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ABSTRACT 

Intergovernmental relations is the process of events and 

actions which shape the structure of federalism. The success 

I 
of the federal structure in coping with problems in urban 

areas is reliant primarily on the principal individuals in

volved, their ability to appreciate each others* points of 

view and problems, and their working cooperatively toward 

fulfilling a recognized common objective. 

Theories on the operation of the intergovernmental pro

cess recognize that few functions of government are carried 

out independently by a single level of government. In fact, 

the majority of functions are shared, or carried out coopera

tively by two or more levels. Motivations to cooperate 

include the recognition of common objectives and the need to 

find the most efficient organizational unit to work directly 

on problems. Also, the need of local government to increase 

their financial capability to carry out projects pursuant to 

common intergovernmental objectives and the consequent inter

dependence. Other writings deal with the element of control, 

involving centralization of responsibility in Washington over 

most of the categorical federal aid programs, and the more 

x 
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recent move toward decentralization with encouragement to 

local initiative and responsibility. 

Metropolitan areas have become the residence of three-

fourths of the American population. Such areas are highly 

diversified economically and hence are highly self sufficient, 

although the various parts thereof are interdependent. Gov

ernmental units in metropolitan areas are characteristically 

numerous, rarely inclusive of the entire area geographically 

or functionally, but frequently overlapping each other geo

graphically. The Tucson metropolitan area was relatively 

more simple than the average, having less economic diversi

fication and fewer governmental units or jurisdictions. 

Tucson grew with little public guidance in the planning 

field. The principal national aid to comprehensive metro

politan planning, the so-called "701n program, was both 

scorned and ignored by the principal jurisdictions in the met

ropolitan area. The aided community renewal program, through 

which social, economic and physical problems would be analyzed 

quantitatively and solutions devised, was the only intergov

ernmental effort initiated in the planning field in Tucson. 

Successes in planning in Tucson, or the regional coordination 

of planning, have not been consistent, however, and have been 

the accomplishments of individuals who managed through their 
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own personal efforts to achieve some coordination of planning 

effort. 

Community leaders in Tucson explored means of renewing 

the city and providing housing for the needy before national 

programs developed to assist such efforts. National and local 

efforts then ran parallel, local officials receiving incentive 

from possible aid in the future. Local flirtations with na

tional programs matured into an assisted abortive effort in 

1960-1961; then a successful effort mutually advantageous to 

national and local objectives beginning in 1964. The success 

in the first intergovernmental effort was due to experienced 

professional leadership at the managerial and functional 

level, inducing in turn a mutual respect for ability by the 

various agencies involved and a desire to cooperate further. 

The two principal faces of transportation in Tucson--

highways-thoroughfares, and mass transit--were uncoordinated 

in Tucson. Thoroughfares were planned in response to growth, 

rather than planned to guide growth, and took advantage of 

the maximum amount of federal-state aid available. The de

mand for transit was judged on the basis of past experience, 

without exploring how persons' transportation habits could be 

changed with an innovative approach. Interest in transit was 

spasmodic, responsive only to crisis, and not sufficiently 

advanced to result in intergovernmental efforts. 
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Water reclamation was an activity pursued by profession

als at national, state, and local levels, with a generally 

high level of respect for and sharing of abilities and activi

ties. Unlike the subject of water acquisition-importation, 

reclamation generated little political or public interest. 

The function was carried out with full use of aids available 

to the city and the University of Arizona. 



CHAPITER 1 

THE THEORY OF AMERICAN INTERGOVERNMENTAL RELATIONS 

Intergovernmental relations are basically human re

lations. Individuals conduct themselves not merely as rep

resentatives of governmental-agency points of view, but as 

individual personalities tvith individual outlooks toward 

their particular responsibilities and the ensuing relation

ships they devise. Public officials are also in a position 

where they must act and react to their respective political 

environments as influenced individuals. Intergovernmental 

relations imply, therefore, a particularly operational type 

of activity, in which men are working together within gov

ernmental and political structures and frameworks to get 

their respective jobs done. 

If intergovernmental relations are basically human 

or interpersonnel relations, the emphasis in analysis must 

not be on the characteristics of programs or agencies, but 

on the key personalities involved. The reactions of commun

ity leaders and key agency administrators to problems which 

they face and opportunities presented are, therefore, the 

most fundamental field of research in the field of 

1 
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intergovernmental relations. In such analysis, it must al

ways be remembered that these key personalities in intergov

ernmental relations are motivated by the same basic human 

wants and needs as are depended upon in the private sector— 

the search for power and influence over other persons and 

events. 

The legal structure in which American intergovern

mental relations are conducted is termed "federal," indicat

ing by definition a "sharing" of governmental powers between 

a central government and constituent units.* It is the 

purpose of this introductory chapter, by providing a general 

description of the process of modern intergovernmental rela

tions, to describe how this federal structure is currently 

thought to operate by experts and authorities in the field. 

The concern is not with the formal structure devised by law, 

or even its historical development, but with the way in 

which community and political leaders in positions of public 

responsibility at the national, state, and local levels 

work together to get their respective jobs done. The sub

jects of particular concern to this study are important 

components of the broad array of problems caused by the 

"^Paraphrased from the definition of "federalism" in 
Wilbur W. White, White's Political Dictionary (New York: 
World Publishing Company, 1947). 



urbanization of American society. These problems have be

come public in nature, impact, and consequence, as well as 

nation-wide in scope, making the role of intergovernmental 

operations toward their solution of growing importance. 

One of the most well-known theorists in the field of 

American federalism was the late Morton Grodzins. His most 

comprehensive work, The American System; A New View of Gov-

3 
ernment in the United States, was edited by another ranking 

figure in the field, Daniel J. Elazar, and was published 

posthumously. The principal theories of Morton Grodzins 

form the structure around which a more detailed theory of 

American federalism can eventually be built. The purpose of 

the dissertation is best stated as an effort to document, 

where practice and observation permit, those motivations and 

operational effects within the federal system which are sig

nificant and valid from a local viewpoint. Wherever possible, 

an explanation of these motivations and effects is provided 

in greater depth as a result of this research than was of

fered by the theorists in this first chapter. The 

2 
See for example, Roscoe Martin, The Cities and the 

Federal System. (New York: Atherton Press, 1965), Chapter 
1. 

3 
Morton Grodzins, The American System; A New View of 

Government in the United States (Chicago: Rand McNally and 
Company, 1966). 
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functional studies are case situations with data which re

late back to the theoretical structure, providing material 

of explanation to that structure. What results from these 

chapters is practical analysis of how a city plays the game 

of intergovernmental relations in urban problem-solving. 

The final chapter is a restatement of the theory of evolv

ing American federalism through the process of intergovern

mental relations, and is based upon the entirety of 

observations made during the dissertation research. The 

primary areas of study are urban problem-solving processes 

on the subjects of planning, renewal and conservation, 

transportation, and water reclamation, although many other 

functional problems influenced the observations. The pri

mary vantage point for the study was the City of Tucson, 

Arizona, although an awareness of what other communities 

have experienced was necessary as background to the present 

study. Tucson was becoming intensively involved in several 

intergovernmental programs during the period under study, 

and accordingly provided a useful laboratory for an under

standing from a local viewpoint of the problems of inter

governmental relations. 

Morton Grodzins subtitled his book A New View of 

Government in the United States. At the time when Grodzins 

did most of his research, the decades of the 1940s and 



1950s, the views he presented were indeed new to the major

ity of his readers. Headers of texts in American government 

were accustomed to learning the assigned and assumed powers 

of the national and state governments in a manner which por

trayed each as autonomous and possibly even self sufficient. 

Prior to Grodzins, some writers had begun to take 

another view through examination of how the process of fed

eralism was actually working. The concept which was in

creasing in popularity was that of "cooperative federalism,11' 

which meant simply that in the process of day-to-day prob

lem* solving, units of government found it expedient to col

laborate and cooperate on projects of mutual interest, 

sometimes pooling resources and expertise to this end. 

The contribution of Morton Grodzins takes "coopera

tive federalism" into greater detail through the coined 

"marble cake1* theory. According to this theory: 

Functions are not neatly parcelled out among the 
many governments. They are shared functions. 
It is difficult to find any governmental activity 
which does not involve all three of the so-called 
"levels" of the federal system.5 

4 See for example one of the earliest proponents of 
"cooperative federalism": Jane Perry Clark, The Rise of a 
New Federalism (New York: Columbia University Press, 1938). 

5 
Morton Grodzins, "The Federal System" in Goals for 

Americans; Programs for Action in the Sixties. (New York: 
The American Assembly, 1960), p. 266. 
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This sharing of functions or activities among 

levels of government was explained by Grodzins to be taking 

place through four basic operations: the sharing design of 

the grant-in-aid system, the sharing through professional 

identification and allegiance to a function to be performed, 

the sharing in the regulatory function of agencies who thus 

work in close proximity to one another, and the background 

of sharing--the mixture of national, state and local regu

lations over a particular functional activity.^ This study 

focuses on the first operation, the grant-in-aid system, 

with the other operations considered for the auxiliary ef

fects. Added to the effect of these four operations working 

concurrently is the nature of the American party system: 

The argument, in a single sentence, is that the 
nature of American political parties accounts in 
largest part for the nature of the American gov
ernmental system. The specific point is that the 
parties are responsible for both the existence and 
form of the considerable measure of decentrali
zation that exists in the United States. The focus 
of attention is, therefore, upon the classic prob
lem of a federal government: The distribution of 
power between the central and peripheral units.7 

The sharing system is, therefore, maintained in 

large measure by the nation's undisciplined political 

parties, which "are almost caricatures of the system they 

dL 

Morton Grodzins, The American System, pp. 60-88. 

7Xbid., p. 254. 
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8 
servet" and therefore contribute to what Grodzins observed 

to be a "little chaos" in the system. It is a system of 

sharing forced upon units of American government by the 

lack of centralized authority, or the decentralization of 

the entire system. If the American party system were more 

regimented and centrally controlled, the entire system of 

government would be less competitive and cooperative. But 

in its state of low level of control, individuals and groups 

attempt to influence governmental policy at every step of 

the legislative-administrative process, out of the mutually 

recognized necessity to share resources. Grodzins referred 

to this proliferation of opportunities to influence and ex

ercise power as the "multiple crack" attribute of American 

government. 

Fiscal Federalism; Motivational Aspects 

Morton Grodzins pointed out that federal grant-in-

aid programs are only the most obvious example of shared 

functions: 

The grants utilize the greater wealth-gathering 
abilities of the national government and establish 
nation-wide standards, yet they are 'in aid* of 
functions carried out under state law, with con
siderable state and local discretion. The 

Ibid., editor's note, p. vi 
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national supervision of such programs is largely-a 
process of mutual accomodation.^ 

Considerations of the operation of the system are 

broken down naturally into theories on motivations working 

within and propagating that system, and theories on the 

effects of the system^ operation on that system itself. 

As taken from the various writers in the field, theories 

on the motivational aspects of the system might be simply 

listed: First, the Grodzins quotation above referred to a 

sharing of responsibilities: utilization of national 

standards, pursuit of state prescribed functions, and lo

cal and state implementation with discretion. This was 

referred to as a process of "mutual accommodation," or 

the joint pursuit of mutual objectives by partners, pos

sibly, each operating in the way which it can best oper

ate. The resolving of urban problems, for example, is a 

function which has not only plagued the cities themselves, 

but has become nationwide in scope and therefore of na

tional importance. The national stake, and therefore the 

national motivation in resolving such problems, has evolved 

from the establishment of an ever broadening national pur

pose on the domestic front. 

9 
Grodzins, "The Federal System," p. 266. 



9 

The second logical extension of this theory deals 

with the growth of urban problems, the increased sharing of 

resources, and eventually, a growing inter-dependence. 

Roscoe Martin writes that as a consequence of this "expanded 

federalism," there is a recognition of the need to match 

public problems with public resources and that the national 

government has long been the only agency capable of 

marshalling revenues and allocating expenditures on a na

tional scale to meet national urban problems. 

Alan Campbell has written that: 

National-State-Local federal fiscal interdependence 
is one of the major aspects of the entire system. 

/Federal and state aid provide7 the bridge between 
expenditure assignment and tax assignment. This 
function of aid demonstrates the interrelatedness 
of the total system and shows the crucial rple 
played by intergovernmental flows of funds. 

If there is to be an interdependence, rather than 

an unusual dominance of one level of government or an un

usual dependence to the point of subservience, it is 

necessary, as a third motivation, to strengthen all parts 

of the system--all participant levels of government. The 

national government possesses the greatest power in terms 

"^Roscoe Martin, The Cities and the Federal System. 
(New York: Atherton Press, 1965), p. 172. 

"^Alan K. Campbell, "National-State-Local Systems 
of Government and Intergovernmental Aid," The Annals of the 
American Academy of Political and Social Science., CCCLIX 
(May, 1965), p. 95. 
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of resource-gathering capabilitiesj the state governments 

have the greatest power to regulate through legislation the 

manner in which urban problem solving is undertaken. What 

power, then, is left to local government to make it a 

strong partner in this system? James A. Maxwell relates 

that the case for federalism "in the minds of many men, 

rests on the still more exalted and abstract merit: 

that . . . local governments are bulwarks of democracy. 

Only when the people of a nation have adequate powers of 

decision can they develop a public spirit, and the specific 

knowledge and techniques that give life to free insti-

12 
tutions." From this spirit has come what is known as the 

right of local self-government, one of the "heartiest tra-

13 
ditions in American government." This tradition has up

held, since the inception of the nation, an enforcement 

of a considerable measure of local independence, despite 

the fact of national and state law. Strengthening this 

tradition, of course, is the political reality that the 

bulk of the nation's population lives in the cities. And 

justifying this concept and motivation, practically, is 

12 
James A. Maxwell, Financing State and Local Gov

ernments. (Washington D.C.: The Brookings Institute, 
1965), p. 23. 

13 
Roscoe Martin, The Cities and the Federal System. 

(New York: Atherton Press, 1965), p. 135. 
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that local governments are in a superior position to have or 

develop an understanding of the needs of their respective 

areas. This is just as important as the political advantage 

of maintaining viable local units.*'4 

This motivation arises in part from a condition 

which is the sparse resources of local government to deal 

with the urban problem—a condition which is dealt with in 

depth in the next chapter. Powers of decision arise from 

the possession of resources; rarely are such powers avail

able without the resources to translate a decision into 

action. As the responsibility to deal with domestic prob

lems of nation-wide concern becomes recognized, the vel

ocity and scope of public functions, not resolvable by 

private enterprise increases. With the increase in public 

functions, there is a corresponding increase in the number 

of intergovernmental programs available to local govern

ment s. 

A closely related fourth motivation is the recog

nition that local government is the government closest to 

the urban problem, in the sense of having to deal with it 

every day, and might therefore be best equipped to deal 

^Campbell, p. 95. 
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with it. Cities are, therefore, an important dynamic part 

15 
of the operating federal system. 

Another view somewhat in opposition to that of the 

strong traditional support for local government is that ex

pressed by Roscoe Martin. Martin considers the citizen 

less concerned about the extent of centralization of gov

ernment services than about the efficiency of service: "The 

Federal Council on Intergovernmental Relations demon

strated ... that the citizens' concern is for service de

fined in terms of answers to felt needs, rather than for 

legal or ideological justifications."16 

The motivations of the American citizenry, the 

fifth consideration, are the most difficult to establish 

and document. John W. Gardner indicates that: 

The fact is that the American people--the ultimate 
source of both dollars and power—chose to do some 
things through their local communities, some through 
their State governments, and others through their 
Federal Government. All of these are instrumental
ities of the people. If they wish to strengthen 
one instrumentality relative to the others, they 
are free to do so. And for the past 35 years they 
have, in fact, chosen consistently to strengthen 
the Federal Government. Yet anyone who knows the 

Daniel J. Elazar, "Local Government in Inter
governmental Perspective," Illinois Local Government, a 
publication of the Institute of Government, University of 
Illinois, University of Illinois Bulletin, 58 (May, 1961), 
p. 24. 

"^Martin, p. 40. 
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grass-roots of this Nation knows that they do not 
want to be dominated by Washington. 

One observer who sees the diminution of federalism 

and a growing centralization of governmental power, quotes 

United States Representative Frank Thompson of New Jersey as 

saying: "I am not afraid of the judgment of the federal 

government in the field of education--I am less afraid of it 

than I am of the judgment of some of the locally elected 

school boards with respect to the administration of edu-

catxon programs." 

Whether through disinterest on the part of the cit

izenry, or through choice on the part of the congress, as 

exemplified by Representative Thompson, the fact is that 

the power of the national government has been growing in 

domestic affairs. The only question here, relative to 

motivation, is whether the growth in power of the national 

government over states and municipalities is purposeful. 

Roscoe Martin's evolutionary view pays little regard to 

local power in serving its own priorities: 

17 
John W. Gardner, "Creative Federalism," an article 

based on remarks to the Foreign Service Association, Depart
ment of State, June 30, 1966, and published in Health. Edu
cation and Welfare Indicators, (Washington D.C.: U. S. 
Government Printing Office, 1966), p. 3. 

18 
Roger A. Freeman, "State Grants and the Decline of 

the Federal System," Western City Magazine, XLII (September, 
1966), pp. 19, 20, 57. 
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In the distant past urban governments served almost 
exclusively urban needs, fulfilling the tradi
tional role of local units in the American system 
of government. Then came the states, then the 
nation, to utilize existing governments with their 
established organizations and procedures. Today 
much of the activity of the city reflects the de
mands of state and national programs, for the 
vigorous practice of cooperative federalism has 
made of the cities in significant part handmaidens 
to higher governments. In many important action 
areas the cities have become instruments of na
tional policy through service as administrators of 
national programs. 

Michael N. Danielson sees the cities themselves 

motivated to strengthen the power of the national govern-
»• 

ment. Xo find solutions for its problems and resources to 

meet its needs, the central city is able to draw upon 

"superior capabilities, an ability to mobilize interests 

from all parts of the nation, and a sustained interest in 

broadening the federal government's urban responsibili-

20 
t i e s .  . . . "  M a n y  w r i t e r s  h a v e  s e e n  t h e  s p o k e s m e n  f o r  

cities forced into the position of supporting greater na

tional involvement in their affairs because of the inaction 

of states in assisting local government. Roscoe Martin 

points out that a significant characteristic of the Lyndon 

B. Johnson administration was its response to the call for 

^Martin, p. 34. 

2*Vlichael N. Danielson, Federal-Metropolitan Poli
tics in the Commuter Crisis. (New York: Columbia Univer
sity Press, 1965), p. 186. 



national action in urban areas in lieu of and with little 

regard for the states. 

Roscoe Martin, in describing conditions which give 

rise to motivations, asserts that states have themselves 

been deficient in meeting their responsibilities in the fed

eral system, relative to the other participants, the 

national government and the cities. Cities have established 

the direct link with the national government simply because 

states have been unwilling and/or unable to help their 

cities resolve urban problems. Martin's analysis covers a 

21 
number of causes, the first of which is the state consti

tution. Too often these documents are inflexible and neg

ative or prohibitive in their approach, circumscribing 

state activity rather than providing a basis for expansion. 

They are also not timely, often suiting to the needs of a 

largely vanished agrarian society, and reflecting, conse

quently, a narrow point of view. Considerable attention is 

also given by Martin to the evils of malapportionment, 

which up to now has served nationwide to allow rural in

terests to dominate a society which has become essentially 

urban. 

So too are there in the area of administration, 

state organizational deficiencies. Martin finds the 

21Martin, pp. 45-82. 
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principle obstacle to be a lack of adequate leadership. The 

governor has been organizationally and structurally circum

scribed from performing his function effectively, due to an 

emphasis on democratic controls. Largely autonomous agen

cies and commissions perform the role of leadership in 

specific functional areas, without a concerted effort of 

coordination among them. 

In the areas of resources, Martin notes the states' 

revenue system to be generally inflexible, making them un

responsive to needs of the urban areas; so too does he note 

a lack of recognition on the part of states that the revenue 

systems require change. The next step from this conclusion 

is his observation of the assumption of responsibilities in 

new program areas: "The single overwhelming conclusion to 

be drawn from this analysis is that the states* concern for 

the vast new problems of metropolitan American, as measured 

by monetary contributions toward their alleviation, is 

22 
quite casual." On one particular functional problem he 

analyzed, Michael N. Danielson sums up his analysis of the 

postures of the states as being "little interest in the 

development of long-term federal-urban commitments, op

position to direct federal-local relations, and insistence 

22Ibid.. p. 75. 
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23 
that federal aid be channeled through the states." It can 

be seen with ease, therefore, how the communication between 

cities and states has broken down for all effective pur

poses, and how the cities have been motivated to strengthen 

the role of the national government, purposefully, in their 

own best interests. 

Has the power of the national government increased 

disproportionately (although purposefully) relative to the 

cities and the states? Or has, as Morton Grodzins observes 

some people to believe, national action on the domestic 

front been frustrated by congressmen pursuing narrow local 

24 
special interests in the hope of reelection? Undoubtedly, 

in our impure society some of both extremes exist, and the 

truth, although not static, probably lies somewhere between 

the two extremes. Roscoe Martin denies any purposeful ex

pansion of the growth of government at either level in 

response to urban problems: 

The expansion of the federal system from a two to a 
three way partnership stands as the principal inci
dental consequence of the growth of federal-city 
relations. Neither the federal government nor the 
cities sought consciously to expand the sweep of 
federalism, but instead sought only to deal more 
effectively with problems beyond the scope or 

23 
Danielson, p. 186. 

O A 

Grodzins, The American System, p. 307. 
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resources of traditional governments operating 
within customary and long-standing usage.25 

Concluding the analysis of this motivation, and re

turning to Morton Grodzins, it is well to be reminded that 

actual situations are rarely described by one extreme view 

or another. Whereas there have been successes at the state 

level, there have also been failures, and the American 

system has adapted itself from these experiences: 

. . .  i t  c a n  b e  e m p i r i c a l l y  d e m o n s t r a t e d  t h a t  e x 
pansion of national programs has not always followed 
the failure of state programs. . . . The National 
government steps in as emulator when the states pro
duce useful innovations, making national programs of 
state successes; and it steps in when a crisis is 
created as the consequence of state failure, making 
national programs follow state inadequacies.26 

The present system^ critic, Roger A. Freeman, in 

his observation of a disproportionate growth of central gov

ernmental power, regards the motivations toward this con

dition as being a function of what he calls "vertical 

functional autocracy." prhis possible motivation is the 

sixth in this list. Freeman finds the participants in 

grant-program negotiations to be not general state and local 

authorities such as governors, mayors, budget offices or 

legislators, but the administrators of particular programs 

at the national, states and local levels. General 

25Martin, p. 175. 

2 ft 
Grodzins, The American System, pp. 317, 318. 
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governments at the state and local levels are, therefore, 

victims of professional priorities, whereby general overall 

priorities are sacrificed for the purposes of seeing a par

ticular program through to its completion. 

A seventh motivation, in this case a national objec

tive, has regard for the standards of operation for services 

and programs and the development of consistent priorities 

and goals from city to city to meet national objectives. 

The National League of Cities views the grant-in-aid pro

grams as having the "basic objective" to achieve a national 

28 
minimum level of program operation nationwide. All the 

motivations considered above are rooted to some extent in 

two basic problems—the need for power and the need for re

sources. Both needs are required to make an effective im

pact on the conglomeration and complexity of problems 

found in the nation's urban areas. Power is rarely found 

to deal effectively with the type of problems considered 

here without a significant mobilization of financial re

sources. The American system of government, like other 

federal systems, has come to depend on the grant-in-aid 

27 Freeman, p. 20. 

28 
National League of Cities, "Federal Urban Fiscal 

Relations," Paper presented at the Annual Conference, 
League of California Cities, October 11, 1965. 
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from the national government to state and local units as the 

most expeditious method for making resources available to 

deal with apparent problems. Motivations to develop, con

tinue, and expand the present grant-in-aid system vary from 

the idealistic to the dishonorable. 

The eighth motivation deals with the expedience of 

a grant system. Unlike a program of general revenue sharing, 

functional grants allow the national government to meet 

domestic responsibilities. Grants aid financially in the 

solving of problems, without sacrificing control over the 

manner in which the problems are solved. 

Grants, says Freeman, are the cheapest way for the 

national government to implement its decisions on domestic 

public services. The federal share, he states, on any pro

gram allows the central authorities to acquire as definite a 

control as if they had the full cost: "They establish the 

conditions under which funds are made available and no 

state can afford to forego its allotment to which its resi

dents must contribute a share through their federal 

29 
taxes." Freeman then points out that federal aid has 

been made available for a broad array of individual projects 

and programs, but not for general operations. This res

triction, he says, is based on the fact that the 

29 
Freeman, p. 20. 
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intergovernmental battle is not fought over money, but over 

power. Each grant-in-aid is preceded by a detailed appli

cation showing how federal and local funds will be spent. 

This gives the federal official all power necessary to rule 

the functional system, by granting or denying the money. 

"It has now become too plain to require much proof or be 

subject to argument that the basic purpose of functional 

grants-in-aid is the transfer of control over domestic pub

lic services from state and local governments to federal 

30 
authorities." 

Intergovernmental considerations are no longer rele
vant to federal policy decisions on domestic pro
grams. They are only the technical means by which 
decisions to initiate, expand or alter public 
services are being carried out. Programmatic fed
eral grants are devices to establish new or modify 
old governmental activities which are constitution
ally, and have traditionally been regarded to be in 
the states, they use the states to carry out com
mands of the federal government. 

Outside of the consideration of control for power's 

sake, for which little additional support can be found in 

the literature, the motivation for control of a constructive 

nature plays a varying but important part in the system's 

operation. Motivation number nine involves the encouragement 

31Ibid., p. 20. 
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of a broader jurisdictional responsibility to deal more ef

fectively with problems. 

Each of the various functions and services performed 

by local governments can be performed most effectively in a 

different-sized area. For example, air pollution is a prob

lem which cuts across municipal boundaries and will effect, 

within certain limits, an entire urban region. The problem 

of counteraction must, therefore, be tackled on a regional 

basis; one municipality is powerless to do the job alone. 

The areas vary more often with the problem than they remain 

consistent from problem to problem. The most common identi

fiable functional and service area is the "metropolitan 

area," and is the loose definition utilized in much of the 

32 
literature. 

Today, most federal grant-in-aid programs affecting 

urban development "encourage" broader jurisdictional res

ponsibility, according to Norman Beckman. They do so 

through financial incentives available only if the planning 

to accept the financial assistance has preceded the appli

cation for grant, and has been done on a metropolitan or 

regional basis. Hence, a departure has been made by the 

32 
See a further explanation of this problem of ser

vice area definition in Norman Beckman "How Metropolitan Are 
Federal and State Policies," in Public Administration Review, 
XXVI (June, 1966), pp. 96-106. 
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national government, Beckman indicates, from a narrow pro

grammatic approach to that of a broader comprehensive view, 

comprehensive both in terms of subject matter and geographic 

area affected. 

Or has it? The literature favoring current national 

policy observes an effort to coordinate one metropolitan 

plan with another in assisted programs, as for example, the 

land use plan with the transportation plan. However, cri

tics see an insistence on the part of particular national 

agencies for a comprehensive metropolitan plan in their 

functional area alone, either ignoring the need for coordin

ating one plan with another, or not perceiving the impor

tance of another functional area in the planning process. 

This is in opposition to Roscoe Martin's view, which sees 

no criticism in the direction of national policy, terming 

it a "gain in maturity" on the part of national agencies and 

"the beginnings of a trend toward a broader and more general 

33 
view of government." 

A shared motivation on the part of those not wedded 

to traditional forms of service delivery and governmental 

organization, but looking forward to more effective regional 

problem solving, is well expressed by Robert C. Wood: 

33 
Martin, p. 134. 
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A single minded fixation on the service concept 
of government, and insistence on the preservation 
of political autonomy and multiplicity, mean, first 
of all, that it is impossible to have a vision of 
what the metropolitan regions might become. . . . 

When local government disclaims responsibility 
for the regional environment, the capacity to real
ize the potential of that environment is irrevo
cably lost . . . 2Also7. . . as local governments 
disclaim any responsibility for regional services 
and for regional policy-making, this responsibility 
moves upstairs. . . . 

Finally, as long as the present system of gov
ernment exists, the regional economic system itself 
functions less effectively. Lacking a mechanism 
for regional policy-making, the metropolitan politi
cal system is unable to use planning, 2oning, re
development, and transportation programs to assist 
the processes of production and distribution."34 

A tenth motivation, that of financial equalization, 

is variously regarded by the writers. The national govern

ments characteristic as a superior raiser of revenue is 

caused by a broader and more elastic range of available tax 

35 
sources than is available to local and state government. 

The national government, therefore, should be and 

has been the great equalizer, says Norman Beckman: 

The uneven allocation of fiscal resources at the 
differing levels of service among local govern
ments in metropolitan areas is becoming exacerbated 

34 
Robert C. Wood, Metropolis Against Itself. (New 

York: Committee for Economic Development, 1961), pp. 41, 42. 

35 
Daniel J. Elazar, "The Shaping of Intergovernmen

tal Relations in the Twentieth Century," The Annals of the 
American Academy of Political and Social Science, CCCLIX 
(May, 1965), p. 11. 
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as central city and suburban populations, especially 
in our larger and older metropolitan areas, are be
coming increasingly distributed along economic and 
racial lines. 

The role of financial equalization of states and lo

cal governments in metropolitan areas, as a result of vari

ous intergovernmental programs, should probably be 

minimized. Xt has not been a major feature of grant-in-aid 

37 
programs, according to Professor C. S. Benson, nor has it 

had any appreciable effect on the economy of the poorer 

states or communities, relative to the rich. George F. 

Break terms the equalization powers of functional grants-

in-aid "strictly limited" by the fact that such grants can

not support activities of "purely local interest" if there 

be such a thing. Grants are intended to increase the bene

fits of specific spending programs. "When equalization is 

the goal, it is unconditional grants-in-aid that should be 

38 
the center of attention." 

An eleventh motivation considers the need to 

strengthen the operation of the system administratively. 

36 
Norman Beckman, p. 101. 

37 
George C. S. Benson, "Trends in Intergovernmental 

Relations," The Annals of the American Academy of Political 
and Social Science, CCCLIX (May, 1965), p. 4. 

38 
George F. Break, Intergovernmental Fiscal Re

lations in the United States, (Washington D. C. The Brook
ings Institute, 1967), p. 127. 
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National urban programs "stimulate compliance with standards, 

effectiveness of urban administration, sound municipal or-

39 
ganization ... by using grants as incentives. ..." 

Fiscal Federalism; The Effects of the Motivations 

The grants-in-aid, said Morton Grodzins, have been 

successful in providing a fiscal and administrative mechan

ism characterized by national-state-local cooperation and a 

practical and understood division of responsibilities: 

No small measure of their importance is based on the 
fact that their organizational influence is deeper, 
wider, more organic than even the large sums in
volved can suggest. The grant programs, in effect, 
decrease the area of free policy-making by state leg
islature; but they have enabled the states to expand 
their activities greatly. The grant programs have 
subjected state administrators to national super
vision; but that supervision, with some notable ex
ceptions, has been cordial, cooperative and 
const ruct ive.40 

This is how Morton Grodzins saw the system operate 

in the 1950s. This description of mutual accommodation is 

in conflict, of course, with Roscoe Martin's allegation that 

local governments have become handmaidens to higher govern-

roents--mere instruments of national policy. The alleged 

possibly disadvantageous effects of the grant-in-aid system, 

as observed by the writers are numerous. 

39 
National League of Cities, p. 10. 

40 
Grodzins, The American System, p. 62. 
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The effects of the grant programs on intergovern
mental relations have been, according to Charles R. 
Adrian, to alter the political agenda for a local 
community by altering the financial priority that 
the particular activity enjoys in the community's 
government. It is politically difficult, for exam
ple, for a state or local government to turn down a 
grant of money for obviously needed services, even 
though the result may be budget distortion. 

Adrian continues, 

Not only is the function expanded beyond what would 
be the case without a grant, but it is possible the 
amount spent by the recipient government will be 
greater than would have been the case without the 
grant. The result of this may, in some cases, be 
the curtailing of other activities. . . .42 

Adrian hypothesizes that if the grant is extended in 

a particular functional area for a subfunction, the money 

necessary to meet the matching requirements will be drawn 

from other subfunctions in the same area. A grant program, 

alters urban policy by causing a reorientation of local 

funding programs to provide matching funds for the feder

ally assisted program. The assistance incentive provides 

the means, therefore, for making local policy conform to the 

priorities established by the national government. Never

theless, those cities which do, in the manner described by 

41 Benson, p. 4. 

42 Charles R. Adrian, "State and Local Government 
Participation in the Design and Administration of Intergov
ernmental Programs," The Annals, CCCLIX (May, 1965), p. 39. 
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Adrian, do so indiscriminately and without being responsible 

to a plan of action locally based and developed. 

A second characteristic effect is that the marginal 

cost for the political decision-maker is less when he de

cides to finance a new program through a grant-in-aid rather 

than through increased taxes. The popularity he derives 

from announcing a grant, rather than an increase in taxes, 

induces him to rely increasingly on the grant source. It 

discourages the diversification of taxes at the local 

level. On the state level, establishment of taxes on an 

ability-to-pay basis is discouraged, as is a steep gradu-

43 
ation in state income taxes. 

It is also contended, as a third effect, that the 

ability to receive grant assistance discourages local ini

tiative in finding new untapped resources, and stifles the 

innovative approach to problem-solving through the support 

of old, possibly obsolete approaches. 

A fourth alleged effect of the system, also re

lated to finance and control, considers again the effect 

of dependency. Because of the limited financial resources, 

Luther Gulick says there has developed the sheer fact of 

state and local governmental dependence on federal aid. 

43Ibid., p. 40. 
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This means that local governments are willing to tolerate 

financial controls and pressures from the national govern

ment which they would have forcefully rejected had the de

pendence condition, brought about by new responsibilities, 

44 
not existed. 

Michael N. Danielson cites a fifth effect which may 

or may not be present in all situations. From the trans

portation viewpoint primarily, Danielson sees a lack of 

local coordination in the pursuit of grant assistance. The 

grant incentive has provided chaos more than it has local 

order: 

The result is a system in which the many pathways to 
the national capitol attract numerous metropolitan 
actors, each motivated by a different perspective of 
the urban landscape and none representing the metro
polis as a whole. ... In this scramble, capabili
ties and influence are unequally distributed; per
ceptions, attitudes, interests, constituency 
concerns, and goals vary widely. From the interplay 
of these many variables comes the characteristic pat
tern of federal-metropolitan policies.45 

In the same tone, Robert C. Wood has observed a 

"competitive scramble for available resources and power. 

44 Luther Halsey Gulick, The Metropolitan Problem 
and American Ideas, (New York: Alfred A. Knoph, 1962), 
p. 16. 

45 
Danielson, p. 189. 
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The notion that there might be common goals and resources 

46 becomes lost in the struggle." 

The problem of defining the area to be assisted in

volves, therefore, complex considerations of the scope of 

the problem to be handled, the geographic area encompassing 

people affected by the problem, and differing judgments on 

what constitutes a serviceable area, jurisdiction, or gov

ernmental structure among the principal administrators in

volved. These considerations lead to a sixth series of 

effects: a multiplication of the administrative problems, 

the necessity for vast bureaucratic networks to ensure com

pliance with legal requirements, and the consequent delays 

in making the system operate. 

A seventh effect of recent developments in the 

grant-in-aid programs, developed through the Johnson admin

istration and termed "creative federalism," is the greater 

involvement and incentives to private enterprise. 

Says John W. Gardner, "Many of our toughest problems 

today cut across State and local jurisdictions so that only 

Federal-State-local collaboration can solve them. And many 

of our problems can be solved only when the fiscal resources 

46 
Robert C. Wood, p. 32. 



of the Federal Government are linked to the unique contri-

47 
butions of the non-governmental world. . . . 

Harry Scheiber notes that: "Private interests have 

been quick to perceive that creative federalism promises to 

be operational concensus politics: it broadens the inter

governmental partnership to include elements of the private 

sector, even encouraging the involvement of rival private 

interest groups eager to obtain a share of the influence and 

48 
funds such programs offer." He cites the statements of 

support and even enthusiasm from the bastions of private en

terprise, among them the Wall Street Journal and Fortune 

Magazine, the latter hailing creative federalism as "a 

49 
fundamental break with the welfare-state trend." They see 

creative federalism as a growing and reciprocal rapproche

ment between business and the national government, on the 

assumption that any economic improvements will create more 

50 
customers and improve the image of individual businesses. 

47 
John W. Gardner, "Creative Federalism," p. 4. 

48 
Harry H. Scheiber, "The Condition of American Fed

eralism; An Historian's View," The New Federalism, A Confer
ence on Public Affairs, Public Affairs Center, Dartmouth 
College, Hanover, New Hampshire, p. 40. 

^Ibid., p. 41, citing Max Ways, "Creative Federal
ism and the Great Society," Fortune, January, 1966, p. 121. 

50 
Ibid., p. 40. 
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An eighth effect, already referred to above, is that 

of "vertical functional autocracy." This allegiance to a 

program rather than to horizontal governmental priorities is 

undoubtedly present to some extent. The importance of it is 

impossible to measure as a general characteristic of inter

governmental relations, and must be considered as an oper

ational function of individual programs. 

On the more positive side of the ledger, grant pro

grams in their present structure can be said to have had the 

following effects: 

They have made it possible to provide services and 
standards of service that many or most or even all 
lower levels could not or would not support from 
their own resources. And while many decry grants as 
a device for centralizing control over activities 
that have been, or should be conducted at a lower 
level, their real effect, in a larger sense, may be 
just the opposite. They make it possible to maintain 
the activities themselves and the operating respon
sibility for them at the lower level—activities 
which otherwise might be foregone, or be conducted 
at minimal levels of service, or be taken over by 
higher levels. Viewed in this light, grants-in-aid 
may well be the principal instrument whereby our sys
tem of government remains, for internal purposes, 
the most decentralized of all the governments of the 
large and modern countries of the world. The cen
tralizing factors, which cannot be handled through 
grants-in-aid, are wars and the fear of war.51 

51 
Frederick C. Mosher, Recent Trends in Governmental 

Finances in the United States. (Berkley, California: 
Bureau of Public Administration, University of California, 
May, 1961), p. 33. 
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The intergovernmental grant programs preserve a de

centralized decision-making process. The tenth effect 

pointed out by Mosher therefore, is the maintenance, respon

sibility and development of programs at the local level. 

The preservation of decentralization is, as Roscoe Martin 

points out, also a preservation of healthy diversity in the 

system while preserving the "supportive" role of the na

tional government. The purpose of the grant programs is: 

. . .  t o  e f f e c t  a  m a r r i a g e  o f  c e n t r a l i t y  a n d  d i v e r 
sity. . . . there can be nothing static about feder
alism. ... It is an evolving arrangement for the 
division of powers and the distribution of respon
sibilities among governments of all levels. Far 
from being rigidly bound by philosophical or ideo
logical conceptions, the federal system is a prag
matic scheme that not only permits but also requires 
adjustments to meet the varying needs of changing 
times. . . . The evolution of federalism has been 
more in practice than in theory; it has reflected 
pragmatic responses to urgent stimuli rather than an 
abandonment of or modification in fundamental philo-CO * 
sophical concept s. 

Of course, when centralization and regimentation 

of programming is not maintained, the natural measure of 

conflict and uncoordinated effort must be expected as the 

eleventh effect of the system. President Lyndon Johnson has 

indicated that: "If we observe strains in the working of 

the system, they are natural consequences of the great 

stirring of government action at all levels to cope with 

52Martin, p. 41. 
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acute problems. When governments do nothing, when they are 

oblivious to the needs of the times, there is an illusion of 

S3 
order. It is an illusion both costly and disastrous." 

S3 
Gardner, p. 11. 



CHAPTER 2 

METROPOLITAN AREAS, NATIONALLY AND LOCALLY 

A critical question of intergovernmental relations 

that is asked whenever a federal assistance program is con

sidered for utilization by the City of Tucson, is whether 

it is appropriate for Tucson and its unique characteris

tics. Or, has the program been created, structured, and 

administered primarily for built-up and dense urban or 

metropolitan areas such as those of the eastern United 

States? The purpose of this second chapter is to provide 

a summary characterization and description of the gener

ally understood American "metropolitan area" for which 

these programs have been designed. It is also to provide 

a similar descriptive and conceptual view of the Tucson 

metropolitan area, showing whatever contrasts or similari

ties may exist with the national generalization. This 

chapter provides, therefore, a further introduction to the 

functional studies which follow, by describing a community 

in the process of integrating itself or being integrated 

into the scheme of federal-city, or federal-metropolitan 

relat ions. 

35 
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Metropolitan Areas Generally Described 

A recent study prepared for the Intergovernmental 

Sub-committee of the United States House of Representatives 

Committee on Government Operations indicated that diversity 

characterizes the structure of local government in metro

politan areas. So does diversity characterize the life and 

all its facets in these metropolitan areas. Poverty is 

found next to affluencef decline next to growth. The mix

ture of people and activities is in many cases invigorating 

to metropolitan growth. However, this mixture often has the 

opposite effect, leading to social conflict and a lack of 

communication among these conflicting elements. In terras 

of the structure of local government, the same study indi

cates that "more than 18,000 units of government-counties, 

townships, municipalities, school districts and special 

districts-are responsible for public policies in the 212 

metropolitan areas counted in the 1960 census."^ Within 

this varied structure can be found vast areas of rapid 

growth, as well as deterioration. The structure of local 

government reveals a fragmented system within metropolitan 

areas, inhibiting the ability of any one of these 

^"Advisory Commission on Intergovernmental Relations, 
Metropolitan America: Challenge to Federalism, A Study sub
mitted to the Intergovernmental Relations Subcommittee of 
the Committee on Government Operations, House of Representa
tives, 89th Congress, 2nd Session, 1966, p. 13. 
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governments, by itself, to meet the needs of metropolitan 

growth. The Bureau of the Census has grouped metropolitan 

areas, despite their diversity and complexity, with a core 

city of at least 50,000 population, and with outlying areas 

urbanized, connected, and to a degree interdependent, into 

the descriptive term "standard metropolitan statistical 

area." This term is synonomous with metropolitan areas in 

many studies, because of its broad acceptance. Therefore, 

three subjects provide the framework for the two descrip

tive sections of this chapter. These are the people, the 

economic resources, and the governmental organization of 

metropolitan areas. 

The People of Metropolitan Areas 

The cities in metropolitan areas have attracted 

the largest part of the nation's population, as evidenced 

by the fact that the 1960 census of population found nearly 

two-thirds of the entire population of the United States 

living in metropolitan areas. More than half of the popula

tion had lived in such areas for the first time in 1920, but 

less than one-third had been city dwellers in 1900. The 
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1960 figure of two-thirds represented some 112.0 million 

2 
persons of the national total of 179.3 million. 

In I960, the 212 metropolitan statistical areas ac

counted for eighty-four per cent of the increase in the 

nation's population during the 1950-1960 period. The growth 

was 23.6 million persons, or twenty-six per cent, while the 

population of the remainder of the nation grew only from 

62 to 66.4 million, an increase of seven per cent. The in

crease during the previous decade, 1940-1950, was comparable 

with the 212 metropolitan areas accounting for some eighty 

per cent of the total population growth of the United 

States. "In the past two decades, accordingly, the 212 

areas now recognized as metropolitan have increased 55 per 

cent in population, from 72.8 to 112.9 million persons, 

while the population for the rest of the United States has 

grown only 11 per cent, from 59.3 to 66.4 million persons.1^ 

In three of the four broad geographical regions of 

the United States, the majority of the entire population 

lives in metropolitan areas. Metropolitan areas account for 

more than two-thirds of the total population in seventeen of 

the fifty states, and, for one-half to two-thirds in the 

other nine states. 

3 
Metropolitan America, pp. 13, 14. 
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Only about half of the people in metropolitan areas, 

or some 58 million out of 112.9 million, lived within the 

central cities of metropolitan areas in 1960, however. Most 

of the population growth in metropolitan areas between 1950 

and 1960 took place in suburban areas. Central cities dur

ing that time showed an increase in population of only 1.5 

per cent. With annexation and natural growth, the surround

ing suburban territory increased by some 10.7 per cent. 

Fringe portions of metropolitan areas showed a population 

4 
growth of 48.6 per cent. 

Metropolitan areas vary in size from around 100,000 

persons (metropolitan Terre Haute, for example, has 

108,458) in some twenty-two areas, to some 5 million inhabi

tants in three of the metropolitan areas. The New York 

metropolitan area accounts for the largest number, or 10.5 

million persons. The Advisory Commission predicts that re

cent trends and current developments suggest that by 1980, 

the United States will have a population of about 260 mil

lion, with approximately three-fourths of this number, or 

more than 190 million persons, residing in metropolitan 

areas. 

Bollens and Schmandt utilize three characteristics 

to describe the population of metropolitan areas. 

^Ibid., p. 15. 
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Population size, as was indicated above, is only one char

acteristic. Since area sizes cover such a tremendous range, 

the usefulness of the characterization is largely lost. 

Say these authors, 

It would ... be naive to assume that an area of 
slightly over 50,000 inhabitants exhibits the same 
characteristics as one of 5 million. . . . Size is, 
of course, a concomitant of metropolitanization, 
but the point at which an urban area becomes met
ropolitan cannot be defined merely by numbers of 
people.^ 

Their second variant characteristic is rate of pop

ulation change, although in describing this characteristic 

there is no way of distinguishing between metropolitan or 

merely urban growth. The Fort Lauderdale-Hollywood, Flor

ida area increased some 300 per cent between 1950 and 1960, 

while several northeast metropolitan areas, namely Pitts

burg and Boston, increased by less than 10 per cent in that 

10 year period. Presumably, a metropolitan area is merely 

an area of relatively rapid growth. 

A final characteristic has to do with the divisions 

in metropolitan areas between residential and nonresidential 

sections. 

5John C. Bollens and Henry J. Schmandt, The Metro
polis; Its People, Politics and Economic Life. (New York: 
Harper and Row, Publishers, 1965), p. 43. 

6Ibid., p. 18. 
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In most metropolitan areas, the majority of the peo
ple live in the central city (or cities). This is 
true in slightly more than three-fifths of them, 
/including San Antonio where> through annexation, 
only one-seventh of the metropolitan population re
mained outside city limits in 1960. But in Johns
town, Pennsylvania, less than one-fifth lived in 
the central city in 1960^7 But the proportion of 
metropolitan areas where the suburbs are the more 
populous section has been constantly increasing.7 

While the suburbs have grown rapidly in all metro

politan areas, and have attracted a broad cross section of 

the population, most large central cities in the more 

slowly growing metropolitan areas have lost .population since 

the early 1950s and have experienced a marked change in ra

cial composition. "The facts of recent population change 

in the large cities suggest that the people of metropoli

tan areas are becoming increasingly distributed along 

g 
economic and racial lines." The Advisory Commission re

ports, however, that the differences among metropolitan 

areas are far larger than the differences between central 

cities and their surrounding area. For most characteristics 

it is possible to generalize only for particular kinds of 

metropolitan areas. The classic dichotomy of the poor 

underprivileged non-white central city, contrasted with the 

comfortable white suburb, holds true for perhaps forty-one 

7Ibid., p. 19. 

Q 
Metropolitan America, p. 18. 
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of the northeast metropolitan areas in the country, and in

cludes possibly thirty-nine metropolitan areas of over half 

a million people outside of that northeast area. The di

chotomy does not apply, however, for one hundred and ten 

metropolitan areas outside of the northeast region. Al

though significant economic and social disparities do in

deed exist among central cities and suburban communities, 

these disparities vary from region to region and from one 

metropolitan area to another. 

Almost everywhere non-whites are shown in higher 

proportions in the central city than in the suburbs. Pro

portions of elderly persons and broken families with chil

dren are much larger in the central city than in the 

suburbs. The differences vary according to metropolitan 

area size or regional location, and the extent of suburban

ization. Higher communities of interests have been found 

in central cities and suburbs where the units share an 

equivalent burden of social problems. 

Consumptive patterns have changed over recent 

years, accounting for the movement of population to metro

politan areas. "... as more and more Americans achieve 

both the income with which to afford the good things in life 

and the leisure in which to enjoy them /JEhey find that7. . . 

many of the refinements of twentieth century living are most 
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easily acquired-and often best enjoyed-in proximity to a 

fairly large number of other people with similar tastes and 

9 
demands." Hence, the Advisory Commission's observation 

above--that the people of metropolitan areas are becoming 

increasingly distributed along economic and racial lines. 

The consumption pattern of people of metropolitan areas with 

higher incomes does not create proportionately greater de

mands for products from the land, like more food or cloth

ing. It does require increasingly larger amounts to be 

spent on materials such as cars, entertainment, education, 

medical care, and other products that do not involve many 

"goods"at all. These demands are met by service industries 

located in the metropolitan area for the most part, and de

signed to serve predominantly that area. The people employed 

in these industries, in turn, reside in a residential area 

that might have become a separate community in the metropol

itan area, and with predominantly residential tastes and 

characteristics. 

Man is a social animal and desires companionship and 

group identification more than he does privacy. Technology 

has allowed people to earn their living in smaller areas; 

Q 
Benjamin Chinitz in "City and Suburb" in Benjamin 

Chinitz, City and Suburb; The Economics of Metropolitan 
Growth. (Englewood Cliffs, N. J.: Prentice-Hall, Inc., 
1964), p. 4. 
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hence, the majority have tended to move closer together. 

The fastest growing sector of the economy in metropolitan 

areas has been in service or tertiary industries. It is 

here that trade and distributive activities are conducted, 

and here that business, personal, educational, repair, medi

cal and entertainment services are demanded. The labor and 

skills required for the production of these services empha

size professional, technical and clerical knowledge, rather 

than physical strength or manual dexterity. In the manu

facturing area, transportation developments have tended to 

favor the metropolitan area. So too have natural resources 

been subjected to a multitude of processes before they can 

be finally utilized in manufactured items. These processes 

are dependent on the concentration of people, other manu

factured inputs, and markets in metropolitan areas for 

10 
their economic viability. 

The Economic Resources of Metropolitan Areas 

Some metropolitan areas have developed because the 

natural resource endowments of their region and their stra

tegic location have given them a distinct advantage in one 

or two industries. Some have remained associated with these 

traditional specialties, although they have broadened their 

*°Taken in part from Chinitz, pp. 5-13. 
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original base to include complementary specialties. All 

metropolitan areas have in common a heavy dependence on 

trade and specialization. Ihe difference with nonmetropol-

itan areas is their high degree of economic self-sufficiency. 

Oftentimes it is correct to say that the larger the metro

politan area, the more self-sufficient it is. Primarily, 

however, this self-sufficiency is the highest in the pro

duction of nontangible services. The processes of internal 

production of tangible and especially nontangible services 

eventually become self generating in the area. 

Metropolitan areas dominate the national economy. 

These areas have not only most of the nation's people, but 

also most of the jobs and public and private financial re

sources, and, therefore, most of the debt. They are the 

primary centers of labor (sixty-five per cent of the 

nation's labor force), industry, commerce, and government. 

Following from these principal economic concentrations are 

additional centers of education, art, music, literature, 

drama, and entertainment. Prom this concentration of 

abundance follows the most critical domestic problems of the 

nation. Metropolitan areas have deficient public services, 

gross inequities in local public financing, inequitable dis

tribution of economic wealth and, therefore, varying advan

tages among different racial, ethnic and social groups. 
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Urbanism, and then metropolitanism, has largely fol

lowed from industrialization. Technological advances, as 

for example the automobile, have changed the closely laid 

city to a sprawling metropolis, removing the need for the 

immediate proximity of residence and job. Among metropoli

tan areas as a whole, say Bollens and Schmandt: "The large 

majority rely primarily on manufacturing for their outside 

earnings; they provide goods and services for their own 

residents and an outlying hinterland; they are marked by 

specialization and an intricate division of labor; and 

their economic health is highly sensitive to national 

11 
trends. 

For people to live and work together, a large var

iety of services and opportunities are required but must, 

because of their respective demands for land, be widely 

distributed in space. Hence, people reside in one subarea 

or section that is suitable to their tastes in a living en

vironment, and rely on another area, such as an industrial 

or central business district, for their livelihood. Special

ization has increased among geographical sections of the 

metropolitan area, and with it, the web of interdependence 

has become more complex and complete. 
I 

•^Bollens and Schmandt, p. 110. 
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Several writers in the area of metropolitan econo

mics have noted a further and broader interdependence--the 

fact that the economic growth of the metropolitan area rises 

and falls with that of the nation as a whole. Major metro

politan industries produce for a national market, and are 

dependent on that market. Of course, this dependence and 

responsiveness varies from area to area around the country, 

and between industries within metropolitan areas. 

Most metropolitan areas are largely self sufficient 

in nonbasic industries that produce goods and services for 

people residing within the metropolitan area. Such areas 

are specialized producers in other basic industries that 

produce goods beyond the needs of that area. "The standard 

of living enjoyed by a community depends largely on its 

basic industries since the revenues derived from external 

sales enable it to finance the importation of goods and 

services in which it is deficient.""1"2 In all cases of 

analyzing a community's basic economy, equivalent regard 

must be placed on the "intra-area" activity as well as the 

export factor. 

In a modern metropolitan area, a high degree of oc

cupational differentiation and of division of labor is 

12Ibid., p. 117. 
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generally noted. And as the community expands, more and 

more people are employed in the job of facilitating inter

action among specializations. As a community increases in 

size, it becomes more industrialized, and the median family 

income rises. Bollens and Schmandt present a series of per

centages reflecting how the employed nation-wide are distri

buted among major industrial groups. The manufacturing 

group leads the major industrial groups with 27.1 per cent 

of the nation's employed. Wholesale and retail industries 

are second with 18.2 per cent, followed by transportation 

(7 per cent), agriculture (6.7 per cent), welfare and other 

professional services (6.4 per cent), construction (5.9), 

1; 
and ten additional categories ranging down to .8 per cent. 

The greatest national gains in metropolitan employ

ment between 1940 and 1960 were in the administrative and 

white-collar personnel, in construction industries, and in 

the services of business, educational, professional, wel

fare, and public administration. Manufacturing dropped in 

the total percentages, indicating greater efficiency of 

production and a decreasing need for employed persons in 

this area. 

13Ibid., p. 128. 



49 

The wealthier a metropolitan area becomes, through a 

broadening of its industrial base, the more the demands for 

personal services are reflected in the composition and dis

tribution of its labor force, and in the budgets of its 

local governmental units. The basic metropolitan economic 

and financial problem for government is "how to divert a 

larger share of resources to government use, or, more simply, 

how to get more funds than existing revenue systems will 

,.14 produce." 

Harvey E. Brazer has defined it as "the problem of 

achieving efficiency in meeting common needs and reaching 

common goals within a framework of action that gives appro

priate cognizance to the diversity of tastes and needs that 

exists 

The first major financial problem resulting from the 

general characterization above deals with the sources of 

local revenue. Lyle C. Fitch refers to the narrow confines 

of resources in which local governments must produce 

14 
Lyle C. Fitch, "Metropolitan Financial Problems," 

The Annals of the American Academy of Political and Social 
Science , (November, 1957), p. 67 

15 
Harvey E. Brazer, "Some Fiscal Implications of 

Metropolitanism," Guthrie S. Burkhead, ed., Metropolitan 
Issues; Social, Governmental, Fiscal. (Syracuse, New 
York: Maxwell Graduate School of Citizenship and Public 
Affairs, February, 1962 J, pp. 61-82. 
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revenue, and finds considerable ingenuity in the tapping of 

these sources. "However, most of the principal local taxes 

used today are loosely enforced or expensive to administer 

and dubious in their economic effect."^ The principal re

liant, the property tax, has been unsuccessfully adminis

tered, and is "capricious and inequitable." "Part of the 

typical difficulties of local taxation arises from small-

ness, both in size of jurisdiction and scale of administra

tive organization."^"7 

An efficient collection system requires a large or

ganization with costly professional staff, equipment, and 

research, and a geographical area large enough to discourage 

avoidance of taxes by moving outside jurisdictional limits. 

Area-wide taxing systems simply do not exist in metropoli

tan areas, however, leading to the conclusion that "the 

extension of activities across jurisdictional boundary 

lines makes it more and more difficult to relate benefits 

and taxes at the local government level": 

In a modern metropolitan community, a family may 
reside in one jurisdiction, earn its living in one 
or more others, send the children to school in 
another, and shop and seek recreation in still 
others. But to a considerable extent, the Ameri
can local financial system still reflects the 

16Fitch, p. 70. 

17Ibid.. p. 71. 
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presumption that these various activities are con
centrated in one governmental jurisdiction.*® 

Referring to the principal sources of local reve

nue—property and sales taxes—James A. Maxwell finds their 

yields highly inelastic proportionate to growth. The in

come tax collected by the national government is quite elas 

tic however, meaning that "an increase in the gross na

tional product will automatically bring a more than 

proportionate growth of revenue, with no change in rates 

or bases." 

• The second major problem is that economic resources 

are said to be highly concentrated, even disproportionately 

concentrated, in metropolitan areas of the United States 

relative to the metropolitan share of national population. 

In 1960, when some 63 per cent of the people were 
living in metropolitan areas, these areas accounted 
for 78.6 per cent of all bank deposits in the United 
States. And in 1958, metropolitan areas accounted 
for more than three-fourths (76.8 per cent) of the 
value added by manufacture, containing 67.2 per cent 
of the country's manufacturing establishments, ac
counted for 73.8 per cent of the total number of 
industrial employees, and 78.5 per cent of all man
ufacturing payrolls. Of the total amount of value 
added by manufacture in that year, 55.2 per cent 
was attributed to 40 major metropolitan areas, in 
which 52 per cent of all industrial establishments 

l8Ibid., p. 74. 

"^James A. Maxwell, Financing State and Local Gov
ernment . (Washington D. C.: The Brookings Institute, 
1965), p. 23. 
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were located with 62.8 per cent of industrial em-
ployees and 57.1 per cent of the payrolls. 

The revenue situation is as follows: Local govern

ments within metropolitan areas in 1962 accounted for an 

estimated seventy per cent, or $38.3 billion of general 

revenue received by all local governments in the United 

States. They received twenty-seven per cent more per capita 

revenue than local governments outside metropolitan areas. 

The greatest part of this difference was due to the rela

tive reliance on the property tax, says the Commission on 

Intergovernmental Relations. Local governments in SMSA's 

have obtained fifty per cent of their total general reve

nues from property taxes, whereas local governments outside 

of SMSA's received 43.6 per cent from that source. As to 

expenditures, in 1962, local governments spent over $68, or 

34 per cent more per capita than local governments outside 

of SMSA's. The types of services associated with urban 

centers accounted for much of the difference. These ser

vices included public welfare, police protection, fire pro

tection, sewerage, housing and urban renewal, parks and 

recreation. Metropolitan property accounted in 1961 for 

^Metropolitan America, p. 16. Original source: 
Federal Reserve System, "The Distribution of Bank Deposits 
by Counties and Standard Metropolitan Areas," December, 
1960, and U. S. Bureau of the Census, "1958 Census of Man
ufacturers ." 



sixty-nine per cent of the nation's total taxable assessed 

valuation. The more valuable residential, commercial and 

industrial properties comprise a much larger proportion of 

the property tax base in metropolitan areas than outside 

these areas. 

Economic resources are readily at hand to finance 

the growth of metropolitan areas and to cope with their 

problems. Most of the needed wealth is located right in 

the areas themselves. A close inspection of these econo

mic resources indicates, however, that the distribution 

within metropolitan areas is certainly not equitable or ar

ranged according to population. The conclusion is in the 

direction of considerable economic disparity. Because of 

the economic and social disparities between central cities 

and suburbs, conflicts are articulated in the state legis

latures where the two kinds of communities compete for 

shares of tax revenue: financial aid for schools, welfare 

programs, and highways. Legislation is sought which might 

benefit one metropolitan segment over the other. The ac

cusation is generally heard that one governmental body is 

being subsidized by another for metropolitan-wide services 

such as transportation, zoning policy, health and welfare 

services, and so forth. Often the central cities are the 

only home of the poor, non-white, undereducated, unskilled, 
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unstable and unhealthy (therefore, "high-cost citizen"), 

suburbs are assumed to accommodate the happy, healthy mid

dle class, "average" American family. Only the very rich 

can afford to live in both places. Nevertheless, the eco

nomic interdependence of the two dichotomous parts is 

acknowledged, and exemplified by the fact that most subur

banites usually work in the central city; the denial is 

frequent that a social and political community of interests 

over the entire metropolitan area exists.^*'' 

No matter how often it might be denied, individual 

governments in metropolitan areas are unable to cope with 

providing services which are areawide in character, such as 

transportation, or air pollution. "These services by their 

nature require large and integrated physical facilities 

with service boundaries economically dictated by population 

density and topography, often involving little or no rela

tionship to boundaries of political jurisdiction.'^2 

The fiscal impact of the situation outlined above 

falls most heavily on the central city, and this is espe

cially true where there has been a heavy migration of 

21 
Metropolitan America, p. 17. 

22 Advisory Commission on Intergovernmental Rela
tions, Governmental Structure, Organization and Planning in 
Metropolitan Areas. (Washington D. C.': U. S. Government 
Printing Office, 1961), p. 15. 
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higher-income classes to the suburbs and lower-income 

classes into the central city. 

The third major financial problem, described by 

Robert C. Wood, is that in metropolitan areas, "public pol

icy rarely seems to be the initiating force in the pattern 

23 
of population settlement or economic growth." Though 

there may even be agencies concerned with regional policy, 

"typically they ride with rather than oppose, the main cur

rents of the private sector." 

The most significant fact is that two different 
types of political systems rule the public sector 
today--the local governments and the regional 
enterprises . . . The inference to be drawn from 
this finding is that these systems, by the atti
tudes of the participants, the nature of the pol
itical processes, and the rules of the political 
game, strengthen the economic trends in being. 
They leave most of the important decisions for 
regional development to the private marketplace. 

Therefore, primarily in the area of economic policy, 

Wood observes that when it is contended that local govern

ments are bankrupt, "the case for municipal bankruptcy 

rests on the incapacity of the political process to divert 

funds to public policy--not on 'an objective economic 

23 
Robert C. Wood with Vladimir V. Almendinger, 

1400 Governments; The Political Economy of the New York 
Metropolitan Region. (Cambridge: Harvard University Press, 
1961), p. 175. 

24Ibid., p. 176. 
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constraint to taxes . . . or a measurable limit on the frac

tion of economic activity that a community may wish to 

25 
channel through the public sector.'" 

This contention becomes more . . . between the pro

fessional expectations of municipal experts and the prefer

ences and demands of the public regarding public services. 

Drawing on a statistical summary of the actual continuous 

improvement of public services in metropolitan areas, Wood 

observes that "On a per person, constant dollar basis, more 

money has been put to public purposes at a faster rate than 

in any other ten-year period in the region's j^New York"7 

history."26 

As in the case of the revenue question, then, the 
problem of public expenditures in the region turns 
out at rock bottom to be one of political attitudes 
and behavior. Just as any allocation of resources 
between the public and private sectors from 1 to 
100 per cent is theoretically possible, so, given 
public desires which are intense enough, almost any 
'need' can be fulfilled . . . Whether the quality 
of public services is good 'enough* and the respon
siveness rapid 'enough' are issues which no expen
diture series or professional criteria of excellence 

27 can answer. ' 

25Ibid.. p. 184. 

26Ibid., pp. 189, 190. 

27 
Ibid., p. 191. 
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Governmental Organization in Metropolitan Areas 

The pattern of local government in metropolitan 

areas cuts across the division of social groupings. The 

public business in metropolitan governments is carried on 

usually by a proliferation of governments including cities, 

towns, counties, school districts, special districts and 

authorities responsible for diverse functions ranging from 

the general to the very specific. "The 1962 Census of Gov

ernments enumerated 18,442 independent governmental units 

within the 212 metropolitan areas . . . The average number 

28 
per metropolitan area is 87." Although the national trend 

is toward an increasing number of local governments, such 

units in metropolitan areas actually decreased between 1957 

and 1962 by three per cent. "Metropolitan areas are leading 

the rest of the country in municipal incorporations and es

tablishment of special districts, and lagging behind in the 

29 
reduction of school districts."' A recent drop in school 

district numbers would suggest that many of the former 

small-enrollment districts in metropolitan areas have been 

combined into larger school districts or school-administering 

28 
Metropolitan America, p. 21. In the 1957 Census 

of Governments, 15,658 separate governments were listed in 
174 SMSA's, or an average of about 90 local governments per 
metropolitan area. 

29Ibid., p. 22. 
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units. It is true, however, that relatively minor units 

still account for a majority of the other kinds of local 

30 
governments in metropolitan areas. The 1962 U. S. Census 

of Governments tabulated the majority of 62 per cent as 

school and special districts. An important characteristic 

of metropolitan governments, therefore, is their relatively 

small population and territorial size. "About one half of 

the municipalities in SMSA's have fewer than 2500 inhabi

tants, containing in total less than 2 per cent of the 

31 
metropolitan population." 

The average metropolitan citizen is subject to a be

wildering pattern of overlapping governments which adopt and 

enforce laws, regulate activities, provide services, and 

levy taxes. Lines of responsibility for public business are 

unclear, and coordination is nearly impossible. 

In many instances, school districts and special 
districts increase the overlapping maze and 
function in an area regardless of what other gov
ernments exist there. As a result, several types 
of special districts may occupy portions or all 
of the area of one another,3gs well as territory 
of other local governments. 

30 Advisory Commission on Intergovernmental Relations, 
Government Structure, Organization and Planning in Metropol
itan Areas. (Washington, D.C.: U. S. Government Printing 
Office, 1961), p. 14. 

31 
Bollens and Schmandt, p. 148. 

32 Advisory Commission, Government ... in Metropol
itan Areas, p. 14. 
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Michael N. Danielson places the responsibility for 

the proliferation of governments on an attitude of accom

modation rather than resolution as the normal pattern of 

adjustment to urban growth and change. "Rather than anti

cipating problems through planning, the metropolitan poli

tical system usually responds to crisis. As a result, 

policies and programs are developed on an incremental ad hoc 

basis."33 

One product of the development of this government 

"crazy quilt," says Danielson, is the growth of "functional 

\ 
autonomy," the shift of control over public policy from 

local officials and the electorate to relatively autonomous 

agencies responsible for particular functions of government. 

Thus, "the proliferation of special districts and public 

authorities is one of the most important consequences of 

34 
the politics of accommodation." 

The reason for the widespread use of special dis

tricts and authorities, says Danielson, is their "accepta

bility to the many interests of the decentralized political 

system. Unlike multi-purpose regional government, special 

33 Michael N. Danielson, "The Adaptive Metropolis: 
The Politics of Accommodation," in Metropolitan Politics; A 
Reader. (Boston and Toronto: Little, Brown and Co., 1966), 
p. 231. 

34Ibid., p. 233. 
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districts are not perceived as a threat to local control. 

