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INTRODUCTION 
.* 

Persons reading t h i s  report  may wonder why a committee on 
The RuZe ~f ConsuZtmts. would come up with a report  placing such heavy emphasis 
on the broader question of how government makes important policy decisions. 

In looking a t  the more narrow ro le  of consultants i n  governmeat, we came 
t o  understand the c r i t i c a l  importance of defining the problem each time o major 
policy decision is under consideration. I f  problems a re  appropriately defined - 
tha t  is, i f  the r igh t  questions a re  being asked -- then the ro l e  of consultants 
t o  government, the ro le  of professional s t a f f ,  and the ro l e  of unpaid advisors, 
a l l  seem to  f a l l  i n to  place. 

The problem of the role  of consultmzts, then, i s  not cumsuZlmrts per 80 
but rather what amsultants are asked t o  do. &st of the d i f f i c u l t y  with 
a7nsuZtants -- and much of the d i  fficuZty with decision-making i n  geneml -- 
stems from inadequate c m i c k r a t i o n  given to defining the problem befozw a l t e m -  
atitre solutions begin being considered. 

In seeking t o  improve our own understanding of how decisions a r e  made, 
we found i t  helpfyl  t o  consider separately,  the various s tages  o r  increments i n  
the decision-making process. Making t h i s  d i s t inc t ion  a l so  ass i s ted  us i n  sor t -  
ing out the various ro les  i n  decision-making performed by a var ie ty  of available 
sources of outside assistance,  including tha t  provided by paid consultant's. 

We have iden t i f i ed  those stages o r  increments i n  decision-king t o  be: 

Defining the problem which needs t o  be solved: This is c lear ly  the most 
important s tage  i n  decision-making and, yet ,  the s tage tha t  is of ten un- 
consciously deleted. Defining the problem means, simply, asking the tough 
question " jus t  what is it tha t  is the problem here?", without being inhibi-  
t ed  by any thoughts whatever as  t o  what the solution ought t o  be. Even 
though t h i s  is  the f i r s t  stage i n  the decision-making process, i t  must not 
end when consideration of a l t e rna t ive  solut ions  begins. Rather, 'what the 
problem is' must be an open ended question subject  t o  refinement or even 
re-definition r igh t  up u n t i l  tha t  point  a t  which the  decision is made. 
Outside sources of ass is tance can be helpful  i n  t h i s  process by providing 
perspective o r  exper t ise  which does not o r  could not exist within the 
decision-making agency. The outside assistance can be p d d  for i n  the form 
of consultants who a r e  cal led i n  on an hourly o r  per  diem bas i s  f o r  d i r ec t  
inter-action with the policy body, o r  might be unpaid i n  the form of 
c i t i z ens  o r  loca l  experts who par t ic ipa te  i n  defining the problem e i t h e r  on 
an individual bas i s  o r  through a more formalized c i t i z en  advisory group- 

Researching ways of solving the problem: After conscious thought has been 
given t o  defining the problem, decision-making usually requires the  iden t i f i -  
cation and evaluation bf various a l te rna t ive  ways of solving the problem. 
This task may be performed by s t a f f ,  by a formalized task force of c i t i zens ,  
o r  may be contracted out t o  a consultant i n  the form of a study. 



Making the  decision: This s t e p ,  of course, is  reserved f o r  the  decision- 
makers within the  p a r t i c u l a r  agency. Assistance i n  evaluating the  a l terna-  
t i v e s  i d e n t i f i e d  i n  the study por t ion of the  process may, however, be 
provided by outs ide  sources of  ass is tance .  This a ss i s t ance  may take the  
form of a publ ic  hearing o r  more formalized process of g e t t i n g  c i t i z e n  input ;  
through the  h i r i n g  of consultants  on an hourly o r  p e r  diem b a s i s  t o  advise 
the  po l i cy  body on the  implicat ions of  t h e  a l t e r n a t i v e s ;  o r  through ac t ive ly  
seeking out  o r  even h i r i n g  advocates f o r  various pos i t ions  which Blight be 
taken on the  sub jec t  matter  under consideration. I n  a broad sense t h i s  
s t age  r e a l l y  continues problem def in i t ion .  

fmplelnenting the  decision: Depending on the decision, its Implementation 
may require  some p a r t i c u l a r  s k i l l  o r  exper t i se ,  provided e i t h e r  on a 
s t a f f  o r  consultant  basis .  Implementing t h e  decision,  f o r  example, might 
require  an a r c h i t e c t  t o  draw plans f o r  a building,  an engineer t o  design a 
sewer system, o r  an a t torney t o  d r a f t  a. contract .  

Again, defining the  problem should be an ongoing goal  i n  decision-making and 
should continue u n t i l  the  decision is made. When consultants  are being used, 
t h i s  process is  more l i k e l y  t o  be continuous i f  the  various s tages  i n  decision- 
w k l n g  a r e  segmented. 

The more t r a d i t i o n a l  method of using consultants ,  however, is  t o  purchase a 
#I study" which concentrates on solut ions  and makes recommendations. Defining the  
problem, i n  such cases, is  general ly given too l i t t l e  a t t e n t i o n  and is not  
con tinuoue . I - 



MAJOR IDEAS . . . 
** Policy-makers a t  a l l  l e v e l s  of government should i d e n t i f y  a new ro le  in 

decision-making f o r  ou t s ide  sources 'of  ass is tance:  t o  provide input  a t  the  
e a r l i e s t  poss ib le  s t ages ,  when the problem o r  quest ion t o  be addressed is 
just being defined. 

** Rather than being used so le ly  t o  come up with the answer, w e  a r e  urging t h a t  
consultants ,  both paid and unpaid, be used t o  help  policy-makers G S ~  the r i g h t  
question. 

** This s h i f t  i n  emphasis w i l l  require  changes i n  the  way t h a t  paid consultants  
a r e  used by government. Speci f ica l ly ,  government a t  a l l  l e v e l s  should: 

-- Use consultants  on an hourly o r  pe r  diem b a s i s  i n  informal in ter -ac t ion 
with policy-makers t o  help define the  problem. 

- Provide f o r  more substant ive  review of proposals f o r  consultant  s t u d i e s  
which w i l l  be.uaed i n  making major pol icy  decisions. 

-- Buy consult ing se rv ices  i n  increments, the  f i r s t  increment being t h e  use 
of per  diem o r  hourly consultants  t o  a s s i s t  i n  problem def in i t ion .  

-- Focus consultant  repor ts  ch ie f ly  on ana lys i s  s f  a l t e r n a t i v e s ,  no t  t h e  
coneultantss own recommendations. 

-- Continue problem d e f i n i t i o n  and re-def in i t ion  r i g h t  up t o  the  point  a t  
which a decision is made, including,  when appropriate,  the  use of paid 
o r  unpaid advocacy consultants .  

** In  addi t ion  t o  t h i s  b e t t e r  r o l e  f o r  paid consultants ,  w e  be l ieve  much g rea te r  
a t t e n t i o n  should be paid by government t o  the  r o l e  of unpaid sources of 
a ss i s t ance  i n  defining the  problem. 

** Individual  agencies s f  government may not  be  aware of the v a r i e t y  of outs ide  
sources of a ss i s t ance  avai lable .  To cor rec t  t h i s  gap i n  awareness and t o  
encourage g rea te r  sharing and exchange of consultant  work between l e v e l s  and 
agencies of government we believe:  

-- Requests f o r  proposals and no t i ces  of contrac ts  le t  f o r  a l l  s t a t e ,  metro, 
and l o c a l  consult ing con t rac t s  should be published. 

-- A l l  consultant  r epor t s  contracted f o r  by s t a t e ,  metropolytan, and l o c a l  
agencies of government should be c e n t r a l l y  f i l e d ,  and open and e a s i l y  
access ib le  t o  c i t i z e n s  and t o  agencies of government o the r  than the  
agency f o r  which t h e  study was done. 

** Our eaphmis on dnflnlnq t h e  problem sterns from realization that c r e d i t  f o r  
much of  the  Twin Cities' high l e v e l  of innovation must go t o  the  wil l ingness 
of policy-makers t o  reappraise broadly-accepted and strongly-held b e l i e f s  
and, i n  e f f e c t ,  re-define problems. Exemplary of t h i s  a t t i t u d e  a r e  changes 
which took place o r  a r e  now evolving i n  our a rea ' s  de f in i t ion  of "problems" 
r e l a t i v e  t o  t ranspor ta t ion ,  sewers, and medical and s o c i a l  services .  

** Despite t h i s  wil l ingness,  we bel ieve  t h a t ,  o v e r a l l ,  policy-makers give too 
Ti t t le  a t t e n t i o n  t o  defining the  problem. We have found, f o r  example, tha t :  
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-- Problems a r e  usually defined by operat ing agencies which most o f t en  
generate the  proposals on which policy-makare are asked to make a 
judgement. It may only be n a t u r a l  f o r  an operat ing agency, charged with 
day-to-day management of a p a r t i c u l a r  function o r  senrice, t o  be so-- 
what inh ib i t ed  i n  stepping back and quest ioning something as b a s i c  as 
t h e  nature  of the  problem with which i t  deals  every,day; 

I ' -- Few consultants  are marketing t h e i r  services i n  the  ronner i n  which we 
have found t o  be of s p e c i a l  ass is tance  i n  def in ing t h e  problem, 

-- Policy-makers may be re luc tan t  t o  admit t h a t  they need help i n  def in ing 
t h e  problem, espec ia l ly  when outs ide  consultants  used i n  d i r e c t  i n t e r -  
ac t ion with policy-makers may cormnand a s izeab le  da i ly  o r  hourly fee. 

-- Even when consul tan ts are used, t r a d i t i o n a l  consultant  se lec t ion  proce- 
dures do no t  ensure t h a t  a governmental agency w i l l  define o r  re-define 
the  problem. There is, f o r  example, no requirement t h a t  a statement of 
the problem being inves t igated  be made i n  t h e  contrac t  review, o r  t h a t  
the re  be  publ ic  review and input  t o  any such'statement of the  problem. 

-- The t r a d i t i o n a l  p r a c t i c e  of h i r ing  a consuitant  t o  do a study r e s u l t i n g  
i n  a repor t  which makes recommendations may tend t o  i n h i b i t  a govern- 
mental agency i n  giving adequate considerat ion t o  defining the  problem. 

-- Rather than closing o f f  the  de f in i t ion  of the  problem too e a r l y ,  a s  of ten  
happens when a l a r g e  study is contracted f o r  from a s i n g l e  consultant ,  
a conscious e f f o r t  ' to  properly define the  problem should continue 
r i g h t  up u n t i l  t h a t  time at which t h e  decision is  made. 

** There is a l s o ,  i n  s t a t e  government, and i n  the  pub l ic  a t  l a rge ,  a degree of 
concern about the  use of consultants  i n  t h e  more t r a d i t i o n a l  r o l e s  -- t o  
perform s t u d i e s  and t o  provide profess ional  services.  To combat the causes 
of t h i s  concern we be l ieve  government should take s t e p s  t o  reduce t h e  
p o t e n t i a l  f o r  favoratism and c o n f l i c t s  of i n t e r e s t  by: 

-- Posting no t i ces  of a l l  upcoming consultant  contrac ts  i n  a c e n t r a l  place 
f o r  a l l  s t a t e  and metropolitan agencies and i n  a c e n t r a l  place f o r  
each individual  u n i t  of l o c a l  government, 

-- Requiring t h a t  considerat ion be made of more than one consulting f i rm i n  
the se lec t ion  process. 

-- Establishing c r i t e r i a  f o r  consultant  se lec t ion  i n  advance of considering 
f i m .  

- Including c i t i z e n s  and persons from o ther  governmental agencies on the  
consultant  se lec t ion  panel. 

-- Requiring a statement from both the  consultant  and the  governmental agency 
t h a t  a c o n f l i c t  of i n t e r e s t  is not  represented i n  any o t h e r  contrac ts  
which the  consultant  is current ly  engaged in .  

-- - - 
-- Taking s t e p s  t o  el iminate p o t e n t i a l  c o n f l i c t s  of i n t e r e s t  when consultants  

are being used t o  replace s t a f f  o r  t o  make recommendations f o r  f u r t h e r  
s tud ies  . 



. . . . 
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Forming the b a s i s  f o r  our recommendation$ a r e  four, in te r - fe la ted  finding@ and 
conclusions ; 

I. Def i a i a g  the problem, even before considerat ion of a l t e r n a t i v e  so lu t ions  
begins, is e s s e n t i a l  t o  impro.ving the process by which government makes 
important pol icy  decisions.  

11. I n  defining and re-defining policy-related problems, the re  a r e  impor- 
t a n t  advantages t o  going beyond the  perspective of a given governmental 
agency. 

LIT. In  making important pol icy  decisions,  however, government g f t en  gives 
inadequate conaideratlton to  def in ing p rec i se ly  what the  prsblern is. 

IV.  Problems o r  concerns a l s o  p x i s t  r e l a t i v e  t o  the  use of consul tants  who 
a r e  used by governmgnt t o  perform s t u d i e s  and provide p r o f e s s i o ~ o l  
services. 

Our f indiqgs and coaclpsionq i n  more d e t a i l :  - 
I. DEFINIiJ6; THE PROBLEM, EVEN BEFORE CONS1IIE;RATION OF ALTERNATIVE SOLUTIONS 

BEGINS, LS ESSI$NTIN, TO IMPROVING THE PROCESS BY WHICH GOVERNMENT MAKES 
IMPORTANT POLICY DECISIONS. 

A. A number of c r i t i c a l l y  important pol icy  decisions a r e  and w i l l  be 
facing s t a te ' ,  m e t r o p o l i t a n  'and l o c a l  government i n  Minnesota. These 
decisions a r e  of such g i g n i f i c q n ~ ~ t h a t  they require  more ca re fu l  
considerat ion t h q  ever before t o  'defining o r  even re-defininp; the  
problems being addressed, - 

These cr f  t i c a l  pol icy  decisions re f  Jec t  a rapidly  changing eocie ty  
which includes : 

** Increasing re l i ance  pn s t a t e  and lacel. governments f o r  4evelopmen t 
qnd Implementa~ion of new, innovative programs geared to  bee$ meet 
the  needa of a g4yen locel iey .  

** Qqestioning, within the  state-local syrfsm, i t s e l f ,  abou& the 
futrfre role8 sf l o c a l  govarr\ourP i n  l i g h t  of pressures t o  8 h i f t  
au thor i ty  t o  regional  and neighborhood Jevels ,  

** Mounting pressures t o  increase the  r o l e  of the  average c i t i z e n  i n  
governance. 

** Competing demands., on one hand, f o r  econoay i n  government, and, on 
the  o the r  hand f o r  a b e t t e r  q u s l i t y  of governmental se rv ices  pro- 
vided. 

** Uncertainty about the  impact of declining b i r t h  r a t e s  on construction 
of schools and o the r  a g p i t a l  f a c i l i t i e s .  

** Coping with realignment of p r i o r i t i e s  i n  the conewption of energy 
and o the r  resources. 



B. Giving ca re fu l  a t t e n t i o n  t o  defining and even re-defining ~ r o b l e m s  is 
r e s u l t i n g  i n  d$scussion and implementation of new, innovative ideas  and 
programs i n  the  Twin Cities and i n  Minnesota. 

