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ABSTRACT

The central question raised by this study is: what 
are the factors in the local community which appear to 
facilitate or impede the formulation and legitimation of 
an urban renewal program. In order to answer this question, 
a case study of the renewal efforts in Tucson is undertaken. 
Other studies of urban renewal policymaking indicate that 
the factors of system integration, public entrepreneur, an 
adequate organization, citizen participation, and mass media 
coverage are important in determining how urban renewal will 
proceed in a community. This thesis, thus, asks whether 
these factors are significant for the development of an ur
ban renewal program in Tucson.

An analysis of the renewal history and the three ur
ban renewal “enterprises*' in Tucson reveals that system in
tegration is the factor, most essential to the formulation 
and legitimation of an urban renewal program on the local 
level. Other factors which are either conducive or detri
mental to the formation and passage of a renewal program in
clude: the public entrepreneur, an adequate organization, 
citizen participation, mass media coverage, the economic 
climate, urban renewal procedures, the action of the govern
ing body of the locality, the action of the city manager, 
and interest group activity.

Yii



CHAPTER I

INTRODUCTION
• • -

Informed citizenry in Tucson, Arizona recognized 
the problem of urban blight as far back as 1939 and sug
gested that some action be taken to alleviate this problem. 
Some 27 years later, after many false starts, an urban re
newal program to clear and redevelop an 80-acre slum in 
the downtown center of Tucson met with approval. Tucson 
is not alone in experiencing a time lag between recogni
tion of a problem and the formulation of a solution. Al
though details have varied from community to community, 
it seems that many cities across the nation have been slow 
to meet the challenge of urban blight. The question natur
ally arises: why this lag between the emergence and recog
nition of a problem at the local level and the development 
of a solution to correct it?

Part of the answer is immediately apparent: initial
ly the cities did not have the financial resources to under
take any massive program of renewal. Some financial assist
ance for slum clearance was offered to the cities by the 
Federal Housing Act of 1937, but it was not until the pass
age of the 1949 Housing Act that the federal government

1
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undertook a substantial program of federal aid to urban 
communities. The 1949 measure was broadened in 1954 when 
Congress passed another Housing Act which adopted the con
cept of preventive as well as remedial action and thus 
took a more inclusive approach to the problems of slums 
and blight. In subsequent years, legislation has been passed 
expanding the urban renewal concept even further, giving the 
cities more and more support for an urban redevelopment pro
gram. Yet many cities have been slow to participate in fed
eral programs. Again: why is there a time lag between fed
eral efforts to induce urban renewal and the urban renewal 
achievement at the local level?"*-

It is the purpose of this thesis to respond to this 
question by analyzing the significant factors at the local 
level which account for the lag in local response to federal 
encouragement to clear the slums. The central question 
raised in this research, therefore, becomes: what are the 
factors in the local community which appear to facilitate 
or impede the formulation and legitimation of an urban re
newal program? The “formulation and legitimation” of an 
urban renewal program refers to the policy formation pro
cesses in which a renewal plan is conceived and drafted and 
then authorized as an acceptable course of action. Although

^ This is not the time lag between the designation 
of an area for renewal and the completion of the project.
See Congress and the Nation 1945-1964 (Washington. D.C.: 
Congressional Quarterly Service, 1965), p.469.
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a distinction nay be made between conservation, rehabili
tation, and redevelopment, “urban renewal“ is herein used 
to encompass each of these approaches to slums and blight

The approach adopted for the purpose of answering
the central question is a case study of urban renewal in
Tucson, Arizona, from 1939 through March of 1966. Tucson
has been chosen as the subject of this study because: Cl)
there is no existing indepth examination of Tucson urban 

3renewal; (2) data on Tucson urban renewal were available 
and accessible; and (3) Tucson is an example of a community 
which has been slow to respond to federal encouragement to 
clear slums.

Three different federally-assisted urban renewal 
projects were proposed in Tucson between 1956 and 1966* Of 
these, only the third renewal proposal met with success - 
it was authorized as an acceptable course of action* This 
thesis, thus, asks: what factors appear to have impeded the 
formulation and legitimation of the first two urban redevel
opment programs in Tucson, and what factors were conducive 
to the success of the third proposal? * 2

2 Conservation refers to the preservation and reno
vation of existing structures; rehabilitation refers to 
the renewal of blighted structures; and redevelopment refers 
to the total clearance and subsequent development of a slum area.

2 For a partial examination of Tucson urban renewal 
see Conrad Joyner, “Tucson: the Eighth Year of the Seven- 
Year Itch,“ Urban Politics in the Southwest. Leonard E. Good 
all (ed.) CTempe: Arizona State University, 1967), pp.165-95
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This study of urban renewal in Tucson is guided by 

the conclusions reached by other studies of urban renewal 
policymakinge These other studies have suggested a variety 
of factors which appear to be important in determining how 
urban renewal will proceed in a community. System integra
tion, the public entrepreneur, an adequate organization, 
citizen participation, and mass media coverage are the fac
tors in the local community which are most often mentioned 
in these studies as being significant for the formulation 
and legitimation of an urban renewal program.

System Integration
Harold Kaplan in his study4 is concerned with the 

urban renewal policy area viewed as a social system, with 
the focus on the system's level of integration. An aggre
gate of actors, he says, constitutes an integrated social 
system when there exists a common set of norms, a high degree 
of interaction among the actors, clearly defined and stable 
roles, role differentiation, resistance to deviation from 
the norms, and socialization of new members. Furthermore, 
limited membership and relative impermeability to outside 
interference seem to be aspects of all well-integrated 
systems.5

\ 4 Urban Renewal Politics: Slum Clearance in Newark 
(New York: Columbia University Press, 1963;.

^ Ibid., pp.165-72.
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Based on his study of .urban renewal politics in 

Newark, New Jersey, Kaplan concludes that there is a rela
tionship between system integration and the output of the 
renewal system. Kaplan argues that if the renewal system 
is well-integrated, then the system will have a high poten
tial for renewal achievement. Conversely, if the politics 
of renewal are fluid, then the renewal program will not be 
"active" - there will be no successful, planned innovation 
in urban renewal.