Because they usually are financed by user fees, they do not 

raise the threat of unequal costs and benefits implicit in 

proposals to create metropolitan institutions with general 

35 
taxing powers. The result of the proliferation of func

tionally autonomous agencies, is to cripple efforts to plan 

and implement comprehensive strategies for metropolitan de

velopment. And, as to solving problems already in existence, 

Luther Gulick has said that "once an indivisible problem 

/an area-wide prbblen^ is divided, nothing effective can be 

36 
done about it.*1 

Metropolitan counties, say Bollens and Schmandt, 

have increased the types and quantity of their functions in 

recent years to cope with a broader demand for services. 

The governmental organization to cope with these new respon

sibilities has not kept pace with the increase in functions, 

however. Many county officials carrying out professional-

type administrative functions are still elected, and usually 

no chief executive exists to bring about any coordination 

between the various functions. Although appointments of 

35Ibid. 

^Luther Halsey Gulick, The Metropolitan Problem and 
American Ideas. (New York: Alfred A. Knopf, 1962), p. 24. 
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professionally trained people are increasing, they are not 

as yet the general rule. 

As indicated above in the resource-revenue section, 

major local reliance has been placed on property taxes as 

a source of revenue. In counties nationwide, property taxes 

make up nine-tenths of all tax revenue obtained directly by 

37 
counties. 

Metropolitan municipalities have undergone broader 

changes in terms of functions than have metropolitan 

counties. Like counties, not only have old functions in

creased in size and scope, but new ones have been added. To 

the traditional functions of street lighting, street con

struction and maintenance, storm and sanitary sewer plan

ning and construction, traffic regulation, fire prevention 

and law enforcement, have been added new public functions 

in airport development, civic center construction, mass 

transit operation, recreation programming, hospital main

tenance, and urban redevelopment. The functional expansion 

runs generally parallel with an increase in community size, 

although this generalization is also subject to frequent 

qualification. Small municipalities often do not provide 

the same level of services as do the larger governments. 

37 
Bollens and Schmandt, pp. 159-163. 
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This results in the lack of a uniformly serviced metropoli

tan public, as well as an inequitable taxed public. 

Most cities have reduced the number of elected of

ficials to those on the actual governing body and have made 

the remainder of the top officials appointive. A strong 

executive is gradually replacing the use of administrative 

boards and the commissioner form of government. Increased 

reliance has been placed on the merit system, to the gradual 

exclusion of more political forms of personnel selection. 

The council-manager and the strong mayor-council plans, are 

the most commonly used and accepted forms of governmental 

organization in metropolitan cities. 

As to finances: 

Municipalities have the most diversified local tax 
base of all local governments. Although deriving 
considerable money from property taxes--far more 
than counties do, for example--they depend on this 
source for a smaller proportion of their tax rev
enue than does any other type of local unit, a pro
portion which nevertheless represents more than 70 
per cent of their locally-derived revenue, thus 
indicating the burdensome nature of this form of 
taxation.38 

One of the major problems of public finance in met

ropolitan areas is that those who work in the central city 

often live in a suburb, and do not contribute through taxes 

to the support of the services given them by the central 

38 
Bollens and Schmandt, p. 169. 
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city. The central city is often the place of residence for 

low income families who contribute little to local revenue 

but constitute the cause of considerable increases in ser

vice expenditures. 

Towns supplement the metropolitan government com

plex, usually with a reduced level of functions tailored to 

the particular and often provincial desires of that juris

diction. School districts follow on an increasingly numer

ous basis, deriving nearly ninety per cent of their support 

from the property tax. Their narrow tax base has forced 

them to request from the voters special levies and bond 

authorizations to meet critical construction obligations. 

Nonschool special districts also deal usually in only one 

or two special service functions, among which are fire pro

tection, water supply, sewage disposal, housing and flood 

control. Their financial support is usually derived from 

user or utility charges. 

The increase of special districts in metropolitan 

areas is attributed by Bollens and Schmandt to the "insuf

ficient flexibility or the unsuitability of other parts of 

39 
the local system." General purpose local governments 

usually have reached constitutionally imposed tax and debt 

limitations, without having provided some needed public 

39Ibid., p. 173. 
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service. A special district is formed to handle the needed 

function because it can be done with relative ease. 

These conditions, resulting from a decline in public 

control and accountability, have led to widespread public 

apathy in metropolitan areas. Apathy breeds disinterest, 

cynicism and even alienation toward government, elections 

and public officials. This is especially true of a 

districts' non-elective officials. 

Another obstacle to public control and accountability 
caused by governmental proliferation and fragmenta
tion is that voters are compartmentalized into many 
governmental units ... As a result, their deci
sions on a matter of general concern . . .are there
fore binding only a portion of the metropolitan 
area. And such compartmentalization breeds politi
cal irresponsibility.40 

The establishment of a metropolitan concensus, is 

inhibited and major programs are taken on by separate jur

isdictions working in counteracting rather than complemen

tary directions. Resulting service deficiencies usually do 

not attract public interest until they reach crisis pro-

port ions. 

The Concept of the Metropolitan Area 

On the basis of what has been said above, how can 

the concept of the metropolitan area be defined? The U. S. 

40Ibid., p. 178. 



Bureau of the Census has adopted the concept of the "Stand

ard Metropolitan Statistical Area" (SMSA). Comprising an 

SMSA must be at least one city or combination of two cities 

with not less than 50,000 population. The SMSA includes the 
i 

entire county in which the central city is located, and any 

adjacent counties that are metropolitan in character, as 

well as economically and socially integrated with the county 

containing the central city. For the adjacent county to be 

judged as metropolitan in character, 75 per cent of the 

labor force must be engaged in nonagricultural work; at 

least half of its population must live in civil divisions 

with a density of at least 150 persons per square mile, and 

in an unbroken chain of such divisions from the central 

•+ 41 city. 

The SMSA concept was designed to allow uniformity 

in statistical tabulation. It has its shortcomings in 

many western areas, however, where it is possible to travel 

for hundreds of miles in a county with a central city, and 

yet never be in sight of an urbanized area, much less a 

metropolitan subdivision. 

41 U. S. Department of Commerce, Bureau of the Cen
sus, U. S. Censuses of Population and Housing: 1960, Final 
Report PHC(1)-161, Census Tracts; Tucson, Arizona Standard 
Metropolitan Statistical Area. (Washington, D. C., 1961). 
Also Bollens and Schmandt, p. 8. 
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A classical writer on the subject of metropolitan 

areas, N. S. 8. Gras, writing in the 1920s, identified the 

touchstone of a metropolitan area as function, wherein the 

commercial center establishes and maintains connections out

side the area for that area. In the metropolitan center 

are the specialized agencies which "manage the exchange of 

the whole group." That city is a metropolis or metropolitan 

area "when most kinds of products of the district concen

trate in it for trade as well as transitj when these pro

ducts are paid for by wares that radiate from it; and when 

the necessary financial transactions involved in this ex-

42 
change are provided by it." He asserted at the same 

time, however, that the dependence is not only on the cen

tral city; "interdependence of the parts is really the key 

43 
to the whole situation." 

R. D. McKenzie's conceptual definition, presented 

in 1933, was more transportation oriented: 

The metropolitan region is primarily a functional 
entity. Geographically it extends as far as the 
city exerts a dominant influence. It is essen
tially an expanded pattern of local communal life 

42 
N. S. B. Gras, "The Rise of the Metropolitan Commun

ity," in The Urban Community, ed. by E. W. Burgess (Chicago: 
University of Chicago Press, 1926). This and other histor
ical articles and books are reviewed in Otis Dudley Duncan, 
W. Richard Scott, Stanley Licherson, Beverly Duncan and Hal 
H. Winsborough, Metropolis and Region (Baltimore: The Johns 
Hopkins Press, I960), p. 83. 

43Ibid., p. 84. 
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based upon motor transportation. The metropolitan 
region represents a constellation of centers, the 
interrelations of which are characterized by dom
inance and subordination. Every region is organ
ized around a central city or focal point of 
dominance in which are located the institutions 
and services that cater to the region as a whole 
and integrate it with other regions . . . Certain 
functions, notably communications, finance, manage
ment, and the more specialized commercial and 
professional services, are becoming more highly 
concentrated in or near the center of the dominant 

The internal structure of the metropolitan area 

was emphasized in the 1949 writings of Donald J. Bogue: 

The metropolitan community . . . appears to be an 
organization of many mutually interdependent and 
inter-functioning subcoramunities oriented about the 
hinterland cities, which, in turn, are subdominant 
to and interdependent with the dominant metropolis, 
and interfunction with it. The entire community 
organization appears to be held together by a sys
tem of community specialization in, and exchange 
of, locally produced surpluses to fill those needs 
which cannot be most efficiently satisfied by lo
cal institutions.45 

These conceptual descriptions can be brought up to 

date with the aid of Robert C. Wood's description of the 

metropolitan area as "bigness and relatedness," and "diver-

46 
sity and insularity," and by Bollens and Schmandt: 

44 R. D. McKenzie, The Metropolitan Community. (New 
York: McGraw-Hill, 1933), pp. 69-71. 

•i C 
Donald J. Bogue, The Structure of the Metropolitan 

Community. (Ann Arbor: University of Michigan Press, 1949), 
p. 59. 

^Robert C. Wood, Metropolis Against Itself, a 
paper prepared for and published by the Committee for Econo
mic Development, 1959, p. 11. 
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Each metropolitan area consists of heavily popula
ted land whose central and other portions have a 
high degree of economic and social interaction. 
The central portion is generally called the central 
city (or cities). It is the major population, eco
nomic, social and governmental center of the 
area. ... 

Tying the central and suburban parts together into 

the entity known as a metropolitan area 11 ... is their ex

tensive economic and social relationships which result in 

common needs. A metropolitan area is a unit in an economic 

and social sense, but not in a governmental one. In other 

words, no metropolitan area in the United States currently 

47 
has only a single local government." 

The definitions in the professional and theoretical 

literature center around the term interdependence, al

though connoting a more intensive kind than was suggested 

for the federal system. Interdependence is derived from 

the specialization and differentiation of various economic 

and social segments of the metropolitan area. Each seg

ment has acquired a measure of autonomous governmental or

ganization, but remains dependent on other segments because 

of its lack of individual self-sufficiency. Differing con

ditions in each jurisdiction of the metropolitan area leads 

to differing policy alternatives designed to cope with the 

47 Bollens and Schmandt, pp. 6-7. 
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specific interests within its constituencies. Accordingly, 

the authors of a recent article claim that "intermunicipal 

cooperation will tend to occur more frequently among com

munities which are similar in character and less frequently 

48 
among highly differentiated communities." 

According to the writers' analysis, highly differ

entiated communities in metropolitan areas stand the best 

chance of remaining fragmented for a longer period of time. 

Intergovernmental cooperation on the metropolitan area 

level proceeds as a function of economic and social simi

larity. What would rationally be an interdependent system 

becomes a system where conflicting policy alternatives in

hibit efforts to achieve a common basis of understanding 

necessary to deal with mutual problems and to achieve cer

tain common goals. 

The whole concept of the metropolitan area rests 

on an interdependence which cannot actually be implemented, 

realized, or mobilized toward the full potential of exist

ing wealth and at a rate which a strictly rational degree 

of concensus should cause such implementation. 

4-8 
Thomas R. Dye, Charles S. Liebman, Oliver P. 

Williams, and Harold Herman, "Differentiation and Coopera
tion in a Metropolitan Area," reprinted from Midwest Journal 
of Political Science, Vol. 7, No. 2 (May, 1963), in Michael 
N. Danielson (ed.), Metropolitan Politics; A Reader (Boston 
and Toronto: Little, Brown and Co., 1966), p. 262. 
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The Tucson Metropolitan Area 

The Tucson metropolitan area is an outgrowth of a 

military outpost or presidio founded by the Spaniards in the 

1700s to protect the missions and settlements of the Santa 

Cruz Valley from Indian raids, and to maintain a midway 

stop in an overland route to Spain's holdings in California. 

From 1776 to 1856, Tucson was a relatively static community. 

The 1820 population was 396 soldiers and colonists, and most 

of the colonists were Mexican. The original inhabitants 

laid the foundation for trade, transportation, mining, ag-

* 

riculture and livestock raising, which still provide a 

partial basis for the community's economy. 

In the middle decades of the 19th Century, Spain was 

losing its grip on this part of its empire, and the Mexican 

people were groping for the fruits of a newly won indepen

dence. Gold was discovered in California and foot-loose ad

venturers increased. The American republic, in its adolescent 

urge for elbow room, was straining at its western border and 

reaching out for an empire extending to the shores of the 

Pacific. At the crossroads to the wealth of California, was 

the tired and dusty military outpost town called Tucson. 

After the Mexican War, Tucson inspired the Gadsden 

Purchase and brought the land including the eventual Pima 

County under the American flag. Arizona began as part of 
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the New Mexico territory, then became a separate state; and 

Tucson entered its second phase of growth as the capitol of 

the Arizona Territory. 

In 1858, Tucson's population ranged from three to 

four hundred, ninety per cent of which was still Mexican. 

They were venturing beyond the crumbling walls of the pre

sidio. into the farmable lands of the valley, but not so 

far as to risk attack from the Apaches who did not cease 

their raids until 1886. Tucson, or the "Old Pueblo," still 

had the character of a frontier town--bustling, brawling, 

dirty, and a trifle sinful. 

Tucson's growth slackened off to a standstill dur

ing Civil War days. Troops were called to eastern battle

fields and business came to a sudden halt. Mining and 

ranching were no longer worth the risk for pioneers, as 

Indian attacks were allowed to increase. After the war, as 

the movement to the west resumed its pace, the Gadsden 

Purchase became recognized as more than a desert wilderness 

among the policyrmakers in Washington. The Southern Paci

fic tracks reached Tucson from the west in 1880, and a few 

years later linkage was made from the east, putting Tucson 

astride the transcontinental transportation system. The 

entire continent could now tap the resources of the west, 

and feed the factories and mills of the eastern seaboard. 
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"The coming of the railroad was accompanied by increased 

activity in mining and agriculture. In addition, it set the 

general pattern of industrial location in the Tucson 

„49 area." 

In 1864, the original two-square-mile town site of 

Tucson was incorporated. In 1910, a quarter-mile strip was 

added around the perimeter. Hie American population had in

creased so that the Mexican inhabitants were reduced to 67 

per cent of the total in 1878, and to 50 per cent in 1901. 

The population counts according to the U. S. Censuses were: 

3,224 in 1870, 7,531 in 1900, and 13,193 in 1910. 

Of major significance in Tucson's growth during the 

territorial period, apart from the continuing influence of 

transportation, mining and ranching, were the beginning of 

education and the establishment of the University of Arizona 

in 1805. Tucson's location has also been an important fac

tor to the military, which has remained to the present day. 

Another factor gradually gaining recognition, was the ex

cellence of the climate for health and recreational pur

poses. The Spaniards thought nothing of it, for it was too 

much like old Spain and the Mexican plateau, and American 

pioneers were too much interested in survival to be 

49 City-County Planning Department, General Land Use 
Plan; A Part of the Master Plan. Tucson, Arizona, 1961, p~' 9. 
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attracted by the characteristics of the climate. But as the 

twentieth century began, people were beginning to migrate to 

Tucson for reasons of their health. 

Arizona was admitted to the Union in 1912. The 

first established municipal airport in the United States was 

started in Tucson in 1917 at the site of the present Davis-

Monthan Air Force Base, and transcontinental flights began 

in 1911. Little economic expansion occurred until 1940, 

when the field was designated for military purposes. Ex

pansion increased rapidly during the war years, and in 

1950, approximately 2500 persons were living on the base. 

The number increased to nearly 4200 in 1960. The base has 

been a major employer in the Tucson area in recent years, 

as well as a major spender for locally produced services. 

After the outbreak of World War I a boom began, sup

ported by demands for Arizona copper, cattle and cotton. At 

the end of the war, Tucson had an estimated population of 

nearly 25,000 people. Despite the depression of the 1920s, 

Tucson continued to enlarge on the basis of cattle, cotton, 

copper, and its climate "industries." Dude ranches, private 

hospitals, and resort hotels were started to amplify the al

ready existing development. The community expanded with few 

restrictions on its development, and with very little thought 

to the future. Planning was an unknown quantity or quality. 
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In 1938, the complexity and accelerated growth of 

the suddenly progressive and modern community impressed its 

public spirited citizens with the urgent need for planning 

and orderly development. Many realized that the time had 

come to correct past errors and plot the course of the 

future in conformance with the aims and aspirations of the 

inhabitants as a whole. The organization they created, 

which was a powerful arm in the influence of public policy 

in its first years, was the Tucson Regional Plan, Incorpor

ated. 

In 1951, the Hughes Aircraft Company was established 

adjacent to a newly relocated municipal airport. This led 

the way to the industrialization of this part of the city. 

Tucson's city population in 1945 was 39,000, in 

1954 60,000, in 1955 80,000, in 1956 101,000, and in 1958 

115,000. This illustrates the period of most rapid growth, 

and the period in which the land developer was king. More 

is said about this below under economic resources of the 

area. 

The Tucson Metropolitan Population 

The population of Pima County in 1966 was estimated 

at 327,000, that of the Tucson metropolitan area at 279,000 

(85 per cent of the county population), and that of the City 
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of Tucson at 239,000 (86 per cent of the metropolitan area 

population and 73 per cent of the county population). The 

Tucson Standard Metropolitan Statistical Area is identical 

with the boundaries of Pima County, and is the second lar

gest statistical population area in Arizona. The Phoenix-

Maricopa County area is the largest. Of the 279,000 

metropolitan area population in 1960, 6,500 lived in the 

square-mile incorporated Town of South Tucson, an enclave 

within the City of Tucson. 

Of the total population in Pima County in 1960, 

44,481 persons or, 16.7 per cent, of the total population 

were of Spanish surnames and termed "Mexican Americans." 

The majority of these, or 72.3 per cent, reside in nine 

contiguous census tracts in the western half of the city. 

This concentration is a continuation of the older neigh

borhoods and property ownerships of original families in 

the Santa Cruz Valley. 

In 1965, the Negro population of the city made up 

3.5 per cent of the total, or 8,319. The Chinese and Indian 

populations made up 1 per cent, or 2,472. The nonwhite pop

ulation is only slightly different for the metropolitan 

area: 3.2 percent of the total are Negro; 1.3 per cent are 

other non-white. The county-wide percentages are 3 per cent 
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50 
and 3.2 per cent. Contrary to the changing population 

characteristics in most metropolitan areas, the Negro pop

ulation within the limits of the City of Tucson actually 

decreased proportionately in the 1950 to 1960 period. Pima 

County as a whole registered a percentage drop of 3.55 per 

cent in the decennial census; the actual numerical increase 

in total Negro population, however, was from 5,015 to 8,067 

51 
from 1950 to 1960. The difference in figures between the 

8,067 for the county in 1960, and the 7,030 for the city in 

1960 is explained by Negro concentrations in outlying 

Rillito, Davis Monthan Air Force Base, and the Town of South 

Tucson, the latter two of which are considered part of met

ropolitan Tucson. 

Migration into Pima County and the Tucson metropol

itan area has been the most important overall growth factor 

in the last decade. In the 1950-1960 period, an 88.1 per 

cent increase occurred in Pima County's population. Of that 

increase, 64.7 per cent resulted from in-migration, whereas 

50 
City Planning Division, County Planning Department, 

"1966 Population Study; Tucson Standard Metropolitan Statis
tical Area," Tucson, Arizona, 1966. 

^Calculations supplied by Frank Sortelli, Principal 
Planner, Planning Division, City of Tucson, using 1950 and 
1960 census data as the primary source. 
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the natural increase accounted for only 35.3 per cent of 

, 52 
the total. 

The principal growth areas of the metropolitan 

area, and the resulting areas of annexation, was on the east 

side of the valley. Economic incentives contributed in 

total to approximately 400 square miles of leap-frogged ur

banized area in 1960, as compared with 76.04 square miles 

incorporated within the boundaries of the City of Tucson. 

Only a few areas immediately adjacent to the city limits 

are of a developed residential or industrial character. 

The remaining so called urbanized area is the sparsely pop

ulated fringe. 

Population increases have been minor on the west 

side (and there have been decreases, such as in the Town of 

South Tucson), and in the areas of the Mexican-American and 

minority groups. The rate of deterioration or substandard 

conditions among dwelling units in the western half of the 

city is estimated conservatively at seventy-five per cent, 

and the actual percentage is probably closer to ninety per 

cent. It is the area of low and moderate income concentra

tions, and also the location of the central business district. 

52 
City-County Planning Department, "Population Study, 

January 1, 1964; Tucson Standard Metropolitan Statistical 
Area," August, 1964, p. 24. 
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Because of large-scale annexations, and a state law 

which prohibits incorporations within six miles of any al-

53 
ready incorporated municipality, there are no incor

porated suburbs which have been havens for the fleeing mid

dle and upper classes. The population movement has been to 

the east, outside of the city, and the foothills to the 

north, where prices and taxes are lower. To a great extent, 

annexation has succeeded in absorbing this increase into 

the city limits. But hold-out subdivisions remain and can 

be considered as the middle and upper middle class refuge 

from the city, departing from the general pattern only in 

the sense of not being incorporated municipalities. 

"Suburban" subdivisions are predominantly, but cer

tainly not exclusively, white. Scattered Negro homeowners 

in the eastern and northern subdivisions testify to a local 

exception to the national generalization made earlier. 

There are Negro and Indian concentrations within the central 

city--the City of Tucson. No Negro concentrations exist in 

the urbanized subdivisions outside the city. The older part 

of the central city has remained as home and ghetto for the 

Negro, Indian, and poorer Mexican-American populations, as 

well as the poorer whites. For the most part, population 

53 
Arizona Revised Statutes, p. 9-101. 
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distribution in Tucson remains segregated along racial and 

economic lines. 

The Economic Resources of the Tucson Metropolitan Area 

Tucson and Pima County derive their wealth from min

ing (principally copper), the tourist industry, government 

services, agriculture, educational institutions, manufactur

ing, and transportation. Government is the largest single 

employer, with fifty-two per cent of the total work force. 

Most government employment is in large staffs at the Uni

versity of Arizona, the school district, Davis Monthan Air 

Force Base, Fort Huachuca, and the city, county, and sani

tary districts. The national metropolitan picture shows 

education and government as the seventh and eighth greatest 

employers, respectively, for a combined 10.8 per cent of the 

total work force. 

Mining is the second most significant employer in 

the county, with fifteen per cent of the labor force. This 

compares with the ranking of sixteen on the national scale. 

Tourists and winter visitors stimulate trade and service 

industries which are the third and fourth largest labor 

users in Pima County. Agriculture and manufacturing indus

tries are lowest on the Tucson list, whereas they are fourth 

and first respectively on the national scale. The 
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manufacturing element of the economy has declined sharply as 

a source of employment, from 40 per cent in 1956, to less 

than 5 per cent in 1965. Of the manufacturing employers, 

Hughes Aircraft Company has the largest employment, with 

6,000 employees in 1960, followed by Krueger Air Condition

ing Company, Bell Aerosystems, and Tucson Newspapers In-

54 
corporated. 

The past ten years in Pima County have been a period 

of considerable economic expansion and capital expenditure. 

Both total employment and population have increased by over 

forty per cent. Fluctuations in trade, services, and govern

ment industries give an annual variation of total employ

ment, however, with the peak level reached in December and 

the low point in August. 

The Southern Pacific Railroad, several bus lines 

including Continental and Greyhound, and over a dozen inter

state trucking firms provide transportation facilities for 

the Tucson area. The single rail line, the Southern Pacific, 

serves markets in Los Angeles and San Francisco on the west, 

Chicago, Kansas City and Cincinnati in the midwest, and New 

Orleans and Galveston in the south. Transcontinental, 

54George Fry and Associates, "Final Summary Report" 
to the Board of Directors, Tucson Chamber of Commerce, dated 
June 23, 1965; their Report for Tucson, Arizona, pp. 37, 38; 
and General Land Use Plan, p. 9. 
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regional, and local air service is provided by a number of 

airlines at Tucson's new International Airport, possessing 

one of the southwest's best equipped and longest runways. 

It is designated an authorized point of origin for inter

national commerce. Main highways serving the area include 

an interstate system. Transportation facilities to serve 

the metropolitan area are relatively insignificant when com

pared with the segment of highways which are part of the 

nationwide interstate system. 

Public and private education is provided through 

elementary and secondary schools, which are usually run on 

a capacity basis. The University of Arizona is gradually 

gaining in certain professional areas, becoming a nationally 

recognized institution of quality. Plans are currently 

being formulated for a junior college on the west side of 

Tucson to train technical and skilled blue and white collar 

personnel for local industries. The Tucson area boasts an 

above-average educational attainment level, producing a 

further demand for increased educational facilities. The 

median national average for school years completed is 10.6; 

55 
for Tucson the median is 12.1. 

^Fry Report, p. 43. 
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The Tucson metropolitan area lies at an elevation of 

2,389 feet, and in a zone that receives more sunshine than 

any other zone in the United States, an average of 86 per 

cent of the possible. This makes year-round recreation 

feasible. It is also one of the nation's warmest winter 

resort areas, ranging from night time low temperatures in 

the 40 degree range to near 70 degrees during the day. Tem

peratures ranging above 100 are not unusual in the summer, 

and are consistently over 90 degrees. Yearly average hu-

56 
midity is 24 per cent. 

Electrical power and gas service is provided the 

metropolitan area by a single utility company. A second 

electric cooperative serves outlying areas in the remainder 
t 

of the county and adjacent areas. Water is supplied within 

the Tucson city limits by the City Water Department. In a 

few small areas within the city and in nearly all outlying 

and unannexed subdivisions, water is supplied by private 

water companies numbering over one hundred which are not 

subject to any coordinating metropolitan authority. Sew

erage is provided within city limits by the city. Outside 

the city limits, the county government assumed this service 

from a sanitary district in 1968. 

Chamber of Commerce, "Facts and Statistics; Tucson, 
Arizona," p. 2. 
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In comparing Tucson's economic assets with other 

metropolitan areas, George Fry and Associates, a nation

wide economic consulting firm, indicated the following: 

first, as to markets, they noted a small local market for 

consumer goods. A "nonexistent" market for industrial 

goods was noted, as was Tucson's distance from the major 

industrial markets of the east and midwest. Raw materials 

were only a "small asset," and clay, copper, gravel, lead, 

and zinc were listed. The considerable distance from the 

majority of raw materials used in the manufacturing process 

was also noted as an inhibiting factor to growth. Trans

portation facilities were rated as adequate, although it was 

noted that the area was served by only one r.ail line, 

whereas superior facilities were available to serve the 

Phoenix area. Air schedules were inferior to most metro

politan areas. The quality of labor was rated as very good 

in productivity, competitive wage rates, skills, and labor 

management relations. Labor training facilities were inade

quate, however, as was the supply of skilled employees in 

57 
certain occupations. 

Like most metropolitan areas, therefore, Tucson was 

developed initially because of its strategic location. To 

57 George Fry and Associates, "Final Summary Report," 
dated June 23, 1965. 



84 

this asset was added the military installations, copper min

ing, and education. Service industries, transportation, and 

financing institutions followed. These accounted for the 

bulk of metropolitan growth. The strategic location of Tuc

son has become relatively less important with improved 

methods of nationwide transportation, as compared to such 

factors as defense installations specializing in aircraft 

storage, and other defense oriented industries. From the 

point of view of a connection to nationwide transportation 

facilities, the Phoenix metropolitan area has surpassed 

Tucson in assets and resulting development. Self sufficiency 

in basic industries is not a characteristic of the Tucson 

metropolitan area, due in part to a strong dependence on 

defense appropriations. Tucson*s employment rate has fluc

tuated with the contracts and subcontracts awarded to defense 

industries (principally Hughes Aircraft Corporation) and the 

activity of the construction industry. Very little is done 

beyond the copper mining operation in the way of processing, 

because of the lack of water in large quantities. 

Copper, defense products, and educated people were 

the principle exports of the Tucson metropolitan area. Un

like the majority of metropolitan areas, manufacturing is 

not the primary export or reliant for outside earnings. Tuc

son does produce significant services for its own residents, 
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but relies on imports for most of its tangible goods. Trans 

portation is, therefore, a significant factor in sustained 

growth. The Tucson economy is responsive to national trends 

primarily that of the defense industry, because the person

nel of such companies as Hughes Aircraft as well as that of 

Davis Monthan Air Force Base, fluctuate with the level of 

defense appropriations and contracts in a narrow scope of 

military equipment products, ihe industries, and particu

larly Hughes Aircraft, do not exhibit any interest in be

coming diversified for community benefit. 

Sectional specialization, and the consequent web of 

complex interdependence, is not a noteworthy characteristic 

of the Tucson metropolitan area. Nor is there the sharp dif

ferentiation and resulting incorporated units that compete 

politically and economically such as was described for the 

typical metropolitan area. Nevertheless, there are sec

tional specializations, enforced by planning and zoning, 

which cause, as they have nationwide, interdependence. This 

interdependence of sections does not mean an interdependence 

of jurisdictions, since most of the economic activity, ex

cept for mining and agriculture, is carried out either 

within the Tucson city limits or within the county. Only 

one municipality and one county government are involved in 
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the economic-cooperation facet of politics in the Tucson 

metropolitan area. 

Tucson has become more industrialized with growth 

in spite of a strong element in the community which has 

scorned industry. Many industrial developers have been dis

couraged from coming to Tucson by a strong segment of the 

community which wants to retain a quiet resort and educa

tional atmosphere. 

Like other cities in metropolitan areas, the City 

of Tucson has faced a critical shortage of funds to carry on 

existing or proposed activities and responsibilities. Rev

enue estimates frequently fall short of budget estimates, 

necessitating cuts in existing programs and obviating the 

acceptance of new responsibilities or programs. The city 

has, in recent years, always been within $100,000 of its 

bonded indebtedness limit, based on total assessed valu

ation. These limits are becoming increasingly more res

trictive due to a slower rate of growth, particularly in 

industrial development. 

The resource-revenue available to the city govern

ment, according to the latest budget estimates for the 

fiscal year 1967-68, are as follows: 



87 

Sales tax 32.9 per cent, or $9,015,000. 

Water Revenue 21.7 per cent, or $5,946,000. 

Property Tax 14.4 per cent, or $3,960,000. 

Auto and gas tax 7.9 per cent, or $2,160,000. 

Service charges 4.2 per cent, or $1,127,000. 

58 
Franchises and utility.. 3.4 per cent, or $ 930,000. 

The total amount of revenue including reprogrammed, 

unallocated and grant sources, available to the city during 

the fiscal year 1967-68, was estimated at $27,396,400. 

Property taxes are collected by the county for all 

of its political subdivisions. It was indicated above that 

the property tax was the principal reliant of municipal 

governments, but that it had been unsuccessfully adminis

tered, as well as "capricious and inequitable." The figures 

above show that unlike most cities, Tucson's primary source 

of revenue is not property tax. 

It is recognized that most metropolitan counties or 

other jurisdictions in the nation administer a property tax 

system on an excessively arbitrary basis. Tax on property 

results from an assessment of the value of that property. 

58 Annual Budget of the City of Tucson, Arizona, for 
the Fiscal Year 1967-68, submitted to the Mayor and Council 
by the City Manager, June 5, 1967, adopted by the Mayor and 
Council, June 26, 1967. 



An assessment is nothing more than an opinion of the value 

of that property in its present (not potential) use. What 

separates an arbitrary, capricious, or inequitable assessment 

opinion from a generally equitable or just opinion are the 

criterion and procedures used. Pima County has used a check

list and rating manual system for several years in its resi

dential areas of both city and county,and a citizens' 

committee evaluation system in the central business district. 

These procedures have removed a significant amount of ar

bitrary decisions on valuations. Despite prevalent criti

cisms, it is the author's observation that the administration 

of the property tax in Pima County is relatively success

ful with few grounds for contentions of capriciousness or 

inequitability. 

The property tax collection system is county-wide. 

It does not require a larger administrative area to obtain 

uniformity. Anticipated state-dictated procedures are ex

pected to further improve the uniformity of administration. 

Further than the property tax and state sales tax, 

no areawide taxing system exists, leading to an inequality 

between city, town and county areas. The City of Tucson im

poses the following taxes on its residents and businesses: 
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Property tax, imposed at the rate of $1.75 per 
$100. of assessed valuation. 

Business Privilege Tax (Sales Tax), 1 per cent of 
sales, imposed on persons engaged in business, and 
passed on to customers. 

Occupational License Tax, imposed on people provid
ing services, and based on a complex varying rate 
schedule. 

In contrast, Pima County residents, including both 

the people of the City of Tucson and the people of the Town 

of South Tucson, also pay: 

Property tax, imposed at the rate of $2.7478 per $100. 
of assessed valuation. 

In addition, Pima County residents pay an additional 
property tax to their respective school districts. 
Those residing in School District No. 1 of Pima 
County pay a total of $8.7912 per $100. of assessed 
valuation. 

Residents of the Town of South Tucson pay the fol

lowing: 

Property tax, at the rate of $13.8184 per $100. of as
sessed valuation total. 

Business Privilege Tax, to be adjusted to match the 
Cityfs rate of one per cent. 

Occupational License Tax, based on a complex varying 
rate schedule. 

The disparity that results from nonuniform obliga

tions of area residents is obvious. Development provides 

additional disparities because of minimal requirements out

side the city limits. The extent to which builders must 
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adhere to the standards of any codes or ordinances is mini

mized outside the city because of the lack of a building or 

housing code in the county outside the city. 

The economic and social disparity between areas 

within the Tucson area may not seem as glaring as they do in 

other metropolitan areas. To someone familiar with Tucson, 

however, the lack of association between the city's east 

and west sides is no less obvious. Generally speaking, Tuc

son's south and west sides are the home of the poor, the 

non-white and Mexican-American, and the unskilled, unstable, 

and unhealthy. The east side houses the middle and upper 

class families. The rich prefer the east side and foothills 

to the north. There is no generally recognized social and 

political community of interests over the entire metropoli

tan area, or within the city. Residents of the Town of 

South Tucson might as well live on another planet for all of 

their awareness of metropolitan responsibilities. The same 

might be said of the exclusive foothills subdivision. The 

resulting financial burden rests most heavily on the city. 

It is not unusual to find a foothill or east side resident 

who has never seen the interior of any of the poorer west 

side neighborhoods. The result is, of course, lack of 

awareness on the part of many Tucsonans of a problem in these 

areas. 
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To the sometimes frustrated middle-range administra

tors of the city, Robert C. Woods1 observation seems espe

cially applicable to Tucson. Public policy has rarely been 

an initiating force in the pattern of population settlement 

or economic growth. Although there are variations, regional 

and local policy-making agencies are content to ride with 

rather than oppose or even guide the main currents of the 

private sector. Politicians and top-level administrators 

are reluctant to take any action without the word from im

portant private businessmen. The situation devolves to 

action in response to crisis and a strengthening of the eco

nomic forces, as Woods' observed. It is part of the out

moded philosophy that the government which governs least 

governs best, and that the developer-king should be left 

alone to profit as he pleases without restrictions or res

ponsibilities. To the former of these attitudes, the gov-

ernment should minimize its activity wherever possible, City 

Manager Roger O'Mara is known to be a staunch adherent. 

The wealth to solve an almost unlimited number of 

public problems and deal with many public responsibilities 

exists in the Tucson metropolitan area. But the public has 

not shown its desire on a sufficiently intensive scale to 

enable a broader acceptance of responsibilities by the city 

or the use of broader revenue-acquiring tools to deal with 
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these responsibilities. But the public is not the popu

lation as a whole, for the latter, is largely ignorant, silent, 

and apathetic. The public in Tucson are those vocal groups 

and individuals whose economic interests are affected by pub

lic action. Specifics of this common characteristic are 

contained in the functional chapters which follow. 

Governmental Organization in the Tucson Metropolitan Area 

The only definitive or defensible boundaries that 

have been drawn of the Tucson metropolitan area by any agency 

are those of the Tucson Area Transportation Planning Agency 

(TATPA). This study area was restricted to the urbanized 

area, and that area expected to become urbanized in the next 

twenty to thirty years, in the eastern end of Pima County. 

The remainder of the Tucson Standard Metropolitan Statisti

cal Area (Pima County), as defined by the Bureau of the 

Census, and as indicated above, was made up largely of the 

sparsely populated Papago Indian reservation, the Organ-

pipe National Monument, other national reserves, forests and 

monuments, and relatively sparsely populated land. The 

other population center in Pima County is the unincorporated 

mining community of Ajo at the opposite end of the county. 

As compared with most metropolitan areas, the Tucson 

area is relatively simple. It includes the county 
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government, the two municipalities of the City of Tucson and 

the Town of South Tucson, sixteen elementary and high school 

districts, one junior college district and two irrigation 

districts. 

The entire county is governed by a three-man Board 

of Supervisors, which has powers in the area of property 

assessment, tax collection, police protection outside muni

cipal boundaries, administration of justice, construction 

and maintenance of nonmunicipal roads and highways, elections, 

planning and zoning outside the city, and public health and 

welfare for both city and county areas. 

Dispersion of authority and responsibility character

izes the conduct of county affairs. Six administrative 

officers who are not responsible directly to the Board, are 

elected in addition to the Board of Supervisors, thereby 

diluting the authority of the Board. No administrative of

ficial existed during the period under study to bring coor

dination to the otherwise individually conducted functions, 

although either the County Planning Director or the legal 

advisor to the Board acted as "manager without portfolio" at 

various times on various subjects. It was contended that the 

urbanized areas of the county not within the city or town 

were underrepresented in government with only a three-man 

Board of Supervisors. Political considerations 
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predominated in county administration, planning, and person

nel matters far more than in the city, where administrative 

guidelines and a civil service merit system have, to a 

greater relative extent at least, provided less arbitrary 

and unprofessional decision-making. 

The City of Tucson operated under a home rule 

charter provision, retaining thereby considerable freedom 

over its character of government. The present city charter, 

in effect since 1929, provides for a counci1-manager form 

of government with a mayor and six councilmen chosen at par

tisan elections. Organizationally at least, the city was in 
t 

the national mainstream. The mayor was nominated and elected 

at large independently of the council. Councilmen were 

nominated by wards and elected at large. No other city of

ficials were elected, and most of the top administrative 

positions were appointed by the Mayor and Council. These 

positions included the City Manager, Clerk, City Attorney, 

Treasurer, Post Auditor, and City Magistrates. Other top 

staff positions were appointive by the City Manager and res

ponsible to him. Boards, members of which were appointed 

by the Mayor and Council, served the line functions and 

departments in planning, library, personnel, and the hous

ing and airport authorities. 
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Particular municipal functions carried out by the 

city included fire and police protection, the enforcement of 

codes, urban renewal, relocation, water development and dis

tribution, storm drainage, garbage and trash collection, and 

public housing. Functions carried out by both city and 

county independently included sewerage and waste water treat

ment, park and recreation programs, planning and zoning, 

police protection, and street construction. City personnel 

administration was handled through competitive examinations 

and evaluations. Merit system promotions were administered 

by a central personnel office operating under a Civil Ser

vice Commission. 

The only other incorporated municipality in the met

ropolitan area was the Town of South Tucson, which became an 

enclave as a result of extensive annexations by the city. 

The town elected five councilmen, who in turn selected 

their mayor. The mayor and council then appointed the prin

cipal officials: Town Manager, Clerk, Attorney, Magistrate, 

Police and Fire Chiefs. Town functions included police and 

fire protection, street construction and maintenance. The 

primary reason for the Town's existence was alleged to be 

the desire to retain lower tax rates than are in effect in 

the city. 
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There were sixteen elementary and high school dis

tricts in the county, and eight of these were in the Tucson 

urban area. 

Bach high school district is coterminous with the 
elementary school district in the same area, so that 
for administrative purposes the elementary and high 
schools are united under the same board of edu
cation and the same superintendent. The primary 
significance of separate legal existence of these 
school districts which are administered together is 
the greater means of raising revenue from property 
taxation, since the state does impose limits on the 
bonded indebtedness of the district. 

Only one special district existed in the metropoli

tan area. Sanitary District No. 1 of Pima County had since 

1948, provided sewerage service to all developed but unin

corporated areas of Pima County. The district was "phased 

out" in 1968, and its functions and staff assumed by the 

county through a new department of sanitation. 

Most metropolitan areas have suburban and predom

inantly residential ("bedroom") communities surrounding the 

central city. The City of Tucson, in contrast, was largely 

a residential community itself, dominating the metropolitan 

area, and having annexed the bulk of outlying populated 

areas which could have become competing incorporations. Re

maining outside the city limits, but annexable to the city 

59 Dean E. Mann and David A. Bingham, "Government in 
Arizona's Metropolitan Areas, Part II, Pima County," Arizona 
Review of Business and Public Administration, Vol. 8 (Decem
ber, 1959), p. 6. 
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should the commander give his consent, was the Davis-Monthan 

Air Force Base. The city's airport authority was also out

side the city limits. A possible area of urbanization that 

could become a competing incorporation was located in the 

Cases Adobes area north of the city. It would have been 

possible for an incorporation to be approved by the County, 

and annexations made south to make the new municipality and 

the City of Tucson conterminous. 

While the average metropolitan area has eighty-

seven governments of various kinds, the Tucson area pos

sessed only fourteen. There was little likelihood for an 

increase in this number, because of continued annexations 

by the city, the prohibition by state law of incorporations 

within six miles of the city, the slow but sure movement 

toward consolidation of school districts, and the phasing 

out of the sanitary district. 

Because of the simplicity of the Tucson metropoli

tan governmental structure, there was a relative lack of 

overlapping jurisdictions. The area's principal school dis

trict served seventy-two per cent of the land area within 

the city limits. Two districts served the remaining twenty-

eight per cent of the city, and all eight served parts of 

outlying areas. 
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Consistent with the simplicity of metropolitan gov

ernment was the general lack of "functional autonomy" in 

special districts or authorities. The situation was often 

at the opposite disadvantageous extreme, with elected offi

cials exerting inordinate policy control in favor of the 

status quo. The situation led, as is shown in subsequent 

chapters, to a dilatory acceptance of progressive tech

niques to deal with modern growth problems. 

The situation of responding to crisis on an ad hoc 

basis was more the rule than was planning in Tucson. This 

was consistent with the general metropolitan observation made 

above. Consistent with the Danielson observation made 

above, planning has been an activity of slight importance 

and effectiveness in the Tucson area. Advances to deal 

with development problems have resulted from accommodations 

in times of crisis or outside demands rather than from 

planning foresight, or have been in response to inordinately 

long periods of pressure from staff in the face of a regime 

dedicated to resisting change. The notorious example of 

this was the recent formation of a regional reviewing com

mittee of governments to meet minimal national criteria for 

regional planning activity and coordination in assisted 

programs. 
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The only exception to the situation above, where the 

special authority or district was removed from governmental 

and popular control, was the autonomous Tucson Airport 

Authority. The Housing Authority, its Board and management, 

was too unimaginative to be irresponsible. 

The existence of special districts tended to impede 

the planning process. Those connected with the planning 

process were sufficiently ignorant and/or uninterested in 

the functions of these districts to cause inferior compre

hensive planning. There was simply no opportunity for in

teraction. 

The Concept of the Tucson Metropolitan Area 

In comparing conceptual differences between metro

politan areas in general and Tucson in particular, the full 

uniqueness of the local situation is given a summary and 

conclusion. In the general conceptual section above, it was 

observed how the characteristic of unrecognized and unimple-

mented interdependence was prevalent in most metropolitan 

areas. From the condition of governmental and economic sim

plicity in the Tucson area, a parallel low level of inter

dependence can also be observed. Residents and governments 

in Pima County, the Town of South Tucson, and the City of 

Tucson were far more self-sufficient than corresponding 
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units in other metropolitan areas. This situation of self-

sufficiency contributed to the lack of motivation to solve 

problems on an areawide basis. The problems , * common to all 

metropolitan areas including Tucson, simply did not become 

sufficiently severe in the Tucson area to be recognized as 

any more than a function of just one of the jurisdictions. 

The generalization made above, that differing con

ditions in each jurisdiction lead to differing policy al

ternatives, was especially valid in the Tucson area. 

Intermunicipal cooperation was minimal because of the lack 

of similarity among the jurisdictions concerned. The Tuc

son area, because of its highly independent components, 

would remain fragmented for a longer period of time than 

would have been the case had the problems and the recog

nized solutions been similar. The county was relatively 

solvent (even wealthy) financially, while the city was 

poor. City expenditures were lean and constantly subject to 

tailoring, compared to county expenditures which were often 

extravagant to the point of being irresponsible. The 

functions, while in some cases similar, were carried out 

on an entirely different scale and with entirely different 

methods, leading to a lack of understanding, sympathy with 

the other's problems, and even an inability to communicate 

on several subjects. The most obvious examples were in the 
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areas of advance planning and waste water treatment, both of 

which are dealt with in later chapters. 

The nationally applicable generalization presents a 

metropolitan interdependence which is not adequately recog

nized or implemented in joint policy-making for the mutual 

benefit. In Tucson, cooperation had little incentive. Jeal

ousy of wealth, facilities and services was prevalent at 

the upper staff and policy-making levels, and cooperation at 

the lower staff levels could be reflected above. In the 

sense that each government regarded itself as sufficient to 

handle its interests without the other, the officials of the 

Tucson urban area did not regard themselves as operating 

within an interdependent system. In the recent establish

ment of Tucson community goals by a citizens1 committee, 

participation by the county and the town was nearly non

existent, compared with the interest, assistance and parti

cipation by top city staff members. With the changes in 

management in 1967, the city was in a position to take as 

reactionary a position in regard to the goals as did the 

county. Attempts to "bury" the recommendations of the 

goals* program were indications of this reaction. County 

and town officials commented frequently that the goals were 

drawn up for the benefit of the city, that they were not 

consulted, and that they had no interest in or intention of 
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supporting their implementation. This was but one of many 

examples of the primitive political development of the Tuc

son urban area. 



CHAPTER 3 

INTERGOVERNMENTAL RELATIONS IN TUCSON METROPOLITAN PLANNING 

The planning of cities is a practice for which evi

dence can be found in the early records of human history. 

&>me accounts see evidences of planning in Egyptian civili

zation near the year 3000 B. C. In the United States, as 

John Reps has described and illustrated,* city planning 

began with the early colonies in St. Augustine, Florida. 

The early American cities built upon the design traditions 

and experiences of their forefathers, the English, French, 

and Spanish. For the bulk of American history, city plan

ning was the sole concern of the particular cities. There 

was little or no involvement in the planning process by any 

other city or governmental agency at any level. This was 

probably because planning of one city had little effect on 

anyone or anything outside that city. The nation's popu

lation was widely distributed throughout the vast rural areas 

The Making of Urban America; A History of City 
Planning in the United States, (Princeton, New Jersey: 
Princeton University Press, 1965). 
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2 
of the country, and the necessary but minimal economic con

tact among the population centers that existed required com

paratively little foresight or planning of any kind for the 

cities themselves. Planning that was done into the twenti

eth century was of a strictly physical character, that is, 

the proper alignment of streets and blocks in order to ob

tain the most desirable use of the land. Few aspects of 

urban planning had effects beyond the jurisdictional lim

its. Not until the planning profession enlarged its focus 

and was forced to comprehend other areas on urban living, 

would this essential profession be brought into the larger 

political arenas of county, state, and national politics. 

The related problems of urban living were becoming issues 

3 
of distinct national interest. 

While the nation continued to develop, the cities 

continued to grow, but largely at the direction of private 

entrepreneurs and real estate developers, rather than the 

urban planners with policy guidance. The big investments 

2 Even in 1850, twenty-four urban places contained 
five per cent of the nation's population. In the 1950 cen
sus, 4,700 urban places contained sixty-four per cent of 
the total population. 

3 
Recognition of the planner's expanding responsi

bility and his involvement in the political process oc
curred in an address by Robert C. Weaver: "Our People and 
Their Cities," before an Urban America Inc. conference in 
Washington, D. C., September 13, 1966. 
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in home construction and commercial building construction 

took advantage of lower-priced and larger-sized subdivided 

lots available outside previously built-up areas. 

Redevelopment and conservation were largely ignored. 

The older and original sections of cities began, especially 

after the beginning of the twentieth century, to show signs 

of deterioration. Unless they were remodeled, housing and 

other buildings in these sections became less desirable, 

less modern, and less able to hold the populations they had 

held before, or at least not those at the same level of 

income and economic character. Deterioration was left be

hind, and such sections became havens for crima, delin

quency, and health and sanitary problems, ana ghettos for 

the nation's underprivileged minority groups. 

The involvement of the national government was min

imal at first, because of its primary concerns with waging 

war and grappling with economic depression. Nevertheless, 

the impact of the depression on cities motivated the na

tional government's first interest and role in promoting 

planned urban development. This was a distinct crisis 

situation, however, involving hardship for all sectors of 

society. Although still committed to the original consti

tutional principle of specifically defined powers in the 

hands of the national government, which did not include 
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urban problem solving, the congress approached the problem. 

The Emergency Relief Appropriation Act of 1935, a product of 

the 74th Congress, provided funds for public works, includ

ing $450 million for housing. The Bureau of Labor Standards, 

the Department of Labor, WPA, and other agencies, undertook 

"cooperation construction pattern surveys to aid public-

4 
works planning . . Planning, however, was not the main 

thrust of this legislation; it was merely a functional re

quirement to ensure the most effective utilization of funds 

and the maximum employment for the unemployed. 

Lacking specific constitutional authorization, the 

Congress left urban problems largely to the states. The 

states had done little or nothing for urban areas, however, 

and there was little evidence that their attitude was going 

to change. 

Planning Programs of the National Government 

After the Second World War, the effects of little or 

no planning and housing deterioration had progressed to the 

point that the accompanying social and environmental ills 

had become a critical national problem. Although during the 

4 U. S. Housing and Home Finance Agency, Office of 
General Counsel, Chronology of Major Federal Actions Affect
ing Housing and Urban Development, July, 1892 through 1963. 
(Washington D, C., reprinted in 1965, page 5. 
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late 1930s, as well as during the war, legislation was 

passed to deal with the especially critical problem of in

adequate low income housing for the veteran and for the des

perately poor. Housing deterioration was growing more 

rapidly than was new construction for low and moderate in

come groups as a whole. Pressure on the 81st Congress (1949) 

forced the national government to increase its involvement 

in the housing problems of urban areas while the states, 

their hands ineffective at the behest of their malappor-

tioned, rural-dominated legislatures, stood by. 

This study deals with the national government's in

volvement in the redevelopment and urban renewal process in 

later chapters. The initial provocation for the national 

government's involvement in metropolitan planning, was the 

result of the early assisted projects in urban renewal. Ur

ban renewal was initiated by the 1949 Housing Act. It be

gan, with little public experience, to involve cities and 

the national government in the redevelopment process. By 

law, the only planning requirement for national government 

participation in a project was that the renewal plan be 

consistent with the "general plan of the locality as a 

5 
whole.11 The national government was not yet aware of the 

^Housing Act of 1949, Title I, Section 105 (a); P.L.. 
171, 81st Congress; 63 Stat. 413, 414; 42 U.S.C. 1450. 
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possibility that the planning for one urban renewal project 

might conceivably conflict with that of another urban re

newal plan of an adjacent jurisdiction, or even of the same 

jurisdiction. The essentiality of general comprehensive 

planning, in which redevelopment planning was to be a com

ponent, was not comprehended. Section 105 of the Housing 

Act of 1949 provided the following pertaining to urban re

newal planning: 

The urban renewal plan ... be approved by the gov
erning body of the locality . . . and . . . include 
findings . . . that (i) the financial aid to be pro
vided in the contract is necessary to enable the 
project to be undertaken in accordance with the ur
ban renewal plan; (ii) the urban renewal plan will 
afford maximum opportunity . . . for the rehabili
tation or redevelopment of the urban renewal area by 
private enterprise; (iii) the urban renewal plan 
conforms to a general plan for the development of 
the locality as a whole; and (iv) the renewal plan 
gives due consideration to the provision of adequate 
park and recreation facilities, as may be desirable 
for neighborhood improvement. . . .6 

Several urban renewal plans were begun, mainly in 

eastern cities, under the 1949 Act. The requirements of 

planning were vague and minimal when applied. They did 

not require any high degree of general comprehensive plan

ning as a prerequisite to approval by HHFA. The result

ing lack of planning contributed to the initial difficul

ties of many cities in getting their urban renewal projects 

^Ibid. 
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successfully completed. Several city studies have called 

the urban renewal program a "boondoggle." The reasons are 

that in many cities bad planning had preceded the project's 

execution phase, and that such considerations as economic 

base studies and general land use marketability studies, 

etc., had not been done with the degree of care normally 

considered in more recent years as a prerequisite to the 

successful completion of an urban renewal project. 

The generally recognized deficiency in metropoli

tan planning led to a study by the President's Advisory Com

mittee on Government Housing Policies and Programs in 

December of 1953. Their report recommended 

. . . that grants be made on a matching basis to 
State or metropolitan area governmental plan
ning agencies to cover the cost of technical as
sistance for small cities and towns and for 
metropolitan regions within the States. 

This recommendation was intended by the committee 

to be an amendment to the Housing Act of 1949. The back

ground of this recommendation was stated as follows in 

the Report: 

Of great importance . . . is an attack on the ur
ban renewal problem on a metropolitan or regional 
basis, including the preparation of metropolitan 

7 President's Advisory Committee on Government Hous
ing Policies and Programs, Recommendations on Government 
Housing Policies and Programs. (Washington, D. C., 1953), 
p. 125. 
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housing market analyses and the integration of re
newal and redevelopment plans) programs, codes and 
controls of the numerous local governments in these 
areas.8 

It has also been observed that 

The Committee reported that blighted and slum areas 
came into being at a faster pace than they were re
habilitated or cleared. It pointed out that such 
undesirable conditions could be prevented in large 
degree in the newly developing urban areas by con
structive planning and land development controls 
and that prevention would be far less expensive than 
cure.^ 

In a 1965 study the Housing and Home Finance Agency 

indicated that 

The Federal Government has sought and is still 
seeking to influence comprehensive urban planning 
through two major vehicles: (1) it requires plan
ning on a quid pro quo basis in federal aid pro
grams, and (2) it assists planning directly with 
grants and technical know-how. The fact that both 
approaches have had success in achieving limited 
objectives in the past argues for their continuation 
and strengthening in the future.^-® 

The report goes on to characterize the scope of the 

national government's planning assistance programs: 

8 Ibid. 

g 
Wilfred D. Kelley, "Urban Planning Assistance," 

Arizona Review of Business and Public Administration, X 
(October, 1961), p. 8. 

^Housing and Home Finance Agency, Federal Urban 
Comprehensive Planning Requirements and Assistance, A Study 
Prepared for the Bureau of the Budget, September, 1965, p. 
1-15. 
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Federal planning assistance helps states, locali
ties and other jurisdictions meet their growth and 
redevelopment objectives in a sound and orderly way; 
it provides the planning support needed and re
quired under federal grant programs; it promotes the 
building and improvement of planning staffs at all 
governmental levels; and it encourages necessary re
search, demonstration and training activities. 
Properly used, federal planning assistance can also 
enhance the specific functional purposes of other 
federal aids, and assist in coordinating the devel
opment activities of public agencies wherever they 
impinge upon one another. Most important, it can 
help give clarity, meaning and direction to social 
economic and physical development goals at all gov
ernmental levels.H 

The Urban Planning Assistance Program 

The landmark action in the national government's 

involvement in metropolitan planning was the Housing Act of 

1954. Its planning sections were based largely on the 

President's Advisory Committee study referred to above. 

The Act refers to the intentions of the planning assistance 

section in these words: 

In order to assist State and local governments in 
solving planning problems resulting from the increas
ing concentration of population in metropolitan 
areas, including smaller communities; to facilitate 
comprehensive planning for urban development, in
cluding coordinated transportation systems, on a 
continuing basis by such governments; and to encour
age such governments to establish and improve plan
ning staffs. . . .12 

i:LIbid., p. III-l. 

12 
Housing Act of 1954, Section 701 (a); P. L. 560, 

83rd Congress. 
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The legislation intended to accomplish this by in

creasing the public awareness of the comprehensive planning 

process, and demonstrating the economic and social values 

to be gained by incorporating this process into the develop

ment of an urban area. Second, it sought to encourage var

ious legislative bodies to participate in the planning 

process in order that policies could implement a set of 

officially recognized goals for the comprehensive develop

ment plan. Third,it sought to develop the various adminis

trative, financial, and organizational measures necessary 

to implement the comprehensive activity. Planning was to 

incorporate the entire urban area regardless of jurisdic

tional boundaries. The program was to be the incentive for 

increased cooperation between state and local governments 

as well as neighboring local governments involved in com

prehensive planning. The increasing use of professional 

staff services on a continuing basis in the planning pro-

^  1 3  cess was encouraged. 

Whereas the 1949 act only encouraged metropolitan 

planning, the 1954 act actually provided for assistance in 

this endeavor. Grants under the planning program can cover 

up to two-thirds of the total project cost, provided that 

13 
Ibid., paraphrase. 
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the cost is part of specified urban planning activities and 

14 part of the comprehensive planning program. The nonfed

eral portion of the project cost can be in the form of cash 

or services from the applicant or other sources in the local 

communit y. 

Eligible planning activities or components of the 

comprehensive planning program included the first survey 

and analysis of data on population, economy and physiogra

phy, land use, transportation, and community facilities; 

second, the preparation of a comprehensive development plan 

including a statement of community goals and policies, the 

land use plan, the highway and transportation facilities 

plan, and the plan for location and extent of community 

facilities.' Also to be included was preparation of pro

grams for implementing the comprehensive development plan, 

including the capital improvement program, regulatory 

ordinances, such as zoning and subdivision regulations, and 

assistance in preparation for local adoption of recognized 

housing, building, plumbing, electrical, and fire prevention 

codes. Coordinating administration activities were also 

allowable, including the coordinating of development plans 

14The original enactment was for fifty per cent par
ticipation. The two-thirds participation amendment was made 
in the Housing Act of 1961. 
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among departments and subdivisions of a single level of gov

ernment , of development plans among the local, regional and 

other governmental agencies, public education activities, 

and advisory services on general administration. Finally, 

the updating and maintenance of basic data was included so 

that planning could be revised as needed and obsolescence 

avoided. 

ineligible activities included planning for specific 

public works or any other single-function planning activi

ties such as construction of structures and facilities, de

tailed engineering field surveys, or planning in nonurban 

areas. Also ineligible were planning for the reorganization 

of general tax structures, preparing of single purpose ma

terials such as an economic or industrial survey, and review

ing individual subdivision plats or individual applications 

- . 15 
for rezomng. 

Very little of the actual intent or direction of the 

"701" Program appears in available literature. The Congress 

and HHFA recognized that few major urban areas possessed 

15 In addition to previously cited references, the 
above is drawn from the "Urban Planning Program Guide; Pol
icies and Procedures for Federal Assistance Under the Urban 
Planning Program; Authorized by Section 701 of the Housing 
Act of 1954, as amended." (Washington D.C." Urban Renewal 
Administration, U. S. Housing and Home Finance Agency, re
vised as of August, 1963), Section 2-3. 
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the machinery for the level of regional coordinated action 

required in the legislation and the pursuant regulations. 

The impression is clear, however, that the "701" Program was 

aimed at the medium and small city, rather than at the large 

metropolitan areas of the country. There was not a recog

nized need in the national government to assist these ur

ban areas to the degree and extent of planning that was 

beginning to be recognized at the local level. The recog

nition of urgency for planning these "exploding" areas was 

to come slowly, and was to be expressed through amendments 

to broaden the scope of "701." 

An obvious intent of the act was not to direct aid 

to single cities in the eligible urban areas. "Planning 

assisted under this section shall, to the maximum extent 

feasible, cover entire urban areas having common or related 

16 
urban development problems." HI-IFA was to encourage co

operation among various jurisdictions of metropolitan areas 

to carry out the plans that would be assisted. The prin

cipal objective was to avoid unnecessary repetition of 

effort and expense in a single urban jurisdiction. The 

"701" planning assistance was to be directed to more 

comprehensive planning, not single-function planning. It 

16Ibid. 
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was to include the broad segment of public services which 

would ordinarily have to be planned for the efficient de

velopment of a metropolitan area. 

The Housing Act of 1965 further amended the program 

and made grants available to organizations composed of pub

lic officials, representative of political jurisdictions in 

a metropolitan area. The purpose of this Act was to assist 

such organizations to undertake studies, collect data, de

velop reasonable plans and programs, and engage in other 

activities that would be desirable for the solution of met

ropolitan regional problems in such urban areas. The total 

metropolitan area or urban region was to be emphasized as 

the focus or the desirable geographic area which the plan

ning grant was intended to assist. Detailed planning within 

any jurisdiction was not to be assisted, in preference to 

broad, general, coordinated metropolitan planning. 

The device which has become known as a "council of 

governments" (COG) or "association of governments," was 

assisted through provisions of the Housing and Urban Devel

opment Act of 1965. This legislation expressed the need, 

felt throughout the large metropolitan areas of the 

country, to develop informal associations of governments 

with federal assistance. The COG, as it is commonly known, 

does not have the character or authority of a 
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super-government, but is an association of elected officials 

brought together and given the opportunity to discuss com

mon problems. By this device, the congress sought to broaden 

the utilization of the "701" Program among urban areas, 

where the need was the greatest but where the political 

bodies had not been able to participate under prior require

ment s. 

One of the most well-known associations of this type 

is the Council of Bay Area Governments, established in and 

around San Francisco and Oakland, California in 1960. 

Nearly two hundred similar associations have been established 

throughout the country. They have been able to satisfy the 

general planning requirements for metropolitan areas speci

fied for other assistance programs under provisions of the 

various housing acts. The planning requirements area is a 

subject for separate detailed consideration in the chapter 

following.^ 

17 Two publications of the Advisory Commission on 
Intergovernmental Relations deserve mention at this point, 
as the principle support for the legislation that has been 
enacted, and as a source of background on planning organi
zations in metropolitan areas in general. They are: Al
ternative Approaches to Government Reorganization in 
Metropolitan Areas, published by the Commission in June, 
1962, and Metropolitan Councils of Governments, published 
in August, 1966. 
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The Urban Planning Assistance Program and Tucson, Arizona 

Tucsons' role in the Urban Planning Assistance Pro

gram was more a potential for cooperative effort in the 

future than it was an experience that can be described and 

analyzed. Despite the program's existence since 1954, it 

was nevertheless unavailable to Tucson or Pima County. It 

then becomes the task to analyze why the program was not or 

could not be utilized: the alleged community attitudes, 

and the interpersonnel and intergroup relations that have 

caused the community to avoid use of the program as an aid 
% 

to urban planning. The reasons for this course of action 

can be described under a series of points, which in their 

overall content go a long way toward describing the char

acter of the Tucson community: 

(1) The city had not been an eligible recipient by 

itself of "701" funds, because of its size. Only cities 

with less than 50,000 population were eligible applicants. 

Had the Town of South Tucson been disposed to consider the 

program, which it was not, it would have been an eligible 

applicant. 

However, the Tucson Standard Metropolitan Statisti
cal Area, as defined by the Bureau of the Budget, 
would be eligible for a 701 grant to assist in a 
metropolitan comprehensive planning program through 
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either an official planning agency with powers to 
plan in the area ... or througJQan official 
metropolitan organization. . . . 

No "official metropolitan organization" existed in 

the Tucson area which met the "701" recipient requirements. 

Consideration of the recent attempts to form such an organ

ization during 1966 and 1967, is given in chapter four as 

an aspect of planning requirements. 

The designation of the joint City-County Planning 

Department as an "official planning agency," an eligible 

recipient, raised a difficult question that was never 

thoroughly tested or resolved. This Department existed and 

operated from 1943 to 1965 with the concurrence and sup

port of city and county. It was an ad hoc body, with no 

19 
legal basis of its own for existence, no contractual 

authority, and certainly no authority to receive "701" 

grants. The joint department was a budgetary creation from 

the blanket authority of city and county planning and 

"^Richard Ives, Acting Assistant Commissioner for 
Urban Planning and Community Development, Housing and Home 
Finance Agency; letter to author dated September 23, 1965. 

19 See on this question R. Kenneth Fleagle, Politics 
and Planning: Tucson Metropolitan Area. A Thesis Submitted 
to the Faculty of the Department of Government, University 
of Arizona, 1966, p. 44, which observation has been con
firmed by this author in consultation with the City of Tuc
son's legal staff. 
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zoning commissions to hire the staff required for their 

work. The joint staff agency was responsible primarily to 

the two separate commissions, and there was no joint effort 

among the governmental hierarchies of city and county. A 

further evaluation would also see the lack of any lines of 

authority from each governing body through staff to the 

joint department. On the contrary, the department was auton

omous, responsible neither to other city or county staffs 

nor the city manager but only to the respective commissions. 

Knowledge of these relationships was prevalent among na

tional government officials, and would undoubtedly have 

been considered when the qualifications of the joint de

partment and its unresponsiveness to public policy were 

being evaluated within the context of a "701" application. 

By virtue of state law, the county had the author

ity to contract with any municipal jurisdictions within it 

to perform regional planning, including planning within 

20 
urban jurisdictions. The county, under this provision, 

could qualify as an eligible recipient for "701" funds. 

The likelihood of the city's being willing to so contract, 

however, when it had a superior planning staff to that of 

the county, in addition to the long-standing inability of 

on 
Arizona Revised Statutes; Annoted, Vol. 3, Sec. 

11-805. 
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city and county to coordinate actions, much less behave 

maturely together on the elected level, always removed this 

possibility from realization. The joint departments exist

ence was meaningless, so far as "701" funds were concerned, 

because it represented only staff level coordination and 

cooperation. This Joint effort was not reflected in any 

formal effort at the policy-making level, or even at the 

planning and zoning commission level, which would have been 

required for "701." Regional cooperation at the staff level, 

matched with cooperation at the policy-making level, has 

been a national requirement since the inception of "701" 

in 1954. It remains to elaborate in the following points 

why there was no effort made toward joint planning-policy 

cooperation. 

(2) When asked why the community had never parti

cipated in the "701" program, George Rosenberg of the Tucson 

Daily Citizen indicated that it was because city and county 

staff had never researched the program or produced an at

tractive proposal that could have been of benefit to the 

community. This same feeling was expressed by a number of 

people interviewed, who had been aware of the existence of 

the planning program. The staff had inadequate knowledge of 

the program or of modern planning concepts by which the pro

gram could have been implemented locally. Andre M. Faure, 
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Director of the City-County Planning Department during the 

period under consideration (1954-1965) was never asked to 

research the program. He did not perceive such a program 

as being of any potential benefit to the community and did 

not inquire on his own initiative. It was unlikely, there

fore, that any other staff would have been motivated or 

directed to do the necessary research. The Planning Direc

tor also perceived opposition, from the publisher of the 

Arizona Daily Star and from the bulk of the community's 

major property interests, toward any national programs 

which were thought to be accompanied by national controls 

over Tucson's development. Perception of opposition was 

most prevalent in the 1961 to 1964 period, immediately after 

the failure of the city's first federally-assisted urban 

renewal project. It is likely that any mention of official 

interest in "70111 would have been near political suicide, 

after "federal aid" received such local condemnation through 

urban renewal. 

