes in the Master
Plan for Public Schools, which, in lieu of agreed upon objectives, are
necessarily ad hoc changes.

The effect of these changes is reflected by the changes
in the current C.1I.P. The enlargements to four new schools in the

central area of the city (Flynn, Fogarty, Joslin, Camden) are eliminated.
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The new Mt. Pleasant School, scheduled to begin after thé
additions to Camden and Joslin, was dropped. Thg junior and senior
high rnod?r_niz'a:tiori was dropped. The current C.I.P. contains
two open spafces. for construction of new elementary schools (possibly
Almy and Merino).and moves back all other school construction, -
apparently in expectation that a new school study will produce
recommendations. In short, the City is not adhering to the master
school plan and has nothing to take its place. A policy void exists
in which construction is likely to be an unhappy con:ipromise between
educational priorities and the need to generate Federal funds for
renewal.
| Recreation

The Recreation Master Plan, which was produced
almost simultaneously with the School Master Plan, and closely
coordinated therewith, was developed along traditi§nal lines and
without much policy guidance. Top recreational officials were
consulted and made some contfibutions, but appeared to feel that the
plan was essentially out of their hands. They generally approved
the plan, but were skeptical of certain recommendations which they

felt revealed ignorance of neighborhood conditions.

68

Swimming pools were recommended for locations where ethnic and
racial tensions were likely to be a factor. In fact, one pool proposed
under last year's C.I.P. had to be postponed because of local opposition,
Three pools which were specifically named in last year's C.I. P, were
not mentioned in this year's C.1. P. Instead, a general heading
"Neighborhood Swimming Pools'" was used.
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' The Administration was consulted about the plan .
and made some contributions. However, the Admit.ﬁstratiovn was new
and there was n;: great attempt to influence the long-range aspects
of éhe pla;n. Primary interest centered on that part of the plan calling
for the construction of a great number of "tot lots! throughout the -
CAity. The C.I.P. and tHe capital expenditures for r'ecreation reflect_
this interest. There is, however, ho great respect felt for the rest of
the plan, even though it has continued to be réflected in the C.I.P, and
is relat‘ed to renewal funding. Thus, while the recreation master plan
exists on paper as a factor in the Ci_ty's fiscal planning, its implerﬁen-
tation is questionable.

Urban Renewal

The renewal history of Providence has been marked

" by a singular lack of direction, despite two major studies conducted by
69

the City within the last fifteen years. A number of urban renewal

projects in Providence have been started as a response to some political

crisis which first stimulated a building program and then a quest for

69
A Central Cities Report came out in the early 1950's and was
followed in the early renewal efforts of Providence, Lippitt Hill
being the prime example. A C.R.P, prepared in the early
1960's has been largely ignored in renewal planning.
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. 70 }

renewal funds., The results of these renewal projects have
generally been quite good, but because of this rather back-handed
approach to fun&ing, Providence, in past years, has not receiv_ed
the full advantage of Federal aid, a classic examp;e being the
Mashapaug Pond Industrial Project which did not attract mgtching |
Federal funds and badly depleted redevelopment bond monies. n
The Mashapaug Pond project was also illus_trative of the strong .
business orientation of earligr redevelopment.

Benéfiting from previous experience, ghe current
Administration has émphasizgd residential projeéta and Ahasﬂattemptevd
té extract maximum amounts of Fedéral_renewal funds. There_ }iaa.
however, been a tendency to concentrate on obtaining money and to
place less emphasis on planning its expenditure, ‘a not uncommon

occurence since the problems of Federal funding have become so

70
For example, the Lippitt Hill project was stopped at mid-point when
it became apparent that business displacement and job loss were
assuming large proportions and causing an uproar. The City quickly
initiated the West River Industrial Project. The Weybossett Hill and
the Railroad Relocation projects were devised to finance the Downtown
Master Plan, a product of business pressures. The Classical-Central
project was stimulated by a bad school fire and consequent outcry,
although mentioned in a different form in an early renewal study.

71 ' '
The City Administration made a decision that speed was of the essence
in getting this project started and, therefore, elected to forego the
lengthy process required by Federal urban renewal law.
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complex. Certain very general polic'y guides exist72 but they are

subordinated to a basic fiscal strategy -- avoid redevelopment

undertakings requiring cash contributions until such time as city

X 73 o .
residents can see some tangible results. °~ Thus, the seven projects

in the GNRP area, the City's major renewal target, are scheduled

74
and even territorially defined in terms of non-cash credits

available to cover the City's contribution, rather than the need for

75
renewal.

In or&er to keep its project costs within the pre-
determined limits, the City has chosen to emphasize rehabilitation
because‘ of its assumed cheapness and because it is in large paz;t a
reimbu.rsable, item. Since the City has little experience with
rehabilitation costs (not to mention the budgetary implig;tions of

social rehabilitation) and no solid basis for pre-determining which

72
The policy is referred to in such general terms as '"people-
oriented, " '""'rehabilitation-oriented, " or as directed toward the
prevention of fringe deterioration.

73 -

Providence voters who have a good record for supporting bond
issues almost rejected the last redevelopment issue.

74 :

These planned non-cash credits derive to a large extent from

the School and Recreation Master Plans.

75
Upper South Providence would, in terms of need, be the top
priority project, but ranks low in priority. In public hearings
the City Administration explained its decision to use a priority
based on funding.
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percentage of structures are suitable for rehabilitation, tfxe figures
in the C.I.P. are highly questionable. 76 They represent v.vhat the
City thinks i.t ca'n spend without dipping into its bond money (which is
estimated as sufficient to take care of current projects).-r7 Thus,
the City has no clear objectives of what it wishesl to achieve through
renewal, only a tenuous funding strategy78 which rests upon two

master plans of dubious durability and a set of cost estimates which

are of highly questionable validity.

