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ABSTRACT

Intergbvefnmental relations is the process of events and
actions which shape the structure of federalism. The success
of the federal stxucture 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.

Tﬁeories on the operation of the intergovernmental pro-
cess recognize that few functions of government are carried
out independently by a single level of government. 1In 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 projééts pursuant to
common intergovernmental objectives and the consequent inter-
dependence. Other writings deal with the element of control,
invblving centralization of responsibility in Washington over

most of the categorical federal aid programs, and the more



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
nunerous, 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 govermmental units or jurisdictions.

Tucson grew with little public guidance in the planning
field. The principal national aid to comprehensive metfé-
politan planning, the so-called "70l1" program, was both
scorned and ignored by the principal jurisdictions in the met-
ropolitan area. The aided community renewal program, thrxough
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



xii
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.



xiii
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.



CHAPIER 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 with 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
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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.1 It is the
purxpose 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
responéibility 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

1Paraphrased from the definition of "federalism' in
Wilbur W, White, White's Political Dictionary {(New York:
World Publishing Company, 1947).
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urbanization of American society.2 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 fhese motivations and effects is provided
in greéter depth as a result of this research than was of-

fered by the theorists in this first chapter. The

2See for example, Roscoe Martin, The Cities and the
Federal System. (New York: Atherton Press, 1965), Chapter
1.

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

Government in the United States (Chicago: Rand McNally and
Company, 1966).




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
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1950s, the views he presented were indeed new to the major-
ity of his readers. Readers 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 df how the process of fed-~
eralism was actually working. The concept which was in-
creasing in popularity was that of "cooperative federalism,"
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 cake" 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

4See 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).

5Mortor_l Grodzins, "The Federal System" in Goals for
Americans; Programs for Action in the Sixties. (New York:
The American Assembly, 1960), p. 266.




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.6 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.

The sharing system is, therefore, maintained in

large measure by the nation's undisciplined political

parties, which "are almost caricatures of the system they

6Morton Grodzins, The American System, pp. 60-88.

7tbid., p. 254.
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serve,"B and therefore contribute to what Grodzins obsexved
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 oompetitivé and codperative. 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 tb 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

8_. . . .
Ibid., editor's note, p. vi.



national supervision of such programs is largely.a
process of mutual accamodation.

Considerxations 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's 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 refexred to a
sharing of responsibilities: utilization of national
standards, pursuit of state prescribed functions, and lo-
cal and state implementation with discretion. This was
referrxed 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.

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



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.10

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 provide/ the bridge between
expenditure assignment and tax assignment. This
function of aid demonstrates the interrelatedness
of the total system and shows the crucial rfle
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
neceésary, 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

1oRoscoe Martin, The Cities and the Federal System.
(New York: Atherton Press, 1965), p. 172.

g 1lAlan 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.




10

of resource-gathering capabilities; the state governments
have the greatest power to regulate through legislation the
manner in which ufban 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.
iny 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-
tutions."12 From this spirit has come what is known as the
right of local self-government, one of the "heartiest tra-
ditions in American government."13 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 éf the nation's population lives in the cities. And

justifying this concept and motivation, practically, is

12James A. Maxwell, Financing State and Local Gov-
ernments. (Washington D,.C.: The Brookings Institute,
1965), p. 23.

13Roscoe 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.

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-
ments.

A closely related fourth motivation is the recog-
nition that loca; 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

14Campbell, pP. 95.
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with it. Cities are, therefore, an important dynamic part

of the operating federal system.15

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."

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
cne 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

15Daniel 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),
pP. 24.

16Martin, p. 40.
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grass-roots of this Nation knows thig 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-
cation 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.

18Roger A. Freeman, '"State Grants and the Decline of
the Federal System," Western City Magazine, XLII (September,
1966), pp. 19, 20, 57. ‘




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 orxrganizations 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.1

Michael N. Danielson sees the cities themselves
motivated to strengthen the power of the national govern-
ment. To 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-
ties. . . . w20 Many writers have seen the spokesmen for
cities forced into the position of supporting greater na-
tional involvement in their affairs because of the inactio

of states in assisting local government. Roscoe Martin

points out that a significant characteristic of the Lyndon

14

n

B. Johnson administration was its response to the call for

19Martin, p. 34.