The question of staff responsibility also involved 

the personality of John Tsaguris, once the assistant to 

Andre M. Faure in the joint department, and then the County 

Planning Director. Although John Tsaguris was said to be 

opposed to federal aid in any form, his record of support 

for federal aid for the Pima County health facilities 
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contradicted that allegation. The theory behind such aid is 

good, he contended; but each instance and each project had 

to be judged separately. Planning assistance implied fed

eral controls, in his view. In the Tucson area Xsaguris 

* 

regarded such controls as particularly undesirable and un

necessary. The planning problem was a simple one which 

could be resolved quite adequately by the local agencies 

alone. He regarded the possibility of a triumvirate policy

making arm on the regional level which could receive "701" 

funds as impractical. The Town of South Tucson would hold 

the balance of power in a dispute where the city and 

county found themselves on opposite sides of the fence. If 

a state planning agency existed to coordinate state-wide 

planning and the use of "701" funds, such assistance might 

be practical. In the absence of state involvement, how

ever, the planning effort would be used to the advantage 

of the strongest political jurisdiction--the city. The 

Pima County Board of Supervisors did not want to hire the 

necessary qualified personnel to meet "701" standards of 

professionalism in planning. The board did not, as a mat

ter of conservative tradition, like planning anyway. They 

did not want an outsider, such as a consultant, telling 

them what to do or how to do it. 
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(3) Neither city nor county ever had a program for 

comprehensive planning, which was a prerequisite to "701" 

assistance. They limited themselves to those planning areas 

necessitated by rapid growth. The rapid growth of popu

lation in the post-World War II period occupied the limited 

planning staff with subdivision and zoning matters almost 

exclusively. Planning was operational, rather than advance 

or projective, in character. The only land use plan that 

emerged toward the end of the growth spiral (1961) was put 

together hastily and unseriously for purposes of meeting 

minimum urban renewal planning requirements. 

Wilfred D. ICelley, the state official in the Univer

sity's Division of Economic and Business Research responsi

ble for the administration of "701" assistance to smaller 

communities in Arizona, was the first to point out this 

lack of comprehensiveness. He was responsible for discourag

ing many of the inquiries made by the city's planning 

director. Kelley was considered, by several city officials, 

excessively stubborn and narrow in his interpretation of 

HHFA (HUD) regulations and policy. It is likely that his 

on-the-spot evaluation of local planning would have been 

upheld by HHFA and HUD officials, however, and an appli

cation for Tucson's interpretation of comprehensive planning 

up through 1965 denied. 
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(4) The law and accompanying instructions have also 

called for regional or metropolitan-wide planning as a pre

requisite to approval of an application for assistance. The 

experience of collaboration in a joint department was to in

hibit the movement of planning into progressive and modern 

planning techniques (such as "701"), rather than to facili

tate it. The personnel, with their education and back

grounds, reflected an ignorance of modern planning concepts 

and techniques required for "701," and emphasized instead a 

largely engineering viewpoint. These facts and others about 

the qualifications of local personnel have been known by 

national officials for several years. This knowledge has 

caused them to discourage, whenever possible or whenever 

inquiries were made, local jurisdictions from making seri

ous application under "701." 

(5) Much of the interest expressed in the "701" 

Program across the nation has come from the cities where 

local planning funds were in short supply, and where a one-

half or two-thirds assistance program was required to 

carry out any planning at all. It is true that cities 

nearly always express interest in outside funding for local 

projects when their own resources are in short supply, or 

when they see an unavoidable need to take on new responsi

bilities which will cause financing problems. Pima County 
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regularly supplied the joint planning department with seventy-

five per cent of its required budget. The city had little 

trouble making up the remainder. It was a harmless operation 

by which advance planning was de-emphasized and zoning and 

sub-division control responded to current political pres

sures and realities. There was no financial need for "701" 

funds, because there was no need for comprehensive planning. 

This fact was stressed by the planning directors of city and 

county as an important reason for their never having had to 

rely on outside assistance. If they had shown an interest, 

it would also have been an admission that they could not do 

the job within the generosity of their benefactors. Such 

an admission was particularly below the pride of the county 

21 
planning director. 

(6) The general problem of community attitudes 

comes to the forefront of any discussion of federal aid. 

Planning has been known, over the years, to be adverse to 

the dispositions of the community, and especially to its 

leaders. Until most recently, Tucson was a "boom town" 

where planning, in the sense that it ought to have been an 

integral element in the political process, was not allowed 

21 The above remarks are a compilation of conclusions 
arrived at in conversations and interviews with staff mem
bers who have worked with both directors, and also include 
conclusions reached in talking with the directors themselves. 
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to have any significance. Planning was operational, accom

plishing zoning and subdivision control in the most inof

fensive manner for the community's builders, developers, and 

land speculators. Where planning became more influential, 

it was stamped out by the political forces of the community. 

Advance planning was not undertaken seriously. It was a 

fruitless venture without hope of official endorsement of 

its products, and "comprehensive planning," as understood 

in "701," was considered as academic jargon, useful in pro

fessional journals but not applicable to Tucson. The con-

dition remains and will continue to remain, largely unjarred 

by social problems, as long as periodic spurts of growth 

are able to monopolize group attention, and so long as the 

minority groups continue to be pacified or remain small in 

number. 

The Urban Planning Assistance Program never became 

a public issue and, therefore, has not had its own local 

political repercussions. As indicated, any planning at all 

was bad enough, much less a kind of planning with the im

plications of outside controls or evaluations. Urban re

newal has been the only significant issue of federal aid in 

Tucson, and any consideration of "701" has had to go hand in 

glove with renewal. Given the antipathy for planning on one 

hand, and the antagonism toward federal aid stirred up by 
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the first urban renewal project, "701" had a two-pronged 

disadvantage to overcome, if it had been seriously sug

gested . 

Community attitudes can be explained largely with

out ever referring to the term so difficult to define in its 

contemporary usage--conservatism. Considered in this cate

gory of attitudes are several characteristics of Tucson which 

may or may not belong there: such attitudes as the feeling 

that local money is good, and any public money from else

where is bad; or that a community is efficient if it is cap

able of handling its growth problems on its own, rather 

than having to depend on outside sources such as the na

tional government. The modern version of this attitude 

would even include the vast new urban problems which local 

governments should be able to resolve on their own, whether 

national programs exist or not. Evidence of these atti-

22 
tudes were found frequently in Tucson. Until Tucson's 

city government secured the voters' approval to proceed 

with an urban renewal program in 1965, no city in the south

western part of the nation, and particularly in the State 

22 
Tucson City Republican Party Chairman, Sarg Magyar, 

said on June 27, 1967, that "slum clearance and relocation 
of families from such areas can be done more cheaply and ef
ficiently by private industry," and "private industry and 
agencies can do a better job of air and water pollution con
trol than can government agencies on any level." The Ari
zona Daily Star, June 28, 1967, p. 1. 
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of Arizona, had been able to secure sufficient popular sup

port to begin such a program. 

What has been expressed under the headings above is 

a complex series of factors which explain the reasons for 

Tucson*s and Pima County's nonparticipation in the "701" 

Urban Planning Assistance Program. As a result of these 

factors, which can be considered attitudinal, intergroup 

and interpersonnel, Tucson intentionally chose to isolate 

itself from the nation's developing intergovernmental rela

tionships, particularly as these pertain to the planning 

area, but to a degree to which its leaders were largely un

conscious. Tucson fell far behind other communities in its 

ability to cope with its own development problems which, 

although not so severe as in larger communities, were 

highly significant for Tucson's development. 

An Official Metropolitan Planning Organization 

To provide adequate background for Tucson's recent 

approach to the establishment of an organization which might 

qualify for "701" funds, the "council of governments," re

quires tracing this background in terms of the overall plan

ning and political process of the community. The details 

which follow are an explanation of a progressive step taken 

in Tucson toward development of a structure which would 
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eventually place the city more effectively in the overall 

development process of intergovernmental relations. The in

itial step was the loosest type of association, the Tucson 

Urban Area Region Reviewing Committee. 

Planning cannot be done with maximum effectiveness 

unless a series of goals and objectives are clearly enun

ciated toward which the planning process is directed. The 

development of goals is the means by which the planning 

process becomes integrated into the political process, and 

is, in turn, responsive to that process. In the case of 

Tucson, the lack of understood goals led, in 1964, to the 

formation of the citizens' Community Goals Committee. This 

organization was composed of academic and professional men 

of the community whose declared purpose was "to establish 

objectives . . . which can serve as guide posts in long-

range planning." The second stated purpose was to provide 

"the mechanism for intense dialogue among the citizens of 

Tucson concerning the future of this community." The third 

purpose was to "bring clearly into focus the assets and 

liabilities of the Tucson area and suggest specific means 

by which the liabilities can be overcome and the assets am

plified." The final purpose was to "call for unity and 
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statesmanship upon the part of the thoughtful and interested 

23 
persons who live and work in the community." 

Within a comprehensive set of goals, the Goal for 

Government, as written primarily by George Rosenberg, Tuc

son Daily Citizen editor, and Professor David A. Bingham, 

Department of Government, University of Arizona, was stated 

as follows: "To achieve a spirit and structure of local 

government which will provide services and leadership to the 

residents of metropolitan Tucson by the most efficient, 

24 
equitable, economical, and democratic means." 

The Goal for Government was to be realized in a 

series of three phases. The first phase was to be the es

tablishment of a Tucson Metropolitan Association, the most 

informal committee type of organization and cooperation. 

The second phase was the formal areawide Tucson Metropolitan 

Association, through which legal, corporate, and contrac

tual authority was to be acquired. The third phase was a 

unified local government based on county home rule. Phase 

one was looked upon by the Goals Committee as but a step

ping stone to.the development of a more authoritative 

23 Tucson Community Goals, Prepared by the Citizens* 
Community Goals Committee, Tucson, Arizona, May, 1966, in
troductory page. 

^^The Goal for Government was presented and discussed 
on pages 90-96 of the Report. 
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association. The second phase, however, was considered as 

the likely phase in which the combined jurisdictions could 

qualify, in terms of organization at least, for "701" 

funds. It would then be up to the organization to undertake 

a comprehensive and areawide program of planning; such was 

undoubtedly the long-range intention of the authors of the 

Goals, considering their professional backgrounds and those 

backgrounds of their advisors. 

Within phase one, it was expected by the Goals Com

mittee that the elected officials representing the govern

ment bodies of Pima County, the City of Tucson, the Town of 

South Tucson, the Pima County Sanitary District No. 1, the 

principal school districts in metropolitan Tucson, and a 

community college were to be represented on the association. 

The association would have no formal authority or govern

mental jurisdiction, but would be an established forum 

wherein the various jurisdictions could periodically as

semble and discuss mutual problems. It was hoped that a 

consensus would result on at least some of the subjects 

under discussion with metropolitanwide significance. The 

Tucson Metropolitan Association, the first of three phases, 

hopefully, was to achieve sufficient consensus on important 

issues that common directives could be given to staffs 

within respective jurisdictions, achieving thereby a 
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measure of coordinated action. Beyond this function, the 

Goals Report indicated the following as a function of the 

Association: 

In its preliminary phase, the TMA should determine 
its procedures and pattern of organization which 
should include the election of officers . . . and 
contributory financing by member governments. Im
proved coordination of plans and programs would be 
an almost automatic result. It would be of vital 
importance for TMA to seek legislative authori
zation for the establishment of legal, corporate 
and contractual basis to accomplish phase two.25 

The Goals Report was published in May, 1966. On 

September 20 through 22, 1966, the Goals Committee convened 

a Tucson Community Goals Workshop in Casa Grande, Arizona. 

Attending were approximately two hundred Tucson community 

leaders from all walks of life. Presiding over the affair 

and responsible for it was William Voris, Chairman of the 

Goals Committee and Dean of the University's School of Bus

iness and Public Administration. The subjects ranged over 

the entire landscape of goals into subjects of economy, 

physical environment, social environment, as well as govern

ment. In the area of government, the following was a state

ment of consensus achieved on the final day relating to the 

implementation of the Goal for Government: "The partici

pants unanimously urged the immediate formation of an asso

ciation of governments in the metropolitan area. The 

25Ibid., p. 91. 
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proposed name of the association should be the Pima County 

26 
Association of Governments." 

Beyond the original Goals Report, the Casa Grande 

Workshop stated that the "participants subscribe to the 

statement contained in the Goals Committee's Report, which 

envisions a unified local government being achieved through 

27 
a relatively slow but evolutionary process." There is a 

question as to the unanimity of expression on the desira

bility for completion of this developmental process. Sev

eral doubts were expressed as to the impracticability or 

undesirability of looking any further than the informal 

association. These doubts were expressed principally by 

participants from the Republican-oriented Tucson Daily Citi

zen, namely Mr. Bill Small, Jr., and Mr. Paul McKalip. 

A follow-up meeting was subsequently convened on the 

14th of October, 1966, at which officials of the City of 

Tucson, the Sanitary District No. 1 of Pima County, Pima 

County, and the Town of South Tucson were represented by 

26 
Tucson Community Goals Workshop, September 20-22, 

1966, "Statements of Consensus," reproduced from the ori
ginal by the City of Tucson Planning Division, p. 7. The 
change in the association's name to the Pima County Asso
ciation was a step toward giving the prospective organi
zation On areawide appeal, especially in the eyes of city 
haters, and hopefully also to appeal to the potentially 
reluctant county administration. 

27Ibid.. p. 8. 
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their elected officials. In the course of preparation for 

this meeting, considerable apprehension was expressed as 

to the political feasibility of such an association. Ap

prehension was also expressed as to what animosities which 

were not directly related to the actual association could 

be stirred up by meetings of the government representatives. 

The possibility of the entire Goal going up in flames was 

very real. Although the meeting was set up largely at 

City Mayor Lew Davis' initiative, the animosity which was 

most likely to be kindled was that between him and the 

Chairman of the County Board of Supervisors, Mr. Tom Jay. 

The two men never were able to get along. 

In the meantime, the City of Tucson became highly 

motivated toward establishing such an association of elected 

officials. Notification had been received that such a 

minimum association would be required by the Department of 

Housing and Urban Development before it would review appli

cations for assistance for those programs either being 

utilized at that time or anticipated and needed for use 

in the future. The Avra Valley Water Development project, 

and an application for its assistance worth approximately 

$1.5 million, must be said to have been the city's primary, 

if not exclusive, motivation for seeing to it that the 
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association was formed. This subject is dealt with in 

greater depth in the next chapter. 

This was the point in time (fall, 1966) when the 

financial expediency of meeting national requirements be

gan to play the primary motivating role toward the reali

zation of the association. The Goals Committee was rarely 

mentioned as an influential force from that time on. It 

was also the time at which the city's more progressive-

thinking city manager resigned for a position with the De

partment of Housing and Urban Development. He had been 

highly successful in making the Goals Committee influential. 

It was also the time of the death of Vincent L. Lung, As

sistant City Manager and Director of Community Development, 

who had had a persuasive influence toward progressive change 

among many community leaders. Since the fall of 1966, the 

city retreated from rather than progressed toward forming an 

areawide planning effort or organization which could qualify 

for a "yoi'^assisted planning program. 

The recognition of the need for a strong coordin

ating association, once so close, was far away at the end 

of 1967. Like all new recognitions of responsibility in 

government, it will come the hard way to tradition-bound 

governments such as those in Pima County and Tucson, and 

only after the time of relatively easy negotiation has 
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already passed and public dispositions have become frayed 

by conflicting attempts to deal with problems, by that time 

not only real but critical. 

The Community Renewal Program 

Whereas the initial involvement in urban planning 

by the national government was the Housing Act of 1954, 

this was not the most significant involvement in terms of 

community development in large cities. A significant but 

later involvement was the Community Renewal Program (CRP), 

which allowed for the maximum assistance from the national 

government, but with the maximum amount of local initiative 

to resolve renewal problems. 

The impetus for the enactment of the Community Re

newal Program in the Housing Act of 1959 was the demand of 

the large cities for a planning program suited to their 

needs and especially tailored to their new preoccupation: 

urban renewal. The objectives of this program were: (1) 

to provide a communitywide assessment of the needs for 

various types of urban renewal activity, and (2) to develop 

a diversified, staged, and locally coordinated program to 

meet these needs, incorporating into it all known and avail

able redevelopment tools and the community's capital im

provements program. Two-thirds national funding of the cost 
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of preparing a Community Renewal Program was authorized by 

the act, and since then, some fifteen to twenty major cities 

per year either begin or renew their CRP. 

The CRP approaches the community's needs for renewal 

action in the broadest possible sense: through extensive 

data collection, analysis and maintenance, the CRP identi

fies areas of blight and physical deterioration, both resi

dential and non-residential, throughout the community. It 

points out deficiencies in community facilities and services, 

site development, and accessibility, as well as natural and 

man-made nuisances, that tend to promote blight and deterio

ration. The CRP assesses the community's total capability, 

both public and private, to meet and resolve these prob

lems, emphasizing prevention as well as removal of blight. 

It examines both the financial and administrative capacities 

of the city to handle future urban renewal projects, in

cluding estimates of the market for redeveloped land. It 

also investigates all outside sources of funds and assis

tance, including the various federally assisted urban re-

28 
newal| rehabilitation and conservation programs. 

oo 
Reference: Title One, the Housing Act of 1949, 

as amended by Sec. 405 (3) of the Housing Act of 1959, Pub
lic Law 86-372, and from Local Public Agency Letter No. 276, 
Housing and Home Finance Agency. 
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The enactment of the CRP was a recognition on the 

part of congress and the administration that not all com

munities had the capability on their own to assess their 

individual area problems and properly apply redevelopment 

assistance tools where they were most needed. The CRP 

enables a community to hire outside expert assistance to 

make the evaluation or assist in it. Most cities contract 

with one or more consultants professionally experienced in 

such activity. 

The overall analysis is intended to lead to the de

velopment of a long-range Community Renewal Program within 

the means of the local government, which would be politi

cally and socially feasible of implementation, as well as 

an expression of community objectives and goals. 

The Community Renewal Program in Tucson 

The Community Renewal Program in Tucson was ap

proached with considerable uncertainty and lack of under

standing. The potential of the program was vaguely viewed 

by many as substantial. Only one individual had any prior 

experience in utilizing the federally assisted program, and 

he had a difficult task generating the desirable amount of 

cooperating enthusiasm from his fellow staff members. Worse 

than that, Vincent L. Lung died when understanding of the 
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program was first beginning to develop, but before the pro

posed work program could be brought before the mayor and 

29 
council for approval. The program was taken over by mid

dle and lower echelon staff persons and was eventually ap

proved by the city council and the Department of Housing 

and Urban Development for activation during 1967. 

The personality of William R. Mathews, editor of the 

Arizona Daily Star, had to be reckoned with outside the city 

administration. Mr. Mathews called the program a "boon

doggle" in an editorial when the city's intentions were 

first made known. Criticizing the expense caused by the 

amount of detail in the program, Mathews said that "to make 

a survey of blighted areas is one thing; to extend that 

30 
survey to every city block amounts to nonsense." 

The CRP was undertaken quietly in Tucson since that 

initial criticism. Mathews was silenced through pleas from 

the city administration. An explanatory letter was sent to 

the paper and was dutifully published. The friendly persua

sion of Mathew's former city hall reporter, City Manager 

29 
Vincent L. Lung, Tucson's Director of Community 

Development from 1964 until his sudden death in August, 
1966, possessed experience in the Community Renewal Program 
as a result of his position as Planning Director in Mil
waukee, Wisconsin. 

•^Arizona Daily Star. November 17, 1966, p. 25. 
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Roger O'Mara, was able to still the vocal opposition, at 

least until he himself was able to understand the program. 

Some of the influence of former managers, Mark 

Keane and Vincent Lung, also lingered to persuade the gov

erning body and the new management that should a Model 

Cities program, or any major renewal effort ever be under

taken, the CRP would be an indispensable qualification for 

the city in the course of competition with other cities for 

available grants. 

Speaking before a local civic group on June 22, 

1967, City Manager Roger O'Mara indicated that " 

City government no longer is a thing alone. . . . 
Increasingly, it is becoming associated with 
county government, state government to some degree 
and with the federal government to a tremendous 
degree. This interdependence of government is 
certainly going to increase as long as we Americans 
insist on living together in as much proximity as 
now,^^ 

The speech came as a departure from the usual line 

heard by staff in City Hall since O'Mara had taken command. 

Usually, the attitude was that good government was that 

which was heard from least and governed least, and that 

which did not have to depend on the national government for 

anything. A community active in planning, however, which 

31 Roger O'Mara, in a speech before the Tucson Re
tired Officer's Association, June 22, 1967, and reported in 
The Tucson Daily Citizen, June 23, 1967, p. 16. 
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chooses to undertake a sophisticated planning program such 

as CRP, is adopting a policy of active leadership toward re

solving problems in the community before they become unman

ageable or of an emergency character. Unfortunately, outside 

of middle and lower echelon staff, however, planning in Tuc

son was not taken seriously by the politicians and manage

ment . Planning must react to policy, in the view of the 

city manager and his appointed Director of Community Devel

opment, J. Thomas Via, rather than assist in formulating that 

policy. These individuals, traditionalist remnants of ear-

* 

lier Arizona politics, assumed little or no professional 

obligation to recommend programs or policies to the city 

council, regardless of need, but were content to allow that 

body to take the initiative whenever or wherever it chose. 

The CRP is the prerequisite to an action program for 

community development. Without this sophisticated planning 

tool, redevelopment is recognized as a randomly arbitrary 

operation, in which the various programs are often selected 

on the basis of momentary, short-range, or even temporary, 

feasibility, and are uncoordinated with the community's long-

term capability to renew itself. The CRP, then, is the means 

by which the master planning of the community can be advanced, 

although, once again, the initiative and control rests largely 

at the local level. 
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The contrasting attitude of Tucson management was to 

take on nothing new, but to coast on the accomplishments of 

the previous managers. This was reflected also in the res

ponse of the city's mayor and city council, who had to 

depend on their management and administration for guidance 

in policy. At a June, 1967 council meeting, at which the 

selection of CRP consultants came up for vote, several coun-

cilmen expressed reservations on the need for expert advice 

on the city's problems. In particular, Councilman James N. 

Corbett, then a candidate for mayor on the Democratic Ticket, 

and subsequently successful in the November general election, 

voted against all nominated consultants because they were 

from out of state. Their qualifications received only super

ficial discussion, and no alternate Arizona consultants were 

32 
known to be available to justify the negative vote. 

During the first year of the CRP's development, spe

culation about the resulting relationships with the national 

government, and specifically the Department of Housing and 

Urban Development, was rampant. The consensus among the 

staff most familiar with the program was the following: 

that the CRP would not bring the city and "Uncle" closer 

together into an integrated partnership for the resolutions 

qo 
Mayor and Council Study Session of June 26, 1967. 
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of Tucson1s problems. Neither would appreciably larger sums 

of federal money be realized nor increased local imagination 

be experienced. Rather, it was realized that the CRP was an 

overdue accomplishment which Tucson should have undertaken 

years previously. With it, Tucson would have had an estab

lished set of criteria by which to select projects for re

development and conservation, and would have known where the 

funds were to pay for such projects. Finally, Tucson would 

have had the tools and knowledge with which to become attuned 

to the mainstream of progressive urban development. The 

utilization of the tools and knowledge, however, would de

pend on management. In 1967, the outlook was not bright. 

There was little appreciation of the need for new programs 

and projects, and talk of new projects revolved around 

"splash" and monument type projects with political appeal, 

primarily in the industrial and commercial sector. 

The CRP was to be something like an improved credit 

card or rating toward applications for national assistance. 

This is far short of being a partnership. There are too 

many complex problems in cities for the national government 

to become intimately or even closely associated with any one 

community in the resolution of the city's problems. The 

joint use of a comprehensive program would at least get the 

city and the national government talking more in the same 

language. 
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In the race and competition for available dollars, 

any additional qualification a city can acquire is to its 

advantage. The CRP is an excellent qualification, if not 

the best qualification. The CRP serves to cut down on the 

review time for future renewal, rehabilitation, and demon

stration applications, because the Department of Housing 

and Urban Development officials are at least somewhat more 

familiar with Tucson's problems than they are with those 

communities without the CRP. 

From the point of view of HUD, another factor should 

be mentioned. The Field Representative from HUD, Mr. Walter 

Slattery, indicated (July 28, 1966) that his department 

would like to see, and perhaps would have to have, urban 

renewal and, hopefully too, a successfully completed Com

munity Renewal Program in Arizona, The main reason for this 

was the need for other cities in the state and surrounding 

area to have an example to follow and to learn from experi

ences of a city where the laws and the people were much the 

same. HUD had to be able to demonstrate before the con

gress that its programs were appealing and solicited by 

cities in all sections of the country. Tucson's prestige 

with HUD and other national agencies rose from nothing in 

the 1961-1965 period, to an example which the regional of

fice recommended to cities in the entire region. HUD 
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officials were anxious for the city to complete a CRP pro

gram and the review time before approval was short. 

It was obvious through study and investigation of 

the experience of other cities that the CRP would poten

tially provide the structural framework by which the entire 

scope of locally sponsored, as well as nationally provided, 

programs of urban development could be structured and co

ordinated. It would be possible to schedule the areas of the 

city which required redevelopment treatment, and at the same 

time, schedule related federal assistance programs into the 

overall planning endeavor, as well as the capacity of the 

city administratively, financially, and politically to 

undertake the schedule. On a regional, state, and national 

basis, the Community Renewal Program could be the means by 

which all aid to urban areas could be planned and pro

grammed to do the maximum job at countering inequities in 

society. The job called for a recognition of the impor

tance of planning at all levels of government. Only if 

proportionate planning action were undertaken at all appli

cable levels of government interested in resolving a problem 

and mecing national goals, would the partnership have any 

means to do the job. 
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Planning Programs of the National Government 
of Lesser Significance 

33 
Section 702 of the Housing Act of 1954, provides for 

a program whereby advances can be acquired for the planning 

of public works by cities, counties, and similar public agen

cies with identical qualifications as a public agency to 

those agencies qualifying under the "701" program. Interest-

free advances are made to finance preliminary or final plans 

for all types of public works, except public housing. Ex

ample projects include water and sewer systems, public 

buildings, health facilities, recreational projects, bridges 

and others. This is specific project planning assistance, 

whereas "701" was intended to be comprehensive general plan

ning. The two programs were intended to be complementary. 

A project planning advance can finance investigations 

and surveys needed as a basis for decisions concerning the 

type, size, and scope of the public work involved. Esti

mates of construction costs, photogrammetric surveys, 

foundation exploration, and related types of engineering 

planning can also be included. An advance can be approved 

only for a specific public work planning if it conforms to 

the existing overall regional or metropolitan plan. The ap

plicant has to show that financing of the construction is 

^Public Law 560, 83rd Cong., 68 Stat., 590, 640. 



148 

feasible and that construction can begin within a reasonable 

period of time after the planning has been completed. The 

advance is repayable when construction is started, when the 

contract is awarded, or when the applicant begins constuction 

with its own work force. The program is administered by the 

34 
Department of Housing and Urban Development. 

This program has not been utilized in Tucson. The 

attitude has been to pay for projects as they are constructed 

and to do the planning for them on a pay-as-you-go basis. 

The increasing number of public projects may, in the future, 

require the utilization of this program. 

The Economic Development Administration (E.D.A.) in

herited from the Area Redevelopment Administration the task 

of financing public works and technical assistance projects 

for redevelopment areas, economic development districts, 

economic development regions, centers, and distressed areas. 

Through the Public Works and Economic Development Act, fi

nancing is provided for the future enhancement of industrial 

35 development in a community or area. 

^National League of Cities, Federal Aids to Local 
Governments (NLC Information Service: Federal Programs), 
(Washington D.C., 1966), p. 110.1. 

35 The Public Works and Economic Development Act of 
1965, Public Law 89-136, August 26, 1965. 
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In the area of planning, technical assistance grants 

are available to areas of severe conditions and designations 

in order that they might plan on a regional basis for re-

36 development. 

The document which is the focus for planning is 

termed the Overall Economic Development Program (O.E.D.P.). 

The formulation of this program is the prerequisite to 

receipt of financial aids from the Economic Development Ad

ministration for construction. The O.E.D.P. must, like 

any planning tool, justify specific action projects or pro

grams on the basis of their relationship to community ob-

37 
jectives and goals. 

After being notified that its unemployment rate was 

of such a high rate during calendar year 1965 that it qual

ified as a so-called "Title One" area for assistance under 

the act, the City of Tucson sought the assistance of several 

agencies in drawing up an O.E.D.P. The County Board of 

Supervisors failed to take action. The University of Ari

zona, the State Employment Agency, and other representative 

agencies and individuals formed the O.E.D.P. Committee. The 

U. S. Department of Commerce, "E.D.A. Planning 
Grants for Economic Development" (Washington, D.C. , 1966). 

37 
U. S. Department of Commerce, Guide for Overall 

Economic Development Programs (Washington, D.C., 1965). 
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completed plan received the approval of E.D.A. on June 27, 

1966, but was not assisted by them. It cleared the way for 

review of project applications. The program was not es

pecially popular in congress, however, and the appropri

ation for 1966-67 virtually excluded "Title One" areas from 

assistance. After all expectations had subsided, consider

able time had been put in on the program by city staff; but 

only one small grant for a single industrial sewer project 

had resulted. The city received a grant totalling $13,000, 

in contrast to a series of requests totalling over $7 mil

lion. E. D. A. officials were never justified in having 

raised the expectations of local officials, although their 

actions probably reflected their inability to project the 

posture of the congress on the likely levels of appropri

ations and the inevitable conflicts with programs of other 

agencies. 

Other programs of concern for the national govern

ment in urban areas planning include planning programs under 

the Public Health Service and the Department of Health, 

Education, and Welfare, which are oriented to providing 

guidelines and consultation services for local studies. They 

determine the community's long-range environmental health 

needs, plus local programs to meet these needs. Technical 

assistance to aid local or regional planning programs of 
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air-pollution control and solid waste disposal are available 

as are technical-assistance grants for training, and develop 

ing or modifying regulations on environmental health prob

lems. Grants are available to help states plan, develop, 

and carry out comprehensive coordinated area health facili

ties and services, principally in urban areas. 

Several of these programs were in preliminary stages 

in Tucson at the end of 1967, but none were acted upon as 

yet. The Tucson Community Council was the coordinating 

agency and planning agency involved. It had not reached the 

point in its program development at which the interests of 

the various agencies concerned could be developed. 

The last program to be mentioned relates to the Of

fice of Economic Opportunity's War on Poverty, and the Com

munity Action Program. Under this program, grants are made 

to cover the programs' preparation by the community action 

agency, including the employment of a program development 

staff, but with a strict planning orientation. The objec

tive is a comprehensive plan to combat poverty in the 

38 
individual community. 

38 
Office of Economic Opportunity, Community Action 

Program Guide, Vol. I, "Instructions for Applicant" (Wash
ington, D. C., 1965). 
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Planning work had progressed on Tucson's ongoing com

munity action program without the assistance of a specific 

planning grant. The work had been done by administrators on 

an administrative basis, in order to hold down nonactivity 

expenditures. As a result, the program suffered. No long-

range objectives or means of attaining these objectives were 

developed. 



CHAPTER 4 

PLANNING REQUIREMENTS ON AID PROGRAMS OF THE 

NATIONAL GOVERNMENT 

In the previous chapter it was indicated that an 

important aspect of federal-city relations was the involve

ment of the national government in the urban planning pro

cess, especially through various urban planning programs. 

The national government also found it necessary to embark 

on a policy of "federal aid programs" other than planning 

assistance, in order to assist cities in the resolution of 

critical growth problems. The intergovernmental relations 

of urban planning contains a second element therefore: 

the planning prerequisites to participation in "federal 

aid" programs. 

This fourth chapter outlines the various planning 

requirements on aid programs that were set by the national 

government, principally by the Department of Housing and 

Urban Development. It also evaluates Tucson's own planning 

in terms of these requirements. One principal question that 

was asked here was whether Tucson*s general planning fol

lowed local community requirements, or was responsive to the 

153 
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planning criteria of specific federal aid programs. If the 

former, just what were the community's planning require

ments, if any? If the latter, to what extent were planning 

activities absorbed in meeting these requirements? Further 

light is thus shed on the character of intergovernmental re

lations as these relationships are developed through comple

mentary activities. 

Second, in order to carry out the intention of 

Chapter 3, the extent to which Tucson's planning was com

prehensive is examined, particularly with the view to deter

mining where it was lacking, why, and by whose interpretation. 

In summarizing the basic intergovernmental propo

sition behind "planning requirements," a Housing and Home 

Finance Agency study indicated: 

If urban development activities are to be effective 
in improving the quality of the total community 
environment, then they must proceed in accordance 
with a carefully conceived comprehensive plan. 
Federal planning requirements and assistance can 
help assure that federally-assisted projects con
tribute to the comprehensively planned development 
of states, local communities and entire metropoli
tan areas. . . . Planning requirements and assist
ance must be treated as mutually reinforcing parts 
of a unified federal approach if maximum progress 
toward nation, state and local goals is to be 
achieved. 

X Housing and Home Finance Agency, Federal Urban 
Comprehensive Planning Requirements and Assistance, A Study 
Prepared for the Bureau of the Budget, September, 1965 p. 1. 
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In compiling and developing the growing list of 

planning requirements, the national government, and espe

cially HHFA (HUD) recognized a need "to rationalize and 

order the now often haphazard impact of federal aids on 

urban development." They therefore sought to "properly 

harness and direct" such assistance through what theoreti

cally continued to be a "locally controlled comprehensive 

planning process. ... In effect, planning requirements 

help create the intergovernmental channel essential to a 

concerted, orderly, and rational attack on urban develop-

2 
raent problems." 

There was a further theoretical rationale: Com

prehensive planning, in terms of areawide and subject 

coverage, was intended to provide the basis for functional 

planning and programming: 

With a comprehensive planning process undertaken in 
accordance with such standards, and using approp
riate techniques, functional plans and programs 
could be developed within the framework it pro
vides. ... In this way, interprogram consistency 
can be achieved by basing each program on the same 
comprehensive plan rather than having to fit each 
program separately to each other program.3 

There were four general categories of planning re

quirements which provided a partial framework for this 

^Ijbid. , p. II-l. 

3Ibid., p. II-2. 
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study. They were the "positive," "conditional," "planning 

incentives," and "state plan" requirements. The "positive" 

planning requirements called for an entire "comprehensive" 

planning process as a basis for evaluating the place of an 

assisted project in that process. The project was to be 

found to be in conformance or consistent with the planning 

before it would be assisted. For example, in the urban mass 

transportation program, the requirements called for planning 

related to the specific function, and then more planning 

relating to land-use, population, community and public facil

ities, etc. 

"Conditional" planning requirements did not call for 

a fully adequate planning process. They did require, how

ever, that the assisted project or activity must not be in

consistent with such comprehensive planning as did exist. 

"Planning incentives" were not actual requirements. 

Under an incentive provision, the national agency assumed 

an additional share of the cost of an assisted project when 

the project conformed to or was consistent with certain 

types of plans or coordination agreements. Since 1965, the 

incentive has been deemphasized as not the best policy: "In 

effect, this technique puts the Federal Government on record 

as approving and assisting inadequately planned and 
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coordinated projects and vitiates the entire concept of plan-

4 
ned and orderly development." 

Preferable in the national view was the flexible use 

of "positive" and "conditional" requirements. "State plans" 

had little or no relation to functional or comprehensive 

planning. Such plans usually dealt with procedural and ad

ministrative matters, analysis of statewide needs for a 

particular functional development, and the setting of priori

ties for a category of projects. Oftentimes, such planning 

requirements for a "state plan" in a nationally assisted 

program only served to pay lip service to state interest in 

a function (such as the Outdoor Recreation Program). In 

some functional areas, the states often carved themselves a 

niche, such as in the highway and library assistance pro

grams. The HHFA remark was uncomplimentary but correctly 

descriptive: "Local projects included in such 'state 

plans1 are generally not evolved within the context of lo

cal comprehensive or functional planning; instead, they are 

part of a narrow functional array of projects through the 

state. There are no requirements, and only infrequent ex-

5 
hortations for conformance to urban comprehensive planning." 

4Ibid., pp. II-9. 

5Ibid., pp. 11-10. 
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Such a statement would have justifiably pointed at 

other national agencies had not HHFA well through 1965 been 

guilty itself of promoting a narrow functional array of 

plans. In fact, one type of planning requirement that HHFA 

termed "positive" could also be interpreted as "functional." 

The "Workable Program for Community Improvement" had a nar

row functional utility for renewal and conservation activity, 

and little usefulness beyond such projects. It is the Work

able Program which provides the best opportunity for a study 

of planning requirements. 

The Workable Program for Community Improvement 

Under the Housing Act of 1949, Title I, which estab

lished the urban renewal program for slum clearance and re

habilitation, Section 101 indicated in part under sub-section 

(c), so far as local responsibility is concerned, that: 

No contract shall be entered into for any loan or 
capital grant under this title . . . for any pro
ject or projects . . . unless (1) there is pre
sented to the Administrator by the locality a 
workable program for community improvement (which 
shall include an official plan of action . . . for 
effectively dealing with the problem of urban slums 
and blight within the community and for the estab
lishment and preservation of a well-planned com
munity with well-organized residential neighborhoods 
of decent homes and suitable living environment for 
adequate family life) for utilizing appropriate 
private and public resources to eliminate, and pre
vent the development or spread of, slums and urban 
blight, to encourage needed urban rehabilitation, 
to provide for the redevelopment of blighted, 
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deteriorated, or slum areas ... or other feasible 
community activities as may be suitably employed to 
achieve the objectives of such a program. . . .6 

The specific planning requirements under the Work

able Program were: the community must show that it pos

sessed an official planning department, commission or 

agency, that budgeted funds needed to begin or carry for

ward its comprehensive community planning on hand, and ar

rangements were either completed or initiated for needed 

technical assistance for the scheduled completion of the 

basic elements of the "Comprehensive Community Plan." To 

illustrate progress, the applicant for certification or re-

certification drew up a planning work program, which was a 

component part of the Workable Program, and which committed 

the city to a planning schedule and expenditure for the 

next five-year period. 

The annual review of progress prior to recertifi-

cation of the program reported all due speed in completing 

and adopting or giving official recognition to each of the 

basic planning items. Prompt action must have been taken 

by the local governing body on zoning ordinances and sub

division regulations. Adequate technical assistance and 

administrative budget must have been alloted to permit the 

planning agency to complete, administer and keep current 

^Title I, Housing Act of 1949, Sec. 101, as amended. 
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the planning activities. And use must have been made of the 

comprehensive community plan and planning agency to ac-

7 
complish good municipal management. 

The actual planning items required of the community 

under the Workable Program included the following four plans 

the Land Use Plan, the Thoroughfare Plan, the Community Fa

cilities Plan, and the Public Improvements Program. Special 

studies and plans were to be oriented toward effective com

munity improvement and redevelopment. They were to include 

planning for schools, recreation, health and hospital facil

ities, air pollution, parks, central business district plan

ning annexation, mass transit, and industrial and commercial 

development. All of these elements were in turn to be inte

grated into the Neighborhood Analysis planning activity, a 

separately considered Workable Program requirement referred 

to below. 

There were regulatory items to be considered, in

cluding a zoning ordinance to properly carry out the land 

use plan, the proper development of population density, the 

location and use of buildings on land, the bulk coverage 

and height of structures, and the provision for facilities 

j 
Housing and Home Finance Agency, "Workable Program 

for Community Improvement: Answers on Comprehensive Commun
ity Plan," (Program Guide No. 2, Washington, D. C.., 1962), 
pp. 1, 2. 
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such as off-street parking and loading. Subdivision regu

lations were to include zoning conformance, location align

ment, width and grade of streets, size, shape and 

conformance to the topography of blocks and lots, and site 

improvements including street surfacing, sidewalks, curb, 

gutter, sewer and water, and open space. 

The Workable Program encouraged the maximum amount 

of citizen participation in the development of comprehensive 

community plans. Each request for recertification explained 

how citizen groups had been involved in the planning pro

cess through the formulation of community goals and as an 

auxiliary committee to the responsible planning agency. 

A second major heading under Workable Program cate

gories of a planning nature and required of the local plan

ning agency was the so-called Neighborhood Analysis. 

A program of Neighborhood Analysis is a study within 
the community of the nature, extent and causes of 
blight on an area-by-area basis. It constitutes the 
first essential step in planning a program of neigh
borhood improvements through code enforcement, reha
bilitation, and conservation, clearance, and other 
projects and activities necessary to provide neigh
borhoods of decent homes in a suitable living 
environment.8 

In order to complete this requirement, information 

was to be assembled on (1) housing conditions, showing lo

cation and extent of blight; (2) characteristics of 

Q 
Ibid.. Program Guide No. 3, p. 1. 
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families affected by poor housing; (3) the location of 

blight in nonresidential areas; (4) adequacy of community 

facilities and services, both public and private; (5) causes 

of blight; and (6) steps needed to eliminate present and 

future blight. "It should culminate in a plan of action, 

neighborhood by neighborhood, designed to make each area a 

continuing asset to the community and to the people who live 

g 
and work there." Other Workable Program components beyond 

planning included codes and ordinances, administrative or

ganization, financing, housing for displaced families, and 

citizen participation. 

The Workable Program's Components and Tucson's Response 

The City of Tucson became, aware of the need for ful

filling the requirements of the Workable Program, in order 

to participate in HHFA's urban renewal program, in early 

1957. On September 13, 1957, City Manager Porter W. Homer 

submitted to Mayor Hummel and members of the city council 

copies of Tucson's first Workable Program for Slum Clear

ance, Urban Renewal, and Redevelopment. The Workable Pro

gram was approved by the mayor and council on September 30, 

1957. On November 21, 1957, a statewide forum on urban re

newal was held by the University of Arizona in cooperation 

^Ibid. 
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with the City of Tucson. The forum was highlighted by an 

announcement of the conditional one-year approval of Tuc

son's Workable Program by M. Justin Herman, Regional Direc

tor of the Housing and Home Finance Agency. This fulfilled 

the first requirement for establishing eligibility for the 

proposed urban renewal program in the Old Pueblo District. 

On December 5, 1957, HHFA assigned "Arizona R-6" as the of

ficial project number for the Old Pueblo District, the city's 

first proposed urban renewal project. 

The Comprehensive Community Plan section of this 

first Workable Program submission depended largely on the 

accomplishments of the Tucson Regional Plan work done in 

1941. Under the General Planning Program, the following is 

indicated: 

A Comprehensive Master Plan for the City of Tucson 
was started in 1941 under the auspices of the Tuc
son Regional Plan, Inc. This group employed 
Ladislas Segoe, planning consultant from Cincinnati, 
to provide professional direction. This plan was 
completed in 1943. 

Although not all portions of this plan were of
ficially adopted, it is felt that Tucson has main
tained an active Comprehensive General Plan ever 
since for the community as a whole.10 

The Tucson Regional Plan, Inc. was a private group 

of prominent citizens from several professions organized to 

* Workable Program for Urban Renewal in the City of 
Tucson, Arizona, September, 1957, p. 8. 
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promote planning in the community. Their point of view has 

changed over the years, as had their influence. For several 

of the early years they constituted the only active and in

fluential organization with a planning interest in the com

munity. Through their business interests they represented a 

private fund from which planning activities and consultant 

services were financed. 

The 1958-1959 request for recertification was pre

pared in the midst of active planning for the city's first 

urban renewal project. Recertification of the Workable 

Program has been continuous to the present date, despite the 

failure of the city's first urban renewal project in 1961. 

The following is an analysis of the various planning 

sections of the Workable Program as they pertain to Tucson. 

Consideration is given to supplementary but related require

ments of other programs as these are relevant to an under

standing of the Workable Program: 

The Land-Use Plan. The Workable Program called for 

a land-use plan which projected future community land needs, 

showing by location and extent, areas to be used for resi

dential, commercial, industrial, and public purposes. For 

participation in mass transportation, water and sewer, and 

open-space programs, land-use planning was to have progressed 

to the point where the quantitative distribution of 
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population and economic activities was projected. So far as 

transportation was concerned, distribution projections pro

vided the basis for determining the level and pattern of 

travel demand. The land use element needed to reflect gen

eralized schemes for associated transportation systems and 

community facilities and services. Emphasis was placed on 

accounting for the effects that proposed transportation sys

tems would have on the location and intensity of urban activ-

. . .  1 1  itles. 

In the open space and water and sewer grant programs 

of HUD, planning requirements relative to the land use ele

ment were similarly worded, except that the specialization 

of the program was emphasized. For example, the distri

bution of population and economic activities provided the 

basis for determining the level and pattern of future demand 

for water and sewer services and facilities. 

Despite the generalities as to what is desired in 

each planning document, lacking from the guidelines for 

planning requirements were actual planning standards by 

Department of Housing and Urban Development, "Ur
ban Mass Transportation Planning Requirements Guide,11 (Wash
ington, D.C., 1966). 

12 
Department of Housing and Urban Development, 

"Water and Sewer Planning Requirements Guide," (Washington, 
D.C., 1966). 
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which local land-use planning could be evaluated. All that 

was insisted upon were quantitative projections of land use 

by character of usage. No standards were given as to how 

accurate or by what method the projections were to be made. 

The immediate conclusion might be that HUD was interested 

only in seeing that projections were made, leaving the de

termination of consistent, coordinated and rational planning 

to their application-by-application review. Application re

view experiences on land use indicated that the review of 

the local land use plan must be left to single-function 

planning, and the comprehensive land use plan could only 

summarize this functional and goal-oriented planning into 

a series of general projections. 

Under the Land Use Plan component, the city admitted 

to having no such plan in 1957. Mention was made of ongoing 

land use mapping and a City Zoning Plan to show good intent. 

A Land Use Plan was promised in two years. The General Land 

Use Plan for Tucson and Environs: A Part of the Master Plan 

was adopted by the Mayor and Council on November 16, 1959, 

and by the Board of Supervisors of Pima County on July 19, 

1960. It was a product of the joint City-County Planning 

Department. The plan was divided into three main parts, the 

first being a survey of Tucson's planning, its "planning 

tools," and the dominant economic factors i.n the community. 
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The second section detailed the existing land usage in per

centages of acreage and statistical summaries of the normal 

usages of land. A summary of future population was given 

on the basis of straight line projections. 

The third and most important section dealt with 

future land use. This section was broken down into metho

dology, the regional land use plan, urban land use plan, and 

the neighborhood unit. In the "preamble" to this section, 

the following statement was made: 

This plan is general.. As such, it will not decide 
each individual zoning case. It will neither be a 
cure nor an opiate for all our growing pains, pres
ent and future. It cannot stand alone. Bridging 
the gap between day-to-day operations and this plan 
will be other major components--major street, school, 
public facilities plans and the like--along with 
area and neighborhood plans preceding actual devel
opment . ̂  

The initial assumption was made that land use ratios 

would remain indefinitely constant through the planned per

iod, or to the year 2000. No explanation or justification 

for this assumption was presented. Contained therefore 

were straight-line projections of the probable use acreage 

in the categories of residential, commercial, industrial, 

parks, public use, streets, and open or undeveloped area. 

13 
City-County Planning Department, The General Land 

Use Plan for Tucson and Environs: A Part of the Master Flan, 
Tucson, Arizona, 1960. 
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Under the regional land use plan subsection, the various 

general classifications of use were described, and the pop

ulation projections seen alongside of the estimated usage 

area. Concluding the regional section was a regional land 

use map showing (1) suburban low-density use, (2) urban use, 

(3) major industrial locations, (4) major airports and air

fields, (5) regional parks, and (6) reservations and other 

public uses. The color coding on the map had an "approximate" 

relationship to the population and land use projections. 

Other criteria in the coding were togography and existing 

land use, established industrial centers, and prevailing 

winds. 

The unspecific "blob" character of a generalized 

regional land use plan could incorporate little more in the 

way of criteria for color coding. The most important cri

terion for evaluation, beyond the accuracy of the existing 

land use pattern, was the educated accuracy of the pro

jections. All available data were incorporated into the 

calculations. It was the best plan that could have been 

put together, given the quality of personnel, data, and time 

available. 

*1 M 

Criteria determined from conversations with those 
involved in the development of the plan, and principally Mr. 
Frank Sortelli, Principal Planner, City of Tucson Planning 
Division. 
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The next subsection, the urban land use plan, began 

with a description of uses, both as to generally accepted 

breakdowns, and as to characteristically local variations 

of these categories. The generalized urban land use map in 

this section was the culmination of the entire study. It 

was the next step in the direction of more detailed land use 

planning, the lowest most specific level of which was the 

neighborhood plan. The following criteria were used in de

veloping this map: (1) existing land use patterns, (2) top

ography, (3) desirable future 2oning for specific activities 

such as airports, (4) the known future transportation system 

and probable development, (5) the growth of Davis Monthan 

Air Force Base, (6) multiple use around the University of 

Arizona, and (7) desirable development of green belts along 

15 
the flood plain of the Rillito-Pantano Rivers. 

Since the 1960 Land Use Plan's publication, more 

detailed district and neighborhood planning was carried out 

on a continuous basis. The planning operation resulted in 

minor alterations to the generalized regional and urban 

land use plans. City planners emphasized that the 1960 

plan was still valid and a useful guide in the development 

of more detailed plans and in determining criteria by which 

15Ibid. 
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to make general arguments in zoning changes. Land use 

changes using criteria other than those derived from the 

basic plan were being made however. Land use change res

ponded predominantly to political factors in Tucson for 

several years. Despite this fact, the planners still con

tended that their plan was valid. It must, however, be 

concluded that the plan retained little value. This con

clusion was evident in interviews with those in the 

decision-making positions in city hall, most of whom did 

not even know the plan existed until it was brought to their 

attention in the interview. 

The General Land Use Plan for Tucson and Environs 

was developed hurriedly to meet the minimum requirements for 

participation in the urban renewal program in 1960. There 

was no demand for such a plan on the part of city officials 

or any private sector of the community. As a land use plan, 

this effort was minimally adequate and, although still used, 

is in need of updating. 

The question then became whether the plan was valid 

in terms of recently established goals of the community. It 

became the task of the planning agency to reflect stated 

goals in a periodic revision of the general land use plan. 

A recent submission of the city's Workable Program did in

deed promise that the published goals would establish a 
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basis for evaluating the current land use plan; and on that 

basis, the first step would be accomplished toward either 

the revision of the current land use plan, or the preparation 

16 
of a new "comprehensive plan." 

Neighborhood planning in both the city and county 

planning agencies progressed at a slow but steady pace. Pro

gressive pressure even resulted in some rather detailed, al

though overly physical, neighborhood analysis with the view 

toward eventual redevelopment programming should the vocal 

public ever become receptive to such a proposal. 

Generalized reflections of community goals and ob

jectives, as well as problems and obstacles to development 

in urban and regional land use planning, lagged noticeably. 

The reason was mainly a lack of demand for such planning. 

The mayor and council were extremely reluctant--they would 

privately have refused to be bound by a plan for the use of 

land. Such a plan would tie their hands in most zoning 

cases, where individual political advantage and pay-off de

cided a disputed rezoning request. The only local demand 

for the land use plan came from real estate developers and 

builders who required all available information on public 

•^"Workable Program for Community Improvement for 
1966," prepared by the City's Department of Community De
velopment, p. 9-A. 
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policies toward the development of certain areas. These in

terests exerted continuous but not strong pressure, although 

they had largely given up on such a plan being put together 

which would be of any use to them, much less followed by any

one other than staff. These local interests preferred to 

pursue their interests on the basis of individual contacts 

with staff and public officials. 

There was no demand for or interest in a reflection 

of community goals in land use planning by the Department of 

Housing and Urban Development. There was an interest in the 

local development of goals, and an insistence on»the devel

opment of plans, but little recognition that the development 

of goals was part of the process of developing plans. 

The revision of the 1961 Land Use Plan was delayed 

indefinitely. The 1967 Workable Program submission indicated 

that, 

Updating and revision of the General Land Use Plan 
is being conducted in detail as part of the neigh
borhood planning process. Any delay in review of 
the entire land use plan will be more than offset 
by the availability of data derived as part of the 
C.R.P. This data should aid in producing a far 
more comprehensive land use plan than would other
wise be possible.17 

17 
Workable Program for Community Improvement, for 

the Elimination and Prevention of Slums and Blight in Tuc
son, Arizona, June 5, 1967, p. 9-D. 
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Dependence was placed on the Community Renewal Pro

gram to provide all the information necessary to update the 

1961 Land Use Plan. Staff time did not exist to give such 

a plan the time it deserved, especially when far superior 

data would be available upon completion of the CRP. Then, 

too, except for the Workable Program, which could be paci

fied by the CRP, there was little demand for general land 

use planning at any level of concentration. 

The Community Facilities Plan. The Workable Program 

for Community Improvement includes, further, the Community 

Facilities Plan which, according to the program, "shows the 

location, type, capacity, and area served, of present and 

projected or needed community facilities including recreation 

areas, schools, libraries, and other public buildings. It 

18 
may also show related public utilities and services." 

Referred to as related public utilities and services 

are such items as parks, hospitals, municipal buildings, 

water systems, storm drainage, sewerage, refuse disposal 

facilities, and other utilities. The only requirement spe

cified in the Workable Program as to these community facil

ities planning components, is that existing and future sites 

19 
be shown by location, areas of service, and adequacy. 

^Housing and Home Finance Agency, "Workable Program 
for Community Improvement: Answers on Comprehensive Commu
nity Plan," Program Guide No. 2, p. 3. 

20Ibid. 
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The city's 1966 Workable Program request for recerti-

fication indicated that the Community Facilities Plan had 

been last approved and amended in 1965, that it was current 

and up to date, and that it would be under continuous re-

20 
view during 1966. 

Further, under Goals for Comprehensive Planning, the 

Community Facilities Plan was indicated as complete in all 

respects except for the Parks Plan, which was finally com

pleted by the county staffs in 1967. 

With no more than locartion, area service, and ade

quacy to be used as national criteria for judging local 

plans, it was difficult to arrive at any significant evalu

ation of these plans. Plans that existed in these areas 

were considered adequate for their immediate purpose, al

though to a varying extent, flans typically were developed 

in Tucson to serve immediate heeds, with little capability 

to see far in advance. As plans have been developed for 

community facilities to date,|they have not been integrated 

into any single community facilities plan. They remained 

i 
independent and essentially uncoordinated or unintegrated 

into other plans. The limited integration and coordination 

achieved was presumably because of the fact that all plans 

20 1966 Workable Program for Community Improvement, 
p. 9. 
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were developed by the same staff. They alone could prevent 

conflict or inconsistency. Coordination was of an ad hoc 

character and largely administrative, that is, a plan could 

exist and be used until it was found that it was in conflict 

with something, in which case it was changed administra

tively. 

Plans for each school district were prepared by the 

city and county planning agencies and made available as a 

service to these school districts. However, as to the ques

tion of adequacy, the school plan was only as good as its 

implementation. It remained for the districts to program 

their resources in such a way as to put the schools in the 

proper places planned. The school plans were complete in 

all respects, but constantly subject to revision as new re

quirements, land, and educational demands became apparent. 

The plan developed for School District No. 1 by the County 

Planning Department was noteworthy. Although specific lo

cation recommendations had been disputed, the plans, of 

which this was the latest edition, had been the principal 

guide utilized by the district in advance land acquisitions. 

The cost savings made possible by this planning have been 

significant. 

The Parks and Recreation Plan was to be eventually 

expanded into an overall open space development plan, 
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especially if the city saw benefit from participation in 

HUD's Open Space Land Program. The adequacy of services and 

locations of parks must be judged in terms of standards. Ac

ceptance of the National Recreation Association's standards 

for parks, desirable as these were, was a mistake in Tucson. 

The types of neighborhoods and the way in which the devel

opment of the city had taken place was considerably dif

ferent than conditions under which these nationally recom

mended standards were adopted. Standards for park purposes 

were adequate only to the extent that they accounted for 

local conditions. 

The city's practice in park land acquisition had not 

been to purchase on the basis of planned priorities, but 

rather to acquire parcels in various locations as they be

came available or were offered. Some restrictions were 

placed on this practice through the setting of priorities 

for capital expenditures by the citizens' bond committee of 

1965. Wherever possible, the city continued to act as a 

"wheeler dealer" in land acquisition, and did well, despite 

the existence of a parks plan and a rational series of de

velopment priorities. Within a month of the publication in 

in review form of the latest parks plan, some land became 

available for a district park in the northeast section of 

the city. It was not ideally located, and did not receive 
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priority in the plan. But because It was available, and the 

price was better than it might be at a later date, the land 

was acquired. The plan was partly obsolete before it had 

even been formally approved by the mayor and council. 

Completing the community facilities plan were com

ponents for fire station and library locations in two sepa

rate and newly revised plans which were adequate and up to 

date in all respects. Location, type, capacity, and areas 

to be served of existing as well as projected or needed 

fire stations and libraries were included in this plan on a 

comprehensive community-wide basis. The plans were developed 

in response to managerial and departmental requests for new 

sites, which in turn had to justified for the capital im

provement program. 

Although reference was made to hospital planning in 

the workable program, the city bore no responsibility for 

the construction or planning of hospitals. The responsibil

ity lay with the state, county, and other public and semi-

public agencies. There were no plans in sight for expanding 

or improving hospital facilities in the community, except to 

the extent that improvements were planned by the individual 

hospitals themselves. The interest in hospital planning on 

the part of the Tucson Community Council, motivated by the 

Comprehensive Health Planning Amendments of 1966, had yet to 



178 

be realized. Despite the mention of the planning require

ment in the program, hospital planning was never forced on 

the City of Tucson by the Department of Housing and Urban 

Development. 

Storm drainage services were the subject of a con

tinuously updated plan. It was no more than a single map, 

however, on which the various proposed lines were delineated 

and coordinated with the public improvements program. In

sufficient information was available to determine whether 

the storm drainage plan was adequate for service areas and 

locations, or whether present or projected needs-were 

known. The plan was continuously updated on the basis of 

new knowledge and available bond funds for an expanded sys

tem, and on the basis of peculiar local conditions requir

ing treatment. Peculiar local conditions where rainfall was 

negligible, but occurred in relatively great quantities dur

ing specific periods, dictated minimal subsurface drainage 

improvement, but a maximum amount of surface storm drainage 

improvement. The storm drainage plan was particularly sim

ple and was accomplished by engineers of the city with no 

assistance from the planning division personnel. 

No plan existed for refuse disposal facilities. The 

principal method of refuse disposal was the sanitary land 

fills, which are developed as they are found and made 
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available. They are not subject at the present time to any 

advance planning, desirable as this might be. 

The Thoroughfare Plan. In view of the rigorous re

quirements established by the Bureau of Public Roads, 

Department of Transportation, for local transportation agen

cies that wished to acquire federal highway funds, the 

Workable Program requirement was actually minimal in char

acter. The Thoroughfare Plan, according to the Workable 

Program, must provide for "a system of major streets, exist

ing and proposed, distinguishing between limited access, 

primary, and secondary thoroughfares, and relating major 

thoroughfares to the road network of the surrounding 

„21 area 

The Bureau of Public Roads required that planning 

for thoroughfares be incorporated into a community's over

all Transportation Plan, taking into account all modes of 

circulation of significance, and correlating these modes 

with projections of land use and population. The Tucson 

Area Transportation Planning Agency followed the guidelines 

of the Bureau of Public Roads, projecting the need for 

streets of various kinds at specific locations. In the 

strict sense, the plan was not a plan, since it did not 

follow policy; but the Workable Program did not in any way 

21 Workable Program, Program Guide No. 2, p. 3. 
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require that plans follow or implement policy. The plan was 

a series of projections, based on existing and anticipated 

conditions, which were being considered by the city and 

county governing bodies. Should they be approved by both, 

the plan would become regional policy for thoroughfare de

velopment . Should the opposite come true, and this was more 

likely--that the recommendations would cause continued dis

agreement and inability to result in a common decision--the 

planning agency would continue to deteriorate as an element 

of the community planning process. There was growing dis

enchantment with the work of the Tucson Area Transportation 

Planning Agency at the end of 1967, which was an outgrowth 

of the original widespread feeling that this planning pro

cess imposed by the Bureau of Public Roads was not to the 

liking of those responsible for planning. The County Plan

ning Director had the power to sow the seeds which could 

kill the Tucson Area Transportation Planning Agency. 

Nevertheless, sufficient progress had been made by 

the agency in transportation planning that the Workable Pro

gram requirement had been met with ease in recent years. In 

a later chapter of this study, the subject of Intrametropol-

itan Transportation, including highway and public transpor

tation, is dealt with. 
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The Public Improvements Program. The City of Tucson 

owes much of its progress in the development of its recent 

public improvements program to a committee of citizens, the 

Municipal Capital Improvements Committee (MCIC), which met 

in early 1965 for the purpose of providing the city govern

ment with a means whereby funds could be made available for 

needed public improvements. Some of these significant im

provements were public buildings in the urban renewal area. 

This is the only extent to which the public buildings 

section of the community facilities plan can be said to have 

been developed. The recommendations for bond financing of 

these improvements were accepted by the city's mayor and 

council and by the property owning voters on June 1, 1965. 

The Capital Improvements Program as revised (1966-

1972) "identifies and lists public improvements" as called 

22 
for in the Workable Program Guide. So, too, did it es

tablish an official "priority schedule, with appropriate 

justification, after talcing into consideration relative 

urgency or public need." This analysis can be attributed to 

the attention given to the project by the citizens' com

mittee and by its professional backup, the city's Director 

of Finance, Jack Urie. The virtue of the citizens' 

22 
Program Guide No. 2, p. 3. 
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committee's work was that it was more attuned to the com

munity's overall needs, when supplemented with appropriate 

knowledgeable staff, than the elected officials or top man

agement group could have been acting alone. "The Public 

Improvements Program provides the groundwork for the com-

23 
munity's capital improvements budget." The program be

came a model for many cities desiring to plan systematically 

for this important aspect of their overall budgeting. 

Not only does the Workable Program require that the 

public improvements be listed according to a justified pri

ority schedule, but also that they be the public-improve

ments "needed to meet existing and projected requirements 

24 
based on the other plan items." 

Coordination of advance budgeting with advance plan

ning involves, first of all, a high degree of inter-depart

mental coordination. This feature was notoriously lacking 

from city government. Planning for the various public im

provements required in a city was not within the assigned or 

assumed province of the planning organization. This organ

ization avoided the public improvements area, except for 

plotting future locations of fire stations and libraries. 

23Ibid. 

24Ibid. 
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Departments alleged that planning was ignored because of the 

disinterest of the planning director in anything other than 

zoning and subdivision control. The budget office did not 

see fit to bring in the city's professional planners to the 

development of the capital improvements program. This was a 

reflection of the narrowness of personal responsibility iden

tification, of the inability of persons to involve others of 

related responsibilities, and of the ever-present attitude 

in the-city administration that "what is mine is mine, and 

what is yours is yours, and you damn well better not meddle 

in anything that is mine if you expect me to stay out of 

yours." 

To what extent does the capital improvements pro

gram dovetail with local planning objectives? Deficiencies 

in the planning items were indicated above and need not be 

reiterated. Where the comprehensiveness of planning was un

recognized, and the planning items not inclusive, there was 

a lack of delineation of future capital needs. A noticeable 

exception was the provision for needed public improvements 

in the urban renewal area. This inclusion of planning ele

ments was attributed to the coordinating capabilities of the 

former Coordinator of Community Development, Vincent L. 

Lung, and his close personal relationship with the former 

Director of Finance, Jack Urie. This was a unique example 
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of coordination, not apparent as a common characteristic of 

planning and budgeting in the Tucson city administration. 

Improved coordination between the Department of Com

munity Development and the budget and finance offices was 

doubtful because of the personalities involved and their 

limited views of the need for coordination and cooperation. 

Recent departures of top level personnel made the job of 

coordinating effort increasingly difficult. In securing re

placements, reliance was placed on hiring local political 

people to the usual sacrifice of quality. Progress and co

ordination are functions of leadership. Leadership has 

been lacking since late 1966. 

Neighborhood Analysis. The city's first attempts to 

meet Workable Program requirements in neighborhood analysis 

emphasized working through urban renewal in the Old Pueblo 

District. It began with plans for renewal-type action 

through consolidations of property and redevelopment on an 

unassisted basis in the Park-Cherry District. No signifi

cant changes in this section were noticeable during the 

years up to 1964-1965. In 1963, for example, the request 

for recertification indicated very few accomplishments but 

many intentions and goals. 

Delineation of neighborhoods was indicated as 20 per 

cent complete at the end of 1963. The analysis of blight 
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conditions and the characteristics of families in blighting 

areas was put off until 1965 or 1966. Work in the area of 

neighborhood analysis consisted of updating land use naps 

for particular areas, acquisition of air photos, house-by 

house inspection, and progress in the "old City Area"—the 
i 

Old Pueblo District. On December 6, 1963, a letter from the 

Regional Administrator of the Housing and Home Finance 

Agency indicated, regarding njeighborhood analysis, that: 

Completion dates for elements of neighborhood anal
ysis are spread over the period 1964 through 1967. 
This completion period is felt to be overextended 
and we urge that more emphasis be placed on the 
completion of neighborhood analysis. Neighborhood 
analyses completed over a' two-year period would be 
of more significance in value than one derived from 
studies encompassing the proposed four-year peri
od. 25 

With the objective of accelerating the neighborhood 

analysis program, the city indicated in 1964 a 90 per cent 
i 

completion of delineation of neighborhood areas and boun

daries for neighborhood analysis and a 10 per cent completion 

on the accumulation of information on blight or potential 

blight. Target date for completion of all elements of 

neighborhood analysis was indicated as 1965. In actuality, 

very little was accomplished during 1964. Hie city indi

cated that the updating of land use surveys was continuing. 

25 I 
Letter from Richar^l Mitchell, Urban Renewal Admin

istration, Housing and Home Finance Agency, dated December 
6, 1963. 
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The South Park Neighborhood Plan was being prepared in res-
j  |  

ponse to the pressures brought on by the substandard living 
' j  :  

conditions in that area and as an improvement program for I 

land use, zoning, traffic patterns, sewer improvement,: 

street paving, and to a marginal extent, housing conditions. 
I  i  

The Pueblo Gardens community plan adjacent to the South Park 
I i 

and the Santa Cruz Freeway Area Plan were both adopted; as 
j ! 

supplements to the master plan. They contained only land 
i 

use and zoning patterns. In the Workable Program submitted 

in mid-1966, the city indicated that the delineation of 

neighborhoods for analysis purposes was 100 per cent com

plete, that the information on housing conditions was 20 per 
i  ;  

cent complete, and that the information on the characteris

tics of families affected by poor housing was 5 per cent 
: 

complete. 
! 