2. Adequacy of Administrative Instrumentalities

A Mayor does not need elaborate machinery to develop

79

broad objectives, but some instrumentalities must exist for

supplying him the data which he needs to select the action alterna-

tives that will best fulfill the needs of the City. Obviously, this

76

In one project which costs were estimated at slightly more than
$5 million in the C.I. P., the Project Director estimated expendi-
tures at more than $8 million because of high acquisition costs.
Yet, the lower figure was used by City Plan in the C.1.P. and in
the City's funding strategy.

77
On one renewal project the original cost estimate was arrived at
by taking the non-cash credits and multiplying by four, a Federal
share of 75 per cent being assumed. Th1s may suffice for grants-
manship, but not fiscal planning. :

78
The original GNRP proposal was designed to maximize non-cash
credits and was a very worthwhile project of great value to the
City. It was not, however, a substitute for renewal planning.

19

It would appear that the enunciated renewal policies for Providence
are a little too broad.



- Page 102 -

entails the existence of needs data and some system for measuring
whether various programs are actually 'serving these needs.

In ad&ition, the Mayor must determine that selected action
programs are being administered efficiently, which requi;es some
instrumentality for measuring performance ‘and the intlja-deparfrxieqtal -
distribution of resbur ces.

In Providence no instrumentalities exist for presenting policy
alternatives and decision-making data to the Mayor, nor is there any
management informafti'on going to the Mayor. It seldom, if ever, occurs
that the major issues confronting the City are clearly formulated and
presented to the Mayor ina fisc.al context. | The reports going to the
Mayor consigt mainly of standard budget requests and annual reports
of dubious administrative or planning value.

The possible sources of planning and management data for"
the Mayor of Providence are the budget, reports from the heads of
line departments, reports of planners and researchers and reporfs
from his own staff. The value of these reports is, of course, dependent
upon the éaliber of the personnel who prepare them.

Va) The Budget

(i) Capital Budgeting -~ The C.I.P. process in

Providence is handicapped by lack of any firm data foundation. The
forms which are circulated to the departments for the provision of

back-up material are seldom filled in, and City Plan has had difficulty
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filling in the details by interviews. The fact is that the present
forms are not applicable to many capital expenditures and that
they require a level of sophistication and expertise at the depart-
mental level which is not commonly found in Providence. Thus,
when the C.1.P. comes before the Planning. Commission and the
Mayor, it does not have a very firm basis and little .supporting
data on which to evaluate it. It is really just a frail outline.
Because of the way it is compiled, the

C.1.P. has notable defects: Cost figures are often dubiousso;

80
Public Works, for example, has two items in the most recent
C.1.P. where there are unexplained variations of more than
300 per cent from the costs attributed to these same items in
the last C.I.P. (construction of storm sewers - North Main
Street, Woonasquatucket River Walls). On storm sewers (a
big item in the renewal program) the margin of error on the
costs has been placed at 50 per cent by some City engineers.

It is clear that accurate costs may not be obtained uatil speci-
fications are drawn up prior to construction, but under the
current C.I.P,, there is no means of distinguishing between
hard and soft estimates or determining how costs were derived.
In some departments this may entail the necessity of outside
efigineering help to straighten out costs and to help assign
functional priorities.
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81 . : . .
important items are omitted ;-no criteria exists for inclusion or

' 82
exclusion of items paid out of current revenues ; bonding

81

82

The present C.I.P. system does not pick up omissions of major
capital expenditures, inasmuch as it is not tailored to individual
departments and does not require that department heads carefully
check all possible areas of major capital expenditures. For example,
in the current C.I.P., Public Works has omitted two of its major
capital expenditures -- consruction of new sanitary sewers and
construction and reconstruction of streets (street resurfacing by the
City work force is included). Since both these items are covered by
bond issues, it clearly leaves a gap in the C1ty s financial picture
when they are omitted.

There is considerable question as to whether any standardized C.I. P,
form will yield satisfactory data when the handful of departments
strongly affected (Redevelopment, Public Works, Water Supply,
Schools, Recreation) have such great differences in the types of pro-
jects undertaken and the caliber of their personnel.

A portion of the C.I.P. is funded out of current revenues. Yet, there

appears to be no criteria to determine which capital expenditures should

appear in both the C.I.P. and the operating budget. For example, the
recreation section of the C.1. P, has a provision called "Park Improve- -
ment" which is a $35, 000 annual item for repairing and replacing
vandalized or deteriorated equipment, but most other maintenance-type
activities are excluded from the C.I.P. Virtually all the capital expen-
ditures listed for Traffic Engineering in the C.I.P. are minor items
Payable out of current revenues, and less in value, for example, than
certain large vehicles purchased by Public Works which are not included
in the C.1.P. However, the large vehicles purchased by the Fire
Department are included in the C.I.P. If the distinguishing feature

is supposed to be the life of the project, this has not been made clear.

The reason for excluding Public Works Department equipment from

the C.1.P. seems to be that spending money on equipment purchased
through a revolving fund is like spending '"found' money. Actually,

the Public Works revolving fund does not have a very sound deprecia-
tion basis and has accumulated some very large surpluses in past
years. Except for relatively light supervision by the Board of Contract
and Supply, Public Works escapes scrutiny of its vehicle expenditures
in both the capital and operating budgets.
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references are not very meanit{gfu183; funding sources are deséribed
in such general terms that they a;re not too helpful; and data on future
projects is almost frivolous. 84 Clearly, the C.I.P., in its Present
form, leaves much to be desired.

