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MR. PULVER: General Mundy, General Houseman, Gentlemen;
So far in our review of political science we have considered the theory,
the organization, the administration, and the functioning of the Federal
Government, Today we will look into a new and most interesting aspect
of American government--the complex of relationghips amongst the
Federal, State, and local levels, By the time you have completed your final
unit of instruction at the College you will have come to appreciate more
fully the importance of these divisions of government responsibility
because of their extreme importance in our plans and readiness for
war and rehabilitation,

As you have noted from hig biograph_y, our speaker for this morn-
ing is especially well qualified to discuss this subject. In addition to
having served in the Federal and State government agencies, he's a
well-known author and teacher on the subject, and is now Professor of
Politics at Princeton University,

Centlem:en, it is an honor and a pleasure to present Dr, Marver
H, Bernstein, who will speak on "Intergovernmental Relationships:
Federal, State, and Local," Dr, Bernstein.

DR. BERNSTEIN: American federalisn. is part of a grand
design of limited government in the United States. It's part of the con-

stitutional scher:e in which power has been granted to governmental




units but under conditions designed to hold the exercise of that power
accountable,

Americal federalism, like almost all of our political devices
and instrumentalities, was adopted initially out of necessity more than
anything else, It was a scheme which was adopted by the founding fathers
in order to make it possible to create unity an.ong the thirteen States
of the original Union, The ideology about federalisn:, including some
of the m:odern expression of States' rights and Federal power, came
much later, It was the necessity which gave rise to the creation of
federalism at the outset, rather than any commitment of an ideological
nature at the outset about the desirabilities or the advantages of a Federal
form of government,

On the other hand, we can see in federalisin: one of the character-
istics of American politics which is really all-pervasive in the American
political system; and that is that the constitutional system permits and
even demands a tremendous range of flexibility in order to enable each
political generation, each political society, in the United States to adjust
the constitutional system to the demands of the day., And in federalism,
as in other areas, the Constitution permits very wide fluctuations in
national and State powers; and there have been times in Americal polit-
ical history in which the swing of the pendulum hasg gone in the direction
of much-increased Federal power, that is, power at the national level;
and tim.eg when the swing of the pendulum has moved in the opposite

direction to enhance Siate power, although certainly over the long pull

2




of American history the trend has been toward increasing centralization
at the national level, But even within these swings of the pendulum
there are other movements ag well; and we all know that the power of
cities within the States, for instance, has increased enormously within
the past several decades,

The irvportant point at the outset, however, ig that the Constitution
permits rather wide fluctuations in national and State power; and there-
fore the major questions in intergovernmental relations today are not so
much constitutional questions, that is, they are not questions which go

the power
to the heart/of any level of government under the Constitution; but, rather,
they are political questions. They are questions of policy concerning that
level of the issue: Which level of government is best equipped to handle
a particular problem ?

Now, the basic 'political fact of federalism in the United States
is that a federal system of government creates separate, self-sustaining
centers of pcowe:'l :: action in American politics. In other words, in a
Federal system we are dealing with units of government which have
important functions many of which cannot be taken away from: them; but,
on the other hand, they are functions which change very considerably
over the years depending on the demands which American citizens make
upon their government;and the demands which we make upon our govera-
ment depends pretty largely upon the felt necessities of the day,

In federalism, then, each level of government is a sSeparate, self-

Sustaining center of power, Just to give you one example: Under our

3




Constitution, for instance, it is the States which provide really the
basic legal framework of American political life, And sometimes we
forget in our preoccupation with the exercise of power at the national
level that it is the States generally which establish the contours within
which or the limits within which individuals participate or fail to partici-
pate as the case may be in political life in the United States,

Our political parties, as I'm sure you have already learned, are
esgentially State and local organizations, And in any case the legal status
of parties in the United States depends eutirely upo:: State law; and State
law will vary fro.u one State to another, The election machinery for
national office, including that of President and Members of Congress in
both houses, is also provided by the State Government. Our congressional
constitue:icies are established by States; and one of our real difficulties
in American politics is the problem of, well, really overcoming the
obstacle that is represented by the rigidity and the inflexibility of State
legislatures and their unwillingness to reapportion congressional districts
and State legislative districts in accordance with population movements.,

Voters® qualificatio..s are established ot by the Federal Government
but by the States, includii:g qualifications for voting in Federal elections,
Whatever regulation we have of the polls ia the U..ited States is State
regulation. And even with respect to the process of constitutional amend-
ment it is the States which play an extremely important role ia the rati-

fication of constitutional ame..dments, And certainly in moving down

to importaat functions of government, the basic protiection of property




rights in tiie United States is a functiou of State governments, And so

at timies when we thi.k that perhaps the States are becoming less a..d

less important i the face of increasing national power, it is useful to
remind ourselves that it is the States still in the American federal systein
which provide the basic legal framework of American political life,

Now, certaialy one of the great achievements in American politics
ig the development of numerous contrivances to adjust and accommodate
conflicting interests; and this morning what I would like to discuss with
you is the development of some of these contrivaiices that have been designed
to adjust and to moderate conflicting interests in m.atters affecting more
than one level of government, affecting more than ore gover.:me tal unit,
And rather than outline for you in sort of civics textbook style the consti-
tutional position and the major functione of each level of governnent ia
the United States, I would rather try to sketch out for you what seem to
me to be some of the basic environmental facts that have affected the
relationships among the levels of gover ment in the United States,

I once learned from a distinguished professor of mine at the Univer-
sity of Wisconsim that the raw materials of politics, as he called them,
are simply the demands that people make upon their government, And
what governments do are largely a function of these public demands which
are nade effective over a period of time, And public demands upon
gover..ment tend to grow out of our environmental situation. And so
i the arid part of the far westera region of the United States the demand

for governme:tal action to provide irrigation facilities, to promote
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agricultural developmeit, to coatrol lands, and so on gave rise to an
e .ormous range of Federal activities primarily,