In 1966 and 1967, the city placed primary emphasis 

on land use patterns] zoning and public improvements recom

mendations, together with its redevelopment and conser

vation projects. The Pueblo Center Redevelopment Project 

was to be completed by 1972, and the Concentrated Code 

forcement Program in 

The emphasis in neigl 

Menlo Park was to be completed in 

borhood analysis was on the two on-

En-

1970. 

going assisted projects, and little mention was made of 
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local activities in other neighborhoods except for systemat

ic code enforcement. 

The 1967 Workable Program request for recertifi-

cation emphasized also the areas where assisted projects had 

been or could be undertaken. Existing information on con

ditions of housing, regarding blight or potential blight, 

was 25 per cent complete with the target date of 1969 for 

completion of this item. Blight conditions have actually 

been analyzed periodically since 1942, but in 1967 were 

said to be complete in only three neighborhoods. 

Characteristics of families affected by poor housing 

was moved up a mere 10 per cent. Information on non-resi

dential locations of blight was indicated as 15 per cent 

complete; analysis of the adequacy of community facilities 

on a city-wide basis--10 per cent complete, with the same 

figure for the causes of blight. The following was indi

cated as the progress made in the development of neighborhood 

information: 

A major work program of the Planning Division dur
ing the past year has been the in-depth analysis 
of selected neighborhoods. Basic information for 
study of ten neighborhoods has been gathered in 
order to do an analysis. As mentioned under the 
comprehensive Community Planning section, one 
study (Vista del Pueblo) is pending review and 
adoption by the Mayor and Council, one (Tully 
Neighborhood Plan) is pending Planning and Zon
ing Commission review and adoption and others 
are in various stages of completion. The 
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Community Renewal Program Study will augment and 
complete present studies.26 

Each neighborhood study, so the Workable Program of 

1967 indicates, delineates the various needs of a particular 

neighborhood on a comprehensive basis for schools, parks, 

libraries, hospitals, fire protection, utilities, streets, 

beautification, etc. An assessment is made of the extent of 

blight and a program recommended for upgrading the area if 

necessary. The ten-year program of housing code enforcement 

covering the entire community was underway. Reliance was 

placed on the community renewal program for additional in

formation in the socio-economic fields. Primary reliance 

was placed on the efforts of the Planning and Program Di

visions of the Department of Community Development to follow 

up the plans and to continue progress in neighborhood analy

sis. 

During 1966 and 1967, the city stepped beyond pro

jects assisted by the national government, toward individual 

neighborhood analyses which would have to point exclusively 

to local initiative and resources. The objective was to 

achieve well-planned neighborhoods with public assistance 

2 6 
"A Review of Progress under the Workable Program 

for Community Improvement for the Elimination and Pre
vention of Slums and Blight in Tucson" (Arizona, June 5, 
1967), p. 13 a. 
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and encourage private interest by planning for the future. 

The Vista del Pueblo and Tully neighborhoods may be the sub

ject of future renewal programs. They are two neighbor

hoods which require a considerable amount of public attention 

to make thera standard and habitable areas. To develop system

atic programs for the elimination and prevention of slums 

and blight in these neighborhoods, the city indicated in 

1967 the following: 

As the studies of the neighborhoods are completed, 
deficiencies will be cataloged and channeled to the 
proper agency to be rectified. Additional priori
ties will be assigned to the larger projects for 
incorporation into the Capital Improvements Pro
gram. Simultaneously, the program administration 
division and the Community Development Department 
is researching ways and means for implementing and 
financing the projects through existing local state 
and federal programs.27 

This paragraph brings out the full capability, if it 

could indeed be exercised, of the Department of Community 

Development as a coordinating arm in the planning field of 

city and all local private and public agencies. The capa

bility could be of potential benefit in carrying out the 

planned objectives of deteriorating or deteriorated neigh

borhoods . 

Because of the work that was being done on an in

creasing basis in this area, the city had not had any 

27Ibid., p. 14. 
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problem making this section of the Workable Program passable 

for recertification in the last three years. It was a 

question of whether this momentum could be maintained, or 

whether the new nonprofessional priorities would distract 

neighborhood attention. The distraction that could make this 

requirement difficult to meet in the future was the top 

level preference given to more economically viable and more 

influential areas such as the University of Arizona and CBD 

areas. There was no attempt made to relate the local ob

jectives with national goals at the policy-making levels of 

the city. It was not arbitrary to conclude, therefore, that 

local priorities were made in ignorance of the actual needs 

of the people in the city's poorer neighborhoods, most of 

which had never been seen by those making the decisions. 

Organization for Planning. With the actual plan

ning having been evaluated in terms of what criteria of the 

national government were available, the standards for organ

izing and structuring planning activities are dealt with 

now. This was a component section of the Workable Program, 

but because of national emphasis on organizational planning 

requirements outside of the Workable Program, the more 

rigid non-program requirements are given separate consider

ation later. 
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The requirements for achieving initial Workable Pro

gram certification were that the following be possessed by 

the community: 

. . .  a n  o f f i c i a l  p l a n n i n g  d e p a r t m e n t ,  c o m m i s s i o n ,  
or agency. 
. . . budgeted funds needed to begin or carry for
ward its Comprehensive Community Plan. 
. . . arrangements, either completed or initiated, 
for needed technical assistance and scheduled com
pletion of the basic items of the Comprehensive Com
munity Plan.28 

The Review of Progress submitted annually by the com

munity in order to obtain recertification of the Workable 

Program reported: 

. . . all due speed in completing, adopting, or 
giving official recognition to each of the basic 
planning items. 
. . . prompt enactment by the local government 
of the zoning ordinance and subdivision regu
lations when these items are completed. 
. . . adequate technical assistance and admin
istrative budget to permit the planning agency 
to complete, administer, and keep current the 
Comprehensive Community Plan. 
. . . the use of the Comprehensive Community 
Plan and the planning agency to serve their in
tended function as part of good municipal man
agement 

The planning agency's work was two-fold according 

to HUD's interpretation: preparation of the comprehensive 

community plan, and provision of leadership in day-to-day 

28 
Workable Program, Program Guide No. 2. 

29Ibid. 
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plan administration to make it effective for shaping the 

community's growth and development. "This includes an ad

visory review of all proposed projects, programs, or activ

ities that affect the physical growth and development of the 

area, revisions in the Comprehensive Plan as needed, and 

advice to the local government on the initiation of new 

projects, programs, or activities and on legislation deal

ing with zoning and development controls." Also of value 

to the Workable Program was a planning commission or board. 

Members were to be representative of the community's di

verse interests and have sound knowledge of local re

sources, problems and goals. From that point on, the 

process structuring was left to the initiative of the local 

government, and judgments as to the effectiveness of the 

structure were made on the plans as they were developed by 

the organization. Planning was regarded as a job not for 

amateurs, but for professionals. 

The City of Tucson never had to exert itself for this 

requirement, nor was any attempt made to examine the city's 

qualifications under these provisions with any rigor. 

Prior to the separation of the City-County Planning Depart

ment on June 30, 1965, the city was able to boast a joint 

area-wide planning organization, even though it was not of

ficially sanctioned. Mention was made of the Planning and 

Zoning Commission's existence since 1941. 
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The Workable Program for Community Improvement sub

mission for 1966 and 1967 stated, "... that a planning 

commission was established in 1941. Department of Commun-

30 
ity Development including planning, established in 1965." 

The fact that no regional or metropolitan planning 

agency of any sort existed did not inhibit recertification. 

This was because of the fact that the Workable Program was 

functionally oriented toward urban renewal. Urban renewal, 

unlike transportation or sewer and water, was thought to be 

pursuable as a program on a strictly local basis without any 

direct or apparent effects on adjacent jurisdictions or the 

remainder of the urban area. 

Regarding technical help in planning activities, 

the city indicated combined and continuing residential staff 

and consultant services. The latter was principally for ur

ban renewal. On the utilization of professional technical 

staff to insure orderly community growth and development, 

the following was indicated: 

(1) The Planning and Zoning Commission. Full Staff 
services to commission in matters of zoning and sub
division review, plan preparation and revision, and 
related policy matters. Commission is advisory to 
Mayor and Council, with which staff (through the 
Director of Community Development) also has direct 
relationship on technical and policy matters. 

30 
Workable Program for Community Improvement, June 

5, 1967, p. 9. 
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(2) Citizens' Committees. Planning Staff serves 
in an advisory capacity to citizens' committees 
such as the Municipal Capital Improvements Com
mittee, the Committee on Municipal Blight!, and 
Community Goals Committee when they are consider
ing courses of action which will have an effect 
on the orderly growth of the community. 
(3) Schools. Planning Staff cooperates fully 
with all school districts in preparing and updat
ing school plans for early site acquisition. 
(4) Highway Planning. Planning Staff coordinates 
activities with the Tucson Area Transport jat ion 
Planning Agency, the State Highway Department, and 
the Bureau of Public Roads, as well as the City and 
County Engineers. 
(5) Civil Defense. Planning Staff active in a 
supervisory capacity in preparing the Community 
Shelter Plan. 
(6) Public Utilities. Planning Staff coordinated 
the efforts of public and private utility companies 
in the preparation of the Standard Utilities* Lo
cation Plan. 
(7) Other Public Agencies.'Planning Staff serves 
on a continuing advisory and coordinating basis 
with other City departments in consideration of 
planning matters as they relate to public! improve
ment s.3l 

I 

The city had no problem with this series of Workable 
i 

j 
Program requirements. The thrust of the Workable Program, 

from the point of view of national policy, hati not been in 
i 
i 

the direction of local organizational capability, but with 
! 

the community's capability to carry on the function of ur

ban renewal. This was not a comprehensive planning re-

I 
quirement, but a "conditional" and "functional" requirement, 

limited in its usefulness. Of all the criticisms received 

31lbid., pp. 12, 12a. 
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I 

on the city's program since 1957, none referred to organi

zational deficiencies. This left the false impression that 

the existing organization was fully capable. The lack of 

current regional or area-wide planning noted above was 

never a hindrance to recertification and eligibility for re-
i 

development, conservation or housing programs. 

The More Rigorous Planning Requirements 

One of the most well-known and at the same time con

troversial developments on the subject of planning prerequi-
i  

sites to urban assistance programs was contained in Section 

204 of the Demonstration Cities and Metropolitan Develop-

32 
ment Act of 1966. 

The Act provided that: 

(A) All applications made after June 30, 1967, for 
Federal loans or grants to assist in carrying out 
open-space land projects or for the planning or 
construction of hospitals, airports, libraries, water 
supply and distribution facilities, sewerage facili
ties and water development and land conservation 
projects within any metropolitan area shall be sub
mitted for review--
(1) To any areawide agency which is designated to 
perform metropolitan or regional planning for the { 
area within which the assistance is to be used, and 
which is, to the greatest practicable extent, com
posed of or responsible to the elected officials of 
a unit of areawide government within whose juris
diction such agency is authorized to engage in such 
planning, and 

op 
J Public Law 89-754, 00 Stat. 1263. 
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(2) If made by a special purpose unit of local gov
ernment, to the unit or units of general local 
government with authority to operate in the area 
within which the project is to be located. 

The responsibilities of the areawide agency are as 

follows: 

( b )  ( 1 )  . . .  e a c h  a p p l i c a t i o n  s h a l l  b e  a c c o m p a n i e d  
(a) by the comments and recommendations with res

pect to the project involved by the areawide agency 
and governing bodies of the units of general local 
government to which the application has been sub
mitted for review. . . . Such comments shall in
clude information concerning the extent to which the 
project is consistent with comprehensive plan
ning . . . for the metropolitan area or the unit of 
general local government, as the case may be, and 
the extent to which such project contributes to the 
fulfillment of such planning. 

No such comment was mandatory to support an appli

cation if a request for such review and comment had lain be

fore the areawide reviewing agency without comment for 

33 
sixty days. 

The congress thereby established a new organiza

tional planning requirement on aid programs to urban areas. 

It represented the most stringent but positive requirement 

yet placed on generally-used aid programs administered by 

several agencies and departments, but placed, so far as 

supervision, advisory and coordinating responsibility were 

concerned, under the Department of Housing and Urban 

33Ibid., Title II. 
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Development. Urban renewal and public housing were the only 

significant urban aid programs excepted from the require

ments. 

The congress, at the instigation of the Department 

of Housing and Urban Development, thereby exerted powerful 

leverage on the cities. Such programs as the Primary and 

Secondary Aid Highways of the Bureau of Public Roads, the 

Outdoor Recreation Program, and the health and hospital facil

ities programs were included. Cities and counties were ac

customed to depend on these programs, without giving much 

consideration to the intergovernmental aspects or impli

cations and considering themselves and their work self 

sufficient. They were suddenly thrust into a position 

whereby these funds were to be cut off if they did not 

cooperate in setting up the organization suitable to the 

Bureau of the Budget, the overall approving agency of the 

reviewing mechanism, and to HUD, to which most of this res

ponsibility had been delegated. 

Prior to May 1, 1967, considerable speculation 

existed among Tucson and other cities as to the extent to 

which Section 204 would be implemented. It was assumed in 

some circles of national agencies that the requirement 

would be lightly enforced and applied gradually over a per

iod of years. In some cases, national agencies were ready 
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to cooperate with their local counterparts, in other than 

HUD programs, to administer the program requirement on as 

innocuous a basis as possible. On May 1, 1967, however, the 

Bureau of the Budget published a memorandum to the heads of 

executive agencies and departments, entitled "Coordination 

of Federal Aids in Metropolitan Areas Under Section 204 of 

the Demonstration Cities and Metropolitan Development Act of 

1966."34 

With this circular, the Bureau sought to implement 

the Legislation, and to assume an active role in coordinat

ing the vast array of programs administered to urban areas 

by the Departments of Housing and Urban Development, In

terior, Commerce, the Office of Economic Opportunity, and 

Health, Education and Welfare. In effect, the circular put 

administrative teeth into Section 204 by requiring that the 

Secretary of the HUD determine, prior to June 30, 1967, "the 

areawide agency for each standard metropolitan statistical 

area then extant to which applications for projects covered 

by this Circular will be submitted for review and comment." 

Further, "he will determine those geographical parts of or 

extensions thereto to which the requirements of Section 204 

and this Circular will apply. The Secretary will certify to 

departments and agencies administering programs covered 

34Circular No. A-82, signed by Director Charles 0. 
Schultze, dated May 1, 1969. 
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under Section 204 . . . the names of such areawide agencies 

35 and the geographical boundaries of the metropolitan areas." 

As a surprise overture to the governors of states, 

the Director of the Bureau of the Budget inserted the follow

ing provision: 

In the case of any metropolitan area where the Sec
retary determines that there exists no areawide 
agency . . . for carrying out the functions contem
plated under Section 204, he will request the Gover
nor of the State in which it lies to designate, 
after consultation with the chief executive offices 
of the major units of general local government com
prising such metropolitan area, an agency or instru
mentality having competence in compgghensive 
planning to perform such functions. 

In cases of agencies competing in unclear situations, 

the power of the governor could be utilized for purely poli

tical purposes. Only a few instances of minor disagreement 

were reported. The circular contained an attachment in 

which all the relevant programs subject to Section 204 were 

enumerated, the original legislation having only mentioned 

general subject areas of programs. 

On June 14, 1967, Governor Jack Williams of the 

State of Arizona responded to communications from Phoenix 

and Tucson, indicating to the Director of the Bureau of the 

Budget that the agencies were selected. In the case of 

35Ibid.. p. 4. 

36Ibid. 



200 

Tucson, the governor indicated that the "Tucson Urban Area 

Region Reviewing Committee" would be the applicable agency 

for conducting regional planning in that area. The "Mari

copa Association of Governments" was indicated to be the 

applicable agency in and around Phoenix. 

A commentary on the local situation was provided by 

the fact that the name of the Tucson organization was not 

given by anyone who was responsible for the committee's 

existence. It was so designated by the governor's office 

in trying to come up with a name from the vague and general 

local resolution. 

Thus, the requirements of the national government 

were brought more sharply into focus and up to date. It 

is necessary to reconstruct the local political situation 

that responded to these requirements and motivations, and 

to show thereby the local forces in this intergovernmental 

situation. 

The national government was able to impose addi

tional constructive requirements on cities, as a result of 

increasing dialogue with the more progressive and accomplished 

of these cities. This process had the disadvantageous ef

fect of eliminating many cities from the intergovernmental 

process, however. Such cities could not meet the minimal 

requirements of the Workable Program for lack of such items 
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as a housing code, and had even fewer chances of gearing up 
i 

to more rigorous requirements. The exceptions were the com-
I 

munities where highly talented management was able to sur

mount traditional obstacles and meet the requirements in an 

unusual way. Phoenix, Arizona, was attempting, with the 

help of a skilled city manager, to be such a city. 

It was explained in Chapter 3 how the Goals Commit

tee led the way through a Goals Report and Workshop toward a 

Tucson Metropolitan Association. The committee was moti

vated almost exclusively I by the desire for an improved 

structure of government in Pima County and Tucson, and was 

supported by progressive management, professional and aca

demic leaders. When the requirements of the national gov

ernment for a similar type organization became a prerequisite 

for certain aid programs, and specifically the water sewer 

grant program of HUD, the motivation of the city also shifted. 

During the same four to five-month period the city's three 

top managers were replaced by an entirely new managerial 

staff, more oriented toward traditional methods or organi

zation and operation. The Goals Committee lost in influ

ence on the question of the association of governments, and 

a purely financial consideration, the need for the fifty 

per cent grant for the Avra Valley Water Development Project, 

became the exclusive motivation of the governing body and 
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management for the achievement of some form of regional or

ganization. It was the attitude of the city manager, heard 

in conversation with this writer and others on several oc-
j 

casions, that the attempt would be made to accomplish only 
| 

so much in metropolitan organization as was required to meet 
j 

requirements and get the Avra grant. At this point the 

story of the "committee's" formation is resumed in order to 
i 

place it in its proper context of planning requirements. 

The October 14, 1966 meeting was the motivational 

turning point. The city, with altered intentions, took a 

more conscious leadership in the movement towar organi-
i 

zation. Other organizations were prone to go along with the 

city, providing there was no expense to themselves. The 

meeting led to the formation of a management group composed 
i 

of professionals in each jurisdiction. The management group 

! 
spent approximately three months drafting a compact, a gen

eral document forming a loosely structured association with 

provisions for limited financing and staff. These latter 
| 

provisions became obstacles however. Coupled with the in

creasingly open opposition of the publisher of the Arizona 

Daily Star, these provisions eventually forced the draft to 

be shelved by the city and county early in 1967, as creat

ing an association with excessive implications of governmen

tal authority. 
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The position of Jack DeBolske, the Executive Secre

tary of the Arizona League of Cities and Towns, who was the 

confidant of both the city mayor and the Town of South Tuc

son Council, is significant. At the October 14 meeting the 

town depended upon him to advise them on whether to take the 

step into an association agreement, and even whether to be

come involved with the management group. It became apparent 

that the town would do what Jack DeBolske told them to do. 

DeBolske advised the town to go along with the most informal 

of associations. They chose to do so only if the provision 

were eventually inserted in the joint agreement allowing any 

jurisdiction to withdraw at any time it so chose. 

The Town of South Tucson from the beginning expressed 

a fear even of a preliminary concession that could lead to 

their being swallowed up by a larger political unit. Town 

Manager Paul Laos was warned to keep city and county at 

arm's length at all times, in order not to sacrifice any of 

the so-called sovereignty which the town held so dear. 

In a statement released to the press at the meeting 

on "The Question of Sovereignty," one of the town councilmen 

indicated: 

South Tucson sees neither profit nor benefit for its 
residents in surrendering its sovereignty. It has 
more policemen for one square mile than the City of 
Tucson, with all its wealth, is able to manage., The 
same holds true of its fire protection. . . . The 
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Mayor and Council of the Town of South Tucson will 
be glad, nay overjoyed, to join in any discussion 
at any time with any group anywhere for any pur
pose to improve the lot of Pima County. But we 
will not at any time entertain the idea of giving 
up our ancient liberties as a free and sovereign 
town.37 

The town discarded the idea of a metropolitan-type 

association which had any possibility of evolving into a 

county-wide or metropolitan government. The very term 

"metropolitan" was related to "sin," according to the re

marks of several of the town councilmen. 

Subsequent events beginning in December, 1966, il

lustrated what can happen in an intergovernmental context 

when a requirement is thrust upon a metropolitan area. 

On December 22, 1966, City Manager Roger O'Mara was 

informed by Jack Weadock, Assistant Publisher of the Arizona 

Daily Star, that the newspaper would oppose the Association 

of Governments' formation. In response, the city manager 

took the position that a group of some type was necessary, 

but could be a "watered down group of happy people who 

would have no authority and no staff." On January 19, 1967, 

the same newspaper published an editorial indicating that 

the Pima County Planning Department was a body capable of 

doing metropolitan planning, and was authorized by Arizona 

O 
From the remarks of Councilman Hillary, speaking 

for the Mayor of the Town of South Tucson, October 14, 1966. 
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State law to do so. This obviated the need for any new "met

ropolitan unit" to qualify under the law as written. The 

writer, Jack Weadock, went on to indicate that the record 

showed that for the last thirteen years, Pima County had 

expended some $1.5 million on the planning program for Pima 

Count y. 

Instead of ignoring this tremendous investment of 
the tax money of all of Pima County's taxpayers, 
and setting up a loosely knit association, this 
community should be insisting that the Administra
tor of Housing and Urban Development (and his 
western representative in San Francisco) realize 
that the federal act, under which he functions, is 
tailored to deal with the statutory body we have 
now, and nothing more is needed.38 

To bolster his point, Weadock, on January 25, 

1967, outlined the same proposal to Senator Carl Hayden. He 

indicated that such a "cumbersome, powerless association was 

not needed here." He also complained that Samuel Weinstein, 

Director of the Metropolitan Development Office of HUD in 

San Francisco, was "not interested in the Pima County Plan

ning Department." 

The effective opposition to the establishment of an 

association of governments in Pima County was, therefore, 

the publisher of the Arizona Daily Star, William R. Mathews. 

This powerful individual claimed that there was no need for 

^^Arizona Daily Star. January 19, 1967, editorial 
page. 
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such an association, and that it could only operate to the 

detriment of Tucson. Some of his thoughts were reflected 

in the previously-quoted editorials. In addition, certain 

frank comments should be noted. Mr. Mathews had for many 

years wielded considerable political power in the community 

by virtue of the St a r1s editorial page which he used to prop

agate his views, and by virtue of the political contacts he 

built up through his paper. Mr. Mathews disputed the con

tention of the Advisory Commission on Intergovernmental Re

lations that consensus is almost the inevitable result of 

an informal but regularized association of elected offi

cials. He claimed that for Tucson it was more likely that 

such meetings would merely illuminate differences and pol

itical factions in the community. He felt that alterna

tively the county should assume an increasingly broad amount 

of responsibilities for urban government, and that initially 

this should be primarily in the area of planning. Mr. 

Mathews had confidence in the County Planning Department's 

capabilities, despite the fact that there were no profes

sional graduate planners or anyone with planning experience 

outside Pima County on the staff. His opinion can be ex

plained by ignorance of what urban planning had to accom

plish, Also it can be explained by the fact that the county 

was being far more obedient to Mr. Mathews* wishes at that 
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time, thereby deserving his editorial support. John 

Tsaguris, County Planning Director, had apparently done a 

good job of talking to Mathews' editorial writer Jack 

Weadock and to Mathews himself. Tsaguris had a very limited 

view of planning and a strong antipathy to federal aid for 

planning. The strong alienation of Tsaguris toward the con

cepts which the city was increasingly adopting was revealed 

in this resentment. 

When told about the new 1966 legislation, transform

ing the planning requirement from a departmental regulation 

into a law, Mr. Mathews showed considerable anger. He 

termed the requirement "federal blackmail," and contended 

that local officials had to do everything possible to qual

ify the county as the proper regional planning agency. He 

chose to ignore the provision that elected officials be 

represented on the regional planning body, and vowed to 

oppose the establishment of the Pima County Association of 

39 Governments to his "last breath." 

By February 15, 1967, the compact draft had failed 

to gain the support of the Pima County Board of Supervisors 

because of the combined and coordinated opposition of the 

county planning director and the publisher of the Arizona 

39 Interview with William R. Mathews of February 26, 
1967. 
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Daily Star. The supervisors indicated at a meeting of the 

elected groups that such an elaborate association was not 

needed. It was suggested and agreed upon by the city and 

county that a representative of the regional office who was 

responsible for administering the requirement be invited to 

speak with the elected officials at a joint meeting, and ad

vise them as to the requirements of the national government 

and HUD at that time. The meeting was useful to those 

elected officials unfamiliar with the requirement for they 

could hear it "right from the horse*s mouth." The horse in 

this case was Don Pollard, one time Arizonian and head of 

the Planning Coordination Division of the regional HUD of

fice. 

Prior to the meeting, and at the end of February, 

another editorial from the Arizona Daily Star condemned as 

bureaucratic arrogance the attitude of Pollard in saying "we 

don't care about that," when he was shown that the Pima 

County Planning Department had undertaken regional planning. 

The remark had come apparently in private conversation. The 

editorial was also an angry retaliation to a letter from 

former City Manager Mark Keane, then with HUD. He indicated 

that such an association would be necessary for city parti

cipation in the Water and Sewer Grant Program of HUD, for 

which he was now responsible. Keane indicated that it was 
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in his power to ensure that the Avra Valley Water Project 

did not pass his desk until an association was formed. The 

editorial answered Keane, who was initially responsible for 

splitting the city-county planning effort similar to that 

which originally existed in the joint department. Said 

Weadock: "the entire community should refuse to agree to 

any strong man association of governments under such compul 

sion." 

Neither existing legislation, nor Departmental pol
icy requires the establishment of a "council of 
governments." Funds for the organization and 
operation of such a council of governments are made 
available under Section 701 (g) of the Housing Act, 
but it should be emphasized that the choice of 
whether to organize such a council of governments 
is entirely that of the local community. ... In 
order to be eligible for federal grants under the 
water and sewer, urban transportation, and open 
space programs, it is necessary that comprehensive 
areawide planning be in effect. The Congress has 
so provided in order that any project supported by 
federal funds will be an efficient and effective 
part of the overall metropolitan system. 

In some urban areas this planning requirement 
is met through a county planning organization. . . . 
What we expect in all cases is that the principal 
units of local government give evidence of their 
official participation, cooperation and support of 
the areawide planning organization. If, for ex
ample, the Mayor and Council of Tucson officially 
authorize the Pima County Board of Supervisors to 
assume overall responsibility for metropolitan 
areawide planning, the requirements of Congress 
would probably be met.4® 

4CjLett er from Sidney Spector, Assistant to the Sec
retary, Department of Housing and Urban Development, March 
9, 1967. 
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The city was certainly not about to authorize the 

county to conduct planning within the city or elsewhere, no 

matter what the subject or degree. The reception to the 

letter ranged from enthusiasm in the Star and the county to 

disinterest and disgust in the city. 

The meeting of Don Pollard and the officials, held 

on April 5, 1967, produced eventually the loosest possible 

one-page document, which formed a joint committee amounting 

to no more than all the elected officials meeting together 

to discuss applications when the occasion arose. Pollard 

indicated that, when focusing on such a metropolitan agency, 

the proper orientation was on policy-making for a region 

rather than planning. The problem was that of establishing 

an organization or "device" which could represent the Tuc

son metropolitan region in negotiations with the Department 

of Housing and Urban Development. If this was to be ac

complished with any long-term significance, more and more 

exactness would have to be required of metropolitan agency 

reviews. A regional staff would eventually be required in 

the Tucson area in order that HUD would not have to deal 

with each individual jurisdiction on certain planning ori

ented programs. 

Jack Weadock was present at the meeting to voice his 

views. He mentioned the capabilities of the Pima County 
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Planning Department for assuming the responsibility. Pollard 

indicated, as had Spector, that this would be satisfactory. 

City Councilman Hector Morales countered that Weadock's pro

posal would make the city and town dependent on the county, 

which would not be a workable solution. There was no argu

ment and much agreement from representatives from city and 

town. From that time on, this suggestion was never voiced. 

Despite what was said in the meeting, the county in

terpreted Don Pollard's remarks as indicating that the 

organization for metropolitan planning would be required to 

be only a transmission belt for regional review of federal 

assistance applications. The Tucson Urban Area Region Re

viewing Committee was formed. Weadock thought highly of 

the accomplishments of Mathews and himself--they, with the 

county, had managed to achieve in the committee of elected 

officials an organization that they felt rebutted the re

quirement of the national government. These people did not 

appreciate the extent to which they had hurt themselves and 

their own community. Unfortunately, too, the city officials 

appeared satisfied. 
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On June 20, 1967, the Department of Housing and Ur

ban Development certified the Reviewing Committee as the 

41 
"areawide review agency." 

By this was meant that to satisfy requirements at 

that time, the committee was adequate. How long it would 

remain adequate depended on the desire of the congress to 

enact more stringent planning requirements on aid programs, 

or on the ability of HUD to strengthen those which already 

exist ed. 

According to confidential intentions of top policy 

makers, the committee was never intended to exis't except on 

paper, nor were the members ever expected to meet. The 

method of operation during 1967 was for a letter to be 

drafted by one of the participants interested in some 

nationally assistable project. The letter was then passed 

to each chief executive for signature. No controversial 

items caused this arrangement to be inadequate during the 

period under study. The Reviewing Committee was finding it 

necessary to meet occasionally in late 1967 on a growing 

number of subject applications requiring their review, how

ever. Such regularity could lead to increased 

41 Peter A. Lewis, Deputy Assistant Secretary, HUD, 
Office of the Assistant Secretary for Metropolitan Develop
ment (Washington, D. C., June 20, 1967). 
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institutionalization of the committee and, hopefully, to the 

establishment of a more workable association with profes

sional staff. The committee would show the greater need, 

and this would, in the unavoidable meeting of the public 

need, evolve into a regional association with power to meet 

the needs of the region. 

Overall Observations in Planning 

As a conclusion to the two chapters on planning, 

certain bench-mark characteristics of the local planning 

process are summarized, particularly as they pertain to in

tergovernmental relations. 

(1) Planning was of little consequence in the Tuc

son area. What planning existed was largely zoning admin

istration, or irregular responses to critical problems or 

needs where some type of planning activity had to be quickly 

assembled. Some noteworthy activities that could be found 

on the shelves were the result of the occasional progres

sive leadership of isolated individuals who were on the 

scene for a brief number of years and who were sufficiently 

strong to see a product through to completion. There was no 

cont inuit y of qua1it y, however. 

(2) Arising from an insignificant level of eco

nomic interdependence among the jurisdictions of the Tucson 
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metropolitan area, there was also little interrelatedness or 

interdependence among organizations, agencies, and individ

uals engaged in planning for the city, the county, and the 

town. In fact, the attitudes were nearly the opposite: 

aloofness, jealousy, and political competition. While the 

Tucson metropolitan area was relatively simple in its gov

ernmental organization, it was sufficiently fractionalized 

to inhibit planning from becoming an effective mechanism for 

regional policy-making. 

(3) Developmental planning responded to and re

flected private interests when and where they were exerted, 

rather than being an effective tool of public policy. This 

public policy as a whole responded to private market forces 

and never reached the point of being an effective guide to 

the economy. Planning would not assume a more effective 

role until public policy, exerted through strong and long-

lasting personal leadership, was recognized as an important 

aspect of ordered growth. 

(4) Tucson's planning process remained tradition-

bound and parochial during the period under study, with only 

occasional progressive ripples in the pond. The outlook was 

for increased program activity which would force improved 

planning over the long term. A failure to comprehend mod

ern planning techniques and principles, and therefore to 
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retreat continuously to more operational and administrative 

planning tasks, remained a dominant local characteristic. 

(5) There was a corresponding lack of citizen in

terest and concern for the planning function, making the com

munity role one of nearly total apathy. Political decision

makers would continue to be unmotivated to view planning 

with any importance unless the need was obvious to the bulk 

of the populace. 

(6) Community apathy would probably not be removed 

except by the force of circumstances themselves that would 

require planning as an element of action programming on an 

increased scale. Use of the Community Renewal Program 

arose out of participation in the urban renewal program, 

and was essential for continued use of the renewal tool. 

It was a professionally motivated policy decision, rather 

than a decision arising out of any citi2en group action. 

It' remained to be seen whether this would cause the program 

to suffer during its execution or implementation phase. 



CHAPTER 5 

TUCSON, URBAN RENEWAL, AND INTERGOVERNMENTAL RELATIONS 

The recognition of blight as an urban problem is not 

a new awareness on the part of planners or public agencies, 

nor is it a recent awareness within the Tucson community. 
\ 

Blight, or the physical and social deterioration of an area, 

community, or neighborhood, has been recognized as a seri

ous urban problem in Tucson from the time at which it began 

to contribute significantly to the crime rate, the disease 

problem, the spread of population beyond former city bound

aries, and the consequent loss of public revenue derived 

from previous areas of 'high assessed valuation. 

As a brief introduction to the need for redevelop

ment, renewal, code enforcement, and conservation in Tuc

son, there is considerable insight to be gained by 

analyzing the initial awareness of blight as a retardant to 

development, and the actions taken to resolve the problem. 

Parallel with this local awareness is the growth of national 

and state awareness of the blight problem and the actions 

taken to meet it. Where activities cease, to parallel but 

meet for joint action, cooperative problem-solving 

216 
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relationships are created. The resulting process of his

torical and political development of intergovernmental re

lations can be shown. This study culminates with the cur

rent programs in execution and projections for further 

action. The purpose is to describe and analyze the problem 

as a factor contributing to the growth and development of 

intergovernmental relations. 

The Early Redevelopment Research, Nationally and Locally 

The problem of providing low-cost housing to people 

of low incomes has traditionally been an integral part of 
• 

the problem of slum clearance and redevelopment. Variations 

on this joint approach were only matters of emphasis through 

time. The major goal of national redevelopment legislation 

has been the improvement of housing. Much more has been 

accomplished beyond the objective of housing, probably to 

the detriment of housing. 

The national interest in housing stems from the 

latter part of the nineteenth century. Local interest in 

tenements and slum problems during the 1890s motivated con

gressional hearings on general problems of slum areas in the 

country's major cities. These hearings reflected a dawning 

national concern, but did not lead to any particular govern

mental program. 
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During World War I, the national government took ex

pedient direct action to house war workers near major ship

yards. In the 1920s, the Department of Labor was concerned 

with housing for defense workers, promulgation of uniform 

building codes, model zoning ordinances, model state enabl

ing acts, and other activities in various home loan acts of 

1932 and 1933. The National Industrial Recovery Act of 1933 

initiated another program for direct construction of low-

rent public housing projects in urban slum areas by the 

Public Works Administration. Some fifty projects were 

bijilt in approximately sixty cities, each located in a for

mer slum site and rented to families of moderate and low 

income. "But federal ownership of the project had created 

administrative difficulties, local opposition, and eventually 

1 
legal obstacles." The result was the Housing Act of 1937. 

The Public Housing Program of 1934 was the first national 

attempt to clear slums and provide new housing in former 

slum sites. It provided the first model for a larger and 

broader program of urban redevelopment, the present urban 

renewal program. 

1 
Martin Myerson, Barbara Terrett, William L. C. 

Wheaton, Housing, People, and Cities, (New York: McGraw-
Hill Book Co., Inc., 1962), p. 227. 
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The first national slum-clearance effort, the United 

States Housing Act of 1937, consisted of no more than assist

ance in tearing down offending slums and replacing them with 

publicly subsidized housing. As part of the New Deal program 

to "prime the pump" of the economy, and meet certain social 

goals in the process, the legislation had the anticipated 

effect of stimulating the construction industry, which 

3 
thereby produced nearly three million public housing units. 

The 1937 legislation produced considerable interest 

in Tucson, principally in the Chamber of Commerce. Chamber 

Director Roy Drachraan proposed that the chamber appoint a 

committee to study the advisability of a federally assisted 

4 
slum clearance program in Tucson. The chamber committee 

studied the local needs for slum clearance and public hous

ing construction. It succeeded in assisting an enabling 

5 
bill through the state legislature. The legislation 

2 
Public Law 412, 75th Congj 50 Stat. 888. 

Q 
Scott Greer, Urban Renewal and American Cities; The 

Dilemma of Democratic Intervention. (Indianapolis: Dobbs-
Merrill "Co.", Inc., 1965), p. 15. 

4 Excerpted from the Minutes of the Board of Director's 
Meeting of the Tucson Chamber of Commerce, February 6, 1939, 
p. 294. 

^State of Arizona, Fourteenth Leg., House Bill No. 
155, Chap. 82, entitled "Relating to Municipal Housing; De
fining the Powers and Duties of Cities and'Towns to Undertake 
Slum Clearance Projects and to Provide Dwelling Accomodations 
for Persons of Low Income, and Declaring an Emergency." 
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provided that cities and towns could establish housing 

authorities which would have the power to develop and main

tain public housing units, together with all the necessary 

authority to carry out this purpose. 

The chamber's committee researched the local need 

for public housing in depth. It produced a report on April 

8, 1939, which presented estimated costs of such a project 

and the difficulties involved. The report also described 

the negotiations between local interested persons and repre

sentatives of the newly established U. S. Housing Authority. 

Although no systematic community-wide survey was 

within the capability of the committee, the following ob

servations were made on the local situation: 

The Committee feels that there is a very 
definite shortage of low cost housing in the 
City of Tucson, and unless the City of Tucson 
takes specific action to alleviate the situ
ation it will become steadily worse. We do 
not believe that private industry is interested 
in providing Low Cost Housing. Among the oc
cupants of the low rental houses the number of 
individuals who can and will build their way 
out is too small to affect the situation. With 
the setting up of United States Housing Author
ity the Committee feels that the responsibility 
rests with the City of Tucson. 

Your Committee investigated housing con
ditions in that group of houses, which carry 
monthly rentals of from four to twenty-five 
dollars per month, but concentrated the major 
study on the four to sixteen dollar group. 
Many of these houses are absolutely unfit for 
human habitation. Congested, unhealthful and 
unsanitary conditions were found which are a 
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menace to the public health. Rather definite proof 
was offered to show that these conditions contribute 
to juvenile delinquency, low moral standards, low 
morale, and that they increase the City's hospitali
zation and criminal costs. Many of these houses 
could be condemned by the City on the basis of the 
unsanitary conditions being a menace to the public 
health. But this is not the answer to the problem 
as condemnation and razing of these houses would 
throw the occupants into the street and further in
crease that array of squatters living on the out
skirts of the City in improvised tin shacks. This 
array of squatters is already too large and is a 
menace to the public health. It is large for two 
reasons — first, there are some who have no steady 
income and who can pay no rent; second, some are 
there because there are no low rental houses to be 
had.6 

Minimizing the estimated costs of a public housing pro

ject, the committee noted that the U. S. Housing Authority 

would pay ninety per cent of the cost of the project, and 

would grant annual subsidies necessary to keep the rentals 

within the reach of needy families. "The City of Tucson 

can raise its ten per cent of the initial construction cost 

by furnishing sites for the proj'ect, which said land we 

understand is already owned by the City. Its portion of 

the annual subsidy can be provided entirely by a waiver of 

taxes. 

In the research meetings held with national officials, 

the U. S. Housing Authority was represented by a Miss Bauer, 

^Tucson Chamber of Commerce, Committee Report, April 8, 
1939, p. 4. 

7Ibid. 
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"Director of Research." The committee report observes that 

she was "indefinite" and "uncertain" at several instances 

in the conversations, probably reflecting a noncommital 

kind of caution. 

We asked many questions and tried to get definite 
answers, but Miss Bauer seemed a bit uncertain at 
times. We did request that she put in writing the 
exact requirements for a report to accompany an 
application for a housing project. She promised 
to do this, but so far we have not received her 
letter.® 

The Board of Directors of the Chamber of Commerce 

recommended, on the basis of the committee report, that the 

Mayor and Council of the city "appoint a fact-finding com

mittee to investigate the feasibility of the slum clearance 

9 
proj ect. . . ." 

Such a committee was formed by the Mayor and Council, 

but proved to be less than ambitious. Its report in letter 

form was found dated June 19, 1940. The latter states that 

the committee, made up of Anne E. Rogers, (Chairman), 

Andrew P. Martin, Joseph T. Joesler, John J. Durkin and 

Carlos G. Robles, discussed primarily the assisted housing 

project in Phoenix with officials there and a U. S. Housing 

Authority inspector from Seattle. 

®Ibid., p. 2. 
r 

g 
Excerpted from the minutes of the Board of Directors 

meeting of the Tucson Chamber of Commerce, on May 9, 1939, 
p. 316. 
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A personal survey was made of the poorer districts 
of the City of Tucson, where the need for better 
housing is most apparent. 
Committee meetings and informal discussions of all 
material suggested above were held, and the follow
ing recommendations arrived at: 
(1) That you /The Mayor and CouncilT ascertain 

the existence.of such buildings as do not 
meet the normal requirements of human habi
tation. 

(2) That all buildings for residences be required 
to meet standard regulations as to cubic air
space per person, heating, and artificial 
lighting, outside exposure as to light and 
air, indoor toilet facilities, and running 
water in kitchen. 

(3) That such buildings be of durable material as 
provided in the City building code. 

(4) That such buildings be provided with yard 
space for small children to play, and 

(5) That the City provide and maintain common play 
spaces sufficient to meet the reasonable needs 
of all children. 

Apparently feeling that its recommendations were adequate 

and its job completed, the committee requested in the same 

letter that it be discharged. 

The randomly scattered documents suggest that little 

beyond the background research was accomplished in this pre

war and war period in the area of slum clearance and public 

housing. Contacts with national officials were strictly 

informational and not pointed toward any proposal with any 

public agency's support. 

^Letter to Mayor and Council, Cityt of Tucson, Ari
zona, dated June 19, 1940. 
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The city committeefs recommendation did lead to the 

earliest known study of blight and the consequent need for 

renewal efforts in Tucson by the consultant, Ladislas Segoe, 

11 
for the Tucson Regional Plan Inc. (TRP), in 1942. The re

port , as part of a three-year master planning effort by the 

consultant and a resident planner, reflected the first co

operative venture between governmental units in the analysis 

of blight in Tucson. Each entity contributed a third of the 

cost of all the studies. This constituted the first cooper

ative venture between governmental units in the analysis of 

blight in Tucson. 

What is remarkable about the Segoe Report is that it 

is in effect a primitive Community Renewal Program. The 

data was derived exclusively from the 1940 census, in which 

the enumerators classified the structures in their district 

according to conditions and facilities. The use of these 

complete city-wide statistics, and a classification of the 

neighborhoods in the city according to relative structural 

condition based on the census information, was a beginning 

from which the city could have programmed a renewal effort 

as it was needed and as resources were available. 

^Ladislas Segoe, Planning Consultant, and Andre M. 
Faure, Resident Planner, Rehabilitation of Blighted Areas; 
Conservation of Sound Neighborhoods, prepared for the Tuc
son Regional Plan, Incorporated in 1942. 
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The Segoe Report recognized that "in more than one-

half the area of the city, /.then with a population of 

35,752/ 10 per cent or more of the dwellings are substandard, 

in that they are in need of repair, are overcrowded, or lack 

12 
sanitary facilities." 

The Segoe Report was not an analysis of conditions 

creating blight in the studied areas, which was its princi

pal shortcoming when compared with a modern community re

newal program. The introduction and descriptive section of 

the report listed in seven pages the causes of blight in 

urban areas generally. The report, therefore, described a 

condition, the severity of blight in individual districts, 

rather than analyzed the cause of the condition. When, 

therefore, the responsibility for devising specific planned 

programs for project areas within districts was pointed out, 

the newly formed planning commission had very little to go 

on. How successful could a renewal program be that fought 

to remove the blight but ignored the causes? The answer was-

only partially. This observation has a parallel in a similar 

approach by the national government in its approach to urban 

renewal, references to which will be made later in this 

developmental study. 

12Ibid., p. 8. 
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While the lack of a causal analysis may have been a 

shortcoming of the report, references were made to desirable 

actions that could be taken by the city to reverse the 

blighting trend. Prom these recommendations the impli

cation was that lack of action would have the effect of in

creasing blight. The most frequently mentioned deficiency 

noted by the report was improper neighborhood planning, 

specifically subdivision platting in disregard of natural 

conditions such as arroyos. Land use planning was fre

quently found to be uneconomical in character, and the re

commendation was to replat large areas. 

Other blighting factors pointed out were the in

adequacy of certain community facilities, i.e., paved 

streets, the city incinerator, exposed water tank, and junk 

yards. In some areas, industry and heavy commercial uses 

were classed as "adverse environmental features," as were 

overcrowding and a marked need for additional recreational, 

13 cultural, and educational facilities. The encroachment of 

industry on residential areas was a condition found in sev

eral neighborhoods. 

What actions of an intergovernmental character, then, 

were recommended to assist needed renewal and rehabilitation 

in the Segoe Report? As written in 1942, the following 

13Ibid., p. 15. 
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statements are of significance: 

While much remains to be done to supplement the 
tools at hand for an effective attack on the prob
lem of rehabilitation or redevelopment of blighted 
areas, the progress made in recent years and the 
wide recognition of the seriousness of the problem 
are encouraging. Valuable experience has been 
gained through early federal housing programs under 
the Public Works Administration and, more recently, 
the United States Housing Authority. The latter 
stimulated local recognition of the problem of 
blighted areas and slums, as well as action and 
experience, through the establishment of local 
housing authorities in hundreds of communities, 
Tucson included. While these agencies have only 
been able to deal with a small part of the problem, 
their careful factual surveys and studies have 
created, on their part and on the part of the 
citizenry, a clearer realization and better under
standing of housing conditions and needs in the 
community. ... 

The Segoe Report was placed on the shelf for several 

years. It had its reactions in terms of interest among 

several community leaders, but did not have the widespread 

mobilizing effect and publicity that would have been neces

sary for implementation. The tools for action were not 

there. Also, Tucson did not see any need to draw out any 

of the federal agencies for advisory or financial assis

tance in removing or dealing with its blight problem at this 

time. Additional explanations for not implementing the re

port, as part of the overall long-range planning efforts of 

Ladislas Segoe, can be found in a number of basic factors: 

14Ibid., pp. 5, 6. 
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In the postwar period, the popular reaction to the previous 

immense scale of public activity and involvement during the 

depression was the emphasis on private enterprise and ini

tiative. Coupled with this was the fact that long-range 

planning was highly distasteful to the. local Heal Estate 

Board—a powerful local body--in view of its members* per

ception of the opportunity to profit on land speculation in 

an extremely active market.*5 Concerning the local pres

sure for redevelopment action, the number of people was 

small relative to the whole population. Their voices were 

weak relative to the real estate and commercial interests. 

The single exception was the construction of the La 

Reforma Low-Income Housing Project, which occurred in Tuc

son^ blighted Old Pueblo Area in 1941 and 1942, almost 

concurrent with the Segoe studies. The construction of La 

Reforma1s 160 units was accomplished with the assistance of 

the U. S. Housing Authority. 

The resolution authorizing the city's housing author

ity to proceed with the construction of not more than 200 

units of public housing was passed on July 21, 1941. *** 

IS Secured in part from a discussion with Dr. Donald 
F. Hill, former member of the Tucson Regional Plan, Inc., 
July 31, 1967. 

^Resolution No. 1745, "A Resolution Relating to Low-
Rent Housing Projects to Be Developed in the City of Tucson 
and Declaring an Emergency," July 21, 1941, signed by Henry 
O. Jaastad, Mayor. . . . 
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Section Two stated that: 

The City shall, as a part of such project or pro
jects, eliminate, within one year from the date of 
the physical completion of each project, by demo
lition, condemnation and effective closing, or by 
the compulsory repair or improvement, a number of 
unsafe or insanitary dwelling units at least equal 
in number to the number of new dwelling units to be 
provided in said low-rent housing project or pro
jects to be undertaken by the Authority, less the 
number, if any, of unsafe or insanitary dwelling 
units to be eliminated from the site or sites of 
the project or projects by the Authority during the 
development thereof but in no event to exceed two 
hundred (200) unsafe or insanitary dwelling units. 
The City shall eliminate such unsafe or insanitary 
dwelling units in one or the other of the following 
ways, or partly in one of these ways and partly in 
another: 
(a) By demolishing dwelling units which are on 

land acquired by the City by purchase or 
otherwise, including demolition of such dwel
ling units on land purchases for any public 
uses; or 

(b) By causing the compulsory demolition, ef
fective closing, repair or improvement of 
such unsafe and insanitary dwelling units; or 

(c) By inducing private owners voluntarily to 
eliminate such dwelling units.^ 

Although the intention was to demolish one sub

standard dwelling unit in the community for each public 

housing unit constructed, "this plan was dropped because of 

18 
the urgent need for dwelling units of any kind." As it 

17 Ibid. Such provisions are now standard in public 
housing assistance contracts. 

18 
Roger 0*Mara, "La Reforma Timing Was Bad in Light 

of War's Outbreak," Arizona Daily Star, March 16, 1947. 
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was, only nine on-site units were demolished to make way for 

the new construction. 

The project was criticized widely for its timing 

during the war, although the construction was actually 

started before the unforseen attack on Pearl Harbor. 

As it was, attempts were made to stall construction 
until after the war but after hearing arguments by 
those who contended that funds were needed in con
struction more directly connected with the war ef
fort and by others who claimed the need for homes 
was of prime importance, the City Council voted, on 
March 9, 1942, to go ahead with the project. This 
would be used for defense workers with low in
comes . 

It was understood that after the war the housing 

would be available to low income persons who were not de

fense workers, and at that time the U. S. Housing Authority 

would begin to make up any annual deficit that might occur. 

Nevertheless, this action of housing defense workers was 

accepted reluctantly by the Mayor and Council. 

The Development of National Awareness and Tools 

Tools were not available in terms of publicly pro

vided funds, and private housing and the real estate market 

were not able to meet their responsibilities. Cities across 

the country had therefore come to a conclusion similar to 

that of the Segoe Report at approximately identical times. 
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The need was there and was universally recognized; and it 

was up to government to provide that which private industry 

had been unable to provide. 

The principal outlines of the legislation for urban 

renewal that eventually resulted in 1949 were visible in 

proposals made as early as 1941. In that year, the Federal 

Housing Administration published A Handbook on Urban Redevel

opment for Cities in the United States, which dealt with the 

problems of urban slums and blight and with the need for 

municipal rehabilitation and redevelopment. It recommended 

a planning agency for each city with broad powers to acquire, 

hold, and dispose of real property for redevelopment, in

cluding the power to acquire sites through eminent domain. 

"This proposal contemplated the long-term leasing of tracts, 

before or after clearance of buildings, to privately-

financed redevelopment corporations for construction in ac

cordance with approved plans conforming to the master plan 

20 
of the city." 

Similar proposals were published in the same year by 

Guy Greer and Alvin H. Hanson in a National Planning Associ

ation article entitled "Urban Redevelopment and Housing.'1 

20 
Ashley A. Foard and Gilbert Fefferman, "Urban Re

newal Legislation," in James K. Wilson (ed.) Urban Renewal; 
The Record and the Controversy (Cambridge, Massachusetts, 
The MIT Press, 1966), p..73. 
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The need for federal loans or subsidies to communities for 

the elimination of slums and blighted areas, together with 

technical assistance for planning agencies of communities, 

was recognized in each of these proposals. So, too, was 

the need for enabling state legislation recognized. Any re

development plans would have to be part of the overall com

prehensive planning for the community. The Greer-Hanson 

proposal contemplated a subsidy, indefinite in amount, which 

would be made available over a long period of time. Like 

the FHA proposal, the Greer-Hanson subsidy was geared to the 

expectation that the land would normally be made available 

to private redevelopers under long-term leases. This would 

make the net cost of each project depend upon rentals paid 

.over a period of years. The eventual act resulting from 

this early research provided for a lump-sum federal grant, 

which would be two-thirds of the net project cost, in con

trast to the leasing arrangement. 

Introduced into the 78th Congress by Senator Thomas 

of Utah on April 2, 1943, was Senate Bill 953, which closely 

paralleled the Greer-Hanson proposal. Professor Hanson was 

in on the drafting of the legislation in cooperation with 

Alfred Betman of Cincinnati, then chairman of the Legislative 
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Committee of the American Institute of Planners and the 

American Bar Association Committee on Planning Law Legis-

. . . 21 
latxon. 

The bill would have provided for federal advances to 

municipalities for acquiring land to be redeveloped pursuant 

to local plans which had to be federally approved. A two 

per cent annual interest on advances repayable from rentals 

received by the municipality from leasing to private devel

opers was the principal method of funding. No federal 

grant was included in the legislation. "Also federal ad

vances which the bill would have authorized for preparing a 

master city plan and for planning specific redevelopment 

projects would have apparently been repayable only if a 

22 
loan were later made for land acquisition." The Thomas 

Bill was studied intensively by Senator Taft, who provided 

active charmanship over the Senate Special Committee on 

Postwar Economic Policy and Planning. No action was taken 

to get the bill to the floor. 

The 79th Congress (1945) was particularly attuned 

to the needs of urban areas. The Housing and Urban Re

development Subcommittee of the Senate's Committee on 

21Ibid.. p. 75. 

92 
Ibid., p. 76. 
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Post-War Economic Policy and Planning, recommended legis

lation which was to achieve an adequate supply of housing 

for American people with needs estimated at 1,200,000 new 

23 
dwellings per year for the next ten years. 

Specific recommendations included a statement of 

national policy maintaining the predominance of private en

terprise, and limiting government participation to supple

mentary incentives. The recommendation was for the 

establishment of a permanent National Housing Agency which 

would have three constituent agencies: one for the farm 

housing problem; one for aid to private enterprise through 

the Federal Home Loan Bank Administration, one for revisions 

and additions to encourage lower priced housing and invest

ment in rental housing through the Federal Housing Admin

istration. Also government research was amplified to 

include construction methods and techniques, markets and 

needs. The Housing Act of 1937 was to extend federal as

sistance principally for urban low income public housing. 

A primary concern of this study was the assistance 

through recommendations to local communities for slum clear

ance and urban redevelopment. The recommendations followed 

23 
U. S. Senate, Committee on Postwar Economic Policy 

and Planning, Subcommittee on Housing and Redevelopment," 
Committee Print," 79th Congress, August 1, 1945. 
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more than a year of hearings and studies by the committee, 

and called for the "establishment, on a provisional basis, 

of a new form of assistance to cities in ridding themselves 

of unhealthful housing conditions and of restoring blighted 

2 4 
areas to productive use by private enterprise." Despite 

the backing for the legislation, Congress failed to act. 

There were numerous smaller pieces of legislation, includ

ing the Veteran's Emergency Housing Act of 1946 designed to 

make home loans more readily available at lower interest 

rates, and to make housing available to veterans at lower 

prices. Further committee reports and studies were author

ized and conducted. 

On March 15, 1948, the final majority report of the 

80th Congress recommended comprehensive housing legislation 

designed to achieve production of 1,250,000 to 1,500,000 

dwellings per year. It also established a firm national 

housing policy. This final report recommended an extension 

and broadening of the previous housing policies in various 

areas and recommended finally, as had the previous report, 

federal aid for slum clearance as well as the provision for 

low-rent public housing in project areas. A number of 

2^Housing and Home Finance Agency, Office of General 
Council, Chronology of Major Federal Actions Affecting Hous
ing and Community Development; July, 1892 through 1963. 
(Washington D. C., 1965), pp. 9 and 10. Foard and Fefferman, 
p. 77. 



236 

smaller housing acts followed from the 80th and 81st Con

gresses, all preceding the Housing Act of 1949. In 1947, 

the 89th Congress established the Housing and Home Finance 

Agency to succeed the National Housing Agency and to co

ordinate and supervise functions of the constituent agencies: 

the Home Loan Bank Board, the Federal Housing Administration, 

and the Public Housing Administration. It also established 

a National Housing Council with representation from several 

other agencies concerned with housing to promote the most 

effective use of federal housing functions and activities. 

25 
The National Housing Act of 1949 established 

national housing objectives and policy to be followed in 

realizing similar local housing objectives throughout the 

country. The most thorough-going of its time, Title One 

authorized $1 billion in loans and $500 million in capital 

grants over a five-year period to localities, and advances 

of funds to assist in slum clearance, community development 

and- redevelopment programs. Additional provisions of the 

act called for the authorization of federal contributions 

and loans not to exceed 810,000 additional units of low-

rent public housing over a six-year period. 

25 
Passed by the 81st Congress, July 15, 1949; P.L. 

81-171. 
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By 1949, the growth of metropolitan areas had also 

created problems for those persons who did not possess the 

capabilities to grow with the community. In the central 

city in the twentieth century there had been an increasing 

concentration in the older and deteriorating areas of the 

poor and disadvantaged who were unable to find shelter ade

quate for their needs elsewhere because of economic, racial 

or other barriers. Also, the central business districts, 

suffering from the loss of population and significance of 

their commercial functions relative to the economy of the 

urban area as a whole, along with the presence of blighted 

structures and inadequate transportation facilities, had 

been faced with the need to rebuild or lose their vitality. 

The second area of urban concern was the middle 

ring between the core city and suburbia in which large 

areas of aging housing were served by obsolete community 

facilities, and afflicted with problems of overcrowding and 

growing deterioration. Many of the industrial plants were 

outmoded and unable to compete with new plants in the out

lying suburban sites, where land costs were lower and liv

ing conditions for labor more desirable. This middle ring 

required renewal aimed primarily at conservation and re

habilitation, rather than outright clearance as was often 

required in the core. The outer ring is the suburban 
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periphery, where the growth pains of metropolitan areas were 

beginning to be felt. The progress over the previous decade 

in the construction of new housing in the suburbs had fre

quently been accompanied by a lack of planning for adequate 

community facilities and open space, and a lack of sensible 

relationships to the central city. 

Two basic obstacles inhibited private enterprise 

from rebuilding the deteriorating parts of the city struc

ture without aid, and from meeting changing needs and 

functions of urban areas. First, the entrepreneur faced 

the problem of assembling many parcels of land under diverse 

ownerships to create a tract large enough to support ef

ficient, modern development and, at the same time, to with

stand the effects of blight adjacent to the property. The 

second obstacle was the extremely high cost. Acquisition 

costs to private developers often reflected inflated, specu

lative values. Also included were the costs of existing 

structures which, though deteriorating and obsolete, did 

have an economic value that became a significant item of 

cost when they had to be purchased, then demolished to make 

way for newer and greater buildings. 

The assemblage of land by the community, using 

either the power of eminent domain or paying the cost if 

this were possible, was to be compensated by the national 
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government through the 1949 legislation to the extent of 

two-thirds of the net cost. This represented the difference 

between the cost of acquiring and clearing the slum proper

ties, and the income received when the land was sold or 

leased for public and private redevelopment. Financial aid 

for this activity was a congressional recognition that 

cities, because of the squeeze between rising municipal ex

penditures and limited taxable resources, were too strapped 

financially to do the job themselves. Second, congress 

recognized that urban blight was a national problem and that 

the afflicted cities should not be expected to solve it 

alone. The human, social and economic costs of the slums 

26 
spread far beyond the municipal boundaries. 

Equally recognized in the enactment of Title One of 

the Housing Act of 1949, was that renewal involved equal 

public responsibility to rehouse displaced families in de

cent, safe, and sanitary dwellings within their financial 

means. The cost of site improvements and supporting facili

ties to create a stable neighborhood in support of private 

reconstruction also had to be included in such project activity. 

2 6 Drawn from numerous sources, including William L. 
Slayton, Urban Renewal Administrator, Housing and Home Finance 
Agency, "Report on Urban Renewal," before the Subcommittee on 
Housing, Committee on Banking and Currency, U. S. House of 
Representatives, November 21, 1967, pp. 391-392. 
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Tucson's Response to the Slum Clearance Program, 1949-1955 

In a later report prepared by the city's urban re-

27 
newal staff, it was indicated that in the 1949 to 1955 

period: 

The deterioration of the older sections of the City 
of Tucson, the social and economic costs of blighted 
and slum areas, and the afflicted pride of pro-
gressive-minded individuals were . . . for action. 
Factual surveys and studies of the existing con
ditions aroused interest in the citizenry and fur
ther steps were taken to contact /the7 Federal 
Housing Administration, other federal agencies, 
civic officials, local associated councils and 
organizations, and the planning boards of cities 
that have braved the venture of renewal redevelop
ment. Out of the various studies and investi
gations made in this introductory step evolved the 
Comprehensive Master Plan,including a new zoning 
ordinance to be adopted by the Mayor and Council 
in addition to the City Planning and Zoning Com
mission. 

It was understood that the need for redevelopment 

in the various portions of the city would proceed from the 

comprehensive master plan, which was initiated in the Segoe 

Report of 1942. It was thought to be "relatively easy to 

determine the need for redevelopment, the possible steps to 

be taken for action, the mental concept of the framework 

27 
History of Slum Prevention and Redevelopment Pro

gram in the City of Tucson, Arizona, Old Pueblo District 
Project No. ARIZ. R-6, dated March, 1959. 

28_. .. , 
Ibid., p. 1. 
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for the realization of such a program, and the position of 

29 
Tucson in the area of metropolitan cities." 

An inhibiting factor in the redevelopment program 

had been the fact that the war years diminished the pace to 

almost a standstill. The change of public awarenesses was 

only achievable in the long term. As was said in the later 

report, "growing ills and hazards of a fast growing city 

kept alive the smoldering fires and when the war clouds had 

cleared somewhat, the Citizens* Housing Committee went again 

30 
into action." 

On December 15, 1945, this committee submitted to 
the Mayor and City Council a study of 993 dwelling 
units found in the thickly populated slum area. 
The destruction of 500 temporary, war-time hous
ing units and those dwelling units destroyed by 
the new Tucson Freeway plus the influx of very low 
income families all tended to add insult to injury. 
No new rentals were being constructed, total num
ber of persons in one dwelling was increasing, 
buildings were fast deteriorating, no repairs or 
improvements were evident, unsanitary and germ-
breeding conditions were spreading, and social 
problems were increasing. Tucson was eligible for 
federal aid, locally managed, public housing. 
Tucson must act! 

More time lapsed after the enactment of the 1949 leg

islation, but the leaders of the city showed no anxiousness 

30Ibid., p. 2. 

31Ibid. 
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to get into the program. Their preoccupation was the pheno

menal economic growth of the post-war period evident in all 

but the older sections of the city. "But still the seed of 

the urgency for improving the blighted and slum areas of 

Tucson refused to be choked by the thorns of indifference, 

or the waning interest, or the priority of other projects." 

While this "seed of urgency" mentioned in the report may 

have existed among a minority with compassion for those in 

substandard housing, there was said by one source to have 

been no interest in renewal activity, whether it be nationally 

assisted or not, during the period from 1949 well into 

32 
1952. In the midst of this popular indifference a repre

sentative from the U. S. Housing Authority's Division of 

Slum Clearance and Redevelopment was invited to Tucson by 

City Planning Director Andre Faure. The representative was 

taken on a tour of the Cherry-Campbell area, the eastern end 

of the central business district, and the Old Pueblo Area. 

Accompanying this twosome on the tour was realtor Roy Drach-

man, who expressed strong preference for tihe Old Pueblo 

Area as the site for any future project activity. No follow-

up action occurred. 

32 
Interview with former City Manager during this 

period, Phil J. Martin, July 25, 1967. 
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A follow-up study, authored by City-County Planning 

33 
Director Andre M. Faure, was published in January, 1953. 

The report indicated that the obstacle to the type of re

development envisaged in the 1949 national legislation was 

the lack of state enabling legislation. Power of a community 

to condemn property, where clearance was essential to re

development, was lacking in the statutes. The two areas of 

the city requiring such treatment were said to be the Oury 

Park-Davis School Area and the La Reforma Area. The report 

noted that there was growing interest in such legislation 

beyond Tucson. Phoenix had endeavored to have a redevelop

ment bill passed in the latest state legislature, and "some 

of the other communities of the state were known to be aware 

34 
of this problem and are seeking means for its elimination." 

In the Segoe Report noted above, Faure showed that 

the community could accomplish some redevelopment activity 

without the use of federal aid or additional legal authority. 

Planning was looked upon as a remedy for the central dis

trict, to effect improvements such as street opening and 

widening and restrictions on the use of streets and parking. 

33 
City-County Planning Department, "Redevelopment in 

Tucson; Outline Report on Problems and Progress," Tucson, 
Pima County, Arizona, January, 1953. 

34 
J Ibid., p. 8. 
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Referring to the "undeveloped subdivision" areas of 

the community, the report recommended cooperative efforts of 

property owners for replatting. The Park-Campbell area, 

near 22nd Street, was ideally located for industrial usage 

and had experienced little development in its residential 

zoning. On a city-wide basis it was noted that a nominal 

thirteen per cent vacancy rate existed in industrially zoned 

lands, while a forty-five per cent rate existed in residen

tial zones. An area or neighborhood plan, recommending 

resubdivision, was recommended for the Park-Campbell and 

similar areas. 

At a council meeting on April 20, 1953, a discussion 

of slum clearance was instigated by Sidney Szerlip, Presi

dent of the Real Estate Board of Tucson and chairman of the 

Slum Clearance Committee of the Real Estate Board. He ad-

--vised the council of the need for more authority for build

ing inspectors to enforce compliances of condemnation orders. 

He also made clear that "the Real Estate Board stands ready 

to assist property owners in their needs for financial, 

architectural, or by other means in connection with slum 

clearance provided the city establish a definite slum clear-

,.35 ance program." 

35Ibid., p. 4. 
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On May 10, J. Luther Davis, then City Manager, sub

mitted to the Mayor and Council a report given to him by 

Warren Walker, then Chief Building Inspector, concerning un

safe and substandard housing conditions in the city. The 

report stated the extent of the problem, the recommended 

methods to correct the situation, and the estimated values 

the city would derive should these conditions be eliminated. 

A proposed ordinance for minimum housing standards was pre

sented to Mayor Fred Emery and members of the council on 

January 15, 1955. The ordinance provided the legal basis 

for judgments on the conditions of structures in any poten

tial project area, and was one of the most basic steps in 

the formulation of a redevelopment capability in the city. 

Councilman Richard A. Sommers protested the minimum 

housing code established by Walker on the grounds of its 

"rigidness, severity, and method." Mr. Sommers responded 

with a remedial solution of some "13 Suggestions" for a 

minimum housing code that would have loosened up the en-

forcibility of the code provisions. The investigations and 

research conducted by City Manager Davis and Warren Walker 

were entirely locally motivated activities. They were de

signed to acquire an enforceable code beyond the building 

code and to alleviate deteriorating housing conditions. No 

thought was given to the use of such codes in relation to 
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any nationally-assisted slum clearance program. The program 

was too new and untried in the west to arouse any interest 

in official city ranks at that time, according to Warren 

36 
Walker. State enabling legislation was also nonexistent, 

as was a general interest among community leaders for the 

city to assume redevelopment authority and activity. 

Details and personalities relevant to the 1954 

activity on the state level are generally lacking or un

available. Don Hummel from Tucson was one of the primary 

instigators in the state toward getting the necessary legis

lation passed. Beyond Hummel, who was then a local practic

ing attorney, most of the pressure on the legislature came 

from the City of Phoenix. 