Much c r e d i t  f o r  our a rea ' s  high l e v e l  of innovation m u s t  go, t o  the  
wi l l ingness  of e l ec ted  and appointed policy-makers t o  reappraise broadly- 
accepted and strongly-held b e l i e f s  and, i n  e f f e c t ,  re-define problems 
with which they a r e  dealing. 

Just a . few examples of what t h i s  has meant o r  may m e a n  t o  solving 
"problems" in. Minnesota and i n  the  Twin C i t i e s .  

1. The "sewer problemt' wasn' t j u s t  an engineering problem: I n  the  
1950's and e a r l y  1960ts ,  the  M n  C i t i e s  "sewer problem" was l a rge ly  
couched i n  engineering o r  technical  terms of how t o  b e s t  meet the  
regional  problem of disposing of sewage and o the r  wastes. 
Proposals t o  resolve t h i s  problem were advanced by the  various par- 
ties t o  the  dispute.  

The c o n f l i c t  remained, however, u n t i l  the  Legis la ture  created the  
Metropolitan Council i n  1967. The Council began by looking a t  
sewers i n  the  t r a d i t i o n a l ,  technical  manner, but  quickly re-defined 
the problem a s  how t o  a l l o c a t e  the  various c a p i t a l  and operat ing 
cos t s  of the  system f a i r l y  around the  region and how t o  insure  t h a t  
t h e  decision-making body which would make t h i s  cos t  a l loca t ion  would 
be representat ive.  The so lu t ion  t o  t h i s  statement of t h e  problem, 
then, became much d i f f e r e n t  but  d id  r e s u l t  i n  resolut ion of the  
region ' s dilemma over sewers. 

2. The " t ranspor ta t ion  problemtt may no t  be the  automobile per  se: 
I t  Tradi t ional ly ,  t ranspor ta t ion  planners have seen the  transporta- 

t i o n  problem1' t o  be the automobile, which r e s u l t s  i n  too much a i r  
pol lu t ion,  congestion, energy consumption, and a range of o the r  
e v i l s .  The so lu t ion  t o  t h i s  problem became- transi t ,  t r a d i t i o n a l l y  
defined a s  being public,  running on f ixed routes  and schedules, and 
using r e l a t i v e l y  l a rge  vehicles.  

I f ,  however, the  t ranspor ta t ion  problem, a s  is  now gradually taking 
place i n  the Twin C i t i e s ,  is re-defined a s  'being the  wasteful  and 
i n e f f i c i e n t  use of the  automobile and the  roadways on which i t  
runs, an e p f i r e l y  d i f f e r e n t  -- and more e f f e c t i v e  -- so lu t ion  begins 
t o  emerge. '@is evolving understanding of what the  t ranspor ta t ion  
problem r e a l l y  is is r e f l e c t e d  i n  t h e  highly successful  commute-a- 
van programs now being operated by severa l  major Twin Cities employ- 
ers; by Governor Anderson's program t o  provide computerized car-pool 
matching se rv ices  t o  every res iden t  of the  seven-county area ;  and 
by the  ca re fu l  evaluation n w  being given by t h e  Metropolitan 
Transi t  Commission t o  new t r a n s i t  developments such a s  dial-a-ride 
and subscr ip t ion bus service.  

3. The "medica$/social se rv ices  problem" i s n ' t  just a shortage of publ ic  
funds: The t r a d i t i o n a l  "problem" facing government i n  responding - 
t o  the  increased expectations of lower income groups has been seen 
as a shortage of funds. Y e t ,  desp i t e  continually increasing funds, 
the  needs of soc ie ty  don't seem t o  be f u l l y  m e t .  



This dilemma has forcgd a re-evaluation of the t r ad i t i ona l  'shortage of 
fmding'  explanation fo r  the medical/social services problem. Re- 
evaluation, i n  turn,  exposes more far-reaching explanations of what the 
problem rea l ly  is. 

The absence of incentives within the current delivery system t o  e i t h e r  
improve services o r  cut costs,  f o r  example, qu$ckly becomes apparent. 
This, along with mderstanding the re la ted  absence of competition within 
the medical/social services delivery system, leads t o  innovative, 
exci t ing new approaches t o  meeting the problem such a s  the use of 
health maintenance organizations, purchase of services,  de-centralization 
of soc i a l  services delivery, and d i r ec t  payments o r  vouchers. 

I N  DEFINING AND RE-DEFINING POLICY-RELATED PROBLEMS, THERE ARE IMPORTANT 
ADVANTAGES TO GOING BEYOND THE PERSPECTIVE OF A GIVEN GOVERNMENTAL AGENCY. 

In government a s  i n  any enterpr ise  there i s  and can be no subs t i tu te  f o r  
i n t e rna l  competence. We strongly support the c r i t i c a l  e f f o r t s  now underway 
t o  improve the competence of individuals i n  government. 

There are,  however, important advantages t o  being able t o  draw i n t o  the 
problem def ini t ion process sources of assistance beyond tha t  agency which 
is making the decision. We have found, f o r  example, tha t  outside sources 
of assistance,  both paid and unpaid, can be helpful  by lending the kind of 
expertise,  experience, o r  perspective needed to  define o r  even re-define the 
d i f f i c u l t  problems which government is  facing. 

A. Using consultants. i n  problem definition can take any of several  forms. 

We were most impressed with the "brain-picking" o r  "over-the-shoulder" 
consulting now bein8 used i n  the Mehropolitan Council gnd some leg is la -  
t ive  committees. Thie process ueually involves bringing i n  acknowledged 
experts who spend perhap6 no more than an afternoon with policy-makers 
o r  key s t a f f  people. The r e su l t  of such consultant use may not be a 
report  a t  a l l ,  but ra ther  the t ranscr ip t  of the inter-action between the 
consultant and members of the policy body o r  s t a f f .  

I f  a consultant is used i n  t h i s  manner, he of ten i s  paid on a per diem 
o r  hourly bas i s  plus expenses. Because of the  qual i ty  of the t a l en t  
sometimes used i n  t h i s  manner, the per diep o r  hourly fee  of such 
consultants may be qu i te  high, perhaps even hundreds of do l la r s  per day. 

This use of consultants is  4 recognition t h a t  policy-makers usually do 
not have t i m e  t o  read long consultant report$. A wri t ten report  often 
i s n ' t  t he  most important pqoduct of a contract  wtth a consultant. 
Retaining a congultant f o r  dialogue and interact ion with policy-makers 
and/or t h e i r  s t a f f s  may provide an important par t  of the education 
process needed t o  improve t h e i r  perspective as t o  the  precise nature 
of the problems being confronted. 

B. In  addit ion to  h l r i ng  paid consultants i n  t h i s  manner, there are! a number 
of other  sources of'uizpcrid advice and assistance available t o  policp~llpkers 
i n  Minnesota and i n  the 'Itjln Cities. So& of them are:  



1. Business, l abor ,  o r  community leaders ,  academics, o r  o f f i c i a l s  of 
o the r  ~overnmenta l  agencies. Often t i m e s  t h e i r  input  can be ob- 
ta ined informally by telephone o r  over a cup of coffee. 

2. A c i t i z e n  advisory group created f o r  a study: Hennepin and 
Ramsey Counties cur ren t ly  have l o c a l  government study connnlssions 
which might f a l l  i n t o  t h i s  category. Adequate, independent s t a f f  
is sometimes provided for .  

3. Business executives on loan: Governor Anderson, i n  1972, created 
the  Loaned Executives Action Program (LEAP) which i n  many ways acted 
a s  a consultant  t o  s t a t e  government.' A s i m i l a r  program is now under- 
way using l o c a l  business people i n  Mankato and LeSeuer County. 

4. Reports o r  o the r  consultant  work done f o r  o the r  l e v e l s  o r  agencies 
of government: Some problems a r e  common t o  d i f f e r e n t  governmental 
u n i t s  o r  agencies a s  we l l  a s  t o  o the r  geographical areas. Access 
t o ,  and c r o s s - f e r t i l i z a t i o n  of ideas  generated i n  o ther  agencies 
can be an important p a r t  of the  education needed i n  p rec i se ly  
defining the  problem. 

5. Community organizat ions and i n s t i t u t i o n s :  Fortunately our a rea  
subsidizes a number of i d e a  generators. Such resources are found 
i n  agencies l i k e  the Center f o r  Urban 'and Regional Af fa i r s  of the  
University of Minnesota, i n  quasi--governmental organizat ions such 
a s  the  League of Minnesota Municipali t ies ,  and i n  p ~ i v a t e  c i t i zen-  
based organizat ions l i k e  the  Ci t izens  League, the  League of Women 
Voters, and MPIRG. A l l  a c t ,  i n  e f f e c t ,  a s  'consultants '  t o  govern- 
ment by aiding i n  evaluat ing and defining o r  re-defining the  a rea ' s  
problems. 

XII. I N  MAKING IMPORTANT POLICY DECISIONS, HOWEVER, GOVERNMENT OFTEN GIVES IN-  
ADEQUATE CONSIDERATION TO DEFINING PRECISELY WHAT THE PROBLEM IS. 

A, Policy-makers o f t en  asswne~the.problem o r  accept a statement of the  
problem which has, i n  e f f e c t ,  been defined by so lu t ions  proposed by an + 

operat ing agency. 

Policy-makers, whether e lec ted  t o  a board o r  commission o r  e lec ted  o r  
appointed a s  the  head of an administrat ive agency, usually do not  
i n i t i a t e  the  proposals on which they a r e  asked t o  make a judgement. 
Tradi t ional ly ,  proposals a r e  shaped by the  operat ing aRency, at  t h a t  
point  i n  the system where the decision w i l l  u l t imate ly  be implemented. 

This arrangement sets up the  opportunity f o r  the  opera t ing agency, which 
may have a vested i n t e r e s t  i n  the outcome, t o  define the  problem i n  
such a Baanner t h a t  a p a r t i c u l a r  so lu t ion  which i t  wantr i s  aerumed. By 
t h i s  point  i n  the  decision-making process, i t  becomes too l a t e  f o r  the 
pol icy  body t o  publ ic ly  consider o r  r e f l e c t  on the  na tu re  of t h e  
problem i n  an object ive  se t t ing .  - - 

Leaving problem d e f i n i t i o n  only t o  the  operat ing agency may a l s o  tend 
t o  restrict government from a complete evaluation of what t h e  problem 
is. It may be only n a t u r a l  f o r  an operat ing agency, charged with day- 
to-day mauagement of a p a r t i c u l a r  function o r  service ,  t o  be solsewhat 



inh ib i t ed  i n  stepping back and questioning-so- basic a~ the 
nature  of t h e  problem-wlth rhicb i t  dairr ~mry day. 

(he p r a p a t i c  aonsiderat ion here is  t h a t  problem defgni t ion  or re- 
d e f i n i t i o n  takes a considerable amount of  tins. Nost policy bodies 
are heavily involved i n  administrat ion of t h e i r  p a r t i c u l a r  agency. The . 
f a c t  t h a t  most pol icy  bodies a r e  part-time only adds to t h i s  problem. 
A s  a result, adequate time t o  think through a statemant of t h e  problem 
being confronted may not  be provided for .  

B. The important p o t e n t i a l  of using outs ide  sources of ags is tsnce  t o  
improve the  a b i i t t y  of government t o  define the  p r o b l e k  it faces  i s  
not  be in^ f u l l y  realized.' '  

We have found, for 'example, t h a t :  

1. Individual  agencies of government may not  be aware of the  va r ie ty  
of sources of a ss i s t ance  avai lable .  

A wide range of p o t e n t i a l  sources of outs ide  advice is ava i l ab le  
t o  government a t  every l e v e l  t o  draw upon f o r  a ss t s t ance  i n  defin- 
i n g  problems. Much of t h i s  exper t i se  e x i s t 8  i n  t h e  community and 
can be tapped f o r  f r e e  by making a few phone c a l l e  o r  arranging 
an informal meeting. 

Knowing where t o  g e t  t h i s  kind of a ss i s t ance  may, however, be 
q u i t e  another problem facing government i n  t h e  Twin Cities and i n  
Minnesota.. There is, f o r  example: 

.** No c e n t r a l  source of information on s k i l l s  possessed by paid  
consultants .  

** No formalized contact  point  f o r  individuals  o r  organizat ions 
which a r e  sometimes tapped on a- more informal b a s i s  f o r  
a ss i s t ance  i n  prob-lem def in i t ion .  

** No c e n t r a l  f i l e  of coneultant s t u d i e s  and repor t s  done by the  
l a rge  number of s t a t e  and l o c a l  agencies operat ing i n  Minnesota. 

2. few consuJtants are marketing t h e i r  services  i n  the  manner i n  which 
we have found can be of s p s c i a l ' a s s i s t a n c e ' i n  defining the problem= 

Generally speaking, the  consult ing indust ry  is organized t o  produce 
repor ts .  Most l a r g e  consult ing f irms have p e r s ~ n n e l  who c o l l e c t  
da ta  o r  produce maps, char t s ,  and other  mater ia l  which f ind  t h e i r  
way i n t o  polished looking consultant  reports .  

The kind of innovative, brain-picking consult ing which we have 
i d e n t i f i e d  as being p a r t i c u l a r l y  he lp fu l  ia problem d e f i n i t i o n  is, 
on the o the r  hand, done almost e n t i r e l y  by p r inc ipa l s  I n  the  f irm 
whose experience, exper t i se ,  and perspective a r e ,  usual ly  purchased 
f o r  a very healthy fee. 

Such consultant  u t i l i z a t i o n  can be both very demanding and very 
rewarding f o r  the p r ing ipa l s  i n  the firm, but may reduce dramatic- 
a l l y  the  demand f o r  se rv ices  performed by the  majori ty of employees 



i n  a l a r g e  consu l t i ng  firm. As a r e s u l t ,  most consu l t i ng  f i rms  
at tempt  t o  'sell t h e  f i rm'  r a t h e r  than  market t h e  i n d i v i d u a l  
e x p e r t i s e  of t h e i r  top people. 

3. Policy-makers may b e  r e l u c t a n t  t o  admit t h a t  they need he lp  i n  
de f in ing  t h e  problem, e s p e c i a l l y  when o u t s i d e  consu l t an t s  used i n  
d i r e c t  i n t e r a c t i o n  wi th  policy-makers command a s i k e a b l e  d a i l y  o r  
hour ly  fee.  

Because of p o l i t i c a l  cons ide ra t ions ,  t h e r e  may be a c e r t a i n  amount 
of r e luc t ance  on t h e  p a r t  of e l e c t e d  and appointed policy-makers - 
t o  admit t h a t  o u t s i d e  e x p e r t i s e ,  experience,  o r  pe r spec t ive  is 
requ i r ed  i n  something as b a s i c  as de f in ing  t h e  problem. As  a r e s u l t  
having t o  be "educated", e s p e c i a l l y  i n  f u l l  p u b l i c  view by o u t s i d e  
expe r t s ,  may b e  viewed as an admission of  weakness and a clear 
opening f o r  p o l i t i c a l  oppos i t ion .  

