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PREFACE

This comprehensive textbook covers the broad spectrum of state and local govern-
ment. It is an expanded and updated version of a more concise textbook, State and
Local Government: Politics and Public Policies, 5th edition, also published by
McGraw-Hill. The organization of chapters is designed to accommodate introductory
courses taught in one semester or in one or two quarters. We begin with the study of
constitutions and intergovernmental relations; proceed through the political process
(parties, interest groups, and elections); discuss basic state government institutions
(legislatures, governors, administrators, and courts); cover local government (cities,
suburbs, counties, townships, and rural communities); and then conclude by examin-
ing the ways in which public policy is made in the areas of taxation, education, wel-
fare, economic development, and the environment.

Our goal throughout the book is to answer “what difference does it make” ques-
tions. These include what difference does it make if state constitutions are long or
streamlined, if political party systems are one-party or two-party competitive, if legis-
latures are professional or nonprofessional, if cities have elite or pluralist power struc-
tures, if states offer education vouchers, if governors have extensive formal powers, if
states have the initiative process to make laws, and if states and localities compete in
economic development. We seek to connect structure and process to public policy and
to evaluate the nature of public policy outputs at all levels of government.

Political scientists described a “resurgence” of state and local governments in the
1980s, as they took the lead in political activism when faced with cutbacks in federal
domestic policy initiatives. In the first half of the 1990s, states and cities faced severe
financial distress. Many governments cut programs, laid off employees, and raised
taxes. Now in the second half of the decade a growing national economy has put states
in their best financial shape since the early 1980s. That’s the good news. The possible
bad news (or, as they say, “the challenge”) for states and localities is that Congress
may transfer responsibility for most domestic policy to the states. While Congress has
pledged to return more money to states in the form of block grants and to cut federal
mandates, states fear an overall reduction in federal financial assistance.

Finding the federal system in the midst of the greatest revolution of authority since
the 1930s, we examine the ongoing changes in intergovernmental relations believing
that states are better prepared than at any other time in their history to accept the trans-
fer of programs and to provide services to their residents. But as state fiscal authority
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Steven D. Gold warns, that does not mean states are magicians. If aid to states and
localities is cut because it is a convenient way to balance the federal budget, then states
will be hard put in the late 1990s to improve education, incarcerate more criminals,
and protect the environment.

To help connect readers to the exciting reality of state and local government, we
have included an article by Neal R. Peirce, the premier journalist writing about states
and cities, in most chapters. To help give readers a more in-depth look at what politi-
cal scientists and other scholars have to say about state and local government, we have
a special boxed section in each chapter. These Scholarly Boxes focus on such topics as
at-large elections, elasticity of cities, cumulative voting, party competition, the item
veto, and state tax capacity. Key terms in the text appear in boldface type, and they are
defined at the end of each chapter. There are also chapter summaries to give readers a
review of the major points.

We have made every effort to include tables, graphs, and maps that contain the most
current data available. While we discuss a number of issues that are in the news—such
as community policing, reinventing government, term limits for state legislators, state-
authorized gambling casinos, and the hiring of private contractors to operate public
schools—our overriding concern is to give readers what introductory state and local
government textbooks are supposed to deliver: an appreciation of the historical setting
of subnational government, an understanding of how the primary institutions of gov-
ernment operate, an examination of how citizens participate in government, and an
analysis of how these segments fit together to create public policy that affects our lives
every day. If the most challenging public issues are to be dealt with effectively as we
near the turn of the century, it is states and cities that will lead the way.

We want to acknowledge the help we received from those who reviewed the man-
uscript for this book. Their insights prompted us to make several organizational
changes and they forced us to rethink issues raised in every chapter. Reviewers
included: Edwin Benton, University of South Florida; Thad Beyle, University of North
Carolina at Chapel Hill; William Culver, State University of New York at Plattsburgh;
George Kiser, Illinois State University; Edgar LeDuc, University of Rhode Island;
David Martin, Auburn University; John Portz, Northeastern University; Betty Rosser,
Nicholls State University; Loran Smith, Washburn University; and John Straayer, Col-
orado State University.

At McGraw-Hill, Annette Bodzin, Monica Freedman, Bertrand Lummus, and Lyn
Uhl provided the help and encouragement necessary to keep us on schedule and they
directed the production of the book in ways that greatly improved the accuracy and
look of the manuscript.

Others who provided assistance with the preparation of the manuscript include Bar-
bara Roberts and Danielle Samrak at Ohio Northern University and Paula Hepburn at
Salisbury State University.