The National Expansion of Urban Renewal, 1954-1967 

Although no substantial revisions took place in the 

1949 redevelopment legislation until 1954, in 1953 the re

cently elected President Eisenhower appointed a twenty-

three man Committee on Government Housing Policies and 

Programs, under the chairmanship of HHFA Administrator 

Albert M. Cole, to conduct a thorough examination of the 

national governments housing policies. A subcommittee on 

urban redevelopment was chaired by James M. Rouse, a 

Interview with Warren Walker, July 25, 1967. 
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mortgage banker from Baltimore, who had experience in a 

Baltimore project where vigorous local attempts had been 

made to rehabilitate neighborhoods. The President charged 

the overall committee with the following objective: 

. . . to wipe out existing slums and to check the 
spread of blight is a major goal of our housing 
programs. To reach this goal we must remove 
houses and clear areas of our cities which are 
beyond recall; ... A piecemeal attack on slums 
simply will not work--occasiona1 thrusts at slum 
pockets in one section of the city will only 
push slums to other sections unless an effective 
program exists for attacking the entire problem 
of urban decay. Programs for slum prevention, 
for rehabilitation of existing houses and neigh
borhoods, and for demolition of worn out structures 
and areas must advance along a broad unified 
front to accomplish the renewal of our towns and 
cities.^ 

Certain principal motivations of the president's 

committee and the congress which enacted their recommen

dations have been indicated as 

(1) to have private enterprise do a greater 
share of the total job of removing and preventing 
blight, especially through rehabilitation of exist
ing structures; 
(2) to require cities to take greater responsibil
ities for meeting their overall problems of slums 
and blight; and 
(3) to stimulate private residential redevelopment 
and the provision of private low-cost housing for 
families displaced by urban redevelopment and other 
governmental activities.38 

37 U. S. President's Advisory Committee on Government 
Housing Policies and Programs, "Government Housing Policies 
and Programs, (Washington D.C.: U. S. Government Printing 
Office, December 1953), p. 109. 

^oard and Fifferman, p. 96. 
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The broadened program brought about in 1954 was to be 

a more comprehensive approach to the problems of blighted 

areas. To get more mileage out of the national dollar was 

the most commonly heard motive of congress. The most sig

nificant broadening of the program provided for land to be 

acquired not by the public agency, but to be rehabilitated 

by private enterprise within an urban renewal area. Re

habilitation involved far less cost, especially to the 

national government, than land acquisition and demolition. 

"Most important of all, it was recognized that the vast job 

which needed to be done could not possibly be done solely 

39 
through the very expensive method of clearance." 

To require cities to take greater responsibilities 

for meeting their overall problems of slums and blight, 

40 
section 303 of the 1954 Housing Act created the Workable 

Program for Community Improvement, which was to be the com

munity's plan of action for meeting these responsibilities. 

The program dealt with the enforcement of codes, finance 

and administrative capability, citizen participation, plan

ning (which was studied in some detail in the previous 

chapters), and neighborhood analysis. These activities were 

thought to be the comprehensive means by which a community 

40Stat. 623, 42 U. S. C. 1451. 
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could program its resources and effort toward redevelopment. 

FHA mortgage insurance was also made available on more 

liberal terms for private residential construction, in order 

to assist in meeting the objectives of urban renewal. 

The 1954 legislation also introduced the General 

Neighborhood Renewal Program, by which the community could 

propose several renewal projects in a neighborhood to be 

carried out in stages over a period of ten years. The pro

gram incorporated preliminary plans outlining a framework 

for proposed urban renewal projects in a given area. Men

tion was also made in Chapter 3 of the Community Renewal 

Program, which came out of the amendments to the 1949 legis

lation in the Housing Act of 1959, which was a step beyond 

previous programs in the scope of planning and programming. 

Between 1954 and 1961 communities throughout the 

country responded to the aid incentive and federal encourage

ment and carried out urban renewal projects involving re

habilitation in addition to the original type of clearance 

project. By the end of 1961, 155 projects involving rehabil

itation of 25 or more dwelling units were either in planning 

or execution stage in some 117 localities. These projects 

contemplated the rehabilitation of some 97,821 dwelling 
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units. By the summer of 1964, the number had gone to 304 

projects in 213 localities, and involved 192,151 dwelling 

4* 41 
units. 

As Scott Greer has pointed out, the overwhelming em

phasis on housing in the 1949 Housing Act and the urban 

renewal program was modified for the first time during the 

period considered here. Beginning in 1954, the program 

focused on much more than the development of deteriorating 

neighborhoods. It was assigned the task of conserving the 

existing stock of housing, rehabilitating that which was 

beginning to deteriorate, and planning that which was to be 

42 built. Cities had to be planned on a comprehensive scale, 

non-residential areas redeveloped, rehabilitated or con

served, and the private real estate market controlled 

through indirection. The Workable Program contributed by 

providing a series of program prerequisites and requirements 

to tighten up urban renewal and to meet the criticism of 

inadequate use of allotted moneys. The thrust of the 

41 
M. Carter McFarland and Walter K. Vivrett, (edi

tors), Residential Rehabilitation, a compilation of papers 
presented at the Training Institute of Residential Rehabil
itation, University of Minnesota, Minneapolis, Minnesota, 
July 30, 1965, published by the School of Architecture, Uni
versity of Minnesota, Minneapolis, Minnesota, 1966, p. 10. 

Scott Greer, Urban Renewal in American Cities; The 
Dilemma of Democratic Intervention. (New York: Dobbs-Merrill 
Company, Inc., 1965), p. 19. 
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program was a victory for the planners, who advocated a 

broader approach to renewal and conceived blight as anything 

but an isolated problem in a community. It was a defeat for 

the original sponsor of the program of slum clearance for 

housing, Senator Robert Taft. The new philosophy was that 

if slums and blight are but symptoms of a larger complex of 

problems, whoever defines that complex and its proper nature 

is actually defining the program. 

In addition to i.ncrieases in grant authorizations, 

the trend in the amendments has been toward greater national 

benefits and participation and more local discretion and 

flexibility. The 1959 act allowed the local contribution 

to a project to include a public improvement started within 

three years prior to the execution of the renewal contract. 

It increased the amounts available for relocation payments 

(LOO per cent of moving costs) to persons and businesses, and 

broadened the scope of eligible recipients. The effect of 

these amendments was to make it easier and more attractive 

for cities to get into the program. 

Pressure to allow for non-residential projects con

tinued to be exerted on the congress by the nation's money 

interests. Ten per cent of the authorized capital-grant 

funds were allowed for non-residential projects, provided 

the lands to be acquired contained a substantial number of 
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slum or deteriorated dwellings. The elimination of such 

properties would promote the public health, safety and wel

fare of the community. The 1959 act raised the percentage 

to twenty and removed the slum dwelling requirement. Des

pite the fact that the requirement was almost eliminated 

"there has been no departure by Congress from the premise 

that the program as a whole should be housing oriented and 

that restrictions should be included in the federal law for 

43 
this purpose." 

The Housing Act of 1949 was further amended in 1961, 

again with further liberalizations of the 1949 Housing Act 

relating to residential rehabilitation. Included were: 

First, the ability of FHA to insure below-market interest 

rate loans for rehabilitation by non-profit limited dividend, 

or cooperative organizations. Second, FHA could insure sup

plementary rehabilitation loans under Section 200(h) based 

on any security acceptable to the commissioner, including 

second mortgages. Third, loan amounts for rehabilitation 

could be calculated based on the value of existing property 

plus the cost of repairs. This was a far more liberal basis 

than previously authorized. 

43 
Foard and Fifferman, p. 110. 
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44 
The Housing and Urban Development Act of 1965 pro

vided further amendments to the urban renewal program and 

initiated two auxiliary programs to assist in achieving sim

ilar objectives. The Concentrated Code Enforcement Program 

was established under Section 311 allowing HUD to make 

grants to municipalities for the purpose of arresting the 

progress of blight in basically sound residential areas. 

Two-thirds of the cost of enforcement of the codes, adminis

tration and installation of surface public improvements in 

the project area was to be born by HUD. The municipality 

was to provide the local one-third through staff services 

or other components of the program. The most appealing and 

incentive-creating aspect of the program was the means for 

achieving rehabilitation by property owners. Low interest 
» 

loans, pegged at three percent and restricted to the pur

pose of bringing dwelling units up to code standards were 

provided the property owner directly from HUD. Grants up to 

$lf500 were also available to persons of low incomes to 

45 
accomplish the same purposes. 

44Public Law 89-117, 89th Congress, H. R. 7984, 
August 10, 1965. 

^Housing and Home Finance Agency, Urban Renewal Ad
ministration, "Local Public Agency Letter No. 345, Policies 
and Requirements for Federal Financial Assistance for Local 
Code Enforcement Programs," Washington D.C., August 18, 1965; 
Phillip M. Johnson, "Rehabilitation Loans and Grants under 
Sections 312 and 115 Explored and Explained," 5th Journal of 
Housing (1966), pp. 249-254. 
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The code enforcement program was becoming one of the 

most popular tools for municipalities in counteracting 

blight. The second grant program initiated in 1965 was the 

Demolition Grant Program, which provided two-thirds grants 

to assist in demolishing structures unfit or unsound for 

human habitation. To utilize this program, the municipality 

had to have a Workable Program in effect, just as in the 

urban renewal and code enforcement programs mentioned. Also 

in 1965, the limit on the aggregate amount of grants made 

by the HUD Secretary to assist in urban renewal and related 

activities was raised by $2.9 billion over a four-year 

period. Thirty-five per cent of the additional $2.9 bil

lion could be used for renewal activity in nonresidential 

46 
areas. 

In 1966, the Demonstration Cities and Metropolitan 

Development Act (commonly known as the Model Cities Act) 

47 
provided further amendments. To assist in the local 

financing of the municipality's share of the project cost, 

the act provided that any publicly owned facility of a 

46 
U. S. House of Representatives, Committee on Bank

ing and Currency, "Highlights of the Housing and Urban De
velopment Act of 1965, P. L. 89-117, Together with a Section-
by-Section Analysis and Legislative History," Washington 
D.C.: U. S. Government Printing Office, 1965, p. 6. 

47P. L. 89-754, 89th Congress, S. 3708, November 3, 
1966. 
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specified type and of a community-wide or general benefit 

character, would be an eligible part of project cost and 

constitute a part of the required local share. Up to twenty-

five per cent of the benefits of the facility were eligible, 

provided the facility (1) would be used for recreational, 

cultural, exhibition, or civic purposes, (2) was constructed 

or rehabilitated by a public university for medical treat

ment or research, (3) was a city hall or public safety 

building, or (4) was within one-quarter mile of a renewal 

project, or within such a project. 

Tucson Initiates Full-Scale Urban Renewal Activity 
and Fails, 1955-1962 

After the defeat of a minimum housing code on Jan-

* 

uary 15, 1955, action in the field of renewal slowed to 

mere reports and proposals. With a change in the city's 

administration in 1957 to a Democratic mayor and council 

majority, a new interest in urban renewal sparked the re

vival of the program. 

An extensive city-wide sample survey and study pro

gram of local substandard housing conditions for the Mayor's 

Committee on Human Relations was conducted in the winter and 

spring months of 1957 by Professor John Henry Denton of the 

University of Arizona. Unfortunately, the results of this 

study were never systematically compiled for publication 
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purposes because of a lack of funds and the political sensi

tivity of some of the recommendations. The result was that 

the entire committee project died. Dentonfs study resembled 

the earlier Segoe report on neighborhood deterioration, but 

was done in greater depth in the social area. The popu

lation in these neighborhoods were interviewed to ascertain 

their attitudes toward living conditions. 

The 19S7 population was estimated as approaching 

100,000 people. Of the 31,300 dwelling units within the 

city limits, "at least 5,800" were judged through Denton's 

survey to be "substandard"; and of these, 5,200 were said 

to be delapidated. Twenty-five per cent of the city's pop

ulation, or 23,500 people, were said to be "living in hous

ing that is unsanitary, dangerous, in need of major repair 

48 -
or seriously deficient . . Denton's study is still 

unique in Tucson, because he chose not to stop with housing 

conditions, but correlated these conditions with concentra

tions of disease, adult illiteracy, lack of recreation area, 

and crime. When it came to specific courses of action, how

ever, his recommendations were not clear in the draft. 

The "great unsolved problem" of the urban renewal 

program as indicated by Denton was "how to provide housing 

4fi John Henry Denton, "Incomplete Draft of Report on 
Housing Survey," Tucson, Arizona, pp. 9-13. 
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for slum dwellers without public housing." As a possible 

alternative to public housing, for which he evidently found 

strong public opposition, "the only middle course would be 

the formation of a limited profit or semi-charitable corpor-

49 
ation to erect low-priced units for rent or sale." 

Denton concluded that "there are three distinct 

types of program available to the city in an attack on hous

ing blight . . . (1) enforcement, (2) clearance and re

development and (3) conservation and redevelopment. . . . 

Enforcement necessarily involves (a) adequate health, 

police and fire prevention ordinances and (b) a minimum 

housing ordinance," the latter of which had been considered 

by the major and council for several years and rejected 

each time. Denton recognized the limitations on the sole 

use of ordinance enforcement as a deterrant or "removant" 

of blight, but considered such ordinances as housing, 

health and fire prevention codes, as a necessary asset to a 

50 
comprehensive program. 

As to the clearance and redevelopment method, he 

recognized it as the 

. . . one-shot civic upheaval that is most appeal
ing to us and has caught the imagination of the 
American public . . . However, I have not 

49Ibid., p. 43. 

50Ibid..pp.46-48. 
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recommended the clearance of any neighborhood for 
residential redevelopment because I think the 
selective condemnation and redevelopment proposed 
under Conservation is a better method of upgrading 
residential neighborhoods in Tucson.5^" 

The favored conservation technique described by 

Denton included ordinance enforcement, neighborhood planning, 

selective condemnation, the establishment of an official 

Conservation Agency, commitments of assistance from local 

lending agencies, the establishment of a limited profit 

corporation to construct low-cost rental units, and a "com

munity Service project to aid impoverished owner-occupants 

52 
to make the required improvements to their property." 

Should such local redevelopment and conservation 

activities be assisted by the national government, accordipg 

to Denton? "If there is any possibility that funds are 

available for Federal assistance, it would be foolish not to 

apply for them. These funds are derived from taxes to which 

Tucson citizens have contributed their share and the Con

gressional concern with the rejuvenation of our cities is 

53 
surely a most commendable one." After describing basic 

components to a nationally assisted program, Denton 

51Ibid., pp. 49, 50. 

52Ibid., pp. 50-51. 

53Ibid. 
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concluded that 

. . .  i f  c o m m u n i t y  s u p p o r t  c a n n o t  b e  f o u n d  f o r  a  
nationally supported program, it is doubtful that 
anything worthwhile can be accomplished by the city 
to eliminate housing blight. ... If the city ad
ministration would provide strong leadership, an 
urban renewal plan could move forward very rapidly. . . . 

Tucson should move ahead with an Urban Re
newal Program whether or not Federal aid is avail
able. In some ways, Tucson has less need of aid 
than other cities. Most of the land in areas re
commended for clearance can be sold for redevelop
ment at considerably higher prices than total cost 
to the city plus demolition. Profit on this oper
ation might be enough to cover relocation and 
neighborhood conservation.54 

The remainder of Denton's report studied each area of the 

community where one of the recommended means of treatment 

seemed to him to be appropriate. 

Denton positively recommended to the Mayor's Human 

Relations Commission a program of nationally assisted re-

* 
development and conservation. The report was never pub

lished, although a revised draft was prepared and then lost 

in the mayor's office files. The reason for not publishing 

the draft was stated in the 1959 Redevelopment History as a 

lack of funds. Denton claimed in a later speech, however, 

that the report was not published because it "was unfavor-

55 
able to the 'power structure"1 Denton was probably too 

54Ibid., p. 54. 

55Ari2ona Daily Star, April 15, 1965. 
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frank about the conditions of rental properties owned by 

prominent Tucson citizens in rundown areas—specifically the 

Old Pueblo—to allow the mayor and council to publish and 

distribute the report. 

Denton might have been expected to become an advo

cate of the urban renewal program launched in Tucson later 

in 1957. Instead, he became a well-publicized opponent who 

in frequently reported speeches helped to bring criticisms 

of the program to the people of the community. He thereby 

contributed to the build-up of opposition. Denton's oppos

ition can probably be explained primarily by the fact that 

the project he opposed made no sure provision for housing 

those displaced by the clearance action. This was pointed 

out repeatedly in his speeches. 

Unassisted Renewal in the Cherry-Campbell Project 

A locally sponsored attempt at redevelopment was be

gun in 1955 and concluded in 1957 in the Park-Cherry or 

Cherry-Campbell area near 22nd Street. The project repre

sented renewal-type activity on the part of the city on an 

unassisted basis. The project involved the pooling of all 

sparsely populated and poorly subdivided residential proper

ties, and private and public lands with a local trust 

company, the resubdivision and rezoning from residential to 



261 

industrially usuable properties, and the installation of all 

necessary public improvements. The objective was to acquire 

approximately sixty-nine acres of needed and ideally located 

industrial land where an increasing momentum of rezoning re

quests had been initiated since 1949. The project involved 

bargaining with the property owners, including the city 

itself which also owned some property in the area. The 

city-owned parcels were the key parcels in the pool and were 

traded many times with reluctant owners to satisfy as many 

people as possible. Before they agreed to participate, 

owners were able to see on the tentative plat that their 

present properties, or their new properties to be acquired 

through trade, would improve in value because of better ac

cess or orientation and a change to the "higher" industrial 

use. 

The appointed trustee received all the properties 

into trust, secured the abandonment of all old rights-of-

way, filed the new subdivision plat, and issued deeds to the 

56 
owners for their new lots. 

s^Elwood and Greene, City Planning Consultants, af
filiated with Lueplce and Marum Associates, "A Study and Plan 
for Park-Campbell Redevelopment, City of Tucson, Arizona," 
January 29, 1953, p. 6. 
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Tucson has demonstrated that a city and a group 
of its interested property owners can transform 
and redevelop through mutual agreement and vol
untary cooperation a rundown and nearly vacant 
residential subdivision for urgently needed 
industrial use.5^ 

The Old Pueblo--The Priority Emphasis. While studies 

and discussions considered other areas of Tucson for re

development, general agreement always existed on the need 

for work on the Old Pueblo area first. This area repre

sented the first settlement area in the Santa Cruz Valley, 

and included some remnants of the first structures. The 

Pueblo Center area was the most prominent and obvious blight 

on the central commercial area, which was the primary rea

son for its choice. On September 30, 1957, the city sub

mitted to the Housing and Home Finance Agency its initial 

request for certification of a "Workable Program for Urban 

Renewal." "These commitments were made so that the City 

would be eligible to apply for a Federal Financial Grant to 

enter into an actual survey and planning program for deline

ation of its Slum Clearance, Conservation, Rehabilitation, 

58 
and Redevelopment Programs." 

57 Fred Emery, Mayor, "Redevelopment by Agreement," 
The American City, (reprint), (July, 1955). 

58 
Urban Renewal Staff of the City of Tucson, "His

tory of Slum Clearance and Redevelopment Programs in the City 
of Tucson. . . ," p. 6. 
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Possible future reuses of the Old Pueblo Area as a 

commercial development adjoining the central business dis

trict and along Main Avenue, controlled as to type and 

architecture, in order to recapture the original "color" of 

the district. Second, as a residential development, together 

with some hotel and other transient housing facilities, to 

be located generally south of the business development and 

east of Main. Third, the low land lying along the freeway 

and Southern Pacific line was thought to lend itself to 

controlled industrial development. Fourth, the area was 

considered a desirable site for a "municipal auditorium," 

convenient to transportation and hotel facilities. 

The study area for planning and survey comprised 

360 acres which were described as: 279 acres of improved 

land, 167 acres of which were residential; 81 acres of un

improved or vacant land, 33 of which were used for residen

tial purposes. Tabulation of the Old Pueblo District revealed 

215 non-white and 1,380 white for a total of 1,595 families. 

The study area ran from Stone and Sixth Avenues to the Free

way, and from Congress to 22nd Street. The city prepared a 

survey and planning application to carry out the planning 

and programming for this project area. The application was 

submitted on November 15, 1957, and requested $151,003 

from the national government. It also requested a 
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reservation of $2,715,482 in grant funds for two-thirds of 

the net project cost. The city's Workable Program was ap

proved on November 21, 1957. The planning advance was 

approved in May, 1958, as was the reservation of project 

advance funds. The Urban- Renewal office, under an assistant 

to the manager--Gene Helbig, was established in July of the 

same year. Helbig can be considered the city's first urban 

renewal director. On the occasion of the certification of 

the city's Workable Program, M. Justin Herman, the urban 

renewal chief of the western regional office of HHFA, lauded 

Mayor Don Hummel for his scholarly intellectual approach to 

59 
Tucson's first blighted area rehabilitation project. It 

might be added here that in order to achieve certification, 

the city council was persuaded to pass a "watered down" 

version of the housing code, a prerequisite to Workable 

Program certification. 

Planning proceeded with the establishment of an of

fice in city hall, while a political change was underway in 

the community. In the city elections of *1958, a new Repub

lican thrust in political thinking and organization asserted 

itself in the election of James Kirk, Ray Weaver and Charles 

59 
Tucson Daily Citizen« November 22, 1957. This 

newspaper followed with an editorial on November 25, 1957, 
favoring the urban renewal project. 
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Brannin to the city council, which had until then been 

solidly Democratic. "Although urban renewal was not a pro

nounced issue of that campaign the matter of federal aid 

and so on was and the Republican candidates, particularly 

Brannin, were known among the politically knowledgeable to 

be opposed to a federally sponsored urban renewal project."**0 

In 1959, Mayor Hummel and three Democratic allies 

were reelected to the council. 

The survey and planning period lasted four years, 

finally being completed in 1961. The project proposal 

ranged from public housing and multi-family residential 

units to commercial and industrial uses. The commercial 

areas were proposed to fronton Stone Avenue and Congress. 

Forty acres were reserved for a community center in the 

northeast sector of the area. Industrial uses were pro

posed along the freeway, and the balance of the area was to 

be used primarily for high-rise apartments ranging down to 

low-density residential re-use near 22nd Street. 

The project was hidden in the offices of the urban 

renewal office during that long planning period. The cit

izens of the community were not brought actively into the 

60Letter from Peter Starrett, former reporter for 
the Tucson Daily Citizen, to the author dated September 22, 
1967. 
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project until October, 1959, when an eighty-two member 

Citizens' Advisory Redevelopment Committee was organized 

under the chairmanship of Mundey Johnston, Vice President 

of the Valley National Bank. Subcommittees were formed in 

the subject areas of planning, finance, relocation, legis

lation and public information. The actual functions of the 

committee, despite its number and professional competence, 

were minimal. The dommittee met infrequently to act as a 

"sounding board" for aspects of the renewal plan. The mem

bers were not actually called upon to perform any tasks for 

the project, not even to the extent of mobilizing public-

group support, and certainly not in the planning-decision 

process. This observation was especially true for the 

period subsequent to January, 1960, when public exposure 

was initiated. After that date, the role of the citizens 

diminished in importance, when they were needed the most. 

Much of the change in the citizensf role, and the subse

quent loss of support for the project, has been attributed 

by most persons familiar with the project to the change in 

the urban renewal director. William Bray resigned on 

December 31, 1960, and was replaced by S. Lenwood Schoor, 

who from all indications had an entirely different outlook 

toward the job and the role of the citizens therein. 
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William Bray Jr. had been appointed urban renewal 

director and the first assistant city manager in that pos

ition in 1959. When asked his reason for resignation, Bray 

said the project "was being pulled down" because land values 

had been deflated in the appraisals, and the costs for re

sale would be too low. Outside redevelopers would profit 

outlandishly at the expense of property owners, who would 

never realize the properties* real value, according to 

61 
Bray. 

The motives given by Bray in the interview were 

alleged to be extraneous to the real reasons for his leaving 

the city's service. It did not seem logical for an urban 

renewal director to resign because the original owners of 

the project stood to be given less than their due; such 

altruism is a rare characteristic among urban renewal direc

tors. It was known that Bray was involved in some personal 

real estate dealings at the time, which allegedly were not 

entirely honest, and that he was asked to resign. The al

legation could not be proved. 

Bray asserted that his project was primarily and 

predominantly socially motivated, in contrast to the eco

nomic motivations of the third director, his successor 

^Interview with William Bray Jr., November 1, 1967. 
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S. Lenwood Schorr. Bray also asserted that he had been able 

to lower the cost of the project to the city by gaining a 

change in normal HHFA procedures to fit the unique Tucson 

situation. Contrary to the customary procedure in the 

eastern implementation of the renewal program, Bray was able 

to secure non-cash local credit for right-of-way deeded by 

the city for improved streets, for the loss of revenue due 

to the anticipated drop in sales tax from removed commercial 

concerns, and for the loss of taxable property of the 

schools. He was able to conclude that HHFA was bending over 

backwards to be flexible to local conditions, provided the 

justification for the local position was proved. HHFA 

simply wanted a project in Arizona, he contended, and they 

were willing to bend the regulations to make it work. This 

is not an unusual set of circumstances, however. 

Because the change in regime in 1960 resulted in a 

change of project direction and, in HHFA's estimation, a 

drop in the quality of direction, the amount of flexibility 

was diminished. In response to HHFA's perceived fear that 

the Tucson project could fail because of staff ignorance, 

national direction became detailed and dominant over the 

62 
project as directed by Bray's successor S. Lenwood Schorr. 

62 
Interviews with William Bray, Jr., September 15, 

1967, numerous conversations with S. Lenwood Schorr, and 
discussions with other staff who were involved. 
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This change in HHFA's posture is especially evident 

in a review of the files of correspondence held by the city. 

They reveal a fundamental change in the character of inter

governmental relations from the 1957-1960 period to the 

1961-1962 period. 

When project direction fell to S. Lenwood Schorr, 

the community had been riding on an economic boom for sev

eral years. There was a "general feeling that Tucson, Ari

zona had all the answers, needed no help from anyone and 

63 
could lick the world if it wanted to." This characteri

zation was common in the 1957-1960 period described above. 

An economic decline would begin to have its effects through

out the community in 1961 however. The conditions would 

provide the true test of project management and project 

leadership. 

The minutes of the City Planning and Zoning Com

mission of September 12, 1961, indicate that Urban Renewal 

Director Schorr was able to show letters of support for the 

project from the Tucson Homebuilders Association, the Down

town Trade Bureau, the League of Women Voters, the Urban 

Renewal Subcommittee of the Chamber of Commerce, and the 

Diocese of Tucson. At this meeting the commission came out 

63 
Starret letter, p. 2. 
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in full support of the plan, paving the way for submission 

64 
of the plan to the mayor and council. 

The letter from the Tucson Homebuilders Association 

is illustrative: 

We feel the only realistic way to redevelop this 
blighted area is through a program of cooperation 
between Federal and local governments and private 
enterprise, whose responsibility will be the resi
dential redevelopment and relocation, we decry the 
'hollow slogans' of irresponsible individuals who 
clamor against government assistance and implore 
'free enterprise' as the sole tool to accomplish 
this vital project. 'Free enterprise' can and will 
do the Job in Tucson, but only with the help of 
the Federal Assistance programs of the Housing and 
Financ e A gency.^ 

However, William R. Mathews, Arizona Daily Star edi

tor and publisher, said that "the Mayor and City Manager are 

indulging in wishful thinking when they propose a project of 

this size for redevelopment. . . . I cannot subscribe to the 

philosophy of running to Washington, D. C., every time we 

get into a little trouble to beg for a handout. . . . Such 

an attitude weakens local responsibility and self-reliance, 

and it leads to extravagance!" Mathews said he was opposed 

to the urban renewal program because the voters of Tucson 

had in the past refused to go along with municipal 

^4City of Tucson, Planning and Zoning Commission 
minutes, meeting of September 12, 1961. 

^SLetter dated August 21, 1961. 
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participation. He added that "he could no longer have any 

confidence in proposals submitted through the City Manager 

because of recent disclosures in connection with water 

66 
deals." 

On October 22, 1961, Mathews devoted a front page 

editorial to opposing the renewal program. He castigated 

every aspect of the plan, including the lack of parking 

space for commercial shopping areas, the lack of playgrounds 

for the multi-family residential areas, and the lack of an 

adequate street-circulation system for the densely planned 

development. Private initiative would never come in as 

planned under such conditions, he indicated. "Not a penny" 

would be saved by the City Fire Department by raising struc

tural conditions in the area. And as to the high crime 

rate in the project area, "When it was finished, if it ever 

should be, the people of Tucson would find that those who 

like to live in slums, would have created new slums and that 

a new Skid How of crime, would have developed somewhere 

else in the city."**7 

^William R. Mathews, Arizona Daily Star, July 14, 
1961 address before the Tucson Board of Realtors, July 3, 
1961. 

^William R. Mathews, Arizona Daily Star, October 
22, 1961, p. 1A. 
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Mathews was given the credit for being the strongest 

opponent of the project by former director William Bray Jr., 

who termed Mathews the "biggest stumbling block." Bray in

dicated to this writer that with Mathews, opposition was not 

just a matter of principle. Mathews also owned property in 

the proposed area, and either did not like the way in which 

68 
it would be disposed, or disliked the proposed price. 

City elections intervened at this point in the devel

oping of the project. Urban renewal was not a significant 

campaign issue, although it was mentioned. On November 10, 

1961, Mayor-elect Lew Davis "let it be known that he does 

not favor the present administration's approach to the slum 

69 
clearance and redevelopment problem." During that same 

month, retiring Mayor Don Hummel and Mayor-elect Davis, 

after consulting with the citizens' committees, agreed to 

table the renewal plan for further study. The public hear

ing, which was to have been held on November 28, 1961, was 

postponed until after the first of the year (1962). 

This agreement is praiseworthy on the part of both 
men because, in the light of the results of the 
recent city election, in which the Republicans won 
by a 2-to-l margin, it was clear that the voters 
were opposed to the present administration's pro
gram. No one can say how much of that opposition 

68 
Interview with Bray, September 15, 1967. 

69 
Tucson Daily Citizen, November 10, 1961. 
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was engendered by the urban renewal plan, but it 
could be assumed that the plan, which has stirred 
considerable non-pa£tisan opposition,7^jas partially 
responsible for the election results. 

Leadership in the mayor1s chair then shifted to Lew 

Davis who had, according to the Arizona Daily Star, "paid 

little attention, and that little ambiguous, to urban re

newal . . • Neither did any member of the trio of Republican 

candidates who will go into office with him, make any strong 

71 
plea for the plan." The news clippings from political 

speeches of the other elected Republican candidates indicate 

that they too were either lukewarm or even critical of the 

urban renewal program. Once in office, Davis was not ready 

to go along with washing out the plan entirely. Being 

cautious in a speech before the Southern Arizona Chapter of 

the American Institute of Architects, he said "his adminis

tration had no fixed position on urban renewal, but wants to 

72 
hear from all segments of the population." 

To characterize the state and status of the Pueblo 

Center project at this time in Tucson politics is to picture 

a state of indifference on the part of the bulk of the vot

ing public. Among conservative elements who had been 

^^Bditorial, Arizona Daily Star, November 30, 1961. 

71Ibid. 

72 
Arizona Daily Star, January 11, 1962. 
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motivated to become vocal in their opposition, was enough 

crescendo to cause the responsible staff to panic. The pol

iticians feared their positions unless they opposed renewal. 

The reaction of Urban Renewal Director Schorr to the mount

ing opposition was to cut the project size drastically from 

360 to 76 acres, and to restrict the proposed reuse primarily 

to the community center and complimentary commercial facili

ties, which had by that time become the primary motivating 

force for the project. "The proposals for the reduced area, 

considered by the Mayor and Council in March, 1962, centered 

around the community center and the development of small re

tail shopping uses, with some limited high-rise apartment 

73 
uses." The reduced project was delineated, not at the in

stigation of citizen chairman Mundey Johnston*s suggestion, 

as reported in the newspapers, but by Hoy Drachman and Schorr 

working together to get a project palatable to the real 

estate interests. The revised plan was released by Schorr 

to the newspapers without the Mayor and Council having seen 

it, which brought an immediate hostile reaction from some 

councilmen. On January 20, 1962, the Star reported that 

Councilman Charles Brannin called Schorr's release an act 

73 
Roy Drachman and Vincent L. Lung, "The Pueblo Cen

ter Redevelopment Project Report Presented to the Central 
City Council of the Urban Land Institute, April 23, 1965, 
p. 5. 
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of "arrogance." On January 25, Brannin demanded Schorr's 

resignation. City Manager Porter Homer's resignation had 

already been demanded and received for these and other 

reasons. 

Why did Schorr decide to cut down the project after 

the change of administration and then publish it on his own 

initiative? Schorr was identifying himself with the cause 

of urban renewal during these months of intensive argument. 

Refusing to resign when his resignation was requested by the 

council majority, Schorr said: " ... no act of mine is 

going to result in the death of urban renewal in Tuscon. . . 

If those who wish to kill the program find other ways of 

doing it that will leave the responsibility exactly where 

74 
it belongs." 

When interviewed, Schorr recalled that the principal 

reason' for cutting down the project's size was to counter

act opposition to the project based on its size and 

ambitiousness. Since the project was economically rather 

than socially motivated in Schorr's view, removal of most of 
« 

that which was questionably marketable, and the retention of 

the economic heart—the community center--would achieve the 

75 project's basic objectives with minimal sacrifice. 

^Arizona Daily Start March 6, 1962. 

^Interview with S. Lenwood Schorr, September 1, 1967. 
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The new attitude toward urban renewal in the commun

ity would probably have brought out the opponents, no matter 

which aspect of the project was changed. By that time op

position or doubt had become ingrained. Size had become 

only a point on which the opponents could hang their res

pective hats. 

The new Republican majority on the council rode to 

victory on a thorough platform of criticism of the previous 

Democratic regime. They were certainly not dedicated to the 

cause of urban renewal, and were further influenced by a 

deluge of letters and petitions from opposing organizations. 

The American Institute of Architects, Southern Arizona 

Chapter, which had previously supported the plan over the 

signature of Robert J. Ambrose, President of the chapter, 

now endorsed the concept of blight prevention. He asserted 

that "the spread of blight can only be combated by vigilance 

on the part of the City in more effectively enforcing its 

76 
present powers." 

Innumerable letters of opposition from individuals 

called themselves "taxpayers," "anti-socialists," anti-

interventionists," and "economists," filled the files. And, 

to top it off, there was the prevailing faith that no issue 

Letter dated April 24, 1962, to the Tucson City 
Mayor and Council. 
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presented to public vote had ever survived in the face of 

77 
opposition from both newspapers. 

A prominent opposer to any urban renewal program was 

Realtor Dan C. McKinney, who addressed several communications 

to the mayor and council as Chairman of the Citizens' Com

mittee for Facts on Urban Renewal. Not well known or men

tioned in the newspapers at the time was the fact that Dan C. 

McKinney was, in 1961, president of the Real Estate Board of 

Tucson. Serving with him on the Board was Lew Davis, Mayor-

elect at that time. Was the relationship one of direction 

in policies, with Lew Davis taking the instructions? The 

two men were said to be close friends in the Republican 

party. The question may be answered both ways, depending on 

who was being interviewed, and their respective feelings 

toward the two men. A source who must remain anonymous, but 

who was close to both individuals, indicated that there was 

no particular linkage between McKinney and Davis. Davis ran 

as a moderate Republican in the race for mayor. There were 

other more reactionary candidates whom McKinney could have 

supported if he chose. This source explained the position 

of Davis as "spinelessness." He supported urban renewal 

77 The Tucson Daily Citizen now found it expedient to 
editorialize against the project, using arguments of previous 
opponents, on May 4, 1962. 
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privately prior to his election and in conversations with 

friends, only to oppose it or ride with the tide when the 

opposition began to build up and it was likely that the 

project would fail. The position of the Real Estate Board 

of Tucson was consistently in favor of urban renewal from 

1957 through 1962. On September 28, 1961, A. P. Brown of 

A. P. Brown Realty, and Chairman of the Board's Urban Re

newal Committee, "reported that the majority of his com

mittee recommended that our Board accept and support the 

re-use and development plan for the 'Old Pueblo Urban Re

newal Project Area.1 Mr. Brown so moved and after consider-

78 
able discussion the motion passed by a vote of 48 to 18." 

The Board favored its committee's position unani

mously, and despite the drifting of community opinion to 

opposition, and despite the individual position of Dan 

McKinney (who was replaced as president at the end of 1961), 

held to the position of support for renewal throughout 1961 

79 
and 1962. 

McKinney and others said: "The voters in the recent 

city election overwhelmingly repudiated the administration 

70 
Edward VanderVries, "A Brief Historical Sketch of 

the Real Estate Board of Tucson, 1921-1961," Tucson, Arizona, 
1961, p. 34. 

79 
Interview with A. p. Brotvn, September 6, 1967. 
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which proposed and fostered the plan by electing the present 

administration. . . . The urban renewal plan, McKinney said, 

has discouraged and made futile any private projects for im

provement or even proper maintenance of properties in the 

80 
area." 

The following was the response of the Mayor and 

Council of the City of Tucson, on May 7, 1962; 

Adopted Resolution 4980 rejecting the proposal for 
the urban renewal area known as the Southwest Sec
tion Central District Development Plan, Old Pueblo 
Project. Councilmen expressed regret that the 
Federal law made it impossible to submit this to 
vote of the people unless the Council accepted the 
plan in its entirety. They hoped private enter
prise would do the job now. Councilman Branin, 
Kirk, Linner, Reese and Woods voted "Nay." 
Mayor Davis declined to cast a vote on urban re
newal as requested by Richard Ageton, explaining 
that his vote was not necessary and that his 

81 stand on urban renewal had never changed. 

In rejecting the project, the mayor and council de

cided not to put the issue before the voters. This obviated 

any possiblity that might still have existed to acquire an 

affirmative popular vote. The Urban Renewal Department was 

81 
Summary Sheet of Proceedings of the Mayor and 

Council, dated May 7, 1962. Richard Ageton had previously 
gone on record in 1960 as advising the Young Republicans 
that urban renewal would "serve two purposes: to provide a 
foothold for federal interference in local affairs and to 
destroy the right to own private property." He was a former 
councilman. Arizona Daily Star, January, 15, 1960. 
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dissolved and Director Schorr tumbled from office, without 

the opportunity to appeal his case or resign, rfot to be 

heard from again until two years later when renewed interest 

in renewal would cause his bitterness to have its public 

airing. 

Some observers contended that such a vote might have 

favored urban renewal. The opposition was but a highly 

vocal minority. There was no way of substantiating this 

contention, however, as no reliable surveys of voter opinion 

toward the urban renewal project were conducted. It is 

likely, however, that the organized opposition had had a 

telling effect on a community of voters already reluctant 

to take on new responsibilities and financial burdens. 

An Analysis of Failure. After considerable analysis 

of why this first project in Tucson failed, Vincent L. Lung, 

City Director of Community Development from 1964 to 1966, 

summarized the factors under four headings: 

1. Lack of newspaper support. The editors of both 
newspapers opposed the Urban Renewal Project. 

2. Lack of professional staff experience in Urban 
Renewal. This resulted in an excessive amount 
of time for preparation of the plan, during 
which the opposition to such a plan developed 
fully. 

3. Lack of community participation. The Citizens' 
Committee on Urban Renewal was one, broad, di
versified group. It did not break into smaller 
sub-committees to study particular facets of the 
problem and acted primarily as a Citizens Support 
Committee. 
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4. Lack of commitment by the Mayor and Council. 
The Council was split on the Urban Renewal 
Project. Without a total non-partisan com
mitment on the part of the governing body, 
Urban Renewal maintained a continually con
troversial position in the political lime
light.82 

To these four points must be added the following 

additional comments: The original 360-acre project, as suc

cessfully executed, would have eliminated most of the worst 

slum and blighted areas in the old part of Tucson near down

town. Unfortunately, there were very few successful large 

projects in the United States during this period, for the 

difficulties encountered in such large projects do not have 

easy solutions. Problems usually centered around four dif

ficulties: first, redevelopment and land use; second, the 

inadequate market demand for the reuse of cleared land; 

third, insufficient housing resources to house displaced 

families; and fourth,insufficient fiscal resources for the 

local share of the new project cost. There is no evidence 

in the planning for this original 1957-1961 project to in

dicate tht the full scope of these problems was adequately 

understood or dealt with. The Tucson project, if it had 

succeeded, would probably have suffered the same experience 

82 
Vincent L. Lung and Roy Drachman, "The Pueblo 

Center Redevelopment Project; Report Presented to the Central 
City Council of the Urban Land Institute, April 23, 1965," 
p. 5. 
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of partial failure that similar projects of this size had 

encountered in other parts of the country. 

Tucson started the project in 1957, idealistically, 

to clear up the worst deteriorated area of the city. Pre

occupation with on-sight relocation dictated the design of 

low density residences. This would have usurped valuable 

downtown land. During the formative years of the project, 

the community had experienced rapid growth. There was con

siderable optimism as to market potential, especially for 

housing. Unfortunately, by the time the plan for the pro

ject was ready, the community growth was leveling off, and 

83 
the housing market was disappearing. 

Because of the size of the project, the land use 

proposals ranged from public housing and single-family resi

dences to heavy commercial and industrial uses. These uses 

are not normally compatible, at least not when combined in 

the same general area. In downtown and adjacent locations, 

where land values are the highest, these uses may, if ar

bitrarily developed, hinder the future development of the 

properties. Industrial uses were planned adjacent to the 

proposed and now completed Interstate I-10 freeway. On the 

83 
The above summarized and paraphrased from an un-

authored, undated document entitled "Additional Oomments on 
the Old (1957) Project." 
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surface, it seemed to be an excellent idea. However, the 

market demand for industrial land had tapered off since 

1957, and there was no active market in 1962. Highway-

oriented development—for example, motels, restaurants and 

similar facilities—which are more compatible to a central 

business district, would have brought a quicker market de

mand. Development in mixed residential units would have 

required very careful planning and regulations. Adding 

public housing to the program would have made it even more 

difficult to induce private housing development. It was a 

potentially incompatible reuse proposal. There was no in

dication that these considerations were studied in any 

great depth. 

In Vincent Lung's analysis referred to above, item 

two cited the lack of professional staff experience, result

ing in an excessive time period for preparation of the plan. 

A survey and planning application was submitted in 1957 and 

approved in 1958. It took nearly four years to bring the 

plan to the point where it could be submitted to the public 

for discussion and approval. No renewal program can sur

vive such lengthy uncertainty. It indicated the lack of 

staff competency and professional experience in dealing with 

urban renewal. Three urban renewal directors--Gene Helbig, 

William Bray Jr., and S. Lenwood Schorr—rose and fell during 
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this period, and with each change there were the accompany

ing delays and inconsistencies. Ihe motives and desires of 

the political body seem to have had no positive direction. 

If there was any genuine interest in renewal, a positive 

public policy would have had to have been cultivated in 

order to point the way. The staff level of competency 

showed no capability of achieving this objective. This 

accounts for the lack of commitment by the mayor and council 

cited in Vincent Lung's analysis above. 

The project area that was cut down to 76 acres in 

1962 was more reasonable and feasible. Though the 1962 

amendment was developed in h.aste by Director Schorr, it 

showed a proper concept for redevelopment in terms of a 

clear knowledge of what the reuse for the land ought to be, 

and what a manageable project was. But unfortunately, the 

dye of public apathy had been cast. The project was finally 

eliminated in 1962 due to the mounting opposition against 

any type of project. 

A final factor which is difficult to document, al

though it may have a degree of validity, might be mentioned. 

Recent discussion on the first project revealed an important 

reason why the project failed. It is contended that the 

project was governed by an authoritarian organization in its 

final year. Few knew what was happening outside the urban 
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renewal office. As a result, the project was not presented 

to the mayor and council on a coordinated staff basis in such 

a way that the council had full awareness of what was occur

ring, full control over its operation, or confidence that 

all staff expertise had been incorporated. Nor did the ur

ban renewal staff organization have sufficient exposure to 

the public or make an attempt to mobilize necessary support 

for the project. This refers further to the improper use of 

citizens' committees as indicated in Lung's analysis. Citi

zens' organizations must be led by staff, told what to do, 

and then given the impression that they have done the whole 

job themselves. The seeds of ruin of the first project were 

in the project's organization. On the question of citizen 

participation, Vincent L. Lung remarked later that in con

trast with the relative ignorance of the public regarding 

the first project, in 1964 "we are doing this project in a 

gold fish bowl . . . this time if we 9° down the drain peo

ple will know why." 

City Principal Planner Frank Sortelli was one of the 

few planners who worked *ith the city through both projects. 

According to Sortelli, the local situation, reflected in the 

consensus on urban renewal, could be seen very profitably in 

contrast with the national scene during that period. Tucson 

had experienced a growing conservatism throughout the years 
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preceding 1964 and 1965. This conservatism responded with 

enthusiasm to the doctrines of Barry Goldwater. Outward 

manifestations of conservatism included such utterances as: 

federal aid was not necessary because private enterprise could 

do the job of urban renewal; federal aid would mean federal 

control; the use of public eminent domain endangered the in

stitution of private property; and urban renewal had actu

ally accelerated deterioration by providing an incentive for 

delay among private developers. These were only a few of 

the conservatively based attitudes toward renewal which 

caused the first project to fail. The conservative attitude 

had built up to such a momentum in the community, and had 

vocally dominated all other views, that few people had been 

able to accept anything that ran counter to this philosophy. 

To disagree and favor the unknown would be demanding indi

viduality and adventuresomeness not common to public issues 

in Tucson. The philosophy had an economic incentive be

cause Tucson had been riding on an economic boom, primarily 

in construction and in manufacturing, for several years. 

Federal aid, which had the distasteful connotation of 

"federal control," was not necessary or desirable in view of 

the city's "independent" economic viability. Tucson could 

do anything it had to do entirely on its own, without 

"federal intervention." 
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This economic boom did not last and could not have 

lasted indefinitely. The completion of the Titan missile 

project construction in 1961, the tapering off of home con

struction in 1962, the severe drop in the manufacturing 

sector of the economy, severe layoffs at the Hughes plant 

in 1959, and the deterioration of the economy in general 

after 1962, had the effect not only of robbing the economy, 

but also of altering the philosophy of government. The 

employment levels in the manufacturing sector gave some in

dication of the drop of manufacturing in relative economic 

importance. Between 1956 and 1962, manufacturing employment 

varied between 8,300 and 9,800 persons. In 1963, the figure 

rose to 10,200 persons, but dropped in 1964 to 6,500, the 

year the mayor and council accepted the idea of reconsider

ing the Pueblo Center project. In 1965 it dropped further 

to 6,200. 

In the construction industry, total employment rose 

from 4,400 in 1956 to 7,500 in 1961, and hit an accelerated 

peak of 11,300 in 1962. In 1963 when renewal interest was 

first being revived, construction employment had fallen 

back down to 6,900 persons, to 6,000 in 1964, and to 5,300 

in 1965. 

Total employment figures in this period show the same 

pattern: 
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1956! 67,000 1959: 79,300 
1957: 71,500 I960: 83,800 
1958: 73,500 1961: 87,000 

1962: 94,500 

In 1963, however, the tapering off occurred, led by con

struction, with 94,500 employed. 

1964: 91,000 1965: 90,000 

The tapering off of these economic activities did not change 

the attitude of the people of the community. People rarely 

adjust their way of thinking and attitude toward such things 

as urban renewal as quickly as underlying conditions change. 

In 1961 and 1962, when the first urban renewal project was 

actively considered by the public for the first time, the 

reality of the economic deterioration had not as yet hit 

home. It had not had its full effect on personal economies 

and outlooks. A year later, in 1963, various elements of 

this economic slackening off were beginning to show their 

effects on construction interests. Policy makers were be

ginning to feel the influence of the hard hit economic 

groups. 

On the national scene, Barry Goldwater was nominated 

from Arizona for the presidency. The feeling of conservative 

minds in Arizona, and of many in Tucson, was that he could 

not lose, because conservatism was the way of the future. 

But Goldwater lost severely in 1964. The extent of his loss 
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came as a great shock to conservative organizations and in

dividuals throughout the state and city. The fact of this 

loss caused a disillusionment with conservatism, the dis

solution of several conservatively oriented groups, and the 

rejuvenation of consideration for several programs which 

were opposed by the conservative influence, such as urban 

renewal. When urban renewal was considered again in 1964, 

and the economic groups of influence became those of a 

moderate inclination, urban renewal was not the anathema 

that it had been in 1961 and 1962. It was the product of a 

newer way of looking at things based on an entire nationwide 

disillusionment with conservatism. 

Finally, it was mentioned above that a planning ad

vance of $151,000 was granted the city for the Old Pueblo 

project. If the voters of the city were to reject the re

development plan, this amount would be regarded by HHFA as 

a grant. If the mayor and council were to reject the plan 

without placing it before the people, HHFA would, according 

to the contract, regard the money as a loan, repayable with 

interest at a future date when a project with urban renewal 

funds was reinstituted at the same location. The latter is 

what actually occurred. It has been indicated to this 

writer that the mayor and council were not aware of this 

distinction when they decided against submitting it to the 
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voters. They did not understand that they were indebting 

themselves. It was understood by William R. Mathews, how

ever, who deliberately chose not to reveal the fact to the 

council or the people. 



CHAPTER 6 

THE CURRENT PROJECTS AND WHAT CAN BE ANTICIPATED IN RENEWAL 

In November, 1964, the mayor and council of the City 

of Tucson decided unanimously to reexamine a possible urban 

renewal project in the Old Pueblo area. The area to be con

sidered was the same general area as had been rejected in 

1962. The reasons for reconsidering were related first to 

the economic situation of the community and second, to the 

glaring blight of the area being considered and its detri

mental effects on the adjacent central business district. 

The primary factor in the reinstatement of urban 

renewal as a serious direction of policy was the economic 

deterioration of the community: "the economy of Tucson was 

in a decline and it was generally felt, correctly or incor

rectly, that an Urban Renewal project might well present an 

opportunity for the construction industry to engage itself 

productively. Urban Renewal was considered to be 'instant 

industry. M|1 The poj>ular community attitudes toward the 

economy and toward the role of government in the economy 

''"Vincent L. Lung and Roy Drachman, "The Pueblo 
Center Redevelopment Projectj Report Presented to the Central 
City Council of the Urban Land Institute, April 23, 1965," 
p. 7. 

291 



292 

that had been developed during the post-war period had not 

been lost or entirely disillusioned when the economic decline 

began in 1958 and 1959. The decline was gradual but steady 

in the crucial areas of manufacturing and construction. It 

was so gradual in fact that the public retained its boom-

supported conservatism. Local exponents of independence 

from intervention of the national government in local af

fairs still carried the day and prevailed in 1961 and 1962. 

But the econ^jyLc situation was considerably more serious a 

year later. Real estate interests were beginning to look 

around for help. 

The Resurgence of Interest in Renewal; the Background 
of the Present Pueblo Center Project 

The idea of renewal of the downtown area of Tucson 

could not or would not die. The real estate interests in 

Tucson had supported renewal activity, even if nationally 

assisted, from the initiation of the first project. A year 

passed and the storm subsided, but some people had not 

stopped thinking about improving the Old Pueblo District. 

Aside from the various historic groups destined to preserve 

adobe wall structures for historic and beautification rea

sons, the property interests in Tucson generally favored a 

drastic change in the downtown area. Downtown commercial 

interests, speaking collectively of the Tucson Trade Bureau, 
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the Chamber of Commerce, and persons from the Tucson Re

gional Plan Inc., were pushing urban renewal as a means of 

giving business a life in the central area. This was in 

opposition to a movement of many commercial concerns to the 

east side of the city and out of downtown. Urban renewal 

provided a remedy, so it was thought, especially if a com

munity-convention center could be constructed in the project. 

The Tucson Board of Realtors proposed to the mayor 

and council in February, 1963, that the Build America Better 

Committee of the National Association of Real Estate Boards 

be invited to Tucson to study the needs for renewal. Don 

McICinney, no longer president of the board, who had to a 

large extent been credited with bringing about the failure 

of the previous project, had consented to the wishes of the 

board, but made the following statement (summarized from the 

City Clerk's minutes) when asked whether he objected to the 

committee's coming to Tucson: 

He felt the desire to have the team come now was 
simply an effort on the part of some members of the 
Board to reopen the subject of Urban Renewal in the 
community. He said that this was the only reason 
why he would object to inviting the team. 

He further predicted that there would be a grand 
battle if the subject of Urban Renewal were re
opened. Mr McKinney declared that if the proposed 
survey should be an attempt to reopen the subject of 
Urban Renewal, he wished the record to show that the 
present proposal was the opening wedge which brought 
it about; and, if Urban Renewal must be reopened, 
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then there was nothing he would rather see than a 
complete report from the Build America Better Com
mittee upon wjjich! to base differences in regard to 
such program. 

The membership present at a general meeting of the 

Board of Realtors passed by a 77-30 margin the invitation to 

the Build America Better Committee. The mayor and council 

and the Tucson Board of Realtors then invited the committee 

to Tucson, in a council vote which recorded no one in op

position; Councilmen Kirk, Rallis, Reese, Storch and Woods 

in favor; Mayor Davis: absent, and Mayor Pro-tempore Linner 

not voting.3 

The report prepared by the Build America Committee 
I 

was one continuous progressive recommendation after another 
i 

on subjects of zoning, annexation, community facilities, 

i 4 
codes, and neighborhood rehabilitation. In the area of re-

i 

newal the report recqnmended broad action either on "a 
| 

purely local basis," or "it can seek federal assistance under 
| 

the urban renewal program." The following was their prin-
I l 

cipal recommendation: 

^Minutes of t 
February 18, 1963. 

le City of Tucson Mayor and Council, 

^Resolution No. 5318, dated March 11, 1963. 

^Build America Better Committee, National Association 
of Real Estate Boards, An Action Program for Tucson; An Ad
visory Team Report to the City of Tucson, Arizona. 1963 
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Two types of renewal action are needed in Tuc
son. A limited core of the Meyer Street area 
should be cleared of present structures and com
pletely redeveloped. Major rehabilitation is 
needed in broad sections of the El Rio and South 
Park Avenue areas. 

Tucson has been talking for 20 years about re
developing the Meyer Street area. The time has 
come for action. 

We believe grandiose plans for a redevelopment 
project covering 360 acres were unrealistic in 
terms of structural deterioration and the market 
for proposed re-use. However, there is no question 
that the Meyer Street neighborhood must be cleared 
since it has no future. Our suggested proposal 
for consideration is based primarily on field ob
servation and a judgment of the potential for 
absorption of cleared land. In our opinion, a 
reasonable approach would be to take a limited core 
section of some 100 acres or less and carry the 
redevelopment program through to completion in 
this section before attempting more far reaching 
efforts that could create cleared land for which 
there might well be no market. 

We believe an optimum project can be developed 
in the Meyer Street area. In other words, redevel
opment of this section offers the maximum re-use 
potential because of its key central location com
bined with a maximum opportunity to remove 
blight. 

As Vincent Lung was to comment a year later in April, 

1965, "No immediate action was taken on the basis of the 

committee report, but it did serve to continue the focus of 

public attention on the appalling conditions in the Meyer 

6 
Street area." 

5Ibid., p. 35. 

^Lung and Drachman, p. 6. 
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The Tucson Daily Citizen reported on June 12, 1964, 

that the city's former urban renewal director, S. Lenwood 

Schorr requested that the Tucson Board of Realtors press for 

a pilot slum clearance and redevelopment plan. The board 

had not made a public stand on the Build America Better Com

mittee report. Schorr noted that 

. . . those who had asked that project planning be 
ended had promised that "if only urban renewal 
could get out of the way . . . private enterprise 
could do a 'marvelous job* of redevelopment. Let 
us now admit that nothing has been done to make a 
dent in the problem . . . the same shoddy con
ditions, the same deterioration and blight, the 
crime, fire, disease--all the conditions of a dis
graceful slum--that existed two years ago, exist 
today, but they are two years older." 

Possibly saying as sensible a statement as has ever been 

said in Tucson in the area of renewal up to that time, 

Schorr added, "'if the project is good, federal aid is jus

tified. If it is not good, we shouldn't have the project. 

But let the project be the test. We owe it to ourselves to 

7 
cease this hypocrisy concerning federal aid.'" 

Schorr made several speaking engagements during the 

early part of 1964, taking advantage of what seemed to be 

a rejuvenated interest in the community for urban renewal. 

His pleas brought immediate demands for "equal time" from 

realtor Dan C. McKinney. 

7 
Tucson Daily Citizen, June 12, 1964. 
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The city administration, then under the leadership 
j 

of City Manager Mark E. Keane, had begun to have difficul

ties with the City-County Planning Department in terms of 
i I 

responsiveness to policy and administrative directives. 
j 

Nationwide recruitment was begun for a community development 
j 

director who could be inserted between the management level 

and the planning director to bring about policy responsive-
i 

ness from the planning department. Vincent L. Lung was re

cruited from Milwaukee, Wisconsin where he had been the 
i 

planning director. The purpose in bringing him to Tucson 

was not to initiate an urban renewal project But after he 

had arrived it was discovered that he had directed urban 
i 

renewal activities in Milwaukee and was experienced in the 
j 

field. 

At the instigation of Keane, who had!secured the 

city council consensus on a new project, planning under 
| 

Lung began at a rapid pace. On September 9,|1964, the mayor 

and council formally ordered City Manager Keime to recommend 

an urban renewal program "as expeditiously as possible." 

The motion was made in public session by Councilman James 

Kirk, who said he was acting because "we're in an economic 

recession now" and "private enterprise had not been able to 
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g 
do the job in the Old Pueblo area." Kirk was one of the 

councilmen who had opposed the previous project in 1962. He 

and G. Freeman Woods acted identically under different sit

uations. 

A survey and planning application was prepared 

after extensive studies of the previous Old Pueblo Area 

project. From a staff and professional point of view: 

The primary reason for selecting this size .£79.3 
acres7" of redevelopment project in the face of a 
large area of slums and blight, was the staff 
feeling that a larger area would be difficult to 
market in the relatively near future. This is 
based on the lack of demand for residential hous
ing throughout the community.^ 

More in response to the community's economic in

terests: "An additional factor is the declining retail 

function of the Central Business District in the face of 

extensive competiton from regional shopping centers in out-

i ^ „10 lying areas." 

On December 1, 1964, the Arizona Daily Star in

dicated that 

Tha City Council made a 180 degree turn yesterday 
by embracing urban renewal only two and one-half 
years after turning down federal assistance in the 
amount of $4,000,000 to rehabilitate 76 acres 

Q 
Tucson Daily Citizen, November 30, 1964. 

9 
Lung and Drachman, p. 7. 

10Ibid. 
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south of Broadway and west of Stone Avenue i. . . 
Tucson Real Estate Agent Roy Drachman was appointed 
Chairman of a City Committee to plan a program for 
public improvements--including recommendations on 
urban renewal and a $22,000,000 bond improvement 
program. 

Drachman was later to say: "I was against urban renewal for 

many years. But we have to face facts. If we don't take ad

vantage of this, our money will be appropriated for other 
; ( 

communities. People have said let private enterprise take 

care of that area! Well, it's been there for three years 

and nothing has happened. If anything, it's gotten worse.11^ 

Drachman's fluctuations on the subject |of renewal 

were explored in an interview. It is apparent jthat Drach

man 's way of thinking was always distinctly moderate. He 
: I 

was not a leader during the postwar period. It! was only 
| 

when conservatism had ebbed that he emerged as Ian acceptable 

j 

leader. His position during 1961 and 1962 was jof little 
! , 

Consequence. 
I I 
j ' | 

In view of Drachman's position of significant in-
I 
i 
::luence in the community in 1964, he was asked why he op

posed the large project in 1962, only to lead the proponents 

in 1964. He indicated, first, his distinct belief in the 
I ' I I 
impracticality of the large project proposed previously. 

Hot only were similar large projects failing across the 

^Arizona Daily Star, November 9, 1965 p. 1. 
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country, but they were failing in areas where central area 

land was far more marketable than it was in Tucson at that 

t irae. s 

Second, Drachman did not believe in creating addi

tional commercial competition for the already hard-pressed 

downtown area. Nor did he believe in the practice of taking 

housing property from one person and selling it to another 

for purposes of making profit, as privately developed hous

ing had been proposed for the first project. Finally, he 

was and remains opposed to public housing. The combination 

of all these elements in a single project made it unworkable 

in his estimation, and hence his opposition. 

Drachman helped lead the way toward a scaled down 

project in 1962. He favored a renewal effort for public re

use, and limited private reuse if this did not involve en

couraging further competition. When the project was 

reinstated in 1964, Drachman had been personally unsuccessful 

in assembling land on his own initiative, and was anxious to 

assume a leadership position when the opportunity was 

created. 

Drachman indicated that he had tried to redevelop 

the Old Pueblo area on a private basis ever since the war 

with various individuals and had failed each time. He con

cluded that publicly sponsored urban renewal was the only 
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way. Repeated failure was due to ridiculously high priced 

properties, whose owners had no idea of their actual worth, 

sometimes asking as much as $2,000-3,000 per front foot, 

12 
simply because it was "their home." 

With a small but elite staff of a project planner 

and an administrator, Vincent L. Lung went to work on a pro

ject schedule which would have dazzled previous city re-

newers. Working through long days and short nights, Lung 

and a small staff put together a survey and planning appli

cation in less than two months for submission to the regional 
% 

office of the Housing and Home Finance Agency. It wais ap

proved in record time of one month and five days on March 
| 

6, 1965. 

Concurrently, the Municipal Capital Improvements 
I | 

Committee was formed, also under Roy Drachman's leadership, 
| 

to prepare the necessary revenue bond funds to support im

provement projects throughout the city, including projects 

within the urban renewal area. Designated as the key land 
j | 

use within the new 79-acre Pueblo Center Redevelopment Pro

ject was the perennial proposal for a community center. 

The bond campaign was an important and inseps 

part of renewal activity, because it incorporated in 

rable 

its 

in 
Interview with Roy Drachman, September 5, 1967. 
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initial stages an amount to fund the community center. The 

bond projects also included provisions for the construction 

of the city hall tower and other major improvements through

out the city, including subsurface improvements in the pro

ject area. In approaching the bond program, for which there 

was a definite possibility of defeat at the polls, the citi

zens' committee had either to overcome or neutralize the 

principal centers of opposition. The old ghost haunted the 

committee--that a major public referendum had never succeeded 

in the face of newspaper opposition, and William R. Mathews 

was prepared to editorialize against the bond program if the 

community center were included. The city and its committee 

therefore sumbitted to Mathew's desires, and the program 

was presented to the voters without the crucial center. In 

order for the renewal project to succeed, an alternative 

method of financing had to be found for the center. This is 

not the place for an analysis of the research effort carried 

on by the city, principally by Assistant City Manager for Ad

ministration Jack Urie, and climaxing with a consultant re

view conference on the community center in 1966. An 

acceptable means was eventually found in the lease-back 

purchase method; which required no additional popular ap

provals and necessitated only the setting aside of amounts of 

money over a period of several years. 
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City Manager Mark Keane worked in close partnership 

with Vincent Lung and Jack Urie in a kind of management team 

effort with the citizen committees that was indispensable 

for mobilizing a group of hesitant, conservative and igno

rant (on community development concepts) councilmen. The 

renewal plan was presented to the mayor and council on 

October 19, 1965, and the public hearing on the plan was 

scheduled at that time by the mayor and council for November 

8, 1965. The November 9, 1965, Arizona Daily Star noted 

that the opponents were shoved into the background by the 

unanimous approval received by the citizen groups throughout 

the community for the new urban renewal project. The success 

in accomplishing this citizen organization was attributed to 

Vincent Lung. Lung divided the Committee on Municipal 

Blight into a series of subcommittees to handle actively 

various aspects of the urban renewal project, and to gain 

support of organized elements of the community. In the mean

time, Don Hummel, former mayor and prime instigator of the 

project which failed in 1962, had been scorning the new pro

ject before the public, calling it a "farce" that "would 

solve nothing." "The new plan does not take in enough land 

for a subdivision, does not solve any street problems, would 

fail to rebalance the city and would not produce jobs with 



304 

13 
major construction." What he did not explain was why an 

urban renewal plan would have to take in a subdivision size 

land area, why solving street alignments would have to be 

the purpose of a project, how renewal could ever rebalance a 

city, or how renewal construction employment could be any 

more than a drop in the economic bucket. 

On October 18, 1965, the urban renewal plan was pre

sented to the mayor and council, with a new project cost after 

land resale of $10.6 million. It was estimated at that time 

that $4.6 million would be derived from land sale. On Novem

ber 9, 1965,"encouraged by the solid backing of nearly 400 

Tucsonans at a public hearing, the City Council last night 

14 
unanimously adopted an 80-acre urban renewal project plan." 

The paper also noted that less than a do2en persons 

stepped forward to object to the project. Observers have 

agreed on the reason for this. The pace had been so rapid 

and unexpected that the opposition had not had a chance to 

organize and sound off effectively, despite the fact the 

public was fully informed on every step taken. 

Noting that the city was going to try again for ur

ban renewal with the assistance of the national government, 

^Arizona Daily Star, February 11, 1965. 

^Ibid. , November 9, 1965. 
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Representative Morris K. Udall indicated on December 7, 1965, 

that Tucson is "suffering the consequences" of abandoning an 

urban renewal plan several years ago. He indicated that the 

previous plan was one of the best thought out, most broadly 

based plans ever put together by any city, which does not 

15 
say much for other cities, of course. 

The final obstacle before the Pueblo Center Project 

could get underway was the public referendum on the sale of 

short-term bonds to finance project operations. The election, 

held on March 1, 1966, was in effect a referendum on the pro

ject and on urban renewal, and was highly favorable. Of the 

total city-wide vote of 17,363, 59 per cent, or 10,208, 

favored the project, thereby allowing the city to borrow up 

to $14 million in working capital. 

The ward totals revealed strongest support for ur
ban renewal in the West and South Sides. Ward 1, 
on the west, approved it by more than two to one, 
1155 to 558. In Ward 5 on the south, the vote was 
1020 to 632. Support was weakest in Ward 3, the 
north central portion of the city. There the vote 
was 1517 for and 1234 against . . . The project 
was approved by nearly 3-1 at Safford Junior High 
School, which is two blocks from the project area 
and the place where most area residents normally 
vote. The margin was 234 to 80.^ 

15 
Ibid., December 7, 1965. 

^Tucson Daily Citizen, March 2, 1966. 
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The financing plan for the project was presented to 

the voters in the following way: $15 million was the pro

ject's total cost which, minus the proceeds from the sale of 

land, would make the net cost $10.5 million. Two-thirds, or 

$7,000,000, was approved for funding by the national govern

ment (HUD). The local share, $3,500,000, would be made up 

through so-called "non-cash credits" derived from the cost 

of construction in the project but not included in the pro

ject cost. The components of the local share and, therefore, 

the ability of the city to carry out the project, depended 
* 

first on the successful bond election of June 1, 1965. The 

election provided funds for the construction of streets, 

sewers and water connections in the project area. Second, 

it depended upon the Pima County bond election. The ap

proval of $3,100,000 of bonds was granted to finance the 

underground parking garage and other general government 

buildings. 