Along the  same l i n e s ,  t h e r e  is a c e r t a i n  amount of  p o l i t i c a l  
l i a b i l i t y  involved i n  ask ing  t h e  k ind  of "dumb ques t ions"  sometimes 
r equ i r ed  i n  t h e  process  of  educa t ing  policy-makers i n  d i r e c t  i n t e r -  
a c t i o n  wi th  o u t s i d e  expe r t s .  

Perceived taxpayer  a t t i t u d e s  may a l s o  tend t o  work a g a i n s t  h i r i n g  
o r  cons ider ing  many and v a r i e d  sou rces  of  advice which command a 
s i g n i f i c a n t  f ee .  

C. Even when consu l t an t s  a r e  used, t r a d i t i o n a l  consu l t an t  s e l e c t i o n  proced- 
u re s  do n o t  ensure t h a t  a governmental agency w i l l  de f ine  o r  re -  
de f ine  t h e  problem. 

When a consu l t an t  is  h i r e d  t o  perform a s tudy ,  t h e r e  appear  t o  be s e v e r a l  
s t e p s  i n  t h e  consu l t an t  s e l e c t i o n  process  which could b e  used t o  a i d  a 
governmental agency i n  de f in ing  t h e  problem. 

Hir ing  a consu l t an t  means t h a t . r e c o g n i t i o n  must be  made t h a t  h e l p  i s  
needed. The expendi ture  of p u b l i c  funds f o r  a very v i s i b l e  purpose 
must be j u s t i f i e d .  A time frame is s e t .  A c o n t r a c t  must be nego t i a t ed  
and signed. 

The oppor tuni ty  t o  use t h e  consu l t an t  s e l e c t i o n  process  t o  assist i n  
de f in ing  t h e  problem is o f t e n  l o s t ,  however. While our  f i nd ings  he re  
r e f l e c t  o u r  i n v e s t i g a t i o n  of  consu l t an t  s e l e c t i o n  procedures i n  s t a t e  
government, we were given no reason t o  b e l i e v e  t h a t ,  on t h e  whole, 
s e l e c t i o n  procedures i n  o t h e r  l e v e l s  of  government ensure  t h a t  adequate 
a t t e n t i o n  is given t o  de f in ing  t h e  problem under cons idera t ion .  

1. The e x i s t i n g  review and approval  process  f o r  s t a t e  consu l t an t  
r e q u i r e s  no s ta tement  of t h e  problem be ing  inves t iga t ed .  c o n t r a c t s ,  

Under e x i s t i n g  s t a t e  procedures ,  a c o n t r a c t  f o r  $50 f o r  a doc tor  t o  
g ive  a l e c t u r e  on hygene t o  a migrant  l abo r  camp and a c o n t r a c t  
f o r  a $400,000 c o r r i d o r  s tudy  by t h e  Department of  Highways a r e  
given t h e  same b a s i c  review. The review process  of  t h e  Department 
of Administrat ion is t o  ensure ,  a s  it  does f o r  a l l  c o n t r a c t s ,  t h a t  
necessary  funds a r e  a v a i l a b l e  f o r  t h e  consu l t an t  s tudy  i n  t h e  
p a r t i c u l a r  department 's budget. I n  add i t i on ,  t h e  Attorney General ' s  



o f f i c e  determines t h a t  the  contract  is i n  cor rec t  l ega l  form and 
the  Department of  Personnel may be asked t o  determine i f  the work 
being contracted out  could be p e r f o m d  by s t a t e  employees. 

A statement of the  problem being investigated o r  a guarantee t ha t  ' 

defining the  problem premeds the  study is no t  required, 

2. A request  f o r  proposal (RFP) o r  study design is not  required i n  
the se lec t ion  of a consultant  t o  perform a study. 

The request f o r  proposal is  a method bjt which the  governmental 
agency s o l i c i t s  proposals t o  do a given study from various consult- 
ing firms. The RFP process forces the  governmental agency t o  put  
i n t o  wr i t ing  some notion of what the  problem is and some d i rec t ion  
t o  the consultant i n  coming back with a response. 

The Study d e s i m  is a document, usually prepared by a consultant  
i n  response t o  an RFP, i n  which the  problem is described and a 
proposal is made on how the  consultant  w i l l  undertake t o  resolve 
the problem i n  the form of a study. Some study designs a r e  con- 
t r ac ted  and paid f o r  a s  a supplement t o  the  main study. 

We have found both of these too l s  t o  be of ass i s t ance  t o  a govern- 
mental agency i n  defining the  problem, There is, however, no 
general requirement i n  s t a t e  consultant  se lec t ion  procedures f o r  
the  use of e i t h e r  an RFP o r  study design, except f o r  technical  and 
engineering contracts  l e t  by departments o ther  than the  Highway 
Department; 

3. There is no requirement i n  s t a t e  procedures t h a t  more than one 
consult ing firm be considered i n  the awarding' of a contract  t o  
perform a study. 

Also benef ic ia l  t o  a governmental agency i n  defining the  problem 
may be the informal give-and-take which occurs between competing 
cmsu l t i ng  f irms and the  agency during the  consultant  se lec t ion  
procees. When an agency is interviewing several  consult ing f i r m  
and evaluat ing study designs o r  o ther  less formalized responses t o  
a request f o r  proposal,  pressure is grea te r  t o  think through more 
precise ly  j u s t  what i t  is t h a t  the  agency is asking the  consultant  
t o  do. 

There is, again except f o r  a rch i tec tua l  and engineering contracts ,  
no s t a t e  policy on whether more than one (or how many) firms should 
be considered o r  interviewed i n  the  consultant  se lec t ion  process. 
A 1967 study by the Senate C iv i l  Administration Committee found 
t ha t  t he  average consultant  contract  resul ted  from consideration of 
only 1.7 consult ing firms. 

4. Public review of a statement of the  problem o r  of important data  
o r  asstgpptiona wed i n  the  consultant  study is not  required. 

The f a c t  t h a t  a request  f o r  proposal and study design a r e  being 
draf ted  and t ha t  consult ing firms a r e  being interviewed, provides 
an excel lent  opportunity f o r  a governmental agency t o  ge t  publ ic  
input t o  the  problem def in i t ion  process. Community input t o  t h i s  



process might take the  form of a formalized c i t i z e n  advisory 
committee o r  a less formalized publ ic  hearing. Ei ther  f o r m  could 

- be asked t o  review and evaluate  bas ic  da ta  and assmp't ions i n  the  
study and the  content of the  RFP and study design which s e t  f o r t h  
a statement of the  problem made by both the  agency and the 
consultant.  

There is ,  however, no requirement t ha t  governmental agencies submit 
f o r  publ ic  review and sc ru t iny  a statment of the  problem which i t  
is attempting t o  address. Nel t he r  i s  there  any requirement t ha t  
important assumptions o r  da ta  which a r e  being accepted p r i o r  t o  
beginning the  study a r e  submitted f o r  public review. 

D. The t r ad i t i ona l  p r ac t i c e  of h i r i n g  a consultant  t o  do a study resu l t in& 
i n  a repor t  which makes recommendations may tend t o  i n h i b i t  a governmental 
agency from giving adequate considerat ion t o  what the  problem is. 

We have found t ha t  when consultants  a r e  h i red t o  perform a study,  they 
near ly  always a r e  a l so  asked t o  make recommendations. When the  consult- 
an t  r epor t s  t o  the  agency, a t t en t i on  quickly s h i f t s  t o  acceptance o r  
debate over recormnendations. The statement of the  problem is 'a given', 
is  'understood' i n  l i g h t  of the  solut ions  proposed, o r  is ignored. 

By t h i e  time i n  the  decision-making process, the  consultant may be some- 
what defensive and i n f l ex ib l e  on h i s  statement of the  problem. The 
consultant ,  by the  very nature  of h i s  assignment, argues fo rce fu l ly  f o r  
h i s  understanding of the  problem a s  re f l ec ted  i n  h i e  recommcndationa. 
The consultant 's  reputa t ion is, i n  many ways, on the  l i ne .  H e  must do 
a l l  poss ible  t o  back up h i s  understanding of the problem t o  the  detriment 
of o ther  p o s s i b i l i t i e s  t ha t  he may have considered and perhaps could 
argue more object ively  f o r  i f  he were not required t o  make one recouunenda- 
t ion.  

When a s i ng l e  recommendation is made by a s i ng l e  consultant ,  i t  may be 
given a g rea t  dea l  of credibi1ity.because the consultant  is thought 
t o  be an exper t  i n  a given subject  area. Conversely, opinions o r  a l t e rn -  
a t i v e  statements of the problem presented by c i t i z ens  o r  o thers  no t  
possessing t h i s  "aura of the expertf '  may be given less consideration 
than they might i f  the .  governmental agency had no t  already contracted 
f o r  and received an expensive consultant study and report .  

Rather than closing off  the de f in i t ion  of the  problem too ea r ly ,  a s  
of ten  happens when a l a rge  study is contracted f o r  from a s i ng l e  
consultant ,  a conscious e f f o r t  t o  properly def ine  the  problem sho 
continue r i gh t  up u n t i l  the  time a t  which the  decision is made. 

After  consultants  o r  s t a f f  have i den t i f i ed  and researched various a l t e rn -  
a t i v e  solut ions  t o  the  problem, a decision must be made. Occassionally, 
the  issues  o r  posi t ions  i n  a controversy may be drawn such t h a t  there  
a r e  a few, c l e a r l y  i den t i f i ab l e  posit ions.  In  such cases, i t  may be 
advantageous t o  a t r u l y  open-minded policy body t o  encourage a high l e v e l  
'clash' of viewpoints a s  t o  what the  problem is o r  what solut ions  be s t  
meet the  problem which has evolved through t h i s  sometimes exausting 
process. In  such a %case, professional  advocates may be hi red t o  argue 
fo rce fu l ly  each of the  posi t ions  i n  the  controversy i n  an open forum- 



A s l i g h t  va r ia t ion  on t h i s  p rac t i ce  might be the  h i r i n g  of two o r  more 
consult ing f irms t o  work from a given set of da ta  and assumptions t o  
independently a r r i v e  a t  recommendations f o r  solving the  problem. I n  
such an ins tance  i t  seems t o  us t h a t  the re  would be a g rea t  incent ive  
f o r  each of t h e  consult ing firms t o  provide maximum output s ince  t h e i r  
work w i l l  be compared d i r e c t l y  t o  t h a t  of a competing firm. 

TV. PROBLEMS OR CONCERNS ALSO EXIST RELATIVE TO THE USE OF CONSULTANTS ,WO ARE 
USED BY GOVERNMENT TO PERFORM STUDIES OR PROVIDE TECHNICAL SERVICES. 

There is, i n  s t a t e  government, and i n  t h e  publhc a t  l a rge ,  a degree of 
concern about t h e  use of consultants  o r  o ther  contracted profess ionals  by 
government. This concern is  suggested by: 

** Sta f f  s t u d i e s  current ly  underway on the  use of consultants  by s t a t e  
agencies i n  both houses of the  Minnesota Legislature.  

** B i l l s  which were draf ted  ox introduced i n  the  1973-74 Legis la ture  t o  
require substant ive  review of consult ing contrac ts  by the  Department of 
Administration, t o  r e s t r i c t  t h e  consult ing a c t i v i t i e s  of University of 
Minnesota professors,  and t o  l i cense  planners and appraisers .  

** Recommendations by t h e  Governor's Loaned Executives Action Program (LEAP) 
t h a t  some consult ing work done by the  Department of Education be 
eliminated; t h a t  t h e  Department of Administration study t h e  use of 
consultants  i n  s t a t e  government t o  determine i f  tasks  now being performed 
by consultants  could be  performed by permanent employees; and t h a t  t h e  
establishment of g rea te r  i n t e r n a l  consult ing capab i l i ty  be invest igated.  

** A follow-up study t o  the  LEAP recommendations by the  Department of 
Administration. 

** New l e g i s l a t i o n  adopted i n  1974 which es tab l i shes  g rea te r  control  over 
the  use of a r c h i t e c t s  and engineers i n  s t a t e  government. 

Our f indings with respect  t o  the  more t r a d i t i o n a l  ro les :  

A. Consultants a r e  o f t en  re ta ined t o  perform valuable functions i n  inves t i -  
g a t i n g  and evaluat ing a l t e r n a t i v e  solut ions.  There is, however, a general 
absence of policy and guidelines on the  use of consultants  t o  perform 
s tud ies  f o r  the s t a t e  o r  f o r  o ther  u n i t s  of government. 

Assuming t h a t  the  pol icy  body has given s u f f i c i e n t  thought t o  t h e  
problem t h a t  i t  i s  attempting t o  dea l  with, a period of the  time then is 
usual ly  reserved f o r  inves t iga t ing  and evaluating a l t e r n a t i v e  solut ions.  
This s t a g e  o r  increment i n  t h e  decision-making process may be e i t h e r  
undertaken by s t a f f  o r  contracted out  t o  a consultant  i n  the  form of a 
study. 

This study port ion of decision-making may involve surveying the  l i t e r a -  
tu re ,  co l l ec t ing  data ,  examining a l t e r n a t i v e  programs which might be 
applicable and which a r e  being u t i l i z e d  elsewhere, determining of public 
opinion through a survey, e t c ,  

Consultants may have p a r t i c u l a r  exper t i se  i n  performing s tud ies  which 
might j u s t i f y  t h e i r  being h i red  i n  t h i s  s t age  of the  process, Whether 



t o  h i r e  a consultant  t o  carry  out  the  s tudy .por t ion  of  decision-making 
mgy a l s o  depend on t h e  s i z e  of the  agency, wi th  l a r g e  agencies probably 
b e t t e r  able  t o  undertake t h i s  type o f w o r k  on a s t a f f  basis.. 

However, when h i r i n g  and using coasul tants  t o  perform s tud ies ,  governmen- 
ta l  agencies are giveq very l i t t l e  direcTion from policy o r  guidel ines  
which might ensure t h a t  the  problem is properly defined and t h a t  t h e  
c o n s d t a n t  performing the  study is a t  a l l  t imes 'mder  control .  For 
example : 

1. There is no state pol$cy on the  we of coneultants. 

There is  no e x p l i c i t  recognit ion i n  s t a t e  l a w  o r  administrat ive 
procedures of t h e  importance of being able  t o  draw on needed 
outs ide  experience, e x p e r t i s e + o r  perspect ive ,  o r  o ther  imporant due- 
t$f i c a t i o n s  f o r  using consultante which we have iden t i f i ed .  

S ta tu to ry  references t o  t h e  use of c o n s u l t m t s  by s t a t e  government 
a r e  b r i e f .  A l l  s t a t e  agencies are genera l ly  authorized t o  h i r e  
outs ide  consultants .  Consultant contrac ts  are s p e c i f i c a l l y  exempted 
from s t a t u t o r y  competitive bidding requirements, but  must be 
approved by the  Commlsaioner of Administration. 

Except f o r  the new l e g i s l a t i o n  on se lec t ion  of  a r c h i t e c t s  and engin- 
eers, the  balance of s t a t e  pol icy  on consultants  is apparently un- 
w r i t t e n  and made on a case-by-case bas is .  