In the field of intergovernmental relations, the cha:nging position
of the National Govern:..ent vis-a-vis the States and the local governme:.ts
is very largely a result of various demands that have been made by Amer-
ican society upon their gover..ment, And I think it's useful to try to
recall what some of these basic environime:tal changes have been in the
United States that have given rise to these public demands,

Let's take a look first of all at the agricultural society of the United
States. BSince Jeffersontdream of a society of free farmers, Americans
have idealized the rural way of life, This leads, of course, in the first
ingtance to a disproportionate political streangth of rural areas. And one
- of the most important facts of American politics i:. Federal-State rela-
tions is the disproportionate power accumulated in the hands of far:n groups
in State legislatures and i: State politics generally, a disproportio: in
the holding of power which carries over, of course, into the Congress of
the United States,

In addition to the disproportionate political strength of rural areas
in the Uuited States, there has grown up over a generation in America
a kind of hope~belief that farmers forun the ation's backbone, Sometimes
our Fourth of July speaker, and certainly our Senators and Congressmen
from the esse.tially rural Btatea, try to remiud us that there is sonething
very special about States that are dominantly rural i character; that they

have a kind of healing grace, a kiad of exceptional sturdiness, we are told,
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a certain integrity of character, and even a moral virtue; and it is claimed
that all of these virtuous characteristics derive from contact with the soil,
This is a ki..d of agricultural fu..dameatalism, a:d we are told that if

we really want to get in touch with reality again, we need to go back to

the soil, And there are a good many people in the United States who are
firmly attached to this hope=-belief,

On the other hand, the facts of rural developine..t in the United
States run in exactly the opposite direction, Since 1920 the American
populatio - has been dominantly urban rather than rural; and today only
about one-eighti: of Americans live on the land, If we go back more than
a hundred years to 1825, we find that 160 or 140 years ago or so approx-
imately three-fourths of Americans were gai.fully en.ployed on the farms,
Fifty years later, i. 1875, only a half of all Americans ﬁere gainfully
employed in agricultural activities, But by 1955 only slightly more tha:
10 percent of all Americans earned their livelihood in agricultural activ-
ities,i.. rural areas,

There has been a vast populatio.. shift that has drastically reduced
the significance of the agricultural segment of American society, Today,
in 1959, there are barely four millio: farms operated by indepe.:de..t
far..ers on family-size farms, and xmexmgxef about half of these farms
produce almost nothing of any commercial value, About two million of
Anierican farms produce 90 to 95 perce.it of all the products that are

marketed commercially in the United States, This has been a great

come~-down for the farmer in his position in his position in American
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society and particularly inthe American economy,

Along with this cha. ge in the agricultural cominu..ity have gone
great advances of a technological nature in American farming, There
have been e morumous proldauctivity gains. There nave been great break-
throughs, beginning in the:fgzo's and coming mainly in the 1930's a..d the

techaology
1940's, Aund many of these break-throughs in agricultural kremigdgs
and productivity have been associated with efforts of the Depart:uent of
Agriculture, worki:g through a Federal grant progran: iuvolvi.g county
agents and a wide variety of agricultural specialists, iacluding scientific
research experts working in agriculture experimental colleges supported
largely by Federal grantg-in-aid i: association with State universities
a.d so on, And so we find that much of the chauage in agriculture of a
techiiological and productivity nature in the 1930's and 1940's has bee . in
many ways a direct result of the development of Federal-State joint
activities baged upon several grant prograrms in the agricultural field,
ma.y of which have been asss:ciated with the New Deal in the 1930's.

were givea

These programs gaxe further iicpetus during World War II because
of the exhorbitant demand upo:: the agricultural econoiny for the production
of foodstuffs, But in 1955, say after about 20 years of extremely active
governmental progra.. s of a Federal-State character in the agricultural
field, American farms were producing about 54 percent more than they
produced in 1930 with 37 percent less manpower on the fari:s, We were
produciig mwuch more with ma:.y fewer farmers aud farn: laborers in

the agricultural sector of the United States,
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I.i this 26~year period from 1930 to 1955, barely 25 years, agri-
cultural productivity increased 110 percent, Acreage in this same time
in the average-sized farn. remained relatively stable, but man-hours
decreased very sharply, The answer, of course, to this conundrum.
is scientific development--new fertilizers, new breeds, aew iasecticides,
pest control, irrigation, new agricultural machi ery, changes in the pat-
tern of capital investiient, improvements in management on the farm,
increasing mechanization, and so o} and some of this is directly asso-
ciated with the development of the rural electrification program, that
started in the 1930's, i:: which the Federal Government nakes grants
directly to farm cooperatives in order to develop electrification programs,
electrical supplies accessible to farns,

Let's move our sights a little bit away from the American farm
to the small town, There has been a dual population shift in American
society. On the one nand there has been a steady r:oveinent from the
smaller to the larger units of population, irainly from the small towns
to the cities, although certainly there has been a comparable movement
frou: the farms to the big cities,

But, secondly, there has been a steady movement within the larger
units of American population from the center to the periphery, This is
the development of suburbia, Both of these population shifts have created
enormous changes i.: the relationships amo..g units of government in
the United States,

You know, just as we have developed a kiad of agricultural funda-
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mentalis.m in the United States that extols the unique virtues of farm
society, there has also grown up somewhat later, associated perhaps
mainly with the early 1900's iu the United States, a legend of small town
superiority, And just as Jefferson praised farming as a way of life in
the United States, there were others in American literature, in American
culture, that found the backbone of America not on the farm, but, rather,
axibezzzad¥iarrr. in the small town, in the highly deceatralized unit
where, it was said, here was the only place in American society where
we could see derrocracy in action, And so we have also a kind of legend
of gmall town superiority from the point of view of democratic politics,

On the other hand, the growing points in Americaa life are not
to be found in the small town, as much as some of us might not like to
think this to be the case, The growing points in American society are
not to be found in the small towns today, The small towns have becoire
essentially marginal, and what survives mainrly in American life appears
to be more and more a growing standardization of life, It's the super-
market in the small townsg, it's the automobile and the turnpike and the
mail order house, And there's a same..ess and a homogeneity alsxk
and a dullness about much of American siiall town life today . that really
is a far cry from the claims of those who extol the small town as the
essentially virtuous and vigorous foundation of American society.

