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*Only 3 of the 96 counties and 1 of the 38 cities did not respond to the survey. Although only 67

out of the 195 towns responded, the larger ones did participate.

TABLE 1 / NUMBER OF LOCAL GOVERNMENT EMPLOYEES BY GOVERNMENTAL UNIT
AND ACTIVITY, 1969

Number of Employees*

Activity Counties Cities Towns Total
Judicial and Law Enforcement 2,813 4,624 372 7,809
Utilities and Services 3,006 8,846 901 12,753
Education 41,698 22,511 171 64,380
Welfare, Recreation, and

Libraries 1,598 3,987 30 5,615
Management and Adm in istration 1,892 4,573 251 6,716
Total 51,007 44,541 1,725 97,273

The author is Associate Professor of Govern

ment and Foreign Affairs and Research Associ

ate in the Institute of Government, University

of Virginia.

During 1969, the I nstitute of Govern
ment at the University of Virginia, in
cooperation with Virginia Polytechnic In
stitute, Old Dominion University, and
Virginia Commonwealth University, un-

rtook a major survey of State and local
~overnment manpower. The survey was
sponsored by the Division of State Plan
ning and Community Affairs and the U.S.
Department of Housing and Urban Devel
opment and was aimed at providing a
solid base of information for the formula
tion of future training programs and
other activities which would help State
and local governments meet the problems
of rapid urbanization. Although the sur
vey was a massive undertaking that
showed patterns and problems which are
impossible to summarize in a brief form,
it is worthwhile to examine some of the
more fundamental findings of the re
search in relation to Virginia local govern
ment. 1

What was revealed was the enormous
diversity of Virginia local government,
which was surprising even to those famil
iar with the State and its localities. It also

1. Institute of Government, University of

Virginia, Governmental Manpower in Virginia:

Scope, Needs, and Prospects, (Charlottesville:

The Author, 1970), pp. 1x, 289. Inquiries

concerning copies should be addressed to the

ivision of State Planning and Community

Affairs, Governor's Office, Commonwealth of

Virginia, Richmond.

revealed the powerful impact of urbaniza
tion on the State, represented by the six
Standard Metropolitan Statistical Areas
and other parts of the State growing at an
accelerating rate. To illustrate these
points, it is useful to look first at the
general profile of Virginia local govern
ment manpower, then to focus on the
metropolitan areas, examine the ade
quacy of local manpower, and finally
look briefly to the future.

LOCAL GOVERNMENT MANPOWER

There were 97,273 local government
employees in Virginia in 1969. This fig
ure, wh ich was reported by the local
governments, is somewhat lower than the
estimate of the ,U.S. Bureau of the Cen
sus, probably because of differences in
counting such employees as publ ic health
workers, special district employees, and
other similar groups which always present
problems to those who are trying to

count heads. As Table 1 shows, education
claimed by far the greater share of local
government employment with about 66
percent of the total. Next in order came
utilities and services (which included
streets and highways), public utilities,
planning and zoning, and fire protection,
which together comprised approximately
13 percent of the total.

The number of employees was split
almost evenly between the cities and the
counties, with the more numerous coun
ties reporting approximately 52 percent
of the total. The small share of the total
accounted for by the towns is the result
of the relationship of the great majority
of Virginia towns to their counties. In
many instances, county government pro
vides most of the services of government,
including education, welfare, and even
law enforcement and other activities.
Thus, only the larger towns undertake the
task of establishing their own full-scale
systems of government with a substantial
number of employees, and even then the

INSTITUTE OF GOVERNMENT / UNIVERSITY OF VIRGINIA / CHARLOTTESVILLE / JUL Y 15, 1970



42

TABLE 2 / NUMBER OF LOCAL GOVERNMENT EMPLOYEES PER 1,000 POPULATION, BY
ACTIVITY

people living in close proximity to each
other.

Second, of course, the State govern
ment in Virginia undertakes the task of
assisting most of the counties in two key
areas: law enforcement and highway
maintenance. With the exception of
Arlington and Henrico counties, State
personnel handle county highway con
struction and maintenance, and in the
vast majority of instances the State pol ice
conduct a large proportion of highway
patroll ing, thus relieving most counties of
the burden of maintaining either full
fledged pol ice forces or streets and roads
departments. On the other hand the cities
must maintain their own streets and roads
(with the help of State grants-in-aid) and
provide traffic control through their own
police forces. Thus, to an extent the
figures are deceptive in terms of the
services received as compared with the
number of local personnel involved.
County residents do receive pol ice protec
tion and highway maintenance support
that the number of local employees does
not accurately express. However, since
the figures show to what extent local
governments must provide the money and
manpower to conduct an activity, they
are a valuable reflection of the demands
placed on county government in relation
to city government.