2Ohichae1 N. Danielson, Federal-Metropolitan Poli-
tics in the Commuter Crisis. (New York: Columbia Univer-
sity Press, 1965), p. 186.
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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
number of causes,21 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, pPp. 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 perfqrming 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 resouxces, 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
éystems require change. The next step from this conclusion
is his observation of the assumption of responéibilities 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
quite casual.“22 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

22ybid., p. 75.
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that federal aid be channeled through the states."23 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
special interests in the hope of reelection‘?24 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

23Danielson, p. 186.

24Grodzins, 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. Wherceas there have been successes at the state
level, there have also been failures, and the American
system has adapted itself from these experiences:

« « o it can be empirically demonstrated that ex-
pansion of national programs has not always followed
the failure of state programs. . . . The National
governmnent 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.

The present system's 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." This possible motivation is the
sixth in this 1list, 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, state, and local levels. General

25Martin, p. 175.

266rodzins, 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 thc standaxrds of operation for serxvices
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
minimum level of program operation nationwide.28 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

, 27Freeman, p. 20,

28Nationa1 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 déals with the expedience of
a grant system. Unlike a program of general revenue sharing,
functional grants allow the nmational 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
taxes."29 Freeman then points out that federal aid has
been made available for a broad array of individual projects
and programs, but not for géneral operations. This res-

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

29Freeman, 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 sexvices from state and local governments to federal
authorities."

Intexrgovernmental 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

0ld governmental activities which are constitution-

ally, and have traditionally been regarded to be in

the states, they use the states 52 carry out com-
mands of the federal government.

Outside of the consideration of contrxol 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 sysfem's

operation. Motivation number nine involves the encouragement
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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

328ee 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 litérature 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 insisfence 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
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:

33Martin, 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 . . . /Also/. . . 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, zoning, re-
development, and transportation programs to assist
the processes of production and distribution.’

A tenth motivation, that of financial equalization,
is variously regarded by the writers. The national govern-
ment 's characteristic as a superior raiser of revenue is
caused by a broader and more elastic range of available tax
sources than is available to local and state government.35

The national government, therefore, should be and
has been the great equalizer, says Norman Beckman:

The uneven allocation of fiscal resources at the

diffexring levels of service among local govern-
ments in metropolitan areas is becoming exacerbated

34Robert C. Wood, Metropolis Against Itself. (New
York: Committee for Economic Development, 1961), pp. 41, 42,

35Daniel 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. 1l1l.
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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. It 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.

6
Norman Beckman, p. 1Ol.

37George C. S. Benson, "Trends in Intergovernmental
Relations," The Annals of the American Academy of Political
and Social Science, CCCLIX (May, 1965), p. 4.

38Ge_orge 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-

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

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
constructive.

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-
ments--mere instruments of national policy. The alleged

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

as observed by the writers are numerous.

39Nationa1 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 services1 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

41Benson, P. 4.

42Charles 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-
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.

431pbid., 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,
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.

441 ythex Halsey Gulick, The Metropolitan Problem
and American Ideas, (New York: Alfred A. Knoph, 1962},
p. 16.

45Danielson, p. 189,
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The notion that there might be common goals and resources
becomes lost in the struggle.“46

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 ﬁrincipal 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 makiﬁg 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

46Robert C. Wood, p. 32.
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of the Federal Government are linked to the unique contri-
butions of the non-governmental world. . . . 47

Harxry 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
funds such programs offer."48 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
fundameﬂtal break with the welfare-state trend."49 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

- > L] [ ] * 50
customers and improve the image of individual businesses.

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

48Harry 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.

49Ibid., p. 41, citing Max Ways, "Creative Federal-
ism and the Great Society," Fortune, January, 1966, p. 121.

50rpbid., 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.

51Frederick 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:

. . +» to effect a marriage of centrality and diver-
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 urgentistimuli rather than an
abandonment of or modification in fundamental philo-

sophical concepts.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. 4l1.
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acute problems. When governments do nothing, when they axe
oblivious to the needs of the times, there is an illusion of

order. It is an illusion both costly and disastrous."53

53Gardner, 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 appropria?e 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
fhese 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

relations.

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
founa next to affluence, 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 terms
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."1 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

1Advisory 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

econonic résources, 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 dwellexrs in 1900. The
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1960 figure of two-thirds represegted some 112.0 million
persons of the national total of 179.3 million.2

In 1960, 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 tﬁe 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 populaticon, 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!s

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.