(ii) Operating Budget -- The operating budget,

iike the C.I.P., can be a vital instrument both in determining policy
and shaping -policy. The operating budget of Providence is a line-item
budget ?:ompiled by sending each agency a budget form reflecting its
previous budget allowances for various items and.leaving space for
the agency to fill in its needs for the coming budget year. This is a
more or less mechanical process, and tends to focus attention on
marginal increments.

Except for the performance budget in Public
Works, no activity budget exists in Providence, and thus, there is
no methodology for measuring performance or for making such
measurements part of the budget process. Moreover, thé following

basics are lacking:

83
Bond monies are necessarily sought at a time and in arhounts deter-
mined by the estimated tolerance of the electorate. However,
references to future bonding in the C.I.P. bear no relation to this
basic factor, there being no overall bonding or financial strategy for
the City. In fact, even where the C.I1.P. states that bond money (or
bond-anticipation money) exists to finance a project, sometxmes the
capital funds are not sufficient for this purpose.

84
INlustrative of this unconcern about the future is the fact that
Providence projects a drop of almost $37 million in capital spending
between 1967 and 1970,



- Page 106 -

Departmental activities have not been analyzed
85
and defined.
Given the lack of activity definition, it follows
that:
- ' 86
Activity goals have not been set;

Quantitative and qualitative measures of perform-
ance have not been assigned;

Budgetary justification of activities (the whole
activity, not just increases in particular cost

items) has not been required.

The lack of an activity budget imposes another

handicap " on the Mayor in that it is quite difficult to measure perform-

85

86

87

One exception is Public Works which has a cost accounting system
established by Public Administration Service in the early 1950's,

The system breaks out all the varied and detailed activities in the
department and assigns quantitative units to each activity. Various
forms have been designed to record this data, and, in fact, Public
Works spends considerable clerical time in operating the system.

It suffers from the fact that data (much of it recorded on the job by
workmen) is not accurate and that it has seldom been used effectively,.
However ineffective the system has been from a managerial point of
view, it has fairly well-defined activities. :

Departments are seldom asked about what they expect to achieve and
measure against these goals. Such carparisons as are made (usually
in annual reports) stress comparisons with past years or months.

A quantitative measure of Minimum Housing inspections might be
cost per inspection (i.e., number of inspections obtained for X
investment); a qualitative measure might be improvement (or lack
thereof) in housing conditions in inspected areas.
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ance with a line-item budget. Moreover, if one assumes that it makes
little sense to project capital expenditures over time without similarly
projecting operational costs over the same period, 88 an activity
budget is probably preferable to a line-item budget because it groups
expense items in categories which are more usefﬁl for policy-making
and managerial control.

The traditional budgetary process, both capital
and operating, simply has not provided an adequate instrument of
executive control to the Mayor.

b) Communication with Department Heads

The Mayor receives no systematic flow of
information from departments to assist him in planning, decision-
making or administration. Budgetary data is skimpy, and the annual
reports are bulky compilations of miscellaneous departmental statistics.
The various City departments report to each other, t§ State agencies,
to Federal agencies, to private agencies and occasionally to citizens,
but very seldom to the Mayor (see Part 1 of our report for more
details). The City data system serves no central planning or mana-

gerial purpose.

88
The main reason for projecting an operating budget over time is
that it becomes a policy tool, not just a means for finding budget
items to cut back.

89
One can make policy with respect to old-age recreational programs
but not with respect to shuffleboard equipment.



- Page 108 -

Thi s lack of institutionalized communication has

not been compensated for by informal contact (nor could it bel in full).

Thus, there is a fairly serious communications problemi between the

Mayor and many departmert heads, which has caused some degree of

alienation.

c) Researchers and Planners

Prior to the recent reorganization, the planning
apparatus of the City was essentially tri-partite with City Plan
handling master planning and the general renewal strategy;
Redevelopment‘handling project planning, and Progress for
Providence handling social planning. 90 - However, City Plan was
accorded a dominant role in the planning process. 9

No system existed (or as yet exists under the new
‘mfganization) to provide decision-making data to the Mayor from any

92

of these agencies. Thusg, itformation from these agencies went

90
This is to some extent a goal, rather than a statement of fact,
since Progress for Providence has had to devote most of its
energies to getting a poverty program underway.

91 .
The emerging importance of the Federally-supported renewal
programs have gradually pushed Progress for Providence and
the Redevelopment Agency to the fore at the expense of City
Plan. The recently created Department of Planning and Urban

Development absorbs City Plan, thereby formalizing its changed role.

92

Progress for Providence and Redevelopment have existed outside

the formal City structure., But the reorganization and the demands

of comprehensive renewal are bringing both more firmly into the
City orbit.
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to the Mayor in a sporadic form, often at his request on a problem

of immediate urgency. The two principal sources of information for
the Mayor were‘the research divisions in each of these agencies
(pa;'ticularly of City Plan93) and certain individuals in fhe se agencies
who were held in high esteem.

An illustration of this technique of informal
reporting by key officials had been the submission of Model Cities
ideas from certain men within City Plan, Recieveippment and Progress
for Providence. ThesAe proposals were not presented as ciear policy
alternatives nor were they designed to show fiscal alternatives. |
Moreover, they came to the Mayor in unstructured form withoﬁt
benefit of staff analysis. They nonetheless bpartially illustrate the
type of reports which could flow to the Mayor on an institutionalized

basis but which are not presently received.