Kaplan contends that Newark*s urban renewal poli
tics provides an example of a relatively well-integrated 
system which has produced a high renewal output. Describ
ing the Newark renewal system, Kaplan finds a small number 
of persistent renewal participants who interact with each 
other on a daily basis. The system is relatively small in 
membership, with rather definite boundaries, and exists al
most entirely within the governmental structure. Persis
tent interaction with a central actor like the Newark Hous
ing Authority (NHA) is a test of membership in the system 
and a way of distinguishing insiders from outsiders. The 
behavior of the regular participants toward each other is 
highly structured and predictable as it is circumscribed 
by a previously defined pattern of roles. Each of the major 
participants has developed a role which leaves undisturbed 
NHA,s initiative in clearance policy. Thus, Kaplan notes, 
the Newark Economic Development Commission (NEDC) has played
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the role of "publicist" and "legitimizer", the mayor has 
served as the "catalyst" and "broker," and the Newark Com
mission on Neighborhood Conservation and Rehabilitation 
(NCNCR) has focused on code enforcement and rehabilitation. 
The major norm of the system is a procedural one concern
ing the way in which conflicts are to be resolved. The 
norm requires that conflicts be settled through informal 
bargaining, not through overt attacks or public agitation.
The system is also characterized by a resistance of the regu
lar renewal participants to a disruption of their normal re
lations.

According to Kaplan, no system fits the model of 
perfect integration. Every system has a permissive area, 
an area of legitimate conflict in which the norms and estab
lished roles do not apply. In a relatively well-integrated 
system such as Newark urban renewal, however, these differ
ences will be settled without disrupting the over-all accord. 
The big questions are settled and are not to be re-opened.
In settling outstanding questions, moreover, participants 
do not push their claims to the point where established re
lations are threatened.

A model of a weakly-integrated system is that of 
"open-ended pluralism:"

The basic features of open-ended pluralism include 
overt conflict over a public policy decision, occur
ring among a wide variety of affected interests. En
trance into the system is relatively open. The be
havior of participants and the outcome of the issue
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are relatively unpredictable* Ad hoc coalitions 
are formed on a particular issue, but the coali
tions rarely outlast the issue* Initiative gen
erally lies with private interests, who often 
reach a settlement before bringing the issue to 
the public officials. The resulting policy tends 
to reflect the balance of power among the contend
ing interests at that particular time* The final 
decision resolves nothing more than the issue at 
hand; it may not even resolve that issue* Modera
tion, compromise, delay and inertia seem to be 
built into this system* It is always easier to 
block action under such conditions than to achieve 
it.*

According to Kaplan, the success of a renewal pro
gram may well depend on its ability to overcome the condi
tions of open-ended pluralism and move toward a more per
fectly integrated system* He reasons:

All social systems are built around a productive 
and allocative mechanism. The relative integration 
of a social system seems to be one determinant of 
the system*s output or productivity. Of course, 
integration may occur around counter-productive 
norms, but integration provides a potential for high 
output that is absent in more fluid systems. If 
the success of a system is measured by its output 
or its ability to alter its environment, then suc
cess is a byproduct of structural integration.'

Thus, the chances for any successful, planned innovation 
at the local level depends upon the appearance of an in
tegrated system capable of sustaining that innovation. If 
the renewal politics are unstructured, then the renewal 
program will not be active - there will be no continuous, 
sustained innovation. 6 *

6 Kaplan, op. cit., p.170.
? Kaplan, op. cit., p.169.
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The redevelopment experience of New York City 

-under the leadership of Robert Moses is further evidence 
of a relationship between, system integration and high re
newal achievement.^ Robert Moses, Chairman of the Mayorxs 
Committee for Slum Clearance from 1948 to 1960, created 
the largest Title I program, in terms of money and the num
ber of buildings built, in the country in New York City. 
Apparently one reason for his success was that the Slum 
Clearance Committee was an “integrated “ system in the 
same sense as was was the Newark Housing Authority des
cribed by Kaplan.^ Both the Slum Clearance Committee and 
the Newark Housing Authority systems were characterized 
by limited membership, relative impermeability to outside 
pressure, stable roles, and low visibility to the press and 
citizenry. As a consequence, Kaplan would argue, Moses and 
his committee were able to sustain a successful, planned 
renewal program in New York City.

Public Entrepreneur
Another factor suggested by renewal studies as be

ing important in determining how urban renewal will proceed 
in a local community is the public entrepreneur. Typically, 8 9

8 For an examination of New York*s renewal experience 
under Moses see J. Clarence Davies, III, Neighborhood Groups 
and Urban Renewal (New York: Columbia University Press, 1966) 
and Jeanne Lowe, Cities in a Race With Time (New York: Random 
House, 1967).

9 Davies, op. cit., p.203.
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as noted by Jewel BeHush and Murray Hausknecht, community 
resources for renewal initially are dispersed; the com
munity is structurally unprepared to meet the imperatives 
of urban renewal and take advantage of the opportunities 
offered by federal renewal legislation.^ “Therefore, in 
all 1successful* instances of renewal we find the emergence 
of an agency, exercising broad powers, that effectively 
pulls together and concentrates energies on renewal. Be
hind the agency, however, the figure of a single individual 
can be discerned.

Mayor Richard Lee of New Haven, Connecticut is an 
excellent example of such an individual. Lee won a deci
sive victory in New Haven campaigning on the city*s need 
for renewal and the failure of the Celentano Administra
tion to implement the existing plans. Once in office, he 
vigorously used his powers to activate the renewal process 
by reorganizing the administrative structure and putting it 
under the direction of the talented Edward Logue, as Devel
opment Administrator. Thus, with the support of the elec
torate for renewal and under the leadership of an energetic 
mayor willing and capable of using his political power, New 
Haven became an example of renewal success.

Urban Renewal: People, Politics, and Planning 
(.Garden City:' Doubleday Co., 1967); p.210.