The differences in program activities
appear very vividly in the striking differ
ence between cities and counties in the
category of "management and administra
tion." That counties must commit less
than 1 person per 1,000 population to
administrative activities, while cities make
a commitment of approximately 2.5 re
flect the demands of the more complex
institutions of city government, leading
to a need for more elaborate supporting
services such as budget offices, personnel
units, and purchasing and supply organi
zations. Thus, even though city govern
ment may be set in rural areas, and even
though many cities have smaller popula
tions than do rural counties, the very
nature of municipal government generates
a pattern of manpower requirements that

county continues to provide many basic
services.

Aside from the characteristics that set
towns apart from other units of local
government, a close look at Table 1
shows also that there are important dif
ferences between the cities and cou nties.
For example, the Virginia cities are clear
ly much more involved in such activities
as utilities and services, and welfare,
recreation, and libraries. These distinc
tions become even more clear when Table
2 is examined. In this table the number of
employees per 1,000 population of the
counties and cities is broken down and
compared with the total number of em
ployees per 1,000 population for the
counties, cities, and towns. This is a
useful measure because it helps to take
into account differences in both popula
tion size and the number of units of
government.

Table 2 shows highly significant differ
ences between the Virginia city and coun
ty. For the cities, the provision of util ities
and services, and various JJsoft services"
such as welfare, recreation, and libraries
are far more important than for the
counties. Further, the cities show a rela
tively higher proportion of manpower
devoted to judicial and law enforcement
functions. For those familiar with Vir
ginia local government, these figures are
not surprising, but they are useful in
showing the effect of an urban way of life
and the impact of the differences in
State-county and State-city relationships.

In short, two basic tendencies emerge.
The first of these is that urban dwellers
require a heavier proportionate commit
ment of manpower resources, which is
largely a product of the need for a higher
level of service~ growing out_ of city
inhabitants' desire for government to
provide them with the benefits of urban
life, such as organized recreation and
cultural activities. There is, in addition,
the city dweller's greater dependence on
government to provide him with many
basic necessities of Iife, such as water,
sanitation, solid waste disposal, and po
Iice and fire protection, all products of

Activity
Judicial and Law Enforcement
Utilities and Services
Education
Welfare, Recreation, and
Libraries
Management and Administration
All Activities Combined

Counties
0.99
1.06

14.73

0.56
0.67

18.03

Cities
2.48
4.75

12.08

2.14

2.45
23.89

Total Counties,
Cities, and Towns

1.66
2.72

13.72

1.20

1.43
20.73

is significantly different from the typical
cou nty government.

METROPOLITAN AREA MANPOWER

Virginia's six metropolitan areas loom
large in the life of the State. Although
they include only 15 percent of the land
area, in 1968 they accounted for 57
percent of the State's population; and the
next Census will no doubt show that this
proportion has grown even more. More
over, they are centers of employment
opportunities, for education and cultural
benefits, and of pol itical influence. As a
result they act as magnets which draw the
young and hopeful from all across the
State and even the nation. I t would be
expected that these six areas would also
be centers of local governmental activity
and probably account for a high propor
tion of the manpower devoted to local
government employment. As Table 3
shows, this expectation is borne out. The
6 metropolitan areas alone account for
approximately 65 percent of the total
number of employees who work in local
government in the State.

A careful examination of the table,
moreover, shows the impact of urbani,
tion in an even more vivid fashion. Of
the local government personnel in the
State who work in fire protection, for
example, the metropolitan areas account
for nearly 90 percent; the same is true for
recreation; and the proportions which the
metropolitan areas claim in such areas as
utilities and public works and planning
and zoning are also high.

Further, although cities in the metro
politan areas employ more personnel per
1,000 population than do the counties,
the difference between the cities (24
employees per 1,000) and the counties
(23 per 1,000 population) is not as great
as for the State as a whole. Moreover, the
metropol itan cOlJ1ties look more like
cities in terms of the percentage distribu
tion of employees among various func
tions such as law enforcement, uti Iities,
and planning and zoning than they resem
ble their more rural neighbors.

