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Preface
Throughout the many months of preparation of this sourcebook, the

overriding goal has been to improve access to ideas and assistance now
available to community leaders as a way of empowering community-
based revitalization efforts in rural areas of the Northwest. From the start,
we fixed this imperative on two areas.

First is capacity building. Development leaders and experts in the
field have come to agree that the most successful rural revitalization
efforts are steered by local activism. While state and federal actions can
provide thrust, communities themselves can and must lead the way.
Otherwise, rural revitalization risks being little more than, as one analyst
put it, "a collection of programs, expenditures, and regulations launched
almost indiscriminately at an undefined target called development."
Managing the revitalization process requires skill and perseverance.
Capacity building strives to improve the ability of community groups
(often volunteers) to shape practical goals from the dreams and opportu-
nities of local people; to effectively marshal resources from within and
outside the community in pursuit of these goals; and, in time, to evaluate
and redirect their efforts. The first four chapters of this work provide the
best ideas, analysis, technical assistance resources, and printed tools we
could find on this topic.

Second is value added enterprise development. While natural
resource industries will remain an important part of rural life, employ-
ment in the production of commodity goods will almost certainly con-
tinue to decline. Economic development leaders at every level have
turned to the task of building a new base of value added enterprises as one
way to squeeze jobs back into the natural resource sectors. Value added
enterprise development strategies attempt to maximize the local benefits
captured through design, processing, and marketing of goods. Interest in
this is not new, but few workable options have been developed for
communities that need them most. The final chapters introduce relatively
new thinking about strategies that are guided at the community level and
by the enterprises themselves.

Scores of agencies, private companies, university programs, and
individuals offer direct support for community economic development
groups today. We wrestled over how best to present them, and concluded
that the most pressing need is for a more selective review highlighting the
main "hub" assistance providers, how they work, and what resources
they bring to the task. Less detailed, more extensive listings are available
from a variety of sources. Some of the best of these available in the
Northwest are described at the end of Chapter 3. Chapter 4 provides a
similar review of published guides to community economic self assess-
ment. There are good resources that could have been reviewed in greater
depth. We found no evenhanded way to select from the great many
services offered by companies in the private sector. The difficulty of
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finding and ordering these resources, even when the task is pursued full-
time, speaks volumes about the challenge facing community groups
undertaking the same task.

This sourcebook was researched and written primarily by Harold L.
Fossum, a policy analyst at the,Northwest Policy Center. Along the way,
many others have provided invaluable help. Among them are Michael
Jakubcin, who ably researched and wrote the great bulk of Chapter 4.
Kirk Johnson researched and drafted the telecommunications section of
Chapter 3. Pam Gross's guidance throughout the entire book was
inspired. Lisa Arbuthnot worked tirelessly to format and publish it.

The work was completed with the generous support of the Ford
Foundation and the Aspen Institute's State Rural Policy Program.

To these and many others who have patiently supported this effort go
my heartfelt thanks.

Hal Fossum
December 1992

Northwest Policy Center

The Northwest Policy Center is an initiative of the Institute for Public
Policy and Management in the University of Washington's Graduate
School of Public Affairs. The Center carries out policy research, designs
and evaluates policy alternatives, and fosters a continuous exchange
among those seeking to meet the economic challenges facing people in the
states of Alaska, Idaho, Montana, Oregon, and Washington.

The Rural Policy program of the Center works with policy makers
and practitioners at the state and local levels to enhance the prospects for
vital rural communities today and in the future. The program pursues its
mission by researching and writing about promising practices in rural
revitalization, advising policy makers and program administrators, and
convening state and community leaders. Other programs of the Center
concentrate on the related fields of workforce training, value added
enterprise development, and environmental sustainability.

The Northwest Policy Center was formed in the fall of 1987 through
a grant from the Northwest Area Foundation, which recognized that the
states and communities of the Northwest have entered a new world of
uncertainty. In order to maintain economic vitality, the states of the
region must evaluate and reshape every tool at their disposal to more
sharply focus on the future.
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The
Development
Challenge in

the Rural
Northwest

The rural Northwest faces the same daunting economic challenge
confronting much of rural America. Most rural places in the region and
the nation find before them in the 1990s a test—to participate in the
changing economy or to watch opportunity pass them by. Northwest
communities must find additional economic value from sectors on which
they have long depended, including agriculture, fisheries, mining, and
wood products. They must foster new enterprise as well if the prize of
economic vitality is to be gained.

Many of the forces buffeting rural communities are external to those
communities and impossible to control. Rather than fight the tide, leaders
in the rural Northwest must become experts on its ebbs and flows. Rural
leaders must always be ready to seize upon opportunity when opportunity
presents itself, and must always be able to find it when it seems hidden.

The stakes are no less than the future economic vitality of many small
towns. With this much in the balance, there can be no alternative but "best
practice"—the selection and implementation of strategies that can work
by effective leaders who are bent on making them work. Communities in
the Lead aims at no less than the sharpening of those strategies and the
strengthening of that leadership.

There is astonishingly little comnion agreement on exactly what rural
means. We know the term excludes cities, but the we're not sure exactly
how to differentiate rural areas from suburbs. We know that farm towns
are generally rural, but not all rural towns depend on farming. Some as-
sert that rural people behave differently from urban people, resulting in
the impossible task of distinguishing rural urbanites from urban ruralites.

One bedfellow of this ambiguity is slow pace of progress in address-
ing issues about rural places and their economic vitality. We know much
about new techniques in farming and forestry, but little about what makes
one small community vital when its peers are struggling. It is generally
agreed that economic vitality is desirable, and it is accepted that development
intends to improve economic vitality. But how actually to develop rural
communities—whether by promoting growth in employment or in-
comes, through stability or sustainability—is debated.

Economic and other social sciences are just beginning to offer practi-
cal help to small town leaders who are trying to find a footing in the face
of economic hardship.1 Until relatively recently, most economists fo-
cused their attention chiefly on three propositions: (1) that growth is a
reliable engine for general prosperity; (2) that the chief source of rural
vitality is development of natural resources; and (3) that most other
industry will tend to locate within easy reach of cities, where scale
economies offer natural advantages. These propositions may describe the

• problems well enough but they are almost useless in helping us under-
stand the solutions.

Resource dependent communities increasingly find the traditional
engines of development experiencing diminishing resources, less labor
intensive production, and restrictions upon harvest. These factors strain
many other segments of the economy. Facing the loss of livelihood and



Figure 1.1
Census Bureau Definitions

Urban: the population living in central cities
and surrounding densely settled territory with a
combined population of at least 50,000 or in
places of 2,500 outside urbanized areas.

Rural: population or areas not designated as
urban.

Metropolitan Statistical Area: a county or
group of counties that contains either a city with
a population of 50,000, or a Census-Bureau
defined urbanized area with a population of at
least 50,000 and a total population of at least
100,000.

Nonmetropolitan: a county that is not a
Census,designated metropolitan statistical area.

A Community Researcher's Guide to Rural
Data by Priscilla Salant, 1990.

substantial outmigration, resource dependent communities need to gen-
erate viable alternatives (or supplements) to resource extraction and
primary processing as an economic base.

This guide has been written to help communities make good use of
knowledge and resources available to them. It assists policy makers,
inside and outside the community, in answering questions such as:

1. What is meant by "economic development in rural communities?"
What options are available to small communities interested in
economic development?

2. How can local leaders use their limited resources to heighten their
communities' strengths and minimize their weaknesses? What
approaches appear most promising, and what problems and
innovations should leaders know about?

3. What assistance is available to help local people who are interested
in enhancing community economic vitality? What services are
available for businesses, especially new and natural resource-based
firms?

4. How can communities find and evaluate printed manuals and
directories to help them enhance local efforts?

5. What approaches to developing value added enterprises show
particular promise? What do communities seem to be doing right?
What cautions would they offer about mistakes to avoid?

Defining Rural: Implications For Economic Viability

In common usage, "rural" is a relative term that refers to small towns
and sparsely populated areas. But rural can mean drastically different
things to an economist, a logger, a farmer, a commuter, a tourist. These
differences gain significance when individuals from a variety of back-
grounds come together to discuss economic options. In such instances,
formal definitions of the term are essential because, in many cases, the
definitions themselves provide clues about what paths to revitalization
are needed most.

Population Density as a Measure

The simplest, most reliable, measures of "rural" are those based on
population density. Even this straightforward measure, however, in-
cludes multiple definitions devised for program administration and
research purposes. Some define only communities of less that 2,500 as
rural. Others take the nonmetropolitan designation as a guidepost, and
include designated counties without cities of 50,000. Figure 1.1 contains
current Census Bureau definitions of rural, urban, metropolitan, and
nonmetropolitan areas.

A frustrating by-product of these definitions is that they make rural
everything that is not urban. As one researcher laments, "If the most
precise thing we can say about the moon is that it is not the Earth, we are
saying very little indeed."2 If the "all but urban" method is frustrating, it
underscores the diversity of population and economic conditions the
term rural includes. It has been the work of many researchers to generate
descriptions of rural communities that say more than merely, "They
aren't cities."

2 COMMUNITIES IN THE LEAD Northwest Policy Center • University of Washington



More Complex Measures of Rurality

Many of the most significant distinctions between rural and urban
development problems are not easily measured. In a broader context,
rural refers not only to relatively small towns, but must also include a•
town's economic, social, and geographic profile. Leadership, diversity,
isolation, capital availability, and economic opportunity are only a few of _
the issues reviewed with a rural focus. Such issues reflect interests and
problems that are not fully captured by head-count distinctions between
large and small communities.

An analysis of ways in which urban and rural communities experi-
encing economic distress differ, prepared by the Washington Department
of Community Development, confirms that important distinctions can be
drawn beyond population differences. (Figure 1.2 was designed by the
department to help it anticipate how needs for services vary as the focus
shifts from city to county.)3

Even these distinctions do not resolve entirely the question of how to
target government resources. Some exclusively rural programs would
channel assistance to rural areas that do not need it, while excluding
urban areas that do. For instance, should programs to encourage food or
wood products manufacturing enterprises be emphasized in West
Yellowstone but not Missoula; should food products firms be aided in
Omak but not Yakima? In order to address such issues of equity, many
rural policies have focused on regions that share conditions such as
persistent poverty, growth management, or natural resource concentra-
tions (e.g., forest products).4

Accounting for urban proximity. To better understand prospects for
smaller areas, measures have been developed that describe a continuum
based both on population density and nearness to metropolitan counties
(Figure 1.3). One scheme, known alternately as the Beale Code and the
Rural-Urban Continuum Code, helps identify various gradations of
rurality.3 It is especially useful in considering the economic implications
of a community's proximity to metropolitan areas.

Factors of isolation and low population density are mapped in the
Rural-Urban Continuum Code. Beth Honadle has constructed a list of
problems characteristic of rural development.6 This list is particularly
useful in directing policy makers' attention toward critical management
problems central to rural communities' underlying character:

• Isolation makes it harder to provide and to use services needed to
revitali7e communities and enterprises alike.

• Low population density makes markets for goods and services (both
public and private) more difficult to form; supply and demand for
services may require catalysts not needed in areas with higher
population density.

• Mobility disadvantages and fewer transportation alternatives mag-
nify the effect of distance.

• Scarcity of fiscal resources limits the capacity of business and commu-
nity efforts to respond effectively to opportunities and threats.

• Lack of expertise and human resources limits communities' ability to
provide leadership with a depth and breadth of skills needed to
take on many problems.

• Personal familiarity can limit services that require rigorous objectiv-
ity, discourage regional arrangements, and reduce availability of
services where confidentiality is necessary.

Chapter 1: THE DEVELOPMENT CHALLENGE IN THE RURAL NORTHWEST 3



Rural Urban

No local control of finance capital base.

Structural distress due to decline in basic industries; cyclical distress
due to market fluctuation

Narrow business base, often dependent on single industry.

Significant out-migration due to lack of jobs, more/better services
available elsewhere; in-migration of population dependent on
public assistance.

Limited leadership capacity, not due to lack of capabilities but lack
of people to perform functions. High dependence on volunteers,
leading to burnout.
— Good cooperation between community and government.
— Dependent on state for resources.

Outmigration of educated youth.

Lack of local public financial/professional resources due to narrow
tax base.

Not competitive in attracting business due to lack of transportation,
access to markets, and inadequate infrastructure.

Reliance on industry-related transfer payments, as well as growing
reliance on individual transfer payments.

Physical isolation increases cost and ability to provide services.

Urban values impact rural areas via state policy.

Must compete annually for resources (CDBG).

Because of remoteness of rural areas and small percentage of total
population, debate continues on whether it is good policy to direct a
large amount of state resources to deal with rural distress.

Other Observations:

Have finance capital base.

Structural or systematic distress due to individual
disenfranchisement.

Access to diverse business base but generally not located
in the core area of distress.

Significant immigration from out of state, and from
declining rural areas.

Divergent/competing leadership. Difficult to coordinate
from state level. Subgroups compete for available
resources.

High dropout rates; lack of mobility.

Intense competition for available local resources,
distribution of which is based on political choices.

Must compete with "healthy" areas in the immediate
vicinity for business.

Heavy reliance on individual transfer payments.

Greater availability of broader range of services.

Complex interrelated issues create politically intense
environment. Difficult for state to take risks.
Have direct available funding (CDBG).

Proximity to more wealthy areas highlights the stark
contrast to the disadvantaged within urban distressed
areas.

Other Observations:

Sense of community.

Issues are generally more focused. •

Lack investment capital.

Lack of corporate presence affects public/private efforts.

Difficult to define geographically.

Greater pattern of social problems.

Figure 1.2
Distinctions Between Distressed Areas
in Rural Versus Urban Washington

Washington State Department of Community
Development, 1988.
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• Resistance to innovation slows consideration of new approaches,
good or bad, to local economic vitality.

• Lack of support services hinders communities' ability to take advan-
tage of assistance from many sources, just as it deters the formation
and growth of speciali7ed businesses that require technical support
and services.

Combining information from the Rural-Urban Continuum Code
with the factors listed above allows us to predict a community's likely
economic prospects. Counties near metropolitan areas may have options
for new economic linkages to population centers, as well as access to
urban economic advantages such as manufacturing and information
management. Rural counties not adjacent to metropolitan areas, espe-
cially the more populous ones, may see their best prospects in develop-
ment of high value niches within already dominant sectors, aiming for
national and global markets. Smaller counties, those more subject to the
obstacles to development cited by Honadle, may need to concentrate
initial efforts on support for smaller enterprises, community redevelop-
ment, and efforts for regional cooperation.

Accounting for characteristics of the economic base. Population
density and distance from population centers may account for Many of
the similarities among rural communities, but what about important
differences? Certainly, the prospects for economic development are
different among diverse rural places. Density and distance from popula-
tion centers are major considerations in economic development strategy,
but communities must also be viewed from the standpoint of dominant
economic characteristics. These characteristics are important indicators
of future development potential.

One excellent scheme for classifying nonmetropolitan counties based
upon major income sources and land use patterns is the Economic
Classification of Rural Communities (Figures 1.4 and 1.5). The scheme
classifies counties according to seven major variables influencing source
of income, including farming, manufacturing, mining, government, pov-
erty, retirement, and federal lands. Northwest counties are included in all
but one of these categories—persistent poverty. According to this ap-
proach, timber dependent counties are classified as federal lands coun-
ties, a category that also includes federal holdings for Native American
lands, military bases, wilderness, and rangeland.

Researchers have used this classification system to learn how eco-
nomic characteristics shape economic performance. For instance, Calvin
Beale and Glenn Fuguitt found that they indicate how population growth
and decline differ among rural places with different economic classifica-
tions.' Their results suggest a population shift during the 1980s that was
not simply rural-to-urban, but rather, triangular. Many residents of
declining counties (manufacturing, mining, farming) moved into pros-
pering urban regions; those leaving urban areas for the countryside went
mainly to high amenity places seen as attractive locations for retirement.
In the Northwest, nonmetropolitan counties that are popular destina-
tions for retired people maintained a high population growth rate, over
two percent yearly from early in the decade through 1988. This same
period was a time of crisis in counties dependent on agriculture, manu-
facturing, and mining, which collectively experienced declining popula-
tions between 1974 and 1985 and began to rebound (in terms of popula-
tion) in 1886.

Figure 1.3
Rural-Urban Continuum Code

0 Central counties of metro areas of one
million people or more

1 Fringe counties of metro areas of one
million or more

2 Counties in metro areas of 250,000 to one
million

3 Counties in metro areas of fewer than
250,000 population

4 Urban population of 20,000 or more,
metro adjacent

5 Urban population of 20,000 or more, not
metro adjacent

6 Urban population of 2,500 to 19,999,
adjacent to a metro areas

7 Urban population of 2,500 to 19,999 not
adjacent

8 Completely rural or fewer than 2,500
urban population, metro adjacent

9 Completely rural or fewer than 2,500
urban population, not urban adjacent.

Rural-Urban Continuum Codes for Metro and
Nonmetro Counties by Margaret Butler, April
1990.

Chapter 1: THE DEVELOPMENT CHALLENGE IN THE RURAL NORTHWEST 5



Figure 1.4
An Economic Typology of

Rural Counties

An Update: The Diverse Social and Economic

Structure of Nonmetropolitan America by
Thomas F. Hady and Peggy J. Ross, Agricul-

ture and Rural Economy Division, Economic

Research Service, USDA, Washington DC,

1990.

Different social and economic characteristics are helpful in understanding a

place's unique problems and opportunities.

Farming dependent: Counties in which farming contributed a weighted

annual average of 20 percent or more of total labor and proprietor income

for 1981 through 1986. Forty-two of Northwest counties fell into this

classification.

Manufacturing dependent: Counties in which manufacturing contrib-

uted 30 percent or more of total labor and proprietor income in 1986.

Nineteen Northwest counties met this definition.

Mining dependent: Counties in which mining contributed 20 percent or

more to total labor and proprietor income in 1986. Four Northwest
counties met this definition.

Specialized government: Counties in which local, state, and federal

payrolls contributed 25 percent or more to total labor and proprietor

income in 1986. Twenty-eight Northwest counties met this definition.

Persistent poverty: Per capita personal income in the county was in the

lowest quintile in each of the years 1950, 1959,1969, and 1979. No
Northwest counties met this definition.

Federal lands: Counties with federal land holdings of 33 percent or more

of the county's land area in 1977. This category is often associated with
forestry, although it may also reflect federal holdings for reservations,
military reserves, and grazing land. Seventy-five Northwest counties met

this definition.

Destination retirement: Counties classified here had a net immigration

of people aged 60 or over from 1970 to 1980. Twenty-eight Northwest
counties met this definition.

Unclassified counties:" Refers to nonmetropolitan counties that fell into
none of the other categories in 1986. Twenty-three Northwest counties met

this definition.

6 COMMUNITIES IN THE LEAD Northwest Policy Center • University of Washington



Idaho Montana Oregon Washington Total

Metropolitan Counties 1 2 8 11 22

Rural Counties
Farming 15 15 5 7 42
Manufacturing 9 0 5 5 19
Mining 2 2 0 0 4
Government 7 11 3 7 28
Poverty 0 0 0 0 0
Federal lands 31 21 15 8 75
Retirement 9 3 8 8 28
Unclassified 3 12 3 5 23

Total Counties 174

Notes: Thirty-five rural counties are classified in more than one of the catego-
ries, the most common intersections involved the federal lands and the govern-
ment employment designations. Federal lands, retirement, and poverty county
designations are as of 1979, the most current data available; metropolitan
designations are based on official OMB definition in the 1980 Census; all other
measures were updated using 1986 data. Alaska's boroughs were excluded from
this analysis by ERS.

Other researchers have identified problems and formulated strate-
gies specifically tailored to match the prominent economic characteristics
of identical counties. Priscilla Salant suggests that counties heavily de-
pendent on retirement are often more concerned with the availability of
health care and other services.8 Manufacturing dependent counties (in-
cluding those reliant on timber) face problems related to their particular
industrial sectors, including changes in international markets. Many
counties experiencing or threatened by persistent poverty may wish to
focus on the importance of education, basic skills, and other ingredients
of labor force participation. Farm counties may concentrate on develop-
ing off-farm job opportunities, as well as improving current agricultural
practices. Mining dependent counties that face cyclic downturns find
providing stable economic opportunities an important issue. And rural
counties with a heavy concentration of government property find them-
selves greatly affected by policy decisions surrounding land use, as with
timber harvest or range grazing practices.

Accounting for trade among nearby places. No matter where wages
are earned, many of their benefits accrue to the local economy where they
are spent. The ability of a place to offer goods and services for local
purchase is, therefore, an important third useful way to distinguish
among different types of rural and urban places. Researchers have used
this method to gain insights into changes in rural shoppers' preferred
place of trade.

The trade structure of regions can be described as a watershed, with
smaller communities acting as tributaries of larger trading areas. While
daily needs of consumers tend to be met nearby, where shopping is
convenient, rural residents look directly to more populated trade centers
for other goods. This general relationship of smaller communities yield-

Figure 1.5
Northwest Counties Classified by
Social and Economic Structure

Economic Research Service data set.
Contact: Peggy Ross, Washington, DC,
202-219-0547

Chapter 1: THE DEVELOPMENT CHALLENGE IN THE RURAL NORTHWEST 7



ing to progressively larger ones as suppliers of more specialized items is

remarkably consistent over time; communities rarely displace their larger

neighbors as trade centers. The willingness of people to shop locally can

and does vary, however, as individual wants and the ease of getting to

larger trade centers change.
Researchers have created a classification system to examine these

changes. The Rural Urban Trade Center Hierarchy defines rural and

urban communities according to the type and number of wholesale, retail,

and service establishments they contain (Figure 1.6). This system was
developed in 1960 by John R. Borchert and Russell Adams, and updated

by Thomas Anding and others at the University of Minnesota in 1990.9
Anding's team at the University of Minnesota used this system to

examine the rise and fall of shopping establishments among different

levels of the hierarchy in the states of the upper Midwest between 1960

and 1989. Researchers Larry Swanson, at the University of Montana, and

Jack Stabler, at the University of Saskatchewan, have done similar work

in their respective state and province, with similar results.1° Their findings

point to a type of revitalization challenge for smaller communities that

has only an indirect relation to the health of primary industries, such as
manufacturing, farming, and forestry.

Anding found a divergence of fortunes among different tiers of
communities, with higher and lower order places shifting away from each
other. Rural people became more willing to bypass the more convenient
small and midsized shopping locations, preferring the wider selection
and volume discount stores found in larger, more distant trade centers. In
effect, more dollars are being drained from smaller communities. Among
the other findings:

• The numbers of businesses involved in many types of services and
in construction and manufacturing grew in large and small places
alike. However, even in regions that have enjoyed substantial
growth in employment and wages in these sectors, much of the
benefit is accumulated in larger trade centers where shopping
options are more numerous and varied.

• The numbers of transportation companies, banks, and communica-
tions firms grew, but the lion's share of this growth was concen-
trated in the larger trade centers.

• The number of retail business establishments declined. Larger
discount stores displaced many of the traditional anchors of small
towns' main street shopping districts. The decline in numbers of
general merchandise retailers was offset, to some degree, by growth
in the number of more speciali7ed retail establishments, such as
boutiques, antique stores and similar operations.

• While the region's population remained fairly stable overall, there
was a shift within the region from rural to urban areas, continuing
the historic trend of movement away from smaller places.

• A town's success in attracting shopping dollars depended to a large
degree on uncontrollable factors, including global economic
conditions and the success of local entrepreneurs. Not all the
factors are uncontrollable, however. Also significant to regional
trading patterns are local planning efforts, support for retail
enterprise development, and other activities to build a shopping
base that matches the needs of local consumers.

8 COMMUNITIES IN THE LEAD Northwest Policy Center • University of Washington



Hamlets are the lowest size level of the trade center hierarchy.
Included are communities that have only a few businesses, typically
including a gas station, a cafe, and a grocery store.

Minimum convenience centers are somewhat larger clusters of
businesses, including a restaurant, a bank, a hardware store, a drug
store, a grocery store, and a gas station.

Full convenience centers have a greater number of businesses and
include establishments selling household appliances, jewelry,
furniture stores, and a department store or a men's or women's store.
In addition to these they have at least three speciality stores, such as a
shoe store, a lumber yard, a funeral parlor, a hotel, and a form or
garden supplier. Some wholesale activity is also found in full
convenience centers.

Partial shopping centers have a greater number of speciality shops
than full convenience centers, including four to eight of the specialty
stores listed in full convenience centers. Here, the list of specialty
shops is expanded to include photographic studios, sporting goods,
stationary, and antique shops.