11 Ibid.
1? Ibid,, pp.210-11; also see Robert Dahl, Who 

Governs? (New Haven: Yale University Press, 1961) and Allan 
Talbot, The Mayor*s Game (New York: Harper & Row, 1967).
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In Newark and New York, the motive or driving 

force for renewal has not been centered in the mayor's 
office. In these cities, the mobilization of resources 
has been accomplished by a civil servant, a bureaucrat, 
who emerges as the counterpart to Lee in New Haven. What 
the civil servant and the elected official share is a com-

13mon role in the renewal process - they are "entrepreneurs."^ 
They seem to have such an extraordinary ability to get 
things done that an observer is tempted to say that if it 
were not for a Lee and a Logue in New Haven, a Louis Dan
zig in Newark, or a Robert Moses in New York, there would

- 1 /be no renewal in these cities.

Adequate Organization
The studies of New Haven, Newark, New York, and 

Chicago further indicate that if the renewal entrepreneur 
is to be successful in achieving his ends he must have an 
adequate organization. The immediate problem here is re
cruiting a competent technical staff. In New Haven, Lee 
recruited the talented Edward Logue to be his Development 
Administrator and H. Ralph Taylor, a professional thorough
ly versed in federal regulations, to be the head of the

13 Bellush and Hausknecht, op. cit., p.211.
On Danzig as an entrepreneur, see Kaplan, op. 

cit., pp.37-38 and passim; on Moses as an entrepreneur, 
see Davies, op. cit., pp.11-15 and Martin Meyerson and 
Edward C. Banfield, Politics, Planning, and the Public In
terest: the Case of Public Housing in Chicago (.New York:
Free Press, 1955), pp.294-297.
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Redevelopment Agency* Through these competent adminis
trators, Lee was thus able to control the day-to-day direc
tion of the renewal program.

Like Lee, one of the first things Danzig did in 
Newark was to "beef up" the staff he inherited by hiring 
renewal professionals from outside the community, such as 
Joseph Nevin. By the close of 1949, NHA had acquired and 
retained a staff of housing officials, lawyers, and ad
ministrators. As a consequence, for a long time, the Author
ity had a monopoly of technical competence in the field of 
renewal in Newark. When other groups tried to challenge 
NHA*s control over the redevelopment process in the city, 
the groups were handicapped by the lack of a staff capable 
of drawing up plans satisfactory to the Urban Renewal Ad
ministration.^^

In contrast to Lee and Danzig, Moses did not have 
the problem of recruiting a technical staff. When he was 
appointed the Chairman of the Slum Clearance Committee in 
1949, he had already acquired a staff of highly skilled men 
through the other public positions he held.18 These men 
were used on almost all of the projects with which Moses

15 Bellush and Hausknecht, op. cit., p.215.
18 By 1948, Moses held seven major public appointive 

positions: he was the Chairman of the New York State Council 
of Parks, Chairman of the Long Island State Parks Commission, 
Chairman of Jones Beach, President of the Bethpage Authority, 
Commissioner of the New York City Parks Department, City 
Construction Coordinator, and Chairman of the Triborough 
Bridge and Tunnel Authority.
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v/as concerned. It is said that their ability to gather 
information, both of a technical and a political nature, 
was far superior to that of any local or state governmental 
agency. ' Moses was thus often able to speak with a better 
knowledge of the facts in any given case than his opponents 
or obstructors. In this way his staff contributed to his 
success as a public entrepreneur.

The importance of an adequate staff and a smoothly 
functioning organization is further illustrated by the case 
of the Chicago Housing Authority.18 In Chicago, as in 
Newark, the Authority saw the implication of the 1949 Hous
ing Act and tried to act with speed to take advantage of 
the Title I provisions. But, new persons had been added to 
the staff, and the Authority was not yet a smoothly func
tioning organization. As a result, the Authority could not 
give the problem of site selection the proper attention it 
deserved. “There organizational inadequacies contributed
to the ultimate disaster.“19

1^ Davies, op. cit., p.13.
18 For an examination of the Chicago Housing Author

ity and its role in renewal, see Meyerson and Banfield, op. 
cit.

19 Bellush and Hausknecht, oj>. cit., p.215.

1
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Citizen Participation
The active involvement of the local residents in 

the urban renewal process is also significant for the de
velopment and passage of an urban renewal program. Citizen 
participation is an important factor, in the first place, 
because federal policy requires local citizen participation 
in the formulation of local renewal plans before federal 
money can be spent on them. Practical considerations also 
support the use of citizen participation in the renewal 
planning process. Without citizen participation, "public 
apathy might obstruct the execution of a renewal program; 
citizen resistance could prevent political consensus where 
controversy deepened into conflict; and public confusion 
could prove costly in an already expensive undertaking

According to the Housing and Home Finance Agency
(now the Department of Housing and Urban Development),
citizen participation means "not just a passive acceptance
of what is being done, but the active utilization of local
leadership and organization which can profitably assist in

01the community1s efforts." Most of the communities in the

20 Peter H. Rossi and Robert A. Dentler, The Politics 
of Urban Renewal: the Chicago Findings (New York: the Free 
Press of Glencoe, 1961;, p.l.

21 pron an address by Robert Weaver to the 50th 
Anniversary of the Family Service Association of America,
New York City, November 13, 1961 as quoted in James Q. Wilson, 
"Planning and Politics: Citizen Participation in Urban Re
newal," Urban Renewal: the Record and Controversy, James Q 
Wilson, ed. (Cambridge: MIT Press, 1966), p.410.
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country which have taken advantage of the Title I program 
have interpretated citizen participation to mean that a 
citywide committee of leading citizens and business leaders 
should be appointed to advise the local urban renewal 
agency, and the Department of Housing and Urban Development 
iHUD) and its predecessor, HHFA, have accepted this inter
pretation. Only recently has citizen participation come to 
include the residents of the renewal neighborhood. Although 
federal law does not require participation on the neighbor
hood level, the increased vigor of neighborhood opposition 
has made such participation expedient, if not essential.

The fullest account of such participation is found 
in the book, The Politics of Urban Renewal, by Peter H. Rossi 
and Robert A. Dentler. This study dealt with .one neighbor
hood, Hyde Park - Kenwood in Chicago, and the part the 
citizens* organization, the Hyde Park - Kenwood Community 
Conference, played in the formulation and legitimation of a 
renewal plan to conserve and rehabilitate the neighborhood. 
The general conclusion of the authors is that citizen sup
port and attention are necessary to successful conservation 
renewal. Without these, renewal in a physical sense may be 
achieved, but only at some cost - delay, opposition, and ex
cessive instability in the neighborhood population.