2. Lessened accountabi l i ty  sometimes r e s u l t s  from consultant  s t u d i e s  
which a r e  n o t  funded by ' the  c l i e n t  agency, 

A s u b s t a n t i a l  por t ion  of t h e  funding f o r  c e r t a i p  types of 
consult ing i n  s t a t e  and l o c a l  government has  come, i n  recent  years, 
from t h e  federa l  government. This is espec ia l ly  t r u e  i n  a reas  
involving heavy federa l  spending f o r  ca tegor ica l  a i d s  such 8s 
heal th ,  education, and t r a n s p ~ r t a t i o n ,  Much of the  funding f o r  
comuni ty  planning consul tants  a l s o  came from the  federa l  government 
through t h e  701 Program authorized by the  1954 Housing A c t .  

It is probably only n a t u r a l  t h a t  lessened accountabi l i ty  sometimes 
r e s u l t s  from non-local o r  non-stgte financing. It may r e s u l t ,  
however, i n  contrac t ing f o r  s t u d i e s  by consultants  which might not  
be d i rec ted  toward a s p e c i f i c  problem which the  agency is confront- 
ing  a t  t h a t  time. 

3. There a r e  no p o l i c i e s  oreprui,delines t o  a s s i s t  a s t a t e  agency i n  w i n &  
consultants t o  their  f d l e s i p o t e n t i a l  i n  performing a study. 

There a re ,  f o r  example: 

** No guidel ines  t o  assist an agency i n  determining whether i t  
should, in the  f i r s t  place,  go outs ide  f o r  assistance o r  whether 
it should h i r e  t h a t  ass is tance  i n  t h e  form of a consultant.  

** No guidelines on how an agency should go about the  process of 
framing the  charge t o  the  consultant.  
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2 ** No guidelines on how an agency should go abt5ut the process of 
s e l e c t i n g  a pa id  consultant;  whether an RFP o r  study design 
should be used; o r  whether more fhan Qne (or  how many) , 
consultant  firms should be cansfdgred gr Qtgntiewed.  4x 

** No guidelines on how an agency should go %bout the proces6 of " 

f i n a l i z i n g  the arrangment v i t h  s consultan$& w+ s tsndardf  zed. 
c o n t r a c t  o r  f e e  schedule l a  ava&fgble, 

, * ..+, 
I @ *  No guidelines on how an agency should r e l a t e  t o  t h e  consultant  

during the  course of the  study,",, - A 

, - 
@* No guidelines on what form the  repor t  o r  o t h e r  output from the  ' 

consultant  study should take. 

** No guidelines on what r o l e ,  i f  any, t h e  consultant  should be 
expected t o  play i n  implementation of the  repor t .  

** No guidelines on how open the  process should be i n  re la t ionsh ip  
to the  press ,  t o  the  publ ic ,  and t o  o ther  l e v e l s  and agencies 
of government. 

B. In implementing decisions of government, consul tants  may a l s o  be used 
as  ' i n s tan t  s t a f f  ' when t h e  manpower o r  p a r t i c u l a r  exper t i se  needed 
i s  not a  ful l- t ime requirement. Concerns, e x i s t ,  however, over 
p o t e n t i a l  c o n f l i c t s  of i n t e r e s t  o r  favoratism i n  the  use of consultants  
to  perform these  types of services .  

In  overload s i t u a t i o n s  which a r e  seasonal  o r  so  unpredictable t h a t  the  
agency involved could no t  j u s t i f y  s t a f f i n g  t o  a level which might be 
required a t  the  peak of demand upon i t  f o r  se rv ices ,  outs ide  consul tants  
a r e  used. I n  t h i s  sense,  consultants  can be thought of and used a s  
a kind of profess ional  'Kelly Service '  o r  ' i n s t a n t  s t a f f ' .  

Also, many smaller u n i t s  OF agencies of government cannot o r  w i l l  n o t c  
a f fo rd  t h e  ongoing cos t s  r e l a t e d  t o  h i r i n g  the  l e v e l  of profess ional  
s t a f f  sometimes required f o r  planning, engineering, l e g a l ,  o r  accounting 
advice o r  services .  A s  a  r e s u l t ,  outs ide  consultants  a r e  h i red ,  e i t h e r  
on a project-by-project  bas i s  o r  on re ta ine r .  

Having the  f l e x i b i l i t y  t o  draw upon the  se rv ices  of ou t s ide  consultante 
may not only r e l i e v e  a governmental agency of having to h i r e  specia l -  
ists on a continuing b a s i s ,  but  may a l s o  improve the  q u a l i t y  and depth 
of se rv ices  performed by tha* governmental agency at a r e l a t i v e l y  l o w  
cos t .  + 

'There $rg however, p o t e n t i a l  c o n f l i c t s  of i n t e r e s t  'and problems of 
p o l i t i c a l  favoratism i n  the  manner i n  which some l e v e l s  o r  agencies of 
government a r e  using consultants  t o  implement decisions.  For example: 

+* Procedures f o r  consultant  se lec t ion  leave open the  p o s s i b i l i t y  t h a t  
consul tants  w i l l  be h i red  on some bas i s  o the r  than q u a l i f i c a t i o n s  o r  
g u a l i t y  of proposal submitted. 

Because of profess ional ,  e t h i c a l ,  and sometimes even l e g a l  c o n s i d e r  
a t ions ,  consultants  a r e  not  sub jec t  t o  t h e  kinds of  standardized 



se lec t ion  procedures required of governmental agencies i n  making 
purchases. It i6 generally accepted t ha t  professional  services 
should no t  be purchased on a strict cost-bid bas is .  ,!fie qual i ty  of 
the  experience o r  exper t i se  do not  necessar i ly  r e l a t e  t o  the  consult- 
a n t ' s  fee.  The lowest cos t  b id  i s n ' t  necessar i ly  the  bes t  buy. 

The real concern here is  t ha t  without an open select$& process 
i n  which any qua l i f i ed  consultant can be considered, the  se lec t ion  
of consultants  may be based on some ba s i s  other than qua l i f i ca t ions .  

, . . .  . 

Except f o r  a r ch i t e c t s  and engineers covered under the '  new law,  . 
there  is: 

1)  No requirement t ha t  Requests f o r  Proposals be published o r  even 
posted. There a r e  now elaborate  requirements f o r  the  se lec t ion  
of suppl iers  of mater ia ls  o r  supplies by s t a t e  government. For a l l  
contracts  over $2,500 a no t ice  of the  upcoming contract  must be 
published. A l l  upcoming contracts  a r e  posted i n  a cen t ra l  
o f f i c e  i n  the S t a t e  Administration Building. Any po ten t ia l  suppli- 
e r  may get  on a mailing list t o  receive not ices  of upcoming 
contracts  i n  h i s  pa r t i cu l a r  a rea  of i n t e r e s t .  

The federa l  government publishes upcoming consultant' contracts  
along with o ther  upcoming contracts  i n  i t s  "Commerce Business 
Daily". Consultants and o ther  suppl iers  may subscribe t o  t h i s  
publicat ion which is published by the  Department of Comerce. 

2) No requirement.that more than one firm be considered. Some 
departments, l i k e  t he  Highway Department f o r  example, make an 
i n t e rna l  judgement on which s ingle  fim should be inv i ted  t o  sub- 
m i t  a proposal. I f  the  firm is no t  in te res ted ,  o r  f o r  some other  
reason negotiat ions break down, another firm is then contacted. 

No es tabl ished c r i t e r i a  f o r  se lec t ion . -  I f  se lec t ion  of a 
consultant is not t o  be based only on cost ,  what then w i l l  i t  be 
based upon? We have found no requirement i n  s t a t e  government 
t ha t  there  be disclosed a t  the t i m e  t ha t  proposals a r e  so l i c t ed  
on what ba s i s  the se lec t ion  of a consultant w i l l  be made. How 
much weighting, f o r  example, is  being given t o  cost ;  how much t o  
qua l i f i ca t ions ;  experience; innovation of the  proposals; o r  any 
other  c r i t e r i a ?  

** Procedures f o r  consultant  se lec t ion  leave open the  pos s ib i l i t y  t ha t  a 
consultant  might be working f o r  more than one pa r t y  t o  a given 
controversy a t  the  same time. 

Because of the  nature  of t h e i r  business, consdltants  usually must 
serve more than one c l i e n t  a t  a given time. W e  have found no 
general  policy i n  government which requires d isc losure  by a consultant  
of contracts  currently engaged i n  which might involve a con f l i c t  of 
i n t e r e s t .  S imilar i ly ,  we have found no general policy i n  government 
requiring tha t  the  agency h i r ing  the  consultant c e r t i f y  t ha t  no known 
con f l i c t  of i n t e r e s t  ex i s t s .  

For example, a consultant could be working f o r  a c i t y  planning 
commission a t  the  same time t ha t  he is working f o r  a p r iva te  developer 



making a proposal t o  t h a t  planning comaniersion. Simi lar ly ,  a 
consultant  could be working f o r  a regional  agency such as t h e .  
Metropolitan Council a t  the  same time t h a t  he  i e r  working f o r  a un i t  
of l o c a l  government with a comprehensive plan o r - o t h e r  proposal 
before t h a t  agency. 

, . 
This problem is, of course, compounded in -ll&rmits o r  agencies 
of government which do no t  have profess ional  planning o r  engineering 
s t a f f s  t o  oversee and evaluate  t h e  work of consultants .  

** A c o n f l i c t  of i n t e r e s t  might a l s o  e x i s t  f o r  a consultant  who is, i n  
e f f e c t ,  recommending more work f o r  h i s  firm. 

Certain s tud ies  (such a s  f e a s i b i l i t y  s t u d i e s  o r  study designs) a r e  
of the  na tu re  t h a t  addi t ional  consult ing work may be required i n  
order t h a t  the  benef i t s  t o  be gained from the  i n i t i a l  study w i l l  be 
rea l ized.  Consultants who are awarded t h e  contrac t  f o r  such a 
preliminary study a r e  near ly  always e l i g i b l e  t o  be considered f o r  
any s tud ies  which might follow. 

It is only n a t u r a l  tha t  the  consultant  ge t t ing  the  i n i t i a l  contrac t  
may a l s o  want t o  receive t h e  contrac t  f o r  the  follow-up study. I n  
some cases,  i t  might be advantageous t o  have the  same consultant  do 
both s tud ies  s o  t h a t  cont inui ty  may be maintained and s o  t h a t  the  
experience gained i n  the  f i r s t  study may be mos t ' e f fec t ive ly  u t i l i zed .  

The des i re  t o  get  a follow-up study could conceivably a f f e c t  the  
recommendations made during t h e  i n i t i a l  study, however, i n  order t h a t  
p a r t i c u l a r  t a l e n t ,  exper t i se ,  o r  even hardware ava i l ab le  i n  the  f irm 
doing the  i n i t i a l  study would be required i n  any follow-up study f o r  
t h a t  agency. In f a c t ,  we  were t o l d  t h a t  consultant firms w i l l  o f t en  
p r i c e  t h e i r  proposals f o r  a f e a s i b i l i t y  study o r  s tudy design 'below 
cos t '  with the  hope t h a t  they w i l l  g e t  the  l a r g e r  s tudy contrac t  which 
w i l l  follow. 

A s i m i l a r  problem e x i s t s  i n  smaller munic ipal i t ies  o r  townships which 
r e l y  on consulting engineers f o r  advice on whether s tud ies  o r  design 
work should be undertaken. I n  these  ,circumstances, there  might be 
t h e  temptation t o  the  consulting engineer, ac t ing  as s t a f f ,  t o  
recommend add i t iona l  work knowing t h a t  h i s  f irm w i l l  more than l i k e l y  
ge t  the  contract .  
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Based cm our f$ndings and conclusions, we a r e  making reconmendations which f a l l  
under two major headings: , 

I. Ident i fy  g new ro l e  f o r  outside sources of ass is tance  i n  governmental 
decision-making: t o  provide input a t  the e a r l i e s t  poss ible  s tages ,  
when the  problem o r  question t o  be addressed is  j u s t  being defined. 

11. Take s teps  t o  improve the  more t r ad i t i ona l  ro les  df consultants: by 
encouraging g rea te r  sharing of consultant  work, by improving the  
capabi l i ty  of government t o  e f fec t ive ly  u t i l i z e  consultants  t o  perform 
s tud ies ,  and by reducing the  po t en t i a l  f o r  favoratism o r  con f l i c t s  of 
i n t e r e s t  i n  the  use of technical  cansultants .  

We bel ieve  t ha t  government a t  a l l  l eve l s  must give much g r ea t e r  a t t en t i on  to 
defining the  problem each time a major decision is  under consideration. 
I n  e f f e c t ,  we a re  asking government $0 take one s t e p  back i n  the  decision-making 
process t o  consider what the  problem is  before a l t e rna t i ve s  are ra ised and 
before the  problem becomes unconsciously defined by the  solutions which are 
proposed. 

In the  course of our study, we hqve iden t i f i ed  an i m p ~ r t a n t  new r o l e  f o r  outside 
sources of advice, including consultants ,  which we f e e l  could a s s i s t  government 
a t  a l l  l e v e l s  in def in ing  and re-defining problems. Effective u t i l i z a t i o n  of 
consultants  in problem def in i t ion  w i l l ,  however, require  change8 i n  the ro l e  of 
consultants  and. t h e i r  use. 

In  addit iop,  we have found t ha t  b e t t e r  interchange and sharing of consultant 
work between l eve l s  and agencies of government an4 e a r l i e r  and more e f f ec t i ve  use 
of unpaid sources of ass is tance  can be important ingredient8 i n  improving the  
cspab i l i ty  of government t o  def ;lne problem$. 

While the  primary focus of our recommendations is on the  use of consultants  i n  
policy-making, we have a l so  i den t i f i ed  a degree of concern over $he more t rad i t ion-  
a l  we8 of consultants  to  prqvide profqssional  services  and have di rected 
recommendations toyard a l l ev i a t i ng  that concern. 

Many of our recoqmandatioas can be implemented by various levels of government 
through spec i f i c  s t a tu to ry  o r  procedurar changes. In  some cases,  the  committee 
f e l t  t h a t  obtaining acceptwce of the  ove ra l l  t h ru s t  of its recormsendations might 
kg unnecessarily delayed i f  discussion focused too ea r l y  on spec i f i c ,  de ta i l ed  
propogala f o r  implementation. 

Our recommendatioqs i n  more d e t a i l :  

I. Iden t i fy  a new r o l e  f o r  outside sources of ass is tance  i n  governmental 
decision-making: t o  provide input a t  the earliest possible s t ages ,  when 
the  problem o r  question t o  be addressed i n  j u s t  being defined. 