David C. Saffell

Harry Basehart



CONTENTS

PREFACE

The Setting of State and Local Government

STATE VITALITY
STATE POLICYMAKING

Economic Factors

Physical Setting

Political Culture

Sectionalism
POPULATION SHIFTS AMONG SECTIONS
GROWTH IN THE SUNBELT
CONSTITUTIONAL AND LEGAL LIMITS ON STATE ACTION
STATE CONSTITUTIONS

General Information

Amending Constitutions
THE STATES CONTRASTED AND COMPARED
SUMMARY
KEY TERMS
REFERENCES

Intergovernmental Relations

FEDERALISM AS A POLITICAL CONCEPT
CREATION OF THE AMERICAN FEDERAL SYSTEM
THE EVOLUTION OF AMERICAN FEDERALISM

Expanding Federal Aid to States and Localities

The Reagan Legacy

Clinton Programs

The Role of the Supreme Court
CONTEMPORARY FEDERAL-STATE RELATIONS

Grants-in-Aid

Revenue Sharing

Block Grants

37

38
39
40
43
45
46
47
48
49
55
56

vii



viii  CONTENTS

FEDERAL MANDATES AND PREEMPTIONS 59
HORIZONTAL FEDERALISM: INTERSTATE COOPERATION 61
STATE-LOCAL RELATIONS 63
FEDERALISM EVALUATED 66
SUMMARY 67
KEY TERMS 68
REFERENCES 69
Political Parties and Interest Groups 72
POLITICAL PARTIES 73
Parties as Organizations 73
Parties and the Nomination of Candidates 79
Party Competition in the States 81
Do Competitive Parties Affect Public Policies? 85
INTEREST GROUPS 87
Interest Group Tactics 87
Power of Interest Groups 91
Ethics of Lobbying N
SUMMARY a3
KEY TERMS 93
REFERENCES 94
Political Participation and Elections 97
POLITICAL PARTICIPATION 98
African-Americans and the Right to Vote 99
Voting Rights Today 100
Additional Changes in Voter Registration 101
Voter Turnout in Gubernatorial Elections 103
Beyond Voting 104
FINANCING AND REGULATION OF ELECTION CAMPAIGNS 105
Campaign Contributions: Disclosure and Limits 108
Public Funding of Campaigns 109
INITIATIVE, REFERENDUM, AND RECALL 110
Extent of Direct Democracy in the United States 110
The Initiative Process 112
The Referendum Process 112
The Recall Process 113
Initiative and Referendum Evaluated 113
SUMMARY 115
KEY TERMS 116

REFERENCES 117



State Legislatures

APPORTIONMENT AND DISTRICTING
The Reapportionment Revolution
Effects of the Reapportionment Revolution
Legislative Redistricting Today

RUNNING FOR THE LEGISLATURE

A PROFILE OF LEGISLATORS AND LEGISLATURES
Legislators
Basic Structure of Legislatures
Professional Legislatures

TERM LIMITS

FUNCTIONS OF STATE LEGISLATURES
Policymaking
Legislative Oversight

LEGISLATIVE POLITICS
Committees
Political Parties
Leaders

SUMMARY

KEY TERMS

REFERENCES

Governors

HISTORICAL DEVELOPMENT OF THE GOVERNOR’'S OFFICE

GOVERNORS AND POLICYMAKING
WHO BECOMES GOVERNOR?
RUNNING FOR THE GOVERNOR'S OFFICE
The Incumbency Factor
The Electoral Context
ROLES FOR THE GOVERNOR
Chief of State
Commander-in-Chief
Chief Administrator
Does Salary Equal Responsibility?
OTHER STATEWIDE ELECTED EXECUTIVES
Lieutenant Governor
Attorney General
Secretary of State
Treasuret, Auditor, and Controller
FORMAL POWERS OF THE GOVERNOR
Tenure Potential
Appointing Power

CONTENTS

ix

119

120
121
122
122
125
128
128
129
130
131
135
135
136
137
137
138
138
140
140
142

144

145
146
146
148
148
149
151
151
151
152
153
154
154
154
155
155
156
156
157



X  CONTENTS

Budgetary Power
Veto Power
A Revised Index of Gubernatorial Power
LEGISLATIVE LEADERSHIP
Power of Initiation
Power of Publicity
Power of Party
SUMMARY
KEY TERMS
REFERENCES