93
Even prior to the reorganization, the internal structure of City
Plan had begun to reflect a split between the more traditional
concerns of the agency and the emerging dernands imposed by
Federal funding complexities. A research unit within City Plan
became deeply involved in problems of Federal funding, and
since this was responsive to the Mayor's needs, this uhit was
closer to the Mayor's office than the more traditionlist segment
of City Plan. This split is formalized in the reorganization
scheme which will place the research unit in a different division
than the planning staff.

94
Generally, these proposals dealt with approach -- one stressing
increase in the level of program expenditure in the Model Cities
area, one stressing various programs and how local institutions
might be involved and one stressiﬁg a rehabilitation approach,
both social and physical.
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d) The Mayor's Staff

The lack of contact between the Mayor and his
top line offigial.;z could be offset somewhat if he had a large enough
staff to broaden his range of advice and efféct_wide liaison. As it is,
the Mayor has a small staff overburdened with the everyday political
details of city government and only 4 few other non-staff employees
upon whom he can rely for advice. This relgtive introversion is
unfortunate because the City Government exhibits a substantial degree
of parochialism which.is impeding the City in matters of improving

ersonnel95 and in devéloping a broader vision,
p ping

3. Fiscal Planning and Administration

a) Fiscal Impact of Current Decisions Over Time

Under current procedures in Providence (and
practically all other cities) the capital budget is proiécted, but the
operating budget and revenues are not projected. Actually, the
current C.I.P. form does call for an estimate of the impact of
capital expenditures on the operating budget, but such an estimate

is seldom made for the following reasons:

95 .
By ordinance, City employees must be City residents.
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(i) Most departments don't fill in that section
of the form; ‘

(ii) if sﬁch an estimate were made for projects
beyond the current fiscal year, it could not be translated into budgetary
reality since the operating budget is not projected over the same period
as the capital budget;

(iii) there is no cost data by whfch to measure
budgetary impact.

The handicaps imposed by the use of current budgetary
practices can best be seen in relation to budgeting for schools and
recreation,

Recreation

Recreational master planning centers on costs for
land acquisitidn, landscape engineering, equipment and buildings.

The operational costs for supervisory personnel and maintenance may
or may not be included, and if they are, the costs are usually not

very precise. In Providence, no attempt has been made to measure
the costs required to maintain various types of proposed recreational

areas, although current maintenance problems are so great that they

96
The prevailing method of estimating the cost of supervisory
personnel for Providence is $1 for each $10 of capital cost, which
appears to be a rather vague '""rule of thumb."
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raise considerable question as to whether Providence can make even

a modest expansion of recreational space without a substantial increase

97

in maintenance appropriations. Unfortunately, the current budgetary

system doesn't provide a very good framework for resolving this question.

97
Administrative problems with respect to maintenance are not unique
to recreation. Each year Providence appropriates great sums of
money to maintain its numerous vehicles, buildings, facilities,
streets, bridges, parks, recreation areas, trees,traffic equipment,
and a variety of other property items. From a managerial point of
view, this is one of the most significant aspects of City expenditure,
since it involves a large portion of the City's work force. Yet there
is no central supervision of maintenance activities, even for such
key items as public buildings and vehicles.

Providence does not have a central inventory of public buildings nor
a complete record of maintenance expenditures by building. There
is no central administrative supervision of this large area of
expenditure. Yet, Providence is possessed of an aging physical
plant which places a great strain on the City in terms of maintenance
and may well require much greater capital expenditure for moderni-
zation and replacement than has been anticipated.

The situation with regard to vehicles is similar., The Municipal
Garage services only a portion of the City's vehicles. Public Works
has its own revolving fund garage and also uses the Municipal Garage
(maintaining forms for each); the Fire Department has its own

garage; the Parks Department has its own garages, except for
Forestry which uses the Public Works garage. The type of maintenance
records vary widely from department to department and each depart-
ment has control over its own sales and purchases (subject, of course,
to the City contract and bidding procedure). But there is no overall
administrative review of this very significant aspect of City expendi~
tures.
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Schools

Construction of a school building immediately creates
a budgetary impvact in terms of maintenance and custodial help (which
in I:"rovidence runs over $1, 000, 000 per year and, next to teacher
salaries, is the biggest budget item. )98 There are, however, other
budgetary factors flowing less directly from construction, such as
instructional costs and support services (health, transportation, et:c.).99
These latter types of costs are more difficult to measure than the
custodial costs which are, in a sense, built into the edifice.loo
Consequently, it has not been common practice in most .cities to estimate

such costs. Nonetheless, it appears increasingly pointless to speak of

construction costs, apart from these operational costs.

98
In some instances a new school or school addition may simply replace
an old school and may actually reduce operating expenditures. In
Providence, where the building problem is not one of expansion but
replacement and renovation, the impact on the operating budget from
school construction may be less than in other cities. However, there
does not appear to have been a very serious study of whether planned
construction will result in expansion.

99
The operating budget items for instructional and support items will
vary for many reasons other than the impact of capital expenditures.
For example, even if the present physical plant would accommodate
a 4-4-4 system with departmentalization in the middle grades ( a not
unlikely occurrence in Providence) the increase in teacher speciali-
zation might have significant budgetary effects. Thus, in education,
as well as other areas of City government, there is substantial cause
for operating budget projections, other than the impact of capital spending.