Complete shopping centers have at least nine of the specialized
retail businesses listed for partial shopping centers.

Secondary wholesale-retail centers are defined by the presence of
all these retail functions in addition to over fifty wholesale businesses
in at least twelve of these categories of goods: auto supplies, bulk oil,
chemicals and paint, dry goods and apparel, electrical supplies,
groceries, hardware, industrial farm machinery, plumbing-heating-air
conditioning, professional service equipment, paper, liquor, drugs,
and other construction materials.

Primary wholesale-retail centers have over a hundred wholesale
businesses, including all fourteen of the wholesale functions listed for
secondary wholesale-retail centers.

Overcoming the Myths

As they devise strategies to increase rural economic vitality, local
leaders have had to overcome numerous misconceptions about the nature
of rural areas. Applied often enough, and over a long enough period of
time, these misconceptions have become a part of our mythology about
what it means to live in rural America. Some of the myths seem harmless;
some appeal to our most nostalgic notions of our rural past. Others hint
at a potentially damaging bias. Taken together, they distort important
truths crucial to policy debate.

Rural is farming, forestry, or mining.... Many state and federal
policies identify "rural" with dominant natural resource sectors—mainly
farming, forestry, and mining. Consequently, not only do they ignore
other important sectors, they also exclude human and community prob-
lems from the equation. Sector-focused efforts are essential, but not the

Figure 1.6
A Rural Urban Trade Center
Hierarchy

Trade Centers of the Upper Midwest: Changes
from 1960 to 1989 by Thomas L. Anding et al.,
1990.
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Figure 1.7

Fighting the Rural Myths

Myths of bucolic solidarity, community, and

isolation could be tolerated if their consequences

were benign, but in fact, none are desirable.

Poverty is often most pronounced in our nation's

rural areas, housing stock is most inadequate,

elderly are often neglected, and the "fresh air" of

the countryside does not magically cure the sick

or infirm. Rural areas, as is the case with urban

areas, need governmental services and public

administrative support.

Nonetheless, these myths foster an atmosphere of

neglect and discrimination by public authorities

and metropolitan electorates toward rural

inhabitants of the American commonwealth.

Without the intervention of government,

provision will not be made for the rural sick,

adequate care will not be available for the elderly,

shelters for the homeless will not be established,

and the poor will not be protected.

Inter-Rural Administrative Cooperation: Issues

and Opportunities by Jim Seroka, 1990.

Figure 1.8
About that rope swing....

I once spent an hour listening to a discussion on

how to create recreational parks and "play-

grounds" for the children of rural families.

"Parks" are, of course, an urban invention. In

this discussion, it was finally concluded that the

real problem was transportation (that is, how to

transport rural children to a central recreational

area). Spatial diffusion was considered to be a

burden to be overcome by urban technologies. To

have suggested that parks are not needed in the

countryside, that it was dysfunctional to bus

children twenty miles to play in a park in the

countryside, and that the real problem for

ruralites was to convince urban policy imperial-

ists to give them their fair cut of tax revenues and

let them decide how best to entertain their

children with it was heresy.

"Defining Rural: Returning to our Roots," by

Frank Bryan, in Rural Public Administration;

Problems and Prospects, Jim Seroka, ed., 1986.

only ingredient of rural vitality. There are many indications that rural

economies are changing, becoming more diverse and less directly depen-

dent on incomes from natural resources than in the past." Even among

farm families, income from agricultural production represents a smaller

proportion of overall income than it once did.12 Further, small enterprises

that provide new services and stake out new economic niches are taking

root in the rural countryside, where they are surprisingly resilient com-

pared to new business starts in metropolitan areas.13

Rural is community spirit.... The capacity to rise to challenges, to

help neighbors in need, is immortalized in the American mind as part of

the rural spirit. But while qualities such as accessibility and responsive-

ness aptly describe many rural communities, small towns can't claim a

monopoly on community action. Increasingly, urban communities are

mobilizing to solve local problems: cities have tapped volunteers to build

affordable housing, improve education, establish drug free zones, protect

greenbelts, and keep a vigil against crime. Local community action is not

unique to the countryside.
A more pertinent issue concerns the power of the rural can-do spirit

to pull the community through hard times. The folk wisdom about the

rural community is that community members can rise above harsh

conditions by working together informally. Yet, while community cohe-

siveness is a critical ingredient within any rebuilding effort, there are

limits to the sufficiency of bootstraps and gumption in achieving funda-

mental economic restructuring (Figure 1.7).14

Rural is a special character or attitude.... Much thinking about rural

people seems to focus more on character than geography. Rural residents

are described in terms that evoke images of Daniel Boone or Jed Clampet.

They may be envisioned as rugged, resourceful individualists; or they

may be viewed as backward hicks. Visions of close-knit families, like

television's popular Waltons, come to mind. In fact, studies do find

character traits that include high community satisfaction and strong

families. Research has also noted that rural residents tend to be socially

conservative, traditional, provincial, and slow to change. But even as

these rural-urban differences are demonstrated, they are shown to be a

moving target, changing over time, and sometimes quickly.15

Rural enterprise is economically handicapped.... Most studies of

small business survival assume that if urban business survival rates are

bad, rural rates must surely be worse. Recent studies of rural enterprise

survival rates, however, have found rates of business starts and survival

as high and higher than in urban areas.16 This research suggests that some

rural economies may actually have an advantage in their ability to foster

entrepreneurs. At worst, the jury is out on the comparative disadvantage

of rural start-up enterprises.

Rural is urban, just less so.... The notion that rural and urban needs

are essentially the same yields a one-step recipe for rural policy: simplify

existing urban programs. Yet the differences are real and require real

differences in strategies adopted (Figure 1.8). As researcher David Harrison

points out, "Rural places are not just urban places where the houses are

farther apart; they are fundamentally different."17 Harrison's work de-

lineates two issues: (1) smaller places require strategies that recognize and

respond to their particular problems, and (2) rural areas need access to

assistance in a way that differs from the way services are offered and

received in urban areas.
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Government services often assume a frictionless situation, in which
rural and urban communities are at least equal in their ability to under-
stand and evaluate the full range of services available, and in their ability
to take advantage of those services that match their needs. In fact,
communities of differing sizes demonstrate vastly different capacities to
sift through program offerings, meet personally with service providers,
match programs to clearly defined objectives, and prepare competitive
applications to gain assistance. Failure to acknowledge such differences
may discriminate against small communities from the outset (Figure 1.9).

The problem goes well beyond an inability to use services. Some
small towns have highly independent visions of what they want to
become and what services they need. They may be unwilling to pursue
the path laid for them by development enthusiasts who assume that rural
communities are simply cities that have not yet "made it."18 A 1988 report
by the Western Governors' Association agrees, noting, "Rural areas do
not want to become mini-metropolises. What they want is a stable,
healthy local economy. Rural areas may need to adapt to changes but that
does not mean they need to change their lifestyles."

For many a rural community, the primary goal is not economic
development—which may presuppose substantial growth—but eco-
nomic vitality or opportunity. Under this alternate emphasis, intensive
efforts are undertaken to preserve options including maximizing incen-
tives for high school and college graduates to stay in, or return to, the
community. Leaders want their communities to avoid both decline and
substantial growth. The most effective rural development strategies
respect, and even take advantage of, these community preferences.

The Goals of Rural Community Economic Development

Should local leaders promote industry, support new businesses, and
encourage economic expansion? Or should they work to preserve the
qualities that set a place apart from others? Such questions may raise
conflicts between old and new ways of life, and among people with
dramatically different views about the meaning of stewardship. Often,
the choice between opportunity and lifestyle is played out as a battle for
the heart and soul of the community. The combatants claim that there are
two essential paths to vitality, and we must decide between them.

According to Glen Pulver (Figure 1.10), there are many basic objec-
tives of local economic development, and they suggest different types of
activities. Communities most concerned about jobs may concentrate their
efforts on locating and expanding businesses within the community. But
there are many other rational objectives local people could choose, and
they reflect the hopes and fears of community members. Those concerned
about vitality may concentrate on local businesses' ability to generate new
products and services, for local consumption and for export. Sustainability
as an objective may suggest concentrating on adding more value to local
resources as a way to squeeze more good jobs out of fewer natural
resources. Quality of life objectives may suggest activities designed to
enhance schools and social services, as well as the general look and feel of
the community. Importantly, Pulver points out that these are not mutually
exclusive goals.

Figure 1.9
Are Small Towns Obsolete?

State economic development policy ... seems to
assume that communities experiencing economic
distress will be able to respond on their own and
to take advantage of the capital and technical
assistance made available by the state. A
perspective held by some ... policy analysts and
decision makers is that communities that cannot
respond on their own should not benefit from
these resources. A community's inability to make
use of the available capital and technical
assistance is taken as an indication that its
decline is irreversible. In this view, the communi-
ties ... are obsolete. The test of their obsolescence
is their inability to access state economic
development programs. And they should be
allowed to simply fade away.

Small Towns and Communities in the Other
Oregon by Michael Hibbard, Oregon Policy
Choices Legislative Discussion Paper Series,
University of Oregon, 1989.
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Figure 1.10
Objectives of Rural Development

Glen Pulver, Remarks to Oregon Rural
Policy Debate, Rural Policy Research Group,

Salem, Oregon, September, 1990.

The starting point for rural development policy should be a clear delinea-

tion of objectives. Unfortunately, most rural development policy today is

best characterized as a collection of programs, expenditures, and regula-

tions launched almost indiscriminately at an undefined target called

development with little articulation of specific objectives. A wide spectrum

of objectives may be pertinent, including:

• Employment: The generation of jobs

• Income: Whether from employment, proprietorship, or passive

sources

• Total wealth: Including liquid and non-liquid capital assets

• Sustainability: Over time with proper consideration for the
environment

• Stability: Avoidance of harsh cyclical variations in employment and

income

• Vitality: The capacity to generate new products and services over

time

• Quality of life: Which may bear on education, environment,

aesthetics, life style, culture, health, and security

• Distribution: Of all these among people in a region

• Attitudes toward change: Some prefer the status quo

Seldom are these objectives perceived independently. Jobs are important,

but at a reasonable wage. People may be interested in growth, but not at

the price of serious destruction of the environment. Community objectives

may not be well served by narrowly focused public programs. If increased

income were an identified objective, strategies aimed at attracting the

silver-haired industrial base might receive greater attention. Economic

vitality as an objective could lead to greater attention to the importance of

Entrepreneurship and small business development.

Why do we think we must choose between economic opportunities

and community quality? A good part of the answer lies in the rural myths,

and their attendant fears:
• Fears that new business activities will shove local people — and

their values—to the side.

• Fears that the unique qualities of the community will be lost.

• Fears that local businesses will not be able to compete with new

ones, or in the national economy.

• Fears that, once growth begins, the best efforts of local people will

be powerless to shape the course or pace of change.

These are reasonable fears, but neither vision, of growth or of lifestyle

solutions, presents clear paths around them. Quality of life comes more

easily to dynamic and flexible local economies; desirable opportunities

are drawn to a good quality of life. Communities need not choose one

vision over the other. Indeed, they must not choose. In a world where
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change is constant, opportunity and lifestyle can be complementary
goals. This is illustrated best in communities which appear to pursue
multiple objectives, embracing qualities that are dear to the community
while helping new opportunities to unfold. (The particular characteris-
tics of successful community efforts are reviewed in greater detail in
Chapter 2.)

How can destructive wars be avoided? Understanding a community's
conception of how it wants to advance is the first indispensible element
in crafting initiatives that the community can carry forward. Edward J.
Blakely recommends that communities desiring to better manage their
economic development efforts begin by understanding how the com-
munity is already approaching problems concerning its own develop-
ment (Figure 1.11). Is the community responding to conditions primarily
by offering inducements to growth? Or is it concentrating more on
accommodating or deflecting forces of change? Whatever local develop-
ment approaches prevail at the outset, once they are understood, their
strengths can be used to advantage, and the weaknesses improved
upon.2°

The orientation or expectation of the community shapes the view of the
community toward the economic development process. Localities need
to be aware of their orientations toward economic development in
order to improve or alter their development strategy. Blakely
identifies two economic development perspectives: (1) Responsiveness
to external needs, and (2) Responsiveness to local community needs.

1. Responding to external needs:

Recruitment planning includes a wide array of industrial
inducements and efforts to enhance the image of the area's business
climate, usually with the understanding that generalized industrial
growth will be good for the whole community.

Impact planning is focused on efforts to mitigate or reduce the
worst effects of industrial losses in a local economy, particularly
the effects of plant shutdowns; such efforts are reactive, and depend
heavily on availability of federal funds.

2. Responding to internal needs:

Contingency planning entails a proactive response to local needs
which focuses planning resources on those areas most prone to
distress or benefit. Contingency planning can help mobilize an
area's resources and inherent capabilities to deflect or accommodate
impacts brought on by external forces.

Strategic planning entails a long-range effort to identify and
implement policies that affect all segments of the community.

Figure 1.11
Two Perspectives of Economic
Development

Planning Local Economic Development by
Edward J. Blakely, 1989.
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Rural Development as Growth and Expansion

Many economic analysts see the fundamental challenge of economic

development in terms of growth. By this way of thinking, the fundamental

goal of development efforts is to increase economic investment; the

resulting employment, income, and taxes will buoy prosperity generally.

Development activities likely to result from this outlook concentrate on

encouraging expansion in good times and slowing decline in bad times."

Economic base theory is a useful product of this model (Figure 1.12).

According to economic base theory, the local economy is envisioned as a

rain barrel into which dollars flow from outside areas, swirl around as

local trade, and leak out in the form of goods and services purchased

elsewhere. The theory can help local leaders understand the basic sources

of economic activity, and formulate some options for enhancing vitality.

More "water" can be added to the barrel in the form of exporting busi-

nesses; recruitment of manufacturing firms and specialty service providers

can be targeted, or existing export firms can be expanded, or assisted in

retaining jobs. Or, "leaks" can be plugged: opportunities for more vigor-

ous trade among local people can be found in the form of local markets

and other retail avenues, basic service needs can be met, and conservation

efforts can replace locally provided labor and equipment for utilities.

Communities that use the rain barrel model to craft their approaches

to local development often begin by asking themselves about the struc-

ture of the local economy. What have been the community's sources of

outside income? The answers to this question often point to basic

production industries, including manufacturing and service sector em-

ployers, that sell their products outside the local area. To these industries

are added other, less obvious, primary sources, such as health care,

military bases, and other offices of state and federal governments. These,

too, are considered "basic" employers to the extent that they bring outside

dollars to the community that could easily go elsewhere.
Next, community leaders may ask themselves what leaks exist that

could be plugged? This question often points to wholesale and retail

purchases that local residents make in other communities. If such outside

purchases can be recaptured, the effect is similar in many respects to an

increase in the basic sector employment. Common examples include

health care, and speciality goods, but economic leaks can also be found in

unexpected forms. Money spent for utilities, for instance, may be re-

placed by spending on local goods and services needed to upgrade the

energy efficiency of local homes and offices, or by increased participation

in state and federal programs that are paid for by all, but sometimes go

unutilized by rural residents.22
Two limitations of economic base analysis are worth mentioning

here. First, while this simple model can help describe the immediate

influence of an economic shock, it is inappropriate for understanding

longer-term changes in the economy. 23 Initiatives designed to plug leaks

and add to the local economic base should be based not only on informa-

tion about current and historic economic structure (including both the

primary and secondary sectors), but also on an examination of pertinent

global and regional trends, as well as the talents, interests and resources

of local citizens.
The second limitation of economic base analysis is that it tempts local

leaders to consider too small an area as the local economy. By defining the

economy to include only the local community, the problem of encourag-
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Economic base theory envisions the local economy as a barrel which is filled
by the inflow, from outside the area, of wages, profits, and other income, and
reduced by the outflow of payments outside the area for goods, services,
wages, and other income. Basic industry (which refers in this context to any
activity that brings new money from outside the community) represents the
chief tool for generating more economic activity. Non-basic industry (which
refers to any money that changes hands within the area for goods, services,
and other incomes produced locally) creates multipliers which amplify the
effect of basic industry on other local jobs and income. The more linkages
within the community, and the less money that leaks out for purchase of
goods and services produced elsewhere, the higher the impact of basic
industry in the form of incomes for goods and services providers that serve
the community.'

Local economies are in constant flux because of changes in the amount of
basic industry, non-basic industry, and the extent of the linkages within the
area. What can communities do to affect the level to which the barrel is
filled? There are two basic approaches:

1. Plug leaks and improve linkages. Reduce the amount of money that
flows outside the community by providing local equivalents that people will
prefer. The creation or .enhancement of local markets or marketplaces are
typical approaches. One town's campaign to plug energy leaks has helped to
increase the amount available to spend locally, while replacing spending on
energy with local goods and services used to improve energy efficiency.

2. Increase basic industry. Increase the flow of outside dollars into the
community by helping basic industry businesses to expand and by attracting
new basic industry to your community. New basic employers are one
example of basic industry that can have a big impact. Another example is the
"silver-haired industry,": retirees who are interested in moving to places
with high amenity value. The income this industry generates, in the form of
investment income and transfer payments, is highly mobile and represents
the fastest growing segment of income in the national economy.

ing "export" businesses may become one of luring spending and invest-
ment from one nearby town to another. The result is a "walled commu-
nity" quality to development efforts. Strategies that consider only the
small community may foster competition and divisiveness between
places that may in fact be highly interdependent. Thus, a new plant may
be wooed from one community to another. School districts, hospitals, and
public agencies may avoid productive cooperation with the blessing of
local leadership. Farmers, ranchers, and others living outside the "walls"
may be excluded from efforts to build local prosperity. Rich opportuni-
ties for strengthening regional vitality and local well-being may be lost.

Many development efforts that consider only a small community
have solid reasons for doing so. (This chapter concludes with a discussion
of the types of efforts that favor local over broader community efforts.)
But, in general, leaders who choose a narrow vision of the local economy
could sacrifice three things already in short supply in small places—
leadership, capital, and population. And in the process, they make it
difficult to pursue some promising strategies for economic growth.

Figure 1.12
Economic Base Theory
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Graham loft has coined the term rurban to highlight the notion that

rural places most often reorganize in regional groups, if they want to

undertake growth strategies that simulate the size advantages of cities.24

According to Toft, the same economic forces and strategies that have

shaped urban growth have the potential to boost rural economies, but to

make such growth possible, rural communities must work as areas. Groups

of smaller communities, working collectively, have the numbers of Manu-

facturing enterprises needed to support contracting relationships be-

tween firms that can yield the economies of scale that benefit many urban

firms. By organizing on a regional basis, communities can invest in and

promote information technologies that enable firms to locate anywhere in

the area. Working together, communities can support employment growth

in specialized services addressed toward populations both nearby and at

a distance. Implementing these ideas involves new modes of cooperation

for public and private sectors alike. Consider some examples:

• Oregon's Regional Strategies Program encourages formation

of multi-county regions of the state for the purpose of pursuing

an economic development plan targeted to particular sectors and
opportunities identified by the regions' leaders. Strategies

being pursued by the resulting regions include tourism, value

added enterprise development for wood and food products, and

other sector-specific initiatives.

• Southwest Montana's Headwaters Resource Conservation and
Development Area, a soil conservation entity that has become a
facilitator for regional development committees, is able to provide
support services that none of its member entities could sustain
alone. Its successes include a comprehensive grants library and
grantwriting assistance, sponsorship of an agri-products "incubator
without walls," and recruitment of a canola seed processing facility.

• The 1-82 Corridor Alliance establishes cooperative relationships
between several counties in South Central Washington and the
Seattle King County Economic Development Council. It has
helped leaders in the more rural areas to identify and promote
recruitment leads from the city.

• Spokane's kitchen incubator provides industrial kitchen space for
lease to specialty foods product manufacturers from around the
area. By locating the kitchen facilities near the farmers' market, the
facility enables individuals to produce and test-market their goods
without leaving the site. Drawing on this example, kitchen incuba-

tors have been established in Sandpoint, Idaho and Milton-
Freewater, Oregon.

• An interregional effort to develop trade relationships is forming
between Montana and its neighbors to the north. A similar coalition
of government and private leaders, in Washington's Okanogan
County, is targeting development linkages across its border
to British Columbia. The efforts are modeled on a successful effort
involving Minnesota, North Dakota, and Saskatchewan, known as
the Red River Trade Corridor Project.

• A Palouse-area development group is helping manufacturers from
around southeastern Washington develop new international
markets for agricultural equipment. The manufacturers found
their local markets maturing and identified common needs to help
build new market opportunities. Their efforts resulted in the estab-
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lishment of a firm, AgriTechnics, that uses telecommunication-
intensive methods to help the manufacturers gather and qualify
trade leads from sources around the world.

Rural communities face the realization that growth strategies cannot-
be limited to attraction of major employers. Communities seeking heavy
industries have found that, unless buildings and infrastructure are already
in place, they are unable to compete with other communities possessing
such features? 5 The telecommunications revolution which opens up rural
areas to the world has also proved to be a mixed blessing: the telecommu-
nications capacity that promises new service sector jobs to the community
can also act to remove jobs." Communications jobs have, in many cases,
been lost to more efficient, centralized service providers located in rural
and urban areas alike. Few small towns working alone have had the
capacity to make the contacts, produce the industrial space, and package
the financing needed to attract footloose firms. Instead, a new approach
to the "community as product" is beginning to take root. Increasingly,
local groups are pooling resources to encourage existing specialty manu-
facturing firms to concentrate on developing new products and markets.

Rural Development as Maturation

In contrast to growth-oriented development strategies are those that
concentrate on shaping local economic development activities to respond
to community aspirations. Blakely calls these "internally, or locally
responsive" strategies. By this thinking, the community is buffeted by
change. Local activities concentrate on exerting what influence is possible
upon strong external forces. Here, growth is a not principal goal,
although creating jobs and income may be among the goals. The main
objective is to help the community mature in a manner that is consistent
with local wishes.

Proponents of this view focus their efforts on anticipating new forces,
encouraging desirable elements of change, and deflecting or managing
undesirable influences. In many cases, strategic planning is an important
part of the equation. Strategic planning is most simply defined as the
application of intelligent foresight to the coordination of otherwise
unintegrated activities? In internally responsive communities, the plan-
ning process often includes a substantial component of public participa-
tion, as is seen in community "visioning" exercises.

Economic development activities that are locally responsive are
likely to concentrate their energies on identified needs. Coalitions may be
organized to support developments that are seen as favorable, or to
oppose those with notably adverse effects. Disadvantaged groups, such
as women, minorities, or disabled people may receive targeted assistance.
Local or employee ownership efforts may attempt to make a transition to
local control of plants that are shutting down. Revolving loan funds may
help fill capital gaps that keep new businesses from forming. Value
added or diversification efforts may direct assistance to industrial sectors
that the community views as desirable.

There are two clear limitations of this approach. First, development
activities that depend on local processes to power them with ideas put a
large stake on the quality of those ideas. Identifying enough ideas,
building consensus for needed action, and doing so at the right time can
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Figure 1.13
Shift Share Analysis

Connecting Rural Economies, Strategies for
Coping with Western Rural Economic
Development Issues, a Strategic Assistance
Guide, SRI International, Western Gover-
nors' Association , November 1988.

be substantial hurdles. Internally responsive development efforts are
challenged to create in community members a common and well-in-
formed notion of what is both possible and desirable.

To do this, programs and processes may attempt to build a local cadre
of well-informed leaders. Efforts may be undertaken to involve decision
makers in public forums on key issues; present economic, social, or
environmental briefings; track the wishes of community members; and
assess local opportunities and threats. Economic analysis may attempt to
pinpoint local competitive advantages in relation to the state or nation,
using such analytic tools as shift share analysis (see Figure 1.13).

A second limitation of the locally responsive approach is that strate-
gic planning activities often have difficulty moving from planning to
action. Visioning efforts may generate wish lists that are not feasible, or
that greatly exceed local capacity to implement them. At best, local
groups, effective on shorter-term projects, and able to develop a well-
considered long-term direction, also engage in pursuing ambitious devel-
opment goals. Many others, however, fail to establish the organization
needed to coordinate diverse local activities. Or they fail to generate the
power to implement their visions.

Shift-share analysis is an employment accounting technique that allows
identification of which industries are growing or shrinking in the local
economy compared to the national economy. Its purpose is to diagnose the
relative competitiveness of local industries. It begins by measuring the
change in employment over a specific time period across the nation for all
industries together, calling this the national share. The change in the
industry's regional employment that is due simply to the local economy's
participating in the growth or decline of total national employment is
calculated. Two adjustments are made to determine how the local economy
was different from the national.