State and Urban Bureaucracy

STATE AND LOCAL GOVERNMENT EMPLOYMENT
THE NATURE OF BUREAUCRACY
Classic View of Bureaucracy
Problems with the Bureaucratic Model
REORGANIZATION OF GOVERNMENT
PERSONNEL PRACTICES
Merit Systems
Collective Bargaining
Women and Minorities
OVERSIGHT OF THE BUREAUCRACY
Role of Governors and Legislators
Budgeting
URBAN BUREAUCRACY
REINVENTING GOVERNMENT
Privatization
Total Quality Management
Reengineering Government
Budget Reforms
Reinventing Government Evaluated
SUMMARY
KEY TERMS
REFERENCES

State Court Systems

STATE COURT ORGANIZATION
Trial Courts
Appellate Courts
REFORM OF STATE COURTS
Consolidation
Access to Courts
TRIAL COURT PROCEDURES
Plea Bargaining

157
158
160
160
160
162
163
163
164
165

167

168
169
17
171
172
175
176
177
178
179
179
179
181
182
183
186
188
189
189
192
193
194

196

197
198
200
201
204
205
206
206



10

Civil Disputes
Criminal Disputes
Juries
JUDICIAL SELECTION
Merit Systems
Judicial Elections
Discipline and Removal of Judges

THE POLICYMAKING ROLE OF STATE COURTS
THE IMPACT OF SUPREME COURT DECISIONS ON THE STATES:

CRIMINAL RIGHTS AND ABORTION
SUMMARY
KEY TERMS
REFERENCES

The Structure of Local Government

CITIES IN THE NINETEENTH CENTURY
URBAN POLITICAL MACHINES
THE REFORM MOVEMENT
Structurat Changes
The Impact of Reform on Public Policy
THE LEGAL POSITION OF CITIES
FORMS OF CITY GOVERNMENT
Weak-Mayor—Council Plan
Strong-Mayor—Council Plan
Commission Plan
Council-Manager Plan
TERMS OF OFFICE FOR LOCAL OFFICIALS
COUNTIES, TOWNSHIPS, AND TOWNS
Counties
Towns
Townships
SUMMARY
KEY TERMS
REFERENCES

The Political Dynamics of Urban Areas

THE ROLE OF MAYORS
Running for Mayor
Minority and Women Mayors
THE ROLE OF CITY COUNCIL MEMBERS
URBAN INTEREST GROUPS
CITIZEN PARTICIPATION
Neighborhood Groups
Minority Participation

CONTENTS

Xi

208
209
210
211
212
213
214
215

216
220
221
222

224

225
228
230
230
233
233
235
235
236
237
238
242
242
242
244
244
245
245
246

248

249
251
252
256
258
259
260
261



11

12

Xii CONTENTS

THE NATURE OF COMMUNITY POWER
Elitists and Pluralists
Community Power Structures
Alternative Explanations

SUMMARY

KEY TERMS

REFERENCES

Politics Beyond City Limits

URBAN SPRAWL: CAUSES AND EFFECTS
Fragmented Government
Cities versus Suburbs
THE POLITICS OF METROPOLITAN CONSOLIDATION
Plans for Metropolitan Consolidation
Annexation
Special Districts
Transfer of Function
Councils of Government (COGs)
City-County Consolidation
Two-Tier Government
The Need to Grow
PLANNING
Zoning
Metropolitan Areas
RURAL AND SMALL-TOWN AMERICA
SUMMARY
KEY TERMS
REFERENCES

Financing State and Local Government

LIMITATIONS ON RAISING REVENUE
WHERE DOES THE MONEY GO?
WHERE DOES THE MONEY COME FROM?

Property Tax

General Sales Tax

Income Tax

Other Taxes

Nontax Sources
IS THERE A GOOD TAX?

Criteria

The Property Tax Revolt
BORROWING AND DEBT POLICIES
TAXES IN THE 1990s

Short-Term Problems

Long-Term Problems

261
261
263
265
268
268
269

272

273
274
275
279
282
284
287
288
288
290
291
292
295
295
296
297
299
300
301

303

305
307
308
310
310
312
313
313
316
316
318
319
320
320
321



13

14

15

CONTENTS

SUMMARY
KEY TERMS
REFERENCES

Education Policy

GOVERNING PUBLIC SCHOOLS
Local Government’s Role
State Government’s Role
Federal Government’s Role
SCHOOL FINANCING
The Overall Pattern
Controversy over Unequal Funding
DO PUBLIC SCHOOLS PROVIDE A QUALITY EDUCATION?
State and Local Reforms
Federal Reforms
HIGHER EDUCATION
The Demand for a College Degree
Financing
The Issue of Accountability
SUMMARY
KEY TERMS
REFERENCES

Social Welfare Policy

MAJOR SOCIAL WELFARE PROGRAMS
Unemployment Compensation
Aid to Families with Dependent Children
Food Stamps and Medicaid