3Metropolitan 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 andlnatural growth, thé surround-
ing suburban territory increased by some 10.7 per cent.
Fringe portions'of metropolitan areas showed a population
growth of 48.6 per cent.4

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 Comnmission 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 thrge-fourths of this number, orx
more than 190 million persons, residing in metropolitan
areas.

Bollens and Schmandt utilize three characteristics

to describe the population of metropolitan areas.

41bid., 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.5

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 306 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.

®fpid., 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.

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
economic and racial lines."8 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.

8Metropolitan 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 arca. 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 fo afford the good things in life
and the leisure in which to enjoy them /they 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
demands.“9 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;

9Benjamin 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 éndowments 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

10Taken 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. The 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
odditional centers of education, art, music, literature,
drama, and entertainment. From 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 large;y 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 maanaéturing 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.
.

lpollens 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 impbrtation of goods and
services in which it is deficient."12 In all cases of
analyzing a community's basic economy, equivalent regard
must be placed on the "intra~area" activity as well as the
expoxrt factor.

In a modern metropolitan area, a high degree of oc-

cupational differentiation and of division of labor is

121pid., 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),
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, educatdional, 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.

131pid., p. 128.
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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
produce."14

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

14Ly1e C. Fitch, "Metropolitan Financial Problens,'

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

15Harvey 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), pp. 61-82.




50

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."l6 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-

17
tive organization."

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.

171bid., p. 71.
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presumption that these various activities are con-
centrated in one governmental jurisdiction.

Refexring to the principal sources of local reve-
nue--properxty and sales taxes--James A. Maxwell finds their
vields 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."19

. 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

181p3d., p. 74.

ngames 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 metropeolitan 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

2ohetropolitan 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."
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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,



54
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 characte¥, 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 _j'u::iscl:'u:.tJ‘.on."-‘22

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

21Metrqpolitan America, p. 17.

228dvisory Commission on Intergovernmental Rela-
tions, Governmental Structure, Organization and Planning in
Metropolitan Areas. (Washington D, C.t U, S. Government
Printing Office, 1961), p. 15.




higher-income classes to the suburbs and lower-income
classes into the central city.

The third major financial problem, described by
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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

23Robert C. Wood with Vladimir V. Almendinger,
1400 Governments; The Political Economy of the New York

Metropolitan Region. (Cambridge: Harvard University Press,

1961), p. 175.

241bid., 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
channel through the public sector.'"25

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 /New York/

history."26

As in the case of the revenue question, then, the
problém 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 1l 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
can answer.

251bid., p. 184.

26ypid., pp. 189, 190.

27¢bid., 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
per metropolitan area is 87}“28A1though 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
reduction of school districts."29 A recent drop in school
district numbers would suggest thﬁt many of the former
small-enrollment districts in metropolitan areas have been

combined into larger school districts or school-administering

28Metropolitan 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.

291pid., 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
governments in metropolitan areas.30 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,sas well as territory
of other local governments.

3O.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,

32Advisory 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 contrsl 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
the politics of accommodation."34

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

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

341pig., 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
taxing powers.35 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 problen/ is divided, nothing effective can be
done about it."36

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

351bid.

36 uther 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,
majér 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

counties.37

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
qual%fication. Small municipalities often do not provide

the same level of services as do the larger governments.

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

38Bollens 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 particulaf 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
the local system."39 General purpose local governments
usually have reached constitutionally imposed tax and debt

limitations, without having provided some needed public

3%1bid., 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.

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=-

portions.

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.

401pid., p. 178.
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Bureau of the Census has adopted the concept of the 'Stand-
ard Metropolitan Statistical Area' (SMSA). Comprising an
SMSA must be at least éﬁe city or combination of two cities
with not less than 50,000 poéulation. The SMSA includes the
entire county in which the cengral 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.

410. 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. B, 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. 1In 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 transit; when these pro-
ducts are paid for by wares that radiate from it; and when
the necessary financial transactions involved in this ex-
change are provided by it."42 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
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

42N. 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, 1960), p. 83.

43tbid., 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 cammercial and
professional services, are becoming more highly
concentrated in or near the center of the dominant

city.44
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 subcommunities 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.