But there still persists in American life the belief that democracy
is somehow more ideallt?c, that power is somehow more democratically

exercised and contained in the small t’owns. It is said that these are the
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grass roots of American society, The small town is said to be less
corrupt aad less sinful than the big city; and in extrerme claims of this
sort it is the city which is said to bave a monopoly on sinfulness and
corruption in American life,

The small towns have actually been drained of wuch of their power
in the last 20 to 30 years in American society, The key decisions in
American life do not appear to be made any longer by small town lawyers
or bankers or merchants and small town editors., It was something of
an anomaly whe:q the New York Herald Tribune turned to a small town
editor very recently to take over the post as editor of the New York Her-
ald Tribune, And what is interesting about this particular incident is
the fact that it's apparently about the only case of its kind within the last
20 to 30 years. It helps to underline what has been 2 major movement
in American society in tiie last two to three decades,

regionwide,

You see, as the economy becomes ¥EEalizent, if not nationwide,
in scope, we find that the towns of America, the siuall towns, no longer
perform most of their functions alone, And the main street that runs
through the town probably has a significance that goes far beyond that
of being Main Street, It probably is the urban counecting link between
a major highway running from one part of the State to another, These
small towas rarely perfora: their functions alone these days, at least
their important fu.ictions-~the functions of road building, of relie¥,
of education, even taxation, and the development of public works,

In tnese functional areas the small towns have come to depe..d

1
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2.ore and more heavily on subsidies not only from the Federal Govera-
ment, but also fron: the State, For instance, in the field of education
today probably the most important single fact in connection with the
financing of public school education these days is the enormous increase

in the amount of State aid, In other words, even in many of these impor-
tant functional areas that ha§e been typically almost the exclusive respon-
sibility in previous years of local governments, we find that local commun-
ities are depending more and more heavily on higher levels of government.
State aid today now provides roughly 50 percent of all the funds available
for financing public elemeatary and secondary school education,

Let's move briefly to the cities. In every civilization, including
our own, the rise of the big cities has been the product of technical
and industrial development, And certainly the American city is no excep-
tion to this almost universal trend,

The growth of the American cities has been accompanied by a
revolution in production, in motive power, in transportation, and in
communication, For example, the change from one form of transporta-
tion to another, from roadsto canals to railroads to automobiles and to
aviation, and from steam to gasoline to electronic and atomic power hag"
enormously complicated urban life, And some of the most difficult

accommodation
problems that our big metropolitin cities face today are the soxxuwissiakion
and adjustment to the enormous inflow of traffic, a problem which is
closely associated with that second population shift that I mentioned, in
the movement of people away from the center of the city out to the peripheral
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outlying areas, These developments in American society have enormously
complicated the problems that cities face,

And while the city retains its glamour and its lure for many Ameri-
cans, for others in American society it has become, to use a Hollywood
term, a kind of asphalt jungle; and hence the great exodus to the suburbs,

For many of these people who fear city life today the city is a
necessity, but it is no longer a way of lifp, And while the city dominates
the United States in terms of the kinds of decisions that are made in
American society, they are almost entirely urban decisions despite the
hangover of rural political power in the United States, for many Americans
the city has become a kind of baneful necessity, a place of remunerative
employment, a location for earning a livelihood, and not a place to live in,

The cities therefore form the frame of wealth and power in America
today. They are centers of communication, They provide the banking
mechanisms of the country, They are the centers of advertising and
tixex of publication and of sales, And the absentee landlords of our small
towns are Irequently found in the big cities in the United States,

I think it may be useful just to take a brief look at the development
of cities in the United States, They really have risen in what Max Lerner
has called recently in his big book on American society  an “orgy of
planlessness." They have risen in a kind of helter skelter wﬁy. Wash-
ington is one éf the exceptions perhaps in this respect, but planning in
Washington goes back an awfully long time; and there has been quite a

hiatus in urban renewal plansg for the development of metropolitan Washington,
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Many American cities are generally pretty grim and unlovely,
Where do we find American cities? They are huddling against railroads
and wharfs, Very frequently thei cluster around stockyards and around
industrial plants, Almost all of them, in one degree or another, show
scars of slums, of population congestion, They are cradled often in
low=-lying areas, like Cincinnatti, where they may be frequently ravaged
by floods, and where they may be saved from such ravages only by the
expenditure of inillions of dollars for suitable public works. We find
ruany of our cities, particularly Los Angeles, poisoned by smoke, or
polluted, as in Pittsburgh, although there have beer many changes for the
better recently, polluted from the slag of furnaces, FEach city in the
United States has its area of slums and ghettos. It contains a kind of
human wreckage, of derelicts, of organized crime; of syndicates preying
on women, those who specialize on the conacription of children into vice,
and so on, These, of course, are among the least lovely or the most
unlovely aspects of American urban life today; and all of these develop-
ments create in their wake public demands that something be done in
one way or another,

This process of decay and blight in the American city, a decay and
blight that affects not only the physical contours and the shape of the land
in our metropolitan areas, but also our human society as well, is followed
episodically or chronically by periods of renewal, by periods of attempt-
ing to tear down slumasa, to beautify the city, to try to correct in a short

period of time and on the basis of the expenditure of millions and millions
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of dollarg the decay and blight that have developed alimost at geometrical
rates in the previous years,