A .  M g e  the smphas3a in, using consuZtan$s, @om solving the  problem to  a s s i s t -  



ing poZicy-maksrs ask the  r i g h t  quest ion* - % - _ .  
%**",%% 7 .' 
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Consultants have t r a d i t i o n a l l y  been seen and used bg & @ e d W  :cis' a source ' -' . 
of answers and solut ions .  Their most important role,-  however,*Inay be - to  assist 
i n  defining the  problem by asking quest ions and posing possiblle a l t e rna t ives .  . 
Government should recognize t h a t  ro le .  Such recognit ion w i l l  wguire changes , * * .  
i n  the  way i n  which consultants  a r e  used by government. . A . . 
Spec i f i ca l ly ,  we recommend t h a t  government a t  a l l  level8F - 
h* U s e  consultants  on an hourly o r  pe r  diem b a s i s  i n  informal in ter -ac t ion wi th  

policy-makers. This informal i n t e r a c t i o n  should be an i n t e g r a l  p a r t  of the  
problem d e f i n i t i o n  process and should take p lace  before l a r g e  consul tant  
s tud ies  a r e  i n i t i a t e d  and before a l t e r n a t i v e  so lu t ions  begin being discussed. 
Per diem use of consultants  is probably one of the  most e f f e c t i v e  and 
e f f i c i e n t  methods of consultant  use. Policyimakers should be ab le  t o  u t i l i z e  
per  diem consultants  i n  t h e i r  own b e s t  judgement, without being inh ib i t ed  by 
se lec t ion  and contract ing procedures which apply to t h e  use of coasul tant  to 
perform s tud ies  o r  technical  services .  

*+ Provide f o r  more substant ive  review of proposals f o r  consultant  s t u d i e l  
which w i l l  be used i n  making major policy decisions. (This review would be 
i n  addit ion t o  any e x i s t i n g  f i s c a l  and l e g a l  reviews.) We urge t h a t  the  
substant ive  review require  t h a t  a statement of the  problem be made by the  
agency request ing the study and t h a t  the re  be opportunity f o r  examination and 
discussion of t h a t  statement of t h e  problem by c i t i z e n s ,  by a f fec ted  
governmental agencies, and by o t h e r s  having a more genera l i s t  perspective. 

** Buy consult ing se rv ices  i n  increments, t h e  f i r s t  increment being the  use 
of pe r  diem o r  hourly consultants  t o  assist i n  problem def in i t ion .  I n  
some cases,  w e  recommend t h a t  t h e  increments each have separa te ly  negoti- 
a ted  contrac ts .  I n  a l l  cases,  w e  recommend t h a t  termination of  the 
contrac t (s )  be poss ib le  at the  end of each increment. 

** Focus consultant  r epor t s  chief ly  on-analys is  of a l t e r n a t i v e s ,  no t  the  
consul tants '  own recommendations. 

** Continue problem d e f i n i t i o n  and re-def in i t ion  r i g h t  up t o  the  po in t  a t  which 
a decision is  made including,  when appropriate,  the  use of paid o r  unpaid 
advocacy consultants  . 

B .  Recognize the rote, soZi&t, and make mom effec t ive  use of q u i d  8 o m s 8  of 
assistance early i n  the decision-muking process t o  m s i s t  i n  defining ths 
prob tem. 

The t r a d i t i o n a l  forums f o r  ge t t ing  c i t i z e n  input  t o  aa j ,or .pol icy  decisions - t h e  
publ ic  hearing and the  c i t i z e n  advisory committee - are b a s i c a l l y  reactive.  
They contr ibute  very l i t t l e  t o  def in ing the  problem s ince ,  by the  time c i t i z e n  
input  is  usually provided f o r ,  t h e  problem has e i t h e r  consciouely o r  unconocioue- 
l y  been defined by the  agency involved. 

I n  changing the r o l e  of unpaid sources of a ss i s t ance ,  we would urge government 
t o  seek out  the  e a r l y  input  of unpaid advisors i n  many of the same ways t h a t  
we have urged t h a t  consultants  be used. 



XI. Take s teps  t o  i q r o v a  the more t rad i t iona l  roles  of ~ a a ~ u l t m t s s  
by encowaging greater  irsg of consul tmt  work,. by improving 
the capabil i ty of gooo t to  edfectioaly r r t i l i m  c o n s d k a t a  t 
perform etudies, and b ing th t  pottantirl f a r  favoratism a ~ d  
confl ic ts  of i n t e r e s t  i n  the use s f  technical coasultrmts. 

kt better in t edangs  a d  s M n g  of aowt tun t  wrk be ktwts and.  
ugaoist3 of g o w n a s n t ,  

Specifically,  w e  recommend: 

** Publish requests for  proposals (BFP's) and notices of contracts let f o r  
a l l  s t a t e ,  ayatro, and. l oca l  consulting contracts. We urge the Department 

i s t r a t i on ,  i n  cooperation with l oca l  governmeat org.aLsa€iosrs, t o  
assess the economic f ea s ib i l i t y  of publishing the BFP's m d  not ice  of 
contracts le t  in a Minnesota version of the federal  gcnamwmt'r Coracrco 
Business Doily. The Administration ~epartmemlts' avaluution would be fa 
determine oubscription r a t e s  which would be comensurata with expmaes 
and the organizational detaills of publishing a Hinnesota Colrnerce Bruinass 
Daily, including the poss ib i l i ty  tha t  the rrmco ba cgntracted-out t o  a 
private-sector publisher. 

** 
indexed and rtored,  open t o  publie acceso, clad available t o  anyone f o r  the 
cost  of reproductt:on. Filed with each report should be a follow-up 
statement on how the report vats wed. The Department of Administratiaa, 
i n  cooperatian with l o c i l  government orguiza t ions ,  should be responsible 
fo r  implmentiag t h i s  n c o ~ n d a t i o n o  

IkvaZop gii.drtdmr and p h &  t&m% for *f l*et ioleZgt dqp omkCdr aon+uzt- 
rat80 -- - - -. - - -  - - - - a  - ,* ---------- ---- 
We would hope tha t  portions of our report would ac t  a s  d n i a a l  guidelines 
t o  government i n  more effect ively u t i l i z ing  canrultantr. Considering what the 
problem is f i r s t ,  w i n g  per d i m  consul tanta , in  d i r ec t  in teract ion with 
policy-~latra~s, a d  buying conrultant servicer in  incremmto s b l d  a l l  help 
t o  get  greater productivity f t o r  both the c ~ n s u l t e n t  and the  c l i e n t  governmental 
W-CY 

In addition, however, we would urge tha t  e t a t e ,  metro, a d  loca l  goP.rnme!ut 
develop gddkl ines  fo r  mom effect ively u t i l i z i n g  outride consultautr. These 
guidelines might include recooazendations made i n  t h i s  report ,  an w e l l  rr 
tho- dsalingt v i t h  the select ion of consul tmts ,  m i t o r i a $  ammaltants during 
r Study, What t o  expact i n  the f i n a l  report ,  rrd'opannasr of a l l  working 
doc-nts awl w o t t n y  throughout the study t o  the prams, t o  the public, and 
t o  other  level* and agencies of governnmnt. In  add i t im ,  e f fec t ive  u t i l i aa t i tm~ 
of consultants might ba par t  of broadar t ra ining e f fo r t s  t o  irgrove the 
management capabil i ty to  key s t a f f  persans a t  a l l  level. of government. 

Specifically,  we recommend tha t  governlasnt at  ill lcwlr: 



Jnlr Post notices of a l l  upcomlng s t a t e  and metropolitan agency consult.rrt con- 
tracts in a central  place t o  be determined by the Ccmdssioacr of A d d a -  
i s t ra t ion .  We recommend that  a s imllar  procedure be adopted fo r  poeting 
contracts at 8 central  place i n  each county,, armicipal,ity, school d i s t r i c t ,  
and ' too~whip. (This would be in addition t o  p & l i  ,mP's M re-- 
ded abo+c.) r ", d ' ,, . 

r *,-. - - ., .-=+ ** bquim,  tha t  consideration be given in  cmrrultmt ec22ctid123 t h m  
one cQnsultinr firm o r  that  an explanation b4 p r ~ v i d e d  1R.W a m t r a c t  
review a s  t o  why consideration of one firm wal eufficient. 

** Establish objective c r i t e r i a ,  before the consultant selection'process 
begins, which w i l l  be used i n  determining which firm amoag those who have 
submitted proposals is to  be selected. 

** Broaden the consultant selection process t o  include ci t izens o r  mD~8trr t8-  
t ives  of other agencies on the consultant select ion vauel. 

** Require a statement by both the governmental agency and the ccmrultant who 
is  selected that  a conf l ic t  of i n t e re s t  is not rapreaanted by any other  
contracts which the consultant is en~aged  i n  a t  the tirw of ealectiar. 

** Consider whether other  consulting firms should be u t i l i zed  f o r  s tudies  
and design work i f  a cmsul t ing firm is being used t o  replace administra- 
t i v e  o r  technical s ta f f .  

** Corrcrider whether a new consultant should be hired f o r  f o l l o r r w  studies  or 
design work in order t o  have greater assurance tha t  the or ig ina l  feasibi l -  
l t y  study arrd al ternat ives  presented were made o b j e c t i v s l ~ .  



Persons reading t h i s  report rrey have quertiaos about points made i n  our findings 
' a ~ d  concluaionr o r  i n  our re ndations. It is the p~rpsse of th i s  discussion 

section t o  t r y  t o  ant ic ipate  s u m  of those quartions m d  t o  of fe r  our mspaoee. 

Some of our .reco dations w i l l  require chengee i n  s t a t e  rPrr and are directed 
t o  the Legirlature. Others w i l l  require spec i f ic  s in policy o r  procedures 
with respect t o  the we of cmsultsllts. These  re at ions  a r e  directed to th s  

$ r i m e r  of Administration and t o  county administrators, city aumagerr, 
superintendents of schools and the chief adaainiattative off icer8 of the Metro- 
pol i tan Comcfl and the  metropolitan special  d i a t r i c t r .  The reco~trendatione which 
could be iqlenrsnted by s ta tutory or policy and proccdunr &anger are: 

** Publirhing BIrP'$ and motices of cantracta l e t  f o r  a l l  a t e t e ,  metro, and 
loca l  consultant contracts. 

** Cantrally f i l i n g  all s t a t e ,  8etmpoli tan,  and loca l  consultrrnt reports. 

** Using per  diem cansultants i n  d i rec t  in teract ion with policy-makers t o  
asstart i n  problem d e f i n i t i  on. 

** Providing f o r  substantive review of consultant statdies t o  be wed  i n  
laeking policy decisioaa. 

* Pocwing consd tan t  reports chief ly  on ercrrPinatiolr of a l ternat ives  ra ther  
than the  consultante' own recomrendations. 

** The appropriate urs of advocacy conrultastr. 

** Hakiug e a r l i e r  and more exteneive urra of noa-paid source8 of a s s i r t a n c ~  in 
problem deftnit ion.  

** Porting i n  a cen t ra l  place a l l  u p c d n g  eoaaul tmt  cantracts. 

** Considering more than one consultant firm in the relaction process. 

** Establishing c r i t e r i a  for  constiltant se lect ion in advance of conridering 
fimm. 

** Including c i t i ~ a n r  ard persons froa othar g0vemwnt.l awncis8 the 
consultant select ion panel. 

** Requiring a r ta teaent  from both the consultant and go r rnuea t a l  .gency tha t  
a confl ic t  of in t e r ea t  is not  reprwmted  in any other contracts which the  
conrult8nt is currently engaged in. 

** ~ i i n ~  .'different consulting firm f o r  h r i g n  o r  engineering work if a 
consd  t ing firm is being used t o  replace r t e f  f . 



+* Using a d i f fe ren t  consulting firm f o r  follow-up o r  implementation work 
i f  the i n i t i a l  recommendation wau made by a consulting firm. 

!It shouldn't take laore than a quick reading of our report to note t h a t  some of 
our most s ign i f ican t  recoumendations can. not be implemented by changes i n  the law. 

' 4  iUhr 

The problem which we have ident i f ied  -- inadequate a t ten t ian  by government t o  
considering what the  problem i r  very ear ly  in the decis ionaaking process -- w i l l  
not be solved by utatutory changes o r  by the creation o f  aolae new board o r  
coatmission. 

Rather, we a re  asking f o r  a very bas$c change i n  a t t i t ode  and behavior on the pa r t  
of policpmakerr. In making t h i r  change, government must not neglect  the imor -  
tance of generating new, Innovative s p l u t i m s  and answers. We must, however, give 
much greater a t tent ion t o  defining, c lear ly ,  problema and questions. 

We would also hope fo r  major changes i n  the way i n  which the conrulting indurtry 
orgsnizes i t s e l f .  One change might be the emergence of a "new breed" of 
consultant who works alone, o r  with a small personel s t a f f ,  much more i n  the kind 
of d i r ec t  in te r -ac t im with policy-makers which we have recommended. Hopefully 
the demand fo r  t h i s  kind of "generalist consultant" w i l l  increaae and he w i l l  be 
able t o  ecmomically survive. 

ON THE OVER-ALL CQST OF CONSU1;TING TO WVERNWNT c 

The f a c t  tha t  we a re  recommending the use of per diem conrultantr, stme of which 
may be somewhat expensive, doesn't necessari ly mean tha t  we a re  suggesting tha t  
the t o t a l  expenditures of government fo r  consultants be increased. It is possible, 
in fac t ,  tha t  by using consultants i n  the new ro les  which we have ident i f ied,  
expenditures by governmental agencies fo r  large consultant studies may actual ly  
go d m .  By buying consulting semices  i n  incremente, and by separating problem 
definit ion and reconmendations from the l s rge r  study, governmental agencies might 
be more inclined to  do themselves, on a s t a f f  basis ,  the more routine data 
collection,  surveying of the l i t e r a t u r e ,  map drawing,. etc., which contribute 
s ignif icant ly  t o  the high cost  of consultant studies. - 
ON WHETHER OUR RECOMWNDATIOIPS WILL END ALL POTENTIAL ABUSES IN TRE USE OF 
CONSULTANTS . . . 
Probably nothing we could recomaend would eliminate a l l  po ten t ia l  abuses. We 
fee l ,  however, tha t  i f  governmental agencies more consciously define the problem, 
with ample opportunity for  public input, the chances a r e  much less tha t  the 
consultant w i l l  be "used" to  come up with the answer which the agency wanted a l l  
along but  which the agency needed outside jus t i f ica t ion  i n  gett ing adopted. This 
i s  especially true i f  the recommendation is separated from the rtudy, a t  an 
individual stage in the decision-making process. 

The same is t rue f o r  p o l i t i c a l  favoratism concerns over the use of consultants. 
We would hope fo r  example, tha t  by opening up the consultant select ion process, 
by considering more than one firm, by requiring RFP's, and by er tabl ishing c r i t e r i a  
fo r  selection,  consultants would be hired on the basis  of competence, ra ther  than 
campaign contributions, friendships, o r  i l l e g a l  attempt6 a t  influence. 

We a lso  hope t o  deal with c m f l i c t  of i n t e r e s t  matterr by requiring tha t  consult- 
ants expose other contracts they have and tha t  governmental bodies ce r t i fy  that ,  
a f t e r  review of these other contracts, they see no conf l ic t  of in te res t .  



The committee had brought t o  its at tent ion several  general s ~ s t i o n s  on making 
more e f fec t ive  use of unpaid sources of assigtance i n  defining the problem. 
They included: 

** The e s t a b l i s ~ t  of eome s o r t  of "cit izen ta len t  boak" which would contain 
the nares of c i t i zens  who were wil l ing t o  be cal led upon from tiPe t o  
rim t o  provide input t o  policy-makers. Such a resource could be organ- 
ized privately,  by agencies o r  m i t e  of governlrent, o r  by the a t a t e  fo r  
the use of any agency which wanted t o  draw upon the resource. 