The first adjustment, called the industrial mix, adds and subtracts employ-
ment to reflect the difference between the industry's growth rate and the
growth rate of all industries combined. The industrial mix will add employ-
ment if the industry has grown more rapidly than the national average, and
subtract employment if it has grown more slowly.

The second adjustment, called the regional shift, adds to and subtracts from
industries' national growth rates to reflect the difference between local and
national performance within the particular industries. This shows whether a
region received more or less than its share of national employment growth or
decline in a given industry, which often indicates industries for which there is
a local competitive advantage.

Development Strategies for Resource Dependent Areas

Problems Facing Resource Dependent Communities

For many natural resource-based communities, the question is not
one of growth versus preservation, but of the community's continuing
vitality, even its very existence, in the face of conditions over which it
exerts little or no control. Nationally, and in the Northwest, the most
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successful rural development efforts combine growth/ expansion and matu-
ration strategies sensibly and apply them to a variety of hurdles both within
and outside the community.

Before external resources can be effectively utilized, leaders must arrive
at a sharper understanding of their community goals. One recent Washing-
ton State survey asked development leaders in timber dependent commu-
nities to list actions that could help to soften the impact of declining timber
supply. 28 Their responses reflect the depth of the challenges facing many
resource dependent communities:

• Enhance ties to vital urban economies

• Conduct small community assessments and facilitate planning

• Support the forest products industry

• Develop roads and improvements to industrial sites

• Develop the tourism industry

• Develop small business

• Recruit new industries

• Retrain workers

Wherever they place revitalization emphasis, leaders in farming, forestry,
mining, and fishing communities face a number of common obstacles.

Insufficient leadership base. Several researchers point out that rural
communities do not want for talented people willing to engage in local
development efforts. Communities may find, however, that the leadership
pool is simply not large enough; further, it may lack the needed range of
specialized expertise. Inexperience with the demands of development may
handicap efforts still further: rural leaders often encounter difficulty iden-
tifying alternatives and selecting opportunities that are a good match with
local goals. As Glen Pulver notes, "Much local energy is fruitlessly ex-
pended in the name of development, simply because rural officials do not
know which strategies will likely have the greatest payoff in their specific
situation." 29

Weak development capacity. Resource dependent communities tend
to have difficulty organizing and carrying out economic development
activities—more so than their more economically diverse peers. There are
many factors that contribute to such difficulties. Many state and federal
programs in support of development have established funding criteria that
send the bulk of funds to communities of large size or with better established
programs. Martin Strange and his associates at the Center for Rural Affairs,
in Nebraska, conclude that, even where rural populations participate fully
in development programs, economically diverse communities account for
much more of the program participation than those dependent on resource
sectors.3° In many cases, communities inexperienced with economic devel-
opment efforts find, when they do seek help, that the assistance provided is
designed with larger places in mind, and thus, tends to be more practical
and helpful for the larger community. Other programs are offered on a com-
petitive basis, penalizing communities unschooled in such competition.

Many citizens of resource dependent communities, accustomed to
economic cycles, tend to "hunker down" and wait for the next boom.
Individuals in the community may be unwilling or unable to recognize that
current structural economic changes are likely to have permanent effects. As
David Harrison at the Northwest Policy Center has noted, workers are
waiting for the mill to return to full employment without realizing that it
already has."
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Development capacity is further weakened when close-knit commu-
nities nurture internal rivalries, or competition with neighboring commu-
nities (e.g., rivalry between schools or competition to attract industries).
Such frictions can discourage cooperative efforts. The result is that
communities forgo opportunities they may have to increase their capacity
by acting together, even when cooperation would most certainly enable
them to undertake efforts more successfully.

Limited infrastructure and human resources. One way to build ca-
pacity is to entice industries from areas outside the small community to
relocate. This strategy sounds attractive, but may be difficult to pursue for
a number of reasons. Often, small resource dependent communities ex-
perience shortage of manufacturing space suitable for industries. The
unavailability of ready location alternatives can discourage firms of an
appropriate size and type from trying out the move to a rural site. Many
smaller communities cannot risk the expense of site development on the
chance that a high-paying employer will fill it. In addition, the local
workforce may be limited in numbers, and trained so narrowly as to
discourage formation or location of firms that require specialized skills.
In some cases, workers are educationally deficient, making them non-
competitive for advanced processing technology and unable to compete
in a global labor market.

Local leaders may attempt to compensate for these shortcomings by
"selling the community" as a low cost location, or one which will accept
industries with harsh environmental consequences. Osha Gray Davidson,
author of the book Broken Heartland, suggests that communities that
succeed at this strategy win a mixed victory, since such companies often
take a long-term toll on the community: downward pressure on wages,
environmental degradation, and economic assistance the community can
ill afford to provide.32 Efforts to attract big new industry and establish
industrial infrastructure from scratch come with risks that are often
greater than small communities can bear.

Limited economic diversity. Resource dependent communities
may fail to seize upon modest opportunities that may make a small but
tangible difference immediately, as well as growth over time. A historic
lack of diversity in the Northwest's small communities raises obstacles to
capitalizing on other opportunities. Many resource dependent towns
have been sustained by one or two major employers; so long as those
employers remain strong, there is no obvious reason to diversify. Thus,
two particular types of opportunities are often left undeveloped: these
include such options as capturing retail spending and fostering the
growth of new and small companies.

Further, development leaders in many resource communities are
inclined to view the basic industry in light of problems, not opportuni-
ties.31 Subsequently, much effort is expended on strategies that would
influence resource supply, regulation, or commodity prices. Too little
attention is paid to the competitive capability of the existing resource
sector. Leaders fail to consider the possibilities for additional employ-
ment that may be available through greater speciali7ation, expanded
markets, and secondary processing using local natural resources.
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Resource Dependent Communities Respond

Steps by communities to craft and carry out their own development
efforts are hallmarks of a new tide of rural development practices. The
best of these use community involvement as a primary tool to expand the
leadership base and balance development objectives with local wishes. A
new emphasis is placed on client and service provider networks, de-
signed to complement specialized assistance services offered by federal,
state and university offices. These practices respond directly to isolation
by helping communities to improve both supply and demand for special-
ized assistance.

Finding a development focus. The alternative paths of development
fall roughly into three categories: community, human, and enterprise
development. Community development efforts deal with local leadership,
social services, public infrastructure, and the utility and appearance of the
local area. Human resource development efforts consider education, train-
ing, and workforce issues. Enterprise development includes efforts to track
the strategic conditions in selected economic sectors, support developing
enterprises, assist critical industrial sectors, and expedite local placement
and expansion of firms.

Many of the projects communities find attractive require resources of
size and specialization beyond local capabilities. Overly ambitious goals
can leave communities depleted and discouraged, wondering whether
local leaders can influence revitalization. A major challenge communities
face is to match dreams to capacities, as they initiate development efforts.

Local versus linkage approaches to development. How do com-
munities match development dreams to capacity? Part of the process
involves deciding whether development goals can be achieved by purely
local efforts, or whether they will require accessing outside sources: that

is, the basic approach to capacity building may stress strategies which are
either local or linkage in their emphasis.

Local approaches include all the steps that a community can take to
enhance its vitality without significant resources or assistance from
outside the community. The techniques mobilize local resources to ad-
dress development problems, concentrating on issues that are within the
businesses, people, and the community itself. These efforts often lay a
groundwork for more ambitious projects as communities build a capacity
to respond to changing conditions. Linkage approaches, on the other hand,
are especially helpful in cases where progress depends upon information
about conditions outside a given firm, and often far from the community.
Such problems are global by nature and can benefit especially from
external assistance. Examples include efforts to improve marketing,
product design, or process technology.

Before they decide which emphasis—whether local or linkage—the
community will take, leaders need to consider how each approach
impacts specific development activities. For instance, what are the
differences likely to result from choosing local versus linkage approaches
to an activity such as "beautification?" How is a project's overall scope
likely to be limited or expanded; How do individual strategies differ
when the approach is local versus linkage in orientation? Figure 1.14

provides an interaction grid detailing the differences a choice of local or

linkage approach brings to efforts in the areas of community, human
resource, and enterprise development.
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Development Need

Community Development

Leadership
Local beautification
Infrastructure
Social services

Human Resource Development

Education
Workforce training

Enterprise Development

Business counseling
Market development
Product and process expansion
Small business development
Business retention and attraction

Local Approaches

Employ local resources to achieve goals
and solve problems that are predominately
of a local nature.

Small communities can undertake many
steps for community development by
themselves. Local beautification can be
achieved entirely locally. In other
community issues, clear goals and an
assessment of local resources that can help
to achieve them are good early steps in
community development.

Local educational resources are often well
developed and have a history of being locally
driven. Training, retraining efforts, too, can
be led by business, labor, and governmental
groups. Residents, private firms, and local
educational facilities can play important roles
in the success of local initiatives.

Small community leaders can create a
positive "business climate" by establishing
networks of local professionals committed to
supporting local business needs; they can
identify common needs of sector or stage-of-
business groups; and they can facilitate
delivery of assistance from other sources.
Some communities create local capital pools,
or invest directly in enterprises that are
critical to other enterprise goals or may fund
local development efforts.

Linkage Approaches

Employ regional alliances, state, federal,
university, and private sector specialists
to inform and assist, mainly on
specialized topics.

Needed technical expertise may not exist
locally in all community issues. Outside
assistance can provide help vital to
organizing, training, and guiding leaders.
Redesigning "Main Street" can benefit
from outside programs and expertise.
Funding and support for infrastructure
and social service improvements can be
advanced much more quickly with non-
local support.

Outside assistance may help support
educational, apprenticeship, and
retraining programs; track regional and
national programs; compare local
achievements to leading competitors; and
support retraining and placement efforts.

Specialized outside assistance addresses
many types of business assistance
problems. Services may help to assess
competitiveness of local industrial base
and review opportunities and threats to
the local base. Other sources directly
provide aid to businesses in areas such as
export and market development; small
business counseling; engineering,
technology, and product development;
targeted assistance for specific sectors may
be available; and many services can help
target and enhance prospective businesses.

Figure 1.14
A Typology of Rural Development
Strategies
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Some dominant strategy types. A review of some rural development

initiatives in common practice today illustrates how efforts can be placed

in the context of particular segments of a strategy matrix.

Local efforts often serve basic needs of the community and its people

by laying the groundwork required to enable larger initiatives to succeed.

Examples of local initiatives include:

• Beautification efforts.

• Import substitution ("plug the leaks") programs.

• Conservation and efficiency measures.

• Retail and main street revitali7ation programs.

• Business retention programs.

• Efforts to increase participation by the community, individuals,

and small businesses in government programs, such as CBDG,
SBA, and a whole range of other federal assistance programs.

• Basic literacy or worker redevelopment efforts.

• Economic and community self assessment.

• Efforts to promote the community as business or a retirement

location.

Regional associations bring together communities, individuals, or firms

that have common needs in efforts that reduce the importance of local

boundaries. Such affiliations increase the range of options that can be

undertaken locally by helping small communities gain the speciali7ation

of leadership and administrative scale demonstrated in larger cities

through initiatives such as:

• Development of multi-community scenic loops for tourists.

• Cooperative administration of educational and health care services.

• Formation of grants libraries and fund raising support services for

community, enterprise, and human resource development groups.

• Support for planning and technical support for local governments.

Urban-oriented strategies concentrate on achieving development goals

by capturing city markets. Some examples of enterprise development

strategies identified with targeted urban niches include:

• Marketing to nearby cities promoting tourism, retirement, and

recreation development.

• Establishment of regional import substitution (marketplace)

programs focused on identifying and capturing manufacturing

opportunities.

• Development of telecommunications-intensive back office and

other service jobs.

• Marketing of specialty goods in markets for crafts and farm goods.

• Recruitment of secondary manufacturing plants.

Enterprise assistance efforts can be supported locally, but most com-
munities find it beneficial to leverage local assistance with specialized

services offered through private, university, state, and federal sources.

Typically programs aimed at enterprise assistance work to:

• Promote micro-business formation with counseling, classes, and

finance.

• Increase exports and develop new products through individual
firm consulting.
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• Help organize and fund training programs and placement services
for targeted firms in high-wage industries.

• Provide specialized industrial management consulting in market-
ing or process technology.

• Create business parks and industrial infrastructure needed to lure
new basic industries.

• Implement new process technologies.

Value added enterprise strategies often seem most successful where
there is effective coordination between local and external resources, as
well as integration of services supporting human, enterprise, and com-
munity needs. Some exemplary approaches in this category include:

• Developing cooperatives for production or marketing of goods.

• Working with community colleges and industry groups to develop
training courses in targeted skills.

• Promoting new or employee ownership of closing processing
facilities.

• Developing incubator facilities specifically for value added
enterprises for targeted sectors at a particular
stage of business development.

• Helping firms make use of industrial extension and other technol-
ogy and information transfer services.

• Hiring shared management experts.

• Arranging specialized financial and technical assistance using
federal, state, university, and private programs.

Conclusion

Rural leaders seldom need to be convinced about the need to develop
value added industry, especially in places which are historically depen-
dent on natural resources. Nurturing such enterprise, however, requires
partnerships that stretch the capacity of communities in ways that other
possibilities do not. Value added processing requires investment in the
skills of workers. The cooperation of education and training programs to
establish new systems is essential. Infrastructure and transportation
needs may be dramatically different. All these efforts require support
from local government. Because the local business community may be
unaccustomed to financing and supporting services, a climate of change
and responsiveness in the private sector is of increased importance. And
there must be reasonable access to outside information services which
provide input the community cannot expect to, helping community
leadership to track and take advantage of technology, market tracking,
and product niches.

Moving forward in each of these areas requires that communities
invest time and energy over a long period. The next chapter outlines
approaches and pitfalls communities often face as they reorganize for
community economic development. The guide's final chapter presents
several successful of cases of value added enterprise development that
are emerging and some characteristics they hold in common.
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Small Town
Strategies for

Building
Development

Capacity

The community is the bootstrap level of government: that level at
which people are willing to act upon a sense of common interest to
preserve a place's vitality and quality of life. Strengthening this sense of
community identity can be key to the success of local revitalization
strategies. Local leaders may chose to deepen already existing commu-
nity commitment by reassuring the same people who pitch in to raise a
barn, establish a neighborhood watch, or operate a volunteer fire de-
partment that their needs and values are taken seriously; that they will
benefit from a cooperative effort in the face of economic challenge and
change. Or leaders may seek to enlarge the community of involvement,
reaching outside present community boundaries to recruit new people,
interests, and abilities.

For several reasons, the local community has become an increasingly
critical point of revitalization initiative. Technological changes have
buffeted local economies. International economic forces have increased
competition between local natural resource industries and their global
counterparts, even for domestic markets. The competitiveness challenge
has been brought to bear directly upon resource reliant communities.

Increasingly, much of the burden of leadership in revitalization
efforts has fallen from the national government to states and smaller
communities. State programs have had to find new ways to stretch
already limited resources as they attempt to strengthen local economies.
Often, they have established programs in which help is given to those
who know how to ask for it most effectively. Naturally, smaller com-
munities, unfamiliar with the options open to them, suffer a disadvantage.

In a time when federal and state-level governments show a limited
ability to provide assistance, rural communities must position themselves
to strengthen their own economic vitality. They must learn to act as
gatekeepers to their own economic futures. Many communities have
responded to the challenge with vigor and creativity. Innovations at the
community level, including several new tools for rural economic revi-
talization, have emerged. Policymakers are discovering which approaches
are appropriate, given a set of conditions, and which are not. An in-
creasingly sophisticated network is being generated to help communities
assess their existing practices and develop new ones.

Managing from Below: Two Organizational Frameworks

Capacity building refers broadly to improving the ability of commu-
nities to design and carry out community initiatives. The process may
involve any combination of a number of strategies, including:

• Adding more people to the local leadership base, thus working to
overcome the rural disadvantage of a thin leadership pool.

• Building the technical, management, or leadership skills needed to
enable the best decision making.



• Establishing new processes and practices that better facilitate local
decision making.

• Better using outside resources to support development and
implementation of community initiatives.

• Providing technical support and information to assist local decision
making.

In an increasingly complex environment, how does the small community
develop a vision of its members' common interests, and act capably on
that vision? In general, communities that succeed in implementing strat-
egies such as those just listed, appear to do so because they have been able
to organize a team from within the community; gather pertinent informa-
tion from within, as well as outside, community boundaries; interpret
that information; develop strategic options; and gain broad community
support for the options selected.

Two prominent models reveal both the variety and similarity of
approaches for assisting communities to direct their own revitalization
endeavors. The models are exemplary in the ways in which they make use
of tools available to expedite the community revitalization process. In the
first model, "tools" come in the form of extension service expertise and
technical assistance offered by local, state, and university-based agents. In
the second, "tools" are seen as published guides and workbooks crafted
to facilitate a process managed by the community itself by following a
series of necessary and attainable steps.

The Extension Model for Community Economic Development

Glen Pulver, a leading voice in rural community economic develop-
ment policy in the United States, has been instrumental in initiating one
of the most widely known and applied frameworks for rural development
assistance. Working with Ron Shaffer and others at the University of
Wisconsin Extension Service, Pulver has created a program that coordi-
nates the efforts of county extension agents. The model's aim is to assist,
at the ground level, in locating and implementing technical resources
available through university, state, and federal sources. The extension
model allows communities to make use of a wide variety of economic and
technical resources available beyond their borders.

Pulver's model stresses the importance of developing a comprehen-
sive, community-based economic development policy that considers
local values, goals, resources, and opportunities. His widely utilized
scheme emphasizes five basic development strategies:'

1. Improve the efficiency of existing firms

2. Improve the ability to capture dollars in the local economy

3. Attract new basic employers•

4. Encourage business formation

5. Increase aid received from broader government sources

The extension model's major strength is in the access it provides to
staffing support and technical assistance resources that are otherwise
unavailable to many small communities. The importance of accessing
external resources should not be underestimated—the ability to use
technical assistance is a common denominator among many successful
community efforts. Success also depends upon a community's ability to
tailor existing resources and strategies to their own unique circumstances.
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The Economic Renewal Model of Community Revitalization

The Rocky Mountain Institute's Economic Renewal Program is a
promising example of a comprehensive development tool constructed to
be "simple in concept, sophisticated in effect, and designed for use by
ordinary citizens."2 Program development has involved years of research
and field testing. The Rocky Mountain Institute has demonstrated along-
standing commitment to the design of sustainable development pro-
cesses, focused on both community and natural resource management.
Accordingly, the institute has generated a set of manuals and workbooks
created to help communities assess and develop options for local revital-
ization independent of outside technical support.

The institute's guides focus on a variety of topics, including business
opportunities, financing, and energy. They encourage the involvement of
community members in a series of workshops, designed to identify
factors underlying economic problems, apply program principles to
these problems, generate project ideas, and evaluate those ideas. The
model proposes four economic renewal principles for developing busi-
ness in the community:3

1. Plug the leaks: Focus attention on preventing unnecessary leakage
of dollars from the community in the form of goods and services
that could be or are produced locally.

2. Support existing businesses: Concentrate on this largest potential
area of growth by helping local businesses to stay in the commu-
nity or even expand.

3. Encourage new enterprises: Promote establishment of new busi-
nesses and help them survive through the early high failure
period new firms experience.

4. Recruit compatible new businesses: Emphasize selective recruitment
of compatible new businesses from outside the area, especially
those that would fill an identified need or that would encourage
export of goods from the area.

Both extension and economic renewal models have succeeded in
challenging participants to think broadly about the options available to
them before the real work of community economic development begins.
While business development and recruitment are viewed frequently by
rural leaders as ends in themselves, these models emphasize that such
strategies are only a part of the larger picture (Figure 2.1). By expanding
the base upon which even very small communities can build, the Univer-
sity of Wisconsin Extension and Rocky Mountain Institute models have
made the outlook for revitalization of rural areas much more promising
than it once seemed.

Despite the obvious similarities between the principles of these two
programs, their approaches to why, where and how capacity is built are
quite distinct. To what end is local revitalization pursued? In the
extension model, much attention is focused on economic expansion and
growth. Ideas are evaluated in terms of their capacity to capture more
income and jobs from the outside economy. The economic renewal model
concentrates explicitly on what it calls "sustainable development." Here,
improving prosperity and quality of life for local people is the more
fundamental goal.

In response to the second question— Where does additional capacity
come from?—the extension model emphasizes outside resources, includ-
ing training and facilitation offered by the Extension Service itself and

Figure 2.1
Community Leadership
Innovations: Generating Basic
Employment Through
Non-Enterprise Activities

Economic base theory portrays the local economy
as a leaky bucket into which dollars enter as basic
industry, trickle through the community through
local trade and economic linkages, and exit
through trade leakage (see Chapter 1, Figure
1.11). This theory is especially attractive because
it suggests three straight-forward approaches to
development: developing new industries,
enhancing retail trade, and replacing imported
with locally produced goods.

Both the Rocky Mountain Institute and the
University of Wisconsin Extension programs
encourage leaders to think beyond direct business
problems. They maintain that the principles of
economic base theory can be applied to stop
leakage and increase outside income in a variety
of novel ways: for instance, replacing energy
expenses with local labor and equipment can
generate additional employment and spending in
the local community. In another example,
assisting local residents to take full advantage of
federal programs such as Social Security and
Medicaid can substantially increase local incomes
and spending.

For more information, see Energy Casebook by
William D. Browning and L. Hunter Lovins,
Rocky Mountain Institute, Snowmass,
Colorado, 1989; and Community Economic
Development Strategies by Glen Pulver,
University of Wisconsin Extension, 1989.
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others. The idea is to expand the local team by reaching outward; to use
outside help effectively. In contrast, the economic renewal model empha-
sizes using local people in new ways. Here, capacity is built by reaching
more deeply into the community.

The third question is closely related to the second: how is capacity
built? The principles of the extension model serve as guideposts that local
leaders can use as needed to inform their decisions. The emphasis here is
on choices that communities face and tools for evaluating them. Pre-
sumably, communities make their way to these choices with help from
trainers and advisors. The economic renewal model provides a more
integrated and self-guiding approach that is in keeping with its lack of
dependence on substantial outside training and support. A series of
community workshops progresses in steps through a program that
considers the various principles methodically. (Chapter 4 presents sev-
eral tools for community self assessment and strategic planning, and
illustrates the differences between them in greater detail.)

State-Level Strategies for Rural Revitali7ation

How do state-supported economic efforts help a community to help
itself? A recent review of economic development strategies in states
throughout the Midwest identifies four program types which seem to
dominate state-directed efforts aimed at small communities:4

1. Recruitment policies designed to encourage investment in the
state, usually through direct incentives and subsidies, dominate
many states' approaches to economic development.

2. Efforts to increase the growth of small businesses often include
services that supply basic management assistance, improve
capital availability, or assist in development of new markets.

3. Programs that help communities and groups of people to im-
prove their ability to develop and implement new strategies,
enhance leadership, and organize community processes are
especially useful for smaller towns.

4. Assistance directed at targeted industries and subsectors, espe-
cially those in distressed, traditional industrial sectors, often help
in updating product and process.

Examining programs in Iowa, Kansas, Minnesota, Nebraska, North,
and South Dakota, the review concluded that, however well-intended,
such state-level programs ran up against a variety of barriers that impeded
flow of assistance from state government to small communities. Further
examination suggests that often these barriers were built into the programs.

Barriers to Assistance

Among Midwestern states, at least, it is apparent that the lion's share
of economic development programs benefit larger communities, bypass-
ing smaller places.5 In cases where smaller towns do participate, program
benefits reach communities with a relatively diverse economic base more
often than farming communities. Towns dependent upon natural re-
sources, which need assistance most, tend to have less success harnessing
program benefits than economically diverse places. Communities must
identify their own needs, select intervention programs, and obtain funding
through complicated application procedures; and they must work against
the flow of state programs oriented to favor greater scale and experience.
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Some programs are designed to work best with urban scale. Ini-
tiatives most likely to achieve rapid success are most successful in urban
places. Cities' larger economies, financial and infrastructure resources,
and broad service sectors give them an edge in recruiting companies, as
well as modernizing those already present. In addition, state and federal
programs often set out criteria that give preference to larger-scale endeav-
ors (more jobs generated, more dollars invested, bigger businesses saved,
larger groups served) in a way that puts rural communities at a disadvan-
tage. When small communities do not successfully compete for pro-
grams, they are deemed inviable.6

Some exclude smaller players outright. State and federal policies
may exclude smaller communities or set them at a disadvantage by
design. Some finance programs provide a good example. Smaller com-
munities must compete annually for federal Community Development
Block Grants (administered by the states), while larger communities get
them as a matter of course. Assistance earmarked for a certain project size
or purpose often targets activities larger in scale than smaller communi-
ties require, or are able to generate by themselves. Some analysts call for
triage policies—selectively closing the programs to smaller communities.?

