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Preface

It is rare that any significant period of time passes these days without an important
and exciting development in state or local politics. One month it is David Dinkins,
the black mayor of New York City, speaking forcefully against racial and ethnic
hatreds on all sides, at the risk of angering many black New Yorkers disappointed at
the workings of the system of justice in the Bensonhurst trials. A few months later it
is the story of Ann Richards winning the governor’s race in Texas. Not long before
that it is the federal court declaring that Los Angeles County supervisor districts have
been gerrymandered in such a way that Hispanic-American voters are denied fair
representation. And a week or so before that judicial pronouncement, it is the
decision in the Wisconsin state legislature to suspend the use of bovine growth
hormone (BGH), a major pharmaceutical commodity produced by the biotechnology
industry to stimulate milk production.

With such stories as these appearing in the news week after week, even the most
casual observer must come away with the impression that a lot is going on in politics
outside of Washington and the international capitals of the world. Furthermore, it is
apparent that these events hold real importance, some symbolic, some substantive,
for how we manage daily life in our communities.

The remarkable combination of the sheer excitement of change, variety, and
experimentation in state and local politics with the obvious importance to our
collective lives of decisions made at the subnational level have sustained our
respective commitments over more than two decades of teaching and research to the
study of subnational politics. It is the same commitment, informed by an evolving
sense of what is important to teach college students about politics in state and local
settings, that has led to this book.
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PREFACE

The purpose of this textbook is to provide a sophisticated introduction to the
structure of government, the patterns of politics, and the major policy issues of state
and local government within a coherent framework that serves to organize the
material and helps us to understand the dynamic forces that animate subnational
politics.

The framework we employ is drawn from Albert Hirschman’s work, in which he
observes that deterioration of performance in firms or other organizations (such as
states or cities) may induce some members to leave the organization—what he calls
the exit option. Others, however, may “express their dissatisfaction directly to
management” —the voice option.' In considering the dynamics of subnational
politics, we were struck with how much could be understood in these terms. At least
some migration of people and firms from one place to another is a response to
deterioration or to less-than-optimal local conditions: People move to the suburbs to
escape crime, firms move out of one state to another to seek a cheaper business
climate, businesses move to less congested communities to gain office space and
parking, displaced factory workers migrate from depressed areas to places where the
economy is booming, and so on. Much public policy in states and cities, as we shall
see, is designed to prevent such out-migration and induce in-migration, for places
see themselves in competition with other areas for people and firms. These
represent, after all, resources for jurisdictions in the sense that every state and local
jurisdiction needs taxpayers, employers, and “good citizens.”

Not everyone moves, of course, or even contemplates movement. But not
everyone who stays put is happy. Some who do not like their current situation
complain “directly to management,” as Hirschman would say, which in politics is to
engage in reform, protest, or electoral opposition. The state and local arenas are our
great forums for democratic politics, even if many decline to take part. But the
democratic possibilities are manifest. Here is politics on a scale that ordinary citizens
can master; here are issues that ordinary citizens can influence. In town and city
politics, people quite literally confront one another; debates over political issues have
a vivid immediacy. Where should the landfill go? Can we stop the noise from the
airport? Who should help to house the homeless who sleep in the park? Will our
children be safe on their way to school? Is the school doing its job? Should the state
build the new highway over wetlands or farmland?

To speak of the democratic possibilities of local and state politics is not simply to
consider the kinds of issues that people debate and the possibility for intimate
confrontation. It is also to speak of the broad possibilities for leadership. The lower
the level of government, the more open it is to groups that have never traditionally
wielded authority. Thus, the political careers of David Dinkins and Ann Richards, or
of Douglas Wilder, the black governor of Virginia, are very much products of the
state and local political opportunity structure. National politics, by contrast, is less
open to new groups. If the many races, ethnic groups, and social classes of America
are somehow to accommodate one another with respect and mutual tolerance, it will

'Albert O. Hirshman, Exit, Voice, and Loyalty: Responses to Decline in Firms, Organizations, and States
(Cambridge, Mass.: Harvard University Press, 1970), p. 5.
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be first in the cities and state capitols, where they can speak with one another face
to face.

Our text interweaves themes of geographic mobility, competition for resources
among states and cities, democratic participation, and opportunity as we trace the
various aspects of state and local government, politics, and public policy. No text can
be comprehensive, of course. But ours attempts a broad review, offering students an
argument, substantial up-to-date information, challenging questions, and an intro-
duction to how social science research has helped to shape our understanding of state
and local politics.

A number of people have encouraged us, supported us, and read our drafts as we
wrote this book. We wish first to thank our original editors, Dick Welna, John
Covell, and Bruce Nichols for helping this project to take form. Robert Lineberry
also merits our gratitude for his early contributions to the volume. A series of
University of Minnesota graduate students ably served as research assistants: Dan
Hofrenning, Diane Duffy, Cindy Kite, Sung-Don Hwang, and Bob Paolino.
Manuscript production was facilitated by the efforts of Mary Ellen Otis, Nancy
Christen, Althea Lamb, and especially Bob Goodman, who produced the final
manuscript. Two younger colleagues— Glen Halva-Neubauer of Furman University
and Bob Paolino of the University of Minnesota— prepared the instructor’s manual.

Several colleagues around the country served as reviewers: Thad Beyle,
University of North Carolina; Michael Fitzgerald, University of Tennessee; Herbert
Jacob, Northwestern University; Malcolm Jewell, University of Kentucky; David
Lowery, University of North Carolina; Paula McClain, Arizona State University;
Charles Monsma, Eastern Michigan University; Wilbur Rich, Wayne State Univer-
sity; Pat Stephens, West Texas State University; Richard Winters, Dartmouth
College. Their comments and suggestions have improved the final product.

Finally, we thank our editor, Lauren Silverman, for bringing this project to a
close.

Virginia Gray
Peter Eisinger
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Chapter

1

American Subnational
Government in the 1990s

There was a time not so long ago when many people believed that state
governments in the American political system were obsolete. “It is a matter of brutal
record,” wrote one political scientist; “the American state is finished.”" This
conviction stemmed in part from the apparent inability or unwillingness of the states
to deal with the emergence in the 1960s of a host of issues—racial disadvantage,
deteriorating housing and central business districts, crime, crumbling public school
systems, poverty, traffic congestion, pollution, and so on— that came to be known as
“urban problems.” Even state politicians doubted the capacity of the states to govern
effectively. In his book Storm Ouver the States, former governor of North Carolina
Terry Sanford conceded that the states were antiquated, timid, ineffective,
unresponsive, and unwilling to face their problems.?

Additional impetus for the belief that the states were no longer vital partners in
the American federal arrangement was provided by the legislative whirlwind in
Washington during Lyndon Johnson’s presidency in the 1960s, during which the
national government seemed to take responsibility for every domestic problem under
the sun. Under the banner of the Great Society, Congress passed programs to
address, among other problems, poverty, mass transit, community development,
housing, medical care for the poor and aged, youth employment, primary education,
racial discrimination, and public safety. Many of these programs provided federal
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