The governmental manpower statistics
reveal several important findings. First, it
is clear that urban Virginia is substantially
different from rural Virginia both in
terms of the number of employees de
voted to various governmental activiti
and in the intensity of the conduct o.
those activities. This generalization, more
over, holds true whether one is talking
about all 38 cities in the State or about
the metropol itan areas with their 12 cities
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TABLE 3 / PERCENTAGE OF TOTAL LOCAL GOVERNMENT EMPLOYEES IN THE
METROPOLITAN COUNTIES AND CITIES, BY ACTIVITY

and 11 counties. Some of the reasons for
the difference have already been men
tioned, and are best summarized by the
need and demand of urban dwellers for
more elaborate governmental services of
all kinds. Second, the pattern of man
power use in the metropolitan areas holds
implications for the future. As Virginia
becomes more urban, more of the State
will come to resemble the metropol itan
areas. It will be many decades, of course,
before there are no rural areas in the
State, but as each of the 38 cities tends to
become a center for expanding urbaniza
tion and development, the adjacent parts
of the State wi II take on metropol itan
like characteristics. Moreover, since Vir
ginia's cities are spread fairly evenly
across the State, it is safe to assume that
patterns of urbanization will appear in
almost all the major sections of the State.
Thus, such concepts as the lIurban corri
dor" will become less meaningful. Al
ready a number of areas are taking on
metropol itan features, such as Danvi lie,
Wa yn esbo ro-Staunton, Charlottesville,
and Bristol to name only four of the most
prominent.

Third, there are economic implications
in the difference between the urban and
non-urban areas. A significantly larger
proportion of the population is employed
by local government in the metropolitan
areas as com pared with the State as a
whole, and this finding does not take into
accou nt the role of other governments,
such as the State government in Rich
mond or the Federal government in
Northern Virginia and Tidewater. This
means that the population of the urban
areas are not only dependent on local
government for services but also many
depend on it for thei r econom ic Iivel i
hoods.

Finally, there are the implications for
the future of governmental manpower
itself. Virginia is now an urban State and
every indicator shows that it will become

THE ADEQUACY OF MANPOWER

more urban. If urbanization requires
more people working for local govern
ment, as seems clearly to be the case, is
the present supply of manpower adequate
to meet present and future needs? The
question is too important to ignore,
because the success of local government
in performing its growing tasks must
depend on the numbers and quality of
the people in government. In addition, if
the State and the local ities are to be
capable of handl ing the demands of the
IINew Federalism," they must have at
their call the employees who can carry
out the duties placed on local govern
ment.

them up to the level that the citizens of a
community would like to see.

It was also ominous to note that the
manpower shortage afflicting local gov
ernments in Virginia was not likely to
improve over time. When local officials
were asked to estimate their future man
power requirements, all indications led to
the conclusion that future needs would
march in step with the State's population
growth, that is, at a rate sl ightly in excess
of 10 percent each 5 years. In aggregate
figures, this would mean that Virginia's
cities would have to add about 4,500 new
employees by 1974, the counties about
5,100, the towns about 1,700, or a total
of close to 10,000 new local government
employees during a time when competi
tion from private industry, the Federal
government, and neighbori ng states is
becoming more intense.

The next obvious question is why the
shortage? Why do local governments in
Virginia have difficulties in getting and
keeping the manpower they need? Of the
reasons listed, inadequate compensation
was cited far and away the most frequent
ly. The next most often cited reason was
competition from other governments and
private enterprise, which in many in
stances means that potential employees
are lured into private industry or to
another government because of higher
salaries.

The data gathered also indicated that
future manpower shortages will probably
occur in crucial areas of governmental
activity, primarily in law enforcement,
public works, and management and ad
ministration. Although local officials esti
mated that the demand for personnel in
these functions would be more acute for
the cities than for the counties, nonethe
less, all three types of governmental units,
cities, counties, and towns, projected
major new needs in these areas.

When the picture is put together on a
Statewide basis, it is clear that local
government in Virginia is not only under
staffed at present; it is equally clear that
the problem will grow more severe in the
next five years. Further, the major reason
for the present shortage - and the prob
able reason for any future shortage - will
be inadequate wages and salaries to at
tract the needed people into government.