** Creation of a permanent forum fo r  u t i l i z ing  the expert ise  of the businerr 
community, perhaps modeled a f t e r  the LEM program. I f  l oca l  business 
people i n  smaller un i t s  of goverament were so close t o  the decision- 
making process so as t o  present a potent ia l  conf l ic t  of in te res t ,  l oca l  
government organizations might a c t  a s  a cen t ra l  pooling place f o r  the ru i tgr -  
l ~ e n t  of persons t o  unitg 05 government other  than t h e i r  own. 

** Eatabliabment of e "governmental policy inrtitote" which, on a =re 
structured basis,  could give greater  a t ten t ion  t o  thinking about the natuge 
of problems and t h e i r  solutions. While we did no t  have the opportunity 
t o  inveetigate i t  i n  depth, we do r e f e r  the reader t o  the recommendation 
for  the establishment of such a governmntal policy i n s t i t u t e  contained i n  
an e a r l i e r  Citizens League report ,  "Stare Fiscal  'Crises' Are Not 
frlevi tableW. 

While the coxmutttee did not & spec i f ic  recormnendations on these o r  any other  
vehicles f o r  meiking more effect ive use of uupaid sources of assistance, we do urge 
t h a t  they be considered carefully. We made our recommendations on using unpaid 
sources of assistance s o w a t  general i n  the hope tha t  debate over spec i f ic  
s t ra teg ies  fo r  ireplemenfation w u l d  not get i n  the way of recognizing the important 
new role  which we have ident i f ied  - providing ear ly  input t o  defining the problem. 

In making t h i s  recommendation, w e  a r e  not asking f o r  more public hearings o r  f o r  
the creation of c i t i zen  advigory boards which are  only asked t o  react  t o  proposals 
made by t h e i r  parent agencies. There is  some feeling that ,  while euch t rad i t iona l  
vehicles fo r  get t ing c i t i zen  input may improve cmnmunicatloas between c i t i zens  
and policy-mallera and may have impact i n  stopping a proposed project ,  they do 
l i t t l e  t o  take proper advantage of the important contribution which c i t i zens  can 
make i n  asa i s t iog  policy-maker8 define the problem. In order fo r  tha t  c o n t r l b u t i ~ n  
to  be made, unpaid source8 of ass is tance must be involved much. e a r l i e r  i n  decision- 
making, and be w e d  i n  the sanre kind of informal, "brainpicking" format in which 
we recommended tha t  paid consultants be used. 

ON WHAT WE BY "DEPIRrING THE PROBLEM" . . , 
By identifying 'defiping thg problem' as a c r i t i c a l ,  cind separate, stage i n  the 
decieion-makiag process, we cer ta lnly 'don ' t  mean t o  suggest tha t  we believe tha t  
problem def ini t ion ought to  end when the next erage in  decision-making begins. 

What we am saying is t h a t  the t i n r e  a t  which the problem is considered is 
c r i t i c a l  and that  persons other  than the operating agency affected ought t o  partic-  
i pa t e  i p  the ppblem def ini t ion process. 



The timing, ea r ly  i n  the decision-making process, is c r i t i c a l  s ince objective 
thought as t o  the  t rue  nature of the  problem l a  much more l ike ly  i f  those doing 
the thinking a r e  not  inhibi ted by spec i f ic  proposals f o r  solutions. 

Who the  par t ic ipants  i n  defining the problem a r e  is  aleo c r i t i c a l .  The kind of 
perspective needed to rea l ly  think through the problem can be broa&ned by 
including c i t i zens ,  per diem consultants, o r  persons from other  l eve l s  o r  agencies 
of govarnnent. 

ON WHAT W E  PIEM BY "BRRTNPICKING CONSULTIflG" . . . 
"Brainpicking consulting" means, simply, the h i r ing  (although sometimes only 
expenses may be paid) of soareone on an hourly o r  per diem bas i s  t o  i n t e r ac t  direct- 
l y  with policy-makere o r  key s t a f f  people. The process usually takes the form of 
question asking, possibly following a br ie f  presentation prepared by the consult- 
ant. The process works bes t  i n  an informal, perhaps seminar-like, format where 
policy-makers may f e e l  more f ree  t o  ask the kind of "dumb questionsn so necessary 
i n  ge t t ing  t heme lms  educated as  t o  the r ea l  nature of the  problem. It may be 
helpful  i f  a t ranscr ip t  o r  deta i led minutes of the meeting a r e  taken so tha t  the 
points made and understandings arr ived a t  a r e  not l o s t .  

It should be euphasized t ha t  some of the  'kinds of persons which we would suggest 
be used i n  t h i s  manner w i l l  be expensive, perhaps costing hundreds of dol lars  
per day, plus expenses. We would urge government not  t o  be inhibi ted by the  
cost  of "brainpicking consulting", however, because of the posi t ive  e f f ec t  we  f ee l  
i t  could have on improving the  a b i l i t y  of government t o  more ef fec t ive ly  and 
e f f i c i en t ly  confront the problems which with i t  deals. 

We have recommended tha t  consultant s tudies  be given "substantive" a s  well as 
f i s c a l  and lega l  review. \Je urged t h a t  the r e v i e w  require a statement of the 
problem by the agency requesting approval f o r  the study. We did not suggest who 
should perform the substantive review. 

The precise details of the substantive review and which agency o r  department 
should be responsible fo r  tha t  review is bes t  l e f t *  t o  the judgement of the state 
leg is la ture  o r  t o  individual c i t y  councils and county boards. 

What Cs importsnt, is t h a t  ~ u c h  a keview take place and tha t  the d i f f i c u l t  
question ' j u s t  what is i t  tha t  is the  problem here?' get  asked. We have found 
i t  =re l i ke ly  tha t  t h i s  question w i l l  get asked objectively i f  the substantive 
review is placed i n  some agency with a more general is t  perspective about the  

1' varie ty  of problem facing government . 
ON W I G B  EIECOWYDATIONS APPLY TO WILT9 TYPES OF CONSULTING . . . 
We should make i t  c l ea r  t ha t  some of our recommendatione do not  apply t o  a l l  
types of consultants used by government. 

We a re  recommending t h a t  per diem consultants, f o r  exaaqle, be w e d  i n  a s s i s t i ng  
policy-makers make important policy decisions. We would not  want our recommends- 

: t ions  f o r  requiring a substantive review, consideration of more than one firm, 
publication of RFP'a, e tc . ,  applied t o  per diem consultants which are used i n  
d i r ec t  in teract ion with policy-makers i n  defining the problem. We would leave 
maximum f l e x i b i l i t y  to governmental agencies i n  w i n g  t h i s  type of consultant in 



t h e i r  own bes t  j udgemeat . 
We did not make rscomendatimo on the kinds of p t o f e m i  t samlces 
purchased by gwerrrment f o r  delivery t o  conetituente. BQcmmmQtime tan 
"purchased remfceal'  (as opposed t o  services provided d i rec t ly  by governmeat) 
a r e  made i n  two praviow Citizens &ague =ports, "Why Mot B y  Services?" and 
"Overcoming Obstacles t o  the Purchase of Service. " 

* 
ON WHE:N ADVOG4CY CONSVL2'ING SROtlLD BE USED . 
Advocacy coneultbg,  again, involver the h i r ing  o r  so l i c i t i ng  of advocates t o  
appear and argue forcefully fo r  each of several  posit ions t o  a given controversy 
bsfora the policy body vhich w i l l  be making the decision. 

We would not urge tha t  edvocecy c o ~ s u l t a n t s  be wed mtlerr them are, i n  fac t ,  
a very few c lear ly  i dea t i f i ed  a l ternat ives .  Neither muld W urge tha t  policy 
bodies base t h e i r  e n t i r e  decision on a s ingle  debate over a l ternat ives ,  The 
danger, of course, i n  using advocates is t h a t  the decisian might h c o n r  polarized 
o r  over-eimpl$fied, o r  t h a t  reeonable a l ternat ive8 might even be excluded from 
the debate. 

Careful rue of advoaacy cooeu$tants, 'could, h m v e r ,  help t o  focuo key i r sues  and 
give much greater  v l o i b i l i t p  t o  the policy iorplicatianm of var iow a l te rna t ives  
mder conrideration. A s  such, we believe tha t  the..approprfate we of advocacy 
consultants could make an important eentribution t o  iaproving the procars of 
decision-making and should be encouraged. 

ON OUR RECWWRMTIOPIS PYlR TEE CEITRAL FILE OF COIISULTMT mRZ9 . 
Persons reading t h i s  report  may wonder i f  es tabl ishing a cen t ra l  f i l e  of a l l  
consultsat reports prepared f o r  a l l  s t a t e ,  ~ ~ e t r o p o l i t m ,  rad l oca l  un i t s  of 
gOmrrrnrent i n  Minnesota would rea l ly  be worth the mmey .ad e f f o r t  which would be 
required. 

We believe i t  would. 

W e  would hope tha t  such a f i l e  could be an important mroulrce to governmeat8 at  
a l l  level8 i n  both defining and rolving problear. Hopefully, it w i l l  encourage 
l e r s  duplication of e f for t .  &d we f e e l  strongly t h a t  acco\mt+bility rmd good 
govetn~rent requires t ha t  such work be open mad eas i ly  acceaeible t o  c i t i z e ~ r ~ a u d  
to  agencier of government other then only the agency f o r  which the rtudy wae done. 

On PVBLISHING RFP'S AND TEE N C Q M R C E  BUSINESS WLfbPH * 

We ham teco~lrsanded tha t  a l l  s t a t e ,  metro, bad l o c a l  requeetr go? proporals 
(the forum by which an agency ao1ic;lts proposals frqm conry l tmtr )  a d  notice8 of 
contractr  l e t  be published, but have l e f t  t o  the Departsmt o f  Admlnistratioa 
deteradnation of the precise format fo r  t h i s  publicatian. We urged tha t  the 
Department ~f Admini~itration work with loca l  governuent o r g m l u t i a n s ,  such a8 
the League of Minnesota Municipalities end Minnesota Aerociation of Countier , fn 
making t h i s  determtnstion. 

During our study we were made aware of the "Coareerc~ Businesr h i l y ' '  Which 
perform t h i s  function fo r  m y  types of contractr  l e t  by the federal  government. 
The CBD $8 published by the U. S. Departarent of Commerce with rubecription ra tes  



set t o  r a i s e  revenues suf f ic ien t  t o  pay expenses. Subscribe- rlaclvde bath 
consulfants and poten t ia l  purqhasers of coneu l tbg  scrvlces. 

W i l e  we r e f e r  the  Department of Administyation t o  the @mmence %wineas  Daily, 
we are  not i n  a p o s i t i ~ u  t o  reconmend the precise format in  vhioh we would l ike  
ta  see RFP's and not ices  of cootracts le t  published. We would urge t h a t  the 
wst of p u b l i c a t i o ~  be barpe by the usere, however, and tha t  cons$deratioa be 
givep to  contracting fo r  the service  with a privqte-sector publieher such 
"Finance and Conmerce". 

Our reasons f o r  recommending publication of RFP1s and not ices  of contract8 l e t  
a r e  s imi la r  t o  those which l e d  us t o  rqcomend a cen t ra l  f i l e  of consultants 
mports.  We hope t h a t  publishing RFP?s would open up consgtcmt select ion t o  
anyone wishing t o  submit propoeals. I n  addit ion,  broader knowledge of what 
s tudies  a r e  taklng place may tend t o  decreaee mnecesscrry dupUcation of s tud ies  
end generally broaden the gwareneap of governmpntal o f f i c i a l s  of problem and 
solut ions  being worked on i n  t h e i r  s i s t e r  agencies. And, we hope tha t  requiring 
a writ ten request indicating a thoughtful analysts by the agency about what the 
problem rea l l y  is w i l l  make use qf the consultant more worthwhile. 

OiV WY WE aTDN 'T RGCVMWND A LIST QF APPROVED CONSULTANTS 9 

We did no t  recommend tha t  there  be establighed a list of "approved consultantsn 
which could be turned t o  when an ggency Is about t o  h i r e  a m s u l t a u t  t o  perform 
a study. 

One goal i n  eatabJishing suah e l%st would be t o  guard agaias t  -in$ m e t h i c a l  
or poorly qua l i f i ed  cmsultantq.  Anofher would be t o  qxaduce the potent ia l  f o r  
consultante being "used" t o  come up with a golution which the  agency wanted but  
could not  get without outs ide  help. 

It was our feel ing tha t ,  as with publication of RFP's and the w n t r e l  f i l i n g  of 
a l l  re o r t s ,  there  w i l l  be mu@ greater  awareness of past c l i ~ t s  of hdividtwl, P firms f our reconaaendations are implqmeuted. Faet experiences and eva lwt ione  
of those firme w i l l  then be much more eapily,  and appropriately, obtained by 
v i s i t i n g  individually with pasf c l i en t s .  

W4th respect  t o  gyarding against  consultants being "psed", i t  didn't seem t o  us 
tha t  agencies which "uset1 consultapts would be very l i k e l y  to r e p o q  unfavorably 
on thep. We f e e l  tha t  generally opening up the process and giving much more 
careful  a t tent ion t o  defining t h e  problem are our bes t  aafeguurda agqi.net abuses 
both by and pf consultants. 



BACKGROUND 

I. Broadly defined, 'consultantsr a re  wed  by most uni t s  o r  agencies of govern- 
ment i n  the Twin Cities and i n  Minnesota. 

I f  'consultaut' is defined broadly enough t o  include any kind of professional 
service which is purchased o r  contracted f o r  ra ther  than hired on a f u l l  
t i m e  basis ,  most un i t s  o r  agencies of government make some use of consultants. 
We h a w  included within t h i s  broad def ini t ion of consultant : engineers, 
archi tects ,  accountants, auditors,  lawyers, and appraisers;  as  well  a s  the 
more t rad i t iona l ly  regarded management and planning consultants. We have 
excluded from our def ini t ion health and soc i a l  service professionals, unless 
t h e i r  use f a l l s  i n to  one of the above categories. 

Perhaps a more general way of making t h i s  d i s t inc t ion  i n  our ciefinition is 
t o  say t h a t  we consider consulting services t o  be those purchased by govern- 
ment fop its am use a s  opposed to  those, i n  the health and soc ia l  service 
areas,  f o r  example, tha t  a re  purchased for 6he use of constituents of g~Vern -  
mnt. Reconrmendations on the broad categories of services being purchased 
by government, ra ther  than provided d i rec t ly ,  are  made i n  two previous 
Citizens League reports,  "Why Not Buy ~ e n r i c e s ? "  and "Overcoming Obstacles t o  
the Purchase of Service." 

A. Consultant services purchased by state gavernment. i n  Mianesota are includ- 
ed within a broad eategory of expenditures k n m  a s  'non-state employee 
servicesr .  