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-

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

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

45ponald J. Bogue, The Structure of the Metropolitan
Community. (Ann Arbor: University of Michigan Press, 1949),
p' 59'

46pobert C. Wood, Metropolis Against Itself, a
paper prepared for and published by the Committee for Econo-
mic Development, 1959, p. 1ll. .
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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. . . o

Tying the central and suburban parts together into
the entity known as a metropolitan area " . . . 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
has only a single local government."47

The definitions in the professional and theoretical
literature centerAaround 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 diffexring policy alternatives designed to cope with the

47Bollens and Schmandt, pp. 6-7.
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specific interests within its constituencies. Accoxdingly,
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
among highly differentiated communities."

According to the writers' analysis, highly differ-
entiated communities in metropo}itan 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 échieve 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.

481homas 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
milita?y 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 soidiers and colonists, and most
of the colonists were Mexican. The original imhabitants
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 wa:, Tucson inspired the Gadsden
Purchase and brought the land inciuding 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 befond 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 '"0ld Pueble," 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 policy-makers 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. 1In addition, it set the
general pattern of industrial location in the Tucson
area.“49

In 1864, the original two-square-mile town site of
Tucson was incorporated. In 1910, a quarter-mile strip was
added around the perimeter. The American population had in-
- ereased so that the Mexican inhabitants were reduced to 67
per cent of the total in 1878, and to 50 per cent in 190l.
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 1885. 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

49City-—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 wére 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 du;ing 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 debression 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 ié identical
with the boundaries of Pima County, and is the secondllar-
gest statistical population area in Arizona. The Phoenix-
Maricopa County area is the largest. Of the 279,000
metxopolitan area population in 1960, 6,500 lived in the
square-mile incorporate& 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 ané 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 thetotal are Negro; 1.3 per cent are

other non-white. The county-wide percentages are 3 per cent
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and 3.2 per cent.50 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
from 1950 to 1960.51 The diffe?ence 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
Tucsdﬁ, the latter two of which are considered part of met-
ropolitan Tucson.

Migration into Pima County and the Tucson metxopol-
itan area has been the most important overall growth factor
in the last decade. 1In 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

sobity Planning Division, County Planning Department,

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

51Calculations 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
the tota1.52

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

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

52City-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-
ready incorporated municipality,53 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 easé, 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

53Arizona 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 pér 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-

corporated.s4

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 intexr-
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, 383
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 aré 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;

for Tucson the median is 12.1.55

55Fry 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 suﬁshine 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-
midity is 24 perx cent.56

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

<

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.

56Chamber 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 'monexistent" 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
majoxity of raw materials used in the manufacturing process
was alsc 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 rail 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

. s 57
certaln occupations.

Like most metropolitan areas, therefore, Tucson was

developed initially because of its strategic location. 7o

57George Fry and Associates, "Final Summary Report,"
dated June 23, 1965.
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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
poeint 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 fucson
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 Aircrarft Corporation) and the
activity of the construction industxy. 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 metropglitan 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 responsi§e 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 Aix Force Base, fluctuate with the level of
defense appropriations and contracts in a narrow scope of
military equipment products. The 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 c¢ity 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 Cify
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:
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Sales taX...seaa000002...32.9 per cent, or $9,015,000.
Water Revenue...........21.7 per cent, or $5,946, 000,
Property TaX.....s..+...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 tas.

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.

58Annual 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. *
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An assessnment is nothing more than an opinion of the value
of that property in its present (not potential) use. What
separates an arbitrary, capricioué, 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'
comnittee 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), 1l 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 3100, 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
City's 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 bétween 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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Tc the sometimes frustrated middle-rangé administra-
tors of the city, Robert C. Woods' 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 withouf 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' obsexrved. 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 fis 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 resgonsibilities by the city

or the use of broader revenue-acquirihg 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 resexrvation, the Organ-
pipe National Monument, other national reserves, forests and
monuments, and rélatively sparsely populated land. The
other population center in Pima County is the unincorporated
mining community of Ajo at the opposite end of the couhty.

As compared with most metropolitan areas, the Tucson

area is relatively simple. It includes the county
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government, the two municipaliiieg of the City of Tucson and
the Town of South Tucson, sixteen elementary and high school
districts, one junior college distrxict 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 c¢ity, and public health and
welfare for both city and county areas.