100
The financial records of the Providence school system permit the
segregation of many costs on a per building basis, but the process is
not an easy one. This lack of usable cost data is, of course, a serious
impediment to figuring future operational costs.
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A logical corollary of bu;iget pr.ojection is a
revenue projection for the general and school funds. Budget projections
will reflect debt service as well as the planned expenditures for City
activities, and thelmeasurement of these expenditures against anticipated
revenues (which would, in Providence, be derived in large part from
estimates of revenues from the basic property taxes) would fix the fiscal
restraints against which to measure expenditures. While the Tax
Assessor's Office seems well suited to this task, there is at present
no long-range revenue projection, except certain projections made by
the Redevelopinent Agency on future assessed valuation of land in
project areas. Since Providence has been suffering a steady squeeze
on its real propertytax base from highway construction and land
acquisition by tax-exempt organizations, these projections are of

' 101

considerable importance.

b) Need for a Fiscal Planning Framework In Which

to Measure the Impact of and Adjust to Basic Changes.

Fiscal planning is a dynamic process, requiring a

constant readjustment of variables. Thus, when funding changes occur,

101
The effect of urban renewal in Providence has been to sharply
increase land valuation in renewal areas by ratios of from 5 - 1
to 9 - 1. Providence has historical data in this area which may
show that land value will increase. What is lacking is the applied

expertise of the Tax Assessor to relate these valuations to realistic
assessed values,
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there is an immediate need to know how the overall fiscal plan has
been affected. The problem in Providence (or elsewhere) is that the
. . . 102 e v . . ‘
fiscal system is too static to permit this readjustment. More
important, there is no overall financial plan for the City.

However, there is a patenf need for a fiscal planning
framework within which to measure the constant changes which occur.
For example, of the component elements of any large'capital improve-

’ 103 104 105
ment (descriptive data, funding, scheduling, cost,
conformity-to-plans) the middle three are variables requiring a

constant re-evaluation of not only the particular project, but its

changed relationship to related projects and to the budgetary, bonding

102 :
Illustrative of this inflexibility is the standardized C.I.P. format
used in Providence and elsewhere. The usual format reflects
capital projects by department and occasionally by function,
Providence also lists some capital projects by renewal area, parti-
cularly the capital grants for renewal. However, the standard
C.1.P. format does not adequately reflect the interrelationship
between renewal activities and capital improvement programming,
so that it does not provide a good vehicle for reflecting the changes
brought about by the dynamism of the renewal process.
103
This includes such factors as project name, department, location,
purpose, estimated life of the project, etc.
104
Capital budgets commonly indicate functional priority. In Providence,
priority is reflected mainly in scheduling.
105
The included costs incurred in the operating budget, as well as the
cost of the capital projects itself,
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106

and Federal grant plans of the City. Under current practices, there

is no attempt to measure the impact of these changes, and, in fact, no
framework in which to make such a measurement. Such changes as
occur may be reflected in the annual capital budget, but no interim
adjustments occur. Consequently, the Mayor never has a current view
of the City's fiscal posture nor can he estimate the likely fiscal effects
of his current decisions,

c) Ability to Measure Resource Allocation under

Current Financial Recordkeeping System

Every urban area is now confronted with the
ﬁecessity to know how much money they are spending for various
programs and beyond that the need to know how much is being expended
for such programs by other governmental entities and private groups,
This entails some analysis of the needs to be served, how they are
presently being served and how the City can best alloéate its resources

to do the maximum good. However, in Providence, as in mo st other

100

In the course'of any six-month period in Providence, or any large
city, a variety of changes occur which affect fiscal planning. For
example, within a recent period the City lost a large Federal credit
for the Railroad Relocation project; gained large Federal credits
when the City share of the Weybosset Hill project was reduced from
1/3 to 1/4; the School Superintendent installed temporary classrooms
at schools scheduled for enlargement and indicated an intention to
scrap that element of the Master Plan; neighborhood opposition
altered the City's plans for swimming pools and the failure of the
City to plan for disposal of private demolition refuse caused a
reappraisal of refuse disposal facilities. This represents only a
sampling of the constant flux within the City.
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cities, it would be a rather difficult process to determine what the

City is spending for various programs, much less to determine non-
- 107

city expenditures.

Municipal bookkeeping has centered on the general
fund, which reflects only a part of the City's expenditure picture,
albeit the most important one since tax rates are involved. However,
if a Mayor wants to have a full picture of how money is being expended
to meet certain needs, he cannot use the operating budget. He has
to know the grand total of City expenditures, including the school

108
fund, capital funds, trust funds, etc. Moreover, he must know
the level of state, Federal and even private expenditure to meet the
same needs, so that he can determine the extent to which City
resources are necessary. Under present procedures in Providence

(and most cities) no such procedure exists, although it is becoming

a quite essential policy mechanism.

107

In education, for example, there is no current presentation of
total expenditures. Presumably, educational expenditures from
the various accounting funds, including the various Federal pro-
grams, could be aggregated. The problem would, however, be
even rhore difficult if there was an attempt to develop fiscal data
on an education sub-category, e.g., vocational education.

108
It might appear that this is mixing apples and oranges, particularly
as regards the capital and general funds (which includes debt
service items), but there are sound reasons for working out a
system of this sort. It need not be a precise accounting tool since
its purpose is essentially to assist policy-making.
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d) Coordination in the Fiscal Area

As indicated previously, no central administrative

machinery exists to oversee the implementation of capital improvements

and to stay abreast of the changes which are constantly affecting fiscal

strategy and program implementation. Likewise, no administrative

system exists for coordinating the very vital Federal and state funding

program of the City, although many people mistakenly assume that

City Plan has filled this role. 109 Thus, there is no one officer in the

City who is capable of describing the current position and planned

strategy of the City with respect to state and Federal aid.

This lack of centralized coordination has been

particularly noticeable in the lack of systematic involvement of the

Finance Office in funding strategy.uo On occasion, Federal

checks have arrived in the Controller's Office for programs unknown

to the Finance Office with the result that the recipient had to be

traced down by making inquiries throughout the City government.