Until f i s c a l  year 1974 (the current f i s c a l  year) ,  the  s t a t e  accounting 
system could provide t o t a l s  of only the t o t a l  s t a t e  expenditure f o r  'non- 
s t a t e  employee services '  during a given f i s c a l  year. 'Non-state employee 
services '  include not  only our ra ther  broad def ini t ion of consultant, 
but  a l so  any kind of professional o r  even non professional senr ice  which 
i s  purchased by s t a t e  government. Within t h i s  budget item, might be such 
dis-similar services  a s  management consulting services purchased by the 
Department of Administration, engineering services  purchased by the 
Highway Department, and even medical services purchased by the Department 
of Public Welfare o r  barbering services  purchased by the  Department of 
Corrections. 

1. Despite the  lack of spec i f i c i t y  i n  the s t a t e  accounting system, i t  
may be possible to  detect  a general trend i n  the use of consultants 
i n  s t a t e  government by looking a t  past  expenditures f o r  a l l  non- 
s t a t e  employee services. 

When compared to  t o t a l  operating disbursements and,expenditures fo r  
c i v i l  service personnel i n  s t a t e  government during the past  ten years, 
we can see the following: 



Fiscal  - Non-s t a  te Civi l  Service Total Operating 
Year Employee Services Employees Disbursements -I : 

' " ?  

1963 $3.0 mill ion $108.7 mill ion $622.6 mill ion 
1967 6.7 " 157.0 995.4 " 
19 72 13.2 " 263.4 " 2046.4 " 
19 73 18.3 290.6 .I' 2401.6 " 

The t o t a l  budget f o r  non-state employee services  fo r  f i s c a l  year 1974 
is approximately $18.9 million. 

Examination of t h i s  and other data presented t o  the committee during 
the  course of our study would seem t o  suggest: 

** Expenditures f o r  consu l t a t s  a re  a re la t ive ly  minor percentage of 
t o t a l  expenditures of s t a t e  government. I n  1973, expenditures fo r  
non-state employee services  to ta led  about .76 percent of a l l  s t a t e  
operating disbursements. This compared t o  the roughly 12 percent 
of s t a t e  operating disbursements made fo r  c i v i l  service  employees. 
This is not t o  say t ha t  the  amount of money spent by the s t a t e  t o  
h i r e  consultants and other  contracted professionals is ins ign i f i -  
cant. It is t o  say t ha t  our primary concern was not over the 
amount of money spent on consultants by the s t a t e ,  but ra ther  over 
the impact which the use of consultants has, o r  c o d d  have on 
improving the operations o r .  decisions of government. 

** Expenditures by the s t a t e  fo r  non-state ernployee services have 
grown over the past  ten years about twice as f a s t  as t o t a l  s t a t e  
operat inn disbursements. I n  1963, expenditures f o r  non-state 
employee services  t o t a l  approximately .48 percent of t o t a l  
operating disbursements of s t a t e  government. By 1973, t ha t  
percentage had grown t o  roughly .76 percent. In  those ten years, 
expenditures f o r  non-state employee services  grew by about 510 
percent while t o t a l  operating disbursement grew by roughly 286 
percent. Expenditures f o r  non-s t a t e  employee services grew about 
three times as  f a s t  a s  those f o r  c i v i l  service  employees between 
1963 and 1973. 

** The new s t a t e  accounting system makes i t  possible t o  iden t i fy  the 
individual departments o r  agencies which have the la rges t  expendi- 
t u r e s  f o r  non-state employee services. For example, approximately 
56 percent of the  nearly $19 mill ion budgeted f o r  non-state employ- 
ee  services f o r  1974, is  budgeted f o r  s i x  departments: Administra- 
t ion,  Education, Highways, Public Safety, Public Welfare, and the 
S t a t e  Planning Agency. 

The individual budget items f o r  non-state employ e services f o r  
these s i x  departments fo r  f i s c a l  year 1974 are: 8 

Department Budget f o r  Non-state Employee Services 

Administration $ 2,015,441 
Education 1,526,631 
Highways 2,614,017 
Public Safety 1,031,442 
Public Welfare 2,428,566 
S ta te  Planning Agency 1,044,588 



The new accounting system breaks down the  general budget i t e m  
'non-state employee services '  i n t o  t en  ca tegor ies ,  including manage- 
ment and systems consultants ,  a r c h i t e c t u a l  and engineering se rv ices ,  
and educational  and i n s t r u c t i o n a l  consultants. 

For the  f i r s t  seven months of the  1974 f i s c a l  year (July, 1973- 
January, 1974) the following expenditures f o r  s t a t e  government 
i n  Minnesota have been reported: 

Type of Expenditure 

Management & Systems Consultants 
Appraisers 
Archi tec tura l  & Engineering Services 
Auditing & Accounting Services 
Medical & Dental Services 
Legal Services 
Educational & I n s t r u c t i o n a l  Consultants 
Consultant Expenses 
Other Professional  Services 

Amount of Expenditure 

To ta l  Non-state Employee Services $5,992,607 

Since about $11.66 mi l l ion  had been budgeted f o r  non-state 
employee se rv ices  during the  same seven month period, e i t h e r  the  
accounting system has not  ye t  recorded a l l  the expenditures f o r  the  
f i r s t  p a r t  of the  f i s c a l  year, o r ,  because of the manner inwhich 
consultant  and o the r  profess ional  se rv ices  contrac ts  a r e  b i l l e d ,  
much more money i s  spent on h i r i n g  outs ide  profess ionals  during 
the  l a t t e r  p a r t  of a given f i s c a l  year. 

One major weakness i n  the  present  accounting system is the general  
category 'o ther  profess ional  services1, i n t o  which most s tud ies  
o ther  than educational  and management s tud ies  go. For example, f o r  
the  f i r s t  four  months (July-October, 1973) of the current  f i s c a l  
year,  the  S t a t e  Planning Agency's expenditures f o r  non-state 
employee services  included a s i n g l e  reported en t ry  : 

Other professional  services  $135,655 

This, obviously, is  of very l i t t l e  value i n  evaluating the nature  
of expenditures f o r  non-state employee services  by the  S t a t e  
Planning Agency. 

** These expenditures include broad ca tegor ies  of contracted p m  - 
fess iona l  se rv ices  no t  comingundera t r a d i t i o n a l  de f in i t ion  of 
'consultants '  : It should be emphasized t h a t ,  f o r  a number of s t a t e  
departments, a s t r i c t  de f in i t ion  of consultants  a s  being those who 
'do s tud ies1  is a r e l a t i v e l y  minor percentage of the  t o t a l  expendi- 
tu res  f o r  a l l  non-state employee services.  For example, the  Depart- 
ment of Public Welfare, i n  f i s c a l  years 1971 and 1972, spent  approx- 
imately $1.33 mi l l ion  i n  499 separa te  contrac ts  t o  h i r e  medical and 
s o c i a l  service-type services  f o r  its i n s t i t u t i o n s  around the  s t a t e .  
Similarly,  the  S t a t e  Highway Department, i n  f i s c a l  year 1973, 



spent about $191,000 to hire 39 appraisers who made 369 appraisals. 
The Highway Department also spent almost $300,000 in fiscal year 
1973 to hire 16 engineering firms to design 29 bridges in various 
parts of the state. 

Some state agencies do make extensive use of consultants who per- 
form studies: The State Planning Agency, for example, spent 
$296,000 in fiscal year 1973 to hire 47 different consultants or 
firms who performed- 57 studies or other services ranging from 
providing management training to local officials to determining 
the economic impact of the proposed Voyageurs National Park. 

The Department of Education, in fiscal year 1973, spent $678,000 
for educational and instructional consultants, plus an additional 
$160,000 for consultant expense reimbursement. In total, the 
Education Department issued 293 contracts for non-state employee 
services in fiscal year 1973, of which 156 contracts were for 
$720,500 for 'program services' which are provided to, in the 
words of the Education Department, "assist in the planning, develop- 
ment, upgrading, analysis and/or evaluation of department programs 
and projects. '' 

I ** Most consulting in state government is done for executive agencies 
as opposed to constitutional officers or the Legislature: For 
fiscal year 1974, for example, the budget for non-state employee 
services for the ~e~islature is $179,000. The House of Representa- 
tives had budgeted $60,000; the Senate $25,000; and the Joint Co- 
ordinating Committee $85,000. Most of the Legislature's expendi- - 

tures for non-state employee services are not for consultants who 
are used to do research or provide other input to major policy 
decisions. For calendar year 1973, for example, total consultant 
expenditures for the senate were just under $6,000; for the House 
of Representatives $6,644. About two-thirds of the ~egislature's 
expenditure for consultants in 1973 were for consultants on federal- 
state relations which have since been discontinued. 

B. Expenditures for consultants and other contracted professionals form a more 
substantial percentage of the annual budgets of the Metropolitan Council 
and the major metropolitan special districts. 

Perhaps the greatest percentage of budget expenditures for consultants and 
other professional services are made by metropolitan agencies which are 
heavily involved in planning, building and operating major capital facili- 
ties for the region. For example: 

1. Several significant changes have occurred in the use of consultants 
by the Metropolitan Council since its creation in 1967: 

** Percentage of budget devoted to consultants is down: When the 
Metropolitan Council was created by the Legislature in 1966, it had 
a staff of approximately 30 professionals, most of whom were inher- 
ited from the old Metropolitan Planning Commission. Important 
functions, such as resolution of the region's dilemma over sewers 
were assigned to the Council, action had to be taken, and important 
work had to be done before the Council could staff itself up to 
necessary levels. As a result, the percentage of the Council's 
budget devoted to consultants was rather high, approximately 60 



per cent in 1967-68 and about 4.4 per cent in 1970. 12 

As the Council was able to develop more internal staff capability, 
however, this percentage of budget devoted to consultants has de- 
clined. By 1971 the Council was s ending roughly 22 per cent of 
its budget on outside consultants. P3 The Council ' s professional 
staff has now grown to over 100 persons and, in 1971, the expendi- 
tures included $394,493 for program consultants in the various 
areas of Council responsibility; $72,543 for data processing con- 
sultants and services, and $30,015 for accounting and legal ser- 
vices. Total consultant expenditures for the Council for 1973 
then were just under half a million dollars, representing about 14 
per cent of its total budget .14 

** Role of consultants has changed: Again, in the earlier years, con- 
sultants were used by the Metropalitan Council to perform functions, 
such as more routine data collection, which are now performed by 
staff. Consultants were also more likely to be asked to perform 
studies resulting in reports to the Council. 

Now, however, the Metropolitan Council is increasingly using con- 
sultants to assist in educating Council members and key staff 
people on the critical issues which the Council is facing. Common- 
ly referred to as 'brain-picking' or 'over-the-shoulder' consult- 
ing, this process usually involves bringing in acknowledged experts 
who spend perhaps no more than an afternoon or evening in intensive 
interaction with Council members or key staff people. 

2. Sipnificant expenditures for consultants and other contracted profess- 
ionals are also made by the Metropolitan Airports Commission, the 
Metropolitan Transit Commission and the Metropolitan Sewer Board. 

For 1972, total expenditures for consultants and other cont acted pro- 
fessional services for these three special districts were: 15 

Agency Expenditure % of Budget* 

Metropolitan Airports Commission $837,832 3.1% 
Metropolitan Transit Commission 997,932 3.7 
Metropolitan Sewer Board 1,718,084 3.4 

These expenditures fell into several major categories: 

** Long-range planning: The Metropolitan Airports Commission and Metro- 
politan Transit Commission are both currently involved in long-range 
planning on airport and transit facilities. - In 1972, for example,- 
the MAC spent approximately $109,139 on master planning consultants 
who are developing long-range plans for the future of International 
and other airports in the MAC system. Similarly, the MTC spent, in 
1972, about $360,067 for development and planning consultants. 
Another $345,651 was spent on consultants by the MTC to assist in 
more short term transit operations, such as studies to determine the 
transit needs of a particular segment of the metropolitan area. 

* Includes operating, capital, and debt service expenditures 



** Desim o r  engineering of c a p i t a l  f a c i l i t i e s :  A l l  t h r e e  of t hese  
s p e c i a l  d i s t r i c t s  opera te  major c a p i t a l  f a c i l i t i e s .  I n  1972 the  
Sewer Board spent  j u s t  over  $1.5 m i l l i o n  on engineering s e r v i c e s  f o r  
s p e c i a l  s e r v i c e s  and t h e  design of t reatment  p l a n t s  and i n t e r c e p t o r s .  
The tIAC spent  $542,556 i n  1972 on c i v i l  engineering,  a r c h i t e c t u a a l  
s e r v i c e s ,  e t c . ,  f o r  major c a p i t a l  p r o j e c t s .  

** General opera t ions  of t h e  agencies: As a mat te r  of  po l i cy ,  a l l  t h r e e  
of  t hese  agencies  have kept  t h e i r  fu l l - t ime s t a f f s  r e l a t i v e l y  small. ' 

A l l  con t r ac t  f o r  c e r t a i n  l e g a l ,  accounting, and o t h e r  s e r v i c e s  re- 
qui red  as a p a r t  of t h e i r  norma1.operations. For example, i n  1972, 
l e g a l  s e r v i c e s  were purchased by t h e  Sewer Board i n  the  amount of 
$149,761; MTC f o r  $62,031; and MAC f o r  $30,577. 