Some programs involve competitive processes that favor more
diverse settings. Many programs require competitive applications that
tend to favor communities with a winning combination of superior ideas,
ambitious leaders, and organizational experience. Though many state
demonstration programs make efforts to help weaker communities com-
pete, in the final analysis, those that are not well organized are dealt out
of the process just as surely as if they were excluded by design.

Many programs require local communities to select the assistance
they need. Increasingly, states are making communities responsible for
seeking out the programs they wish to utilize. Unless communities are
experienced fund seekers, they are likely to miss many opportunities.
Exclusion of this sort may be a reaction to the increasing burden passed
down from the federal level to the states during the 1980s (Figure 2.2).

Overcoming the Barriers

How can local leaders shape effective initiatives? Experienced devel-
opment practitioners have tried to define both best and worst practice in
small community capacity building efforts. Opportunities and pitfalls
can be identified by all rural community leaders who seek to brighten
their communities' economic future. Some of the following suggestions
may be helpful.

Consider all the players. If "development" means merely an effort
by one entrenched interest group to educate another interest group
concerning the rectitude of its wishes, the battle is likely lost from the start.
While it is only natural that feelings regarding a particular set of interests
may run high, a narrow agenda that excludes major parts of the commu-
nity is likely to do more damage than good. It is generally far easier to
block than to facilitate development activities, as countless frustrated
leaders of small towns can testify. In examining the determinates of
successful economic development projects, one recent study found local
support among the single most important factors. The study concludes,
"The more controversy during preliminary stages of the project, the less
likely the project will enjoy success regardless of how success is defined."

Figure 2.2
The Obsolescence Test

State economic development policy in Oregon
seems to assume that communities experiencing
economic distress will be able to respond on their
own and take advantage of the capital and
technical assistance made available by the state, .
. . that communities that cannot respond on their
own should not benefit from these resources. A
community's inability to make use of the
available capital and technical assistance is taken
as an indication that its decline is irreversible. In
this view, some of the communities of the other
Oregon are obsolete. The test of their obsoles-
cence is their inability to access state economic
development programs. And (in this view) they
should be allowed to simply fade away.

Small Towns and Communities in the Other
Oregon by Michael Hibbard, 1989.
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To survive, smaller communities must learn to look beyond narrow
interests; they must show willingness to reconcile a broad range of
interests, putting the consolidated efforts of the entire community behind
identified development goals.

Rural leaders need to work to gain a clear understanding of which
development efforts are likely to find support from the broadest cross
section of the community. As one commentator notes, rural "communi-
ties that appear best able to act on matters of local concern are graced with
a leadership that is skilled in involving a diverse set of actors in local
decision making activities, who operate on the basis of democratic
principles, and who place the welfare of the total community above the
needs of any given special interest." 9 Another policymaker states this
more plainly: "Get all the players under the tent." '°

Arguments between influential citizens can and do kill otherwise
viable projects. Missoula Mayor Dan Kemmis illustrates this point elo-
quently in his book, Community and the Politics of Place." Kemmis recounts
the experiences of one leader who worked over the course of many
months to devise and implement a local development strategy that
residents supported. Finally, when it came time for the community to
purchase a parcel of land as one step in the plan, progress stopped dead.
The mayor of the community, it seems, refused to deal with the owner of
the property because of a long-running personal dispute. As Kemmis
notes, the inability to persevere in finding a common good often results
in solutions that none in the community would choose. For this reason, a
growing number of rural policy practitioners are beginning to promote
various approaches to mediation as a necessary tool for community
development leaders.

Balance implementing specific initiatives with building organiza-
tional capacity. Many community development leaders assume incor-
rectly that the best course of action is clearly evident from the start. They
may fear wasting time on systematic efforts to gather information from
inside and outside the community. Leaders who fall into this trap often
select ambitious goals which have an all-or-nothing quality about them:
for instance, to build a railroad, create a resort, or recruit a major plant.
Development projects that fix on particular enterprise opportunities
often founder, not because their leadership isn't bright or capable, but
because they haven't considered a sufficient range of options, or because
they fail to act at the right time." The most successful community efforts
appear to be those that match ambitious vision with a consistently active
organization— a marriage of brains and bootstraps.

Community leaders need, first, to devise a strategy open to ongoing
assessment and revision. The priorities of local development efforts
should be the product of a deliberative strategy formulation process that
identifies strengths and weaknesses affecting development, in light of
changing opportunities and threats.13 This process can take a variety of
forms, and is likely to include a series of structured community meetings,
as well as research and analysis of economic conditions and the compara-
tive advantages of available strategies.

Second, leaders must sustain development efforts over the long term.
Analyst DeWitt John has found that thriving rural communities had
economic development efforts that were in every case at least ten years
old, and in some cases, many years older than that. The types of busi-
nesses accounting for growth in these communities were not exotic new
sectors such as biotechnology or electronics, but "plain vanilla" industries
such as metals or consumer goods manufacturers. John further notes the
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presence of unifying leaders who involve and energize a broad interest
group. These individuals seemed to exercise strong influence over the
success of local actions (Figure 2.3).14 His observations are supported by
the work of Shorebank Advisory Services, an organization that focuses on
sources of community distress (Figure 2.4). The economic revitalization
process, Shorebank maintains, "integrates slow, small scale, organic
activities with well-planned large-scale projects."15

Examining characteristics of high-growth communities in distressed rural areas of the Midwest, A Brighter Future for Rural
America? looked for clues to rural vitality in (1) the kinds of firms involved (evaluated by size, whether they were recruited or home-
grown, the extent of start-ups or expansions, and the type of industrial sector involved); and (2) any contribution of government (the
assistance provided to growing firms, the role local leadership played, and whether leaders came from the private or the public sector or
both). It should be noted that the study's target variable, economic growth, is only one appropriate goal of local activities. The eight
"keys to success" noted here illustrate the characteristics of successful rural enterprise development efforts.

(1) Sustained local development activities.
In most cases, sustained efforts by local business and politic-
al leaders provided concrete assistance to many of the grow-
ing firms. Three out of four high-growth communities had
an active effort in economic development for well over 10
years, and had invested several years worth of effort before
seeing results in jobs and investments.

(2) Finance, sites, buildings, and infrastructure.
No single type of assistance was found to be dominant or
singularly effective. Rather, the communities used a full
range of tools to help with financing, siting and other efforts
to assist in the establishment and growth of business. Pub-
lic and private service providers alike were praised as effect-
ive and eager to help.

(3) Recruitment and entrepreneurship.
Communities balanced both recruitment and business de-
velopment strategies successfully. Long-established local
businesses were a prominent source of growth for most suc-
cessful counties. Another important job source was what
appeared to be a blend of recruitment and enterprise devel-
opment strategies: the community recruited entrepreneurs
or encouraged branch plants to be taken over by entrepre-
neurs. Most development leaders saw danger and diminish-
ing returns in looking to large recruited firms as cure-all
solutions to local economic problems.

(4) Manufacturing and services.
High growth communities relied mainly on basic manufac-
turing, such as food processing or producing for that
region's motor vehicle sector. A few saw significant growth
from telecommunications and other services industries, but
this was the experience of the minority of communities.

(5) Forward-looking firms.
Though firms that make high-tech products were rare,
firms were present that were very advanced in their use of
state-of-the-art production techniques, development of new
products, and pursuit of new markets.

(6) Pro-growth attitude.
Key people were willing to commit the time, effort, and re-
sources needed to help solve problems for firms. The high
growth counties were characteristically capable of mobil-
izing a wide array of expertise, including public and pri-
vate sector community leaders in its recruitment efforts.
Troubleshooting for existing businesses and helping them
overcome difficult hurdles was characteristically seen as an
important part of the development effort.

(7) Leadership: partnerships and unifying leaders.
High-growth communities had well-organized networks of
leaders that integrated the efforts of economic development
professionals, bankers, business owners, real estate profes-
sionals, utility company executives, and other local
leaders. Unifying leaders often helped keep a common
sense of direction, lent energy, and provided consistent
commitment to the economic health of the community.

(8) Support from outside.
Leaders in high-growth communities recognized the im-
portant role of outside assistance to their success. Among
the major sources of help were state agencies providing fi-
nancial and technical assistance, university and private
sector specialists, and Cooperative Extension Service. As-
sistance came in the form of financial help, training pro-
grams, technical assistance to local businesses and leaders,
information, and data about local and national conditions.

Figure 2.3
Characteristics of High Growth Areas

A Brighter Future for Rural America? Strategies for
Communities and States by DeWitt John, Sandra S. Batie
and Kim Norris, 1988.
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Figure 2.4
Principles of Effective
Community Revitalization

The following were included in Shorebank
Advisory Services' 1990 briefing materials as
principles "applicable to the reestablishment of
healthy neighborhood economies." The firm is
the consulting arm of the Shorebank Corpora-
tion, which has been instrumental in establish-
ment of bank community development corpora-
tions and their application to community
development financing in rural and urban areas
alike. (The firm has an office in Seattle which
serves the Northwest.)

• Local residents will invest time and money to
improve their neighborhood when they are
confident about the future.

• Carefully underwritten loans to neighborhood
residents usually are repaid as scheduled.

• Neighborhood development banking is
challenging but not inconsistent with
profitability.

• A permanent community renewal process
integrates slow, small scale, organic activities
with well planned large scale projects.

• Locally based organizations with the capacity
to initiate development projects are as critical
to a permanent development process as
similarly motivated financial intermediaries.

Shorebank Advisory Services, Shorebank
Corporation Briefing Materials.

Figure 2.5
Leadership and Revitalization of
Resource Dependent Communities

We found that community-based economic
development organizations do not usually focus
on natural resource-based strategies. It is often
assumed that the 'old' natural resource primary
industries — agriculture, forestry, mining,
fishing — are part of the rural problem. And, in
one sense, they are — rural areas have paid a
price for an overdependency on any one aspect of
the resource base when changes in global demand
or technological change, or resource depletion has
radically altered the industry and thereby the
rural economy.

Recouple; Natural Resource Strategies for Rural
Economic Development by Margaret Thomas
et al, 1990.

Avoid the "grab bag" approach. Many business assistance efforts,
attempting to serve all firms in their community, shoulder responsibility
for a barrage of varied requests. Most can offer only a limited selection of
services to client firms, and yet must find ways to assist enterprises vastly
different in sector, size, and stage of growth. To extend the reach and
specialization of their programs, development organizations are making
use of a growing menu of innovations. These include splitting assign-
ments with other local service providers; "retailing" technical services
from outside the community; working through "flexible networks" with
groups of businesses demonstrating similar needs (especially where
there is clear potential for these businesses to help each other); imposing
fees for valuable services, so that increased revenue can permit more
companies to be served; and targeting specialized services to particular
groups.16

Address key challenges and opportunities. While development
leaders know that growth stimulates revitalization, they must keep in
mind that the reverse is also true. A fixation on jobs, especially new jobs,
consumes more than its share of attention from many leaders as a single
development objective. By defining goals so narrowly, efforts often fail to
address other economic issues critical to prosperity, and to quality of life:
Such issues include:

• Leadership and community member cooperation. In one recent Oregon
study, the majority of working families in timber communities ex-
pected they would be forced to move from their homes, even though
they preferred to stay. Community members in these towns did not
believe the efforts of local leaders would help them." Indeed, in some
smaller communities, there is no history of interaction between natur-
al resource dependent firms and local development efforts. Conse-
quently, these firms tend to look elsewhere for help. Further, some
local leaders may see traditional employers as part of the problem
(Figure 2.5).18

• Health care and social services. An aging population and/or shrinking
of the population base is stressing social services in a number of com-
munities. Many rural hospitals have been forced to close or to dra-

• matically reduce their services. Yet technical assistance for hospitals is
available in most states of the Northwest, and the assistance has been
shown effective in helping small hospitals stop leakage of health care
dollars and thus remain financially viable.19

• Poverty. Even in the states of the Northwest, rates of rural poverty
equal and exceed those in urban areas.m Observers of this trend na-
tionally have pointed out some disturbing characteristics of rural
poverty in the 1980s. First, rural poverty grew by 4 percent and re-
mained high, even as urban fortunes improved. Second, in rural
areas, a higher percentage of poor people work, reflecting, in part, a
lower-skill, lower-wage occupational structure within n-iany rural
economies.21 Third, state and federal programs have been shown to be
less effective at reducing poverty in rural areas.22Some of the most
prominent rural economic development activities target low-wage
industries that may help entrench, not surmount, conditions of
poverty:23

• Transfer payment participation. One reason rural poverty is less
responsive to state and federal intervention is that fewer eligible
citizens take advantage of existing programs; and many who do
participate do not get their full benefits because they don't fully un-
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derstand the terms of eligibility. Transfer payments and non-wage
income are among the fastest growing income categories. In some
communities, these may be a significant source of income growth
potential.

• Education and community development. The survival of rural communi-
ties may depend upon an ability to retain their young people. Yet
students often see little opportunity for themselves locally, and sub-
sequently leave upon graduation. Community vitali7ation efforts can
merge the interests of the community and the school, increasing op-
tions for young people while enhancing the community's vitality
(Figure 2.6).

Use caution in treating the community as a product to be sold. Many
development leaders see the community as a "product" in a marketplace
in which developers compete for customers in the form of investors and
businesses. Communities differentiate themselves from other locations
by highlighting unique advantages, such as improved facilities, a skilled
work force, or even life style amenities and community spirit.24 This

approach may be useful for communities in a good position to recruit

desirable firms. Many distressed resource-based communities, however,

are disadvantaged in two ways: (1) their product is less salable, and (2)

the sales staff cannot match the resources of larger counterparts.
While urban communities frequently practice "community as prod-

uct" development strategies, rural leaders face the frustrating realization
that they cannot match the competitive capability of larger communities
packaging themselves as a location for investments and company relo-

cation. 25 Smaller communities have difficulty matching the incentives

available in larger places, such as specialized workforce training, im-

proved industrial space, financing, and professional services.

One category of new industry options open to distressed communi-

ties includes difficult-to-locate facilities and relatively low-paying em-

ployers. In his book, Broken Heartland, The Rise of America's Rural Ghetto,

Osha Gray Davidson cautions against the "low cost" attraction pitch as
"ensuring the downward mobility of workers and their children."26 Other

analysts, Glen Pulver among them, have suggested that industries offer-

ing lower paying jobs, or jobs linked to environmental degradation, may

present acceptable opportunities for communities willing to live with

these conditions.27
On the whole, recruitment as a revitalization strategy must be consid-

ered with careful attention to its disadvantages, as well as advantages

(Figure 2.7). Rural communities successful in utilizing industrial recruit-

ment have been so because they integrate recruitment as one part of a

long-term program for development. Communities using recruitment

strategies with most success offered local firms and entrepreneurs the

same support available to outside business "prospects," blurring the
distinction between recruitment and entrepreneurship strategies.28

Evolving State Technical Assistance Programs

Over the last decade, state and federal-level programs have shifted

their focus away from recruitment of new businesses toward financial

and technical assistance programs aimed at existing enterprises and

communities. There are two main reasons. First, small firms make up the

great majority of all businesses, and have been responsible for the great

Figure 2.6
Innovations in Capacity Building:
Engaging Students in Community
Development

Some communities have successfully blended
local development efforts with education to
involve youth in community leadership in many
ways, including:

*Investing in the local community. Public
service components may be incorporated into
classes. Teachers may be encouraged to
consider a score of ideas applicable across the
curriculum, from organizing debates in local
elections, to gathering oral histories of aged
citizens, or organizing and coordinating a
recycling center.

•Understanding the local economy. In one
example, students in Belle Fourche, South
Dakota, conducted research that proved that
having garbage collected by a local firm,
though slightly more expensive, saved the
government money after local economic
multipliers were taken into account. Students
may implement surveys, or utilize outside
experts to answer questions of real value to
the community.

•Fostering entrepreneurship. Rural school-
based enterprise programs are credited with
many types of successes. One North Carolina
school's entrepreneurship program is intended
to be an effective small business incubator. It
pairs course work with actual development of
businesses that are not expected to be short-
term educational exercises. Rather, they are
intended to be businesses that will become an
on-going part of the community's economic
and employment base.

What's Noteworthy on Rural Schools and
Community Development, Mid-Continent
Regional Educational Laboratory, Aurora,
Colorado.

Schools as Entrepreneurs: Helping Small Towns
Survive, Heartland Center for Leadership
Development, Lincoln, Nebraska, 1988;

Rural Entrepreneurship through Action
Learning (REAL), Pegie Davis or Paul
DeLargy, Athens, Georgia.
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Figure 2.7
Recruitment's Limited Promise for
Smaller Communities

Helping local areas recruit businesses was the
cornerstone of state development strategies for
years. Enthusiasm for this approach has declined
as leaders have recognized the many limitations of
recruitment as a sole strategy:

1. Impact diminishes as states and localities bid
one another up, using costly incentives in an
effort to "sweeten the pot."

2. Success comes hardest for the smaller and more
distressed communities that most need new
firms.

3. Recruitment of major employers (and some
smaller ones) carries risks surrounding
investment that are difficult to assess.

4. Incentives offered by communities are not very
powerful economic factors in the siting
decision.

5. Relatively few firms move or build remote
branch plants.

6. Larger firms, the target of much of the
attention, are not creating but, rather, shedding
jobs.

7. By concentrating on moving jobs from one
place to another, recruitment ignores many
alternatives that can create new jobs and
improve economic prosperity in other ways.

bulk of new jobs in recent years. Second, governmental and university
programs can track and disseminate some types of information that small
enterprises and communities need, but have difficulty getting.

Even as states and universities have to become better partners with
rural communities, there continues to be a general lack of information
about the nature and availability of assistance services they offer." The
information gap persists in spite of the publication of scores of technical
assistance directories, the establishment of on-line computer information
hubs and business incubators, and the placement in key locations of
advisers and business counselors trained to help rural people in the
Northwest. Attempts to provide "one stop shopping" for community and
enterprise services, despite commendable motivation, have proved un-
even and their impact marginal.

An examination of state development policies, presented in the 1990
Northwest Policy Center report, Forging Sectoral Linkages, considered the
limitations of existing business assistance programs in detail and identified
several major areas for improvement. Addressing these is critical if
assistance is to operate optimally.3°

Accessibility. The ability of technical assistance providers to track
information means little if they are unable to deliver it effectively. All too
frequently delivery efforts are hampered by limited funding. Further,
technical assistance has most frequently been offered on a "you call me"
basis. Unfortunately, the firms, leaders, and communities that can most
benefit from technical assistance are the same ones scrambling to survive;
suffering from inadequate information and expertise, they are the least
likely candidates to seek assistance on their own behalf.

One alternative approach combines the efforts of specialists and
generalists in a joint attack on the problem. The Washington Department
of Trade and Economic Development's Forest Products Program is now
employing experienced industry specialists as traveling consultants to
wood products companies. These consultants identify firms which would
benefit from assistance. Oregon has adopted a plan whereby state or local
agencies could provide cash vouchers usable for technical assistance
services from a wide range of agencies, as well as university and private
sector service providers. Some envision a sort of "wholesale-retail"
system in which local development leaders and agency generalists con-
centrate their efforts on linking technical specialists to the people who can
best use them.

Outreach. Given limited budgets, most technical assistance provid-
ers assume that they will serve relatively few clients. For this same reason,
services are much more readily available to those enterprises located
close to the home base of the assistance provider. The result is that
relatively few firms take advantage of assistance, even in largely rural
industries facing substantial distress. In a recent survey of Washington
wood products manufacturers, for instance, fewer than five percent had
used any of the business or financial assistance services offered by local,
state, university, or federal programs.31

Some technical assistance providers are able to cover more ground by
forming affiances designed specifically to enhance the reach of service
providers. The Missoula-based Women's Economic Development Group
(VVEDGo) is able to bring its enterprise development services to people
across a broad area of Montana by allying with local groups in various
towns. Local partners vary according to local resources: in one town, the
union hall offers space and support, while dther communities have
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colleges that serve as local hosts. VVEDGo provides classes, individual
enterprise consulting, and loan guarantees in exchange for periodic office
space and program referrals.

Integration. Compounding the effects of low accessibility of ser-
vices, and lack of awareness on the part of local people of the options
available to them, is the complexity of offering services that are useful and
feasible for smaller communities. Blending services that have different
application standards, funding cycles, reporting or local representation
requirements and award sizes may be too much for smaller communities
to manage. One community leader lamented, "We could have really used
their help, but we couldn't take it on." Many programs may operate on the
fair assumption that users should bear some of the burden of their own
assistance. But often such requirements selectively weed out those groups
that need the assistance most. The end result is that, rather than providing
access to information, programs erect obstacles that make cost appear to
outweigh benefit.

In an attempt to remedy this problem, Washington's experimental
Self Employment Enterprise Development (SEED) Program has linked
financial support for would-be entrepreneurs to small business counsel-

ing and incubation in a way that has eased program use by local economic
entities. Under SEED's supervision, for the first time, unemployment
benefits have been used to spur enterprise development; rather than
getting jobs, the participants actually create jobs for themselves and
others (Figure 2.8).

Some states have established offices to help rural communities coor-
dinate services provided by their various agencies, and to reduce the

burden attached to service use. The Kansas Rural Assistance Center, the

New York Office of Rural Affairs, and the Washington Community
Revitalization Teams are examples: these intermediary offices help

ensure that the contribution required of communities who use services

makes sense to small communities both in terms of effort and dollars."

Responsiveness. Commitment to innovative local practices by state,
university, and federal service providers sometimes falls victim to agen-

cies' predilection for close program control. State agency flexibility is

often reduced by reporting requirements and program restrictions im-

posed by law.
Where possible, states must duplicate the sensitivity to client needs

displayed by some local practitioners. For instance, rather than conduct-

ing yet another class in export trade development destined for small

attendance, the Palouse Economic Development Corporation approached

agricultural equipment manufacturers to determine their needs. The

outcome was that this Southeast Washington-based EDC helped estab-

lish a company—AgriTechnics Inc.—to provide international trade de-

velopment services to participating companies. Since the nonprofit en-
terprise is member driven, the organization has a built-in client base
committed to using its services.

Accountability. To be truly accountable, a program must be able
(1) to target its constituents, (2) to set appropriate goals, and (3) to evaluate

program implementation. The experimental nature of many states' eco-

nomic development efforts has resulted in programs falling short in

regard to one or all of these goals. Programs often have no clearly
delineated operating mission; or, because each of their major supporters
focuses on a different aim, targeting potential recipients is avoided to
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Figure 2.8
Innovations in Capacity Building:
The Self-Employment Enterprise
Development Program Experiment

Judy Johnson, Research Director, Washing-
ton State Employment Security Department,
Olympia, Washington

A promising experiment-in-progress in welfare delivery is gaining
supporters in the rural economic development community. The Self-
Employment Enterprise Development Program enables unemployment
insurance recipients to do three things impossible under current federal
law: 1) get training and education while drawing benefits; 2) after
training, receive all remaining benefits in one lump sum; and 3) use those
benefits to start a small business. The program is innovative beyond
simply giving recipients unusual latitude in using unemployment benefits.
For the first time, jobs have actually been created through unemployment
benefits, not only for the program participants, but for their employees.
Also, the program links financial assistance to training in developing a
business plan for a viable enterprise through Small Business Development
Centers. Finally, the program employs careful controls so that strengths
and weaknesses will ultimately be clearly assessable.

Under the Washington State-administered test program, welfare
recipients who have a particular enterprise idea are required to complete a
course of training in enterprise planning development and develop a
thorough business and financial plan. They may then use the remaining
balance of unemployment benefits as seed financing to start the planned
venture.

Though final conclusions won't be reached until 1993, the trial
program has generated better early results than expected, surprising some
erstwhile sceptics in local economic development programs. Says Curt
Carlson, of Kennewick, Washington, whose city is host to a demonstration
of the program, "I thought when this started, 'There's no win here, no
upside.' I was one hundred percent wrong. The program has been a major
success."