In evaluating the work of the local citizens group, 
Rossi and Dentler conclude that the Hyde Park - Kenwood
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Community Conference played four different roles. First, 
the Conference stimulated public awareness of the neces
sity and practicability of change and initiated the move
ment that culminated in the renewal plan. The second im
portant function of the Conference was that of shaping 
general goals to be sought in the planning of renewal in 
Hyde Park .- Kenwood. By keeping alive the issues of inter
racialism and low-income housing, the Conference modified 
the planning process by introducing considerations of human 
needs and wants. The third role played by the citizen or
ganization was as policymaker influencing specific details 
of the renewal plan. However, the evidence reveals that 
the citizens did not play a crucial part in this regard.
The fourth role assumed by the Conference was a role of en
dorsement, education, and promotion of the renewal plan.
The conference was very successful in this role, effectively 
creating a climate favorable to renewal and thus helping

ppto assure public acceptance of the plan.
The authors contend that the Conference made its 

greatest contribution to the renewal process in its "passive" 
rather than "active" roles. In other words, the Conference 
obtained for the idea of renewal planning and for the plan 
itself a mass base of support which facilitated the planning

22 Rossi and Dentler, op. cit., pp.155, 281-86.
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process and the acceptance of the final plan. But, the
Conference was unable to modify the plan to conform in all
details to the goals of the Conference. The experience of
the Conference suggests that the maximum role to be played
by a citizen participation movement in urban renewal is
primarily a passive one:'

Acting through mass organizations, citizens can 
perform the functions of endorsing or rejecting 
very general goals, providing solidary support for a plan, reacting to specific details of the 
plan, and providing an intellectual network for 
the renewal planner. The experience of partici
pating in these functions apparently provides an 
important element of mass commitment to a plan, 
which aids in providing support for the notion 
of a general public interest overriding individu
al interests and in preventing the formation of dissident local groups.23

The Rossi and Dentler study demonstrates the impor
tance of citizen participation on the neighborhood level 
in determining how a conservation plan will proceed in the 
neighborhood. The question is whether citizen participation 
on a citywide level is also a necessary concomitant of re
newal success. Here the evidence is contradictory: the re
newal experience of New Haven suggests that citywide citi
zen participation is important to renewal achievement, while 
the renewal experiences of Newark and New York^suggest 
that citizen participation, whether on a citywide or neigh
borhood level is not important to renewal success.

^  Rossi and Dentler, op. cat., p.287.
24 The reference here is to the renewal experience 

of New York prior to 1959.
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Citizen involvement in the renewal program in 

New Haven was initiated by Mayor Lee. In 1954, carrying 
out his campaign pledge for the creation of a nonpartisan 
group to help him with the rebuilding program, Lee created 
the. Citizens Action Commission (CAC), shrewdly picking 
members to represent the major centers of influence or 
status in the community. In addition to the Citizens Ac
tion Commission, six special action committees were created; 
these in turn had nearly 30 sub-committees. Altogether 
the Commission and the committees had over 400 members, 
drawn mainly from the educated, activist, middle-class seg
ments of the community.

Although characterized by Lee as "muscular" because 
of its control of the wealth, industry, and banks in the 
community, the CAC never displayed its muscles in the re
newal process. The CAC never-directly initiated, opposed,
vetoed, or altered any proposal brought to it by Mayor Lee

25or Development Administrator Logue. J To view the members 
of the CAC and its action committees as policy-makers, how
ever, is, according to Robert Dahl, to miss their real role. 
The elaborate structure of citizen participation did not 
grow up spontaneously; it was deliberately created by Mayor 
Lee. Its functions in urban redevelopment seem to have 
been roughly equivalent to those performed by the "democratic

25 Robert Dahl, cm. cit., p.131.
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rituals** of the political parties in making nominations 
for public office: ’’citizen participation gave legitimacy 
and acceptability to the decisions of the leaders, creat
ing a corp of loyal auxilaries who helped to engender pub
lic support for the program and to forestall disputes.*'26 

Dahl also notes that:
The importance of the CAC in assuring acceptability 
for the redevelopment program can hardly be over
estimated. The mere fact that the CAC existed and 
regularly endorsed the.proposals of the city admin
istration made the program appear nonpartisan, vir
tually nullified the effectiveness of partisan at
tacks, presented to the public an appearance of 
power and responsibility diffused among a represen
tative group of community notables, and inhibited 
criticisms of even the most daring and ambitious 
parts of the program as 1unrealistic1 or 'unbusi
nesslike.* Indeed by creating the CAC, the Mayor 
virtually decapitated the opposition.2v

Thus, like the Hyde Park - Kenwood Community Conference, 
CAC's greatest contribution was in its "passive" rather than 
"active" roles. It did not play a crucial part in the for
mulation of the specific details of the renewal plans; ra
ther, its real importance was as an organization to gain 
support and acceptability for Lee and his redevelopment pro
gram.

The evidence of the Kaplan study of Newark urban 
renewal implies that citizen participation is not always 
necessary to renewal achievement, for in this case, there

26 Dahl, <>p. cit., p.133.
27 Ibid.
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was high renewal achievement and little or no citizen in
volvement in the renewal process. Local involvement was 
not encouraged in the Newark renewal process because Execu
tive Director of the Newark Housing Authority, Louis Dan- 
zig, did not consider citizen participation to be a basic 
condition of renewal success. DanzigLs attitude toward 
the efforts of civic leaders to participate in local re
development was a mixture of indifference and suspicion.
He did not consider their backing indispensable and made 
no attempt to woo them. Of the realtors, he asked only 
that they "leave the program alone." From the local busi
ness corporations and other business groups, he wanted 
"not only passive acquiescence in NHA policies but also 
active participation in the program as financiers, rede
velopers, and publicists.