Through a rather unique example of local intergovern

mental cooperation, city and county managed to agree to the 

city's use of county expenditures for non-cash project 

credit, principally in the county parking garage. 

Appraisals on the project property were acquired 

during 1966. The offered price for each parcel had to come 

within the limits of two qualified appraisals. Acquisition 
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of land and the relocation of those to be displaced began 

during early 1967. As of December, 1967, 40 per cent of all 
* 

project land had been acquired, and 30 per cent of families, 

individuals and businesses had been relocated. Acquisition 

of all land was expected to be completed during mid-1968, 

with demolition and new construction running concurrent 

with the clearing of land. Just as with the original pro

ject, the principal land reuse was the community center com

plex. Public buildings dominated much of the area. There 

were three large Pima County office buildings already under 

construction, the city hall, the city police and courts 

building, the central fire station, and a newly agreed upon 

federal building. An art center was planned to take up the 

northern corner of the project. A convention hotel was 

planned adjacent to the community center. Commercial-

business area was limited, with only a small percentage of 

the total project devoted to specialized uses such as 

specialty shops and restaurants. The marketability consult

ants advised that the demand for commercial land would be 

marginal and should be minimized. 

Jhe battle as to the building to preserve and where 

they should go continued among the historic-minded groups in 

town. At least two old homes were slated for retention, in

cluding the one-time home of the Governor of the Arizona 
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Territory, General Fremont. There were also those who be

lieved that there was not a single building worth saving, 

despite historical significance, and wanted the whole area 

junked. At the end of 1967, the revision of the plan for 

presentation to the mayor and council during 1968 contained 

considerable emphasis on historical and Mexican-American 

heritage architecture. There had been an increased interest 

in heritage among the Tucson population, on the part of com

mittees having a part in project planning, and among those 

on the governing body. 

The Pueblo Center Redevelopment urban renewal pro

ject was underway and could not be reversed or dropped. It 

could be delayed through difficulties of land acquisition, 

such as reluctant property owners holding out and requiring 

condemnations to be brought against them. The fact that the 

project itself was irreversible was remarkable in part be

cause it was the eighth begun in Arizona. The previous 

seven in Phoenix, Flagstaff, and Tucson had been started 

but dropped. 

To what can success in Arizona R-8 be attributed? 

First of all, the mayor and council were thoroughly informed 

and were committed to unanimous support of the project. 

This was regarded by the late Vincent L. Lung as one of the 

most important factors in a successful project. An 
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uncommitted and unparticipating council was one that could 

fluctuate with public opinion, failing to lead the public 

or to provide policy direction to staff. 

Second, while it may be true that some of the na

tion's most successful guiders of urban renewal projects 

have had no experience in such projects, nevertheless they 

were exceptionally brilliant and imaginative people. A com

petent and experienced staff was usually required for a 

successfully administered project. Most of the credit for 

the successful initiation of a project had to go to the 

late Vincent L. Lung, therefore. Lung died before the pro

ject changed the face of the community. Nevertheless, he 

was able to mobilize support for the project in a short 

period of time, doing much of the work required to complete 

the necessary planning details himself. His staff was 

small: a professional planner who he trained in renewal, 

an administrator to relieve him of the load of accompanying 

paper work, and three additional persons in the programmer-

administrator category, who were occupied with work on pro

ject development, as well as with expansions into related 

new a ct ivit ies. 

Third, the cooperative parnership with the regional 

staff of the Urban Renewal Administration (URS, HHFA, then 

HUD) was significant. The relationship which national 
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experts in an activity such as urban renewal had with local 

officials depended on their professional competence and 

ability to communicate professional objectives. Given a 

continued high level of competence in URA, the extent to 

which a cooperative effort could be developed depended on 

their respect for the professional capabilities of local 

staff. A factor in the success of the present project, as 

revealed in the three years of conversations this author had 

with the national officials involved, was the high regard and 

respect held by HUD for Vincent Lung and for City Manager 

Mark Keane. It is apparent that had individuals of lesser 

stature been in the positions of Director of Community De

velopment and City Manager respectively, URA would not have 

gambled on a third project in as many years from the City of 

Tucson. This relationship, coupled with frequent trips by 

Lung and members of his staff to San Francisco and the HUD 

regional office abbreviated application review time. The 

project was rapidly placed into execution. 

Fourth is substantial citizen involvement in commit

tees devoted to the carrying out of the project. In con

trast to the first project, where citizens were brought in 

at the last minute to act as a sounding board for decisions 

already made, citizen committees were organized from the 

very beginning in this current project. Led by moderate but 
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influential Roy Drachman, the citizens broke into special

ized committees, according to their capabilities and in

terests, to assist in the project planning. Committees were 

devoted to planning and land use, project marketability, 

housing and relocation, public information, and the refer

endum campaign. The committees .met often, and during the 

crucial period at least once a week, to discuss decisions 

with staff and project consultants. This dialogue, where 

all interested elements of the community materially con

tributed to the substance of the decision-making process, 

cannot be overemphasized as an important contributing fac

tor to project initiation. 

Fifth, the news media were mobilized. They pro

vided a broad program of public information, including news 

coverage by radio, television and the newspapers. The Tuc

son Daily Citizen, which supported the cause of urban re

newal in 1957, only to reject it along with the crowd in 

1961 and 1962, came out in vociferous support of this pro

ject. Although occasionally critical of the city adminis

tration in related areas, the Arizona Daily Star remained 

quiet and neutral. Only on February 22, 1966, did the Star 

recommend a vote of "no" on the public referendum. By then 

most of the needed support had been mobilized, and the 
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editorial itself was relatively mild--a lip-service to op

position. 

Is there an economic explanation for the success of 

the Pueblo Center project's first stages? It is probable 

that economics, in the sense of construction doldrums, was 

important in achieving the initial acceptance of the pro

ject in 1964. Urban renewal was thought to provide "in

stant industry," although this was an incorrect assumption. 

While renewal does mean demolition and construction con

tracts, these are not available immediately. The effects 

are usually delayed for what can be years. Because the 

economy had declined seriously by 1964 and 1965, the public 

had become receptive to a distinct alteration of policy. 

Various issues have caused animosities to be shown 

during the project's formulation, but probably no more than 

would be normal, and certainly none which were serious 

enough to cause the death or failure of the project. Such 

issues between the city and the county as whether or not to 

close Pennington Street, a principal artery through the 

central business district, or the disagreement on where to 

put the proposed planetarium, have been minor and were re

solved before they could get out of proportion to their 

actual importance. 
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What could cause the project's failure? First of 

all, the land had to be acquired by the city from property 

owners who had ridiculously exaggerated the values of their 

properties before potential buyers. Parcels which remained 

to be acquired at the date of this writing were hold-outs 

which the city would be required to condemn, with the re

sulting legal entanglements. Legal difficulties in excess 

proportions, with harmful publicity against the project, 

could cause the project to be interminably delayed and 

jeopardized. 

A leading opponent to the city's asking prices on 

project properties was one Eddie Jacobs, whose incitement 

17 
of the property owners began to cause a serious situation. 

Jacobs was hurting the city's public relations image through 

press coverage, by insisting that the city was not offering 

fair prices for properties. He was also intervening in 

purchase negotiations with property owners: 

. . . he is allegedly "assisting" some owners in nego
tiating with the City, and on many occasions where 
the owner desired to participate in an orderly nego
tiation, Jacobs has lost his temper, made unrelated 
and unfounded charges and allegations, interrupted, 
and made it generally impossible for the City's 
negotiator and the property owner even to talk to 
each other, much less try to reach any sort of agree
ment . 

*^Memorandum from Donald H. Laidlaw, Urban Renewal Ad
ministrator to Roger O'Mara, City Manager, dated August 25, 
1967. 
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The Jacobs argument was based on the contention that 

his own appraisals were higher than those acquired by the 

city, and the city's were adjusted downward unfairly. 

Jacobs was not a long-term threat, however. Despite his 

interventions, the project continued to acquire properties, 

to demolish buildings, and generally to meet its schedule. 

It was too early to tell whether any of the problem acqui

sitions would cause any court tests of the project which 

could seriously jeopardize the project for any lengthy per

iod of time. 

The Future of Renewal and Conservation in Tucson 

The City of Tucson was currently managing an urban 

renewal clearance project --Pueblo Center, one concentrated 

code enforcement program with a second in the application 

stage, and a community renewal program. Undoubtedly, more 

code projects would follow as the first two were brought 

near completion. The results and recommendations of CRP,which 

would guide city decisions in renewal and conservations ef

forts, would not begin to be known until well into 1968, 

when a solid basis for choosing subsequent assisted and un

assisted projects of all kinds would be available. In the 

meantime, talk continued about a second urban renewal pro

ject: Should it be clearance or "rehab" oriented; should 
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it be residential, industrial, or aimed at some other re

use? 

If the second project were to follow the desires of 

staff, it would be directed toward assisting the development 

of low-income housing in one of the poor west side neighbor

hoods. The project would be located in the South Park area 

where, the poorest living conditions existed; in Vista del 

Pueblo, a prime residential area where only the existence of 

blight pockets and inadequate subdivision inhibited private 

development of low cost housing stock; or in El Rio, adjacent 

to the heavily populated Manzo area, with plenty of room for 

residential expansion once the blight was removed; in the 

unhealthy Anita or Farmington areas where housing was 

wholly delapidated and unsanitary; or in numerous other west-

side areas. Depending on the exact area, the proj'ect would 

be aimed toward preserving existing sound housing, and toward 

providing much needed low-cost housing for low-income per

sons through the maximum encouragement to private invest

ment, but with the provision for scattering public housing 

units. There was considerable evidence that the general 

public, and particularly the voting public, favored the 

cityfs assisting low-income neighborhoods to help themselves, 

an attitude calculated to avoid the existence of conditions 

in Tucson similar to those which have incited riots in other 
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cities. They felt this was a matter of immediate concern, 

and interviews of citizens implied the attitude that more 

action was needed by the city in these areas than had here-

19 
tofore taken place. 

If however, a second project were to be placed by 

those in charge of city management, it would be placed in 

ignorance of the basic purposes of urban renewal. It would 

clear land to allow the University of Arizona to expand, al

though the university has shown itself capable of clearing 

its own land. Or it would seek to rejuvenate another deter-

iorating commercial center such as the eastern end of the 

central business district. James Kirk, unsuccessful Repub

lican candidate for mayor in 1967, would have had a project 

clear dilapidated residential housing from along the free

way, and replace it with a fully equipped industrial park. 

Whatever the precise choice, centers of influence in the 

selection of a second renewal project had no concern for the 

poor and ill-housed. They concluded that such people could 

better their own condition if they really wanted to. Faith 

was placed in the unbounded capacity of the existing economic 

and political system to take care of all its children. Yet 

it has been proved in most cities, with many poor, 

19 Based on interviews carried on by Survey Research 
Associates of Arizona. Source: Earl De Berge, Associate, 
on September 22, 1967. 
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disadvantaged and discriminated against, that the system 

would prefer to ignore the needs of the needy. The system 

has preferred to deal with those who are picking themselves 

up, and discriminates automatically and prejudicially against 

those who have no ability to help themselves. Ihe answer 

seemed to be in the complete reeducation of the informed 

public to have compassion on those who needed help. In 

some cities with severe racial problems the public priority 

list for action was being restructured to assist in bringing 

up the lowly to a level resembling the rest of society. In 

such cities, public education had been carried out through 

crisis. 

In Tucson, instances of racially-based violence had 

been isolated and infrequent. Such instances had not as yet 

had their inevitable effect of altering the schedule of 

priority public actions. Despite the fact that the dis

advantaged were in a smaller minority than in most cities, 

Tucson*s time would come, but probably only when the minor

ities demanded action in volume out of proportion to their 

numbers. When that time came, very little credit would be 

due public officials for their foresight. Existing offi

cials had no desire to look ahead or anticipate problems, 

and were content to react to the past. 



318 

The director of community development, J. Thomas Via, 

must be singled out. By all objective indications, this man 

was subject to the powerful economic interests of the com

munity: the downtown businessmen, the real estate develop

ers (from whose company he was appointed), and those who 

cherished the University of Arizona. This man did not make 

decisions; the decisions were made by those to whom he was 

subject, and by the unguided process of events. 

One of the most influential persons in urban renewal 

in the community was realtor Roy Drachman. From him the 

city's community development director acquired most of his 

ideas and direction. There was not, so far as can be de

termined from extensive interviews and conversations, any 

other principal original source. The effect of the 1967 

elections, in which the Democratic Party added the mayor's 

slot to their majority on the council, was to dilute the 

authority of prominent Republicans over the city adminis

tration. It also added to this clientele a number of newly 

prominent Democrats who had no single interest leader but 

preferred to exert their positions individually. A prominent 

Democratic attorney, Edward Berger, became a special advisor 

to the mayor and council in intergovernmental matters, and 

served as a focal point for political influence of the com

munity on developmental projects. 
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The influence of Roy Drachman continued to be sig

nificant because of the friendship between him and J. Thomas 

Via. Drachman*s preferences for a second urban renewal pro

ject were explored in an interview. His first preference 

was an area north of the current Pueblo Center Project, 

south of Sixth Street and the new offices of Tucson Gas and 

Electric, west of Stone Avenue and east of Main Avenue. 

Drachman was known through confidential sources to prefer 

this area because he had substantial land holdings there, 

possibly as much as half of the land area. He owned one 
•» 

particular vacant parcel adjacent to existing high rise 

development measured approximately 150,000 square feet. The 

value was estimated at $11.00 per square foot, or over $1.5 

million. Inclusion of such a parcel in a project would 

realize for the owner either the full value of its present 

worth, or the ownership of the land developed to its best 

use. 

In contrast to the local ignorance of the purposes 

of renewal, what was the national objective carried out by 

the Department of Housing and Urban Development through its 

renewal program? A former mayor of Tucson, who was the 

leader for the larger 360-acre project, but who later became 

HUD's Assistant Secretary for Renewal and Housing Assistance, 

articulated the official national purpose for urban renewal, 
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which was consistent with the original purpose of 1949: 

The Department will give priority consideration to 
projects which contribute to conserving and in
creasing the existing housing supply for low and 
moderate income familes . . . The Department will 
give /second^ priority consideration to projects 
which contribute to the development of centers of 
employment opportunity for jobless, under-employed, 
and low-income persons . . . The Department will 
give /third? priority consideration to projects 
which attack critical slum and blighted areas--
those areas of physical decay, high tensions and 
great social need, and in which the locality is 
prepared to utilize all available resources--Fed-
eral, State, and local in improving conditions in 
these slum and blighted areas.20 

Hummel extended a.legislative decision which was 

made in section 703 of the Demonstration Cities and Metro

politan Development Act of 1966. This required that when

ever urban renewal areas were proposed for predominantly 

residential reuse, a substantial number of the standard 

housing units provided had to be for low and moderate income 

families. While not closing the door to commercial and in

dustrial projects, the national purpose was clear. It was 

to utilize the severely limited funds of the renewal pro

gram to deal with the nation's critical housing and employ

ment problem among the disadvantaged. The question was, 

would Tucson meet this objective, through local implemen

tation, by proposing a residential project, or would it 

Of) 
Don Hummel, Local Public Agency Letter No. 418, 

"National Goals and Urban Renewal Priorities,11 Department 
of Housing and Urban Development, May 19, 1967. 
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hedge and pay lip service to the housing demand, while pri

marily catering to the power centers of the private economy? 

When the city expressed its intention to enter the Model 

Cities Program, it was likely that policy would cater to 

everyone by providing new industrial land ready for develop

ment, along with new housing for the low income groups. The 

answer to this question would not be known until the program 

was fully operational. 

Urban renewal legislation subsequent to 1949 recog

nized that urban slums were growing at a more rapid rate 

than public action through clearance and redevelopment could 

deal with them. Wholesale clearance had become a practi

cal impossibility, and measures had to be taken to conserve 

those millions of housing units throughout the country 

which, although blighted, deteriorated or carrying noticeable 

code violations, were of sound construction and capable of 

rehabilitation and conservation. The latter two methods of 

treatment were accordingly emphasized in national policy 

toward housing in urban slums. Clearance projects were 

looked upon unfavorably, and rehabilitation was the new 

emphasis. 

The Rehabilitation Program of Urban Renewal. Of all 

the variations of activities in the area of urban renewal and 

redevelopment, authorized by Title One of the Housing Act of 
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1949 as amended, rehabilitation was probably the most flex

ible. It was possible to designate a project area in a 

densely crowded tenement area, move the people out of a 

building, completely remodel it and bring it up to relevant 

codes and standards, and move the people back in. It was 

also possible to take a sparsely populated neighborhood, 

lacking a sewer system such as Tucson's Vista del Pueblo 

(A Mountain) neighborhood, remove the blight through clear

ance, resubdivide where required, rehabilitate where eco

nomically possible, encourage new construction for low-income 

families, and thereby change a neighborhood character com

pletely. Much could be done under rehabilitation. But it 

was also one of the most complex tools. It required the 

most expert direction and planning of any of the national 

redevelopment methods. 

The ideal rehabilitation project under Title One 

maximized the retention of existing owners in the completed 

project. It gave them incentives to improve their proper

ties or acquire them if they did not already own them. This 

was accomplished through loans and grants contained in amend

ments in the Housing and Urban Development Act of 1965. Low 

interest loans up to $20,000 for the purpose of bringing prop

erties up to rehabilitation project standards were made 

available directly to the home owners. The interest rate 
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was pegged at three per cent. For the needy with incomes 

below $3,200 (graduated with family size), grants up to 

$1,500 were made for the same purpose. The effects of the 

availability of such funds had accelerated the interest in 

such projects to the point that neighborhood enthusiasm had 

surpassed the ability of project funds to provide the money 

where needed. 

Because of the complexity of rehabilitation, Tucson 

city officials had not been anxious to consider this program 

seriously. It was easier to clear a neighborhood and re

build it. Negotiations with people who would retain owner

ships of their properties and who would, through assistance 

of the loans and grants, rehabilitate their properties to 

code and rehabilitation standards, was a complex process 

with innumerable opportunities for failure. 

It was possible to carry out such a project in 

several Tucson neighborhoods if both the people and the city 

were willing to commit themselves to these objectives. 

Neither citizen or policy-maker, however, was anxious to 

take on such a complex series of problems. In most of its 

needy neighborhoods Tucson possessed an unusually high level 

of citizen apathy. Among the heavy concentrations of Mexi

can-Americans, such as in the densest neighborhood of Manzo, 

there was little desire to improve living conditions. The 
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homes were as good as the people wanted them to be. If the 

city were ever to try to carry out a project in Manzo, it 

would have to change basic human values and standards of 

living at the same time. It would not be an effort that 

could be accomplished in a few years. Whether such an ob

jective would be attempted within the Model Cities Program 

would have to be answered at the conclusion of the planning 

process. 

The "rehab" program had a basic shortcoming, which 

further inhibited its utilization in Tucson. All dwelling 

units in the project area had to be brought up to code and 

rehabilitation standards. To assist in this,HUD made the 

loans and grants available. This could do a good job with 

many neighborhoods, yet it would not take care of many hard

ship pockets in Tucson. How about the Mexican or Anglo-

American family which lived on $4,500 annual income and on 

property which it owned; their home was deteriorated, but 

the pride of ownership was intense? Their austere tastes, 

scorn for modern costly appliances, and aversion to debts 

of any kind, even to rehabilitate or modernize their home, 

was also intense. This attitude was especially prevalent 

among the Mexican-American population of Tucson, which 

numbered in excess of thirty per cent. It was not feasible 

to enforce the codes on a large percentage of the property 
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owners in a project area of this kind, even though the 

means were available. The essence of the program was to 

instill an increased level of pride and willingness to keep 

a home free of blight. This objective could be achieved 

not by large scale coercion; but rather by a broad educa

tional program to alter basic values. Undoubtedly there 

were neighborhoods where rehabilitation treatment was feas

ible in Tucson, which would and probably be found through 

the more intensive study of the city in the Community Re

newal Program. 

Concentrated Code Enforcement Program. The Housing 

and Urban Development Act of 1965 made possible a useful and 

simply administered tool called concentrated code enforce

ment. Two-thirds of the cost of inspecting homes and bring

ing them up to the standards of codes in effect (principally 

the Housing Code), plus two-thirds of the cost of adminis

tration and necessary public improvements such as streets, 

lighting, sidewalks, and curbs, could be borne by a HUD 

grant. The code enforcement program operated in much the 

same way as the rehabilitation program under urban renewal. 

An exception was that the city could not purchase any property 

except that necessary to standardize the public improvements. 

Subsurface public improvements were not eligible project 
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costs as they were under urban renewal. The emphasis was to 

use the same loan and grant funds to accomplish home reha

bilitation. 

After the greatest staff effort had been expended in 

developing the Pueblo Center Project plan and application in 

1966, the capability existed to assume new types of projects 

in the area of community development. The newly enacted 

code enforcement program was available. Several neighbor

hood representatives were showing interest. With the mayor 

and council informally agreeable to taking on a broad 

program of general neighborhood conservation, including an 

assisted project, the decision was left up to the area 

councils of the War on Poverty to decide from among several 

possible neighborhoods where the first project should be. 

The Manzo Area Council was given the nod, and its eligible 

neighborhood, Menlo Park, was given t he first project. bub-

sequent necessity forced the division of the neighborhood 

into two project areas. The project had been in execution 

for a little over one year, with little publicity outside 

the neighborhood itself, and with great hopes of project 

success. The eagerness of home owners in the area to im

prove their properties beyond minimal requirements, and the 

desire on the part of builders to build on vacant lots in 

the neighborhood, gave significant indication of a neighborhood 
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on its way up rather than down, which had been the case. 

Home inspections and advice on how to eliminate deficiencies 

had been enthusiastically received by neighborhood residents. 

The majority hurried to make the necessary improvements, 

some even without the assistance of the project's low in

terest loans. 

Throughout the Menlo Park projects' application and 

execution stages, the posture of HUD field representatives 

was thoroughly helpful. Inexperienced Tucson programmers 

approached the project with only a vague awareness of what 

would be involved. Fortunately, HUD representatives were 

equally inexperienced, and the mutual attitude was one of 

working together to find out how to get the job done. In

tergovernmental cooperation, found its opportunity in the 

Menlo Park project. In fact, HUD officials were suffi

ciently pleased with project performance to be flexible out

side requirements in providing project advances for oper

ations. They repeatedly used Tucson as an example for 

cities throughout California and the region. 

The Model Cities Program and the Movement Toward Broader 
Responsibilities and Broader Effects 

The enactment of the Demonstration Cities and Metro-

21 politan Development Act of 1966 was a significant turning 

21 
Public Law 89-754 of the 89th Congress, November 

3, 1966. 
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point in intergovernmental relations, specifically in the 

direction of correcting urban ills. Most significant was 

the recognition that although the physical facts of blight 

could be removed, frequently this had only a marginal effect 

on the basic human causes of blight. 

For almost two decades the urban renewal program has 

been most directly charged with improving the urban environ

ment and providing decent shelter for city residents. Yet, 

since its inception in 1949, urban renewal has been heavily 

criticized for "projectitis," that is, ad hoc project-by-

project planning unrelated to surrounding areas and to over

all city-wide renewal strategy. The program was also hurt 

by an early emphasis on the bulldozer strategy which gave a 
• 
bad connotation since whole neighborhoods were uprooted 

without adequate provision for rehousing those who were 

displaced. Urban renewal projects produced new luxury 

apartments and office towers, while reducing the available 

supply of low and moderate income dwellings. Residential 

rehabilitation projects failed to accomplish their goals of 

reversing the tides of neighborhood deterioration. Delays in 

planning and execution caused much criticism. Even with im

proved procedures, the rate of neighborhood deterioration 

continued to outpace the rate of renewal. 
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The most serious criticism of urban renewal attacked 

its emphasis on bricks and mortar and its inattention to 

humanitarian concerns. The strategy of concentrating first 

on physical improvements--new and rehabilitated housing, 

new schools, new playgrounds--as the best way to raise the 

quality of life for project area residents»had not worked. 

Economic and social problems were at the root of many cri

tical physical problems. 

The emerging importance of economic and social con

cerns required that greater attention be given to federal 

and local programs that dealt with these more basic require

ments. Unfortunately, conflicts in program goals, divi

sions of authority, lack of resources, and major program 

gaps prevented cities from building and rebuilding the 

cities that their citizens deserved. 

The essence of the Model Cities Program, apart from 

its technical provisions and published focuses, was its in

tention to provide the means by which to bridge the gap from 

strictly physical planning and action to consideration of 

the basic social and economic problems which caused urban 

blight. The program could have been handled by the Depart

ment of Health, Education and Welfare, or by the Office of 

Economic Opportunity. The objectives were not unique to HUD, 

except to the extent that urban renewal activity was one of 
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the basic program components. HUD's responsibilities were 

involved with improving the living conditions of urban 

areas; hence, administration of the Model Cities Program and 

coordination of its activities became the responsibility of 

nuD. 

The purpose of the program was to formulate a compre

hensive program out of several single-purpose federal and 

nonfederal categorical programs administered through a mul

titude of agencies. The strategy of such a program was to 

eradicate the basic causes as well as the observable symp

toms of urban blight. It was thought that development of a 

comprehensive strategy, by which programs of a physical and 

socio-economic character could be integrated into a single 

plan of action and then focused on a single neighborhood or 

area, would make possible effective handling of a singificant 

portion of the causes as well as the effects of human and 

physical blight. 

Similar to the procedure under traditional urban re

newal programs, the detailed planning and developing of the 

Model Cities program in the community followed the submis

sion and approval of a generally defined statement of ob

jectives, made in light of full comprehension of the city's 

blighting causes and problems. Acceptance of this proposal 

by HUD, made on the exclusive basis of the potential 
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project's broad, comprehensive, and profound effects, com

mitted HUD to pay eighty per cent of the cost of planning 

and developing the city's program. Upon completion of the 

planning process, cities could make application for grants 

to carry out the program. These grants involved up to 

eighty per cent of program administration, plus supplemental 

grants for component assisted programs in the project over 

and above normal grant levels. 

A program cannot be dictated from Washington without 

leaving broad latitude for local conditions. The new program 

was notable because it left nearly every aspect of program 

development to the community. The desired scope or compre

hensiveness of Model Cities required, however, that attention 

be given to certain basic activities. These were to: 

(1) rebuild or revitalize blighted areas, (2) expand hous

ing, especially for low income families, (3) expand job op

portunities, (4) reduce dependence on welfare payments, 

(5) improve educational facilities and programs, (6) com

bat disease and ill health, (7) reduce the incidence of 

crime and delinquency, (8) enhance recreational and cul

tural opportunities, (9) establish general access between 

homes and jobs, and (10) generally improve living conditions 

for the people who live in these areas. 
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In order to indicate to the Department of Housing 

and Urban Development that the City of Tucson was interested 

in the program, the mayor and council passed a resolution 

indicating such interest on January 16, 1967. This was done 

on the basis of inadequate information about the program. 

The actual administrative criteria for the program had been 

spelled out only in general fashion. The city did not 

choose to act fast enough in early 1967 to become one of the 

first round of applicants. The reason was the appreciation 

of the complexity of the program and the tremendous "gearing 

up" that was required not only to carry out the program, 

but even to prepare an application complying with the cri

teria. Also the sophistication of performance was thought 

to be at a level not yet achieved by the city, since it had 

not yet executed any of its programs. 

Another essential aspect of developing a Model Cities 

Program proposal, and more importantly, following through 

and pursuing a detailed program, was that the demonstration 

or Model Cities agency was to be capable of coordinating all 

agency efforts which would have to be working in the project 

area to ensure multi-functional success.A successful pro

gram had to have so many components that the central res

ponsible agency had a momentous task in coordinating the 

work of all into a meaningful end product. 
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The City of Tucson, especially so far as its plan

ning capability was concerned, did not have the requisite 

ability. Few persons in the management or elected level com

prehended or desired to comprehend a program as progressive 

and comprehensive as the national government proposed. This 

was even more true of the other jurisdictions and agencies 

involved locally. Their outlook had to be broadened con

siderably and brought into coordination with other entities 

concerned. Parochialism was the prevailing characteristic. 

The lack of basic information on community needs and 

desires for the living environment; the lack of an agreed-

to policy toward what areas of the community should receive 

redevelopment treatment; the prevalence of severe inter

departmental jealousies and animosities and the lack of any 

direction to departments from the manager's office; these 

and other difficulties cast doubt on the ability of the 

City of Tucson to carry out a successful Model Cities Pro

gram. The city could not be expected to cooperate with 

county agencies and other relevant groups and agencies that 

would be involved. Despite these many distinct disadvantages, 

the City of Tucson applied for a grant under the Model Cities 

Program for the second round. This was not a staff recommen

dation. In fact, staff, aware of local abilities, recommended 

strongly against participation. The directive came from the 
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governing body, at the encouragement of the one person who 

appreciated the significance of the encouragement the least: 

the director of community development. 



CHAPTER 7 

INTRAMETROPOLITAN TRANSPORTATION 

The criteria established for the selection of func

tional studies within this intergovernmental research were 

that the studies had to be crucial to the development of the 

community, that they had implications which were predomi

nantly physical in character, and that the City of Tucson 

had experience in the development of applications and inter

governmental programs in these areas. On the basis of these 

criteria, transportation within the metropolitan area was 

viewed as one of the most important functions involving 

intergovernmental relations to be researched. Transportation 

was becoming an increasingly important element of public 

policy for all levels of government. Modern transportation 

modes had made possible a broad dispersal of the urban Tuc

son population within the metropolitan area. The analysis 

in this chapter illustrates the importance of transportation 

to the physical development of the community. In addition: 

Transportation made the modern metropolis possible; 
almost everywhere it is a preeminent metropolitan 
concern. No other urban problem causes such wide
spread public frustration, irritation, and preoc
cupation with inadequacies. Moreover, transportation 
creates situations and poses issues unique to the 

334 
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metropolis: commutation, transit and traffic con
gestion are synonoraous with metropolitan living. 
Most important, transportation decisions have a 
crucial impact on the shape and the future of the 
metropolis, involve vast public outlays, and re
quire difficult political choices. As a conse
quence, debates over the transportation system 
ultimately affect the totality of interests in the 
metropolitan area.** 

Not only was the transportation question important to the 

physical development of the community, but it was important 

for the community's overall comprehensive development. 

Development of the community's resources and economic po

tential was directly related to its transportation capabili

ties . 

A further rationalization relates to the service ap

proach, into which the provision of transportation facili

ties must be included. As J. K. Galbraith indicated in his 

"Theory of Social Balance," Americans have largely solved 

the problems of production and of wealth creation, but have 

failed signally in their allocation of final output as be

tween "the supply of privately produced goods and services 

2 
and those of the State." 

^Michael N. Danielson, Federal-Metropolitan Poli
tics and the Commuter Crisis (New York: Columbia University 
Press, 1965), 

o 
John K. Galbraith, The Affluent Society, (Boston: 

Houghton Mifflin, 1958), Chap. XVIII. 



336 

Galbraith's examples were of the unprovided urban 

services such as parks, playgrounds, urban highways, transit 

and transportation. The public sector was, in the last 

analysis, charged with the responsibility of providing such 

services and facilities, since private enterprise had failed 

to provide them for profit. In any society, the demand for 

a number of services to provide the minimal comforts of life 

grows, usually in direct proportion to population growth, and 

sometimes in proportion to affluence. This study assumed 

that transportation was such a service. This chapter con

centrates on the way in which public agencies have and can 

cooperate in providing the service. 

As the most expeditious method of presenting the 

first descriptive and partially historical background to 

the material, reference is made to characteristics of the 

urban transportation problem as it has been recognized to 

exist generally, and then as the problem exists, by com

parison, in Tucson. With the circumstances outlined both 

nationwide and locally, the basis is set for determining the 

extent to which public agencies have or have not worked 

together on this problem, and the nature of the resulting 

intergovernmental relations. 
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The Urban Transportation Problem 

Transportation in all its facets is a critical com

ponent of urban growth. Either the community can accept the 

character of growth that results from a transportation sys

tem that simply grows, or the community can make the trans

portation system contribute to a character of community 

which it desires and which is indicated by community-wide 

objectives and goals. 

As a general statement, it can be said confidently 

that the transportation problem is largely the result of the 

growing concentration of population and economic activity 

in metropolitan areas. Compounding the problem is the fact 

that metropolitan areas have been unable to adjust to the 

changing conditions brought about by the technological re

volution in transportation. 

The "urban transportation problem" arises where pro
visions for the movement of people within the urban 
area are so inadequate (costly,slow, inconvenient, 
hazardous, or uncomfortable) as to impede the area's 
efficiency and convenience as a locale for shared 
human activities--the purpose for which the city ori
ginated and exists.^ 

Q 
Advisory Commission on Intergovernmental Relations, 

"Intergovernmental Responsibilities for Mass Transportation 
Facilities and Services in Metropolitan Areas," Summary of 
Commission Report A-4 out of print. Washington D. C., 1961, 
p. 2. 
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Transportation as an Influence on the Pattern of Growth 

Transportation decisions affect the character of 
the metropolitan community by influencing the ac
cessibility of land for various uses, the density 
of settlement, and the location and use of the 
central business district and other centers. By 
controlling the ease and speed of access to mar
kets and to resources, transportation exerts a 
strong influence on economic growth and productiv
ity.4 

Before 1930, when the impact of Henry Ford's moder

ately priced automobiles was beginning to be felt, "the 

size and scale of the city was fixed by the area that could 

be reached by streetcar in 30 minutes travel time. The 

area of urbanization was firmly tied to streetcar mass trans-

5 
portation." With this restriction, at least seventy-

five per cent of the urban population lived within five 

miles of the central business district. 

With the advent of the automobile, the thirty-min

ute travel time for the commuter embraced a much larger 

area and hence, a more dispersed population. 

Committee for Economic Development, Developing 
Metropolitan Transportation Policies: A Guide for Local 
Leadership. A Statement on National Policy by the Research 
and Policy Committee of the CED, April, 1965, p. 15. 

5 
Harland Bartholomew, "Metropolitan Transportation 

Problem," Journal of the Urban Planning and Development 
Division; Proceedings of the American Society of Civil En
gineers (July, 1965), p. 7. 



339 

The automobile and the autobus can disperse the ur
ban population for a distance of from 15 to 25 
miles in 30 minutes of travel time, given a reason
ably good roadway with limited interruption of 
movement by traffic signals or by excess congestion. 

A circle with a five-mile radius . . . has an area 
of 78.5 square miles, with a 15-mile radius the 
area becomes 706.5 square miles, and with a 25-mile 
radius the area is 1,963.5 square miles.6 

Since 1930, and primarily as a result of the auto

mobile, the potential urban area increased by 1,000 to 2,000 

per cent. The urban population increased 100 to 200 per 

cent. "Although new urban growth by the year 2000 has been 

estimated to equal the total of all urbanized area in 1965^ 

it will not absorb the total potential urban area made pos

sible by the automobile. Herein lies the explanation of 

present urban sprawl." The continuing growth in suburbia, 

in turn, meant a continuing increase in reliance on auto

mobiles, for areas more than doubled between 1940 and 1960^ 

increasing from 150 billion travel miles annually to over 

8 
330 billion. Bartholomew called for comprehensive metro

politan planning to improve the present situation of hap

hazard and uncoordinated growth caused by the automobile. 

^Bartholomew, p. 8. 

7Ibid. 

g 
Automobile Manufactures Association, Urban Trans

portation; Issues and Trends, Detroit, 1963, p. 12. 
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Not only the size of the city but also its form was changed 

by the automobile. "In an earlier day, cities were com

pact; people walked to work. Later they developed finger

like tenacles following the street car lines. But with the 

automobile coming of age, prior restraints were lost and 

the population was free to spread itself over the landscape, 

9 
which it did--and is still doing--most avidly." 

The most troublesome urban transportation problem, 

according to Lyle C. Fitch, was meeting the peak demand for 

facilities for the journey to and from work. "About 50 per 

cent of all daily travel by rapid rail transit occurs in the 

four peak hours. On many motor-vehicle arteries congestion 

is the main deterrent to the use of autos and buses during 

peak hours. Peak-hour demand on commuter railroads requires 

a concentration of labor and equipment which are idle during 

10 
other hours." 

While the major effect was on the overall growth pat

tern of the urban area, there was the accompanying problem 

of the amount of land area actually needed for transportation 

facilities. 

^Herman L. Danforth, "The Tucson Area Transportation 
Study," for presentation at the Arizona Roads and Streets 
Conference, Tucson, Arizona, April 21, 1966, p. 2. 

Lyle C. Fitch and Associates, Urban Transpor-
tation and Public Policy. (San Francisco: Chandler Publish-
ing Company, 1964), p. 
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. . . the average journey-to-work at about 20 miles 
per hour requires by automobile roughly 6 to 45 
times as much road space per person as by transit 
bus and 10 to 90 times as much road space as travel 
by a multiple-unit rail car. The differentials are 
even greater at higher speeds. Moreover, the dif
ferential between space requirements of the auto
mobile and those of other modes of transportation 
increases with the size of the urban center . . . 
the larger the urban center, the greater the rela
tive disadvantage of the automobile with respect 
to space requirements. 

Finally, the question of the future of the central 

business district as it was related to transportation was 

raised. Urban growth trends indicated a decreasing concen

tration in core cities and the inner rings of large cities. 

It also indicated an overall decrease in the density of ur

ban settlement. A dispersal of retail trade and personal-

service industries and a decentralization of manufacturing 

was a third trend. Among the factors which accounted for 

this trend were included the largely universal ownership of 

the automobile and the advanced technologies of transpor

tation. 

The relative decline of central business districts, 
and the wider dispersons in the newer cities, has 
led some to the conclusion that radial trips into a 
central city hub are rapidly declining in importance; 
that the world of the future will be one of origin 
and destinations and increasingly complex travel 
patterns . . . Various factors work to maintain 

•Fitch, p. 27. 
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central-city population such as downtown develop
ment , middle-income housing, and urban-renewal 
programs. 

Fitch said that central city employment and the 

need for transportation service to the downtown area was 

maintained in most large cities by a replacement of manufac

turing and retailing with office employment. The managerial 

and related occupations were among the fastest growing in 

the national economy. Relating the continuing trend toward 

suburbanization to transit, a Rand Corporation study con

cluded that "it seems improbable that even with the very 

large increases in urban population in the next few decades 

the absolute level of downtown employment and population will 

not increase much, if at all. At a minimum, it seems un

deniable that the great needs for new transport facilities 

will be much more in the very rapidly expanding metropolitan 

13 
rings and suburbs than in and near CBD's." 

Transportation Indecision in Metropolitan Fragmen

tation. The Committee for Economic Development noted that 

in metropolitan areas governments were so fragmented that 

they had not been able to develop agencies that could take 

^2Fitch, p. 27. 

13 
J. R. Meyer, J. F. Kain, and M. Wohl, The Urban 

Transportation Problem (Cambridge, Massachusetts: Harvard 
University Press, 1965), p. 55. 
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responsibility for all components of the transportation sys

tem in the area, or that had the power to carry out consis

tent policies: 

The lack of adequate organization and policies is ex
emplified by the present division of government res
ponsibility for metropolitan transportation. Federal 
highway aid for cities from user taxes is largely 
part of an interstate and defense highway program. 
Bus and rail rapid transit services in private hands 
are regulated under the rules used to control public 
utility rates and services. Suburban railroad ser
vice, originally developed as an adjunct to long haul 
freight and passenger service, is still regulated by 
the states as a monopoly. 

Fitch said that urban transportation suffered more 

from the fragmentation of the metropolitan and the national 

transportation system than did any other urban service. 

Fragmentation of transportation planning and administration 

along mod«l and jurisdictional lines precluded any possibil

ity of considering transportation as an integral and open 

system. With metropolitan areas taking in a number of jur

isdictions, responsibilities for transportation were split 

not only among these jurisdictions but among functional 

15 
units within each jurisdiction as well. 

Fitch also observed that states had rarely taken 

any action in the development of intra-urban transportation 

•^Developing Metropolitan Transportation Policies, 
p. 15. 

15Fitch, p. 16. 
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facilities other than highways. And at the national level, 

. . . although interagency cooperation . . .is in
creasing, at least eight separate units have a hand 
in making decisions, issuing regulations, financing, 
and otherwise shaping transportation services, all 
having direct or indirect bearing on urban transpor
tation. What is required is machinery at the regional 
level for planning, policy-making, and coordination 
of policy implementation,and organization at the state 
and national levels to encourage and support effective 
regional act ion.^ 

Physical Obsolescense and Rising Costs. With growth 

of population and expansion of the urban area, the gap be

tween existing systems of transportation and satisfactory 

standards of service necessarily widened. Traffic conges

tion was the most obvious manifestations of substandard ser

vices and inadequate facilities. 

The costs of congestion were the time lost in travel 

and deliveries, expenses of operation, and inconvenience and 

and frustration experienced by travelers. In many areas the 

problems of transit and highways were intermingled. Interest 

in mass transit modes grew as a result of the high cost of 

providing more road space for the automobile to relieve con

gestion. Transit operations were slowed by traffic con

gestion. Reduction of transit service increased traffic 

congestion. The cost of diverting riders to the automobile 

in many areas was prohibitive. 

16Ibid. 
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In the mass transit area, discomfort, inconvenience, 

low average speed, and the obsolescence of equipment were 

the primary manifestations of deficient operations. Discom

fort was caused by overcrowding, noise, heat, unprotected 

and unclean stations, awkward entrances to vehicles, rigid 

seats, bad locations, an undersupply of stops and stations, 

the necessity for transfers and the infrequency of service. 

Low average speeds of buses, as compared with the auto and 

especially the train was another factor. Research indicated 

that along the fixed-route corridor of a mass transit route, 

population densities of 14,000-16,000 per square mile were 

required to support the operation. Densities below 10,000 

usually forced the system to fail. 

Mass transit operations throughout the country 

yielded declining returns. In some cases private operations 

were forced to go out of existence. The financial condition 
i 

of most other private and public commuter services was 

tenuous, led by the most insolvent of them a11--commuter 

rail service. Mass transit operations were!being taken over 

to an increasing extent by municipal governments, and most 
| 

of those still held by private operators anticipated having 

17 i 
to give up in the near future. One authority indicated 

^Fitch, pp. 18, 19. 
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that state "regulatory authorities have not always acted 

in the public interest, however, and their common policy to 

stave off fare increases as long as possible has probably 

18 
contributed to the trend toward public ownership." 

A survey of transit operations across the country 

run by the Tucson Trade Bureau found that transit problems, 

primarily of a financial nature, existed in all cities. 

"The public transit authority was the most common solution 

used or planned by most of the cities." Various techniques 

of improving the positions of private companies had all 

failed. Most of these companies wanted to go out of busi

ness. However, "most of the public transit companies have 

remained in the same financial position as they were when 

19 
they were privately owned." 

The following chart illustrates the sharp decline 

in transit patronage since World War XI. Subway transit 

patronage has remained relatively stable over the years. 

New York City accounts for three quarters of the nation's 

subway patronage. 

18 
Wolfgang S. Homburger, "Urban Mass Transit Plan

ning," Course Notes, ITTE, University of California, Berkeley, 
undated. 

19 Tucson Trade Burea, "Summary of Tucson Trade 
Bureau Survey of Mass Transit in the United States." 
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URBAN TRANSIT PATRONAGE, 1920 TO 1962 
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"It should be noted that the largest decreases in 

urban transit patronage took place in the early postwar 

years, well before the nation's expanded urban freeway pro-

21 gram was launced in 1956. Mass transportation "has not 

been developed to its full potential as an alternative or 

supplement to highway expansion in urban areas where the 

costs and disruption of this expansion are excessive and 

where people need wider options than complete dependence on 

22 
the private automobile." The implication was that public 

20 
Source: American Transit Association. 

Si 
Automobile Manufacturers Association, Urban Trans

portation; Issues and Trends. Detroit, 1963, p. 16. 

22 
Charles M. Haar, Assistant Secretary for Metropol

itan Development, HUD, "Toward Tomorrow's Transit: Strategy 
for Innovation," a speech to the HUD sponsored Urban Transit 
Seminar, West Virginia University, July 20, 1967, p. 4. 
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transportation should be complementary to the use of the 

private automobile. Outmoded methods of financing however, 

and pricing, inhibited it from doing so. "The roots of this 

mass transit stagnation have been found in the lack of re

search and technology, in a lack of business management and 

efficient management." and in a lack of sufficient operat

ing capital. Basic research was apparently neglected for 

over a half a century. Despite the existence of some im

proved equipment, "the industry has for the most part of

fered too fragmented and poor a market to encourage re

search and development along these lines and governments 

have not exercised . . . the role of leadership in inno-

23 
vation that is provided in other fields of transportation." 

Three quarters of urban transit patrons relied on bus ser

vice. This represented a decline of 5h billion riders be

tween 1940 and 1960. "Urban road system improvements 

24 
directly benefit transit riders as well as motorxsts." 

Motor buses made increasing use of developing urban road 

and freeway systems to provide express service between down

town and outlying areas. 

23-.. , _ Ibxd., p. 5. 

^Urban Transportation; Issues and Trends, p. 17. 
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Costs for meeting travel demands through highways 

and freeways also reached astronomical levels. 

High costs of land and damage incident to construc
tion and the tremendous capacity and complicated de
sign of the facilities required in built-up urban 
areas have thus combined to make a full-sclae attack 
impossible. Fifty-two billion dollars spent for ur
ban streets during the past decade has been grossly 
inadequate to achieve a reasonable quality of trans
portation service. The cost and complexity of high
way construction is indicated by the fact that some 
expressways cost from $10 million to $30 million per 
mile.^ 

While interstate systems assisted in the alleviation 

of intrametropolitan transportation problems, much remained 

to be done to end peak-hour congestion and to provide for 

known or projected future needs. The building of freeways 

required substantial improvement to parallel streets. This 

kept local costs high as national funds were available only 

for the freeway itself. 

Conceptual Deficiences in Transportation Planning 

and Development. Fitch listed unsettled conceptual issues 

dealing with urban design, land-use planning, comparative 

roles of various modes of transportation, optimum means of 

financing intra-urban transportation, and the objectives 

and techniques of transportation planning. In most 

25 
Wilfred Owen, The Metropolitan Transportation Prob

lem (Washington, D.C.: The Brookings Institute, 1966), p. 4. 
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communities there was little knowledge of the desired shape, 

character and density which various portions or the entire 

community should assume. In most areas private development 

and initiative, uncoordinated with other segments of the 

economy provided the answers. 

There was the ongoing dispute between the proponents 

of mass transit and highways. Highway proponents pointed to 

the increased automobile ownership and the long record of 

declining transit and commuter railroad patronage. They 

maintained that the desirable city was decentralized and 

adequately served by the automobile. Witness a recent 'arti

cle entitled "The Illusory Demand for Mass Transit": "There 

is a finite limit to the amount of travel generated in an 

urban area, and it can be accommodated by highways. I 

believe that we should concentrate our money on freeways, 

parking facilities, and traffic engineering improvements, 

rather than on fixed right of way transit facilities which 

.,26 
no one wants anyway." 

This narrow view of metropolitan transportation needs 

cannot be accepted as a result of any in-depth analysis of 

the requirements of the population. Not all people can af

ford an automobile. They must still travel by some means to 

n A 
Louis E. Keefer, "The Illusory Demand for Mass 

Transit," Traffic Engineering, p. 45. 
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work, except for the few who live within walking distance of 

their places of employment. Modern urban areas have made 

the walker almost nonexistent. Only a certain percentage of 

the population can afford a second car to serve the commut

ing and domestic needs of the family. Therefore, a compre

hensive analysis of development requirements is needed in 

nearly every urban area, to allow that community to arrive 

at its own consensus as to desired trends and the optimum 

mix of various transportation modes. Major decisions must 

anticipate an equally major increase in costs. "Ihe trend 

of recent years has been rapidly moving away from the com

mon carrier transportation back to individual transportation 

27 
as the dominant mode." Comprehensive planners with trans

portation technicians must recommend decisions on where the 

money shall be spent. In this way, due consideration may 

be given to the past behavior of the people served by the 

facilities and the needs of each element of the population 

in each sector of the urban area. 

Too often, emphasis is placed on making each element 

in the transportation system self-supporting. Transit and 

highways are paid for by user charges. Highways are paid 

for by gasoline taxes. Too often, however, the financing 

27Fitch, p. 25. 
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system is grossly inflexible: the same rate is charged and 

collected no matter what type of highway is used, etc. No 

variance is given in transit fares for rides of differing 

distances. So, too, is a deficit operation not accepted as 

inevitable, nor is the responsibility to provide the service 

to the public given priority over the economic viability of 

the enterprise. Public subsidies may be inevitable; if so, 

there are many places where this concept is not accepted. 

Transportation planning has suffered from the de

fects of concentration on a single mode, rather than from 

overall transportation planning. This planning has not 

been coordinated with systematic land-use and development 

planning. "... there has been little study to date of 

the ways in which alternative transportation systems may 

28 
influence regional development." 

Coordinated planning, including transit and highways 

in the transportation area, together with other facets of 

transportation planning, may be a dream of the future. It 

is a need of the present, however, if people are the concern. 

Other Transportation Problems. Health hazards re

sult from vehicle exhaust-created air pollution. A shortage 

of personnel skilled in the numerous disciplines to make 

28.,., 0. Ibid., p, 24. 



353 

transportation facilities not only healthful but safe exists. 

Considerable attention has been devoted to highway safety in 

recent years, with relatively little to show for it in in

creased safety. 

The problems of blight in the nation's cities have 

in part been related to transportation. The poor often can

not acquire higher paying jobs because public transportation 

provides no means of getting to the places they wish to 

work. A residential area that is inadequately serviced by 

transportation facilities is said to be "environmentally de

ficient," and therefore more susceptible to blight. Recent 

studies by the Department of Housing and Urban Development 

sought to create a direct relationship between summer riot

ing in urban areas and the inability of persons in these low-

income slum areas to acquire improved employment outside of 

their immediate neighborhood. In many cases, this was 

solely a problem of transportation. 

The Transportation Problem in Urban Tucson 

Tucson has been one of the many communities which 

has simply grown, and has allowed its transportation system 

to follow. Until the mid-1960s, the community had not 

sought to make the transportation system contribute to any 

desired urban character or to reflect any particular goal. 
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Recent efforts, moreover, have been so meager in comparison 

to the forces of reaction and private freedom that transpor

tation facilities continued merely to respond to rather than 

to guide growth. 

The Influence of Transportation on Tucson Urban 

Growth. The population of the Tucson urban area in 1920 was 

20,292, covering an area of 5.77 square miles. The approxi

mate density was 3,517 persons per square mile, and there 

were less than 10,000 automobiles. In 1930, 42,971 persons 

lived within 7.16 square miles of the urban area, with a 

density of 4,540 persons per square mile, and the number of 

automobiles had risen to 15,474. Reflecting the nationwide 

influence of the automobile, the following changes resulted: 

Year Population Area Density(Persons per sq. mi.) Wo.of autos 

1940 35,752 7.94 4,755 22,791 

1948 42,100 8.5 4,770 44,216 

1960 212,892 70.88 3,004 143,356 

1967 240,000 76. 3,115 187,798 

The most obvious observation was that with the growth 

of the number of automobiles, density reached a peak in the 

Figures other than that of automobiles from City 
of Tucson Planning Division, Pima County Planning Depart
ment, "1966 Population Study; Tucson SMSA,1* Tucson, Arizona, 
1966. Automobile statistics supplied by Pima County Motor 
Vehicle Department. 
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late 1940s, then tapered off and declined. The automobile 

made it possible for people to live nearly anywhere they 

wished, where land costs were lowest and away from tradi

tional close-in residential areas. The city was served by 

a streetcar system from 1900 to about 1935, which was re

placed by a bus line from 1929 on. The streetcar system 

connected the downtown area with the University of Arizona, 

and served at least fifty per cent of the urban area at 

it s peak. 

In 1967, nearly 100 per cent of the population was 

within thirty minutes' driving time of the central business 

district. Consistent with the general nationwide picture, 

nearly 100 per cent of the population in 1967 lived within 

fifteen miles or this thirty minutes' driving time of the 

CBD. Since 1930, the urbanized area increased by 986 per 

cent, while the urban population increased by 556 per cent. 

The Tucson Area Transportation Planning Agency 

(TATPA) was the first to calculate figures showing compara

tive use of the automobile and the mass transit mode--buses. 

The following table compares the years 1948 and 1960: 
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TABLE 1 

COMPARISON OF TRAVEL HABITS IN THE TUCSON AREA 
FROM 1948 to 1960 BY MODE 

Mode of Travel 1948 
Trips 

Per cent 
of Total 

1960 
Trips 

Per cent 
Change 

Auto Driver 154,510' 57 381,193 +147 

Auto Passenger 80,550 30 168,193 +109 

Transit Passenger 34,320 13 15,437 - 55 

School Bus Passenger not reported 

Truck Passenger 

Taxi Passenger 

620 Less than 

930 Less than 
^6 

11,790 Not reportable 

1,842 +197 

602 • - 35 

All person trips 270,930 100 579,057 +114 30 

Comparing 1948 with 1960, TATPA concluded that auto 

driver trips had increased at a rate far greater than the 

population growth. At the same time, "Travel by transit 

bus has declined sharply in volume since 1948, during a per-

31 
iod in which total person travel has more than doubled.1' 

The fifty-five per cent drop was said to resemble closely 

the national drop in transit usage. 

The principal components of both morning and evening 

traffic peaks in the TATPA studies were vehicles taking 

3°Tucson Area Transportation Agency, Tucson Area 
Transportation Study, Volume I, Inventory and Analysis of 
Existing Conditions, 1960, p. 36. 

3-*-Ibid. 



357 
t 

people to or from work, which should have caused no surpri

ses. "The CBD and the commercial and industrial activities 

adjacent to it attract more than one-third of the . . . work 

trips." Other principal destinations included the centrally-

located University of Arizona, the Hughes Aircraft Company 

at the southern end of the urban area, and Davis Monthan Air 

Force Base to the southeast of the city. 

The people moved largely to the east and north in 

Tucson, partially in response to the influence of the air 

force base and to the lower priced homes of comparable qual

ity in these areas. To a predominant extent their lives 

were centered near their homes and had little relationship 

to the central business district. Nevertheless, one-third 

of the work trips were oriented to the central district 

from outlying areas. The TATPA projections and plans were 

oriented to the growing decentralization of the community 

and the lack of traditional contact with the central area. 

This was accomplished by incorporating into the projections 

the forecasts for changed land use, and the changed travel 

32 
habits that follow this land use change. 

The automobile shaped the growth of Tucson. It 

allowed residential subdivision development to leapfrog to 

32 
Based on conversations with TATPA Assistant Direc

tor, Donald Buflcin. 
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farflung outlying areas, leaving vast gaps of undeveloped 

but high priced land in between. In almost no sense could 

mass transit be said to have influenced the character of 

Tucson's growth. Only in the poorer southern areas of the 

city, where the Old Pueblo Transit Company managed to make 

some profit, did a significant element of the low and 

moderate income groups depend on transit service. Here 

growth was furthered by the bus availability. 

Nevertheless, most of Tucson's population was not 

served by the bus, and their living and working locations 

caused them to depend to a predominant extent on their own 

personal automobile for transportation. 

Fragmentation in Tucson Transportation Decision-Mak

ing. Chapter 2 indicated the extent of fragmentation (the 

number of authoritative agencies and governments) in the 

Tucson area. In the area of transportation in particular, 

the picture was slightly more complex. In 1959, a trans

portation planning agency, known as the Tucson Area Trans

portation Planning Agency (TATPA), was added as a semi-

autonomous organization. The agency was supported by 

national Bureau of Public Roads funds primarily, but re

ceived a specified allocation from the state, county and 

city. The agency's planning activities were supervised by 
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a coordinating committee, with members representing the 

national Bureau of Public Roads, the Arizona State Highway 

Department, Pima County, the City of Tucson, the Town of 

South Tucson, and the University of Arizona (the latter be

ing a technical rather than a policy representative). Al

though the plans were subjected to the critical evaluation 

of each member agency, and could not become effective in the 

metropolitan area unless approved by the city and county, 

nevertheless the individuality of the TATPA must not go 

unstressed. The planning effort underwent committee super

vision and control, but the fact remained that TATPA was a 

separate unsupervised staff with a certain established 

degree of institutionalized thinking and character. Recom

mendations of the TATPA staff were taken not as recommenda

tions of a subordinate planning agency, but as those of an 

agency with an autonomous consultant-type capacity. TATPA 

furthered fragmented metropolitan transportation planning 

and operations because it was not responsible to general 

government, but to a committee of diverse interests and 

points of view. The committee's directions were either com

promised or generalized in order to provide some direction 

to the agency's staff. This situation allowed considerable 

permissiveness in agency direction. The TATPA staff felt 

responsible primarily to the local governments, because it 
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was they who had to approve and implement TATPA plans. They 

had also to be responsive to state and national wishes and 

directives, however, since it was agencies at these levels 

which supplied the bulk of the funding for TATPA's operations. 

The result was that national procedures and methods of plan

ning were utilized by TATPA, often with a stereo-typed set of 

standards to be utilized in peculiar local conditions. 

Further, in order to survive as an autonomous agency, 

to secure constant support of its activities, and to mobil

ize support for its eventual planning products, TATPA had to 

be politically active. TATPA had to fight for its existence, 

but it was managed by technicians who were politically in

experienced and inactive. The result was that powerful per

sonalities on the coordinating committee were able to 

strengthen or weaken the agency at will or whim, without 

regard to the proper responsibility held by the agency. 

In addition to TATPA, the city and county had 

largely autonomous functions in transportation planning and 

operations, restricted, however, to the area of major streets 

and routes. These functions were not funded by the Bureau 

of Public Roads. Coordination was achieved with TATPA by 

the membership of city and county transportation staff on 

the TATPA coordinating committee. 
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Transportation planning was fragmented, as Fitch al-

ledged, along modal lines. TATPA largely ignored non-highway 

facilities such as the means of mass transportation, except 

to the extent that other forms could be expected to utilize 

major streets and highways on the basis of past usage. The 

bus companies (Tucson Transit Company and the Old Pueblo 

Transit Company) administered their operation unto themselves, 

without any planning assistance granted to them by any public 

agency. 

The two transit companies were certified for oper

ations in exclusively-defined portions of the urban area. 

These certificates, or franchises, were awarded by the Ari

zona State Corporation Commission. The city or county had 

no representation or influence on the commission, which 

awarded the certificates in response to requests and in 

response to need. The commission had no real authority as 

a practical matter to involve itself in local transportation 

planning and development. Also, the commission did not have 

the power to revoke the franchise of one company in order 

to facilitate orderly growth or contribute to transportation 

coordination. Such considerations were also not within their 

interests or capabilities. There was no local governmental 

authority of any kind that controlled public or private util

ity or corporation franchises. 
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Mass transit was not the object of any public at

tention in Tucson until the sorry conditions and probably 

disbandonment of private service forced the Tucson City 

Council to appoint an Interagency Transit Study Committee 

on September 25, 1967. The committee considered three as

pects of the transit problem. (1) the advisability, prac

ticality and implications of public ownership, together with 

a recommended organization form; (2) the feasibility and 

methods of maintaining private ownership while recognizing 

an indefinite but inevitable declining operation; and (3) 

% 

the transit mode—considering both the type of administra

tive method and operating system. 

On March 1, 1968, the committee submitted to the 

mayor and council the recommendations of the subcommittees 

on the respective topics: 

1. An emergency plan should be worked out as soon 
as is practical which would allow the City of Tuc
son to take over and operate the mass transit 
system in the event of a cessation of operations 
of the Tucson Transit Company. This is particularly 
important since the tax relief proposal for urban 
transit systems will only provide about fifty per 
cent of the needed monies to offset losses and 
further it appears that the private operation would 
be marginal at best in the foreseeable future. 
2. In the event that the tax relief proposal is 
enacted into law, the Mayor and Council should use 
its considerable influence in an attempt to bring 
about a better working relationship between the two 
existing bus companies. In particular, a mutual 
acceptance of transfers agreement by both companies 
should be worked out immediately. 
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3. In the event that the tax relief granted the 
urban transit companies is not sufficient to make 
the operation viable, the City of Tucson should 
have a bill to establish a transit authority ready 
for submission to the legislature well in advance 
of the 1969 legislative session. 
4. The Mayor and Council prepare general guide
lines for the futug| activities of the Inter-agency 
Transit Committee. 

Recommendation number one was far too sophisticated 

a thought to be understood for its importance by anyone in 

the city staff or the council concerned with transportation 

and management. Recommendation two was affected by the 

fact that the tax relief bill failed in the legislature soon 

after the committee's recommendation was made. Further, the 

mayor and council had no such considerable influence as al

leged, especially over the Old Pueblo Company. This 

company could not care what the city thought about them. 

The Old Pueblo Company decided to refuse to send a repre

sentative to meet with the study committee, fearing that to 

do so would involve them in the same kind of labor disputes 

which plagued their competitor. Recommendation three, to 

establish a transit authority had merit. Public ownership 

of the Tucson Transit Company was inevitable, but public 

ownership of the Old Pueblo would be very difficult to 

achieve. The choice of an autonomous authority, however, 

33 Interagency Transit Committee, "Progress Report; 
Transmittal of Subcommittee Reports; Recommendations of the 
Committee," March 1, 1968. 
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would be unfortunate, since the already unplanned transpor

tation system would thereby be further fragmented and made 

unresponsive to general community needs. Recommendation num

ber four could never be accomplished. With mass resignations 

from the city staff and a political change having taken 

place, a new problem solving effort identifying with the new 

political leaders, would have to be initiated. 

There was no interest in the work of the committee 

by any elements of the political community. The newspapers 

gave the recommendations proper due, but that was for lack 

of anything more important to report. The mayor and council 

34 were said to have ignored the recommendations. To some, 

this verified the contention that the committee was appointed 

during a period of serious labor difficulties to prevent the 

unions from going on strike, by showing some form of city 

interest in their plight. As soon as the threat was over, 

interest subsided. More currently, with the company indicat

ing that they might be forced to cease operations, interest 

in possible use of one of the national assistance programs, 

which was considered by the subcommittees, was rejuvenated. 

Public action in Tucson as usual responded to crisis in a 

34 
Indicated to the author in a conversation with 

committee chairman Professor Don Woods on April 15, 1968. 
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meager way, but failed to plan or anticipate problems, or 

give any support to efforts which sought to do so. 

The Physical Obsolescence and Rising Costs in Tucson 

Transportation Facilities. The Tucson community had no free

ways constructed for intraurban travel by 1967. Two existing 

interstate highways assisted in this function, however, but 

not for the areas of greatest need. Interstate 10 ran from 

northwest through the west side of the city, then to the 

southeast through the southern sparsely populated parts of 

the city. Interstate 19 met 1-10 south of the central busi-
* 

ness district, and ran directly south through the urbanized 

area, eventually to connect with the Mexican border. These 

were not heavily traveled commuter routes, however, and were 

still inadequate in size to handle the current peak-hour 

traffic load in these areas. 

The major east-west and north-south thoroughfares 

(Broadway, Speedway, 5th and 22nd Streets, Grant and Sixth 

Avenue and Craycroft) had been overloaded during peak peri

ods for several years. They were under constant improvement 

through widening and resurfacing, but could in no way be 

made adequate alone to serve the future demand for vehicular 

travel, especially during peak periods. Future intraurban 

travel on major routes depended on the construction- of new 
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freeways, most of which were in the planning stages; and no 

cost figures were available. An east-west route termed the 

Butterfield Route was proposed to connect the populous east 

side with the central area. A major north-south route to 

provide access to the International Airport and 1-10 to the 

south and the various origin points in the central and east 

sides was to be provided with the completion of 1-710, the 

Penetration Route. 

The Tucson area was served by two bus companies. One 

of these, under a former ownership, was examined in some 

35 
depth by city technicians. Although the company was pur

chased by the American Transit Corporation, a nationwide 

firm which made several improvements in the equipment, the 

observations on obsolescence were still largely relevant. 

The movement toward obsolescence was grounded in the circum

stances of operation. 

Tucson's rising real family income has led to higher 
car ownership (particularly in TRT's region of the 
market and the opportunity for more spacious living 
in the subdivisions. Simply stated, with the de
centralization of population, transit service be
comes more difficult to provide. 

35H. L. Danforth, Public Works Director, and W. P. 
Sheldon, Administrative Assistant, "Tucson Rapid Transit 
Company, Inc.j An Analysis," April, 1966. 

36Ibid., p. 5. 
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As was recognized nationwide, mass transit could not 

operate in the traditional manner and still be economical, 

except in a more densely populated area than was character

istic of Tucson. In spite of this, analysts found that the 

"general condition of the carriers is fair, although a few 

37 
of the vehicles are approaching retirement status." 

More up-to-date observations indicate a highly deter

iorated condition of equipment at the time of purchase of 

the company by the American Transit Corporation in 1967. 

In many cases, buses were out of service because the former 

company could not afford to make the necessary repairs. 

Immediately after the new owner took over, some of the worst 

buses were replaced or repaired. In spite of this, a rep

resentative of the St. Louis-based firm indicated that the 

company might go out of business later in 1968 as a result 

of excessively high operating deficits. Such indications 

were heard with reserve however, since they had been made 

before. Such statements to the press were intended primar

ily to thwart any increased interest by the union in im

proving their wages at the expense of the company. With tax 

relief (to which the company was accustomed in other states) 

and improved management practice, TTC indicated that they 

37 
Ibid.. p. 9. 
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could return to a survival system rather than a deficit 

Q Q  

operation. On March 21, 1968, the newspapers reported 

that the bill to give TTC tax relief had failed in the Ari

zona State Legislature. The TTC indicated this would force 

them to cease operations, but this prospect was also reversed 

publicly soon thereafter. It was quite clear that the com

pany was using the city, the public of Tucson, and the 

union as toys to its own advantage, indicating no evidence 

of responsibility to the community it served. This might 

be looked upon as a basic fault in the transportation sys-

•s 

tem, true not only for Tucson perhaps, but also for other 

cities experiencing similar difficulties with private firms. 

The solution was doubtlessly either public ownership or 

more rigid local control of local privately owned transit 

companies. 

In Tucson the problems of transit and highways were 

not intermingled to the same degree as they were in cities 

where transit was more heavily patronized. The general of

ficial concensus was that the vast bulk of urban 

Q Q  

On March 21, 1968, the Tucson Daily Citizen quoted 
a representative of the company as recommending the phasing 
out of operations in Tucson. However, a few days later, the 
excitement that the operation caused in the union and the 
city administration caused the company to give consolation 
to local officials by smoothing over the previous statement 
in view of the indications of local interest and concern in 
their operations. 
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transportation needs would have to be met through the con

struction of streets and highways. The attitude was re

flected in the TATPA conclusion: "The position was taken 

that it would be unrealistic to expect public transit to 

39 
serve a substantial segment of 1980 person travel." For 

all practical purposes, public agencies chalked up the tran

sit companies as being an increasingly marginal operation, 

and until most recently no public responsibility for ensur

ing continued operation of the buses to the areas of need 

and demand was admitted. Of course, no planning agency con

sidered possible alleviation of expenses for street construc

tion that could be realized through the use of innovationary 

means of transit tailored to the needs and situations of the 

Tucson community. Fear of innovation--even fear to study 

the implications of innovation--was certainly not the hall

mark of a healthy, dynamic developmental operation. 