C. Most u n i t s  of l o c a l  government make use of consu l t an t s  o r  o t h e r  pa id  
p ro fes s iona l s .  

A 1970 survey by t h e  Metropolitan Council found 94% of t h e  mun ic ipa l i t i e s  
and 61% of t h e  townships i n  t h e  seven-county a r e a  r epor t ing  a t  l e a s t  some 
expenditures  f o r  l e g a l ,  engineering,  o r  planning consul tan ts .  I n  a l l ,  t h e  
Metropoli tan Council survey found mun ic ipa l i t i e s  and townships spend 
$348,000 f o r  planning consu l t an t s ;  $1,889,00 f o r  engineering consu l t an t s ;  
and $992,000 f o r  l e g a l  consu l t an t s  i n  1970. k!6 

- -  -- - . .- - 

CONSULTANT USE BY MlTNICIPALITIES AND TOWNSHIPS FOR 1970 

MUNICIPALITIES 

County To ta l  P lanning  Engineering Legal To ta l  

Anoka County-14* $ 32,327 (7) **$ 164,276 (7) $ 83,372 (12) $ 279,975 (13) 
Carver County-12 12,355 (2) 88,623 (9) 26,363 (7) 127,341 (10) 
Dakota County-19 110,166 (10) 277,870 (8) 115,215 (17) 503,251 (17) 
Hennepin County-40 101,180 (18) - 960,012 (27) 407,087 (38) 1,421,682 (38) 
Ramsey County-14 64,752 (8) 204,626 (10) 152,304 (13) 468,279 (13) 
S c o t t  County-8 14,050 (3) 45,600 (5) 23,975 (7) 83,625 (8) 
Washington County-23 832 (2) 118,730 (14) 106,375 (22) 225,937 (23) 

TOWNSHIPS 

Anoka County-7 5,480 (1) 2,719 (2) 13,159 21,358 (7) 
Carver County-11 . (0) 6,970 (3) 3,100 10,070 (3) 
Dakota County-14 2,600 (1) 7,601 (2) 26,409 36,610 (10) 
Hennepin County-1 , (0) (0) 75 75 (1) 
Ramsey County-1 2,500 (1) (0)  , 3,200 5,700 (1) * 

S c o t t  County-12 2,000 (1) 2,527 (2)  8,200 13,243 (4) 
Washington County-8 (0) 8,390 (2) 22,298 30,688 (7) 

Metro Area Municipal- 335,662 (50) 1,859,737 (80) 914,691 (116) 3,110,090(112) 
i t ies -130 
Metro Area Townships-54 12,580 (4) 28,207 (4) 76,957 (32) 117,744 (33) 
Metro Area M & T Tota l  348,242 1,887,944 991,648 3,227,834 

* The number of mun ic ipa l i t i e s  o r  townships i n  each county ** The number of mun ic ipa l i t i e s  o r  townships r epor t ing  expenditures  f o r  each type of 
consul t ing  s e r v i c e  
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Ktnrteapolis $1,92.'4,7PF-: 1.4.Y 
S t .  Paul  5fj21;5 o x 1 

Rioomington 85,564 .4  
Richf i e ld  185,s 74  3.6 
Edina 65,600 . 9  

k slmilar surzey by t h e  C i t i z e n s  League f o u ~ d  pagd consu l t an t s  used by a l l  
sewn  count ies  i n  t h e  Twin C i t i e s  a r e a s  p r i a a r i l y  f o r  p o l i c y  implementation 
purposes ( e n g i ~ e e r i n g ,  a r ch i t ec tu ra l -  services, e t c . )  b u t  a l s o  t o  a s s i s t  i n  
a r r i v i n g  a t  major p o l i c y  dec is ions .  For 1972, the fol lowing expenditures  
were repor ted  f o r  ccmsultants  and o t h e r  con t r ac t ed  ~ r o f e s s i o n a l  s e r v i c e s :  1 8  

County Expenditure 

Arloka County $ 66,000 .4% 
Carver County 32,455 .6 
Dakota County 269,206 1.2 
Hennegin County 3,077,200 1.3 
Rarnsey County 91,032 .1 
S c o t t  County 2,815 .1 
Washington County 148,487 1.2 

I n  t he  case  of the f i v e  l a r g e r  m u n i c i g a l i t i e s  and t h e  seven count ies ,  t h e  
expenditures  reques ted  by t h e  C i t i z e n s  League were f o r  l e g a l ,  personnel ,  
engineer ing ,  a r c h i t e c t u r a l ,  accounting and a u d i t i n g  s e w i c e s ;  planning,  
t r a f f i c ,  t r a n s p o r t a t i o n ,  management consu l t i ng  serv ices ;  and miscel laneous 
cont rac ted  p r o f e s s i o n a l  s e r v i c e s  and s t u d i e s ,  Excluded were medical  and 
s o c i a l  service- type s e r v i c e s .  

It n i g h t  5e w e l l  t o  keep i n  mind t h a t ,  f o r  i n d i v i d u a l  munic ipa l i t i es  o r  
count ies ,  a given l a r g e  expendi ture  may no t  be r e p r e s e n t a t i v e  of t h a t  u n i t  
of governmentts use of consu l t an t s  every year .  It may be, f o r  example, 
t h a t  design of a p a r t i c u l a r l y  l a r g e  c a p i t a l  p r o j e c t  happened t o  be under- 
taken i n  t he  yea r  r epo r t ed  which . w i l l  no t  be repea ted  by t h a t  u n i t  f o r  many 
years .  Overa l l ,  though, t h i s  w i l l  be balanced ou t  by u n i t s  which d id  no t  
have a major p r o j e c t  undertaken i n  t h e  yea r  repor ted ,  b u t  might undertake 
such a p r o j e c t  i n  another  yea 

* Inc ludes  opera t ing ,  c a p i t a l ,  and debt  s e r v i c e  expenditures  
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WORK OF TEIE COMMITTEE . 
2 .  " - 

The Citizens League has had, fo r  more than two decades, a connaitment 
t o  improving the process of decision-making in the M n  Cities and i n  Minnesota, 
A number of reports have been iosued which have offered suggestions for  improv- 
ing decision-making a t  the s t a t e ,  metropolitan, and loca l  l eve ls  of government. 
So= of the more s ignif icant  reports I n  t h i s  respect have fncluded: 

**" "Organization f o r  S ta te  Policy ?laking. 'Itrenty-nine Proposals for  
' Strengthening the Minnesota Legislature", February 19, 1968 

** "Who W i l l  Help U s  Get Action?" A proposal t o  Answer tbe Appeal for.  
Po l i t i ca l  Leadership i n  Solving Problems Confronting the City of 
Minneapolis. 

** "Metropolitan Policy and Metropolitan Develop~ren t" A Proposal f o r  
Government Organization i n  the %in Ci t ies  Area. 

.. 
In the course of work on these and a number of reports on substantive 

issues facing the Twin Cities, it wae noted that  outside consultants hare often 
had a major ro le  in  shaping important policy decision@. It was with t h i s  reali- 
zation i n  mind tha t  the Citizens League Board of Directors authorized formation 
of the connuittee on the Role of Consultants. The committee's charge was: 

"Some s t a t e ,  metropolitan and loca l  un i t s  of government 
contract heavily w i t h  consultants t o  conduct s tudies  on a 
var ie ty  of issues. Concern i s  growing over the sum of 
money devoted t o  consultant fees when compared t o  benef i ts  
received. We would explore the extent of the use of 
consultants, h w  they a r e  selected,  haw t h e i r  assignleents 
are  deteradned, and what ro le  they play in fur ther  assis- 
tance t o  governnsents once t h e i r  reports a r e  writeem." 

A t o t a l  of 27 mahers participated act ively i n  the  work of the 
mumittee. The chairman was Kent Shanblin, di rector  of comnmications f o r  the 
St. Paul Companies. Other members of the committee were: 
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Robert B. Harrigan 
Glenn L. Bendricks 
Sal ly  Howard 
Stephen Kahne 
Rita Keintz 
Hy Kilborn 

Benjamin F. Kilgore 
Cheryl-Lee Leppa 
N a o d  Laper 
Richard L. Manning 
Steve McCormick 
John G. Ohrn 
Peter S. Popovich 
Rosemary J. Ibckenbach 
John Shiner 
Wylnan L. Spano 
Eaily Anne Stapler 
Jack J. Talcemto 
Anne Weyrauch 

The coxnittee was abeieted by Jon Schrwder, C i t i z e n s  League research 
aesis tant ,  and Paula Werner of the  ~eague ' s  c l e r i c a l  s t a f f .  



The d t t e e  held 34 saehipgs from July 11, 1973 - Awil 17, 1974 
an average of one per week. _ Fot the mvenisnce'of cordttee .+err md .. 
resource people, meetings were held la both Minneajwlir" 

The corrmittee spent the f i r s t  four months of i 
number of rerource people on the role of conrultantr i n  governmeat. Included 
were govexnmental off iclale ,  consultants, and other8 gmerallf  i n t e n e t e d  and. 
involmd in public affaira.  The cornittee devoted each af three serrione t o  
laore intensive "case studies" of specif ic  experiences of individual evemimental 
agencies in w i n g  coneultantr. 

A eurvey of local government mite and metropolttan agencies i n  the 
Twin Cities was undertaken t o  de teMpe  the extent of ~ O n 8 d t m t  we. The 
committee w a s  also fortunate to have h d  made svai$able t o  i t  data On consult- 
ant use i n  s t a t e  govenu~ent prepared for  use by l e g ~ s l a t i o e  r ta f f .  A d d i t i o n 8 1  
budgetary information on the w e  of coneultants and other contracted profession- 
ale i n  s t a t e  governrant waa  prepared fo r  the coaarittee by the s t a t e  department8 
of administration and finance. In all  cmes, the conmittee i s  extremely g r e a t f a  
fo r  the cooperation ahown by various agenciee i n  c o l p i l b g  data wed in t h i s  
study. 

Detailed minutee were prepared of each meeting, with capie6 k i n g  #made 
available t o  meatbere who were not present, and t o  a number of perrona outeidt of 
the c o d t t e e  who were interested in  the subject nut ter  tmder rtudjr. A limited 
number of copies of the mlnutes are on f i l e  a t  the Citizenr Leagw office,  ae 
are copies of background ar t tc les ,  s ta f f  reports, and eunrsy data. 

After the orientation portion of the committee's atady, several 
atmthr of internal  diecussion resulted i n  a aeries  of draf t r  of finding6 and 
caaclusions. Following general agreement on the findings m d  concluaianr, the 
cormittee'r discussioa rhif ted to  recommndaticntr and, finally,  to *tion of . 
t h i r  report. 

As is alwayr the cgse with Citioenr Leagrra raparm, tht  work of Lhi. 
comaittee would not have been porslble. without the important participation of 8 
nuPlber of rerource persons. The following resource pcreonr mt  with the w 

committee on one o r  umre occasion. We offer  them our mincere thmtu. 

Tom A~diog, u r o d a t e  director, Canter for  Urban i d  P . g l n J  A f f i i n  (m), 
Univeroity of Minneeota 

Dr. John Borchert, director, Centar fo r  Urban md bgbad Affdn (mu), 
Wiveraity of Minnesota 

Richard Braun, r i ce  pmsident, Barton Aachman Arr~ociate# 
State Senator Jack Davies 
Douglall Dayton, chairnun, Governor'r Loaned E x e c u t f v ~  kt* Ptryyr.ll (-1 
F. Robert EdrrPn, F. Robert E m  and Associatea 
Robert Binsweiler, planning consultrat; precidsat, ~ L P ~ ~ G I L L  Imtit*e of 

(AXPI 
Dr., Paul Ellwood, prerident , htera tudy 
Richard E r d a l l  , (than) preeident , Mlnneapolir City Cauncil 
Vern A. Fmeh, aaeirtemt d,trector, Agricultural UtQIIrioa ~ W W ,  mimmitjr of 

Mixme60 t a  
John Henara, a t t o m y ;  f o m r  r t a f f  attorney f o r  )IBeIls6 
David Craven, &airmen, Buman i?erourcra C9Plllrittee, *tropolit= CoM~if  



Jams L. B e t a ,  vice president, First B a n k  of ~ a p o l i s ;  former 
chairma, Metropolitan Council 

G w a r  Isberg, (then) planning director, cminty A , 
Verne Jobnaon, vlcs president and director of plauning, ~ l l e ,  1oc. 
Robert Jorvig, executive director, Metropolitan Council 
Ronald Kalistewski, cosmnunity assistance director, Office of Local aad Urbm 

Affairs, State Planning Agency 
Frank Lamm, director of environmental planning, Metropolitan Council 
Ray Lappegaard, comnissimer, Minnesota Department of Highways 
David Norrgard, assistant executive director, League of Minnesota Municipalities 
Dr. John Olin, deputy director, Minnesota Pollution Control Agency 
Tom Olson, chairman, liemepin County Board of h d e r s i o n e r s  
Wayne Popham, attorney, fower  s t a t e  senator 
Omar Schmidt, executive director, Health and Welfare Council of Hennepin Camty 
Jamelm Solem, director, Office of Local aud Urbau Affairs, Stet* Planning Agency 
Frank Stanton, president, Frank Stanton Associates; president, h8ociat ion of 

Management coaeulting Engineers 
Bernard Stef fen, (then) adppinietrator, Anoka County 
Steven Woollep, (then) director of organization and program analysis, Minnesota 

Department of Administration 



The Cl tl zens Isagw, founded i n  1952, f s an independent, nm-partisan educa- 
t lonal  organization I n  the Twin C i t l es  area, with som 3,600 mmbers, spectal iz ing 
I n  questions of government plannlqg, finance and organization. + 

Cl ti zens Leagua repcrrts, wh I ch pmvl  de ass l stance to pub l I c o f f  i c l  a l s and 
others i n  f ind ing solutians to m p l e x  problems o f  local governmnt, are developed 
by volunteer research committees, supported by e f u l  l t lme professional s ta f f .  

Membersh i p  i s  open to the pub 1 i c. The League's annual budget i s f l nanced by 
annual dues o f  $15 ($25 for fami l y memberships) and wnt r lbu t lons  from mre than 500 
bus i nesses, foundat ions, and other organ I zat l  ons. 

O f f  lcers D l  rectors Past Presl dents 

Pres I dent 
Peter A. Heegaard 

Vice Presi dents 
Wayne H. Olson 
Peter Seed 
Mrs. Pat Davies 
Francis M. Boddy 
Stuart  W. R i  der, Jr. 

Secretary 
Gordon M. Oonhowe 

Treasurer 
Wil l iam J. Hempel 

Plewton Ab l ahat 
Char les H . Backst r o m  
Dale E. Beihoffer 
Mrs. Elsa Carpenter 
Charles H. Clay 
Mrs. Eleanor Colborn 
Rol l i n  H. Crawford 
Richard J. F i  ttGeral d 
Raymc;nd K. Frel lsen 
Ray Harrls 
James L. Hetland,Jr. 
George C . H i t e  
Verne C. Johnson 
Mrs. Geri Joseph 
Mrs. Jean Klng 
Todd Jeffrey Lefko 
Arthur Naf t a l  i n 
Roger Palmer 
Wayne G, Popham 
John W. Pul vet  
Leonard F. Ramberg 
Al len I. Saeks 
Waverly Smith 
John M. Sul l l van 
Matthew Thayer 
Douglas Wailace 
James L. Weaver 
George Wei ke r t  

Charles H. Bellows 
Francls M. Boddy 
Charles H. Clay 
Walte D. Ourfee 
John F. Finn 
R i  chard J. Fi  tzGeral d 
Walter S. l iar r is ,  Jr. 
James L. Hetl and, Jr. 
Stuart W. Leck, Sr .  
Greer E. Lockhart 
John W. FFlooty 
Norman L. Newha l I, J r. . 
Wayne H. Olson 
Lesl ie  C. Park 
Malcolm G ,  Pfunder 
James R. P r a t t  
Leonard F. Ramberg 
Charles T. S i  lverson 
Arch I ba l d Spencer 
Frank kial t e rs  
John W. Wlndhorst 

Staf f  - 
Executl ve O i  rector  

Ted Kolderle 

Associate Director 
Paul A. G I  l j e  

Fkmbe rsh I p D i  rec to r  
Calvln W. Clark 

Research Assocl ates 
Cl a rena Shal l be t te r  
Glen Skovholt 

Research Ass I stant  
Jon Schroeder 



YOU ARE INVITED . 8 8 

. . . to join the Citizens League 
S e m  on a CL Research Commitbe 

Receive the CL Nem 

Attend CL Community Lw#nhip Break- 
faott 

Become better info& on public affairs 

Help provide financial support for the 
League's program 

M NOW by returning tho at~oched application 
blank 

Application for Membership in the CITIZENS LEAGUE 
(C.L. Membership Contributions are Tax Deductible) 

Please qheck: 
Individual . . . . . . . . $ 15.00 0 Contributing . . . . . . $35.00 and up 
Family' $25.00 . . . $30.00 Regular student . . . . $ 5.00 

'$25 for families desiring only one copy of CL NEWS. $30 for two separate mailings. 
First year's dues enclosed Please bill me 

NAME 

WIFE OR HUSBAND'S NAME 

EMPLOYER HOME ADDRESS 

POSITION 

ADDRESS PHONE 

PHONE Send Mail to: HOME ADDRESS 
CL Membership 
Suggested by: BUSINESS ADDRESS 
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