The situation for the six metropolitan
areas is not substantially different than it
is for the State as a whole. The major
exception is that the metropol itan areas
anticipated a future need for law enforce
ment personnel that was somewhat higher
than for other local governments around
the State. As with other local govern-

70.83
81.46
86.79
90.47
79.20
65.13

Metropol itan as
Percent of Total

66.67
76.01
75.45
60.50

6,362
580

2,655
1,319

895
63,356

Number of Employees

Metropolitan Counties
and Cities

5,206
5,105
2,284

38,950

During the survey the local officials
were asked to assess whether they felt the
existing number of employees was suffi
cient to do the job they are called on to
perform. The greater proportion of the
officials responding felt they lacked the
manpower necessary for modern govern
mental needs. Seventy percent of the
counties, 75 percent of the cities, and 64
percent of the towns all felt their present
level of staffing was inadequate. Although
these percentages show that there were
some differences among the three types
of government, the response also showed
that there was a general impression of
serious understaffing. Moreover, the in
adequacy extended across local govern
mental units whether urban, suburban, or
rural, and whether population growth was
rapid or relatively slow. The general sense
of understaffing indicated that while local
governments in Virginia may be doing
their jobs well, there was an untapped
potential, since some of the effects of
understaffing are often overworked em
ployees, a sense of futil ity on the part of
the workers, and programs which suffer
from a lack of the manpower to conduct

8,982
712

3,059
1,458
1,130

97,273

Total Local
Government

7,809
6,716
3,027

64,380

Activity
Judicial and Law Enforcement

Management and Administration

Welfare

Education

Utilities, Streets, and

Publ ic Works

Planning and Zoning

F ire Protection

Recreation
Libraries

Total
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TABLE 4 / NUMBER OF METROPOLITAN EMPLOYEES PER 1,000 POPULATION, BY
ACTIVITY AND BY COUNTY AND CITY

*Based on Bureau of Population and Economic Research, University at Virginia, Estimates of

Population (Charlottesville, Virginia: The Author, 1968).

talent to their payrolls. In effect, it seems
likely that Virginia local government is
rapidly approaching the squeeze that lo
cal government in other urban states has
experienced, that is, pressures on the one
hand to hold down the cost of govern
ment and on the other to expand govern
mental services.

ments, however, the metropol itan areas
felt that the major block to filling their
personnel needs was inadequate pay
scales.

In general, the data showed that while
Virginia local governments are not yet
facing a manpower crisis, they are cur
rently facing serious problems which will
probably not improve with time, unless
taxpayers are willing to foot the bill for
higher salaries and wages. In a time of
rising taxes and costs of Iiving in general,
therefore, the prospect is probably unap
petizing for most Virginia citizens. As
urbanization continues to affect local
government, the need and desire for more
extended governmental services and for
more effective and soph isticated ap
proaches to social, economic, and physi
cal problems places an increasingly heavy
burden on local governments to add new

incumbent personnel and to concede that
many worked far harder than might be
antici pated for the level of rewards wh ich
they received. The human factor, how
ever, was ad m itted to be a fra iI reed to
rest upon. Although many people will
cheerfully make sacrifices to do a job
they feel is important, problems of re
cruiting new personnel are made difficult
by the challenges now being offered by
the State government, Federal govern
ment, and private enterprise, all of which
are progressively undertaking more posi
tive personnel programs.

Obviously, if local governments in
Virginia, as elsewhere in the nation, are to
meet the demands being placed upon
them by growing urbanization, they will
need help in important ways. And,
equally obvious, a sizeable proportion of
that help must come from the local
taxpayer. More intensive recruiting pro
grams, pre-service and in-service train ing
programs, and help from the State and
Federal governments can contribute to
alleviating the problems facing local gov
ernment, but each of these aids is either
directly or indirectly expensive and will
be felt by the taxpayer.

For many years Virginia has managed
to have good government at a relatively
low cost. Part of th is low cost has been
achieved by underpaying the personnel
working in government. There seems to
be good reason now, however, to believe
that time is catching up with the State
and its localities, and it will now be
necessary to take more active, and more
costly, steps to attract and keep the
personnel that government needs to do its
job.

2.37
0.26
0.99
0.49

0.33
23.58

2,686,061

Total Counties,
Cities, and Towns

1.94
1.90

0.85
14.50

Cities
2.45

2.68
1.36

11.99

3.14
0.14
1.34
0.70

0.37
24.15

1,477,380

PROSPECTS FOR THE FUTURE

It is probably unnecessary to stress the
importance of manpower to local govern
ment performance. No matter howeffec
tive the organization or how well con
ceived the program, without the neces
sary personnel to carryon those programs
and to staff the organizations, the best
efforts will fail. In general, local officials
were quick to praise the quality of their

Counties
1.25

0.89

0.23

17.47

1.29

0.31
0.56
0.22

0.30

22.52
1,208,681

Activity
Judicial and Law Enforcement
Management and Administration

Welfare

Education
Utilities, Streets, and
Publ ic Works
Planning and Zoning

F ire Protection

Recreation

Libraries

Overall

Population *
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