Discomfort, slowness and inadequate service were 

frequently mentioned as contributing to the decline of the 

attractiveness of riding the bus. Similar factors contri

buted to the decline of riding conditions in Tucson: the 

relative lack of profits, and the consequent inability or 

unwillingness of the company to make necessary repairs, 

39 Tucson Area Transportation Study, Vol. II. Fore
casts and Plans, 1965, p. 74. 
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improvements and avoid obsolescence. Tucson Transit Company 

Manager, Harry Helterbran, indicated that unsuccessful steps 

to improve the patronage of the bus system, and therefore 

the company's economic viability, had included alterations 

in time schedules, routing and fares. Also, "They had spent 

around $20,000 in advertising efforts with few noticeable 

40 
results." The new company experienced the same levels of 

financial loss, estimated at $15,000 per month, as had the 

previous company. Despite the continued loss, Helterbran 

said that he was not aware of any significant changes pro

posed for the local operation by the parent company, despite 

the fact that they boasted of specializing in "bailing out" 

problem companies. Of their thirty-five companies, three 

41 
were operating in the red. 

The patronage problem was explored in a blanket sur

vey of working people in the downtown area of Tucson during 

1967. The sponsoring Tucson Trade Bureau found that of the 

1,768 employees who responded, only 163 rode buses to work 

42 
regularly, compared to 1,604 who traveled by automobile. 

^Interagency Transit Study Committee, Minutes of 
meeting of October 10, 1967. 

^Ibid. » December 12, 1967. 

^Tucson Daily Citizen, September 1, 1967, p. 28. 
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The Trade Bureau survey was heavily biased in favor of gov

ernmental employee responses with only small proportions of 

professional, business and personal service occupations. 

The survey found that the largest percentage of bus riders 

lived in the north and east sections of the community and 

within two to four miles of the central district. Surpris

ingly, there was only a small percentage of riders from the 

poorer south and west sides. Only six per cent of the res

pondents to the Trade Bureau survey were satisfied with 

* • 43 
existing service. 

The author conducted a limited but more fisontrolled 

survey of the bus rider habits and attitudes in the central 

district. The employees* category distribution and responses 

to a questionnaire were as follows: retail trade: 49.5 per 

cent, service: 15.B per cent, local government: 11.2 per 

cent, and state government: 9.3 per cent. The majority of 

respondents graded existing bus service as "poor" in this 

survey, whereas less than 15 per cent graded the service 

"good." The questionnaire tried to solicit opinion on the 

future status of transit service in Tucson, with the result 

43Walter J. Reichert and Mark S. Kramer, Summary of 
the Uses of Mass Transportation by Oentral Business Employees; 
Tucson, Arizona. For the Engineering Experiment Station, 
College of Engineering, The University of Arizona, Tucson, 
Arizona, June, 1968. 
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that approximately one-third of the respondents indicated 

they did not care what happened to it. The most definite 

conclusion resulting from this survey reflected the relation

ship of bus patronage to income. "As family income in

creases, each family is likely to have one or more cars. If 

wages and salaries continue to rise with present attitudes 

unchanged, transportation will revolve almost exclusively 

44 
around the automobile.1' 

Especially in those areas served by Tucson Transit 

Companyj, automobile ownership was on the increase as the 

single method of conveyance, especially for work trips. 

The company, on the other hand, was allowing the situation 

to deteriorate, without any real attempt to adjust their 

service to the changing needs of the commuters. The oper

ation had become a simple tax write-off, bound to be sold 

eventually to another idealistic bidder. 

The other transit company, the Old Pueblo Transit 

Company, had apparently not experienced any serious finan

cial problems, and continued to serve the city's low in

come west side, although on a declining basis. Old Pueblo 

carried 3,000 passengers daily until the 1929 depression. 

During the 1930s and 1940s they operated twenty-three buses 

44Ibid.. p. 9. 
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carrying 18,000 to 20,000 passengers daily. "We now carry 

45 
2,000 passengers daily with 7 buses." 

Roy Laos of Old Pueblo indicated during an interview 

that the company had the same number of buses in 1967, al

though one was 1953 "antique" used only in case of special 

need or replacement emergency. These buses were smaller 

than TTC buses, having only thirty-seven passenger seats as 

compared with TTC's forty-five. They were also somewhat 

cheaper to operate; Old Pueblo reporting 45 cents per mile 

and TTC, 47.5 cents per mile. Wages for drivers were gen

erally the same. Old Pueblo served the lucrative poor 

areas of the community with two principal routes, and car

ried an average of 3,500 to 4,000 people per day, according 

to the interview in 1967. V This was compared to approximately 

5,000 to 6,000 people who rode TTC buses daily on fourteen 

, 46 
routes. Old Pueblo claimed an annual profit of $50,000 

whereas TTC suffers a monthly operating deficit. 

Conceptual Deficiences in Tucson Transportation 

Planning. Tucson reflected the national picture also in 

urban design, land-use planning, acceptance of modes of 

45 
Tucson Trade Bureau Bulletin, October 7, 1966, 

p. 3, figures supplied by Old Pueblo manager Roy Laos. 

46Interview with Roy Laos, October 4 ,  1967. 
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transportation, and the resulting planning deficiencies. 

As in other communities, there was no general agreement on 

the desired shape, size, character, or density of the com

munity, and the answers were left here as elsewhere largely 

to private initiative. This did not concern or present any 

great problem in Tucson^ transportation planning, however. 

The Tucson planning effort was not intended to be a guide 

to policy-making and, in turn, a guide to development. 

Rather, "facilities should be planned in response to how 

47 people wish to travel and where and when they wish to go." 

This statement would not be so bad in itself if it were not 

backed up by statements from TATPA staff admitting that 

their role was to project where the developer would want 

to go next, and design the major routes to serve him. 

Transportation planning was responsive, and to an extent 

anticipatory, rather than effective as an integral element 

of a public effort to guide urban development. 

An important point here was the attitude of TATPA 

relative to its scope of responsibility. This agency's 

single assigned responsibility was freeway, highway, and 

thoroughfare planning. TATPA was funded primarily by a 

national agency, the Bureau of Public Roads, which had no 

47Tucson Transportation Study, Vol II, p. 74. 
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other responsibility, function, or authority than to provide 

major facilities for the automobile. Even the legal basis 

for the bureau's existence gave only lip-service to the need 

to consider other forms of transportation in the assisted 

planning programs. The result was an impenetrable bias 

among local planning agencies such as TATPA for their pri

mary function, and against mass transit--the highway plan

ners1 enemy. The regional director of BPR was known to 

agree with TATPA's attitude toward Tucson transit, advising 

only to "keep an eye on it." 

Perhaps it was too much to expect public officials 

to exceed the most rigid interpretation of their responsi

bilities and attempt analysis in response to true community 

needs. No agency or group had attempted to determine in 

depth the real demand for transit in Tucson. It was merely 

assumed by others and by TATPA that since the operation was 

declining in patronage, so must also the need for transit 

be declining. There was no statistical substantiation for 

this contention nor any evidence to substantiate the belief 

that all but a negligible amount of people were capable of 

automobile conveyance to their optimum employment. These 

questions needed answers from the community's transportation 

planning agency, had they been disposed to consider the full 

nature of comprehensive transportation planning responsibili

ties. 



376 

Planning for transportation meant planning for peo

ple. There was no reliable information about the people's 

needs and wants in Tucson--only a reflection of behavior 

over past years. TATPA and its supporting governments had 

been negligent in not determining the needs of the people. 

Tucson was governed by the most outmoded principles of pub

lic administration. It was not surprising, therefore, that 

one of its agencies found it unnecessary to develop a 

method by which to include in its planning process the deter

minations and analysis of the preferences of the people. 

So generally agreed was the. vocal majority in Tuc

son as to the exclusive need for highways and the inevitable 

demise of mass transit, that few cries of any significance 

could be heard for the cause of those who could not afford 

to drive. Yet when a drivers' strike occurred against TTC, 

a number of important organizations came to the rescue. 

Leading the way was the Tucson Trade Bureau, which was an 

arm of the downtown merchants whose businesses are affected 

by bus patronage. Lee Davis, Bureau Chairman, and Ade Abbott, 

Bureau Director, played a leading role in thwarting the 

strike and the promise of a company demise. Steward M. 

Winter, a prominent real estate person, had indicated that 

should the local transit system cease to operate, it would 

be "a very serious thing for the real estate business," 
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"an economic detriment" to Tucson, and hard on the city's 

48 
large retirement community. 

These and other pleas succeeded in gaining the in

terest and concern of the city's mayor and council for a few 

minutes, who promptly appointed an Interagency Transit Study 

Committee to consider the problem. The committee was to 

study the short-term problem of extricating the company from 

its union trouble, primarily. The committee was to give 

lesser attention to the long-term problem of planning what 

was best for Tucson in transit. The probability of a 

highly decentralized Tucson community did not remove the 

fact, in many minds, that there would always be a demand 

for mass transit, though a small one when compared with the 

total transportation facilities available. This demand 

could not be ignored, however. The attitude of the mayor 

and council had to be explained in strictly political terms; 

and it was politically expedient for them to respond to the 

company-imposed crisis by appointing a committee to study 

the problem. 

Tucson must be analyzed with great care to determine 

where mass transportation facilities roust be provided, and 

in order to maximize the demand in such areas. Then, 

48 
Tucson Daily Citizen, April 9, 1968, p. 19. 
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whether it be private or public, the service must be pro

vided. The fact of obligation must be recognized as an es

tablished public responsibility. 

The Development of Intergovernmental Urban Transportation 
Programs and Their Applicability to Tucson 

Urban Highway Assistance. Although the first in

volvement of the national government in highway construction 

in the states dates from the Federal-Aid Road Act of 1916, 

the first effective national interest in urban transporta

tion was with urban highways in 1939. Two reports are termed 

benchmarks in this interest: The Toll Roads report of 1939, 

and the Interregional Highways Report of 1944. "These two 

reports provided the basis for much of the legislation that 

followed, including the 1944 Federal-Aid Highway Act which 

established the Interstate Highway System and provided for 

49 
the financing of urban work." 

In the 1939 report, congress directed the Bureau of 

Public Roads (BPR) to conduct a study of urban highway needs. 

The report established the need for "super'highways," and 

recommended national government participation in cost fund

ing of over 50 per cent. The 1944 report was presented by 

49 Letter to the author from G. E. Marple, Chief, Ur
ban Planning Division, Bureau of Public Roads, U. S. Depart
ment of Commerce, dated May 7, 1967. 
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BPR, and resulted in the passage of legislation authorizing 

40,000 miles of interstate highways construction, 5,200 

miles of which were to be for urban areas. As a basis for 

earmarking funds for urban areas, certain general principles 

were laid down to govern Bureau action involving urban 

transportation planning. 

The final impetus for the system did not come until 

1956, however, when the Federal Aid Highway Act of that year 

established a Highway Trust Fund by which to finance the 

cost of the interstate system, a consideration that had been 

relegated to the general fund in the original legislation. 

The total cost of completing the now 41,000 mile system was 

placed at $41 billion, approximately 46 per cent of which 

was ascribed to the nation's urban areas. The date set for 

completing the system was 1972; 1967 estimates did not ex

pect the system to be completed before 1975. "In testimony 

before committees of the U. S. Congress, representatives of 

the American Association of State Highway Officials recently 

made preliminary presentation of a proposed continuing Fed

eral-aid highway program for the decade 1975-1985 ..." 

Since the Highway Trust fund would not be automatically ter

minated, and since the funds from user taxes would still be 

coming in, and since highway and automobile officials did 

not want to see this money diverted to the general fund, 
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"the AASHO program would be based upon continuation of the 

Highway Trust Fund . . including an ". . . Urban Arterial 

System. A new urban and suburban system would receive high 

priority and 30 per cent of the funds. Matching ratio on 

this and other remaining Federal-aid programs would be two-

50 
thirds Federal, one-third State." 

The Federal Aid Urban System received an appropri

ation of $173,437,500 in 1962. Primary and secondary pro

jects primarily outside of urban areas received priority at

tention in the interstate system from the very beginning and 

the bulk of the funds after 1956. 

By 1967, more than the formally designated amounts 

allocated to urban systems and highways were actually being 

spent in urban areas. An estimated forty-six per cent of 

all national systems of interstate and Defense Highways 

funds, and thirty-six per cent of the primary, secondary, 

and urban system funds were being spent in urban areas 

through "urban primary" and "secondary urban" allocations. 

Urban highway extensions of primary and secondary funds were 

authorized into or through urban areas with populations in 

excess of 5,000. "In addition to the construction of roads 

and related bridges and tunnels, federal-aid highway funds 

"Post-Interstate Program," Traffic Engineering,XXXVII 
(August, 1967), p. 11. 



381 

may be made available for the installation of traffic con

trol and surveillance systems and for urban transportation 

51 planning. 

Funds for the primary, secondary and urban system 

(ABC System), and for the Interstate System all were ob

tained from the Highway Trust Fund, which was financed in 

turn through federal excise taxes on gasoline, fuel oil, 

tires, etc. These "user taxes" were collected by the states 

and channeled to the national government. Annual allo

cations back to the states were based on a formula which 

considered relative population, area, highway mileage, 

postal car routes, and amounts of publicly owned land. 

Proposed highway construction projects were sub

mitted to the Bureau of Public Roads by the state highway 

departments, listing the state established priorities 

(which were derived and interpreted from locally set pri

orities). After BPR approved the engineering and other 

technical aspects, the state determined which roads would 

be built first. BPR supervised and inspected all systems 

to ascertain that the money was being spent properly. 

Projects were funded until the money allocated to each state 

was expended. 

ei 
Economic Associates Inc., "Urban Transportation," 

Federal Aid Reporter, V (December, 1966), p. 2. 
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The national highway program was unique in its em

phasis and dependence upon the states. The funds were 

derived from all levels of government, and all levels par

ticipated in the decision-making process. Project proposals 

for urban highways originated in the municipalities or 

metropolitan planning agencies and were forwarded to the 

state for inclusion in the state program. The state de

cided which projects were most important to the state as 

a whole; and on the basis of this priority listing, plans 

proceeded on the local level for the project. 

Urban Highway Assistance to Tucson. The following 

chart lists the amounts of money allotted to the State of 

Arizona from the various highway programs administered by 

the Bureau of Public Roads: 

f 



TABLE 2 

ALLOCATIONS OF FEDERAL HIGHWAY MONIES TO ARIZONA BY YEAR 

Year Primary (A) Secondary (B) Urban (C) Interstate TOTALS 

1958 5,564,327 3,763,041 831,380 19,482,364 29,671,112 

1959 5,714,323 3,895,113 851,554 25,139,831 35,600,821 

1960 5,996,337 4,085,495 875,884 33,979,250 44,936,766 

1961 5,981,431 4,077,494 895,690 24,342,120 35,296,735 

1962 6,132,750 3,977,744 1 ,729,226 29,582,438 41,422,158 

1963 6,762,658 4,397,233 1 ,727,732 33,606,600 46,494,223 

1964 6,185,829 4,010,494 1 ,772,951 36,407,150 48,376,424 

1965 6,329,753 4,104,035 1 ,810,394 37,615,995 49,860,177 

1966 6,458,563 4,186,457 1 ,873,632 39,207,700 51,726,352 

1967 6,354,111 4,117,139 1 ,868,888 45,743,400 58,083,538 

52 
Arizona Highway Department, Advance Planning Division, Federal Aid for 

Arizona Highways, prepared in cooperation with U. S. Department of Commerce, Bureau 
of Public Roads, 1966. 
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These figures were presented to illustrate fully the 

millions of dollars of highway money that was channeled to 

Arizona, although not disproportionately to other states. 

Generally, Tucson's annual share of so-called "federal-aid 

Urban" funds ran about 20 per cent of the state money, or 

roughly $400,000 of the $2,000,000 made available annually. 

The actual receipt of aid benefits varied around this figure 

considerably, because of the varying availability of local 

funds to provide the requisite local share. For example, in 

the 1958-1960 period, Tucson was relatively inactive in its 

use of these funds, not considering interstate expenditures 

made in Tucson. In 1962, a local bond issue made up for 

prior years of lesser funds and provided principally for the 

C 
local share for the construction of the 22nd Street overpass.* 

"Federal-aid primary" funds administered totally by 

the State Highway Department and with only local design as

sistance were used to improve these designated routes in the 

Tucson area: the Old Benson Highway, the Nogales Highway, 

6th Avenue and Miracle Mile. The county could only receive 

by state law "secondary funds," the use of which was limited 

over the years due to the lack of enthusiasm for using this 

money on the part of the county engineer. During the period 

CO 
Interview with Douglas Massingile, Assistant City 

Engineer, December 10, 1967. 
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1960 to the present, only four projects were sponsored by the 

count y: 

The first was in August 1960 on Secondary Route 
S-373(2) Trico Road/Avra Valley Road for a total 
cost of $138,489.00 with Federal participation 
amounting to $95,992. The second project in July 
1961 on Secondary Route S-347 (7) Tanque Verde Road 
was for a total cost of $315,577.00 with Federal 
participation amounting to $239,624. The third in 
1965, was the Southern Pacific Railroad crossing at 
Ina Road, on Secondary Route SG-423(2) for a total 
cost of $20,227.00 with Federal participation of 
$18,205.54 

Information on the exact amount of funds that were 

made available to the Tucson area over the years was diffi

cult to determine. Every source calculated its figures from 

a different geographic base, using the highway district, the 

county, the metropolitan area or the city. The following 

table represents the best information available, spliced to

gether from a number of sources, on the amounts of assistance 

received from the Bureau of Public Roads for Tucson's urban 

highway transportation system. The impossible question to 

answer is what the character of development would have been 

had these funds not been available. Undoubtedly, road funds 

assisted development, and to a considerable extent made it 

possible. Beyond that, any exact statement is impossible. 

54 
Memorandum to the City Manager from H. L. Danforth, 

Director of Public Works, dated June 27, 1966. 



TABLE 3 

FEDERAL AID HIGHWAY FUNDS MADE AVAILABLE TO TUCSON, ARIZONA 

Year Primary Secondary Urban Interstate TOTALS 

1935-1940 714,806 714,806 
1940-1950 680,032 198,424 878,456 
1950-1960 3,049,302 889,082 2,534,341 6,630,208 13,102,933 
1960 119,877 95,992 1,577,653 1,793,522 
1961 781,686 2,310,411 3,092,097 
1962 5,467,949 5,467,949 
1963 85,624 259,409 43,969 4,972,750 5,361,752 
1964 1,742,370 6,629,215 8,371,585 
1965 278,837 3,433,776 3,712,613 
1966 348,862 5,206,315 5,554,177 
1967 1,056,649 2,974,921 4,031,570 

TOTALS 3,154,205 3,311,636 6,802,293 39,203,198 53,081,460' 

55Information derived from a number, of sources, including an Arizona 
Highway Department, Advance Planning Division, computer tape, "Construction Summary 
from Jan. 1930 to Dec. 1967, District 2," which district embraced most of Pima 
County and parts of Santa Druz, Coconino, and Pinal Counties. Figures extracted 
were those relevant for only the Tucson urban area. 

to 
03 
O 
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Of all highway and road programs operative in Arizona, 

the following is the percentages of annual benefits of the 

total state appropriation: 

ANNUAL BENEFIT PERCENTAGES OF STATE AID PROVIDED 
TO THE TUCSON AREA 

1960: 3% 1963: 11% 1966: 10% 

1961: 8% 1964: 17% 1967: 6% 

1962: 13% 1965: 7% 

Urban Highway Planning Assistance. The Federal High

way Act of 1962 contained an amendment to previous highway 

% 

legislation (section 134) which stated: 

It is declared to be in the national interest to en
courage and promote the development of transpor
tation systems embracing various modes of transport 
in a manner that will serve the States and local 
communities efficiently and effectively. To accom
plish this objective the Secretary shall cooperate 
with the States, as authorized in this title, in the 
development of long-range highway plans for improve
ments in other affected forms of transportation 
which are formulated with due consideration to their 
probable effect on the future development of urban 
areas of more than fifty thousand population. After 
July 1, 1965, the Secretary shall not approve under 
Section 105 of this title any program for projects 
in any urban area of more than fifty thousand popu
lation unless he finds that such projects are based 
on a continuing comprehensive transportation plan
ning process carried on cooperatively by States and 
local communities in conformance with the objectives 
stated in this section.^ 

^Federal Highway Act of 1962, 87-866, approved 
October 23, 1962. 
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The congress through this legislation said in effect 

that either the cities would plan as they were directed to 

plan or the national government would cease to allow the city 

to grow in an orderly or well-provided-for manner--or cease 

to grow entirely, if that were possible. The vast majority 

of urban areas and cities had no choice but to be forced 

into some sort of cooperative agreement in a metropolitan 

area, regardless of what had existed before in the way of 

organizations. Some chose, unlike Tucson, to develop an 

ad hoc planning agency which would be disbanded after the 
% 

plan was developed. 

Urban transportation planning assistance programs in 

Arizona began with "An Arterial Plan for Phoenix, Arizona" in 

1950. "This was a combined effort, participated in by the 

Arizona Highway Department, the City of Phoenix and Maricopa 

County, all under the U. S. Bureau of Public Roads lli per 

cent Federal-aid HSP Program. The survey embraced 60 square 

57 
miles, containing an estimated population of 161,000." 

In 1958, the availability of assistance for highway 

and major street transportation planning was being explored 

by Herman L. Danforth, Director of Public Works for the City 

57William N. Price, State Highway Engineer, "Urban 
Transportation in Arizona 11 Present ed at the Fifty-Second An
nual Meeting of the American Association of State Highway 
Officials, Wichita, Kansas, November 28-December 2, 1966, p. 2. 
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of Tucson. In response to planning efforts already underway 

in the Phoenix area with the aid of the Bureau of Public 

Roads funds, and with the usual conviction that Phoenix and 

Maricopa County should not be allowed to get everything, let

ters were exchanged with Charles I. Smith Jr. Manager of the 

Planning Survey Division of the Arizona State Highway Depart

ment . 

Danforth managed to gradually build support for the 

idea of an areawide transportation planning agency in Tucson. 

However, on December 15, 1958, Smith warned Danforth of the 

intergovernmental implications of such a program. The physi

cal removal from Phoenix and the Highway Department's offices 

necessitated highly qualified direction because of the fact 

that highway planning was primarily a state rather than a 

local program. In addition, "Funds would be predominantly 

Federal, matched by City and State. Bear in mind that the 

Bureau, in supplying the greater amount of money, will be very 

much in the picture and will have a great deal to say about 

what the study should consist of. They are very cooperative, 

58 
however, and are most reasonable and pleasant to work with. 

58 
Letter from William E. Willey, State Highway Engineer, 

countersigned by Charles I. Smith, Manager, Planning Survey 
Division, to Herman Danforth, Public Works Director, City of 
Tucson, dated December 15, 1958. 
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As discussions continued, "It was explained that the 

Bureau of Public Roads desires that control be maintained at 

the State Planning level with, of course, guidance provided 

by the Committee" /on which the Bureau was a member^. "The 

State will be the fiscal agent and act as liaison between the 

59 
Bureau and the other participants." 

Accordingly, the initial agency was established during 

February, 1959, the city approving participation on February 

20, and the county on February 19. The initial purpose was 

to prepare an Origin-Destination ( O D) Survey, which is a 

general survey of traffic movement, the project known as the 

Tucson-Pima County Traffic Survey. 

It is further agreed that the objective of this survey 
will be to collect, interpret and present basic traf
fic data pertaining to travel habits and patterns. It 
is further agreed, that subsequent to the completion 
of this survey that the traffic data of this survey 
will be used as a basis for reviewing, reevaluating, 
and expanding the master street arterial plan of the 
Tucson Community.^ 

The cost of the project was estimated iat $60,000-

$75,000 annually, and the percentage of sharing of this ex

pense among the levels of government was worked out at the 

^Memorandum to William E. Willey, State Highway 
Engineer, from Charles I. Smith Jr., February 19, 1959. 

60 
From the text of the agreement between the Cxty of 

Tucson, Pima County, the Arizona State Highway Department, 
and the Bureau of Public Roads, dated August 29, 1959. 
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following: Bureau of Public Roads: 61 per cent; Arizona 

State Highway Department: 26 per cent; Pima County and the 

City of Tucson: 6.5 per cent each. 

In looking into the motives behind the establishment 

of the precurser of the present-day Tucson Area Transportation 

Planning Agency, little disagreement of a political nature 

was apparent. There was a mutual agreement on the part of 

county and city staff to acquire for Tucson what Phoenix was 

already receiving. There was mutual embarrassment at the 

necessity of using for existing street planning, origin-

destination data which was completely obsolete (1948). And 

there was a recognized need among both staffs that the need 

for coordinated transportation planning was long overdue. 

If the national government was going to pay for most of it, 

there was little or nothing to be lost by cooperating. The 

governing bodies of the city and the county responded to 

staff recommendations with minimal interest, and the agency 

was established.^ 

The agency's name evolved as the Tucson Area Trans

portation Study, and then, as a result of the above legis

lation, as the Tucson Area Transportation Planning Agency 

^Based on conversations with William Ealy, TATPA Man
ager, and with Herman Danforth, TATPA Coordinating Committee 
Chairman and city public works director, principally'on 
October 26, 1967. 
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(TATPA), as it is known today, and with full powers for trans

portation planning in the urban area. TATPA's plan was pub

lished in 1965, but had been accepted only in part by the 

local sponsoring agencies at the date of this writing. 

Differences related to the locations of proposed freeways, 

principally the north-south extension of the proposed Pene

tration Route. The debate questioned whether it should run 

along the general alignment of Campbell Avenue (the TATPA 

proposal); whether it should serve the populous east side in 

order to better serve the purposes of the international air-

62 
port; or whether it should run west of the University of 

Arizona. The latter alternative was known to be preferred 

by the Bureau of Public Roads, because the Bureau had under

built the existing Interstate 10 through the city. Pro

jections indicated this facility to be grossly inadequate to 

handle future demand. The Bureau would have had the future 

north-south route divert some of the traffic on the over

loaded Interstate 10. 

Position taken by the Board of Directors, Tucson 
Airport Authority, meeting of July lO, 1967. The position 
had been concurred in by the Tucson Regional Plan's Trans
portation Committee, which submitted to north east side sub
division resident and powerful Roy Drachraan's demands to 
have the highways serving his northeast side in particular. 
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TATPA'S existence itself had been questioned, due to 

the fact that it had failed to do its political homework lead

ing to the approval of the plan. The agency did not have its 

loyal supporting clientele among local organizations and 

agencies. As persons who had founded it either moved out of 

the city or retired, TATPA became increasingly an unpopular 

manifestation of national policy, more or less imposed on the 

local scene. 

Urban Mass Transportation Assistance. The principal 

pressure for federal policy in urban mass transportation 

came from the large cities which were plagued by traffic 

congestion, failing commuter rail services, the need to re

new and improve transit services, and the high cost of any 

improvements. One of the early spokesmen for the cities was 

Mayor Dilworth of Philadelphia who, early in 1959, initiated 

a meeting of twelve large-city executives and seventeen rail

road chief executives. This group designated a committee of 

twelve to prepare a program for national congressional con-

Q 
sideration. Responding to this study was the American Mu

nicipal Association publication entitled The Collapse of 

Commuter Service, concerning the transportation problems of 

five American cities served by rail transit. The Dilworth 

63Lyle C. Fitch and Associates, p. 227. 
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Committee report, issued in December, 1959, called for a pro

gram including long-term low-interest loans to public bodies 

for mass transportation improvement, a study of the desirabil

ity of federal grants for the same purpose, more "rational" 

tax policies at all levels of government, and rationalization 

64 of federal regulatory and promotion policies. 

The leading congressional advocate of federal assist

ance for urban transportation improvement was Senator Harrison 

A. Williams, Jr., who with twelve other senators, introduced 

in March, 1960, a bill declaring that it was federal policy 

to encourage state and local governments to plan, coordinate, 

and financially assist their public transportation systems. 

The bill would have amended section 701 of the Housing Act of 

1954, specifically to authorize and encourage the use of "701" 

planning grants for transportation planning. The senate 

passed a revised version of this bill on June 27, 1960, but 

the house failed to act. 

A staff study prepared for the Senate Commerce Com

mittee, entitled "National Transportation Policy," the so-

called "Doyle Report," was published in January, 1961. This 

report argued in general terms for assistance to urban area 

mass transportation. Subsequently, Senator Williams and 

64Ibid. 
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seventeen colleagues introduced a bill in January, 1961, fol

lowing the same lines as the 1960 bill, which was the first 

legislation introduced on the subject that survived drastic 

cutbacks. It was specifically directed to urban mass trans

portation, of which little use was made, $25 million in 

demonstration grants, and an authorization of $20 million for 

the "701" planning grant authorization. 

A comprehensive program for urban mass transportation 

was first contained in the Urban Mass Transportation Act of 

1964, the first act to succeed in achieving an accompanying 

appropriations bill. This act initiated a program of grants 

and loans to assist public agencies in providing capital 

facilities and improvements for use in mass transportation 

service in urban areas. The purposes of the act were: 

To assist in the development of improved mass trans
portation facilities, equipment, techniques, and 
methods, with the cooperation of both public and 
private mass transportation companies. 

To encourage the planning and establishment of area-
wide urban mass transportation systems needed for 
economical and desirable urban development, with the 
cooperation of both public and private mass transpor
tation companies. 

To provide assistance to state and local governments 
and their instrumentalities in financing such sys
tems, to be operated by public or private mass trans
portation companies as determined by local needs. 

65 Public Law 88-365. Housing and Home Finance Agency, 
Office of Transportation, "Capital Grants and Loans for Urban 
Mass Transportation; Information for Applicants," Washington, 
D.C.: October, 1964. 
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Private transportation companies could participate in 

assisted projects through contractual arrangements with the 

public agency. However, eligible public-agencies applicants 

included states, municipalities, and other political sub

divisions of states or agencies or instrumentalities of one 

or more states. Were the city or other public body to con

tract with a private transit firm, that firm would have to 

pledge the totality of its resources to the project to be 

assisted. This requirement deterred many cities from par

ticipating in the grant program. 

Possible eligible projects under the act included 

the acquisition, construction, reconstruction or improvement 

of facilities and equipment for use in mass transportation 

service in urban or metropolitan areas, and the coordinating 

of service with highway and other transportation in urban 

areas. Ineligible projects included repairs, maintenance, 

and other operating costs or other ordinary governmental or 

non-project operating expenses. 

The act further emphasized that facilities and equip

ment that were already being used for mass transportation 

service in an urban area might be acquired under the act only 

if they were part of a project that included provision for 

their improvement through modernization, extension, addition, 

or otherwise. In order to achieve this objective, project 



397 

facilities and equipment could be operated or used by the 

applicant directly. They might also be leased to or other

wise operated by a private transit company under an accept

able arrangement assuring satisfactory control over their 

operation and use by the public body. "Such control may be 

provided by the applicant or through a state or local regu

latory agency having jurisdiction and authority sufficient 

to assure the use of the assisted capital improvements for 

their intended purpose."^6 

A finding by HUD was necessary that the improvements 
s 

requested were needed to carry out a program for a unified 

or officially coordinated public transportation system in 

the urban area. It was also necessary to ascertain that 

the project was critical to facilitate the sound economic 

and desirable development of the area of the applicant. 

Planning was the basis of the program's criteria, whether 

such planning be in existence or under active preparation 

for the development of the urban area, including the basic 

framework of the public transportation system and highway 

network. The act indicated that the private mass transpor

tation system companies must, to the maximum extent feasible, 

be looked upon as part of the overall transportation system, 

^Ibid., p. 3. 
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at least so far as the integration into the overall planning 

effort was concerned. 

A grant could be made for not more than two-thirds of 

that part of the cost of the project which the Department of 

Housing and Urban Development (now the Department of Trans

portation) determined could be reasonably financed from 

revenues. Accordingly, the local share and the program cost 

"must be derived from sources other than revenues of the 

67 transit system." 

The local share could be provided from non-federal 

sources other than revenues and had to be in cash] which might 

include the direct contribution to the project of labor, 

materials, land, or other property of ascertainable value. 

Priority was given in the evaluation of capital grant 

applications to projects where the "demonstrated community 

need is most urgent and where state and local governments 

have made substantial efforts to preserve or improve public 

68 
transportation service in the urban area involved." 

67 
Letter from John C. Kohl, Assistant Administrator-

Transportation, Housing and Home Finance Agency, to Mr. A. W. 
Schroeder, President and Treasurer of Tucson Rapid Transit 
Company, Incorporated, dated June 14, 1965. 

68lbid., p. 4. 
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Loans were also available under the act in cases 

where revenues, with or without locally available funds, were 

estimated to be sufficient to pay the entire cost of the 

capital improvement. Loans had to be of such sound value or 

so secure as reasonably to assure repayment. 

The Mass Transportation Act, Section 6, also included 

a demonstration program, which provided financial assistance 

in testing and demonstrating new ideas and methods for im

proving mass transportation systems and services. The grant 

could not exceed two-thirds of the net cost of an approved 

demonstration project. The program was intended to serve 

not only those communities which participated, but also 

other communities with similar problems through the publi

cation of the results of each demonstration. Demonstration 

projects were oriented primarily to operational problems of 

mass transportation rather than to planning or basic re

search. Types of eligible projects, therefore, included 

changes in frequency and other service improvement, experi

ments in the various aspects of pricing policy, improve

ments in forms of mass transportation traffic flow, 

coordination of various modes of urban transportation 

service, testing new and improved technology; determination 

of factors affecting passenger motivations, and coordination 

of mass transportation with urban development as a whole. 
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Priority was given to those projects which were incorporated 

into the comprehensive planning process for the community, 

and especially the transportation planning component. It 

was expected that the results would contribute to the fur-

69 
therance of these plans. 

The Tucson Response and Attitudes Toward the Mass 

Transportation Assistance Program. Local interest was gen

erated by the enactment of the Mass Transportation Act of 

1964. Several inquiries from various individuals in the com

munity resulted. The first such known inquiry made to the 

Housing and Home Finance Agency was made by A. W. Schroeder, 

President and Treasurer of the Tucson Rapid Transit Company, 

70 
Inc. of Tucson. 

Mr. Schroeder described the plight of the local 

transit company as suffering severe financial losses each 

year since acquisition of the company in 1961. Mr. Schroeder 

indicated that the company had been willing to put in the 

necessary additional cash to continue to build the company 

with the expectation that the growth of the community would 

69 Housing and Home Finance Agency, Office of Trans
portation, "Mass Transportation Demonstration Program; Infor
mation for Applicants," Washington, D. C., October, 1964. 

70 
Letter to Mr. John C. Kohl, Assistant Administrator-

Transportation, Housing and Home Finance Agency, Washington, 
D.C., June 7, 1965. 
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provide for financial success. However, 

In order to expand the company and keep it growing 
in line with the community it is important that we 
do certain things for which we have not been able to 
generate funds. These factors may be itemized as 
follows: 

1. Make a traffic study and density survey of 
eastern Tucson, estimated to cost $15,000. 

2. Depending on data derived from item No. 1, 
extend new service to the east side of Tuc
son for a long enough period to determine if 
such expansion of service would be profitable, 
estimated to cost $12,000. 

3. Relocation and terminal facilities to a more 
efficient location, estimated to cost 
$35,000." 

Will you please advise what steps are necessary for 
me to take in making application for aid from federal 
funds in order to accomplish these important items?^ 

Mr. Kohl's response to the letter indicated on June 

14, 1965, that there were no funds available to assist in 

traffic studies or surveys but that such a study might be 

made as part of a demonstration or actual test in transit 

service under the demonstration grant program. As to the 

capital grant request, Mr. Kohl indicated that a judgment on 

the project's merits would have to be made within the frame

work of a project application. Finally, he indicated that 

"participation in either program is through a public agency--

such as the city--which in turn can contract with a private 

carrier." 

71 
Ibid. 
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A copy of Mr. Cole's letter was forwarded to William 

Ealy, Manager of the Tucson Area Transportation Planning 

Agency on July 1, 1965. Except for staff discussions and 

meetings between the city, the planning agency, and the tran

sit company, very little actually resulted in productive sug

gestions for use under the transportation program. In all 

cases one single fact seemed to dominate: that TATPA had 

concluded that transit service was on the relative decline in 

Tucson. As part of its overall comprehensive planning for 

the community's transportation, TATPA did not see any expec

tation for transit to be a viable economic activity. TATPA 

studies also could not provide the basis necessary to plan 

for a transportation application or participation in the 

mass transportation program. The fact of their superficial 

analysis of transit demand, based exclusively on the character 

of past service, had a long term effect of hindering any at

tempts to participate in the mass transportation assistance 

program. 

TATPA's word, as the transportation planning agency, 

largely carried the day in most discussions of assistance to 

the bus line. No organized interest spoke against the TATPA 

contention of a continuous decline and a lack of public res

ponsibility for mass transportation. TATPA must be regarded, 

therefore, as the principal reason for the community's 
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nonparticipation in the program. Its attitude was one of giv

ing lip service to transit. It was not forced to do any more, 

since its primary responsibility was streets and highways. 

The TATPA supporting agency, the Bureau of Public Roads, 

actually stood to gain by placing transit on a further de

cline, in order that they could show the congress a greater 

need for highway funds. With this as a background, TATPA 

personnel felt they had been "more than generous" to mass 

transit, predicting that three per cent of the total trips 

would travel by mass transit by 1980. 

A second deterrent to program participation was the 

planning requirements. The more rigorous planning require

ments outlined in Chapter 4 were applicable to the mass 

transportation capital grant, loan and demonstration programs. 

To establish eligibility for assistance, it must be 
demonstrated that the project is or will be part of 
a short-range, areawide transit development program 
which, in turn, is adequately related to long-range 
areawide planning. This requires effective planning 
and programming links between an individual transit 
project, an areawide system of transit facilities, 
the total transportation system, and the overall 
development of the urban area. As outlined in this 
guide, the key elements in developing these rela
tionships are that: 

1. the project is part of a short-range, area-
wide transit development program; 

2. the transit development program is based on 
long-range, areawide transportation planning 
which-covers both transit and highways; 

3. transportation planning is part of long-
range, areawide comprehensive planning; and 
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4. comprehensive planning is conceived and car
ried out to attain urban area goals and ob
jectives under the policy director of local 
elected officials. 

Under point number one, there was doubt that a short 

or long-range improvement program could be developed on an 

areawide basis. This was made infeasible by the existence of 

two transit companies, and the lack of any cooperation be

tween them, or between them and the various public agencies. 

The relationship, in fact, bordered on the hostile. Pro

vided it were given the appropriate direction TATPA could 

have provided the necessary areawide planning required under 

the act. Whether there existed the knowledge or interest 

capable of bringing the diverse transportation agencies and 

companies together for a coordinated program was extremely 

doubtful. 

Encountered in point number two were planning prob

lems in showing that transit development program was based 

on long-range, areawide transportation planning which covered 

both transit and highways. With the TATPA attitude being one 

of ignoring mass transit in principal, and lack of concern on 

the part of its primary funding agencies, the hope of an inte

grated planning effort was remote. 

72 
Department of Housing and Urban Development, "Ur

ban Mass Transportation Planning Requirements Guide," Wash
ington, D. C., 1966, p. i. 
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On points number three and four, transportation plan

ning in Tucson was largely autonomous and independent of 

other areawide or particular planning activities. The newly 

organized Tucson Area Region Reviewing Committee was supposed 

to be superior to TATPA, but as indicated above, the formal 

existence of the committee meant very little more than a rub

ber stamp in practice. 

There was a further legal difficulty. The mass trans

portation program would allow subsidization of the private 

transit company, but the local share under present legislation 

had to be derived from funds other than user revenues. At 

the same time, Arizona state law provided as follows: 

Neither the State, nor any county, city, town, muni
cipality or other subdivision of the State shall 
ever give or loan its credit in the aid of, or make 
any donation or grant, by subsidy or otherwise, to 
any individual, association or corporation, or be
come a subscriber to, or a shareholder in, any com
pany or corporation, or become a joint owner with 
any person, company or corporation, except as to such 
ownerships as may accrue to the State by operation 
or provision of law.^3 

"It would appear therefrom that the City is not 

authorized to divert any of its taxes or its credit to the 

benefit of Tucson Rapid Transit Company." Arizona law did 

74 
permit acquisition of a transit company, however. 

73 Arizona Revised Statutes, Art. IX, Section 7. 

^Memorandum from James D. Webb, Assistant City At
torney, to N. A. Gonzales, Administrative Assistant to the 
City Manager, August 7, 1967. 
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Whether or not the legal obstacle would prohibit use 

of the aid program to assist privately operated mass trans

portation was a question that could be answered only on the 

proposal for a specific improvement program. The lease-back 

method for bus replacements had been urged by TIC. Speaking 

to the citizens' Transit Study Committee, TTC spokesman Henry 

De Tourney indicated that the city should purchase new air-

conditioned buses and lease them to TTC with the assistance 

of the Mass Transportation Assistance Program. This was a 

75 legal possibility. 

However, one of the major problems of Tucson transit 

was that ridership suffered from symptoms of low image. With 

this and replacement in mind, a proposal was sent to the 

Transportation Division of HUD, indicating that: 

The most workable solution involves a two-phase pro
gram of demonstration and capital improvement. 
Under the demonstration, the City, in cooperation 
with TRT, would attempt to determine if groups of 
commuters in a specific neighborhood would, if the 
buses would be radically improved, consider substi
tuting bus transportation on a subscription basis 
for their present habit of commuting by automobile. 
Done on a survey basis, selected neighborhoods, which 
contain a large number of commuters, would be asked 
on a house-to-house basis whether the use of a bus 
wouldn't be financially more practical for them pro
vided it were an attractive and predictable facility. 

75 
Interagency Transit Study Committee, Minutes of 

meeting of October 10, 1967; Tucson Daily Citizen, October 
11, 1967, p. 23. 
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The results of the survey would assist in determin
ing where the first demonstration neighborhood com
muter bus would originate. It would be designed to 
serve the neighborhood to the downtown trip, picking 
up all those within the neighborhood who would sub
scribe, and letting them off at specific points in 
the central business district. No stops or pickups 
would usually be made to pick up additional passen
gers in-between. The equipment used would neces
sarily make commuting more comfortable. Capacity 
service would not be a primary consideration; in
stead, ease of conversation, hostess service of 
coffee or other beverage, air conditioning, and 
other conveniences stressing comfort would be given 
primary consideration. On a demonstration basis, 
the scope would initially be to determine feasibil
ity to the extent of revenues able to meet operat
ing expenses first, and second, to create a facility 
that would win sufficient favor to be tried in other 
neighborhoods. 

The second phase of the program assumes acceptabil
ity, desirability and feasibility, and would involve 
a large scale capital improvement program under the 
Transportation Act to substitute much of the exist
ing service for neighborhood to destination service 
as outlined above. The extent of this substitution 
would depend on the reaction of the public to the 
program. 

Although projects similar to this have been proved 
successful in other parts of the country, the par
ticular characteristics of the Tucson community make 
a unique demonstration approach to the problem a nec
essary planning prelude to the capital improvement 
program. The City of Tucson is prepared to assist 
TRT in developing such a transition as outlined 
here, provided federal assistance is acquired for 
the program.''6 

?^Letter from Vincent L. Lung, Director of Community 
Development, to John C. Kohl, Division of Transportation, 
Department of Housing and Urban Development, August 1, 1966. 
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In a return letter on August 22, 1966, W. B. Hurd, 

Acting Director of the Urban Transportation Administration, 

indicated that "the idea of a transportation project, demon

strating premium bus service coupled to the possibility of 

later capital grants interests us." One stumbling block ap

peared in the second paragraph of the letter: 

We assume that in advance of submitting a proposal, 
you will conduct transportation planning and engineer
ing cost studies. Data from these should accompany 
the proposal . . . the estimated costs of bus oper
ations on the proposed routes . . . must be carefully 
developed. It should be comprehensive to cover all 
anticipated costs, including depreciation and debt 
service . . . that a project budget is developed 
adequately, and that the analyses of the demonstration 
deal with issues of cost.77 

Complete analyses of costs of a demonstration would 

not be an insurmountable obstacle, especially if the univer

sity's expert resources were drawn upon. Who was to do the 

transportation planning, as part of the overall transpor

tation planning process, however, was another difficult 

question,because of the position of TATPA. 

In early 1967, Professor Donald Woods of the Univer

sity's Civil Engineering Department, in consultation with the 

city's Department of Public Works and the Department of Com

munity Development, completed work on a similar proposal. 

77 Letter of W. B. Hurd to Vincent L. Lung, Director 
of Community Development, dated August 22, 1966. 
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The proposal incorporated earlier suggestions for a subscrip

tion service on a neighborhood-to-destination express basis. 

It proposed alternative uses of the transit vehicle for use 

during the off-peak hours of 10:00 A.M. to 3:00 P.M. Service 

to shopping centers on a similar neighborhood basis was sug

gested. "The off-peak period can be made productive by hav

ing a regional shopping center hire the bus to provide free 

service to and from the center from surrounding neighborhoods 

The advertising value alone would more than offset the cost 

78 
of operations." 

To make the service attractive to the potential rider 

certain comforts would be offered, much as outlined in the 

previously submitted proposal above. In addition, there 

could be an "advance warning of bus arrival or to advise 

driver that rider is ill and will not go that morning"; and 

"lower profile buses with doors along the entire side to make 

them more attractive and remove the existing concept of a 

bus." Finally, to climax the luxury, pickup service would be 

provided at the user's door or close by. The proposal was to 

be initiated through the development of certain marketability 

information, derived from a sample question in certain 

78 
Donald Woods, "Proposed Research on Subscription 

Transit Service for Low Density Residential Neighborhoods," 
p. 2. 
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neighborhoods and destinations. The questionnaire was to 

test the rider's attitudes toward the new type of service, 

and help to determine precisely what neighborhoods would be 

tested and to what extent. Scheduling alternatives and 

other questions of service were resolved in this way. So 

too, was the feasibility of shopping center service be 

tested in this way. 

Professor Woods took his proposal to Washington dur

ing January 1967, and received an interested reception. 

After that point, however, the project was stopped by the in

ability of Woods to carry on the proposal entirely through 

his own efforts. The necessary marketability information 

would most desirably have been provided by the transportation 

economics personnel at the university, but they claimed to 

have no time for the project; and Woods did not have the capa-
* « 

bility himself. In addition, there was no real interest by 

city management to assist Woods, because of what was inter

preted as a lack of urgency or compelling need to deal with 

the transit problem. Woods was in effect patted on the head 

as being good but unnecessary academic. No further proposals 

reached any national agency and it was not likely that any 

would in any acceptable form in the near future. 

Tucson could go to the national government for aid. 

However, before the city did so, it had to get its own house 
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in order, recognize its responsibilities in all areas of 

transportation, and integrate mass transportation into the 

planning process. Only then would the city be able to sub

mit a proposal that would have arisen convincingly out of 

local study of local conditions. The contrasting attitude 

was that maybe the national government would tell the city 

how to solve its problems, which was a most unhealthy atti

tude. 

In contrast to what might be the ideal, or even the 

rational or logical, the two principal elements of transpor

tation of people were considered separately, for they were 

treated separately by the Tucson community, its private 

yroups, and its public agencies. The highway proponents had 

their own following, most recently in the Tucson Regional 

Plan's Transportation Committee. This was a citizens' group 

of the traditionally influential who had sought to influence 

the planning of the Tucson Area Transportation Planning 

Agency (TATPA). This group was the public voice of realtor 

Roy Drachman and his desire for a CBD to northeast freeway. 

Also combined here were the Airport Authority Board--(led by 

Gordon Paris of Tucson Federal Savings), and the real estate 

developers. As might be expected, the highway proponents 

were the loudest and most powerful--and those most capable of 

implementing their wishes. Therefore, among city and county 
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politicians and staff, proponents of transit were hard to 

find, and as of the date of this writing, had nearly all re

signed. Prominent staff members with political appointments 

usually were tools of the influential citizens, to whom they 

owed their appointments. 

The less powerful transit proponents were centered 

in the downtown commercial-retail interests, and principally 

the Tucson Trade Bureau, an arm of the Chamber of Commerce. 

In times of trouble, TTB officers could be counted on to 

exert their influence where it would do the most good. Sev

eral university-based groups supported mass transit, but more 

on its theoretical than its practical merits. 

In providing facilities for the preferred automobile, 

the agencies had a long history of working together coopera

tively, of seeing eye-to-eye on how a problem ought to be 

solved, and working not as distinctly different agencies but 

as a combine of similarly oriented professions toward a joint 

objective. In the transit area, however, the cooperative ex

perience had not developed because the long-term nationwide 

preference for automobile transportation worked to the long-

term decline of transit. In contrast to most other countries 

of the world, the American people have been educated by the 

government, by private advertising, and by numerous other 

methods, to regard transit patronage as degrading. To 
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overcome this image, the transit patron in Tucson required a 

high level of individualism, or no alternative mode of travel. 

Tucson was still relatively small as cities go. It 

had not yet reached the point where streets were so congested 

that people were significantly deterred from the automobile. 

People, including the influential, were not yet bothered with 

major congestion during their commuting hours, and hence, 

were not aware of a problem which was already apparent to 

many, and would become serious with more growth and downtown 

development. The bus was still a slower alternative, in con

trast to cities where mass transportation, despite its mis

givings, was better than spending one to three or four hours 

a day commuting by automobile. Tucson would react and pro

vide a mass transportation system after the situation was 

already serious and the solution was already extremely expen

sive, in contrast to what it would be if the solution were 

found and developed before crisis proportions were reached. 

Tucson had not yet reached the point where its public services 

had to deal with masses of people. When it did, the effort 

would be overdue and even more politically explosive than it 

would be today. 

Since Tucson was unable to get together and recognize 

its problem at home, it was not to be expected that other 
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levels of government, especially the national government, 

would pay much attention to the Tucson situation or show much 

interest in assisting it in the future. There was, in addi

tion, little communication among local transportation interests, 

and hence, no intergovernmental relations of mass transpor

tation. 

Responsibility for a lack of coordination, of plan

ning an entire functional area rather than part of it, and 

channeling public revenues to a preferred politically vocal 

interest--the automobile--was a fault net true of only local 

government. It is an equally serious condemnation of the 

national government, which pursued legislation to respond to 

the demands of the automobile industry, one of the most 

powerful lobbies on capitol hill. The transit interests 

nationally, as locally, were subordinated and slighted when 

compared to the highway proponents. Highway programs had 

been around for many years, while transit programs were passed 

within the decade, once again responsive to serious urban 

conditions rather than far sighted like many aspects of the 

national interstate highway program. Few restraints on high

way research in congressional funding were visible. There 

was no argument to the contention that highways must be plan

ned far in advance, a contention that was made successfully 

for many years. 
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The highway programs were pursued by national, state, 

and local governments in relative harmony and with the joint 

perception of objectives. There was no excitement for a BPR 

grant for a highway; it was merely expected by all. Those 

who condemned the disadvantages and pitfalls of federal aid 

for this or that transit system, renewal project, or housing 

development, drove over a federally financed highway to make 

their condemnation, and when faced with this fact, said, 

"well, that's different." 

The national highway program contained little that 

was arbitrary in the allotment of funds to states and cities. 

A certain amount of money was available. It was distributed 

to the states according to a simple formula based not on 

state performance of numerous requirements of indirect appli

cability, but on the length of its postal road system, and 

its population. The only significant requirement of the type 

spoken of in this study was the existence of a jointly de

veloped planning program for highways. So inoffensive had 

the program become that it also had been forgotten by many, 

and developed very few political enemies. 

Each city came out being handled rather equitably 

from the highway programs. While it might not receive all of 

its proportionate allotment one year, for reason of not having 

the matching funds, usually averaging around one-fourth of 
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the cost, they would probably make up for it with a heavy 

year when local priorities and bond issues developed the 

funds for this purpose. There was no consideration of the 

perception by the national government of differing local 

conditions and needs; only a sterile set of impersonal cri

teria which avoided implications of arbitrary decision

making in the dispensing of assistance. 

Federal aid for highways is indispensible to nearly 

all communities, and no community has refused it once they 

have begun to use it. It is necessary for growth that cities 

and other communities engage in intraurban highway construction. 

The local financial capability to do so, however, has never 

been adequate, and has become increasingly inadequate with 

the lack of elasticity of the local sources of revenue, and 

the great elasticity of the population growth. Therefore, 

the national government was brought into an involvement with 

urban growth through highway construction at the mutual en

dorsement of all concerned, since all depended on this in

volvement . 

The result of this national purpose and large allo

cation of funds to achieve the purpose, was a scale of high

way construction which drastically changed the pattern of 

growth of urban areas. Coupled with the refinement in the 

automobile, the affluent urban dweller was given maximum 
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flexibility to live wherever he chose. The nonaffluent were 

restricted to former older areas. Thus, the highway program 

contributed to the economic segregation of cities, and the 

accompanying social problems manifested when economic groups 

no longer intermingle. This observation was valid for Tucson 

and would become increasingly valid as freeways within the 

city were built. A highway is a highway. All agencies have 

accepted the highest possible standards of design, with few 

and minor exceptions. There is no significant voice that 

criticizes the prevailing level of standards, because these 

standards usually emanate from a cooperative relationship in 

the process of joint design of a facility. The program has 

been around along enough that the training of highway en

gineers, for example, has been identical for all employers, 

whether they be for local, state, or national agencies. The 

result is a sharing of values on the accomplishment of the 

objective--how to build a highway. 

The highway program is sufficiently mature that it has 

been able to keep its various inputs of citizen participation, 

professional and technical contributions, legislative action, 

and bureaucratic review in relatively stable proportion and 

arrangement. It is a sign of a healthy program which is able 

to remain flexible to each of these influences, yet grow to 

meet its obligations without becoming a political tool of one 
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or the other influence. The reason lies once again in the im 

personalization of administration, the involvement of the 

citizen and the public where their interests are involved— 

the location planning, and the simplification of the adminis

trative guidelines for intergovernmental assistance. No 

thousands of pages of guidelines, such as in the renewal 

program, exist to confuse all governments concerned with the 

highway program. The instructions are brief and to the point 

leaving little room for argument. It must be emphasized 

again that the highway program leaves much to imitate when 

* 

it will come to point of rationalizing the overly complex 

and overlapping programs of aid to urban areas. The answer 

is not in multiplication of regulations for each and every 

eventuality that might be found in each urban area, because 

cities of people will never cease to become increasingly 

different as they become increasingly larger. 



CHAPTER 8 

INTERGOVERNMENTAL RELATIONS IN WATER RECLAMATION 

Water has been critical to the development of the 

Tucson community. While most communities have a water prob

lem, the concern is with the quality of water rather than the 

quantity since such sources as river, sea, and lake water are 

generally available.* In the arid areas of the southwest, 

however, of which Tucson is a part, water was a key to devel

opment. Development had taken place only where water could 

be made available. 

This chapter takes note of projected water needs in 

the Tucson area; second, it determines knowledgeable estimates 

of what percentage (and quantities) of the total projected 

needs can be derived from reclaimed water; and third, indi

cates efforts being made by various agencies to explore and 

maximize this potential. The principal analysis and conclu

sions of this chapter focus on the relationships between 

local agencies and groups involved in water reclamation, and 

"'"Advisory Commission on Intergovernmental Relations, 
Intergovernmental Relations for Water Supply and Sewage Dis
posal in Metropolitan Areas. Report A-13, October, 1962, 
p. 3. 

419 
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between local agencies and the state and national governments, 

to the extent that they too were involved in the local situ

ation. 

The Projected Need for Water 

Described from the water-resource point of view, Tuc

son was situated in the Santa Cruz River Valley, surrounded 

by mountains, underlying which was a large groundwater basin, 

the Santa Cruz River Basin. Scientists have said that it 

took millions of years for this basin to be filled with water 

through the downward percolation of rain water and mountain 

runoff. Given the nature of the basin, it was relatively 

easy and inexpensive to sink wells and draw water. As a 

result, dozens of organizations, public and private, pumped 

their own water. 

The exact size and water content of the Santa Cruz 

Basin were unknown, although it was said to be the shape of 

a bowl. The water in this basin moved from south to north as 

did the water in the Santa Cruz River. Subsurface water, 

like surface water, always seeks the common lowest level. 

When great amounts were pumped from one area of the basin, 

the total water table level dropped as much as was necessary 

to resupply the heavily pumped area and bring it to the com

mon level. Although there was little chance of drying up the 
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basin completely, since it was probably up to 5,000 feet in 

depth, pumping became more expensive as the water table fell. 

Excess pumping in some areas could have the effect of drying 

up and ruining the ground as an aquifer (the body of sand and 

gravel capable of holding water), thus making natural recharge 

almost non-existent. The extent of the exhaustion of the 

water holding aquifer was characterized as follows: 

In 1963, 2.0 million acre-feet of surface water and 
4.6 million acre-feet of groundwater were used in 
Arizona. Arizona has a "fixed income water supply" 
of 3.6 million acre feet a year made up of 2.0 mil
lion acre-feet of surface water, and 1.6 million 
acre-feet of annually recharged groundwater. This 
results in an annual Arizona groundwater deficit 
of 3.0 million acre-feet.** 

The City of Tucson's Department of Water and Sewers, 

the principal water supplier in the urban area, formulated 

the most widely accepted projections of water needs in the 

urban area. The projections were made from the year 1960 to 

the year 2030, with estimates given for every two years be-

tween 1960 and 2030. 

Principal observations from the chart on the follow

ing page are: first, ground water was a necessarily declin

ing source of water until sometime after 2010, when recharge 

of the subsurface aquifer would have the effect of restoring 

this as a source of continuing supply. Second, over the long 

2 
John Straayer, The Politics of Water in Arizona, doc

toral dissertation, 1967, p. 33; in this quotation, information 
taken from the Arizona Academy, Arizona's Water Supply. 



TABLE 4 

TABLE OF WATER REQUIREMENTS IN ACRE FEET, TUCSON. ARIZONA 

I960 1970 1980 1990 

Domestic Uses 
Irrigation Uses 
Miscellaneous 

TOTAL 

Supply Sources: 
Ground Water; 
Waste Water 
Reuse: 

Local Surface 
Water: 

Central Arizona 
Project Water: 

48,200 67,200 104,680 159,890 
177,800 163,960 145,020 125,310 
22,800 34,040 47,200 68,100 
248,800 265,200 296,900 353,300 

236,800 252,800 211,400 142,800 

12,000 12,400 28,000 53,000 

0 0 7,500 7,500 

0 0 50,000 150,000 
TOTAL SUPPLIES 248,000 265,200 296,900 353,300 

45% of Use From 
Sewered Popula
tion: 17,200 25,300 41,800 65,500 

30% of Use From 
Miscellaneous: 5,440 8,550 12,600 18,600 
TOTAL REUSABLE 
SEWAGE EFFLUENT: 22,640 33,850 54,400 84,100 

2000 

228,230 
105,770 
88,900 

422,900 

137,400 

78,000 

7,500 

25,000 

121,400 

2010 

300,200 
102,400 
109,800 
512,400 

155,200 

92,200 

15,000 

32,900 

158,200 

2020 

357,200 
96,800 
130,600 
584,600 

182,500 

87,100 

15,000 

200,000 250,000 300,000 
422,900 512,400 584,600 

96,400 125,300 148,100 

39,200 

187,300 

POPULATION 243,000 330,000 500,000 750,000 1,100,000 1,650,000 2,010,000 

to 
to 
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term heaviest reliance was placed on the Central Arizona Pro

ject or large scale importation as a source of supply. Im

ported water was therefore expected to make up 16 per cent of 

the total supply in 1980, 42 per cent in 1990, 47 per cent in 

2000, and 43 per cent in 2030. Reused or reclaimed water 

makes up 4 per cent of the total supply in 1970, 9 per cent 

in 1980, 18 per cent in 2000, 17 per cent in 2010, 15 per 

cent in 2020, and 22 per cent by 2030. 

Full domestic and industrial use of the reclaimed 

water was envisaged by the year 2030, but not before. These 

projections were made on the basis of technology known today, 

however, without being able to calculate what effect new tech

nology would have. 

Much of the city's effluent is already being treated 
and sold to farmers in an area north and west of the 
city for irrigation of non-edible crops. Horace Bab-
cock of the U. S. Geological Survey states that in
creased sewage reuse could prove especially promising 
if there were transfer of farming to the lower, or 
northern portion of the Santa Cruz Valley^where some 
of the land is already under cultivation. 

Referring to this practice, the Bureau of Reclamation esti

mated "On the basis of population projections, nearly 40,000 

acre-feet per year of sewage effluent would be made available 

for irrigation use by the year 1980, and that by the year 2000 

this amount will have increased to 100,000 acre-feet per year." 

3 
Straayer, p.68. 

S. Department of Interior, Bureau of Reclamation, 
Region 3, "Memorandum on Status of Investigations, Santa Cruz 
River Basin, Arizona," February, 1965, p. III-4. 
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Despite the declining percentages until 2030, the 

Bureau observed that "It appears . . . that the reclamation 

and reuse of sewage effluent is by far the most important 

potential means of augmenting the local water supplies."5 

The Development of National Programs to Reclaim Water 

The national interest in water reclamation has been 

closely tied to an interest and involvement in water pollu

tion abatement. Assistance in the construction of sewage 

treatment works originated with the Water Pollution Con

trol Act, passed by the congress in 1956, and amended in 

1961 and 1965. 

The declaration of national policy was contained in 

section 1 of the act, whereby congress intended: 

V'. . to recognize, preserve, and protect the pri
mary responsibilities and rights of the States in 
preventing and controlling water pollution, to sup
port and aid technical research relating to the 
prevention and control of water pollution, and to 
provide Federal technical services and financial aid 
to State and interstate agencies and to municipali
ties in connection with the prevention and control 
of water pollution. 

The enabling section for water reclamation work was 

stated as follows: 

5Ibid.. p. III-5. 

^Water Pollution Control Act, P. L. 84-660, dated 
July 9, 1956. 
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. . . the Secretary shall develop and demonstrate 
under varied conditions (including conducting such 
basic and applied research, studies, and experi
ments as may be necessary): 

(A) Practicable means of treating municipal sew
age and other waterborne wastes to remove the maxi
mum possible amounts of physical, chemical and 
biological pollutants in order to restore and main
tain the ineximum amount of the Nation^ water at a 
quality suitable for repeated reuse.7 

Allowable appropriations, as amended in 1961, author

ized $3 million per fiscal year through June 31, 1961, and 

$5 million annually thereafter. Sums were allotted to the 

several states on the basis of population, extent of a water 

pollution problem, and the financial need of the respective 

states. Construction grants were limited to 30 per cent of 

construction cost, or $600,000 initially, whichever was 

smaller, provided the state water pollution control agency 

concurred in the project, and provided the project concurred 

with the state pollution control plan. Such grants were al

lowed a ceiling appropriation of $20,000,000 for each fiscal 

year nationwide.8 

9 
The Water Quality Act of 1965 further amended the 

Water Pollution Control Act revising upward the maximum 

^Xbid., Section 5(a). 

^Ibid., Section 6(b) and (d). 

o 
P. L. 89-234, approved October 2, 1965. 
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construction grant authorization to $1.2 million, although re

taining the 30 per cent limitation. Joint metropolitan pro

jects could receive as much as $4.8 million for a total 

project. In addition, the grant percentage could be raised by 

10 per cent if the project was certified by an appropriate 

metropolitan or regional planning agency as conforming with a 

comprehensive metropolitan area plan. Thus, water pollution 

control, and related activities such as water reclamation also 

became recognized by the national government as a problem of 

metropolitan-wide significance, and the grant incentive was 

offered to those metropolitan areas recognizing the breadth of 

the responsibility. 

The new appropriation ceiling was $150 million, $100 

million of which was to be allotted among states on the basis 

of population and per capita income relative to the other 

states, and $50 million of which was to be made available to 

states on a straight population basis. 

Congressional interest continued in 1966 with the adop

tion of the Clean Water Restoration Act of 1966, by which $450 

million was authorized for fiscal year 1968, $700 million for 

1969, $1 billion for 1970, and $1.25 billion for 1971. 

However, beginning July 1, 1967, the dollar limita
tions will be abolished, and the construction grants 
may be increased to 40 per cent where the States pay" 
30 per cent of these same costs; or increased to 50 
per cent if the States agree to pay not less than 25 
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per cent of the costs, and enforceable water qual
ity standards have been established for waters into 
which the treated sewage of the plant is discharged. 
In addition, the grant may be increased an additional 
10 per cent where the project conforms with the over
all development plans of a metropolitan or regional 
area.10 

Although the principal thrust of this legislation was 

the lessening of pollution in the nation's waterways and 

lakes, water reclamation was also considered an important 

element in the process. 

The national government was not without its near dup

lication of effort in enabling legislation. Research was al

most incidental to the water pollution control legislation. 

\ 

The emphasis was on the development of pollution-abating 

facilities. Research was the principal objective of the Water 

Resources Research Act of 1964, however. This legislation 

was directed primarily toward university-based involvements 

in water reclamation. The legislation, an outgrowth of 

studies from the Senate Select Committee on Natural Water 

Resources (1959-1960), and efforts of the Federal Council for 

Science and Technology, established the Office of Water 

^"®U. S. Department of Interior, Water Pollution Con
trol Administration, "Building for Clean Water; A Report on 
Federal Incentive Grants for Municipal Waste Treatment and 
Future Construction Needs,11 Washington, D. C. , 1966. 
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Resources Research in'the Department of Interior on July 17, 

11 
1964. 

The intention of this legislation was: 

. . . to assist in assuring the Nation at all times 
of a supply of water sufficient in quantity and 
quality to meet the requirements of its expanding 
population, it is the purpose of the Congress, by 
this Act, to stimulate, sponsor, provide for, and 
supplement present programs for the conduct of re
search, investigations, experiments, and the train
ing of scientists in the fields of water and of 
resources which affect water. 

In order to carry out these intentions in a way which 

would be applicable to each regional or area water problem, 

the congress sought to establish in each state a water re

sources research institute under the general direction of 

and located at a university or college within that state. 

To support such institutes, the congress authorized $75,000 

to each state in fiscal 1965, $87,500 in fiscal 1966 and 

13 
1967, and $100,000 in succeeding years to each state. 

It shall be the duty of each such institute to plan 
and conduct and/or arrange for a component or com
ponents of the college or university with which it 
is affiliated to conduct competent research, investi
gations, and experiments of either a basic or 

U. S. Department of Interior, "Research and Train
ing in Water Resources; Programs of the Office of Water Re
sources Research," Washington, 1965. 