We are now in the middle of one of these periods of urban renewal
in the United States. And in most cities we are still in the planning
stage., And even in the planning stage millions of dollars are required
to make the necessary surveys and to try to develop some factual basis
for a solution of the transportation problem, the sanitation problem, the
water pollution problem, or what have you,

And in many of these activities, in almost all of them, the city
does not stand alone in attempting to rectify the sins of the past, Its
fiscal resources are sadly out of date, Its taxable facilities can no longer
cope with the gigantic problems of urban renewal today. And the plain
fact--and perhaps this is the central fact of American city life today--
ig that the city finds itself faced with gigantic needs just at the time when

tax resources,
it has been drained of its ¥suxBEE, just at the time when the great move-
ment to suburbia has reached a peak; and the suburbanites who have fled
to the outskirts of the city and who are fleeing further and further away
from the center of the city no longer contribute at least very much,
no longer contribute significantly to the tax resources of the city,
They depend upon the city, but they do not support it,

The people, the suburbanites, who depend upon the city for their
livelihood, for their economic activities, but do not support it are the
ones that produce the throttling traffic of our urban communities today,

These are the people who pay little or nothing to correct the deficiencies
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of trangportation, It's very difficult in American society to convince

the suburban dweller, who has still perhaps very few roots in this new
green community of his, that is already developing a kind of depressing
sameness to a dozen other neighboring suburban communities~~it's very
difficult to convince this fellow that he has any civit responsibility, or
that he has any responsibility as a citizen of his county, of his State, or
his metropolitan area, in order to help provide the revenueg required in
order to correct some of the problems that he and his suburban neighbors
have created when they moved away from the central ¢ity to the green
periphery,

These are the people, then, who use the facilities of the city,
but are no longer taxed for it, And this has created an interesting but
extremely difficult problem of fiscal adjustiment in the United States,
It's a problem that highly industrialized contiguous States, like ::hose
in the Middle Atlantic area, have tried to face--New York State, the
City of Philadelphia--in developing the income tax as the device for
increasing the revenue resources of the city,

Now, being sort of a North Jerseyite myself, I am well aware of
the objections that citizens of New Jersey kax® who work in New York City
have toward paying not only, let's say, the municipal sales tax in New
York City, but also the New York State income tax,

The suburbanites not only fail to pay their own way with respect
to the municipal problems today, but they also face mounting problems

in their own new green communitieg; and much of the reluctance of the
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suburban dweller to share with the city dweller the cost of operating
raunicipal services stems from the increasing tax burden, and in mapy
iizstances an enora:ous tax burden, in the suburban commuaity, becauge
typically many of these commu:ities have extraordinarily high educa-
tional needs and an extraordinary shortage of industry, an absence of
ratables, They find themselfraécselsvith an enormous outpouring of children
without being able to shift the burden of taxation to provide revenues for
school construction and the hiring of teachers and so on from the resident
owner to the industrial operator,

The effort to co.nbine city and suburb into a single tax or single
governmental unit to share the costs of metropolitan government has not
yet succeeded in the United States; and I wouldn't even hazard a guess
about ow long it might take before we are able to develop some kind of
ingenious contrivance in American federalism that will link the suburban
community that frequently crosses State lines, with the metropolitan
center, wihich may also be the county seat in another State, We haven't
yet succeeded i.. doing this on a general basis, although we have certainly
been attempting to work matters out on a highly specialized functional
basis since the early 1900's and particularly since ¥ 1920, I am think-
ing of such: things as the Port of New York Authority, which developed
in the mid 1920's to provide a bi-state agency liuking New York and
New Jersey in the development and operation of harbor and other trans-
portation facilities in the New York metropolitan area,

But we find that as we develop such ingenious contrivances as the
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independent bi-state authority, such as the Port of New York Authority,
these inventions create other political problems i their wake, We find
that these authorities, with special financial powers, with certain flex-
ibility enabling them to operate pretty much like a private enterprise,
like a private corporation, may drain away tax facilities that might other~
wise be available to the local community for the development of resources,
There iz an interegting development in the State of New Jersey
now in which Governor Minos is trying to solve the probler: of the sick
railroads by subsidizing theu:; and the subsidy for the railroads is sup-
posed to come from the revenues of the New Jersey Turapike Authority,
an authority which within the first year of its operation was already
carrying traffic that was not estimated to develop uatil about te.: years
after it was in operation, The eaor:nous revenues of this siugle turnpike
authority, operating as an indepeudent State agency, are ;:: to be used,
assuming that the State Legislature will approve and the voters all sub-
sequently approve the arrangeme..t in a refere:dum in the coriing elec~
tion~--these excess reveuues of the turnpike authority will be used to
subsidize the railroads i: order to save the railroads for the co..muters
of the country. Here too is an interesting new development at the State
level in whic.. the superior fiscal and financial resources of an independent
authority may, perhaps almost for the first time, be utilized in a way to
benefit ot ouly those who travel by auto.i.obile and truck in the State,
but also those who depend upon the Pennsylvania Railroad, the Lackawanna,

and 50 0.,
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Under the New Deal for the first time tiiere was a clear recog .ition
tiat metropolitan cities could ..ot survive without Federal subsidies,

And we gee tiie develofnent of these subsidies i: tiousing, in healtiy, and
i~ unemployment relief, These are areas which Congress determined

to be so niuch ia the ational interest that it was easential for the ..ational
Governme .t to place its superior fiscal resources at the disposal of

the States, And so while the New Deal certainly did not inve..t the Federal
grant-i:-aid~--this is something that goes back to the Civil War days~~-

and was first applied i.. the agricultural field--nevertheless there was,

as in almost all other functional areas of American politics, ai: enorinous
expansion of goverume .tal activity during t..e New Deal days,