109

110

The Director of Finance, perhaps best situated to assume this role,
has, for a variety of reasons, played a supporting role both in
regard to the C.I. P, and Federal funding.

Except for the Housing Authority and the Redevelopment Agency,
which do their own bookkeeping, the Controller's Office handles
all accounting including the Schools and Progress for Providence.
However, the comprehensiveness of its state and Federal aid
records is questionable because its exact service relationship to
some of the quasi-indépendent agencies is a little unclear.
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Only recently, and acting mostly on its own, has the Finance Office ,
tried to organize its accounting procedures, so that Federai aid
could be reﬂectéd in one fund instead of being located in a variety
of Iécations. HoweVer, the Finance Office has never béen made
part of a coordinated system for dealing with state and Federal aid
programs.,

Also lacking is a coherent format for listing and
categorizing state and Federal aid programs i.n a way which permits

analysis and scheduling, not to mention coding for data processing.

Providence has all the standard compilations of Federal aid programs
but has never grouped them for efficient use, attempted' to systematically
update them, or collected appropriations information. Thus, the City

has no way of knowing whether the planned amounts of Federal funding

]
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have any real relation to the amount of money made available by

Congress. Clearly, a serious administrative void exists.

Conclusion

In measuring Providence, or‘any large city, against the
criteria m.entior‘led in our introduction, the evaluation may éeem
harsh, perhaps unrealistic. We have no reason to believe that
Providence is g'x"eatlyt different from other American cities, but we

see no point in confirming this by an analysis based upon traditional
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criteria. Perhaps our criteria are not those that would be generally
selected, but to the extent that they .represent standards which
Providence would like to achieve, we think the Preceding analysis

is an important prelude to improvement.

4, Recommendations

a) Major Recommendation

That the Mayor strengthen and l;nibe the budgetary and
Planning processes, bfing them more directly under his control and
use them as his principal means of policy-making, policy enforcement
and managerial control,

b) The Mayor's Staff

In the light of the principal recommendation that the
Mavyor centralize the bud.getary and planning processes under his
direct control, we recommend the following:

(i) That the Mayor create two staff positions -- a Special

Assistant for Administration and a Special Assistant for Urban Affairs,
the latter assistant dealing with those departments most intimately
concerned with urban development (PUD, Progress for Providence,
Schools, Human Relations Commission) and the former assistant dealing

with the other City agencies.
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(ii) Each staff assistant would perform the following

duties with respect to departments under his supervision:

Serve as the formal communication link with the
Mayor.

Assist in development of long-range policy objectives
and programs. '

Assist in community relations, political affairs,
and Council liaison.

Oversee budgetary and financial matters.

(iii) The Special Assistant for U;‘ban Affairs would

have primary responsibility for:

Coordinating the overall planning process.
Coordinating records on State and Federal aid.

Coordination of the C.I.P. projects related to
the urban renewal effort of the City.

{iv) The Special Assistant for Administration would

have primary responsiblity for:

Capital projects in non-renewal areas.

Management reporting (since the bulk of the City
agencies would be reporting to him, rather than
the Special Assistant for Urban Affairs).
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¢) Planning, Programming and Resource Allocation

Public Investment Program Model

We recommend that:

(i) The planning and research staffé of the Départment

of Planning and Urban Development (PUD) be directed to prepare

annually a six-year public investment program model as follows: .

List the major programs of the City for which

needs can be established (perhaps six or seven, _
such as Housing, Education, Health, Transportation,
Protection of Person and Property, Recreational
and Cultural Amenities, Income Generation and
Support). Programs should be listed without regard
to City departmental lines and regardless of whether
the City provides any services in the area. The
criteria for selection should be measurable public
need (e.g., the existence of 10, 000 sub-standard
dwelling units constitutes a quantifiable public need).

List under each program the major sub-categories
for which needs can be established (perhaps in
education -~ pre-kindergarten, kindergarten,
elementary, secondary, special and remedial,
vocational, etc.).

Estimate the public needs in each area as best as

possible giving present data; estimate the present
and planned expenditures being made to meet these
needs and, insofar as it is measurable, the extent
to which needs are being met.

Expenditures to meet various public needs should be
determined not only for the City, but insofar as
possible for the State and Federal Governments and
private sources.

The City expenditures should include not only expendi-
tures from the general fund but all City expenditures.

The estimated program expenditures should be pro-
jected over the same period as the C.I1.P.
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(ii) The public investment program model should be

used to:

-- Ascertain the present level of investment in each
program.

-- Evaluate program success in meeting needs.

-- Determine the best allocation of City resources
based upon criteria of need.

-- Assist the Mayor in choosing and articulating his
policy objectives.

(iii) ‘This public investment progr"a.m model should be
a policy-making mechanism for the Mayor. It is not designed for
pPresentation to and adoption by the Council, nor is it a precise financial
document usable for the Finance Office.

Planning Information

We recommend that:

(i) The Mayor's Special Assistant for Urban Affairs‘
and the planning and research divisions of PUD and Progress for
Providence jointly establish a system for reporting planning data.

(ii) The reporting system be keyed to program evaluation
and the extent to which public needs have been met at various levels of
public expenditure.

(iii) This reporting system be differentiated from the

hereinafter described management information system (see Section e)

in two major ways:
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-- This information relates to achievement of

program objectives rather than departmental
performance or efficiency.