The production-line norms on which federal unemployment programs
were founded over 50 years ago don't match the changing realities of the
workplace. Now, more are self-employed, work part-time or in small and
decentralized firms. The Department of Labor is testing SEED and several
other alternatives in an effort to identify improvements to the program.

maintain the broadest support base. Few state programs are systemati-
cally evaluated. An attempt to obtain a precise picture of actual jobs
created and dollars invested often produces only speculation: what firms
estimated they would generate in money and jobs.

Does an equitable share of the benefit of development spending go to
communities that need the assistance? Are state strategies designed with
the needs of rural areas in mind? Is there a balance between regions
served? Are individual programs serving the purpose for which they
were created? Methods of monitoring programs-in-progress must be
established at their inception to make certain these questions are an-
swered (Figure 2.9).
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Twelve characteristics and criteria for monitoring state economic develop-
ment programs, developed by the Urban Institute from an analysis of states'
practices, supplemented by focus group discussions:

1. The performance monitoring system should focus on service outcomes
and quality.

2. The performance monitoring system should focus on helping program
managers improve their operations.

3. The procedures should provide frequent and timely performance
information.

4. The performance monitoring procedures for individual programs
should focus on the outcomes accruing to clients of program services
(businesses and communities).

5. Multiple performance indicators are needed to assess service quality
and outcomes.

6. Non-traditional data sources, such as client surveys and unemploy-
ment insurance data, are needed and should be used to help assess
service quality and outcomes.

7. Performance indicators should include both "intermediate" and "end"
outcomes.

8. The procedures should include indicators that attempt to show the
extent of the contribution of state assistance to the outcome(s) reported
by clients.

9. The system should provide breakouts that array service quality and
outcome indicators by client characteristics.

10. The system should provide comparisons of performance for previous
years, for target levels, and across categories or clients.

11. The system should include explanatory factors as well as performance
data; in order to enhance understanding and reduce misinterpretation
and misuse of performance data, clarifying and explanatory statements
should included.

12. The data collection and management procedures should be designed to
be as inexpensive as possible and to keep demands on time and
personnel for operating the system at minimum levels.

Figure 2.9
Monitoring State Development
Programs

Monitoring the Quality and Outcomes of
Economic Development Programs by BlaMe
Liner, et al., The Urban Institute, Washing-
ton, DC, September 1989.
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The Next Step: "Third Wave" Strategies for Economic
Development

Many states (and to some extent, universities and the federal govern-
ment) are reshaping their technical assistance programs to address limi-
tations in accessibility, reach, integration, responsiveness, and account-
ability. These new efforts have been dubbed the "third wave" of economic
development by the Corporation for Enterprise Development.33 Third
wave approaches are best characterized by their attention to several
issues: (1) strategic targeting of resources, (2) better linking of economic
development efforts to basic human and community needs, (3) improve-
ment of public-private partnerships, and (4) provision of services to
groups of businesses with similar interests.34

These principles have powerful implications for local development
leadership. Accountability standards involving specific goals and out-
comes, as well as objective evaluation methods, are emerging. Rather than
offering essentially the same assistance to people with vastly different
needs, specialized services can be directed at groups and communities
with similar, specialized needs. Appropriate costs, be they fees or "home-
work" requirements, can help to replace other implicit costs of using
assistance. Such costs introduce "gatekeeper" mechanisms, ensuring that
services are utilized not simply because they are free, but because they
represent an appropriate match between the service and the user.
• To help assistance providers address related problems in a coordi-
nated way, third wave strategies emphasize both horizontal and vertical
approaches to service integration. Horizontal arrangements attempt to
create a regular progression of services, increasing the impact of the
individual programs as they better link objectives of individual, commu-
nity, and enterprise development efforts. For instance, new business
formation efforts may pair financial assistance with services that offer
incubation and counseling. For established firms, management consult-
ing in areas such as accounting, personnel, or inventory management
may be linked to programs that advance their competitive position by
building new markets or developing products. Technically advanced
services, such as assistance with process engineering, can be integrated
with worker training assistance to ensure that worker capacities progress
in step with technology.

Further strategies aimed at coordination and consideration of efforts
stress vertically integrated arrangements. These attempt to increase the
power of services by emphasizing ties between levels of related ser-
vices—civic, non-profit, private, university, state, and federal—that have
tended to address similar problems independently. Development leaders
can expand the reach and impact of services by forming partnerships, and
attempting to serve groups or networks of businesses, rather than focus-
ing on individual companies. Examples at the local level include creation
of service networks to coordinate public and private sector service
professionals, user clusters that enable focus on the specialized needs of
industrial sector or stage-of-business groups, and regional affiliations
that leverage the capacity of local development groups to pursue highly
specialized strategies. To facilitate the match between firms and technical
specialists, local leaders may ally with state and university programs,
providing improved channels of delivery modeled after private sector
arrangements, such as retail, branch office, or affiliate arrangements.
Requiring users to pay for services extends already existing financial
resources, which further expands service outreach.
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As states formulate efforts to improve the effectiveness of their
assistance programs, some of the responses will create new opportunities
for local development leaders and their communities. Unfortunately, at
present there is little hint of an attempt to provide new, well-funded
programs at either the state or federal level. Rather, states are concentrat-
ing on finding ways to achieve greater productivity on the part of
programs already in effect. Rural communities may find, therefore, that
some of their best opportunities for enhancing local vitality lie in increas-
ing utilization of specialized programs already in place. To make the best
use of these programs, many local development efforts integrate public
and private efforts to weave a complex fabric of basic services fundamen-
tal to a successful service network. Increasingly, small community devel-
opment involves groups of people sharing similar economic problems to
craft the services they will use. These groups may organize regionally to
enable greater specialization of their efforts. And, once a solid base is
established, these communities may begin to concentrate on targeted,
strategically critical opportunities.

Chapter 2: SMALL TOWN STRATEGIES FOR BUILDING DEVELOPMENT CAPACITY 43



Chapter 2 Notes

Glen C. Pulver, Community Economic Development Strategies, Univer-
sity of Wisconsin-Extension, Madison, Wisconsin, 1989.

Irene Friedman and Julie Van Domelen, "The Rocky Mountain
Institute's Economic Renewal Project," The Entrepreneurial Economy
Review, Corporation for Enterprise Development, October 1985.

3 Barbara A. Cole, The Business Opportunities Workbook, Economic Re-
newal Program, Rocky Mountain Institute, Snowmass, Colorado,
1989.

4 Marty Strange et al., Haifa Glass of Water; State Economic Development
Policies and the Small Agricultural Communities of the Middle Border,
Center for Rural Affairs, Walthill, Nebraska, 1990.

5 Ibid.

6 Michael Hibbard, "Small Towns and Communities in the Other
Oregon," Oregon Policy Choices Legislative Discussion Paper Series,
Bureau of Governmental Research and Service, University of Or-
egon, Eugene, Oregon,1989.

T.L. Daniels and M. Lapping, "Small Town Triage: A Rural Resettle-
ment Policy for the American Midwest," Journal of Rural Studies,1987, 
Vol. 3, pp. 273-280.

8 Michael A. Pagano and Ann O'M. Bowman, "Attributes of Develop-
ment Tools: Success and Failure in Local Economic Development,"
Economic Development Quarterly, May 1992, p. 182.

9 Glen D. Israel and Lionel J. Beaulieu, "Community Leadership," in
American Rural Communities, A.E. Luloff and L.E. Swanson, eds.,
Westview Press, Boulder, Colorado, 1990.

10 Charles Fleming, remarks at conference on Rural America in the 1990s:
New Challenges, New Approaches, National Governors' Association,
Washington DC, January 10, 1991.

12 Dariniel Kemmis, Community and the Politics of Place, University of
Oklahoma Press, Norman, Oklahoma, 1990.

12 Joseph Cortright, remarks at conference Timber Supply Crisis: Potential
Impacts and Policy Options, Northwest Policy Center, November 16,
1989.

13 Jeffrey S. Luke, Curtis Ventris, B.J. Reed, and Christine M. Reed,
Managing Economic Development; A Guide to State and Local Leadership
Strategies, Josey-Bass, San Francisco, California, 1988.

14 Dewitt John, Sandra S. Batie, and Kim Norris, A Brighter Future for
Rural America? Strategies for Communities and States, National
Governor's Association, Washington, DC, 1988.

15 Shorebank Advisory Services, Shorebank Corporation Briefing Materi-
als, Chicago, Illinois, 1990.

16 Paul Sommers et al., Forging Sectoral Linkages: Strategies for Increasing
the Vitality of the Wood Products, Food Products, and Metal Manufactur-
ing Industries in Washington, Northwest Policy Center, University of
Washington, Seattle, Washington,1989.

44 COMMUNITIES IN THE LEAD Northwest Policy Center • University of Washington



17 Michael Hibbard, "Community Beliefs and the Failure of Commu-
nity Economic Development," Social Service Review, Vol.60 No.2,1986,
pp. 183-200.

18 Margaret Thomas et al., Recouple; Natural Resource Strategies for Rural
Economic Development, Midwest Research Institute, Kansas City,
Missouri, 1990.

19 e.g. The Rural Hospital Project of the Community Health Services
program in the University of Washington's Department of Family
Medicine, Seattle, Washington.

American Hosptial Association, Strategic Planning Workbook, Catalog
No. 184205, Hospital Research and Educational Trust and the
Section for Small or Rural Hospitals of the AHA, Chicago, Illinois,
1989.

20 Mitch Horowitz and Jonathan Dunn, "The 1989 Rural Economic
Climate Report," The Entrepreneurial Economy Review, Corporation
for Enterprise Development, September 1989.

21 Kenneth L. Deavers, "The Reversal of the Rural Renaissance," The
Entrepreneurial Economy Review, September/October 1989.

22 Robert D. Plotnick, "Small Community Economic Development: Can
Income Transfers Help?" A Northwest Reader: Options for Rural Com-
munities, Northwest Policy Center, University of Washington, Se-
attle, Washington, 1988.

23 Osha Gray Davidson, Broken Heartland, The Rise of America's Rural
Ghetto, The Free Press, New York, 1990.

24 Graham S. Toft, "Strategic Planning for Economic and Municipal
Development," Resources in Review, November 1984.

25 National Council for Urban Economic Development, Developing
Strategies for Economic Stability and Growth, Document No. 37,
Washington, DC, January, 1987.

26 Davidson, Broken Heartland.

27 Glen Pulver, Diverse Rural Development Policy Objectives, presented at
the Oregon Rural Policy Debate, Salem, Oregon, sponsored by
Bruce Weber and others, Oregon State University, September 21,
1990.

28 Dewitt John, Sandra S. Batie, and Kim Norris, A Brighter Future for
Rural America? Strategies for Communities and States, National
Governor's Association, Washington, DC, 1988.

29 Washington State Rural Development Strategy Project, Report of the
Governors' Rural Development Conferences, Olympia, Washington, June
1983.

30 Sommers et al., Forging Sectoral Linkages.

31 Paul Sommers et al., Revitalizing the Timber Dependent Regions of
Washington, Northwest Policy Center, University of Washington,
Seattle, Washington, January 1991.

32 Tom Unruh and Dewitt John, State Initiatives in Rural Development,
National Governors' Association, Washington DC, 1989.

Chapter 2: SMALL TOWN STRATEGIES FOR BUILDING DEVELOPMENT CAPACITY 45



33 Doug Ross and Robert E. Friedman, "The Emerging Third Wave:
New Economic Development Strategies in the '90s," The Entrepre-
neurial Economy Review, Corporation for Enterprise Development,
Vol.9 No.1, 1990.

34 John Herbers, "Development's Third Wave," Governing, June 1990.

46 COMMUNITIES IN THE LEAD Northwest Policy Center • University of Washington



Resources for
Community

Leaders in the
Northwest

The decades-running decline of economic vitality in rural, mainly
agriculture dependent areas of the United States has led some to observe
that direct services have created a dependency in rural places discourag-
ing to revitalization. Osha Gray Davidson's book, Broken Heartland: The
Rise of America's Rural Ghetto, argues this case; concluding that govern-
mental financial and technical assistance programs may have perverse

local effects on rural places, particularly in the way they help communities
respond to a dramatic economic shock, such as the loss of a major
employer or long-term decline of the traditional economic base.'

It is hardly necessary to agree that direct services create a damaging
dependency, however, in order to conclude that governments can and
must do their work more effectively. In Reinventing Government, David
Osborne argues that a transformation is underway in how governments
solve problems.2 At their best, governments are learning to steer instead
of row; catalyzing solutions that reach beyond the narrow world of the
agencies. One way they are working this transformation is by seeking
community ownership of services to replace the rigid control of services

by government agencies. Not only may community-devised services be

cheaper than their centralized alternatives, communities tend to under-

stand their own problems better, bring a problem solving orientation to

their tasks, demonstrate greater flexibility and creativity, and focus on

local capacities rather than local deficiencies. What we need, says

Osborne, is to encourage a transition from governments providing ser-

vices to governments providing empowerment. Innovative practices

identified for making entrepreneurial government work include public-

private, quasi-public or private corporations, and rewards, or "bounties,"
delivered when measurable progress is made on public goals. This view

of community empowerment and participatory democracy is not new. In

fact, it is not far from Jefferson's original vision for America.

The problems of improving government services are especially ap-

parent in rural places. The previous chapter demonstrated in some detail

that many types of development assistance either don't reach rural

communities in the first place, or don't work as well there as in more

urbanized areas. There is a growing perception that, when localities are

made partners in shaping programs, the services and service channels

they create can be both more accessible and more effective. This chapter
concentrates on capacity building programs that serve community-driven

local and sub-state regional development groups.

Capacity Building in Small Communities: A Brief Review

Capacity building programs aim not to do for communities, but to

equip them with skills, ideas, and experience, and improve their ability to

find and manage the resources they need in order to do for themselves.

Beth Walter Honadle defines the general term "management capacity" in

terms of a cycle of strategic decision making.3 The organization (commu-

nity or regional development groups, in this case) must engage in a



sequence of related activities to: (1) anticipate change, (2) make informed
decisions about policy, (3) develop programs to implement these policies,
(4) attract and absorb resources, (5) manage these resources, and (6)
evaluate policy and program performance to guide future decisions.

Honadle points- out that, "knowing what capacity is and knowing
how to build it are separate, but related, issues."4 Capacity building
requires not only that organizations be able to execute specific manage-
ment tasks, but also that they integrate these tasks into a working whole.
The most successful capacity building programs share many of the follow-
ing characteristics:

• Trust. The recipients develop confidence in, and good rapport with,
the provider.

• Funding from a variety of sources. By distributing the costs widely
among various community groups and state programs, a variety of
parties gain a stake in making capacity building efforts work. There
are practical reasons for this as well. Many smaller communities do
not have the resources to afford to undertake tasks alone.

• Rewards. As changes are implemented, measurable progress is
rewarded. These rewards may come in the form of staffing support,
direct financing needed to undertake or continue promising activi-
ties, free grant evaluation "points," and enhanced information about
and access to new opportunities.

• Involvement of local officials. "One lesson learned from a variety of
programs," writes Honadle," is that a capacity building program
cannot succeed without the commitment of top-level local officials.
It is also not likely to serve local purposes without it."

• Appropriate assistance. The assistance is not a standardized "manage-
ment plan," but customized according to the size of place and
group, existing capacities and structures, and the types of threats
and opportunities that are faced.

• Risk alleviation. The idea that new, unproven steps should be taken
may meet local resistance because previous efforts have failed to
meet expectations. One common technique of risk alleviation is to
undertake demonstrations of limited scale or time duration. This
can establish a track record that helps determine whether or not a
given initiative is worthy of a fuller commitment of time and
resources.

• Use of established resources. Rather than discard existing structures
within the community in order to build new ones, most successful
capacity building efforts examine and work with what is in place,
helping create new structures only when they are truly necessary.5

How the Chapter Works

This chapter selectively reviews several prominent programs avail-
able to local leaders in small towns of the Northwest states. The resources
have been organized in terms of five major activities:

• Federally chartered regional development entities

• State organized capacity building services
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• Telecommunications resources (Networks and other electronic
links between community leaders and providers of information
and technical support)

• Information resources (Sources that aid in gathering, interpreting,
and presenting information to advance local decision making)

• Directories and catalogs (Printed catalogs, listings, and compila-
tions of business and economic development assistance providers)

The first and second sections concentrate on federal and state ap-
proaches directly related to community management capacity. While
there are exceptions in both cases, state and federal programs have taken
different approaches to building local development capacity. Federal
programs have concentrated more on establishing and staffing field
organizations that help local leaders find and use established programs.
Most state capacity building programs concentrate on particular manage-
ment processes, serving community-based organizations with a custom-
ized mix of technical and financial services. There are great variations
from program to program and place to place, however.

Two topics, telecommunications and data and information, are
highlighted in the third and fourth sections. The tools and technologies
involved in both these areas have gotten substantially better recently. In
addition, relatively few communities (large or small) can use them
without some help. Still, they are only two from many types of technical
resources that can be better used by local leaders.

This review concentrates on capacity building rather than on pro-
grams that provide funds or services directly to businesses or individuals.
Also excluded are all financing programs whose funding is not specifi-
cally intended to foster strategic decision making by community groups.
Many thorough catalogs and guidebooks exist describing direct state,
federal development services to businesses. An annotated review of
some of these guides is presented in the last section of the chapter.

Each of the sections begins with a description of the main objectives
and activities of the efforts that follow. The program reviews themselves
are descriptive and evaluative. While the programs are not rated or
judged here, the reviews do include information intended to help readers
draw useful comparisons across state and agency lines.
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Federal Regional
Development
Organizations

Three trends—changing business
location criteria, the pursuit of a high
quality of life, and the revolution in

telecommunications—have area-wide
consequences that suggest a new

approach to rural development. This
approach hinges on the tenet that the

economic forces that have brought cities
into being and kept them vital are the

same forces that must now be channelled
to transform rural areas. Any effective
effort at rural economic change in the
nineties must be multi-county, even

regional in approach.

Graham Toft, "Rurban Develop-
ment: Radical Perspectives on a

Perennial Problem," The Entrepre-
neurial Economy Review., January/

February 1990.

One way communities can increase their ability to engage in diverse
and specialized development efforts is by working together as regions.
Numerous rural revitalization strategists—including Graham Toft, of the
Indiana Economic Development Council; John Niles, President of Global
Telematics in Seattle; Tom Stinson, a Minnesota economist and devel-
opment analyst; and Jim Seroka, an analyst of community development
practice—have described a vision of people in small towns cooperating,
where it is to their common advantage, on economic revitalization
efforts.' Cooperative Extension Services and other programs of the USDA
have channeled more resources to fostering collaboration among rural
communities and developing rural-urban economic linkages.'

Regional entities for economic revitalization are not new. Many state
and federal services have long been delivered regionally. Examples of
such federally organized services include: Economic Development Dis-
tricts, Resource Conservation and Development Areas, and the Coopera-
tive Extension Service. Specially focused state programs exist as well.
Alaska's Regional Development Organizations, Oregon's Regional
Strategies Program, and Washington's Associate Development Organi-
zations are regional efforts principally managed by the states.

Regional entities have been established and sustained because they
deliver expertise more efficiently to less populated areas, and help create
local leadership networks that can share ideas, and obtain peer support.
Regions can also enhance representation; by banding together to utilize
programs more effectively, individual communities gain the power of
numbers needed to influence distant program and funding decisions.

What is new—at least enough for Graham Toft to label it "radical"—
is the use of the regional or multi-community entity as a revitalization
strategy in its own right. Regional and multi-community efforts can
enable activities that are not otherwise practical. Where it is to their
advantage, community members can achieve some kinds of scale and
specialization usually associated with cities. They can, for example,
create tourism "corridors," or establish new telecommunications and
computing networks. They can take advantage of new financial tools, or
generate demand needed for sector-specific production and marketing
services. In these and other examples, regional organizations go well
beyond matters of efficiency and representation, they increase the range
of what is possible.

The following pages review three types of federally sponsored re-
gional programs: planning districts sponsored by the Economic Develop-
ment Administration; the Cooperative Extension Service; and Resource
Conservation and Development Areas of the Soil Conservation Service.
While all of these are regional in the nature of the service they provide, in
none of them are current federal program guidelines geared specifically
to fostering regional revitalization initiatives. For each, however, there
are instances in the Northwest states where the entities have played a
powerful role in building development capacity on a regional as well as
local scale.
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Economic Development Administration Districts

• Financial and business development assistance for economically
distressed areas

• Economic development planning grants

• Access to financing programs for business development

• Access to financing programs for community infrastructure

• Support for community human services (ie: worker training, aging)

• Small business counseling and technical assistance

The Cooperative Extension Service

• Programs in agriculture, family, youth, and community
development

• Specialized workshops, classes, publications

• Demonstrations of innovative practices

• Intensive project assistance on selected issues

• Facilitation and organizational development services

• Access to national libraries for applied topics and federal assistance

• Access to university research and technology transfer services

Resource Conservation and Development Areas

• Management, and administrative support for interjurisdictional
projects

• Organization of regional initiatives

• Conservation of natural, human, community resources

• Community and natural resources development projects

• Technical assistance in natural resource management

• Tracking and coordination of financial and technical assistance
providers

Figure 3.1
How Federal Programs Build
Capacity
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Targeting. Economic Development
Districts are upward looking; they enable
local leaders to call on federal resources
more effectively. In more sparsely
populated areas, where few economic
development organizations are well
established, the districts can greatly
enhance the effect of additional resources
committed by state or local governments.

Achieving Scale. EDDs commonly host
other government economic development
programs, such as SBA Certified
Development Corporations, the Job
Training Partnership program, Small
Business Development Corporations,
and federally supported revolving loan
funds. Some also administer other
regional efforts such as Councils of
Government or Resource Conservation
and Development Areas.

Costs and Requirements. EDDs receive
federal planning grants averaging
$50,000 to $60,000 per year. In turn,
the districts are required to maintain an
executive board that represents local
governments along with minority, and
unemployed or underemployed groups.
They must file and maintain an Overall
Economic Development Plan for the
region, and are expected to provide
assistance to citizens in using Economic
Development Administration programs.

The Economic Development Administration's Economic
Development Districts

Programs of the Economic Development Administration encourage
job creation and economic diversification in distressed areas. EDA makes
available funds for public infrastructure and facilities, grants for planning
economic development efforts, and business development loans. Unlike
federal programs that distribute funds to all on the basis of a formula,
EDA programs are competitive. To be successful, applicants must
demonstrate both economic distress as well as good ideas and the
capacity to implement them.

EDA programs are directly accessible to businesses and communities
through agency representatives located in each state. Often, however, the
EDA works through local service delivery agents in the form of multi-
county regional offices. Economic Development Districts (EDDs), usu-
ally get their start with EDA planning grants. The districts created
through such grants often become important players in local economic
development.

Districts are chartered under the EDA 302(b) planning grant pro-
gram. .Grantees of this program are required to identify and assess their
needs regularly, and to prioritize them in a basic strategy document: the
Overall Economic Development Plan. In carrying out this plan, EDDs
often become key channels through which community leaders and indi-
vidual businesses identify and use many types of federal services avail-
able to support economic development. In this sense, the regional offices
frequently act as service delivery hubs for federal programs.

Economic Development Districts are directed by a board of local
leaders made up of representatives from local units of government, the
private sector, minority, and groups representing the unemployed or
underemployed. Since the districts respond to needs identified by their
boards, their activities vary considerably from place to place, and the
programs have developed different niches in the Northwest states. Com-
mon efforts include management of revolving loan funds, formation of
business incubators, and helping to find and administer grants for infra-
structure improvements. Some EDDs host worker-training councils,
facilitate the volunteer community services provided by retired execu-
tives, or provide technical assistance in management of Community
Development Block Grant, and other programs.

In Idaho, EDDs are the oldest and best-established economic devel-
opment entities in the state and have taken on a comprehensive, coordi-
nating role, making many types of economic development services
accessible to businesses and community leaders throughout the state.
The districts are also widely used in Oregon. In both states, the EDDs have
carved out a position as providers of basic business development ser-
vices, and as local administrators of many federal programs supporting
business finance, planning assistance, job training, and services to the
aging.

Seven EDA Districts in Washington serve a third of the state's
counties. Another regional program—the Associate Development Or-
ganizations sponsored by the state Department of Trade and Economic
Development—leaves for most EDDs a less prominent, more specialized
role in financing, public planning, or business recruitment. Four of the
districts, located in more rural areas of the state, were designated as
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Associate Development Organizations. This formal designation as ser-
vice delivery agents for both state and federal economic development
programs is surprisingly rare.