Under Danzig1s direction, the Authority did not 
rely on the use of public relations or the generation of 
mass support. It attempted instead to delimit the bound
aries of the renewal politics and come to terms with the 
persons inside those limits. The Authority saw no need for 
an expansion of the renewal public or the system,s bound
aries. The consensus of the officials was that the Author
ity could function best with limited participation in the 
system and low visibility to the public.

28 Kaplan, op. cit., pp.69-70.
29 Ibid., p.164. .
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The renewal experience of New York from 1948 - 

1959 also suggests that citizen participation is not essen
tial to high renewal achievement. Under Moses* direction, 
the Slum Clearance Committee created the biggest Title I 
program in the country, without the involvement of the 
citizenry in the planning process. The Slum Clearance Com
mittee made no attempt to meet the federal requirements of 
citizen participation. New York did not have a citywide 
advisory committee, and SCC did not encourage participation 
on the neighborhood level. Moses could afford to ignore 
the site residents because he had successfully neutralized 
the other actors in SCC*s environment. His acceptability 
to Democratic Party leaders, the support of the financial 
community and the mass media, and the forces he could mus
ter from the various governmental agencies he headed assured

30him comparative independence from outside pressures.
On the basis of the New Haven, Newark, and New York 

studies, it can be concluded that citywide citizen parti
cipation is an important condition for renewal success if 
the city is the local public authority for redevelopment. 
When the city is the LPA, then the elected officials, parti
cularly the mayor, are held responsible by the voters for 
the renewal program. This means that the elected officials 
must court the support of the citizenry for a renewal pro
gram or face the possibility of defeat in forthcoming

30 Davies, og. cit., pp.14-17.
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elections. And, one way to win citizen commitment for ur
ban renewal is through citizen involvement, even though 
"ritualistic", in the formulation and legitimation of the 
renewal plan. If, on the other hand, the redevelopment 
function is assumed by an independent public authority, 
such as NHA, or if it is assumed by a semi-autonomous com
mittee, such as SCC, which has an outside power base, then 
citizen participation is not a requisite for renewal suc
cess. Unlike the city LPA, an independent public authority 
does not have to seek public support because first, it is 
a "nonpolitical" body whose officials are appointed, not 
elected, and second, because it is not dependent on the 
voters for funds to carry out a renewal program. An inde
pendent authority has the power to borrow money on its own. 
Since the authority or the semi-autonomous committee with 
its own power base are comparatively impermeable to citizen 
pressure, they are in a position to ignore the citizenry 
and not include then in the renewal process. The city LPA 
cannot afford to ignore the citizenry because it is vul
nerable to outside pressure.

Mass Media Coverage
Several studies indicates that the mass media may 

be important participants in the renewal s y s t e m . W h i l e  it

1 See Davies, op. cit., pp.145-51; Dahl, 0£. cit., 
pp.256-57; and Wallace S. Sayre and Herbert Kaufman, Govern
ing New York City: Politics in the Metropolis (.New York: 
Russell Sage Foundation, I960.), pp.81-86, 491-93.
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cannot be said that the mass media are more powerful than 
other nongovernmental actors in the political and govern
mental process, it is clear that they occupy a unique po
sition: they are both participants in the game of politics 
and the principal channel through which all participants 
reach the general public. The mass media are a kind of 
filter for information and influence. Since few citizens 
ever have much immediate experience in politics, most of 
what they perceive is filtered through the mass media.32 
Those who want to influence the electorate must do so through 
the mass media. For these reasons, the mass media are in a 
position to play a unique role in the renewal process if 
they so choose.

The Davies* study of neighborhood groups and urban 
renewal suggests that the coverage given renewal by the 
mass media is an important factor in determining the initial 
reaction of the citizenry to the renewal plan. "Many per
sons, particularly if they lack any direct experience with 
renewal, will take their cue from the mass media,"33 Davies 
notes. "If the newspaper or television reports have been

32 gee Paul F. Lazarsfeld, Bernard Berelson, and 
Hazel Gaudet, The People *s Choice (.New York: Columbia Univ
ersity Press, 1948) for a repudiation of this argument.
This study indicates that the majority of the people do not 
obtain their information directly from the news media, but 
rather they acquire much of their information through per
sonal contacts with the opinion leaders in their groups.
These latter individuals in turn exposed themselves more 
than others to the mass media.

33 Davies, 0£. cit., p.149.
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critical of the renewal program, these citizens will look 
upon the proposal with suspicion. If the mass media have 
been favorably disposed towards renewal, the citizen will 
be more inclined to trust the city authorities and to keep 
his doubts and suspicions to himself."34

The Davies1 study also indicates that the coverage 
given urban renewal by the mass media may be important in 
determining whether groups will oppose or support the re
newal program. If the mass media have reported favorably 
about renewal, opposition to the project may be curbed by 
the "doubts" that the residents have about their own atti
tudes. "These doubts may concern not only the correctness
of their attitudes but also the potential success or failure

35of any action the may take to oppose a renewal project."
If, on the other hand, the mass media have been hostile to
wards renewal, then opponents of a project may be encouraged 
to act because of the prospect of support from the mass media.

In New York City after 1959, neighborhood groups 
opposing urban renewal were encouraged to act because of the 
unfavorable press coverage being given renewal. Once the 
status of the program had declined, a circular process seemed 
to set in. As neighborhood groups took heart from the 
attitude of the mass media, active opposition increased.

34 Davies, op. cit.* p.149.
35 Ibid., p.150.
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The papers reported the doings of many of these opposition 
groups, which in turn lowered the status of the program 
still more, encouraging even more opposition to it. Opposi
tion to renewal tended to increase steadily once it had 
started.**^

Unfavorable renewal coverage by the mass media, 
however, does not perforce impede the development of a suc
cessful renewal program. The renewal experience of New 
Haven suggests that a popular and powerful mayor may coun
teract or offset the negative renewal views expressed by 
the mass media. It seems there were few supporters of Lee's 
renewal program in the Fourth Estate.37 Only one station 
out of five radio and one television station supported him. 
Furthermore, there was opposition from the jointly-owned 
newspapers, the Register and the Courier. Nevertheless,
Lee managed to overcome this opposition as is evident by 
the fact that the New Haven citizenry continued to vote him 
back into office with large margins.