12 Water Resources Research Act of 1964, preamble. 
P. L. 88-379, July 17, 1964. 

13Ibid., Title I, Sec. 100(a). 
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practical nature, or both, in relation to water re
sources and to provide for the training of scien
tists through such research, investigations, and ex
periments. 

The activities allowed for funding cover the broad range of 

water related activities, including conservation and recre

ation as well as technical aspects of water supply. The 

important criterion was that individual research projects 

pay due regard to the varying conditions and needs of the 

respective states. Matching funds were also authorized for 

special research projects, over and above the institute al

location. 
% 

The Office of Water Resources Research took upon 

itself the task of coordinating research activities in water 

nationwide, and sought to minimize the overlapping and dupli

cation of research activities. One way in which this was 

accomplished was through the "Water Resources Research Cata

log, " an extended document published in cooperation with the 

Science Information Exchange, which described the research 

undertaken and the principles involved. 

l4Ibid., (b). 



430 

The Local Involvement in Intergovernmental Water Programs 

The Tucson Waste Water Reclamation Project (TWRP). 

The City of Tucson seriously began research and experimental 

work in the field of waste water reclamation in 1965. Prior 

to that time the city had tried to utilize research funds for 

reclamation from the water pollution control legislation of 

1956. It was thwarted in doing so by State Health Department 

Director George W. Marks. Marks monopolized Arizona re

search funds at the state level for paying his own research 

staff, which was permitted under the act. More important, 

however, Marks felt that the City of Tucson should not take 

on such a project--that it was the job of the university. 

And furthermore, he felt that any project for reclaiming 

water should be restricted to improving the quality of water 

for agricultural usage exclusively, rather than recreational 

or other municipal use. Water pollution control funds were 

acquired, despite Marks' opposition, by the city's appealing 

directly to Washington, bypassing the state instruraentality--

the Arizona State Health Department. Washington proved sym

pathetic, forcing the state to give consideration to what 

became known as the Tucson Wastewater Reclamation Project 

(TWRP or TWWRP). boon thereafter Marks was replaced by 

Edmond Garthe, who had interest and sympathy for the project. 

Garthe had assisted in every step of its development and had 
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served continuously on the project's technical committee, 

thereby insuring a measure of intergovernmental cooperation. 

As outlined in the original project application, the 

objectives of the TWRP project were as follows: 

a. To demonstrate the feasibility of upgrading se
condary sewage effluent by horizontal flow sand 
filtration. The objective is to renovate waste 
water that is satisfactory for recreational pur
poses such as fishing, boating and swimming, and 
ultimately for drinking water purposes. 

b. To construct and operate a pilot plant scale 
sand filtration plant for the purpose of estab
lishing full scale design characteristics. 

c. To demonstrate the safety of a renovated waste 
water use by conducting a series of microbio
logical, virological and other tests in the 
pilot plant and by systematically sampling of 
ground water in areas now recharged with waste 
water.^ 

As seen by the Director of Water and Sewers, Paul 

Beermann, the period of 1965 through 1967, the objectives of 

the project were the following: first, to determine whether 

it was possible to recharge the ground water supply with 

sewage effluent; second, to determine the effect on the 

ground water supply with long-term effluent discharge into 

Letter of Paul Beermann to Project consultant Jack 
McGee, dated April 29, 1965; Interview with Paul Beermann, 
City Director of Water and Sewers, November 21, 1967. 

*6Application by the City of Tucson (signed by author
ized official: Mark E. Keane, City Manager) to the Department 
of Health, Education and Welfare, Public Health Service, 
Bureau of State Services, dated April 26, 1965. 



432 

the Santa Cruz River; and third, to demonstrate that sewage 

17 
effluent could be used for recreation purposes. The latter 

purpose was intentionally limited in the short term. The 

long-term possibilities for installing reclaimed water 

directly into body contact lakes or even eventually municipal 

water mains was beyond the scope of this project. This was 

not to ignore the long-term possibility, however, of broad 

and maximum use of reclaimed water. 

A prominent and influential, as well as technically 

qualified member of the TWRP guiding committee, was Professor 

Quentin Mees of the University's Department of Civil Engineer

ing. Dr. Mees viewed the project's purposes as primarily the 

short-range--to upgrade water for recreational and fishing 

purposes. Recreational usage was the most logical immediate 

18 
or short-range objective. 

The actual operations of the project involved deliver

ing waste water to gravel-lined basins, where the water was 

allowed to seep downward to a restricting layer which was a 

sheet of plastic some twenty feel below the ground surface. 

The water then moved laterally to a catch basin. It was dur

ing this downward and lateral movement that the water was 

17 
Interview with Paul Beermann, November 21, 1967. 

18 Interview with Quentin Mees, December 15, 1967. 
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subject to the purifying action. Manholes provided access to 

various sampling points and levels, to check on the progress 

of the purifying action. From the catch basin, the water was 

pumped to several fish ponds which were used as final check 

19 
points in the purifying process. 

Dr. Mees of the TWRP committee indicated that the 

project was significant because of the fact that it was enabl

ing the city to acquire positive information on efficiency of 

natural soils to remove biological and virological elements 

from the water. 

During fiscal year 1968, sufficient information was 

anticipated to allow for the design and construction of a 

production filter, which would provide sufficient water of 

high quality to be introduced into recreational lakes (not 

body contact) in the area, and allow also the possible intro

duction of fish into these lakes. The production filter would 

follow the pilot demonstration filter if the latter proved 

successful during the initial stages of the project. "After 

public education and acceptance, this water having first sat

isfied public health criteria for use, can eventually be 

introduced into the water economy of Tucson, either by recharg

ing the underground strata to be drawn out via wells, or 

19 "Water for Arizona; The Positive Approach," un-
authored mimeo. 
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possibly direct reuse by mixing with other well water pumped 

20 
in the basin." 

The process being tested had already been proved 

feasible from a technical point of view both in Tucson and 

elsewhere. The current assisted project was primarily to 

determine the recreational feasibility of the effluent ponds, 

and the psychological problems peculiar to Tucson involved in 

increasingly broad usage. In this sense, each community had 

to accomplish its own objectives, even though the technical 

aspects had already been proved elsewhere. The city was re

quired, through the demonstration, to satisfy the Arizona 

State Health Department of the ability of the process to . 

attain proper standards of water quality. The problems yet 

to be dealt with, therefore, revolved around questions of 

bacteriology, color and clarity of the water, the former 

being of concern to state and national health departments, 

21 
the latter being parts of the local psychological problem. 

The State Department was serving on the city Water Resources 

Board, the overall advisory consulting group to the Water 

20 Letter report from Paul Beerraann, Water and Sewer 
Director, to the Water Pollution Control Administration, No
vember 29, 1966. 

21 Based on conversations with City Water and Sewer 
Director, Paul Beermann, principally on September 7, 1967. 
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Department, and had worked with the city throughout the demon

stration. The purpose of this collaboration was to enlist 

the ongoing acceptance and cooperation of the agencies which 

must eventually assent to program implementation. 

The biggest uncertainties in the TWRP project, there

fore, had to do with ground water recharge. Reclaimed water 

could be introduced into the aquifer or water holding area of 

the underground by way of wells, merely through the use of 

gravity flow. Acceleration equipment could speed the pro-

22 
cess. The ability of the Santa Cruz basin aquifer to be

come recharged through percolation of treated effluent, 

however, was the basic uncertainty. 

The question of recharge of the ground water supply 

was related to the feasibility of putting water into the 

ground in sufficient quantities over a period of time to 

adequately raise the ground water supply. Although harmful 

nitrates in the water could be eliminated through recharge, 

there was no reliable information on whether nitrates would 

be accumulated to any further extent in the underground. In 

addition, as water was reused and reused again, mineral con

tent increased, necessitating mixing of reused water with 

22 
Based on remarks of Dr. A. Richard Kassander, before 

the Tucson Regional Plan's Metropolitan Water and Sanitary 
Committee, November 3, 1967. 
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higher proportions of higher quality water from other 

23 
sources. 

The cost of the current project, as begun in 1965, 

was estimated to cost $55,000 in fiscal year 1966, $70,000 

in fiscal year 1967, $90,000 in fiscal year 1969, $110,000 in 

fiscal 1970, and $120,000 in fiscal year 1971, for a total of 

$475,000 for the six-year period. Beginning in June, 1965, 

and continuing indefinitely, the Tucson Waste Water Recla

mation Project had been supported by budgeted city funds and 

grants of the Water Pollution Control Administration, as 

well as by the assistance of the university departments of 

Civil Engineering, Microbiology and Medical Technology. 

By 1976, 35 millions per day were supposed to be pro

duced by the city's sewage treatment plant, 23 million of 

which would be allowed to go into the underground. This 

water, after repeated usage, would eventually have to be 

mixed with higher quality water if the water reached a point 

of twelve to thirteen hundred parts of dissolved solids per 

one million parts of water. The economics of the future 

placed even more promise on the reclamation source, due to 

the relatively low cost of the Central Arizona Project's im

ported water, as it is now projected. At the rate of fifty 

2 ̂  Beermann interview, September 7, 1967. 
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dollars per acre foot of CAP water, it was likely that much 

more could be done to develop reclaimed water sources. 

Should the CAP cost be raised, relatively less revenue would 

24 
be spendable on innovationary methods of water reclamation. 

Dr. Quentin Mees of the project committee indicated that so 

far as the potential for waste water as a source of domestic 

water was a goal, it was not going to solve the water problem 

in the Tucson area. It would be an important part of the 

overall considerations of water supply, however, and there-

25 
fore could not be neglected. 

At its present stage of development, the TWRP pro

ject was in need of a full time director, schooled in this 

aspect of engineering. This observation was confirmed by 

all of those familiar with the project. Since its beginning, 

the project had been directed by the Water and sewer Direc

tor, Paul Beermann, who had been able to devote only a mini

mal amount of time to direction. As a result, the project 

was frequently halted by technical delays and obstructions, 

which could be minimized through full-time supervision. 

Also, the project needed a greater measure of academically 

and scientifically oriented direction to bring about a 

24 Interview with Paul Beermann, November 21, 1967. 

25 Interview with Quentin Mees, December 15, 1967. 
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higher level of communication between the city project and 

similarly oriented university activities. 

Another observation made by technically oriented in

dividuals concerned with the project, was that the person

ality, attitude, and approach of Paul Beermann had 

unintentionally inhibited the progress of the project. A 

frequent indication was that Beermann had frequently caused 

confusion in the project by his tendency to use expert infor

mation from various sources to confuse the issue, and to play 

various people against each other. It involved the indepen

dent and arbitrary use of technical information for personal 

power, thereby causing the morale of technically oriented 

staff to deteriorate. Beermann was regarded as a poor per

sonnel administrator, unable to get along with those with 

whom he was working, and therefore as an inhibitor to the 

progress of the project. With Beermann's retirement as of 

December 1, 1967, and the progress of the TWRP project near 

the operational phase, a full-time director was required. 

Then TWRP might make a positive contribution to Tucson's 

future water resource. 

Since its inception, the TWRP project was guided by 

an interagency technical committee, representing the univer

sity's Departments of Civil Engineering and Microbiology and 

Medical Technology, the Arizona State Health Department, and 
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the Pima County Health Department, as well as private indus

try. In the absence of adequate full-time staff and techni

cal-guidance, the committee requested that certain progress 

or experiments be undertaken for a given period. This much 

accomplished, a report was filed with the committee and met 

again to decide what to do next. In short, the project was 

lacking an ongoing management, and goals or plan for the long 

term. 

Recently, at the state level, a new subordinate agency 

was established within the State Department of Health. It 

was the Water Quality Control Council, strictly an advisory 

group, which was to be responsible for setting up water qual

ity criteria for the state. This had been part of the res

ponsibilities of the State Department of Health as a whole. 

This subordinate group now had this exclusive responsibility 

\vithin that department. 

The Research Programs Pursued by the University of 

Arizona. The University of Arizona's involvement in local 

water reclamation efforts was through the Water Resources 

Research Center, with other projects started individually in 

other areas. The center was formed in response to the Water 

2 A 
Letter from the Department of Health to Arizona 

Municipalities and Consulting Engineers, dated December 1, 
1967. 
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Resources Act of 1964, and received annual support allotments 

in accordance with this legislation. 

The center, although undertaking itself only approxi

mately ten per cent of all water related research at the uni

versity, was more important for its coordinating and 

instigating role, "particularly as it related to the collect

ing and dissemination of information about the University's 

27 
programs 

The Oenter's program is effective. The Director 
is being regularly consulted by various groups con
cerning identification of research needs and results, 
and the Center is playing an important role in co
ordination, particularly in locating and arranging 
for joint use of facilities.28 

Also, because the national allotment it received is 

limited, "an attempt has been made to concentrate the effort 

on limited objectives with the particular hope we can 'seed' 

new programs which can compete successfully for more general 

29 
support funds." There were, in addition to the regular 

programs falling within the annual allocation, two additional 

projects which received matching grants. 

27A. Richard Kassander, Jr., Director and Sal D. Rez-
nick, Associate Director, University of Arizona Water Re
sources Research Center, reprinted from 10th Annual Arizona 
Water Symposium, Tempe, Arizona, September, 1966 in the 
Center's Annual Report No. 3. 

28Application for an Allotment for Fiscal Year 1967-68 
for the Water Resources Research Center of the University of 
Arizona, under the Provisions of the Water Resources Research 
Act of 1964, p. 4. 

29Ibid. 
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The Water Resources Research Center incorporated the 

former Institute of Water Utilization, which continued its 

former projects with the assistance of state and national 

government aid, but on the basis of individual project grants. 

The research projects relevant to this study included the 

"Conservation and Inland Disposal of a Blended Industrial 

Waste Effluent Using Artificial Recharge Techniques." This 

project was operated essentially with funds granted by the 

Office of Saline Water, Department of Interior, through the 

Agricultural Experiment Station at the University. Dr. L. G. 

Wilson of the Water Resources Research Center, and Dr. G. R. 

Dutt of the Department of Agricultural Chemistry and Soils 

were the principal investigators. "The principal objectives 

of the project are to evaluate the feasibility of conservation 

and inland disposal of industrial waste effluent by dilution 

with higher quality water to examine the role of artificial 

30 
recharge methods in a conservation-disposal program." 

A second related project, also conducted by Dr. Wilson, 

was entitled "Quality Improvement of Oxidation Pond Effluent 

by Grass Filtration Prior to Reuse." The objectives of this 

study were "to evaluate changes in quality of sewage effluent 

during grass filtration; design requirements of filtration 

30Ibid. 
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areas; nature of biological community affecting treatment; 

economics of treatment; and reuse potentialities of filtered 

effluent. 

A university project of principal concern to this 

study, because of its potential implications to the overall 

quantity of reclaimed water available to the Tucson urban 

area, was the project entitled "Waste Water Conservation and 

Utilization for Research and Recreation in a Semiarid Region." 

The first phase of this project, under construction during 

1967, was a building with a five thousand square foot labora

tory with inflated plastic greenhouses attached. Later phases 

were to complete the eighty-four acre environmental and water 

conservation research facility at the Tucson International 

Airport. The University began this first phase with a 

$154,000 grant from the Atmospheric Science Division of the 

32 
National Science Foundation. 

For this project, the Water Resources Research Center 

submitted an application for research and development funds to 

complete the facility from the Water Pollution Control Admin

istration. Approval of the $305,060 request awaited congres

sional approval of a large public works measure. The entire 

31Ibid. 

^Tucson Daily Citizen, August 18, 1967, p. 35, 
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WPCA appropriation, including funds for this project, were 

tied to a bill which included such controversial measures as 

the Central Arizona Project. 

Utilizing "blow-down" water from the Tucson Gas and 

Electric Company's southside cooling-tower, industrial effluent 

from the Hughes plant, and local runoff from a desert water

shed, the pro.iect proposed to meet the following immediate 

objectives: 

(1) To conserve waste water now largely lost by 
nonbeneficial evapotranspiration, and util
ize the water for research and recreation 
in a seraiarid region. In the phase of the 
study being proposed only cooling-tower 
blowdown water blended with flood waste 
water will be used. In a second phase 
the study will be broadened to utilize the 
treated effluent from an electroplating 
operation. 

(2) To determine proper management practices 
for using the blended industrial and flood 
waste water for research and recreational 
purposes. 

(3) To determine the effects of using blended 
waste water on plants from ornamentals to 
flood crops. 

(4) To determine the chemical change in soil 
and water as the blended waste water moves 
through the soil profile. 

(5) To determine the effects of the blended 
waste water on the quality of the ground 
water resources. 
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(6) To determine optimal varieties of fish and 
management techniques for fish in small 
lakes using blended waste water.^ 

Management techniques in water reclamation were an 

important, if not a primary, objective of the study: "One of 

the primary efforts of this unique research and development 

project will be to demonstrate how, through proper management 

of various types of effluent, a municipality can have badly 

needed expanded recreational and beautification opportunities 

without an additional drain on presently hard-pressed water 

34 
supplies." Of primary concern to this study, however, was 

the fact that "It is felt that the material value of these 

opportunities will prove such that they will justify further 

treatment so that additional water can then be returned to 

the primary supplies, either by direct introduction into the 

water mains or by artificially recharging the ground-water 

aquifers."35 

Summary Observations 

The importance of personalities was as important in 

the more technical and scientific area of water reclamation 

QQ* 
A Research Proposal to the Assistant Commissioner 

for Research and Development, Federal Water Pollution Control 
Administration, Department of Interior, Washington, D. C. 
June 1967, p. 7.. 

34Ibid., p. 14. 

35Ibid. 



445 

as it was in the political environments of planning, renewal, 

and transportation. This was true despite the fact that water 

reclamation was removed from the limelight of publicity and 

the influences of political advantage. 

When this program was removed from the decision-making 

hands of legislators at the local level, by the choice of the 

legislators themselves, it fell into the waiting, anxious 

hands of the professional and bureaucratic technician, who 

insisted on running it "close to his belt." No one but him

self or his immediate staff at that level of government had 

any say in its administration or its policy course. More

over, since no one else was interested in the program, the 

technicians experienced relatively little interference and 

enjoyed almost complete freedom of action. For example, few 

councilmen who served the city since 1965, even remember the 

TWRP project, or what it was intended to accomplish. Their 

periodic review of the projects usually took the form of 

"shooting at details," rather than reviewing overall program 

objectives. Various intergovernmental studies have already 

observed ivhat happened next . The professional water engineer 

at the local level developed a kinship with his counterparts 

at the county, state, regional and national levels, and the 

project rolled ahead through these professional communication 

channels, and avoided wherever possible their respective 
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political superiors in the governmental hierarchy. The only 

tine a politician, a councilman, a city manager, a mayor or a 

congressman, or anyone else ever heard about the project was 

at the annual report time, when the document which was "hor

ribly boring" was submitted, ignored and filed. The inoffen

sively small amount of budgeted funds were requested, ignored 

and approved. The amounts of money involved, whether counted 

at the local level, which was used up in personnel salaries, 

or at the national level, which was so small as to be almost 

lost, were insignificant enough not to raise any issue of 

political importance. Then too, waste water treatment was 

regarded by most councilmen as a normal municipal function, 

regardless of the specifics of the activity. So the job was 

done and that was that. 

Water reclamation efforts in Tucson were small scale 

and experimental. The extent to which they were viewed by 

the city as being significant was revealed above in the pro

jected usage to be made of reclaimed water. The projections 

did not take into account the development of any new efforts 

through the university, and assumed only a progressive en

largement of the TWRP project, however. On this basis, Dr. A. 

Richard Kassander, Director of the University's Water Resource 

Research Center, questioned whether the estimates were high 
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36 
enough or took new methods adequately xnto account. Dr. 

Kassander's views were explored in an interview, and were 

found to be "strictly intuitive." He knew that no consider

ation was given in the city's projections to the university's 

airport reclamation facility. The reason for this was grounded 

in the relationship between the two principal persons in

volved: Dr. Kassander and City Water and Sewer Director Paul 

Beermann. Beermann's attitude toward the university's work 

was a combination of skepticism, jealousy and resentment un

til his retirement at the end of 1967, As he indicated to 

Kassander and to this author on several occasions: "You 

show me proof and results, and I'll believe you can do what 

you say." Kassander, of course, could only point to past 

scientific achievements and known capabilities of given 

methods; but without the results already in hand from this 

project, he was at a loss to influence long-range municipal 

37 projections and planning. 

Since the projects were strictly experimental, no one 

took the projects of others seriously. The amount of coordin

ation or desire to work together, was negligible. Beermann 

was skeptical and too proud to want to get too involved in 

36 
From the minutes of the Tucson Regional Plan's Met

ropolitan Water and Sanitary Committee, November 3, 1967. 

37 Interview with Dr. A. Richard Kassander, November 
16, 1967. 



448 

the university's work, and rationalized his attitude by de

claring the university's work to be extremely limited in 

operational usefulness. Kassander, on the other hand, re

garded the TWRP project as simply "a nice project," but with 

methods of no real scientific value (since they had already 

been proved workable). He saw no need for the Center or the 

university to get any more involved than a distant awareness, 

since to do so would add no material advantage to his re

search efforts. When asked about the cooperative advisory 

committee on the TWRP project, which involved at least two 

university departments, Kassander minimized the project's 

importance at that stage, and the committee's work as being 

"everyone just having fun together." The relative disinterest 

of the university's principal water research agency toward the 

city's principal water reclamation project, and the same dis

interest by the city officials in the university's project, 

was adequately explained by Kassander's observation that the 

project was just not being handled by people working within 

constraints of concern for the community's water supply. 

Possibly more projects should be run this way, Kassander sug

gested, since more was actually getting done by casual parti

cipation in a project, than would be if more serious efforts 

with their accompanying blunders, were being made. 
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Another aspect of the cooperation considerations was 

the fact that conflict existed within the university between 

departments, both of which were concerned with water recla

mation. The university was represented on the TWRP project 

committee by Quentin Mees of the Department of Civil Engi

neering. The largest part of water resources research, how

ever, was handled or coordinated by the Water Resources 

Research Center, which operated out of the Department of 

Atmospheric Physics. These two departments were anything but 

bedfellows when it came to respecting or coordinating find

ings . 

Throughout the experience to date in the TWRP pro

ject, the relationship between the city and the state health 

department, after the administration of this department 

passed into the hands of Edmond Garth, was characterized by 

high quality, mutual respect, and cooperation. In an inter

view Quentin Mees indicated that there were problems on 

questions of water quality between the Water Quality Control 

Council at the state level, and the national Water Pollution 

Control Administration, however. Oftentimes, the standards 

established for the State of Arizona appeared lower than those 

which WPCA desired on the basis of national values and 

standards. The state had to plan to enforce quality, a 
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factor which further inhibited the degree of cooperation, at 

least in its initial procedure and precedent-setting stages. 

WPCA was interested in the TWRP project so long as it 

contributed to its knowledge of the nationwide applicability 

of reclamation techniques. To this extent, it was willing to 

give a free hand to local operations. In the enforcement of 

water quality, however, it was exerting more and more control. 

There was also a tendency toward duplication at the 

national level in research programs, as evidenced between the 

unclear division of responsibility for research between the 

Water Pollution Control Administration and the Office of 

Water Resources Research. The array of competitors did not 

stop there, but included also the Office of Saline Water in 

Interior, the Public Health Service in HEW, and other agen

cies too numerous to name. 

Sometimes a city, in order to acquire professionals 

of top notch quality, must also put up with the idiosyncrasies 

of the same people. In hiring one of California's most ex

perienced veterans of the municipal water business in Paul 

Beermann, then city manager Mark Keane hired a real "stiff-

necked Dutchman," as he was known to many in the city. As 

competent as Beermann was, he also alienated as many people 

as he befriended by his tendency to lecture others, some of 

whom were even as knowledgeable or more so than he was. When 
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Beermann circulated among university and business people knowl

edgeable in water matters, the effect was frequently alien

ation, and a stifling of a cooperative relationship. This has 

occurred sufficiently often to be a major characteristic of 

local interagency and intergovernmental relations in water. 

The example was an important verification of the contention 

that individual personalities were all important factors in 

creating the mode of intergovernmental relations. 

The city's project was run under the close eye of the 

state health department, through which WPCA funds were 

channeled, and which participated on the project advisory 

committee. The county also participated in the TWRP project 

through Health Department Director Fredrick Brady. Brady's 

competence was a continuous asset to the project. The only 

problem here was Brady's reluctance to see the project be

come operational and productive, because of his own limited 

capacity and that of his office to ensure continuously high 

health standards of the water being produced. 

The university's airport work, on the other hand, was 

untouched by the health department at this point, and would 

not be until such time as the proper approvals were required 

for construction. Their work with the national Office of 

Water Resources Research was completely untouched by the 

State Health Department, which was apparently aloof from pure 
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research. The university, in such projects, cooperated with 

the "quasi-official" Arizona Water Resources Committee, a 

group with no authority or power, but representative pf all 

state agencies having a concern for water. 

The university's relationship with the Office of 

Water Resources Research was one of similar professional ap

preciation and respect. Performed on a completely technician-

to-technician, engineer-to-engineer basis, lvalues and stand

ards of performance were usually shared rather than in conflict. 

The university center personnel indicated, for example, that 

the national agency was staffed with the finest engineering 

staff or any national agency. Whether or not this is true, 

it was a high level of respect for any local government or 

organization to have for a national agency, which would not 

necessarily be true if the relationships were held on a 

higher political level. The only thing which marred this 

particular federal-city relationship was the elongated time-

consuming regulations which had to be satisfied in writing for 

each project. With programs mentioned in earlier chapters, 

these directives often had no applicability to local con

ditions or the local project, and consumed time that could 

have been better spent in more constructive pursuits. The 

example was given by Dr. Kassander of an annual audit of the 

center by the national agency, which consumed two person's 
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time for two weeks, to account on a line-by-line basis for 

only $100,000 of expenditures. The audit discovered a pro

cedural irregularity which placed sixty-five dollars in the 

wrong category of projects. The minor character of this, the 

superfluity of having to have one level of government check 

another level so carefully, was admittedly a sad commentary 

on the "partnership" of the federal system. Nevertheless it 

was a common occurrence, happening every day in the course of 

the multitude of federal grant programs. Perhaps the promin

ence of the complaint was indicative only of a lack of ex

perience in working together, a process which would eventually 

breed greater mutual confidence. 

Generally speaking, city cooperation with the Univer

sity of Arizona, Pima County, the State Health Department, 

and the Water Pollution Control Administration, was excel

lent and professionally grounded. Heavy-handedness on the 

part of WPCA was absent, always allowing for an almost un

limited amount of local initiative and flexibility in the use 

of national funds to accomplish local objectives. In order 

to obtain this freedom of action, however, the city had to 

justify requested local deviations from guidelines on the 

basis of thorough and wel1-documented engineering judgments 

and specifications. This should probably have been required 

locally, regardless of national involvement. In no case had 
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WPCA found it necessary to contest, refute, or criticize lo

cal initiatives on the project, therefore, for lack of full 

scientific grounding of every experiment undertaken. The 

relations between agencies were handled by like-thinking pro

fessionals and technicians; also, the work was done in a con

text free of political interference. What developed, therefore, 

was a close partnership of national resources and local 

problem-solving. It might even be suggested here that when 

other intergovernmental programs achieved a similar level of 

routine functioning, they too would assist in building an 

intergovernmental system of relations free of parochialism 

and full of appreciation of the nature of each others' prob

lems and how they were to be best solved, given the resources 

at hand. 
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CHAPTER 9 

INTERGOVERNMENTAL RELATIONS: A REEXAMINATION OF THEORY 

The primary objective of this final chapter is the 

development of concepts leading toward a theory of inter

governmental relations. No comprehensiveness of theory is 

attempted, due to limitations on the breadth of subject mat

ter, the time period under study, and the limited number of 

jurisdictions studied. However, on the basis of t-he obser

vations made by the writers in the field in the first chapter, 

the description of the metropolitan problem in the second 

chapter, and the actual development of information in the 

following chapters, it is possible to develop a fresh look at 

what concepts are currently governing the growth of inter

governmental relations. 

On the basis of the structure of the first chapter, 

recognizing motivations within and effects upon the system, 

the four functional areas are reanalyzed and then a concluding 

structure devised. 

Planning Motivations 

The relatively primitive character of planning in the 

Tucson area was described in chapter three. Although Morton 
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Grodzins indicated that it was difficult to ascertain functions 

of government which were not shared by at least two levels of 

government, the function of planning in Tucson was carried 

out in relative isolation. There was no evidence of any of 

the four basic operations: the sharing design of the grant-

in-aid system, the professional identification and allegiance 

to a function, the sharing of the regulatory function, or the 

mixture of state, local, and national regulations over the 

activity. Evidence of such operations would have had to have 

existed to involve the City.of Tucson in intergovernmental 

relations through the planning activity. 

Consistent with the second motivational observation, 

the growth of urban problems themselves in Tucson had not 

been so intense as to motivate the city into perceiving plan

ning as a possible remedial action for such problems. 

An exception must be made to describe Tucson's in

volvement in the community renewal program. This was an ex

ample of advanced activity in the urban renewal process, and 

a recognition that such activity could not proceed at a 

rational pace without objectives firmly established. The CRP 

was an example of "mutual accommodation,11 or the pursuit of 

mutual objectives by a functional partnership among levels of 

government. Not for reasons of dependence upon federal'aid 

with which to carry out this function was the intergovernmental 
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program accepted, but a recognition that the CRP was needed 

to do a better job. Since it was available, such aid and 

technical assistance that would go with it would be totally 

to the city's advantage. Out of the process might eventually 

grow a certain interdependence, but this was not a benchmark 

characteristic of the program's initial development. 

Local government was regarded as the bulwark of the 

American form of government, and municipalities such as Tuc

son were thought there to be in a superior position to develop 

an understanding of the needs in their own local area. It 

became a shared motivation on the part of local and national 

government to increase the capability of the City of Tucson 

to guide the development of the community through the intel

ligent use of information. But as was indicated, this was a 

matter that was true for the renewal planning function but 

was absent from other areas of planning that might have moti

vated the city to undertake a "701" assisted planning program. 

With ,1701," was the implication of closer national control 

over local planning activities--which would have been strongly 

opposed by many in the Tucson area. 

Most grant-in-aid programs did assist the national 

government in meeting domestic responsibilities without a 

sacrifice of control in how such revenue would be spent. Siich 

were the purposes of carefully regulated categorial aid programs. 
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The community renewal program remained an example of a rela

tive lack of specific control over the allocation of such re

sources. An objective understanding of the program, however, 

indicated that the CRP, wherever implemented, was not free from 

control. HUD would not allow the use of program funds for 

any and every type of activity that the city might want to ac

complish. A large amount of latitude was permissible, pro

vided the basic objective was achieved of matching projected 

resources with an operational and realistic program for re

newal and conservation. 

The National League of Cities observed tha-t the grant-

in-aid programs sought to achieve a minimum level of program 

operation. This national motivation was certainly applicable 

to Tucson. Preceding the implementation of the community 

renewal program was a detailed application or work program 

which explained exactly what activities were requested to be 

assisted. HUD made such funds available as it did in Tucson 

only to those cities which proposed to meet a certain level 

of performance. To say, however, that a city had to comply 

with certain standards of performance to acquire aid, is not 

to say that a basic purpose of such aid was to transfer con

trol from the state and local to the national government. 

The national government was willing to assist certain kinds 

and qualities of local activities. Local government could 
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elect to undertake a kind and quality of activity and thereby 

become eligible to receive aid under the law. 

A relevant consideration is the 11th motivation which 

deals with need to strengthen the operation of the federal 

system administratively. Programs cannot be developed and 

implemented without a sophisticated system of information 

gathering and manipulation. The management of the City of 

Tucson recognized the need for more sophisticated policy mak

ing. If the city was to proceed into more sophisticated 

renewal programs, the national government also saw this need. 

Utilization of the community renewal program was the result 

of this growing mutual recognition and the eventual joint 

decision. 

Evidence existed to consider additional relevant 

motivations, outside of the scope of the postulated moti

vations, in the planning area. Tucson was used as an ex

ample to induce other communities to take advantage of HUD 

programs, to provide advice on experiences of working with 

programs within similar environments, and to spread the good 

word about the magnanimous HUD. Senator Hayden, then Chairman 

of the Senate Appropriations Committee and one of the two 

Arizona senators, was therefore pleased and looking benevo

lently on HUD's appropriation requests as being "equitably" 

apportioned among the states (and especially his state). 
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This is not to imply that the planning requirements and pro

grams, or the administration of these tools, had any equaliz

ing effect. That would be assuming a greater than actual 

ability of federal agencies such as HUD to persuade cities 

from all parts of the country to take advantage of a compre

hensive array of programs. No method was devised to apportion 

funds on some criterion of need. Which city participated and 

which did not in the process of intergovernmental operations 

was determined more often than not in an unsystematized, 

arbitrary and often highly political manner. A significant 

factor was HUD's ability to predict meritorious use of the 

funds in the particular applicant city. A city which had not 

done its professional-political homework experienced great 

difficulty in acquiring application approvals. While HUD 

was fully aware of the sorry state of local metropolitan 

planning and planning organization in Tucson, it had no way 

in which to exert influence or deal with this situation in 

any way until the city itself opened the door. Unlike the 

normal circumstances of the city being fully aware of the 

problem, and seeking to interest the national government in 

developing an equal awareness, the situation in local plan

ning was just reversed. Tucson desired urban renewal assist

ance, opening itself, therefore, to a limited array of 

not-tbo-exacting planning requirements. A far broader array 
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of requirements, emphasizing organization initially, was de

manded for participation in the sewer and water grant pro

gram. HUD was in the middle between cities with innumerable 

problems and a congress willing to go only part way in pro

viding the necessary finances to deal with the problem. Des

pite its tight domestic pocketbook, congress was uninhibited 

in its imposition of planning standards and requirements to 

various aid programs. 

Renewal, Conservation, and Intergovernmental Motives 

Tucson was late in embarking on a renewal program. 

The city did not begin a working relationship with national 

agencies in renewal until the mid-1960s. The local and na

tional agencies missed the opportunity to learn about the 

renewal program together therefore. Tucson could not be ex

pected to have had in 1964 the sophistication toward com

munity development concepts that other cities had developed, 

except to the extent that Tucson was able to import such ex

pertise from outside, which was what it eventually had to do. 

Nevertheless the Renewal Assistance Administration of HUD 

handled Tucson with the same attitudes it used when dealing 

with a community of longer experiences in renewal. HUD did 

not fully recognize the need for elementary, basic education 

of Tucson's public officials and citizenry in.the 
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ideosyncracies of intergovernmental programming. As a result, 

only during those brief periods of experienced and professional 

leadership of the city was substantial progress made in the 

intergovernmental relations of urban renewal. Despite this 

comparative inexperience, by 1967 the city had become active 

in forms of urban renewal and had participated in a regular

ized system of intergovernmental relations in this functional 

area. The renewal function was a shared function among 

governmental units or levels. The sharing process involved 

the grant-in-aid, the functional identification and allegiance 

of professional personnel at all participating levels of 

government, the sharing among levels in the regulatory func

tion, and a complex interweaving of national, state, and 

local laws and regulations. 

The history of renewal in Tucson recounted a process 

of constant reaction to a plaguing sore or discredit to the 

heart of the city's central area. Blight festered in other 

older residential areas of the city, but these areas were of 

lesser importance compared with the downtown area throughout 

the historical development of the process. While the various 

urban renewal directors varied in their personal motivations 

toward the project, a clear view of the history of the re

newal process in Tucson was most effectively seen as a com

mercially motivated activity. Earlier and broader project 
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ideas sought to provide housing and dealt with a broader 

scope of problems. These proposals failed to gain support, 

however. That proposal which centered on the immediate sore 

itself, and promised to eliminate it exclusively, was the pro

posal that was successfully approved by the voters. Renewal 

in Tucson, therefore, and the willingness of the national 

government to assist in this process, was a definite situation 

of mutual accomodation, the joint pursuit of mutual objectives, 

and the utilization of national standards to implement local 

objectives. 

Urban renewal was unsuccessful in Tucson when private 

enterprise was relied on to do the entire job. Tucson was not 

capable of carrying out a renewal program independently, nor 

was the private sector capable of renewing the city without 

governmental assistance. There developed, therefore, a fis

cal interdependence among levels of government and between 

the public and private sectors to carry out this function. 

In Tucson, as in other conservative communities, a 

fear of federal control over local policies was a real pheno

menon. This accounted in part for the difficulty in gaining 

local authority to carry out the program. In the area of re

newal, however, the national government performed two basic 

roles: standardization of performance consistent with known 

technical factors, and that of support, by providing aid of 
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technical and financial assistance to communities undertaking 

the function. The type of project undertaken, the reuses of 

the land, and the schedule, were all local determinations. 

Particularly in the renewal area, national legal requirements 

for the relocation of displacees, labor standards, equal op

portunity, etc., were all recognized as being generally 

acceptable standards of operation. 

It can be fairly said that vertical functional auto

cracy played some role in the development of the renewal 

program in Tucson. There was not the amount of importance 

placed on the professionalization of priorities as might be 

the case elsewhere, however. There had not developed the 

bureaucratic dedication at the local level, promoting the 

function with the support of a strong private and/or commercial 

clientele, as was the case in many other cities. The history 

of the process revealed a strong and frequent turnover of 

direction, each leadership group under the influence of a 

different philosophy of operations, and exhibiting widely 

divergent capabilities. 

The seventh motivation, that of the development of 

standards of operation for services and programs through con

sistent priorities and goals from city to city, was relevant 

to the local performance. Since the enactment of the urban 

renewal program in 1949, a proliferation of regulations was 
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printed on the renewal program for purposes of improving and 

standardizing the performance. These were regarded locally 

as "how-to-do it" manuals, rather than imposed criteria. 

When there was lacking the local knowledge, as there was in 

Tucson, such detailed guidelines became virtue necessities. 

This would be true until, of course, knowledge and experience 

was developed locally. It might be argued!, as some writers 

have, that such standards of performance as appeared in na

tional program regulations were only those which local govern

ments would expect of themselves were they to have the 

resources and the authority necessary to carry out* the function 

on their own. 

Certain types of projects have received priority with 

the national government. These priorities must be emphasized, 

since they were a form of control, but a control on the use 

of national funds. Local communities emphasizing residential 

projects had better chances of receiving larger amounts of 

aid. Projects of a residential character had the priority 

of congress from the first enactment of the legislation. 

There were allowances made to commercially oriented projects 

which initiated urban renewal in a community, but with future 

promise of residential projects. Tucson was such an example. 

The Renewal Assistance Administration was under con

stant pressure from all levels of government, from the congress 
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and especially from local officials, to adapt its programs to 

local conditions. Otherwise, the program would not be de

manded by a sufficient number of communities, and HUD could 

not achieve the support in congress that was required for an 

adequate appropriation. The heavier the backlog of appli

cations on the pipeline, the higher the request for funds and 

hence, the greater the appropriation. HUD actually hoped that 

it would not receive sufficient appropriations to fund its 

entire backlog of applications, because a full appropriation 

would deprive HUD of the ability to screen applications on 

the basis of its own administrative regulations and proce

dures. The renewal program grew since 1949 in scope and 

involvement of varying types of cities and local conditions. 

While the amounts of regulations grew to handle the numbers 

of individual problems, the effect was largely to decentralize 

rather than centralize the program, and to assume an increas

ingly large amount of flexibility, especially in detail 

related to local conditions. Time and development of a pro

gram were in this case a contributing factor to the cause of 

cooperative federalism. The flexibility that URA allowed to 

the City of Tucson in developing its Pueblo Center Project in 

1957 to 1962, varied principally because of the varying qual

ities of local personnel with which URA had to deal. Evi

dence from interviews and file materials indicated that URA 
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had a moderate degree of confidence in the ability of Urban 

Renewal Director William Bray Jr. However, in reaction to 

the unsettled local conditions, the threat to successful ur

ban renewal, and principally because of the lack of adequate 

leadership in S. Lenwood Schorr, the reaction of URA was one 

of taking greater charge over detail in the planning of the 

local project in 1960 and 1961. The confidence and the degree 

of flexibility was restored in the new project when Vincent 

L. Lung took over in 1964, and was able to convince URA's 

regional office that his knowledge of the program was equal 

if not superior to theirs. On the other hand, after Lung's 

death, the degree of supervision over the project became 

slightly more detailed, although the RAA posture was largely 

that of wait and see. RAA was understandably cautious, be

ginning in late 1966, with the unprofessional administrators 

in the top administrative slots in Tucson government. 

Then there was the factor of the availability of 

funds. Under this heading, RAA was cautious in its adminis

tration of projects in local areas when funds were in short 

supply, due to the fact that HUD as a whole was, during such 

periods, under careful examination and scrutiny by the congress 

for every penny that was spent. On the other hand, during peri

ods of less severe shortages, looser administration meant that 

flexibility could be brought about and, in the long run, 
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probably more accomplished locally since HUD was not under 

such close scrutiny. The department was able to exercise a 

certain amount of initiative without as much danger of being 

criticized by congress. 

Hie function of renewal is unique in the intergovern

mental process, particularly as regards Tucson, because of 

the extent to which detailed contact with national officials 

made it possible to share common views on local problems. 

This relationship was significant in its extensiveness and 

its joint approach to problems. It can be said that the 

Pueblo Center Project in particular delivered the City of 

Tucson into the intergovernmental process and brought it within 

the developing system of intergovernmental relations. Prior 

to that time it was isolated and non-contributing. 

In the overall picture of renewal as a function of 

intergovernmental relations, what factors stood out as vari

ables influencing the development of that process? The charac

ter of relations varied with the agency involved, for each 

had a different function, carried out at a different level, 

pursuant to a different interpretation of a different law. 

Time periods also influenced character, because programs, just 

like systems, evolved and matured with the problems they dealt 

with. Primarily, however, intergovernmental relations of re

newal varied with the character of the people involved in that 
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process, for the process was dependent on leadership exertion 

at every point and level. Progressive-minded, intelligent 

leaders who managed to attain the respect of their peers at 

other levels of government were those who furthered the cause 

of cooperative federalism rather than national dominance. 

Motivations in Transportation 

Anything but a comprehensive approach to transportation 

was found to exist in Tucson. The character of the community, 

in which few restrictions had ever been placed on growth of 

any kind, and where the public sector singularly failed to 

"guide development, did not produce the required conditions for 

a diversified transportation demand. The population continued 

to spread uncontrolled. No enthusiasm or support could be 

generated for increased central area densities, which might 

have created the conditions necessary for transit development. 

The city grew in response to the ability of the citizenry to 

use the automobile. The expectation was that highway facili

ties to serve the automobile would be much improved in the 

near future, thereby increasing the dominance of that mode. 

Local attitudes and values were particularly casual and un

concerned about future problems created by current living and 

traveling conditions. The attitude of the national govern

ment, therefore, was to leave Tucson local governments to 
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create their own situations., being powerless to influence 

these events. 

In the highway field, local needs related neatly with 

the objectives of the national Bureau of Public Roads. Plenti

ful use had been made locally of national highway funds. 

There was a dependence on such funds to enable the city to 

not only carry out special projects such as the 22nd Street 

bridge and the eventual Butterfield Route, but also the regu

lar expansion of the street system. The program had become 

thoroughly regularized (bureaucratized) and removed from poli

tical controversy, except of course when it came to choosing 

a particular route alignment. There was, therefore, an inter

dependence among levels of government in highway and major 

street development. 

The recognition of eventual interdependence in the 

highway program motivated national officials initially to 

strengthen all participants in the highway system. The 

states became the bulwarks of the system, therefore, and the 

real power in decisions on how available funds would be used. 

Local governments, in the case of Arizona, were the initiators 

of highway project proposals, together with the state. The 

national government was able to remain in a supportive and 

standardizing role. The considerable strength of state highway 

agencies, made possible by national legislation, is indicative 
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of the fact that states can play a meaningful and helpful 

role in the sharing of national resources. Such resources, 

distributed to the states with minimal national criteria, 

as in the highway program, can respond more directly to the 

particular needs of the communities within that state. This 

is an argument heard on behalf of the states. The highway 

program generalization may or may not apply to the adminis

tration of other functional programs. The role of local gov

ernments in the national program was the prerogative of the 

states. In Arizona, the decentralization of project uni-

tiation decisions had a positive strengthening effect on 

local government. The people of Tucson, with Americans of 

other communities, provided the necessary national highway 

funds through taxes on the use of the automobile. There 

appeared to be a tacit acceptance of this revenue gathering 

method, so long as local highways were constructed. The 

national government was thereby provided with the resources 

to carry out a national highway program, and the necessary 

authority to define the criteria under which such funds would 

be utilized. There was permitted here a conscious strengthen

ing of national responsibilities. Whether this program 

materially "strengthened" the national government was, how

ever, debatable. 
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As the debate has grown in this country between the 

automobile-only proponents and the advocates of more diversi

fied transportation development in our cities, the extent of 

entrenched bureaucracies, battling for their programs, has 

become more noticeable. Not only at the local level were the 

sides of the issue well defined, but so were categorical di

visions of responsibility even more noticeable at the state 

and national levels. With no state involvement in transit, 

highway advocates were seldom challenged at this level. 

Separate national agencies made separate pleas for congres

sional support through 1967. The Urban Mass Transportation 

Administration and the Federal Highway Administration were 

destined to be uneasy bedfellows in the new Department of 

Transportation. "Vertical functional autocracy" was a promin

ent and valid characteristic of the intergovernmental trans

portation field, and especially the national highway program. 

In the transportation field, this meant that the development 

of one transportation mode was developed uncoordinated with 

other modes or general development policy. As indicated, the 

national highway program has become an uncontroversial feature 

of government. To regard this program as having any features 

of an intergovernmental power struggle is to oversimplify the 

process and under-compliment its operation. It is an estab

lished program which grows from itself, with understood 
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perimeters of responsibility and authority among levels of 

government, and an intensive spirit of exclusiveness. 

Motivations in Water Reclamation 

Compared with the planning, renewal, and transportation 

activities, water reclamation was a specialized function for 

which there was relatively little public awareness or interest 

among public officials. The reason for this was probably the 

lack of a motive for interest. Although the technicians, 

engineers and water administrators could foresee a serious 

threat to the city's water supply, there were no measures 

taken, such as watfer rationing, which threatened the people's 

normal way of life. In fact, the city encouraged the water

ing of lawns to make the city green and therefore more at-

tractive. 

In the reclamation of water, there was a fear of edu

cating the public, lest they misunderstand the need to treat 

raw sewage for reuse. Suggest to the average citizen that he 

is drinking reclaimed water through chemical processes, and 

he would probably object. Suggest to him that the earth it

self performs the same function of purifying water through 

percolation, or the downward seeping of runoff and waste 

water, and he will consider this a normal, healthy process. 

The task of educating the public to the fact that man can 
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accomplish artifically that which the earth has done for cen

turies, was a task that Tucson would eventually have to face. 

That public agencies were ill-equipped for the task was recog

nized by only a few persons concerned with the problem. 

Several water reclamation research studies were funded 

throughout the country by agencies of the national government, 

principally in the Department of Interior. Many of these 

studies had identical objectives and methodologies. They 

were to be conducted under different soil and climatic con

ditions, however, in order to develop solutions applicable 

throughout the country. The national government's objectives 

in the semi-arid area of the southwest were accommodated by 

the University of Arizona's aggressive research work in the 

water studies area. The national objectives were also ac

commodated by the City of Tucson's willingness to sponsor a 

municipally-oriented research and development effort. Ob

jectives were mutual by virtue of the city's knowledge that 

reclaimed water would have to be acquired on an increasing 

basis in the years ahead, and that assistance was needed in 

the initial required research and methodological development. 

The national government played the positive role of 

support of local activity through financial and technical aid. 

Standards of performance were applied in this specific area 
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more as an adjunct to technical aid than as an arbitrary im

position of requirements. 

By virtue of this relationship, a definite interde

pendent partnership among national, state and local govern

ments was developing in the water reclamation field. The 

state was a two-fold member of this system: through the 

regulatory and technical aid capability of the state health 

department, and through the state-supported university and 

its complementary research activity. All public agencies 

were strengthened through this partnership, and especially in 

the relevant technical fields. There was no movement toward 

national dominance in the field of water reclamation. This 

was not necessarily true in the related field of water pollu

tion, however, where it was becoming increasingly apparent to 

many that only national leadership and strength would be able 

to effectively collect diverse and disagreeing local efforts. 

To exert a stronger national dominance in reclamation would 

have been damaging, because each community must set its own 

pace toward reaching the eventual goals of reclaiming waste 

water in large quantities for household use. Part of the 

role of local government was the ascertainment of the proper 

pace to cope with particular local conditions and needs, and 

to sensitively perceive the amount of public education neces

sary to meet these responsibilities. 
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Planning and the Effects of Motivations 

Grants-in-aid, said Martin Grodzins, were successful 

in providing fiscal and administrative mechanisms for national 

state-local cooperation and an understood division of respon

sibilities. The extent to which this was true in the planning 

function in Tucson was nominal. The effects of cooperation 

were beginning to be observed in the limited area of the com

munity renewal program. 

Through the community renewal program, the political-

financial priorities of the community would be significantly 

altered. There would occur a rescheduling of capital improve

ments toward greater emphasis on renewal and conservation 

activities. Although it was difficult for a city to turn 

down a grant for needed service, it would become even more 

difficult to turn down such a grant if the need for such 

service was documented in fact obtained through field obser

vation. Whether or not other activities of the city would 

be curtailed by this alteration of priorities was unknown. 

It was probably true that as general increases in revenue oc

curred, the scope and level of expenditures for all activities 

would be increased, even though the proportion might be some

what altered as a result of the increased awareness of com-

munit y problems. 
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The seventh alleged effect of the system, hopefully to 

be an effect of the CRP in Tucson, was the greater involvement 

and incentives to private enterprise. Improved information 

systems would improve the predictability and sophistication 

of the decision-making process in renewal and conservation 

programming. Private enterprise would be able to see the 

city's plan and, theoretically, be more motivated than had 

been the case to propose aspects of its own involvement. 

Tucson had not been an area of great dynamic and diversified 

growth, and was particularly sensitive to changes in the 

overall economic climate of the nation. It was possible that 

the CRP would help provide a certain amount of stabilization. 

The public did not share in the development of the 

CRP program, nor was information disseminated on the findings 

of the program and its methods. This non-communication might 

well cost the city significantly in its attempts to implement 

the various recommendations. Nonparticipation of the citi

zens, who would eventually be affected by the study recommen

dations, would mean that policy development would be on the 

basis of totally professional criteria. Events have shown 

municipal officials, however, that they avoid citizen involve

ment in planning only at their own peril. 

Further observations are in order beyond those pro

posed for analysis. Community development program proposals, 
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presented in a way to emphasize the attractiveness and economy 

of the program and at the same time minimize the so-called 

"federal control" involved in meeting national standards and 

requirements, was the way in which Tucson was being edged 

slowly but surely into the mainstream of intergovernmental 

relations. In the planning area it was an almost cyclical 

process, in which local involvement in intergovernmental re

lations fluctuated with progressive administrative and manage

ment leadership, but maintained a certain steadiness of staff 

involvement and dedication to these intergovernmental pro

grams. The standards of program performance were those 

sought by the city's professional staff and eventually ac

cepted by the political leadership after £ considerable 

period of conditioning to the new concepts. Prevailing poli

tical power in Tucson remained grounded in a conservatism 

or traditionalism of no great philosophical depth, which made 

up in intensity for what it lacked in intellectual soundness. 

Resulting from its lack of depth was a certain vulnerability 

to professional value intrusions, providing the approach was 

made gradually over a period of time and, as indicated above, 

with a sales approach emphasizing a programfs good points over 

its bad points. 

It was indicated that during the period under consider

ation a contrast could be seen between two regimes: the 
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regime of progressive management under the leadership of Mark 

Keane, as contrasted with a tradition-oriented regime under 

City Manager Roger O'Mara and Community Development Director, 

J. Thomas Via Jr. Under Keane, changes in organization for 

planning were responsive to not only the requirements tied 

to specific aid programs, but more importantly, to an anti

cipation of future community requirements and needs. It was 

in such circumstances as the formulation of the Goals Report 

and the recommendations for a phased improvement of metropoli

tan governmental organization that local community require

ments and specific national criteria seemed to be synonomous. 

Both were examples of high standards of achievement sought by 

Keane and his staff. The succeeding regime, in contrast, 

could be characterized as willing to take no steps in anti

cipation of future requirements, with an attitude of respond

ing to potential projects only when they were demanded to do 

so by the citizenry, its organizations or groups. The attitude 

was one of fear of taking positive action, and ignorance of 

what should or could be done to anticipate and cope with 

future conditions. Developments in various planning require

ments and criteria were therefore predominantly responsive 

in nature, rather than being anticipatory of community prob

lems. The management approach was a reflection of the desire 

to keep government at its minimum, regardless of the 
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responsibilities that were being assumed by other municipal 

governments in cities across the country, and regardless of 

the needs of the poor, the unhealthy, the untrained or dis

criminated against. 

Tucson grew to a broadly spread, diverse and populous 

urban area since World War II, and in 1967, after a brief 

economic respite, was to begin another surge of growth. This 

growth would continue despite the lack of planned guidance. 

Proper planning, were it to be achieved, would direct commer

cial development to areas of likely success, and dissuade it 

from areas where it would fail and contribute to aesthetic 

and economic deterioration. The need to make the almighty 

dollar through speculation and uninformed commercial ventures 

was what would continue to keep planning at a minimal and un-

influential local role, however. If it could only be realized 

that a sound planning program, which was all the national gov

ernment expected of Tucson in order to assist it in various 

local, projects, was to the potential benefit of the entire 

community and especially private enterprise, some progress 

might have been made in the achievement thereof. 

Urban Renewal; The Effects of Motivations 

The historical recounting of the development of the 

urban renewal process in Tucson revealed the fact that the 
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concern for the city's primary blighting area had been rela

tively constant for several years. The availability of the 

grant program merely made the solution to this problem more 

within the reach of the city. It cannot be said in this case 

that the political agenda of Tucson was altered by the avail

ability of the grant for this purpose. Limited function ur

ban renewal had always had a certain priority within Tucson's 

government, without having to be motivated by a grant program 

for this purpose. It was likely that the same would be true 

of other communities where social and physical problems are 

a blight not only in themselves, but on neighboring sound 

areas and the economy as a whole. 

It might have been the case that a further diversifi

cation of taxes at the local level, and the utilization of 

other revenue sources, might have been able to allow the city 

to carry out successful urban renewal without federal assist

ance. However, Tucson was an example of a city starved for 

revenue, which was exhausting all known sources for normal 

routine services. The city was therefore becoming increasingly 

dependent upon outside aid for operations such as those in the 

renewal field. The third effect alleged by the writers was 

the discouragement of local initiative, particularly in the 

revenue field, as a result of the ability to receive grant 

assistance. There appeared to be relatively little room for 
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initiative, however, and the availability of grant assistance 

probably made possible a financial freedom of initiative in 

other areas, thereby being able to develop new activities 

such as the convention center. In the renewal field, the 

fourth effect, that of dependency on aid, was relevant to the 

local community. In order for the city to maintain this func

tion, aid was required. The local share could not be put up 

in any form of cash, and had to be supported entirely in 

terms of staff services or non-cash credits of various kinds. 

Urban renewal created its professional implementors 

at national and local levels, with personal values and priori

ties in their field which surpassed the other goals of the 

city. In Tucson, as in most other cities, however, the re

newal function was subject to a manager and political leaders 

of general government. Renewal and conservation acquired a 

status within the general framework, therefore, and not in

dependently. While the eighth effect, that of program al

legiance, was undoubtedly present among program professionals, 

the effect of this was diluted by subjection to general gov

ernmental priorities. What happened was a relatively high 

priority granted to renewal as a result of its newness, glamor 

and ambitious objectives. 

Renewal and conservation programs were subject to a 

high level of national standardization when executed at the 
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local level. The basic responsibility for program operation 

remained a local matter, as did the more important decisions 

of whether to undertake renewal and where. The situation was 

a simple matter of willingness to perform by certain rigorous 

standards in order to acquire aid, or not to so perform and to 

depend on solely local financing. In the day-to-day operations 

of the renewal' program in Tucson, the existence of HUD stand

ards was taken for granted as a part of the game and a cost of 

receiving aid. Constraints on innovative actions were also 

an ever-present phenomenon of an aided renewal project. This 

was not to say that a city could not do whatever it chose 

within the limits of its own legal authority. It is to say, 

however, that federal aid could only be utilized for work 

specifically allowed by law or pursuant regulations. What 

resulted, as exemplified in Tucson, were frequent intergover-

mental conferences and negotiations where national and local 

officials asserted their interpretation of the law in their 

own best interest. The eleventh effect, that of strains in 

the working of the federal system, was apparent during the 

more difficult of such negotiating sessions. In most cases 

these strains were healthy, for they forced the reexamination 

of' the respective policy positions and points of view. From 

these strains change might result, the most necessary and 

healthy characteristic of the federal system. 
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Transportation; Applicable Effects 

The transportation chapter pointed out a number of 

intergovernmental programs, with subordinate programs designed 

for each facet of each mode of travel. Means of facilitating 

automobile transportation had a longer period of historical 

development, and therefore exhibited a certain amount of 

routine in its operation. Construction of a freeway, once 

as glamorous as rebuilding a slum, was taken for granted. The 

result was an efficient process of intergovernmental adminis

tration, conducted without large public notice, and based on 

a mutually agreeable set of operating standards. What was 

also stressed, however, was the fact that this efficiently 

administered program had become highly entrenched in method 

and was largely resistent to change. 

The mass transportation program was of recent origin, 

and although such transit facilities as subways were not new 

ideas, they were new concepts to sections of the nation ac

customed to relying on the automobile and thoroughfares for 

the transportation of their urban residents. Tucson's experi

ence in the intergovernmental relations of transportation was 

predominantly in the highway-thoroughfare area. 

The pursuit of mutual objectives, by state and national 

governments principally, was a characteristic feature of the 

federal highway program. The local needs were met to the 
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extent that funds were available. To a noticeable extent, 

state responsiveness to local needs in turn varied from state 

to state, depending on the outlook and political preferences 

of the members of the state highway commissions and the devel

opment of lines of intergovernmental communications. Politics 

did play a role in the highway function. Towns that wished 

preferential consideration for their local needs could be 

successful; the program at either the national or state ap

proving levels was certainly not pure of influential consider

ations. The national highway program was able to retain its 

high level of success in appropriations, not only through the 

strong highway-automobile lobbies, but also by virtue of the 

ability of each congressman to show some benefit to his 

district from the program. As the automobile became the prin

cipal mode of transportation, all interests were accommodated 

with ease and the program remained immune from controversy. 

This feature of general acceptance had not yet been achieved 

with the mass transportation program. This was especially 

true of Tucson, where the debate continued on the need for 

this service mode. There was no doubt that the effect of 

interdependence became applicable to the highway program. 

It was primarily a state and local dependence on the national 

Highway Trust Fund for necessary supportive revenues. The 

national government was the only level of government with the 
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power to raise the level of revenue from the necessary sources 

to fund a program of this magnitude. National dependence on 

local units was in the form of political insurance--to allow 

the local choice of priority projects which would ensure that 

the program retained its popularity among constituency-minded 

congressmen. 

Consideration was given above to the fifth effect; 

that of centralization of governmental power. The federal 

highway program contributed to the decentralization of govern

mental power in the United States. While it was true that 

the citizen resisted national governmental control over his 

local affairs, the constant reminder of U, S. highways serv

ing him conditioned his attitude toward this area of national 

activity. It was likely that in the highway area, the Tucson 

citizen, like any citizen, was not gravely concerned about 

who controlled the highway finance purse strings. In fact, 

because of his awareness of the tax paid for gasoline being 

used for construction of highways, the citizen probably con

tributed to a local support of greater national power in the 

highway production field. 

The highway proponents at the national, state and 

local levels might have provided the ammunition for the devel

opment of the concept of "vertical functional autocracy." If 

ever there existed a network of tunnel-visioned officials, 



487 

devoted to one exclusive solution, the national highway pro

gram was it. The unfortunate aspect was that the power to 

retain this bias was protected by the congress; only recently 

was there even the slightest amount of challenge in some 

metropolitan areas on behalf of more comprehensive transpor

tation development. Tucson remained among the more backward, 

automobile governed areas. 

The ninth effect dealt with regional problem-solving, 

commensurate with the scope of the problem. The federal high

way legislation required broader jurisdictional responsibil

ity through the establishment of regional transportation 

plans. To a large extent, this was successful. It must only 

be questioned what value there was to geographical comprehen

siveness when modal comprehensiveness was lacking. 

In the area of financial equalization, the tenth moti

vation, the federal highway program was also applicable. States 

were allotted a certain level of highway construction expendi

tures, based in part on their population and the extent of 

need. These criterion related to need and involved resource 

sharing in response to problem areas. 

Motivations in Water Reclamation 

Among the scientifically oriented national, state and 

local administrators of the water reclamation program, there 
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developed a strong professional purpose. Allegiance to general 

governmental and community goals were definitely secondary to 

working out together how best to reclaim water. Working in 

relatively nonpolitical isolation, these technicians devel

oped a healthy respect for their division of responsibilities, 

and an efficient system of communications and joint operations. 

Referring, therefore, to the general effects, their 

relevance is diminished by the newness and experimental or 

research character of the shared activities. There was, for 

example, no appreciable alteration of local political priori

ties that resulted from available aid. There was the outlook 

that the result of the aided research would be a considerably 

altered focus of development in the water acquisition activ

ity. The local government did not have to infringe on the 

finances devoted to other activities in order for this function 

to operate; it was not yet that significant. The dependence 

on aid was as much in the technical area as it was in the 

financial. But the amounts involved were not of sufficient 

magnitude to cause any unusual budgetary considerations. 

The lack of coordination in the pursuit of grant assist

ance was a relevant consideration in Tucson, arising out of 

the influence of particular personalities with the city, the 

county and the university. Sufficient progress had not been 

made by either the city or university projects to induce an 
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awareness of possible mutual relevance of respective projects. 

Professional jealousies and particular individual outlooks 

could be allowed to dominate intergovernmental relations, un

til a larger purpose or strong coordinated leadership forced 

these efforts to work for a common goal. 

A Final Analysis 

There are certain political realities which do not re

ceive adequate emphasis in the motivations and effects analyzed 

above, and which became apparent in the actual practice of 

intergovernmental programs. 

In local government, modern elected and administrative 

officials are caught in a whirlwind of problems which multiply 

in intensity and urgency within short periods of time. Prob

lems exist in race relations, flooding of homes and busines

ses, and insecurity of lives and property through inadequate 

law enforcement. These problems rival the problems of in

adequate or inept planning, deterioration of neighborhoods, 

obsolescence of transportation facilities, and inadequate sup

plies of basic services such as municipal water. All these 

and many other areas of concern rival each other daily for the 

attention of the local official. The local official must re

act to each of these demands for priority attention. And 

because their occurrences are largely unpredictable, he 
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usually can only react; he has little capability or time to 

anticipate and plan. Urban problems are usually tackled 

separately, and are inadequately recognized to be identifiable 

components of a single problem. This single problem is how 

to cope with a rapid rate of change in the ways of life and 

the growth of life in urban areas. The problem is further 

and more basically the loss of "community" in rapidly chang

ing and growing urban areas. People have become self-centered 

because the raassiveness of cities has failed to provide them 

with common concerns and objectives with which they might each 

identify. They are as a result, apathetic toward the problems 

of their city, their neighborhood, and other persons, or in 

some cases, hostile toward these conditions. 

The national government became a party to urban prob

lems by the fact that the growth of these problems was gener

ally common throughout the country. Local governments were 

regarded as not capable, either through knowledge or re

sources, to deal with these complex and seemingly insurmount

able problems. The national government became involved through 

the insistence of the cities themselves, which saw the revenue 

which they needed collected at the national level from local 

sources but rarely returned for local use. The congress re

acted to this local dilemma and provided for the solving of 

one aspect of the problem, and then for the solving of 
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another, through making financial aid available to cities 

which would agree to solve local problems in a given common 

way. In reality, the national programs were designed to re

act to the symptoms of specific components of the total prob

lem. The symptom of blight, for example, was reacted to 

through urban renewal and public housing. 

Cities have learned to react to symptoms of the total 

problem, just as the national government has reacted to the 

symptoms through remedial legislation. Ihey have both done so 

in part because they have not understood adequately the com

ponents of the total problem, which resulted in the known 

symptoms. Government at all levels was certainly not able, 

therefore, to deal with the total problem, which was, as was 

indicated, the rapid change in the way of life and the growth 

of life in the cities and urban areas. Great scientific de

velopment and expenditures of funds have been required to 

understand elements of the physical environment. This same 

investment has not been made in the human problems of our 

cities. We are largely ignorant of what it would take to 

make a "community" or series of communities in our urban 

areas. 

The author recognizes his inability to draw from all 

the professional understandings to derive a comprehensive 

theory of urban areas. However, the study of intergovernmental 
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relations does provide clues to the forces at work. The 

structure of government was termed federal. The working pro

cess of the federal structure was termed intergovernmental 

relations. What makes governments work together? In most 

cases, it is the recognition of common objectives, the gradual 

removal of suspicions of the other1s motives, and the recog

nition that to combine resources will result in superior 

performances and the most expeditious achievement of common 

objectives. The duration of this process of intergovernmental 

relations is long and arduous. In the last analysis, the 

success of chapters of this process depends on leadership 

which is ambitious, sincere, and flexible to change. 

"Community" is a general term with a broad meaning. 

It means a closeness of human spirit and a shared understand

ing among interacting persons of the respective wants and 

needs. There is a large common denominator among persons of 

a community, because they not only have similar wants and 

needs, but have recognized that to work together toward achieve 

ment is to maximize the chances of favorable results. Cities 

are not "communities" for the most part. Even so-called 

neighborhoods or "communities" within cities are more fre

quently polyglots of uncommon individuals. 

A phenomenon is at work in this vast confusion of heter 

ogeneity. Those individuals of common interest and concern 
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cannot be inhibited from working together to achieve common 

objectives. This takes place throughout our cities, des

pite the inhibitions of massiveness. More pertinent to this 

study is the fact that communities have recently been recog

nized on a nationwide basis. The process of intergovernmental 

relations has been responsible for identifying common objec

tives nationwide and, as a result, is being utilized to 

further multiply the process by which the common denominators 

are identified and implemented. 

Once a city, which has not been a party to a func

tional component of intergovernmental programs shows its 

first real indications of action, the city is caught up in a 

flood of new activity. It is like stepping off a river bank 

into a fast moving current. The manner of operations is 

changed. To attempt to reverse the tide is difficult. Once 

a city engages in its first renewal program, for example, it 

is illogical to not broaden the scope of action to increas

ingly broader responsibilities and more sophisticated proj

ects. Responsible for this evolution of policy are improved 

information available on conditions demanding attention, and 

the improvement of knowledge on how to use this information 

toward creative policy-making. This evolutionary process 

is dependent upon leadership quality. 
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