-~ This information emanates from planning and
research agencies rather than the line or
operating agencies. (Some of this data, how-
ever, may have to be gathered from line agencies
or from their computerized reports.)

d) Budgetary and Fiscal Planrﬁﬁg

Operating Budget

We recomme nd that:

(i) _Providence adopt an operaﬁ.tin'g budget reflecting
appropriations for each department in terms of activitieénl, rather
tﬁan organizational units but this tra;nsition be deferred until mc;re
experience with program planning and centralized reporting systems
have been obtained.

(ii) The activities for which appropriations are made
should be related to the broader framework of the investment program
ﬁxodel, so that activity expenditures can be grouped by program cate-
gories and sub-categories; unlike the programs, however, the activities
are intra-departmental and performed by the City.

~ (iii) The activity budget be developed by a committee

composed of the Mayor's Special Assistant for Administration, the

111

Some departments, notably Public Works and Building Inspections,
budget in terms of organizational units which to a large extent perform
only one major activity. However, even in these departments, there
are activities bearing no relation to departmental structure, e.g., Snow
removal. Generally speaking, the present system does not give an

accurate presentation of the relation between appropriations and services
performed.
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Mayor's Special Assistant for Urban Affairs, the Director of Finance,

a representative from PUD and a representative from Progress for

Providence (botﬁ of the last-mentioned representatives should preferably

be from research),

(iv)

The committee should:

Consult with directors and finance chiefs of the
various City departments on the best way to make
an easy transition in recordkeeping and on the best
way to make an activity budget serve managerial
needs of department heads.

) Test out conversion difficulties by attempting to

group current line items around the selected
activities. This may dictate changes in any or all
of the following: Activities, the object code,
departmental recordkeeping and even department
organization. '

Consult with the Solicitor's Office to develop a list
of the legal changes required by the budget changes.

Insofar as possible develop for each activity some
qualitative and quantitative measure of performance.

The Budget Office should:

Be strengthened in terms of personnel and power to
enable the office to obtain more comprehensive and
detailed justifications of budget requests.

Serve as the fact-finding arm of the Mayor to develop

hard back-up data for budget analysis, including
separate descriptions of each budgeted activity and
the level of performance achieved for past expendi-
tures as well as level of performance anticipated for
requested appropriations.
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Capital Improvement Budget

We recommend that:

(i) The compilation of the C.I.P. be delegated to

the Finance Director and the Budget Office. The planners will retain

control over programming and Planning for major expenditures, which

influence will be exercised on the C.I.P. in the folléwing ways ==
master plaﬁﬂng, renewal plz;mning, and creation of public investment
progx;am models (see Section c). As indicated on the following page
(Paragraph (iii) Planning), the planners will have.to approve the
conformity of the C.I, P, to existin.g. plans. However, the City Plan
Commission (or its equivalent under reorganizatio n) will be reiieved
of the essentially fiscal task of prepariné a budget document.

| (ii) The Budget Office fulfill the same role with
respect to the C.I.I;. as with respect to the operating budget, namely
that it act as a fact-finding arm of the Mayor's Assistant for
Administration to develop back-up data for budget analysis.

(iii) The Budget Office Prepare an analysis of each

capital project and that this background material be i;x five general
sections, sufficiently flexible to meet the uniqueness of each project

and department.

-- Basic description: Title, Project Number,

Department, Purpose and Justification, Estimated

Life, Functional Priority, Location, etc.
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-- Fundinguz: Source of funds; if existing bond
authority, the total and obligations; if State or
Federal aid, the specific statutory basis and an
assessment of whether such aid is likely; if an
eligible non-cash contribution for renewal pur-
poses, the amounts generated and the benefited
Project; check-off lists of steps in funding process.

-=- Construction Schedule-l']3: A detailed chronolo-
gical listing of anticipated steps with approximate
times and a column to show work progress.

14

~- Costs Estimated cost for each major step in
the building process; description of how estimate
was made; and an evaluation of the reliability of
the overall cost estimate (in Percentage of error

. terms); and actual costs. Finally, the cost impact
on the operating budget should be noted by listing

the activities affected, cost and year of impact.

=- Planning: Each project should be assessed as to
its conformity to existing plans. (This is clearly
a function of the planning section, now in PUD.)

(iv) The Budget Office should have the discretion to use or

to abandon the present C.1.P. form, s it being clear in either event

112

Funding information would probably derive from two main sources:

(1} For future state and Federal aid, the research section of planning;
and (2) for existing aid programs and all bond and current revenue
financing, the Controller or Finance Director. -

13 :
Much of this data would not be available at the departmental level, the
Superintendent of Public Buildings having much of this data.

114
Some departments, notably the Public Works and Recreation depart-
ments, might need outside help to develop cost data. Redevelopment
would be well advised to use its standard cost estimate sheets and to
indicate the extent to which capital expenditures by other agencies
figure in its cost projections.

115 N
Our recommendation would be that the present form be abandoned and
that a more generalized form be developed based upon the five -part
format suggested in the pPrevious recommendation. Such a form, while
retaining the overall five-part framework, could include specific
inquiries tailored to the uniqueness of each department's undertakings,



- Page 128 -

that the responsibility of gathering bﬁdget data is fixed squarely on
the Budget Office and that failure by departments to use the forms
does not absolve the Budget Office from gathering the necessa.ry. data
by other means of i‘nquiry. 'The pPrincipal criterion on the Budget
Office's performance should be its ability to provide accurate, in-depth
data in each of the five key areas of capital budgeting, and the office
should have the full support of the Mayor's office in this endeavor.

(v) The Budget Office present the C.1.P. to the

Mayor's Office in three formats:

-- A standard organizational format presenting
capital expenditures in departmental categories.