EDDs are less widespread in Montana and Alaska. In Alaska, the
EDA has worked with the state to create a hybrid of the EDD district
structure in the form of the Alaska Regional Development Organizations
(ARDORs). Montana has one EDD and several other smaller planning
areas, including Native American reservations. While these planning
areas cover only a small portion of the state's total territory, they seem to
play a vital role where they exist. •

Total EDA spending is not demonstrably more or less substantial in
the states that make greater use of the District system, but it may be more
widely distributed (Figure 3.2).

Obligated in 1990 (in thousands)

Alaska Idaho Montana Oregon Washington

Public Works $2,800 $700 $430 $1,993 $2,432

Planning Grants 603 484 310 696 885

Economic Adjustment 300 0 840 1,752 0

Technical Assistance 0 50 115 127 66

Total 1990 $3,703 $1,234 $1,695 $4,568 $3,383

Cumulative

1966 - 1989 $146,024 $124,849 $111,744 $184,491 $238,580

Services and Facilities

Economic Development Representatives headquartered in each state
are excellent sources of information about EDA sponsored public works,
'planning, and economic adjustment grants, which are the three major
programs of the agency. Representatives can help local development
leaders access technical assistance and other sources of help offered by the
federal government. Regional development groups must demonstrate
economic distress to qualify for grants. Designation as an Economic
Development District is seldom removed once given, however, and the
organizations remain free to pursue priorities they identify for themselves
and their service region. Grant recipients commonly support local
economic development in rural areas through the following types of
activities:

• Economic analysis and community strategic planning assistance. The
district organizations track economic information and provide
assistance in interpreting it. They often work with communities to
develop strategies and action plans to improve their economies.

Figure 3.2
Economic Development
Administration

Economic Development Administration,
1990 Annual Report, U.S. Department of
Commerce.
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Berney Richert
Economic Development Representative

EDA
701 C Street, Box 10

Anchorage, AK 99513
907-271-2272

• Small business lending and development assistance. Districts tap the
range of public and private resources to facilitate loan packaging,
drawing upon federal programs administered by the Economic
Development Administration and SBA 504 and 507(a) funds.
Between 1975 and 1990, the EDA capitali7ed 465 revolving loan
funds, many of them through regional groups participating in the
EDD program.

• Public finance assistance. Districts assist local governments in
identifying, seeking, and securing grants and loans for needed
public works, from such sources as the Community Development
Block Grant program.

• Job training and small business counseling services. District offices
often coordinate federal, state and sub-regional services. Services to
the aging, programs under the Job Training Partnership Act, and
the Small Business Development Centers are common examples.

• Special projects. The best districts provide the organizational thrust
needed to enable small communities to take on larger projects than
individual communities can manage alone. In this way, they
advance key economic development goals of communities in their
districts.

The View from the Northwest States

Alaska

Currently, Alaska has one Economic Development District, which
serves the Kenai Peninsula. The EDA has helped the state create a
variation on the district system in the form of the Alaska Regional
Development Organization (ARDOR). In essence, the program tailors the
district system so that it can be implemented by the relatively large
number of regional groups already established in the state, such as
borough governments, and Native Corporations.

EDA also provides technical assistance directly to civic leaders, to
help them identify and apply for federal programs that can advance their
goals.
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Idaho

Idaho is the only Northwest state that has Economic Development
Districts in every corner of the state. The emphasis of these entities on
small business assistance appears stronger than in most states. Many
district offices are home to Small Business Development Centers and
small business incubators, provide small business financing through
Community Development Corporations, and host Private Industry Coun-
cils (the local administrative arm of the Joint Training Partnership Act
program for worker training).

_ As the first and best-established economic development entities in
the state, the Districts commonly work with state programs, colleges, and
local development groups to plan and implement new ideas. This makes
them a primary regional support entity for community leaders who
would launch ambitious business revitalization efforts of their own. The
recently established Sandpoint Business Incubator provides a good case
in point. The incubator facility itself is owned by the city's Economic
Development Corporation and managed by a local business develop-
ment group. Staff of the Panhandle Area Council provide counseling to
businesses in the incubator and manage its professional services.

Montana

Montana has one certified EDD, the Bearpaw Development Corpora-
tion. Bearpaw does not share territory with other regional service
providers, and the communities within it rarely have standing programs
of their own for economic development. Hence, it provides much of the
organizational base for economic and community development of the
small municipalities within its region of North-Central Montana.

Bearpaw offers technical assistance on housing and community
development matters; aides in seeking and applying for federal funding
and for public works, housing, and business finance; helps in packaging
enterprise financing; and acts as a link between federal and local pro-
grams. The organization helps small communities and Native American
groups to undertake economic development projects they could not alone
complete. Among its successes, the corporation lists the transition to
employee ownership of a major manufacturing concern; community
economic and strategic assessment assistance; aid in the establishment, at
Northern Montana College, of specialized equipment testing services;
and assistance in pursuing federal development grants for economic and
housing development.

Resource Conservation and Development Areas are the state's most
widely used regional institution for local development. At least one of
these areas, the Headwaters RC&D located in Butte, has applied for, and
is expected to receive, certification as under the EDA District program.

Al Ames
Economic Development Representative
EDA
304 North Eighth Street, Room 441
Boise, ID 83702
208-334-1521

John Rogers
Economic Development Representative
EDA
Box 10074
Federal Building
Helena, MT 59626
406-449-5074
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Anne Berblinger
Economic Development Representative

EDA
121 SW Salmon Street, Suite 242

Portland, OR 97204
503-326-3078

Jay Bush
Economic Development Representative

EDA
915 Second Avenue
Seattle, WA 98174

206 112-4742

Oregon

Oregon's Economic Development Districts serve two-thirds of the
. state's counties. Many of the eight districts support economic assessment
and strategic planning capacities of local government, and offer economic
analysis and business development activities. In addition, the several
district offices host Private Industry Councils under the Job Training
Partnership Act, programs for the aging, and SBA 504 Certified Develop-
ment Companies.

Of the several types of regional organizations in place in the state, the
EDA districts cooperate most closely with those focused onthe business
side of the economic development equation (ie: recruitment, finance,
counseling, and retention). Councils of Government, formed to stimulate
cooperation among units of government, are remarkably strong in the
state, and preceded the widespread formation of the District system.
(Except for two EDA Districts working across state lines, all the districts
are also Councils of Government; not all COGs are Districts.) The Districts
also are well connected with the state's Small Business Development
Center Network, whose offices are in community colleges throughout the
state. The involvement of the EDDs with the State's Regional Strategies
Program, the Extension Service, and other groups offering leadership
development and services to targeted sectors is less evident.

Washington

Washington's six Economic Development Districts serve twelve of
the state's thirty-nine counties. Here, the state's own regional structure,
embodied in Team Washington and the Associate Development Organi-
zations (ADOs), has much to do with the particular role played by the
Districts. ADOs, which cover the entire state, have become the state's
most prominent organizations for regional service delivery. Four of the
EDA districts, including the more sparsely populated areas of the state,
merge the roles of ADO and EDD. These play a relatively comprehensive
role in making community and economic development assistance acces-
sible to business and community leaders. Other EDDs that are not ADOs
appear to have more specialized functions, such as public works plan-
ning, small business counseling, or industrial recruitment, that they
provide in close coordination with the ADOs. One of the Districts, the
KiYak EDD, plays a different sort of dual role—as Resource Conservation
and Development Area—that gives its services additional focus on natu-
ral resource development and conservation measures.
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Alaska

Alaska Regional Development
Organization Program
Terry Miller
Division of Business Development
P.O. Box 110804
Juneau, AK 99811-0804
907-465-2017

Kenai Peninsula Borough EDD, Inc.
Mike Tagliaveto, Executive Director
110 Willow Street
Kenai, AK 99611
907-283-3335

Idaho

Panhandle Area Council
Jim Deffenbaugh, Executive Director
11100 Airport Drive
Hayden, ID 83835
208-772-0584

Clearwater EDD, Inc.
Dale Miller, Executive Director
1626 B. Sixth Avenue N
Lewiston, ID 83501
208-746-0015

Ida-Ore Planning and Development
Association, Inc.
Phil Choate, Executive Director
P.O. Box 311
Weiser, ID 83672
208-332-7033

Region IV Development Association,
Joe Herring, Executive Director
P.O. Box 1844
Falls, ID 83303
208-734-6586

Southeast Idaho Council of
Governments (SEICOG)
Scott McDonald, Executive Director
Business and Technology Center
1651 Alvin Ricicen Drive
Pocatello, ID 83201
208-233-4032

East-Central Idaho Planning and
Development Association, Inc.
Jeff Summers, Executive Director
P.O. Box 330
Rexburg, ID 83440
208-356-4524

Montana

Bearpaw Development Corporation
Tony Priete, Executive Director
P.O. Box 1549
Havre, MT 59501
406-265-9226

Oregon

East Central Oregon Association of
Counties
Otto Schmidt, Executive Director
P.O. Box 1207
Pendleton, OR 97801
503-276-6732

CCD Business Development
Corporation
Peter L. Graff, Executive Director
744 SE Rose Street
Roseburg, OR 97470
503-672-6728

Central Oregon Intergovernmental
Council
Denny Newell, Executive Director
P.O. Box 575
Redmond, OR 97756
503-548-8163

Ida-Ore Planning and Development
Association, Inc.
Phil Choate, Executive Director
P.O. Box 311
Weiser, ID 83672
208-332-7033

Mid-Columbia EDD
Betty J. Mills, Executive Director
502 East 5th, Annex B
The Dalles, OR 97058
503-296-2266

Mid-Willamette Valley EDD
105 High Street
Salem, OR 97301
503-588-6177

Cascades West EDD
Cynthia Solie, Acting Program Manager
408 SW Monroe
Corvallis, OR 97333
503-757-6851

Washington

Central Puget Sound Economic
Development District
Bill Mahan, Executive Director
219 First Avenue S, Suite 305
Seattle, WA 98104
206-623-2744

TRICO Economic Development District
Brent Grenning, Executive Director
347 West 2nd, Suite A
Colville, WA 99114
509-684-4571

KiYak EDD
Matt Brady, Director
Room 30 County Courthouse
Yakima, WA 98901
509-575-2932

Big Bend Council and EDD
Mike Conley, Acting Director
P.O. Box 10
Ephrata, WA 98823
509-754-2125

Benton Franklin Governmental
Conference
Donald Morton, Executive Director
P.O. Box 217
Richland, WA 99352
509-943-9185

Peninsula Development Association
Bart Phillips, Director
P.O. Box 877
Port Angeles, WA 98368
206-385-6767

Palouse Economic Development Council
Mary McBride, Director
P.O. Box 953
Pomeroy, WA 99347
509-843-1104

Figure 3.3
EDA Districts in the Northwest
States
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Targeting. Federal, state and county
Extension offices make program decisions
independently. The result is that
Extension's programs in an area can be
either intensively focused or very diverse,
depending on the match between federal,
state, and county decisions. Increas-
ingly, the programs target issues of key
importance and have tougher, outcome-
based standards for their successes

Achieving Scale. Extension programs
traditionally deliver workshops and
demonstrations, printed information,
and consultations to a large number of
people. Where issues are targeted the
Extension team devoted to a targeted
project may include Extension specialists
with detailed subject knowledge, sub-
state area specialists, county staff, local
representatives, non-Extension public
service institutions, and staff of related
agencies.

Costs and requirements. Extension
services are primarily educational and
free to users on a "voluntary" basis.
User criteria and prequalification steps
are rare. As a result the burden of action
is wholly on the user. The Extension
Service informs and facilitates activities,
but rarely instigates them or carries them
forward.

Community Resource Development Programs of the

Cooperative Extension Service

The Cooperative Extension Service is the educational arm of the U.S.

Department of Agriculture, the primary public service unit of the land-

grant universities, and a part of county government. Extension offices

operate relatively independently at the federal. state and county levels,

relying on cooperation between units to assist people who are not

enrolled in the universities. The assistance provided is most often educa-

tional. Its most visible efforts have traditionally been reflected in three

programs: agricultural production, home economics, and 4-H and youth

activities.
Over the 78-year life of the program, leaders at the federal, state, and

county levels have balanced sometimes conflicting dual goals. One is to

be client-focused—to bring the benefits of university research and edu-

cation to farms and farm families. The other is to be issue-flexible—to

respond to the educational needs of users, wherever or whomever they

may be.
As agrarian economies have changed overtime, this flexible focus has

spawned a fourth program area—community resource development.

Services have been established that reach well beyond the farm house-
hold to serve the community and business base as well. New services
have emphasized production and marketing of non-agricultural goods,
small business development, community decision making, dispute reso-

lution, enterprise development, historic preservation, and economic and
social analysis.

Community resource development (CRD) programs include all Co-
operative Extension efforts that require group or community decisions or
actions, or that deal with business matters not directly related to the
production of food and fiber. Unlike agriculture, family, and youth
services programs, no predominant model for staffing or operation exists
among CRD programs. Given the diversity of services that fall under this
category, it comes as no surprise that the systems operate differently.
Such states as Wisconsin, Iowa, and Missouri, have extensive and well
integrated community development programs.

Wisconsin's CRD effort began in 1961 with a charge to maintain
Extension's strong work in agriculture while bringing about a more
comprehensive program for the state's rural people. By 1988,57 county
offices (80 percent of the total) had community resource development
agents on staff, backed by eight regional business specialists and thirty-
eight full-time, university-based specialists. University Extension staff
specialties include recreation and tourism, economic development, small
business, rural leadership, local government, water resources, waste
management, and environmental education. A community economic
analysis program has been established in the last decade, and has been
taken as the model for similar efforts in several other states.8

Among the Northwest states, only Washington's CRD program
approaches the size and diversity of Wisconsin's program, and even in
Washington this represents mainly a commitment to community services
at the state program level. In none of the Northwest states are county-
level staff dedicated to CRD programming found as commonly as they
are in Wisconsin. While some counties are very active in community
development, more typically, county agents with other core specialties
devote a portion of their time to CRD programming, or several counties
will operate a CRD program collectively.
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New Trends

Within Extension CRD programs today, three trends are apparent.
First, issues programming, is displacing the more traditional disciplinary
programming in many state programs. Disciplinary programming makes
staffing and facility investments conform to traditional program areas,
resources, and client bases (e.g., farms, farm families, and rural youth).
Issues programming emphasizes matters of wide public concern based on
their fit with Extension's broader mission, its capacity to help, and its
potential to complement the efforts of other organizations. Once key
problems are identified, issues programming shapes available tools,
delivery methods, and resources to provide the needed aid.9

One important implication of issues programming is that traditional
measures of effectiveness are replaced with measures that are outcome
sensitive. Rather than counting workshops, publications, and training
services provided, new efforts track such indicators as the number of
communities implementing a strategic plan (e.g., community leader-
ship), or the number of youth-at-risk (e.g., teenage pregnancies). Today,
Extension leaders are being encouraged by cooperating agencies at the
federal level to think in terms of base and issues programs, and to allocate
staff between them.

But, it is well to remember, the relationship is cooperative: Extension
System offices make many of their own program decisions independently
at the state and county levels. Since these offices are not required to
implement federal policies, the federal offices must rely largely on per-
suasion and the quality of their own supporting materials to shape the
look of the national system. A shift to issues programming remains to be
seen in many state and local offices.

Among the Northwest states, Alaska, Oregon, and Washington Ex-
tension Systems are pursuing issues programming most aggressively. In
the process, program managers are assembling multidisciplinary teams
that integrate the skills of community development specialists into the
fabric of well-established programs concerning farm, family, and youth.
For instance, on-farm business diversification and value added projects,
meeting facilitation and conflict resolution services, and planning assis-
tance for public facilities may all be seen as community services within the
Extension's other program areas. Also, partnerships with colleges and
state agencies outside of the Extension system are becoming a more
common ingredient of CRD programs.

A second trend is the rise of regionalism as a development technique.
Regional specialists, or area agents, shared by several counties are adding
specialized capacity to county programs in every state. Their use responds
to another reality: many local problems have regional solutions. Program
topics that accentuate connections and commonalities between commu-
nities are receiving new attention. Programs are recognizing and building
upon rural-urban links, to enhance the local benefits rural communities
get from their economic ties to nearby metropolitan areas.1° Multi-com-
munity strategic alliances are also seen as promising. A recent edition of
the North Central Rural Development Center's Rural Development News
was devoted entirely to reporting on multi-community collaboration as
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Figure 3.4

Northwest States' Extension Budget

Sources and Community Resource

Development Staff, 1991

As reported by Extension administrative
staff in each of the states.

a way to expand capacity, attract public and private investment, and
undertake activities that community groups cannot achieve individu-
ally."

Third, funding sources are shifting. In recent years, general support
from the federal government has gradually declined. Where it has
expanded, new federal funds are predominantly earmarked for project-
specific purposes. As a consequence, states have become an increasingly
significant source of general support for Extension programming
( Figure 3.4).

Alaska* Idaho Montana Oregon Washington

Federal 27% 26% 32% 16% 19%

State 73% 57% 31% 48% 47%

County 0% 16% 30% 17% 25%

Other 0% 1% 7% 19% 9%

Total
Budget $3,900,000 $11,156,492 $9,780,000 $29,042,000 $23,038,478

State CRD
Specialists 4.2 1 1 6 26

*It is difficult to compare Alaska's funding sources and staffing figures to other states,
since its borough system is not comparable to the county level of government. Here, the
state assumes responsibility for funding and program administration of the thirteen
regional offices. The staffing figures given reflect Extension staff dedicated to CRD in both
the state and regional offices.
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Services and Facilities

Cooperative Extension Services are primarily educational and facili-
tative in nature. Extension often plays four roles in advancing particular
community development issues: 12

• Providing perspective on the issues

• Increasing the knowledge base for decisions

• Developing the skills necessary to achieve selected goals

• Helping to shape the formal and informal decision making
institutions

Specialized services often reach individuals and community groups
in the form of workshops or seminars, individual counseling and consul-
tations, newsletters, and printed materials. State specialists also serve
communities indirectly, through training given to county agents. Some
CRD specialists use demonstrations to teach innovations in practice and
technology; but, though the method of learning-by-doing is time honored
in more traditional Extension activities, remarkably few seem to apply
this tool in the newer area of community resource development. Pro-
grams offered by Extension CRD vary considerably from state to state and
county to county. They include:13

*Economic and social analysis. Studies of the local area may chart
changing business, income, poverty, and other economic and
demographic characteristics.

• Business management. Small business training and counseling may
be provided directly to enterprises that are forming or expanding.
Specialists may concentrate on a particular area, such as food or
wood processing, home-based business formation, tourism, or land-
use conflict resolution.

• Business retention and expansion. Assistance may concentrate on
helping communities set up and run programs that improve the
local business climate. This often entails development of support
networks involving local businesses, government, and non-profit
leaders.

• Community surveys, strategic, and public facilities planning. Local
agents and specialists may provide examples and support needed to
devise local surveys, analyze them, and present them to the commu-
nity. Some survey specialists concentrate on community strategic
planning, assessing local needs and facilitating development of local
economic development activities. Others give special attention to
helping businesses assess their options and develop business plans.

• Market studies. Specialists may provide contacts and expertise
needed to assess regional or national markets for a particular good
or service. Many offer help in analyzing local trade areas or assess-
ing distant markets.

• Downtown appearance and historic preservation. Agents and specialists
may conduct workshops and make available materials to help
improve Main Street through clean-up and restoration. They may
also help identify programs and processes for the preservation of
buildings and other features of historical value.

• Worker training and employment. Workshops and individual counsel-
ing may be available to assist both individuals and employers in
training and job placement.
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Russell Youmans, Director
Western Rural Development Center

Oregon State University
Corvallis, OR 97331-3607

503-737-3621

Anthony T. Nakazawa
Cooperative Extension Service

University of Alaska
2221 East Northern Lights #132

Anchorage, AK 99508-4143
907-276-2433

The View from the Northwest States

Western Rural Development Center

The Western Rural Development Center advances public policy
education and leadership on community resource development topics in
13 Western states and three Pacific island territories. Work of the Center
is loosely structured around three issues: (1) community economics, (2)
local government and organizational development, and (3) natural re-
sources. The total 1992 budget of $280,000 comes mainly from two federal
sources: the Extension Service, and the USDA Cooperative Research
Program. The contribution of participating states is in the form of
professional staff time donated to directing the Center, conducting re-
search, and developing products for region-wide use. In turn, state and
county Extension offices are the primary users of the Center's programs
and materials. Examples of products include such publications as: Getting
Down to Business, Hard Times - Communities in Transition, and Coping With
Growth. The Center is one of four such regional CRD programs around the
country established by USDA in 1971. Others are located in the South,
Midwest, and Northeast.

Alaska

Because Alaska's borough system is not comparable to the county
level of government (which normally controls about two-thirds of Exten-
sion funding resources), the cooperative relationship between state and
local Extension efforts is unlike that found in most other states. The state's
thirteen regional offices are governed by state regulators. One result is
that relatively more staff time is formally designated to community
assistance activities than in many states. There are five full-time community
development professionals from the state's total complement of thirty
professional staff.

Alaska is one of two Northwest states (with Washington) whose
current workplan reflects a distinct shift to issues programming. The
program is encouraging partnerships with non-Extension groups needed
to provide intensive focus on targeted activities, and programming that
highlights the intersection of community and natural resource develop-
ment with other agriculture, family, and youth activities. One recent
instance is a youth-oriented fisheries enhancement initiative, which is
being conducted in partnership with the state Fish and Game Depart-
ment, village leaders, and a native chiefs in the state. Issue areas
designated in the 1992-1996 plan include strategic planning, energy
conservation, and tourism development.
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Idaho

Idaho's state Community Resource Development program supports
two half-time Extension professionals with expertise in rural sociology
and agricultural economics. The small staff routinely works in concert
with other Extension, state, and local efforts on a wide variety of activities.
For instance, CRD staff have assisted community-level economic analy-
ses for communities involved in the state's Gem Communities program.
A series of home-based business workshops has been offered that has
helped rural people establish micro-enterprises, achieving notable suc-
cess among rural-based child and geriatric day care services, and food
products firms. Telecommunications satellite downlinks in 16 of the 42
county offices provide a resource that is being used increasingly to offer
Extension workshops originating in locations around the state and nation
to many rural locations.

Montana

Though it has only one state CRD professional, Montana's CRD
program has been touted as among the most active small programs in the
country .14 There are several clues to the program's apparent success in
delivering a wide variety of basic community development programs.
For one thing, the amount of time devoted by county agents to commu-
nity development is relatively high. This-staffing commitment enables
presentation of several workshop series, including one for new and
forming small businesses; and another for community economic devel-
opment leaders. Through the Western Rural Development Center, Mon-
tana has collaborated with other state programs in devising new commu-
nity development tools, and in actively applying them in communities
around the state. Initiatives include programs for business expansion and
retention, attracting retirees to rural communities, and enhancing cross-
cultural communication program in tribal groups.

The Montana CRD effort also finds partners within the state. Among
the many collaborative activities is the creation of the Montana Economic
Development Coalition, formed by several state, federal, and private
sector partners. Finally, CRD applies to community development a time-
honored technique used by Extension farm, family, and 4-H programs—
learning-by-doing and demonstration. Demonstration, or "model pro-
grams," include a tourism development project in one community, and a
Main Street revitalization and design effort in another.

Neil Meyer
Idaho Extension
University of Idaho
Moscow, ID 83843
208-885-5883

Dave Sharpe
University Extension
Montana State University
Bozeman, MT 59717
406-994-2962
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Tom Zinn
Cooperative Extension

Oregon State University
Corvallis, OR 97331-3607

503-737-3621

Robert H. McDaniel
Cooperative Extension

Washington State University
411 Hulbert Hall

Pullman, WA 99164-6230
509-335-2937

Department of Agriculture, AD-BU-3493

Oregon

Oregon's Community Resource Development efforts involve six
specialists concentrating on community economic analysis, community
economic development, family problems in distressed rural communi-
ties, land use planning, and leadership development. In this state, the
integration of CRD activities into the work of program staff in agriculture,
family, and youth programs is particularly apparent. For instance, home
economists are delving into leadership development, establishing net-
works of home-based businesses, and helping create community-based
geriatric services. Range management specialists are finding conflict
resolution skills critical to addressing land use conflicts. Youth program
leaders are addressing education, teen pregnancy, and youth-at-risk; all
problems that suggest community solutions.