And what emerged in the 1930's, and what has continued to develop
gince that time even under a Republican Ad.:i.istration, is a new alliance
between the Federal Govern. :ent and the cities, I.. part this alliance
between the Federal Governme_t and the cities, iv such areas ag aviation,
for ingtance a..d in housing, where grants are ade available directly
to the mu.icipal gover:u.eut or o special authorities created by :uuni-
cipal gover.imei.ts, can be traced to the effort on the part of the cities
to escape rural~do..:inated State legislatures,

And so in a recent ...eeting of the Conference of Mayors in the
United States, Mayor Wagner of New York made his usual speech, sup-
ported pretty largely by all the mayors prese.t, pleading for increases
in Federal aid made available directly to the cities, And while the States,

at least in tie industrial Northwest, have tended to resist the expansion
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of Federal graants-i.i-aid because they see the grants-in-aid as a system
of draining money away from the more prosperous States a..d shipping
it out west and particularly down south to less prosperous States, these
same States, like my ow.. State of New Jersey, are pleadiag very strongly
against tnis close tie-in i certain functioual areas between the National
Gover.. . ent a:d ti:e cities, and i stead are argui .g not to eliminate such
grants-i.-aid in fields like housing, hospital construction, aﬁaﬁon, and
80 o4, but, rather, they are arguing that at least in these areag};rants
ought to be made available to the States so that the proper State authority--
proper in terms of the State's definition--will be able to control tie dis-
tribution of funds to the local communities i.. that State,

So we find that there is a growing competition betwee:: the cities
and tne states of which they are a subsidiary legal part for the control
of Federal grant funds, This alliance is essentially a part of the New
Deal, although, as I said earlier, the New Deal by no means invented
the device of the Federal grants-iii-aid.

Even Republican legislatures have tended to follow this pattern
in receat American history, althougi they have obviously done so with
more reluctance., Sometimes it is said that perhaps the ...ajor difference
between Democrats aad Republicans in American politics is that the
Der:ocrats really enjoy spending money, whereas the Republicans, while

usually

they spend it,f don't spe..d quite as much, although they come pretty
close, and they do so with a considerable degree of unwillingness or

reluctance,
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Let's take a look at this dual .noverrent, this suburban movement,
in the United States, There are about 35 .-illion American in suburbs
today in the United States, America has over the past 15 to 20 years
really been resettling itself, There's been an eiiormous movem.ent out
from. the South to the far western sectious of the country, and an enor:nous

less than a transcontinental

moven:ent on xessrtkanransocatinerkibasis from the central cities
to the still-green areas surrounding the central cities, Americaas have
bee.: resettling then:selves in search of green spaces, looking for grass,
for better schools, sometimes a garage for the car, sometimes the feel-
ing of belo..ging to a closer~knit cominunity, sometimes a desire to avoid
a senge of uureality, of not belonging, that frequently develops in the
cities,

It's a search for a neighborihood co.nection very often, It's a move-

primarily

ment which asx has attractedfyoung married people who want a place to
bring up their children, for the man who would like a little free time to
ti.ker around the house., And much of this suburban develop.r.ent has
been made possible in a fi ancial way pretty largely by a low dow:: payme.it,
loug amortized loan, guaranteed either by the FHA or for vetera.s by
the Veterans Administration. And so the National Govern.uent I::t::in a
variety of way:fd‘;:ectly involved with the developl‘hs suburban .i.ovement
in the United States., And even when private funds are the source for
mortgages, they have often been ingured by the Govern.:ent, Here too

is a new developinent, or perhaps a new fori of a.. old development, in

intergovernmental relations in the United States,
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Just as quickly, traffic co..gestion and school deficie cies have
appeared, Almost immediately as these suburban communities are
organized it is discovered very early that the streets are inadequate,
that the schools are highly inadequate, and tne tax resources are far too
meager to support the demands that the new suburba . citize. s are making
upon their community, Normally these comrmu:ities are without an
industrial base, and therefore the burde.. of taxatio.. upon the hoie owner,
who is already paying .i.uch of his incoine i tiie fora of wortgage pay-
me ts, is very heavy i deed, And, as we all kaow from traveling through
the couutryside tnese days, many of these suburban comaiunities have
a kind of depressing uniformity, a kind of excessive homogeneity.

It is eften said that suburbia in American society is also deeply
i..volved not ouly in the developme ..t of industry in the United States, but
also with the wobile elements in the American class syste: , For instance,
io American society, as a ma-. ..oves up from the production line to fore-
«=:an to shop superi.ite deint, or as he moves from salesman to division
manager and fro.. sales manager perhaps on up to a kind of junior exec-
utive appointirent or a middle executive appointment in his company, he
the. finds that he is able to move, and ia fact he is ali.ost forced to .i:ove,
from: one suburban community to ancother, finding one which appropriately

particular
suits his/station in life, And perhaps many of the outward syu:bols of
the American class system today are tied up, at least externally, with the

outward look of our suburban communities,

1 suppose also the suburban com ...uaity in the United States is the
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typical almost, if one ca®m use it iu: a rather ironic or invidious way, it
is the suburban com:munity which is the ideal "society" for the organiza-
tion .an in America.: life today, |

In the 193048 there grew up in tue U.ited States a demand fro.. the
public, i the face of a disastrous and devastating depression, for a mini-
mal standard of welfare, a demand that the Gover.ment underwrite the

sta:dards of living for all Awericans, so that no American would fall

below a certain miniium with respect to his way of life, It was a.. extrem-e-

1y ambitious program, It was ¥mka program which was not developed
on the basis of a.y ideological coiu.citme.it or any grand philosophical
proper but,
prograi: concerni..g the/role of govern.rent in American society, Howasy
rather, like the situation which facefl the founding fathers when they
devised tue Constitution of 1789, du;;gx:g the New Deal period the Govern-
ment was willy nilly forced to undertake programs of relief and economiic
recowvery.