-- A renewal format reflecting the relationship of
capital improvements to renewal projects and

renewal funding,

116
-- An activity format reflecting the purposes to
be served by the various capital expenditures.

(vi) The C.I.P. be adapted to data processing so that
it can be presented in a variety of formats and so that the Mayor can
more readily determine the effects of adding or omitting projects,

or the effects of changes in schedule, costs, funding, etc. Consistent

116
As described hereinafter, this format should be interrelated with
the activity code of the operating budget. Pending the development

of an activity budget, this format for the C.I.P. can stand
independently.
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with this goal, key-punch cards should be prepared for each project

reflecting at the least:

Title and project number
Department
Location (primarily renewal, non-renewal areas)

Source of funds, including detailed coding for

~ State and Federal aid programs

Eligibility for non-cash credits
Year of initiation and completion
Cost

Accuracy assessment of cost (percentage margin
of error)

Related cost in operating budget by amount, year
and activity

Type of building, facility, etc.

Integration of the Budgetary Process

budget as follows:

We recommend that:

(i) Providence integrate its capital and operating

Fiscal year 1968-69 -- both budgeting processes
be brought under the control of the Budget Office
with the preparation,analysis, presentation and
adoption of both budgets being concurrent, though
in separate formats.

When an activity code is adopted, it be projected
over the same period as the C.I.P., reflecting
both the impact of capital expenditures and the
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expansion, addition or deletion of activities.
the C.1.P. will be adapted to the activities of
the operating budget, and both budgets will be
presented in a common activity format. To
facilitate this process, the data processing
code for the two budgets should be keyed to the
same activity descriptions.

Projection of Revenues and Funding over Time

We recommend that:

(i) The Director of Finance accompany his submission

of budget data to the Mayor with the following data:

A six-year projection of revenues based upon

" current tax rates, allowing for changes in property

valuation and for loss of taxable property due to
renewal,

A status report on every existing Capital fund and
the likely date of its exhaustion at current rates of
expenditures.

A six-year projection of debt service costs, antici-
Pating new bond issues in the period and/or exhaustion
of borrowing against previously authorized bond
issues.

Insofar as feasible, a list showing all State and
Federal aid funds expected by the City over a
period of at least two years and the activities or
projects to be aided; this list is to be based upon
the funding data gathered from the planning and
research divisions by the Budget Office and by the
Controller's analysis of aid received by the City
in previous years.
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(ii) The Mayor's special assistants submit the
operating and capital budgetsto the Mayor with an accompanying
analysis showing the likely effect of these expenditures on tax rates,
bond scheduling and need for outside funding.

(iii) The Mayor's special assistantsfile a quarterly
report with the Mayor indicating all changes in the City's fiscal posture
which would improve or lessen its financial ability to meet its long-
term or sinrt-term commitments.,

e) Management Control

We recommend that:

(i) A reporting system be established to establish a
flow of managerial data from the various City departments to the

special assistant to the Mayor who serves as their formal communicating

link.

(ii) The system be established in the following phases:

-~ Fiscal year 1967-68 (or possibly before) -- a
reporting system should be established in major
agencies (School, Progress for Providence, PUD,
Public Safety, Parks, Recreation). The data
collected should be basic statistical data on the
more important departmental operations and the
actions taken on major departmental programs.
The reports should be based upon current depart-
mental recordkeeping and need not have any
necessary relation to the budgetprocess or to
departmental efficiency.
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Fiscal year 1968-69 -- the reporting sy stem
should be extended to all departments and should
include a report on the quantitative work units
achieved for each activity expenditure as well as
some qualitative measure of performance for
each activity. :

(iii) The system be used primarily by departmental

administrators but that the Mayor's administrative staff use it as

follows:

(iv)

To report to the Mayor any serious inefficiencies
or shortcomings in performance.

To assist them in analyzing.the justification for
budget requests and making recommendations to

the Mayor.

To have important departmental data at hand for
ready reference.

To oversee the implementation of key programs
and major capital undertakings.

In addition to departmental reporting the Mayor's

Special Assistant for Urban Affairs oversee the state and Federal aid

programs as follows:

His approval should be required for all funding
applications and all amendments or changes in
applications.

Copies of correspondence from state and Federal
agencies with respect to aided programs should be
sent to him; in addition, he should be apprised of
all personal meetings with state and Federal
officials,
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-- He should'maintain a schedule of funding
activity and submit to the Mayor a monthly
report on the status of the City with respect to
Federal and state aid programs.

-- He should supervise all accounting and record-
keeping procedures pertaining to aid programs
and should keep the Finance Director and
Controller informed of all funding activity,

(v) The Mayor's Special Assistant for Administration
and the Finance Director create sub-codes relatesi to the object codes
on maintenance so that maintenance expenditures can be broken out for
each city-owned vehicle, building, facility and land area. This data
need not be included in the management reporting system, but it should
be available to the Mayor's staff and Finance Director, so that serious

maintenance problems can be the subject of special reports to the Mayor.

f) Regional Planning and Relations with State of Rhode Island

We recommend that Providence take immediate steps
to strengthen its relationship with relevant state agencies in the

following manner:

(i) A major state official be appointed to the Model
Cities Task Force recognizing the key role of state government in
Providing social services to the residents of Providence.

(ii) Progress for Providence is to be designated as
the City's liaison agency with state social service agencies. Initially,
much of this liaison will be to gather information concerning needs for

and provision of social services within Providence.
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(iii) Negotiations begin between the Department of
Planning and Urban Development and the state planning offices |
regarding the procedures for implementing and administering the
comprehensivé planning requirements of the 1966 Model Cities and

Metropolitan Areas Act.
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