Washington

Twenty-six Extension faculty work in Washington's CRD programs.
The large commitment of staff dedicated to community development far
exceeds other Northwest states, and makes Extension one of this state's
premier regional resources for community economic development.
Washington is one of three Northwest states (with Alaska and Oregon)
that are taking a distinctively issues driven approach to programming
and staffing decisions. (Issues programming deemphasizes the tradi-
tional program categories in favor of pursuing measurable outcomes in
targeted problem areas.) Issues currently identified for intensive efforts
include: community social and economic analysis, community leader-
ship development, waste management, and environmental mediation.

Several community support programs are administered through the
state Extension as partnerships with other, non-Extension groups. A
Rural Information Center maintains a staffed community and economic
development library and provides electronic access to peer federal infor-
mation sources. The Partnership for Rural Improvement supports a team
of community specialists at colleges and universities around the state,
and makes them available to advise and support local initiatives. The
Program for Local Government Education (PLGE) is conducted in concert
with Washington's local government officials' associations.
PLGE works intensively in selected rural communities to develop skills
in issues such as conflict resolution, interlocal cooperation, goal setting,
and growth planning. In these and other program areas, teams are
assembled that merge topical and regional orientations to deliver services
more powerfully than can specialists working independently.
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Resource Conservation and Development Areas

Resource Conservation and Development Areas (RC&Ds) are spon-
sored by the Soil Conservation Service of the U.S. Department of Agricul-
ture to coordinate multi-county activities. These entities are supported
organizationally by county governments, water conservation districts,
city officials, tribal governments, councils of government, port authori-
ties, businesses, and other local leadership groups. Member organiza-
tions make a relatively small dollar contribution annually, and in turn
designate a person to represent them in RC&D committees. RC&Ds
undertake a wide variety of multijursidictional projects.

To understand how Resource Conservation and Development Areas
work, it is useful to keep in mind why they were chartered in the first
place. Streams, floods, wind, and weeds do not respect political bound-
aries. This regional approach was initiated to help local leaders coordi-
nate their response to natural forces such as these. RC&Ds have histori-
cally worked most closely with federal Soil Conservation District manag-
ers and state departments of natural resources. In theory and practice,
however, RC&Ds use whatever resources are available, to develop con-
sensus on what should be done, and to shepherd tasks to completion.

In their classic form, RC&Ds have multi-county authority to pursue
projects relating to conservation of soil and water. Common examples are
noxious weed control, stream flow or erosion management, and forestry
management services for non-industrial forest land holders—problems
that require engineering and scientific expertise. Many RC&Ds are
finding their coordinating role and their bottom-up approach to project
management applicable to a broader range of problems: economic dis-
tress, waste management, and small business formation cross political
bounds, too. Rather than focus solely on natural resource management,
many measures now emphasize community, business, and human re-
source development. This shift is most apparent in Montana and Idaho,
among the Northwest states, where community and small business
development, tourism, recycling and solid waste programs, and devel-
opment of senior citizen centers are noted among the action priorities.

Resource Conservation and Development Areas also differ from one
place to another in the way they organize their working groups; some
RC&Ds organize by counties, others by multi-county issues. Most areas
in Washington, Oregon, and Idaho form county groups that recommend
priority projects to region-wide governing committees. Here, the RC&Ds
serve as a regional administrative entities for projects too large or complex
to undertake locally. In Montana and Alaska, RC&Ds have organized
regionally in committees addressing such issues as forestry, tourism,
recycling and solid waste management, and small business development.
These issues committees work relatively independently to pursue mea-
sures under the regional banner. The approach has helped make Montana's
RC&Ds that state's most prominent regional force in rural development.

Services and Facilities

What do RC&D Coordinators coordinate? Sometimes they act as
local administrative resources for major projects that involve many state
and federal programs. One recent example of RC&D efforts in action is
found in the extensive improvements made to the East End Mooring
Basin moorage facilities by the Northwest Oregon RC&D. Here, Coordi-

Targeting. RC&D areas bring a project
orientation to conservation and develop-
ment issues, focusing on regional
measures" that their members are

unable to complete working alone.The
slogan "getting things done" reflects its
bottom-up mission.

Achieving Scale. The areas work through
councils of existing leadership groups.
Some RC&Ds organize themselves into
county-wide committees and concentrate
on project management, using the
RC&D Area to coordinate resources of
federal, state, and private agencies on
locally identified measures. Others
organize in issues groups that cross
county lines, a form that enables a
greater diversity of activities.

Costs and Requirements. Annual
contributions by member organizations
range from $50 to $500, with most
paying about $300. Member organiza-
tions nominate delegates to participate in
planning, governing, and implementa-
tion of measures. They also commonly
volunteer time from their local jurisdic-
tions needed to undertake measures on a
regional scale.
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nator David Dickens helped develop local consensus about where to
focus more than $6 million of federal funds allocated to improving
moorage facilities in the region. The RC&D then played the role of local
project administrator, seeing that different state and federal offices in-
volved remained coordinated and on task.

Interviews with Northwest RC&D coordinators identified a broad
range of activities. In the Northwest states, RC&Ds are active in agricul-
ture, community development, economic development, forestry, land
use planning, leadership development, local strategic assessment, mar-
keting and product development for small, local manufacturers, noxious
weeds, recreation, solid waste and recycling, tourism and recreation,
water and fisheries, wildlife and big game.

Coordinators manage the joint efforts of local governments, tribes,
ports, and other council members that "volunteer" local time from their
own jurisdictions. Annual reports of such volunteer time are a reasonable
measure of where the RC&Ds in the states are directing their energies. For
instance, local engineering and project management expertise is helping
create a bike path in one Idaho RC&D, and to create an integrated rural
recycling program in one Montana RC&D. Figure 3.5 shows the hours
spent by members toward regional measures.

Specific roles played by RC&D staff include:

• Assessment, planning, and work plan development. Assistance is
provided to help develop ideas generated by members into work
plans and launch them as measures.

• Technical assistance for conservation and development. Many RC&Ds
have a small technical staff, specialized in key areas, such as
agribusiness, or forestry. Consulting services are provided to
support measures, and often draw additional technical expertise
from other public and private agencies. Close ties with district,
state, and federal soil conservationists are typical.

• Coordination of multiple agencies and funding sources. Staff support
may be provided to help garner and direct the activities of multiple
agencies in large, multi-jurisdictional projects.

• Grant writing and funding assistance. Many RC&Ds are skilled at
identifying funding sources for a variety of grant and government
assistance programs that fall within the purview of the strategic
priorities. Some have access to significant grants libraries.
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334
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The View from the Northwest States

Alaska

Alaska's single Resource Conservation and Development Area was

formed in 1991, and has organized as a nonprofit corporation. This is
unusual, in that it bypasses the typical council structure. Although the
organization is young, it has been chartered by the state as an Alaska

Regional Development Organization, and the group is focusing on eco-

nomic revitalization activities. Committees are active in native commu-
nity development, forestry, mining, water, and agriculture.

Figure 3.5
Northwest RC&D Councils'
Distribution of Work Hours in Issue
Catagories and Funding for
Measures Completed in 1991

U.S. Department of Agriculture, Resource
Conservation and Development Annual
Report, Fiscal Year 1991, February 1992.

Hayes Dye
State Program Manager
201 East Ninth, Suite 300
Anchorage, AK 99501-3687
907-271-2424
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Federal Building, Room 443
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Idaho

Idaho's goal is to establish RC&Ds that would match the state-wide
coverage of Economic Development Districts by 1994. A state-wide
RC&D Association has been proposed. In Idaho, more than any other
state in the Northwest, Economic Development Districts and RC&Ds
share jurisdictions. While RC&D coordinators are inclined to steer clear
of business assistance and finance efforts—seen as the province of the
state's EDDs—the RC&Ds have been significant players in natural resource
conservation and development projects. Typical activities include stream-
bed control, erosion and soil conservation, and forest management assis-
tance for private woodland owners. Increasingly, the areas are undertak-
ing specific community improvement efforts, and for these, the project
orientation is characteristic of the focus on "measures" instead of "is-
sues." Recent community development measures include creation of a
senior citizens' center in one community and presentation of workshops
promoting home based business development in several locations.

Montana

More than any of the other Northwest states, Montana's Resource
Conservation and Development Areas concentrate on community and
economic development projects that are beyond the traditional bounds of
soil and water conservation. Its broader role is most obviously attribut-
able to the absence of any other prominent regional development entity
in the state; the program is attempting to close a substantial gap. RC&Ds
in Montana are organized differently from most of their peers. Instead of
working primarily in county-by-county groups, Montana RC&Ds work
in regional councils that deal, issue-by-issue, with things like tourism,
marketing for high value products, rural recycling, environmental quality,
and small business development. Moreover, these multi-county issues
committees work independently from one another, raising their own
funds and reporting directly to boards of directors for the non-profit
RC&D entities. The result is an organizational form that helps RC&Ds act
like incubators for regional initiatives.

Also unusual among states is the presence of a full-time state-wide
coordinator. Typically, the state programs are operated as one function
of the federal or state soil conservation offices. Montana's statewide
coordinator is supported through a partnership between state and federal
agencies. The role enables assistance to be provided in the formation of
new Areas. The office encourages state-wide initiatives, where they are
more sensible than sub-state regions. As one instance, the state coordina-
tor manages one of the most complete grants libraries in the area.
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Oregon

Oregon's three Resource Conservation and Development Areas have
concentrated on providing local administration of major state and federal
projects. Members include county governments, soil and water conser-
vation districts, and port commissions. Each RC&D organizes its mem-
bers in county groups that consider program priorities in five basic areas:
water, economic development, soil, forestry, and land use. Program
recommendations are made by these county groups to the regional
executive committee. Completion of a major moorage improvement in
Northwest Oregon is representative of the success of these programs. The
project involved the coordination of a major Corps of Engineers project
with other federal funds, also involving substantial cooperation from
state and local groups.

Washington

Washington is host to two RC&Ds, and a third area reaches into the
state from its base in Idaho. All three involve a wide range of stakeholders
and integrate their efforts with other development entities. Kittitas-
Yakima couples EDA district certification with RC&D designation, some-
thing only one other Northwest RC&D—Montana's Headwaters RC&D—
has done. Committees pursue economic development issues that include
production of laminated wood products, marketing of value added wood
products, and recreation and tourism. The Columbia-Pacific RC&D is
undertaking a measure to develop floral, medicinal, craft, food, and other
non-wood products from the area's standing forest land.

Vaughn Brown
State Program Manager
Federal Building, Room 1640
1220 SW Third Ave.
Portland, OR 97204

Paul Taylor
State Program Manager
Room 360, U.S. Court House
West 920 Riverside Dr.
Spokane, WA 99201
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Alaska

Mat-Su RC&D
Calvin Steele, Coordinator
do Wasilla City Hall
290 East Herning
Wasilla, AK 99687
907-373-1063

Idaho

Idaho-Washington RC&D
Gerald Johnson, Coordinator
Building B., Suite 102
1620-B Northwest Blvd.
Coeur d'Alene, ID 83814
208-765-8553

Wood River RC&D
Lewis Pence, Coordinator
131 Third Avenue E
Gooding, ID 83330
208-934-4149

Clearwater RC&D
Daniel Pearce, Coordinator
P.O. Box 9576
Moscow, ID 83843
208-882-2411

High Country RC&D
Steve Smart, Coordinator
263-112 East Fourth Ave. N
Rexburg, ID 83440
208-356-5213

Bear River RC&D
Kent Hortin, Coordinator
1260 North 200 East, Ste. 4
Logan, LIT 84321
801-753-3871

West Central Highlands RC&D
Russell Marwaring
1101 South Washington
Emmett, ID 83617
208-365-447

Montana

Ted Dodge
State RC&D Coordinator
Federal Building, Room 443
10 East Babcock
Bozeman, MT 59715
406-587-6965

Conservation Districts Bureau
Steve Schmitz, Bureau Chief
Montana Department of Natural
Resources and Conservation
1520 East Sixth Street
Helena, MT 59620
406-444-6667

Headwaters RC&D
Judy Tilman, Coordinator
305 West Mercury, Suite 211
Butte, MT 59701
406-782-7333

Beartooth RC&D
Bob Tribelhorn, Coordinator
Drawer
Joliet, MT 59041
406-962-3641

Bitter Root RC&D
Kit Southerland, Coordinator
1709 North First
Hamilton, MT 59804
406-363-5450

Central Montana RC&D
Monty Sealey, Coordinator
P.O. Box 656
Roundup, MT 59072
406-323-2755

Eastern Montana RC&D
Alice Kuehn, Coordinator
P.O. Box 338
Ekalaka, MT 59324
406-775-8731

Oregon

Columbia-Blue Mountain RC&D
Carl Niederwefer, Coordinator
17 SW Frazer, Suite 40

• Pendleton, OR 97801
503-278-3811, ext 431

Cascade Pacific RC&D
Karen Strohmeyer, Coordinator
155 SW Madison, Suite 10
Corvallis, OR 97333
503-757-4807

Northwest Oregon RC&D
David Dickens, Coordinator
801 Gales Creek Road
Forest Grove, OR 97116
503-359-4761

Washington

Columbia-Pacific RC&D
Jim Walls, Coordinator
2109 Summer Avenue, Suite 202
Aberdeen, WA 98520
206-533-4648

Yakima-Kittitas RC&D
Mike Brady, Coordinator
513 North Front Street
Yakima, WA 98001-2378
509-575-5865

Figure 3.6
RC&D Districts in the Northwest
States
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State Services for
Community Capacity

Building

In the program, communities
had the latitude to design their

loan and business technical
assistance program using

existing resources. Two lessons
became clear. First, business
technical assistance is what
guarantees the success of the

program. It is the most expensive
piece of the program and it does

not pay for itself through its
users. Second, business

technical assistance will follow
targeted lending. When capital
is available the providers begin
to modify their programming.

—Capital Opportunities,
Program Information, 1991.

Some state capacity building programs, such as Associate Develop-
ment Organizations of the Washington Department of Trade and Eco-
nomic Development, follow the federal model: they set up field offices,
which then obtain and administer resources for their service areas. The
state capacity building programs highlighted in this section, however, are
more process-oriented. They concentrate not on creating field operations,
but on helping local groups to develop along-term, strategic management
capacity. In addition to receiving training and technical support, clients
that demonstrate their ability get greater latitude in tailoring existing state
programs to their needs.

The Cycle of State Strategic Assistance

Virtually all of the programs included here can be described in terms
of a cycle of related strategic management tasks. Clients first form an
action group. The group then assesses the situation, identifies possible
action options, and prepares an action plan. Outside resources, in the
form of technical and financial services, are identified and absorbed,
enabling the plan to be implemented. At some point, the results of these
initiatives are assessed, and the identification of options (e.g., considering
whether to continue with existing efforts, begin new initiatives, or both)
begins anew. Along the way, help is provided in the form of training and
technical assistance, counseling, and facilitation. Groups receive re-
wards, in the form of financing, highly specialized assistance, or help in
getting financing and/or assistance, as they reach various levels of
accomplishment.

Organizing and training. A broad-based group is identified within
the community, whose members commit to working together over sev-
eral months. The group receives training and consultations regarding the
local situation and prospects, problems, and action options.

Research and action planning. The working group prepares a local
profile and drafts strategic plans. Typically, a situation assessment is
prepared, and a survey or public forum is conducted to determine local
preferences about the path of local economic development. Strategic
(long term) and short term action plans are then drafted. These plans are
presented (to the agency and/or the wider community) for discussion
and refinement. Communities get technical expertise and general facili-
tation assistance at this stage in the form of private consultants, agency,
or university technical services.

Implementation. As particular economic strategies are identified,
assistance concentrates on specialized briefings and help in identifying
and assessing opportunities that match the strategy. Existing technical
and financial resources are identified, and program staff help coordinate
their delivery. In some cases, direct funding is provided to enable forceful
implementation steps to be taken. In others, financial aid concentrates on
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identifying sources of funds as they become available and assisting in the
process of planning and preparing requests for funds. This intensive
phase of implementation assistance is temporary.

Program liaison. As implementation proceeds, program staff often
continue to serve as a pipeline, linking the community to a wide variety of
funding sources and technical assistance programs. As locally-driven
efforts establish a track record of success, special assistance becomes less
and less necessary.

Few state services run the entire course of this strategic management
cycle. Many concentrate only on the early phases of situation assessment
and plan development. Others help fund and facilitate the implementa-
tion stages.

How do State Programs Differ?

Although this general description may make the states' capacity
building programs seem very similar, they are not. It should be no
surprise that staff and budget size greatly influence how far, and wide, a
program can reach. Well-funded programs can serve more places, pro-
vide more services, and be more liberal with their rewards.

But the differences run deeper. For some states, building capacity
principally means providing technical assistance in a series of distinct
phases. Other programs emphasize assistance, iii the form of dollars, to
support implementation of strategically sound activities; here, less atten-
tion is paid to coaching and counseling.

Programs highlighting technical
assistance: 

• Alaska Regional Development
Organizations

• Idaho Gem Cities

• Montana Certified Communities

• Oregon Rural Development
Initiatives, Inc.

• Washington Revitalization
Strategies Unit

Programs highlighting
financial assistance: 

• Alaska Rural Economic
Development Initiative

• Idaho Gem Communities

• Montana Capital Opportunities

• Oregon Regional Strategies

• Washington Development
Grants Unit

No matter how financially well-endowed programs are, there are
natural limits to the total help they can provide. State programs balance
at least three worthy objectives: (1) to reach as many communities as
possible, (2) to offer help intensive enough to make a difference for those
places that are served, and (3) to recognize and reward progress in ways
appropriate to each place.

Comparing State Programs: Trends and Practices

How state services balance these objectives, and how this balance is
shifting, provide useful clues to comparing and evaluating the programs.
Several subjects are particularly worthy of notice for practitioners com-
paring different state programs or tracking changes over time.

Rewards for progress. Community groups which have little to
manage in the first place can only benefit so much by managing it better.
While improved management capacity should surely generate its own
benefits in communities, other rewards remain important incentives for
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smaller places. In many cases, states are seeking new ways to back up
their words with deeds, granting more money and program latitude to
rural groups showing they can use it (Figure 3.7).

All states define progress and reward it differently, and the rewards
may be the single best indication of the fundamental aims of their spon-
sors. In Montana, for instance, "certified" communities gain first access
to business relocation leads, as well as early notice when new technical
and financial services become available. In Washington, distressed
timber communities get extra assistance in shaping and packaging vari-
ous state programs to fit their strategy.

More intensive and long-running assistance. Many programs have
expanded the scope of their services to help their clients through a greater
portion of the management cycle. Idaho's Gem Communities began as a
series of briefings and training in preparation for strategic planning, with
implementation grants provided to those who could complete an ac-
ceptable strategic plan. Now, more facilitation and technical support
services help communities as they make the transition from planning into
action. In Oregon, the Community Revitali7ation Initiatives program
extends its technical assistance services well into the implementation
stages. The state's Regional Strategies program, historically more con-
cerned with funding implementation, has added staff to provide more
assistance in the earlier planning stages, as well as later, when it is time to
evaluate and reassess the efforts.

Greater selectiveness. Choosing to do more for clients often means
serving fewer of them. Many state capacity building programs are
refining their notions of who they should reach. Oregon's Rural Devel-
opment Initiatives initiated its cycle of assistance first in distressed timber
towns, then farming communities, then fishing villages. Idaho's Gem
Communities program begins a new "class" every Fall, and aims to
involve one community from each of six regions of the state. To obtain the
services of Washington's Community Revitalization Team, local groups
must often compete directly. Here, application processes seek an able and
eager core of leadership that has demonstrated a commitment to sustained
revitalization efforts.

More integration of state and local strategies. States that do have a
formally defined economic development strategy are encouraging local
groups to make their work consistent with state-wide goals. In Oregon,
for instance, groups working under the Regional Strategies program
must target their efforts within one of a dozen industrial sectors that have
demonstrated competitive advantages in the state, consistent with Or-
egon Shines, a statewide strategy document. Multi-county regions are
working to foster competitiveness in value added food and wood prod-
ucts, interstate tourism, environmental and advanced technologies sec-
tors.

Figure 3.7
Evaluating State Capacity Building
Programs

State Capacity building programs balance
three objectives differently: (1) to serve
many communities, (2) to provide intensive
and tailored service, and (3) to reward
continuing progress. Key questions in
evaluating these objectives include:

Targeting: What constitutes a community,
in terms of size, economic distress, or
industrial dependence? How do commu-
nities become eligible to participate?
How are they selected to participate;
must they first demonstrate some
characteristic?

Scale: How intensive is the assistance; how
many staff hours and what professional
specialties are provided? How many
communities are served? What is the
duration of close involvement with
clients? How does the program phase
down and exit the community? What
services are available on a continuing
basis to successful communities?

Costs and requirements: What are
results are sought and what follow-up
service is provided? What rewards are
available to successful groups? What
must local leaders must do to get these
rewards?
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Perry Eaton, President and CEO
Community Enterprise Development

Corporation
1577 C Street Plaza, Suite 200

Anchorage, AK 99501
907-274-5400

Targeting. CEDC targets its activities to
Native Alaskans throughout the state.
Services concentrate on developing viable
small enterprises and capturing the
benefits of commerce in the rural
Alaskan villages.

Achieving scale. CEDC is unusual
among community development groups
in the enormous success of its commer-
cial enterprises. The profitability of its
grocery stores, merchandise distribution,
and commercial real estate enterprises
has helped generate the capacity to
undertake ambitious community
development measures. Moreover, its
ability to deliver community, finance,
and business advising services to remote
sections of the state have led to contracts
from state and federal agnecies in
additiopn to some private sector services.

Costs and requirements. Client responsi-
bilities vary from program to program.

The View from the Northwest States

Alaska Community Enterprise Development Corporation

Alaska's Community Enterprise Development Corporation offers
technical assistance, loans, and investments that strengthen Native Alas-
kan communities. CEDC is a major player in the state, both as non-profit
provider of economic development services for native Alaskan villages,
councils, and enterprises, and as a profit-making company. In its non-
profit capacity, it provides financial and technical assistance, and is noted
among the nation's most successful Community Development Corpora-
tions. Its for-profit arm is the ninth largest Alaskan-owned company in
the state, operating general stores in many smaller communities and a
merchandise distribution company. CEDC lists assets of over $37 million
and revenues of more than $71 million in 1990.

Minority Enterprise Development Center. CEDC works state-wide
to provide basic technical assistance to small, minority-owned busi-
nesses. The center works operates like a Small Business Development
Center, providing training and management counsel to newly forming
businesses. Unlike many SBDCs, this program travels extensively to
provide services on location to many of its clients. Its counselors serve all
types of firms, but have specialized expertise in such sectors such as
tourism, construction, and retail trade.

CEDC Loan Program. The corporation maintains its funds and
makes loans in rural areas where conventional banks are often reluctant
to lend. The program links loans to technical business assistance as one
way of improving the chances of business survival. The program oper-
ates a branch of the National Cooperative Bank, a San Francisco-based
bank whose charter allows it to make loans only to cooperatives. CEDC's
program has helped make over $30 million in loans through the NCB, ten
percent of the bank's lending nation-wide.

Bush Development Fund. CEDC makes small cash grants to non-
profit members of the CEDC. The program seeks innovative proposals
from local, regional, and tribal groups to enhance community economic
vitality. Proposals are selected for funding by an independent panel. The
fund also makes college scholarships to Native Alaskan high school
students.

Alaska Village Tours. CEDC offers planning and technical assis-
tance to help rural communities participate in the state's rapidly growing
tourism sector. The group assists communities and businesses in plan-
ning and implementing travel-related business development strategies,
with particular emphasis on product development and marketing.

Alaska Rural Investments. CEDC's for-profit arm invests in com-
mercial real estate and operates two subsidiaries, the Alaska Commercial
Company (a grocery store chain) and Frontier Expeditors (a wholesale
merchandise distribution firm).
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Idaho Gem Communities Program

The Gem Communities program supports community-based, strate-
gic economic development initiatives. Under the program, a lead orga-
nization must be selected, and a working group with members from
throughout the community formed. A series of intensive training ses-
sions sponsored by the Department of Commerce develops themes of
community organization, assessment, infrastructure improvement, busi-
ness retention and expansion, and diversification. Program training is
given, in large part, by staff of universities and colleges around the state.