The Kaplan study of urban renewal politics expresses 
concern not about the quality but about the quantity of mass 
media coverage. The Newark Authority officials feared that 
“too much" publicity on the renewal project might stimulate 
the organization of opposed interests that otherwise would

36 Davies, op. cit., p.150.
37 Talbot, og. cit., pp.90-97.
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have remained inert* and thus impede the formulation and 
legitimation of an urban renewal program. Because of this 
fear of too much publicity and excessive public interference, 
the Authority did not devote any substantial resources to 
publicity or public relations. Its only releases to the 
news media were formal announcements of projects, and these 
announcements were only st aged after the Authority had 
negotiated support for the project package with the redevelopers, 
the Urban Renewal Administration, and City Hall. The NHA 
strategy was designed 'to avoid public defeats, open skir
mishes, or the growth of opposition, and apparently was very 
successful. In this case, a lack of publicity was a factor 
contributing to the high renewal output achieved by the 
Housing Authority.

As evidenced by the aforementioned studies, system 
integration, a public entrepreneur, an adequate organization, 
citizen participation, and mass media coverage all appear 
to be important in determining how urban renewal will proceed 
in a community. In studying Tucson urban renewal, there
fore, an attempt will be made to determine whether these 
particular factors have been significant for the formulation 
and legitimation of an urban renewal program in that commun
ity.

r o'o 'Kaplan, op. cit., pp.28-33.
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The following text is divided into three chapters. 

Chapter II describes the chronological development of urban 
renewal studies and proposals in Tucson from the emergence 
and recognition of urban blight as a problem in 1939 through 
the conception and passage of the Pueblo Center Redevelop
ment Project in 1966. Chapter III examines each of the

*2Qthree urban renewal “enterprises" in Tucson in an attempt 
to determine which factors were significant for the success 
or failure of the particular renewal program. Chapter IV 
compares the results of the Tucson case study with those con
clusions drawn by other studies of urban renewal policy
making.

The data for this thesis have been gathered from 
four main sources: (1) interviews with participants in the 
Tucson urban renewal system^®; (.2) pamphlets and other ma
terials found in the Tucson urban renewal files; (3) news
paper articles from the Tucson Daily Citizen and the Arizona 
Daily Star; and (4) other studies on urban renewal and/or 
slum clearance. Because of the confidential nature of most 
of the interviews, the statements made by the interviewees 
will, in most cases, not be footnoted.

39 gee George Duggar, "Relation of Local Government 
Structure to Urban Renewal," Law and Contemporary Problems, 
XXVI (Winter, 1961), 50-51; an enterprise is defined as an 
attempt or project; the most familiar example of an enterprise 
is a construction project in which are associated, for the 
time being, several independent organizations, all ordinar
ily independent, but all cooperating in one way or another
in a project.

40 gee Appendix for a sample interview questionnaire.



CHAPTER II

TUCSON URBAN RENEWAL: FROM IDEA TO ACTUALITY

From 1937 to 1966, many efforts were made to bring 
about redevelopment in Tucson. These efforts ranged from 
research on the problem of urban blight to private efforts ... 
to renovate slum areas to city-sponsored activities to un
dertake a federally-assisted renewal program. It is the 
purpose of this chapter to describe in chronological order 
the renewal efforts made in Tucson from the recognition of 
the problem of urban blight through the passage of the urban 
renewal program in March, 1966.

The Early Impetus for Redevelopment 
The earliest recorded interest in slum clearance 

in Tucson, Arizona, originated in the Tucson Chamber of 
Commerce in response to the Federal Housing Act of 1937* 
Action was initiated by Chamber Director Roy Drachman who. 
proposed that a committee be appointed to study the advise- 
ability of a federally-assisted slum clearance program.^ 
After its appointment, this committee succeeded in assisting

Excerpt from the minutes of the Board of Directors1 
meeting of the Tucson Chamber of Commerce, February 6, 1939, 
p.294*
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an enabling bill through the state legislature^ and in 
researching the local need for public housing in some 
depth. On the basis of this committee*s report, the Board 
of Directors of the Chamber recommended that the Mayor and 
Council ^appoint a fact-finding committee to investigate 
the feasibility of the slum clearance p r o j e c t . S u c h  a 
committee was formed by the Mayor and Council, but it 
proved to be less than ambitious, only filing a report 
which stated that they had met.

Despite these early efforts, the real birth of the 
urban renewal concept in Tucson came in 1942 with the re
port, "Tucson Regional Plan, Inc.", authored by Ladislas 
Segoe, a planning consultant from Cincinnati, Ohio, and by 
Andre Faure, Tucson*s resident planner. This comprehensive 
plan for Tucson and its environs was the result of a coopera
tive venture by the City, County, and the civic group, Tuc
son Regional Plan, Inc., with each entity contributing one- 
third of the cost. On the basis of his study of blighted 
conditions in Tucson, Segoe recommended that renewal efforts 
be made in certain areas of Tucson, with the Old Pueblo 
District to be given first priority. With the coming of

2 State of Arizona, 14th leg., House Bill #155, Chap 
82, entitled "Relating to Municipal Housing: Defining the 
Powers and Duties of Cities and Towns to Undertake Slum 
Clearance Projects and to Provide Dwelling Accommodations 
for Persons of Low Income and Declaring an Emergency."

2 Excerpt from the minutes of the Board of Direc
tors* meeting. May 9, 1939, p.316.
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World War II, however, his recommendations were necessarily 
laid aside.

Following the war, some private efforts at renewal 
were instigated in the Old Pueblo District. One such ef
fort was made by a group of Tucson businessmen, Roy Drach- 
man, Oliver Drachma, George Chambers and Clay Lockett, 
who bought property in the Old Pueblo area in 1946. These 
men renovated their property and urged other property- 
owners in the area to do the same. Not receiving the coop
eration of others, however, their renewal efforts met with 
failure. They, thus, concluded that it was impossible to 
succeed without the power of condemnation. This experience 
was to have signifiance later for Roy Drachmas, who chaired 
the citizens1 group promoting urban renewal in the 1964 to 
1966 period.