Dispersion of authority and responsibility character-
izes the coﬂduct 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 exteﬂt 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 council-manager form
of government with a mayor and six councilmen chosen at par-
tisan elections. Organizationally at least, the €§£y was in
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 cf the top administrative
positions were appointed by the Mayor and Council. These
positions included the City Manager, Clerk, City Attorney,
Treasurer, Post Auditor, aﬁd 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, 1i5rary, personnel, and the hous-

ing and airport authori%ties.
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Particular municipal functions carried out by the
city included fire and police protection, the enforcement of
codes, urban renéwal, 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.

Each 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

59Dean 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.




97

should the commander give his consent, was the Davis-Monthan
Aixr 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 subseguent
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 ;ucson 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 fragmenied 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. 1In the
sense that each government regarded ifself as sufficient to
handle its interest;withoﬁt the other, the officials of the
Tucson urban area did not regard themselwes as operating
within an interdependent system. In the recent establish-
ment of Tucson community goals by a citizens' 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 civiii-
zation near the year 3000 B. C. In the United States, as
John Reps has described and illustrated,1 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 g;vernmental 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

1’I‘he Making of Urban America; A History of City
Planning in the United States, (Princeton, New Jersey:
Princeton University Press, 1965).

103
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of the country,2 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
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

2Even 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.

3Recognition 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-prieed 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 crime, delin-
quency, and health and sanitary problems, and 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 Emerxgency 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-
works planning . . ."4 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

4U. 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.
(wWwashington 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 8lst Congress (1949)
forced the national government to iricrease its involvement

in the housing problems of urban areas while the states,
their hands ineffective at the behest of their malappor4
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 chaptexs. The initial provocation for the national
government's involvement in metropolitan planning, was the
result of the early assisted proﬁects 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 on}y planning requirement for national government
participation in a project was that the renewal plan be
cpnsistent with the ''general plan of the locality as a

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

PHousing Act of 1949, Title I, Section 105 (a); P.L.
171, 8lst 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

7President'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. 9

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.lO

The report goes on to characterize the scope of the

national government's planning assistance programs:

8 Ibid.

° Wilfred D. Kelley, "Urban Planning Assistance,"
Arizona Review of Business and Public Administration, X
(October, 1961), p. 8.

1QHousing 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.ll

The Urban Planning Assistance Program

The landmark action in the national government's
involvement in metropolitan planning was the Housing Act of
1954, 1Its 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 governmen{g to establish and improve plan-~

ning staffs. . . .

1l1pid., p. III-1.

2 L 3 -
1 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-
cess was encouraged.l3

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

131bid., paraphrase,




113
the cost is part of specified urban planning activities and
part of the comprehensive planning program.l4 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
community.

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

l4mhe 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 rezoning.

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

lsln 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 70l 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,



115

the machinery for the level of regional coordinated action
required in the legislation and the pursuant regulations.
The impression is clear, however, that the "701l" Program wés
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
beginhing 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 undex this section shall, to the maximum extent
feasible, cover entire urban areas having common or related
urban develeopnment problems."l6 HHFA was to encourage co-~
operqtion 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

Ibid.
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was to include the broad segment of public serxvices 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 jurisdictioﬂ 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-
nents.

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

follqwing.17

17 1wo 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 ;f 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 Axrea, 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 + . s OF throug?san 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 chaptex 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 difficﬁlt 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
legal basis of its own for existence,lg no contractual
authority, and certainly no authority to receive "70L"

gprants. The joint department was a budgetary creation from

the blanket authority of city and county planning and

18Richard Ives, Acting Assistant Commissioner for
Urban Planning and Community Development, Housing and Home
Finance Agency; letter to author dated September 23, 1965.

198ee 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
urban jurisdictions.20 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

2O.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 department's exist-
ence was meaningless, so far as "701l" 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 "70LlL." 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 pPxro-

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 pefceive 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 aftex
the failure of the city's first federally-assisted urban
renewal project. It is likely that any mention of official
interest in '""701" would have been near political suicide,
afte; "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 Tsaguris
regarded such controls as partichlarly 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 andlthe use of "701l" funds, such assistance might
be pradtical. In the absence of state involvement, how-
ever, the plénning 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.



124

(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-Worlﬁ War IX 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. Kelley, the state official in the Univer-
sity's Division of Economic and Business Research responsi-
ble for the administration éf n701" assist%nce 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 policﬁ. 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 "701l"), rather than to facili-
tate it. The personnel, with their education and back-
grounds, reflected an ignorance of modern planning concepts
and teéhniques 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
locai 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