Following training, facilitation assistance is provided during the
strategic planning process. Communities are required to produce several
items, and typically take about nine months to do so:

• An organizational plan

• A long-term strategic plan that includes sections on infrastructure
improvement, business retention and expansion, and economic
diversification

• A short-term plan that identifies priorities for action in these areas

• A profile of the community, its people, and its economy

The Idaho Department of Commerce's strategic plan recognizes that
the challenges facing smaller communities are distinct from those of
larger communities. Now, for the first time, economic development
programs are being implemented with distinct tracks for rural commu-
nities and more populous areas. Plans call for rural development efforts
focusing on (1) higher value added industry in the natural resource
sectors, (2) rural tourism and recreation sectors, and (3) new businesses.
The Gem Communities program is a chief vehicle for leadership, educa-
tion, and information to rural places. Among the other program direc-
tions that pertain particularly to rural areas are:

• The addition of regional staff specialists and irtterdivisional teams
to work with communities and businesses in each area of the state.

• An Idaho Business Network Program, which enhances the flow of
information about markets for products and services between
businesses in the state.

• A leading role for the department in identifying and utilizing
resources and technological advances developed by the Idaho
National Engineering Laboratory, the universities, agencies, and
businesses.

Greg Seibert
Gem Communities Program
Department of Commerce
Second Floor, Hall of Mirrors
Boise, ID 83720
208-334-2470

Targeting. Communities may be any area
within a county that includes an
incorporated town. In recent practice,
only six communities have the chance to
complete the process each year, and
efforts are made to distribute slots to
communities that demonstrate substan-
tial local commitment to community
economic development in each of the
state's planning districts. By limiting
the number of communities served, the
program hopes to make training and
facilitation more intensive throughout
the process. To date, 46 communities
have been certified.

Achieving scale. Interagency relation-
ships between the department and the
university system enable services to
achieve a tailored quality. Much of the
training and coaching communities
receive is contracted to colleges and
universities around the state.

Costs and requirements. Most rewards
and incentives require communities to
complete an acceptable strategic plan and
a short-term action plan. Following
completion and approval of the required
steps, communities receive a $10,000
implementation grant, and "free"
scoring points in their application for
state grants for infrastructure and
economic development.

Chapter 3: RESOURCES FOR COMMUNITY LEADERS IN THE RURAL NORTHWEST 75



Jerry Tavegia
Department of Commerce

1424 Eleventh Street
Helena, MT 59612

406-444-3923

Targeting. Towns, counties, reservations,
and clusters of communities are eligible
to participate; multi-county areas are
excluded. The program is best suited to
those communities that have significant
business development potential, but that
need basic help in putting together a
response team.

Achieving scale. To date, 46 communities
have been "certified" under the program.
The program is run by one staff profes-
sional, with support from other programs
within the department.

Costs and requirements. Although there
are no specific requirements controlling
eligibility, communities must be reason-
ably able to complete the program and
benefit from its outcomes. Completing
the requirements requires a commitment
of about 300 to 500 hours by local
citizens; most communities take less than
one year. The benefits of certification
include priority referral of business
inquiries, and early notice of new grants
and other opportunities that come to the
attention of the Department of Com-
merce.

•

Montana's Certified Communities Program

Montana's community certification program concentrates on creat-

ing in communities an understanding of their prospects, and helping

them establish an effective community-based economic development

response team. The overall goal of this program is to establish an active
network of capable local development organizations in the state. Re-

cently, funding uncertainties have sharply restricted certification of addi-

tional communities. The program's one staffer continues to provide a
bridge between past program participants and the Department of Com-

merce.
Program staff identify and work with a single development entity

within the community, which is designated the "lead" in implementing

the program. During the certification process, communities receive
twenty hours of intensive instruction in the fundamentals of business
retention, business expansion and market development, business devel-
opment, and recruitment. Final certification is granted only after an
evaluation that involves a simulated site visit by a prospective business
investor. Along the way, candidate communities must:

• Develop a local economic information center.

• Prepare a statistical profile of the community.

• Inventory and catalog vacant buildings and commercial property.

• Identify all existing businesses.

• Construct and administer to residents an attitude survey on
business development.

• Develop promotional materials for business location inquiries.

• Develop a one year strategic plan, and a five year plan, each with
specified objectives, deadlines, and responsible parties.

The steps are designed to give participants working experience with
Department of Commerce programs for marketing, finance, recruitment,
small business development, federal contracting, and social and eco-
nomic information tracking.

Also of interest to smaller communities is the department's
microbusiness financing program. This program works through lending
pools operated by local and regional development groups around the
state, such as the Women's Economic Development Group and Capital
Opportunities. Through financing and technical assistance, organiza-
tions like these make a substantial contribution to rural economic devel-
opment in the state.
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Montana's Capital Opportunities

Capital Opportunities is a state-wide program supporting
microbusiness formation and capitalization. The program was estab-
lished in 1988 to strengthen local community enterprise development
services, enhance lending services for microbusiness, and to improve the
integrated delivery of human and business assistance. It operates under
the aegis of the regional Community Action Agencies (known in the state
as Human Resource Development Councils). The group has created five
offices throughout the state, which work together to administer three
microbusiness loan funds totalling over $1,700,000.

Unlike many micro-business financing programs, Capital Opportu-
nities does not provide counseling to client firms itself, but does require
them to get such counseling. The effect of this strategy has been to
generate substantial demand for basic business technical assistance ser-
vices in their service areas. The organization provides matching loans for
small businesses, but also supports development of community-based
groups to review and make local loans. Three of the several services stand
out.

Direct loans. Capital Opportunities makes loans directly to small
businesses. Each of the three loan funds has different income restrictions
and interest rates, with maximum loan sizes ranging from $10,000 to
$20,000. Unlike many revolving loan funds, the group works with
participating commercial lenders and Small Business Administration
guarantee programs to package and refinance the loans. The effect of this
is to replenish the funds available for lending.

Individual development accounts. Under a new program, Capital
Opportunities will match investments by low income people in an
interest earning instrument dedicated to a business being planned or
already planned. The funds may be used by to finance a business venture;
help pay for health insurance not covered by other programs; or for
business technical assistance, such as accounting or legal services.

Support for local organizations. The group has a decentralized
organization that funds and facilitates expansion and replication of its
efforts in communities around the state. While client businesses are
required to seek and utilize business technical assistance, Capital Oppor-
tunities does not provide this assistance. The organization believes, and
its experience demonstrates, that when communities assemble the re-
sources and demonstrate the capacity to manage them, state and federal
technical assistance providers will respond, in turn, by increasing their
local presence. It works with local development groups, Small Business
Development Centers, and other for-profit and nonprofit specialty assis-
tance providers to coordinate the provision of lending, technical business
assistance, and low income social services. Offices are located in Billings,
Kalispell, Hamilton, Bozeman, and Lewistown; in addition, two Native
American loan funds have been established.

Lynn Robson
Capital Opportunities
321 East Main St., Suite 300
Bozeman, MT 59715
406-587-4486

Targeting. Services are designed to help
very small, homegrown businesses, with
particular attention to low income
groups. The program aims to demon-
strate that self-employment is a sound
economic development option for low
income people.

Achieving scale. The group has estab-
lished several notable links with other
programs. First, Capital Opportunities
works with local groups, seeking to
supplement existing development
organizations instead of supplanting
them. Second, the program works with
commercial banks and SBA programs to
recapitalize the loans and replenish its
loan funds. Third, business counseling
is handled by existing local and state
programs. Finally, the program works
through a well-established network of
Community Action Agencies to coordi-
nate business services with the delivery
of other types of low income assistance,
such as transportation, food stamps,
Head Start, rent assistance, and other
public assistance where they are needed.

Costs and requirements. There are
income restrictions for most loan
programs. Clients must participate in
monthly business monitoring and pursue
technical counseling as recommended.
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Lynn Youngbar, Executive Director
585 SW Sixth St.

Redmond, OR 97756
503-548-2013

Targeting. The program works principally
in resource dependent towns with
populations over 500. Some towns go
through the process together, either
working as separate groups, or as a
single, regional entity.

Achieving scale. During its three years of
operation, the group has initiated its
process in 63 communities. Where
appropriate, nearby communities go
through the process together, acting as a
single entity for the sake of strategic
planning and project development.
RDI's shift from the state agency into the
nonprofit world was intended to increase
its client responsiveness, add program
flexibility, and diversify its funding
sources.

Costs and requirements. Services are
free to the community in the early stages
of strategy formulations. As client
communities reach the implementation
stage, they are expected to match the RDI
contribution to staff and other expenses
of the program. Assistance is given in
fund raising, direct costs of implementa-
tion are borne by the communities
themselves.

Oregon Rural Development Initiatives, Inc.

Of all capacity building programs offered in the Northwest states,

Rural Development Initiatives, Inc. (RDI) provides the most intensive and

long-term strategic support to the communities it serves. Established in

1989 as a program of the Oregon Economic Development Department,

RDI was spun off in 1992 as a non-profit corporation. The organization
provides strategic assistance to non-metropolitan communities of over

500 which demonstrate substantial interest and leadership. The program
concentrates particularly on rural communities undergoing structural
economic change.

Assistance to client communities runs the full strategic management
cycle, from organizing through implementation and reassessment. No
direct funding is provided to communities, but the technical assistance
benefits are substantial at every stage of the process.

SWOT assessment. A consulting team conducts an intensive assess-
ment of the community's Strengths, Weaknesses, Opportunities, and
Threats with the assistance of community members. (This technique of
community situation analysis, the community "SWOT analysis," was first
developed for the program by Youngbar and Jeff Luke of the University
of Oregon. It has since been used in several other states.) This analysis
results in a report identifying the main forces of change inside and outside
the community and sketching action options. The decision to proceed is
made by mutual agreement of RDI and community leaders.

Community Response Team. A group is formed that is broadly
representative of community interests, including people who live outside
of town limits and others not normally associated with economic devel-
opment. The team may build upon the core of an already existing local
development group. Members of this group commit to participating in
training and meetings to develop a strategic plan. They may also figure
heavily in its implementation.

Strategic planning. In a six to nine month process, a professional
facilitator takes the CRT through a strategic economic development
planning process. Once a draft of the plan is complete, it is presented to
the greater community. The final plan should have the approval and
support of the community.

Project implementation. Once the plan is complete, RDI provides
technical assistance to the organizations with primary responsibility for
implementing projects in the plan. Referrals to agencies and other sources
that can provide more detail assistance are also common.

Grant writing, consensus building, feasibility studies. Community
teams often need continuing technical assistance in getting resources,
reaching agreement, or in examining the viability of a possible project or
strategy. RDI works directly with community teams to see that these
needs are met, either directly or through another organization.

Plan update. As new issues arise, strategic plans are updated and
assistance provided in dealing with them. As with all capacity building
programs, building working relationships between local people, state
agencies, and private sector sources of help is an important element of the
program. Throughout, the emphasis is on building the capacity of client
communities to respond to substantial challenges on their own behalf, not
simply to deliver services for them.

Leadership training. In a new program function, further intensive
training is provided to selected leaders who have emerged from commu-
nities during strategic planning and implementation.
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Oregon Regional Strategies Program

The Regional Strategies Program was established in 1987 as an
ambitious and popular initiative to entrust local people with the resources
they needed to act powerfully in the development of industries key to
their economic future. The program finances industrially targeted initia-
tives by multi-county development groups. Currently funded projects
target interstate tourism, forest products, agricultural products, high
technology, environmental services, and fisheries (Figure 3.8).

The program is driven by principals that are unusual among capacity
building programs. First the program reaches communities in every
corner of the state. While most capacity building efforts serve selected
communities, this program works directly with county and multi-county
entities, which in turn can support many types of projects by businesses
and local development organizations. Second, the regions must concen-
trate their efforts on a single targeted industry, selecting from among
sectors that have been identified as competitive advantages in the state as
a whole. Third, demonstrated results are expected within three to five
years. Aggressive timelines are imposed that require a structured, action
orientation by state and local agencies alike.

Because it is so unusual, the program's evolution seems noteworthy.
In its first four years of operation (up to 1991), county-wide development
groups and elected officials were encouraged to form multi-county
regions that seemed workable to them. The regional groups were
required to agree on a single targeted industry. Small grants were made
and some technical support offered to enable development of project
ideas into fundable proposals. Before the proposals were funded by the
state, the regional groups presented their strategies and projects ideas to
a departmental review team, which included industry technical specialists
and representatives of all programs of the department. Division of funds
among proposals from the regions considered population, per capita
income, unemployment, and merit. All regions were funded. Grants to
the regions ranged from $251,000 to $1,664,000; support for individual
projects embodied in these grants ranged from $6000 to $1,190,000.

1987- 1991
Regions Counties

1991 - 1993
Regions Counties

Interstate tourism 5 21 4 15
Agricultural products 4 6 3 8
Forest products 2 4 4 6
Environmental services 0 0 1 3
Technology transfer 3 4 0 0
High technology 0 0 3 3
Maritime trade 1 1 0 0
Fisheries 0 0 1 1
Totals 15 36 16 36

Lise Glancy, Manager
Oregon Economic Development Department
775 Summer St. NE
Salem, OR 97310
503-373-1200

Targeting. County and multi-county
organizations must propose strategies
targeted to one of several industrial
sectors identified as competitive advan-
tages for the state of Oregon. Included
in the list of targeted industry sectors are
forest products, agricultural products,
high technology, primary and fabricated
metals, fisheries, interstate tourism, film
and video production, biotechnology,
software, aerospace, plastics, and
environmental services.

Achieving scale. The great bulk of funds
— over $57 million, between 1987 and
1993 — reach local communities,
businesses, and development organiza-
tions directly, making this program by
far the largest capacity building program
in the Northwest.

Costs and requirements. Regional
organizations must develop and imple-
ment projects on a rigorous time
schedule. Regions that fail to meet early
timelines can be disqualified. State
program staff provide limited technical
support help to regions as they develop,
refine and implement their proposals.

Figure 3.8
Industry Targets Selected by Local
Groups Under Regional Strategies
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Michele Brown, Unit Manager
Department of Community Development

Ninth and Columbia Building, GH-51
Olympia, WA 98504

206-753-2200

In the current (1991-1993) biennium, the program has evolved sub-
stantially. Regions are encouraged to reevaluate their regional configura-
tions and targeted strategies. This review was supported by economic
analyses on the performance of various industry groups in the areas. In
an effort to bring regional strategies in line with the state strategy, Oregon
Shines, regions are required to select a single industry focus from among
ten sectors which have demonstrated potential in the state. (Some have
suggested that future adjustments to the program should relax the re-
quirement that regions concentrate on a single industry. The reasoning is
that some emerging sectors, such as aerospace, biotechnology, and plas-
tics manufacturing, have potential for longer-term development, but lack
scale needed to justify them as sole concentrations of the regional groups.)
Rather than being driven by elected and appointed leaders in the regions,
planning and decision making are shaped by committees that reflect the
human, geographic, and economic diversity of the region. Before reach-
ing decisions on targeted sectors and forming action plans, the regional
boards are required to consult with firms in the targeted industry. Most
significantly, more stringent timelines have been written into the law,
requiring regions to meet a tough schedule in order even to be eligible to
participate.

Washington Revitalization Strategies Unit

The Revitalization Strategies Unit consists of seven programs that
work with local groups in planning and implementation of a variety of
revitalization strategies. All these are capacity building programs that
provide direct technical assistance support to community groups to
facilitate development and implementation of locally conceived projects.
Three elements make the unit distinctive among state agency programs:
(1) Washington has organized many of its community technical assistance
services into one "unit" of the Department of Community Development,
(2) the services are designed to work in smaller places, and (3) the services
are targeted to distinctive types of problems — such as restructuring of the
timber industry, or facing declining defense spending.

Community Revitalization Team. This is the unit's front line service
for providing direct assistance in community strategic planning. Staff
also help coordinate state services for local areas. A staff of technical
assistants travel around the state to work with communities at their
request to plan and carry out successful community economic develop-
ment strategies. Services include technical assistance with project plan-
ning and implementation, training, and customized aid in identifying and
accessing financial and other technical resources within state govern-
ment.

Downtown Revitalization Program. Local revitalization initiatives
often involve efforts to enhance and preserve both the attractiveness of the
community and its ability to capture retail dollars. This service uses a
four-point approach emphasizing promotions, good design, effective
organization, and economic restructuring. It is based on the Main Street
model developed by the National Trust for Historic Preservation. Unlike
the federal model, however, the program is designed to be used by quite
small towns, between 500 and 5000 in population. (Main Street is for towns
of over 5000.) The program also has begun an urban component for
neighborhood business districts. In another innovation on this design,
three "tiers" of services (reflecting different levels of prior progress within
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the Main Street model) enable aid under the program to be both better
targeted and more specialized. The group also helps communities swap
news and information about their efforts with their peers around the state
and nation.

Employee Ownership Technical Assistance Program. Through this
program, Washington has assisted some of the largest employee-owner-
ship transactions in the country in the last four years. This unit empha-
sizes employee ownership as a viable way firms can enhance stability,
improve productivity, and increase income captured by the community
in the form of business income. Its services include technical assistance
in the rationale and process of starting, buying, converting to, or manag-
ing an employee-owned firm; promoting use of the strategy; coordinating
with public and private agencies; and working intensively with firms,
especially in cases of retirement, divestiture or emergency closure, and
where barriers to productivity and expansion exist.

Business Succession Project. Five thousand business owners will
reach retirement age in Washington in the next five years. Estimates are
that half or more of these have no plans for the firms' existence beyond
owner retirement, and that the firms are at risk of shutting down. This
project provides techruical assistance in situations where employee
ownership may be a good option. The group educates local development
and private sector leaders about process and benefits, and makes contacts
between the firms and public and private sector service providers who
have special expertise in business succession.

Timber Communities Assistance Program. Intensive assistance is
provided to distressed timber-dependent communities, with priority
given to those places most vulnerable to substantial near-term job losses.
The program follows the course of organization, planning, and imple-
mentation that is common to the work of the Community Revitalization
Team, but works more intensively in communities by: (1) making greater
use of independent consultants than do most CRT services, (2) arranging
interagency coordination that responds to local needs, and (3) brokering
funds to communities as needed to examine the feasibility of potential
projects, or to implement them. The program is an integral part of an
interagency "Timber Team" which concentrates assistance from a num-
ber of state agencies and programs on timber-dependent communities at
greatest risk of economic dislocation in that industry.

Community Development Finance Program. This program makes
experts in loan packaging available to rural, distressed, and timber
dependent communities, primarily as a support service for local business
expansion efforts. Program specialists do not originate loans, but work
with port districts and small cities, helping them to utilize effectively
programs offered by the Small Business Administration, the Community
Development Block Grant Program, and commercial lenders. In addi-
tion, staff encourage bank participation in local development and busi-
ness support efforts, serving as a resource to development organizations
on access to capital and small business financing issues.

Community Diversification Program. Established in 1990, this
program helps prepare military-dependent communities, businesses,
and workers for projected long-term reductions in federal defense spend-
ing. The program aims to facilitate early conversion and diversification
by: coordinating local, state, and federal assistance already available;
enhancing awareness of the significance of diversification; facilitating

Targeting. All the programs of the
Revitalization Strategies Unit target
specific problems facing community
leaders around the state, such as restruc-
turing timber and defense industries,
business succession, finding and
packaging financial resources, and
improving local strategic management.

Achieving scale. Most programs respond
differently in the client communities
depending on local factors such as the
degree of economic distress, progress,
and prospects for success. Programs
reach relatively more communities than
do the comparable programs in most
other states —90 to 100 communities in
the current biennium alone. Of course,
having a large staff helps. The unit's
staff of 23 are headquartered in Olympia,
Spokane, the Tr -City area, and the
Olympic Peninsula.

Costs and requirements. While none of
the programs involve fees, neither are
they large enough to serve all places.
Local efforts that invest in their own
behalf, that have demonstrated broad-
based support, and that have good
chances of continuing possess an
undeniable advantage in working with
the department.
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community-level strategic planning; and directing assistance to small
and medium-sized firms most likely to be affected by military budget
cuts. The program helped develop, and is implementing the plan,
Diversification — Strategies for Military-Dependent Communities, Businesses,
and Workers, which provides state and local leaders with a needs analysis,
models, resources, and recommendations for economic diversification.

Development Grant Unit. Another DCD program that works out-
side the Revitalization Strategies Unit manages grants and other financial
assistance programs of the department. In addition to administering
several longer-standing community financial assistance programs, the
Development Grant Unit has some "demonstration" grant programs that
fund implementation of new approaches to community development.
One example is the Rural-Urban Linkages Program, which encourages
proposals that concentrate on developing new partnerships and economic
linkages between places, creating new capacity to facilitate new economic
opportunities, and enhance the export of goods and services from rural
areas. Since its establishment in 1990, the group has made three rounds
of grant awards, providing a total of over $900,000 to community groups
and inter-regional affiances. Most grants are in the range of $25,000 to
$75,000.
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University-Based Support for Development Leaders

Universities and colleges commonly take on public service as part of
their mission. Included here is a sampler of the services that assist
community economic development leaders with basic problems. It is
only a sampler. Virtually all colleges and universities include public
service in their mission, and many programs have been established to
support local governments and leadership groups. These include the
Cooperative Extension Services covered separately earlier in this chapter.

Readers interested in learning more about university based models
for integrating university and economic development resources should
see the Directory of Economic Development Programs at State Colleges and
Universities, which is described in the final section of this chapter.

There are three main models of university economic development
services that cut across the topical specialties they may address:

Matching services. Many programs provide access points to exper-
tise resident in the universities. These are often made up of networks that
match clients to resources within the university system. Business and
industry parks raise this to a more specialized level by combining a free-
standing business development facility with access to technical advances
found on the nearby campus.

Specialty programs. In this model direct assistance is the program
objective, with faculty, staff, and facilities formally dedicated to its
provision. Service to communities and area businesses often takes the
form of technical consultations and tailored research. State and local
agencies may collaborate with the program on contracts and initiatives,
but the relationships are characteristically partnerships.

Branch programs. Branch programs provide a local point-of-deliv-
ery for programs developed and administered by state and federal
agencies. The college homes of many Small Business Development
Centers are a common example. Others include federal laboratory
consortia and technology databanks, Marketplace services (which match
area manufacturers with area industrial consumers), and Census data
distribution hubs. Here, university staff work under contracts that define
their clients, products, and service commitments.
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Robert E. Chambers
Coordinator

Center for Rural Economic Development
Campus Box 8018

Pocatello, ID 83209
208-236-2936

Targeting. Taken as a whole, the programs
are targeted regionally, rather than
topically; that is, they are shaped to be a
relatively comprehensive economic
development resource for communities in
eastern Idaho.

Achieving scale. The programs routinely
interact with both local groups and state
government.

Costs and requirements. There are few
costs and requirements beyond normal
fees for land lease (industrial park
tenants), and for computer time needed
for some data problems.

A Regional Sampler

Idaho—The Regional Economic Assistance Programs of the Idaho

State University

Idaho State University's College of Business offers a range of services
to communities and businesses under its regional assistance programs.
This program is well representative of how Idaho's university system
programs reach community and economic development leaders with
services that include technology transfer, business incubators, local area
economic analysis, and community strategic planning. Comparable
efforts are in place at Boise State University, and, in smaller scale, at both
Lewis and Clark State College in Lewiston, and the College of Southern
Idaho in Twin Falls.

Center for Rural Economic Development. The program provides
intensive capacity building assistance in both town- and county-level
long-term strategic planning and implementation. The group also con-
ducts Gem Community training and facilitation for communities in three
of the state's six regions.

Office of Economic Development. The office acts as a bridge linking
people to appropriate resources throughout the institution. It is particu-
larly active in coordinating research and other university efforts so they
may be more directly useful outside the campus.

Business and Research Park. Established in 1986, the research park
attempts to attract and develop firms which can take advantage of the
specific research strengths of Idaho State University and the nearby Idaho
National Engineering Laboratory. In early years, the park's activities
concentrated generally on local business development. A recent reassess-
ment of advantages offered by advanced research activities has generated
a new concentration on enterprise development relating to health sci-
ences, nuclear medicine, and other commercial applications of nuclear
engineering.

Center for Business Research and Services. A key link in Idaho's
State Data Center program, this program is a repository of data from
federal, state, and local sources. The Center offers data analysis and
mapping services to local leaders. It leads training sessions on conducting
local economic analysis and provides technical support to university,
state, and local groups. Among its special facilities are Idaho Data Hotline
and the Simplot Decision Support Center.

Small Business Development Center. The center manages two
regional offices of the SBDC program, in Pocatello and Idaho Falls. The
organization also runs Eastern Idaho Development Corporation, a devel-
opment corporation with a regional service area. The centers provide
business training and consultation to small and infant business enter-
prises.
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