But in the 1930%s, then, there developed in terms within the suaping
contours of the great depression of the 1930's, deinands for governimental
efforts to shore up tiie American economy, to provide a iinimal stand-
ard of welfare for all America..s, The Governme..t was called upon to
equalize economic opportu ities, kxx And in the wake of bankruptecy
Oor near baml.:rx.lptcy‘[)f the States a..d the local comi:unities in the United
States, the only gover .ment available with some resources more or less

adequate to the job-=-and even here the National Gover..ueat fell far

short of adequacy~-was the National Goveri:ce t.
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And so the Government was called upon to undertake a variety
of tasks which heretofore had bee.. considered to lie outside of the area
of periuissible or desirable governmental activity; and where these activ=
ities were regarded as esse:tial or desirable, they were said to be within
the exclusive proviyjce of State and local governinents,

It was in this period, jmader depression conditions at the outaet,
that the Federal Government stimulated State and local activity by utiliz-
ing to a much greater extent than had been used formerl;k/l;ederal grant-
i:~aid system, But in the 1950's the de...a .d for some _.ew form of govern-
ment, for some new kind of governmental unit, or for gsome new political
contrivance, to handle metropolitan problems particularly, has turped
our eyes away froi.: the now co.ventional and orthodox tecinique or device
of the Federal grant-in-aid; and, instead, these days we are searching
for some new form of govern:.e..t which will be adequate for the handli.g
of problems that are associaied today with metropglita.isx. We are
searching rather desperately for soine kind of mew governiental uait
for our complexes of cities and suburbs, soiue ew form that would once
agaii unite the city a. d its hinterlands,

1. the 1920's the answer to this and sirmilar problems=--and this
particular one was not very pressing in the 1920's, althougn it was by no
means unknown--seemed to lie in the direction of regionalisin, I the
1920's and in the early 1930's tiere was quite a spate of philogophical
literature among the sociologists and political scientists setting forth the

claim that the developmeat of regions and regional governments was tie
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only viable a..swer to tiie new problems, particularly the fiécal problems,
facing American soclety, It wag said that the States were obsolete; a..d
while tie States .nay have been rield by maay to be obsolete ia terms of
their reduced fiscal capacity in the 1920's and particularly the 1930's,
as we ca.: see, u.der the constitutional scneme of the sharing of Federal
power, the States are by no means obsolete in American life, And so
t..e political obstacles of overcoming the hard political facts of the exig~-
tence aud tne continuing existence of State political boundaries largely
forced the advocates of regionalism either into the background in sheer
despair a 'd frustratio., or it forced the hardier ones amn.ong their lot to
gsearch for son:e ..ew scheme that .iight provide a way of bringing together
the central city with its outlying areas in order to share or develop some
commm pool of tax resources to handle the proble s which :0 longer
could be co. tained within the boundaries of cities or evei: within the boun-
daries of States that impinged o e on the other, and particularly where
the i..dustrial activity was no respecter of State political bown daries,

It may be ugeful for a moiment to sta..d back for just a bit and take
a look at what has been happe. ing in American federalism given these
environmental changes in American society 1 in the past fifty years or so.

Certainly federalism, as I indicated at tie outset, has been one of
the most ingenious devices worked out by the founding fathers to balance
and to accommodate coaflicting interests, And over the lo.g pull of
American history the ceatral move.i.ent in the American federal system

hag certainly been one of increasing ce. tralization, This has bee.. a
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movemie i, as we can see, that .as been a . accompaniment of, or per.:aps
a byproduct of, ofI:;pa;zding techiology. We have wituessed in American
life a grovw;iv\g giantis:a in business and subsequently also in labor as well;
and big governinent nas o:ly trailed behind busi..ess a..d big labor, There
is something perhaps ironic and eve.: futile in accepting busi..ess in econ-
o:vic life while atte.pting to reject it or resist it i.. governmental affairs.
Certainly si..ce the Civil War there has been a niove...ent toward
coacentration of political power at the center, It is a movement, as 1
tried to indicate i.. some of taese remarks, that has come about primarily
as the result of self-..eed, of effective political de:nand, that American
society nas placed upo. their government., It has ..ot been based upo..
auy reaso..ed prefere .ces or upoy any logical doctrine, upo.. any political
philosopiy which has glorified the central gover..ment as opposed to
lower levels of gover.ument i.; the Americau political systen:, It has
been pri:narily the exigeucies of war, of uational economic development,
of devastating depression, whic_h:xe forced upo.: American society
its growiug centralism, And while this tre..d has beeu increasing, the
trend toward centralism in An.erican political life, there has also at the
same time bee.. a ki..d of pendulua: swing and typically i.. Aizerican
politics every time we take two steps forward, we subseque.tly take at
least o..e step back. And as we swing toward growing centralizatio..
in Anierica:: public life, every now and the.: we swing at least part of

the way back, but never all the way back, And even succeediig Admim~

istrations of an opposite political party, despite soie loose ideological
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comaitient dloyg States' rights lives a.:d so on, are ..ever quite able

to give up all of the shifts toward growing centralisin that have takea place
doxixogcibxopeste  in the years during which that political party was not

in office i.: the White House or perhaps not i.. power in Congress.