ENDING WELFARE AS WE KNOW IT
Differing Views of the Causes of Poverty
Family Support Act of 1988
Section 1115 Waivers

SUMMARY

KEY TERMS

REFERENCES

Crime, the Police, and Corrections

THE POLITICS OF CRIME CONTROL
THE CRIME PROBLEM
CAUSES OF CRIME

xiii

323
324
325

327

328
328
330
330
331
331
333
334
335
339
340
340
340
343
344
345
346

348

349
349
351
354
355
355
356
356
357
358
359

360

361
364
366



16

Xiv  CONTENTS

POLICE ACTIVITIES AND ORGANIZATION
What Police Do
Organizational Styles
Community Policing
State and County Law Enforcement
SENTENCING POLICIES
PROBATION AND PAROLE
CAPITAL PUNISHMENT
The Role of the Supreme Court
State Responses
Race and the Death Penalty
CORRECTIONS
History of Prisons
Number of Prisoners
Privatization of Prisons
Jails
Prison Subcultures
Court Review of Prisons
NEW DIRECTIONS IN THE CRIMINAL JUSTICE SYSTEM
SUMMARY
KEY TERMS
REFERENCES

Economic Development and Environmental Protection Policies

ECONOMIC DEVELOPMENT
Location Incentives and Bidding Wars
Alternative Approaches
The Effect of Political Culture
ENVIRONMENTAL PROTECTION
The Tragedy of the Commons
Federal Environmental Protection Laws
Civic Environmentalism
SUMMARY
KEY TERMS
REFERENCES

APPENDIX
INDEX

367
367
368
369
370
370
372
373
373
374
374
375
375
377
378
384
384
385
386
388
389
390

392

393
394
399
400
402
402
402
405
408
409
409

411
421



THE SETTING OF STATE
AND LOCAL
GOVERNMENT

Kevin C. Rose/Courtesy of the Atlanta Convention and Visitors Bureau



STATE VITALITY

2 GOVERNING STATES AND CITIES

During this century, the role of the federal government in public policymaking has
expanded to a degree unimagined in earlier times. In fact, today the federal govern-
ment can act on virtually any policy issue affecting our lives." In those areas where
Washington has refrained from action—for example, domestic relations, property, and
contracts—the absence of legislation has been a matter of federal restraint rather than
lack of constitutional authority.

The states dominated American government in the nineteenth century and the first
decade of this century. However, several events in the first half of this century rele-
gated the states to a position of secondary importance. Ratification of the Sixteenth
Amendment (relating to income tax) in 1913 gave the federal government much
greater ability to raise money and to centralize policymaking. The Depression showed
the weaknesses of the states in responding to the nation’s economic problems and led
to greater focus on the president as the center of government. World War II further
strengthened the authority of the president and the centralization of power in Wash-
ington.

State reform has been taking place since the early twentieth century, but the nega-
tive image of corrupt and incompetent state government persisted (and with good rea-
son) into the early 1960s.” Since the mid-1960s, over forty states have ratified new
constitutions or made significant changes in existing ones. Governors’ terms have been
lengthened and their powers increased. Legislatures have become more professional
(see Chapter 5) and more representative of urban interests, and nearly all meet in
annual sessions. Court systems have been unified (see Chapter 8), and intermediate
appellate courts have been added in many states. State bureaucrats are more profes-
sional, and the number of state employees under some form of merit system has
increased from 50 percent in 1960 to nearly 80 percent (see Chapter 7). An increase in
party competition in the states, coupled with legislative- and executive-branch
changes, has led to more innovative policy. In addition, federal cuts in aid have caused
local governments to look more to the states for financial help (see Chapter 2). Since
1980, states have shown a new creativity in several policy areas, including education,
corrections, and hazardous waste disposal.

This resurgence of the states was well under way when Ronald Reagan was elected
president in 1980. Reagan believed that the federal government had done too much
and that more responsibility for policymaking should be turned over to the states. In
addition, federal categorical grants-in-aid (see Chapter 2) were criticized by congres-
sional conservatives and by state and local officials for their red tape and insensitivity
to local problems. The timing of Reagan’s changes in policy and philosophy thus
caught the states at a point at which they were the most capable of assuming new pol-
icymaking responsibilities. Unfortunately, the states also found themselves without
some of the financial assistance they had come to expect from the national govern-
ment. By 1990 states and localities faced severe financial pressures brought on by the
recession and cuts in federal funds. A majority of states raised taxes, spending was cut,
and employees were furloughed or fired in the early 1990s.

By the mid-1990s the financial position of most states and cities had improved as
the national economy rebounded. However, states faced even greater cutbacks in fed-