The impetus for urban redevelopment in the early 
1950‘s came from the City-County Planning Department. It 
was City Planning Director Andre Faure who invited a repre
sentative from the U.S. Housing Authority,s Division of 
Slum Clearance and Redevelopment to Tucson to examine the 
possibility of a renewal project in Tucson. At this time 
Faure proposed three areas as suitable for urban redevelop
ment: the Cherry/Campbell area, the “Chinese Wall" (the 
railroad), and the Old Pueblo District. In response to a 
request from City Manager Donald Wolfers, Faure then authored



a report on the problems and progress of urban redevelop
ment in Tucson.^ In his report, Faure indicated that the 
obstacle to the type of redevelopment envisaged in the 1949 
federal legislation was the lack of state enabling legis
lation.5 Such legislation was finally passed by the state 
legislature in 1954.

Another proponent of an urban redevelopment program 
at this time was the Tucson Real Estate Board. At a City 
Council meeting on April 30, 1953, Sidney Szerlip, President 
of the Real Estate Board appeared and instigated a discus
sion of slum clearance, recommending that the Building In
spector be given more authority to enforce compliance with 
condemnation orders. He also made clear, as in previous 
meetings, "that the Tucson Real Estate Board stands ready 
to assist property-owners in their needs for financial, ar
chitectural, or by any other means in connection with slum 
clearance provided that the City establish a definite slum 
clearance program."G

4 City-County Planning Department, "Redevelopment in 
Tucson; Outline Report on Problems and Progress," Tucson, 
rima County, Arizona, January, 1953.

5 Ibid., p.8.
6 Quoted in "History of Slum Clearance and Redevelop- 

nent Programs in the City of Tucson; Arizona Old Pueblo Dis
trict, Project No. Ariz R-6," prepared by Tucson Urban Re
newal Staff, March, 1959, p.4.
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The next event of importance occurred on May 10,

1954. At a Council meeting held on this date, J. Luther 
Davis, City Manager, submitted a report to the Mayor and 
Council from Chief Building Inspector Warren Walker concern
ing unsafe and substandard housing conditions in the City 
of Tucson. This report was significant in that it led to 
the initiation and the defeat of a minimum housing code for 
Tucson. The Council could not agree on the specific pro
visions of such a code and, thus, decided not to enact one 
at this time.

In 1955, a locally-sponsored attempt at redevelop
ment was begun in the Cherry-Campbell area. The renewal of 
this area was accomplished through mutual agreement and 
voluntary cooperation between the City and a group of in
terested property-owners. Completed in 1957, this redevelop
ment project transformed a run-down and nearly vacant resi
dential sub-division into land for industrial use.?

Urban Renewal During Hummel's Administration
In 1955 a Democrat, Don Hummel, succeeded Republi

can Fred Emery as mayor and a new interest was sparked in 
urban renewal.& Don Hummel had been one of the primary in
stigators in the passage of the state enabling legislation 7

7 Fred Emery, "Redevelopment by Agreement," The 
American City, July, 1955.

® See Table 1 for a list of major governmental par
ticipants in Tucson urban renewal from 1955 to 1966.
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TABLE 1

Major Governmental Participants in Tucson Urban Renewal
1955 - 1966

Position Individual Terra of Office
(First Renewal Enterprisej

Mayor . . . .  Don Hummel . . . .  May 2, 1955 - Dec. 4, 1961 
Councilman . . Frank Gibbings . . May 2, 1955 - Dec. 4, 1961
Councilman . . Charles Branin • May 5, 1958 - Dec. 3, 1962
Councilman . . James Kirk • • • • May 5, 1958 - Dec. 6, 1965
Councilman • . Warren Walker • . May 6, 1957 - Dec. 4, 1961 
Councilman • . Ray Weaver • • • • May 5, 1958 - Dec. 3, 1962
Councilman • . William Wisdom • • May 2, 1955 - Dec. 4, 1961
City Manager • Porter Homer • • • Sept* 20, 1955 -

March 15, 1962Urban Renewal
Officer * . J.E. Helbig . . . July 1, 1958 - Jan. 9, 1959 

Urban Renewal
Director • • William Bray . . .  May 22, 1959 - Jan. 6, 1961 

Urban Renewal
Director . . S. Lenwood Schorr April 5, 1961 - May 31,2962 

(Second Renewal Enterprise)
Mayor . . . .  Lew Davis . . . .  Dec. 4, 1961 - Dec. 4, 1967
Councilman . . Charles Branin • May 5, 1958 - Dec. 3, 1962 
Councilman . . Marvin Dinner . . Dec. 4, 1961 - Dec. 2, 1963 
Councilman • . James Kirk . . . May 5, 1958 - Dec. 6, 1965
Councilman . . G. Reese . . . . . Dec. 4, 1961 - Dec. 2, 1963 
Councilman • . Ray Weaver . . . .  May 5, 1958 - Dec. 3, 1962 Acting City
Manager • . Roger O'Mara . . .  Mar. 16, 1962 - June 14,1962 

Urban Renewal
Director . . S. Lenwood Schorr April 5, 1961 - May 31,1962

(Third Renewal Enterprise)
Mayor . . . .  Lew Davis . . . .  Dec. 4, 1961 - Dec. 4, 1967
Councilman . . James Corbett . . Dec. 3, 1963 - Dec. 4, 1967
Councilman . . James Kirk . . . .  May 5, 1958 - Dec. 6, 1965 
Councilman . . Thomas Rallis . . Dec. 3, 1962 - Dec. 6, 1965
Councilman . . James Southard . . Dec. 2, 1963 - Dec. 4, 1967
Councilman . . Kirk Storch . . . Dec. 2, 1963 - present
Councilman . . G. Freeman Woods . Dec. 4, 1961 - present
City Manager . Mark Keane . . . .  June 14, 1962 _ Aug. 7,1966 
Director of Com
munity Development Vincent Lung Nov. 1, 1964 - Aug. 4, 1966
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for urban renewal# As mayor, he pursued an active urban 
redevelopment policy. At the initiative of the mayor and 
his Committee on Human Relations, an extensive citywide 
sample survey and study program of local sub-standard hous
ing conditions was conducted in the winter and spring months 
of 1957 by Professor John Henry Denton of The University 
of Arizona. The results of this study, however, were never 
systematically compiled for publication due to lack of funds 
and to political sensitivity to some of Denton’s recommen
dations.