The .:ational control over interstate conierce today is broad
enough to cover aln:ost anything that Congress does. And certai.ly per-
haps a major result of the constitutional revolutio.: of 1937 is that the
interstate co:nmerce clause is no longer a constitutional barrier to the
exercise of power by the National Governu.:ent. But it's interesting that
here too in American public life we find that it is ..ot the Co.:stitution
which necessarily controls the developine.it of American politics, because
just at the time when {ue Coastitution was no lo.ger interpreted to forbid
the expansio.. of Federal power iwn economic policy activities we find
that Cougress is changing its mind about so.. e national governme .tal
activities, and eve:u: the Supreme Court is begi.ining to interpret ouexny
some of the clauses of the Constitution to e.;able the States to carry on
certain activities which somewhat before that tirne were held to be perhaps
beyond the pemwexr co .stitutional power of the States, A.d so the Supremn.e
Court today is interpreting State power very broadly i such areas as
right-to-work laws, loyalty tesits, and ..ow most recently in the field of
State taxation of interstate comumerce,

Here too we find that there developed through the device of co.sti-
tutional iaterpretation another way, apart from the developirent of partic-
ular co..trivances, like grants-i..-aid, authorities, direct relatio.s betwee..
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the National Govera:uent and the cities a.:d so on, we find still another
perhaps very conventioual and orthodox way, at least in American poli-
tics, to attermpt to adjust conflicting interests, There certainly is a
growing top competition airong governwments in these days for the tax
dollar, This is a competitio. particularly between t.e States--well, it
involves all three levels of govern.ce..t--the tow.:s and cities and the
States and the National Gover ment--a competition for the tax dollar which
see 1.8 to be growi:ng sharper year by year, And efforts were .iade i..
this Adminigtration to work out some adjustment airong levels of govern~
e tin order to divide up the available tax resources, But none of
tiese efforts has yet produced any fruitful agreements,

It's very difficult in American politics fo devise sonie overall
scheir.e of adjusting co.flicts among levels of government, such as any
scheme would be for the sharing or pooling of tax resources amoig
levels of gover.ment, Instead, we tend to be rather ingenious in trying
to pigxx pick away at tfxe problen: in certain functio.al areas, And
so i.. many functional areas, such as the regulation of corporate securities,
the regulation of electric utility companies, the regulation of utilities i..
tie com aunications field, a.d so:“a’. good deal ia public health, a good
deal of working cooperatioi has been achieved,

Moreover, sometimes without benefit of any formal agreeient
at all, without benefit of any sharing of tax resources, or making avail-
able any subsidy or grant, a certain cooperation has bee.. achieved hd

between the authorities at various levels of govern:.e t in handling
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diificult problem:s in sonie of these areas,

In one area--and perhaps this u.derlines o..e of tue major problemsg--
very little progress Las been achieved, That is in the area of State coop-
eratios, of, for instauce, the interstate compact. Ia one area, that of
States attempting to divide the waters of a river, such as the upper and
lower Colorado River and sglr "interstate EXXRERER cOompacts have bee..
worked out among the various States, subject under ti:e Constitution to
the approval of Congress.

The interesti g thing about the interstate coinpact device as a way
of getting the States to solve their problen:s by mutual cooperation is that
tuis device has .ot been widely used i. American political life, And it
may suggest that perhaps the States are seriously deficient in imagination
and in adjusting their conflicting interests; and rouch of this lack of

and the
irnagination, thereford, u.willingness to experiment in this particular
field may still stem: from the disproportionate power held by xmiad rural
ele L’::enté iz the States,

With respect to water, I think we have had some results through
i:iterstate compacts because it's been pri..arily the farmers in the
comuuunity desperately in need of water for irrigation to compensate
for the aridity of the soil and so on--it has been essentially their polit-
ical strength which has accounted for develgopme..ts in this particular
area,

Evea where we have bad a good deal of success i.. developiig a

scheme like the Ten. essee Valley Authority, for the regioaal developnient
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of resources, a scheme which has undoubtedly increased the pbwgr of

the Nat¢onal Goverament over the States, this is a still a national activity
which ..as been highly deceitralized under co .ditions that bring the Federal
authority, the TVA Corporation in very close touch with State and local
coormunities, But while the TVA ren:ains perhaps the most attractive
and most interesting and .:ost stimulati.:g political device to foreigners
who visit the United States,~-thousands visit the TVA from abroad every
year=--it's interesting that the TVA has not been adopted in any other
region of the country, It has ..ot proved to be the model for the develop-
ment of regional resources along multi-purpose li..es.

So even where we have beeu by all measures of tech..ical efficiency,
of fiscal incorruptibility, and sg?-even where we have developed sound
schemes like the Tennessee Valley Authority, our typical reluctance to
expand national power even under highly decentralized conditions i.as
been strong enough to resist the desire of some to use the Tennessee
Valley Authority as a iodel for the developme:t of resources o - a reg-
ional basis i.. the United States,

I would say perhaps we have two major probleras or issues lying
ahead of us i.: this area that set up obstacles to the continuing adjustment
of the co:flicting interests amo g our various levels of gover.:m:ent,

The first is the unresponsiveness of State legislatures to urbain needss-
@ne of the oldest forces in American politics, a condition which, o the
other hand, has had some advantages in the sease that it has stii:.ulated

a search for new conirivances in order to get over the hurdle of rural

30



predilections and prejudices in the State legislature,

And the second major issue lying ahead, I tuink, is the ..eed to
develop son.e new kind ol;‘?;)vernmeutal unit which will mnake it possible
for the city to associate itself with its neighbori..g suburbs in order to
solve problems which today are com mo.: problems and which can no
lo.ger be handled, at least iutelligently, on a divisible basis.

The old forms, the old devices, that we have attempted to solve
the problem of developing al/l::mplex for goveryi .g our metropolitan
areas, are probably no longer viable ones, City-cou.:ty cousolidation--
we have probably gone almost as far as we can in using this particular
device, We have certainly overused tie device of creating special dis=-
tricts for handling specialized proble.i.s of water supply, ce:reteries,
sewers, sanitation, parks, libraries, public works e.uployment, law
enforcemesit, and so oil,

It probably would be almoat i ipossible to develop a syste:n of
federation amoag cominu. ities, at least in the short run; although perhaps
i.: this particular area some further experimentation is :.eeded before
we can veature auy prediction about the probable success of developments
along #aeX federation li:es,

Some communities may try an experime::t in which the central
cities perfor.. certain services for a fee for tie outlying com:inunities,
But 50 long as the ce..tral city is so hard pressed for funds, and is not

keeping up with demands made upon it by the city residents themselves,

it may be difficult to expect our central citles to exte :d their services
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to outlying suburban areas, except ir: certair hnighly specialized funtion-
al areas,

One alternative has, of course, been the exte.sion of Federal
and State services, We have seen this particularly in the educational
field, but there is strong resistance still in .:.08t functional areas in
America.: politics to the extension of Federal and State services in

txsuykx if not
fu.:ctional areasthat have beea cu.aracteristically/..ot exclusively ..uuicipal
or urban--highly local in American politics,

Voluntary cooperation perhaps mmay lead to some ugeful results
here aud there, but the problems we face today in making the most effec-
tive allocation of our scarce tax resources probably are sufficiently serious
so that voluntary local cooperation can only be effective here and there
in dealii.g with certain rather specialized problem:s,

I thi.k my conclusion here would be that, while we have been enor-
mously inge.dous i the past, &x in working out new contrivances to
adjust i..tergover..unental relations, it may well be that what we ..eed now
in order to meet the demands which American society is now placing upou
various levels of goverume.t is the creation of some new contrivances,
perhaps some that we haven't eve:. begun to think of as yet, And this
is a siguificant and important challenge for rdd-twe. tieth ce tury America,

B MR. PULVER: Gentleme:, Dr, Bernstein is ready for your ques~
tions. We have time for only a few, but he will be with us this morning
in our seniinar groups aid you cau save some of e them for the..,

QUESTION: Doctor, with the differeat interesis between suburbaaites
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and urbanties, do you visualize a waakening of the political parties ia
the areas surrounding the cities?

DR. BERNSTEIN: I do.:'t '-chink so, but I think it's a guess because
statistics on voting only give us, for iistance, a little indication about
the relative rate of participation of suburbanites i public affairs,

In many ways the suburbanites are almost forced to take some
interest in their local gover...;ent, because there are so many problems
that imnpinge directly o : therr., They are voting on school bond issues,
They're tryiig to do something about roads and i::stall traffic lights and
so on. And much of this ::.ay not take on a political party coloration, but
since they can't depeand on their own resources and have to get help from
the State or the county, and in these dealings political party affiliations
are important, you begin to get a lot of party activity at the suburban
level also.

I don't have a great deal of confidence in roy next remark.., but1

it's probably
think $tbex right, and that is that there hasxn't been a really significa.t
change in political party identification, that is, associated with the subur-
ban moveusent, You do get, as San. Lubell poiited out in some of
his books, you do tend to find some traditioral Demniocratic city voters
now voting Republican for the first time that they find ther:selves iz a
suburban comciuiity which is dominantly Republican, There is quite
a pull that the suburban community may have in changing the traditional
political party alignment, But I don't think we have had e..ough experience
with this to know whether or not that kind of suburban pull is strong enough

to change party identification for any considerable period of time, I don't
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think it's going to change it .ruch,

QUESTION: Doctor, you me.tioned that one of the factors in the

centralism

increase i sxpitatisox was the great increase iu technology that took
place in the last fifty years, Certainly this trend of technology is going
to continue, Can we postulate therefrom xkakx or forecast a continued
trend in centralism? Does it nean that we're going to take two steps
forward and ot goir;g to take any steps backward? Would you care to
comment on that, please? |

DR, BERNSTEIN: I think the demand for increasing the power at
central levels versus local levels is probably going to continue, but we
may do so by tryi .g to moderate the movement toward the central level

some perhaps
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of goveri.ment by deviging schemes,3 modeled on
the TVA although in differeut fu..ctional areas, where there is i..volved
a high dggree of decentralization, One of the obstacles to this movemeut,
however, lieg ian the States, because this kind of decentralization of
Federal activity almost always increases the power and position and
influence of local communities vis-a-vis their own State government,
And so this is not a movement that States and their governors look upon
with a.y great favor,
We may also be able to work out soine kind of marriage betwee: Some
of our older political coutrivances, Perhaps we can arrange a kind of
shotgun wedding between a Federal grant-in-aid system on the one hand

and a certain measure of interstate cooperation on the other., We have

had this sort of thing, for instance, as I am: sure you know better than
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whnere you
1 do, in the development of the Migsouri Valley/ ¥#& get an extremely

complex if not confusing type of operation, with tihie Departine.t of the
Interior or the Army Corps of Engineers and all the State goveruments
and many of the local units very actively iﬁvolved in building dams, con-
trolling floods, &nd so on,

I think it's going to push us to try to devise some new sciemes;
and 1 think we probably are going to try to develop schemes that will at
least decentralize Federal activity and bring tihe Federal people involved
i.. much closer touch with the State and local people,

I am re:rinded in this connection that in the development of our
resource development program the former Secretafy of the Interior,
the Honorable Harold Ickes, wrote in his book "The Autobiography of a
Curmudgeon, ' which is still a nwuch better book than his loug series of
meﬁoirs, that in his judgmez&l as Secretary of the Interior--and one
has to remember it as that--#e could not solve the probler. of regional
resource develqp;;ent by lighting a candle in a darkened room and
intoning "TVA. TVA. TVA," Aud evea in the Federal Government,
and even ia devices that will centralize power at tne national level, you
will find a great many conflicting interests; a..d obviously the Secretary
was not anxious to have a stroug indeﬁendent authority, particularly one
headed by David Lillienthal, managing the n:o08t successful resource
program in the U.ited States,

MR, PULVER: Dr. Bernstei:, on behalf of all of us here at

the Industrial College, I waut to think you for a most interesting and
entertaining talk, nk you,
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