On September 30, 1957, under the aggressive leader
ship of Mayor Hummel, the City then submitted its ’‘Workable 
Program for Urban Renewal” to the Federal Housing and Home 
Finance Agency.^ This event was significant in that it was 
the first time that the City of Tucson had actively sought 
assistance (federal aid) for an urban renewal project.

On November 21, 1957, the City of Tucson sponsored 
a State-wide Forum on Urban Renewal in cooperation with the 
University of Arizona. Two questions were on the agenda 
for discussion: "What can urban renewal mean to Arizona 
cities and towns?” and ”How can Arizona cities accomplish 
urban renewal?” The speakers were all representatives from 
the U.S. Housing and Home Finance Agency (HHFA) and its sub
divisions - the Urban Renewal Administration (URA) and the

^ For an examination of the requirements of a Work
able Program see Chapter III.
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Federal Housing Administration (FHA). The highlight of 
the program was the announcement of the conditional appro
val of Tucson's "Workable Program" by Justin Herman, Re
gional Director of HHFAe^®

After successfully meeting the necessary prerequi
sites for federal aid, the City submitted its Survey and 
Planning Application to the national HHPA office for appro
val. With its acceptance on April 30, 1958, Tucson received 
a grant of $151,000 to be used for survey and planning pur
poses.

The area designated for renewal by the Hummel Ad
ministration and approved by HHPA was the Old Pueblo Dis
trict.^ This district encompassed the area from the west 
side of Stone and Sixth Avenues to the east side of the 
Freeway; and from the south side of Congress to the north 
side of Twenty-second Street. It covered approximately 390 
acres and had a population of about 4,600 persons.

It was not until July 1, 1958 that an Urban Renewal 
Office was officially established by ordinance in Tucson.
J.B. Helbig, who had been working with the renewal project 
since June 30, 1957, was named Urban Renewal Officer. Helbig 
was replaced in 1959 by William Bray, the previous City Pur
chasing Agent. Bray was the first individual to hold the

See Table 2 for abbreviations of agencies and 
organizations involved in Tucson urban renewal.

See Figures 1 and 2.



TABLE 2

CARC
COMB
CURE
FHA
FHHA
HUD
LPA
MCIC
TRP
URA

Abbreviations of Agencies and Organizations 
Involved in Tucson Urban Renewal

Citizens Advisory Redevelopment Committee 
Committee on Municipal Blight 
Citizens Urban Renewal Enterprise 
Federal Housing Administration 
Federal Housing and Home Finance Agency 
Department of Housing and Urban Development 
Local Public Authority
Municipal Capital Improvements Committee 
Tucson Regional Plan, Inc.
Urban Renewal Administration
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title of Assistant City Manager and Urban Renewal Direc
tor. Upon Bray's resignation in early 1961, S. Lenwood 
Schorr, a member of the County Planning Commission, was 
appointed Urban Renewal Director. Schorr held this posi
tion until urban renewal was voted down by the Mayor and 
Council in May, 1962.

In keeping with the federal requirement for citizen 
participation in the formulation of a redevelopment pro
gram, the Mayor and Council appointed an 85 member Citizens' 
Advisory Redevelopment Committee (CARC) in December, 1958. 
This Committee, headed by Mundey Johnston, Vice-President 
of the Valley National Bank, was divided into five sub- 
comittees: Finance, Legislation, Public Information, Relo
cation, and Planning.

Next on the agenda was the actual preparation of 
the urban renewal plan. Progress on the formulation of 
this plan was slow, due perhaps to the City's attention to 
annexation. Professor Joyner notes that efforts to change 
the state law so that the total cost of the renewal project 
would not have to be submitted to the property taxpayers 
for approval accounted for the delays in the Tucson urban

The sub-committee chairmen of the CARC were: 
Finance, Gordon D. Paris, Executive Vice-President of Tucson 
Federal Savings and Loan Association; Legislation, Dan Mc
Kinney, real estate operator; Public Information, Fred Fin
ney, News Director of KTUC radio station; Relocation, Mrs. 
Donald E. Schell, housewife; and Planning, Schuyler Lininger, 
operator of Lodge on the Desert Resort.



13renewal program. Whatever the reason, it was not until 
1961 that the urban renewal plan was completed under the 
direction of the newly-appointed Urban Renewal Director,
S. Lenwood Schorr. The final plan was then approved by 
the City Planning and Zoning Commission at its September 12, 
1961, meeting.

The redevelopment plan as approved included a 
variety of land-uses for the Old Pueblo District. Approxi
mately 44 acres were set aside for an industrial park, an
other 40 acres for a civic auditorium and convention hall,
32 acres for single family residences, 22 acres for multiple 
family residences, 30 to 40 acres for garden apartments,
14 acres for the La Reforma Housing Project, 12 acres for 
an Old Pueblo Village, 6 acres for the Southern Pacific 
Sanitarium, plus acreage for the Carrillo and Drachman 
schools, the St. Augustine Cathedral, the Santa Rosa Park, 
and for the use of office and commercial buildings. It 
was a large and ambitious project.

Before the Mayor and Council could officially adopt 
the proposed urban renewal plan, a public hearing had to be 
held at which the citizens could express their views of the 
plan. Accordingly, a public hearing was scheduled by the 
Mayor and Council for November 28, 1961. In the meantime 
City elections were held with the result that the Republicans

39

13 Joyner, op. cit., p.X86.
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won control of the City administration. Republican Lew 
Davis became Mayor, and Republicans, Marvin Dinner, George 
Reese, and G. Freeman Woods, assumed positions on the City 
Council. As a consequence, the members of the Council 
were all Republicans. Because of this change in the com- 
lexion of the Mayor and Council, the Citizens Advisory Re
development Committee advised that the public hearing be 
postponed so that the new Mayor and Council could become 
familiar with the redevelopment plan.

The Defeat of Urban Renewal
The next move was made by Urban Renewal Director 

Schorr. Acting at the instigation of CARC, Schorr prepared 
a modified urban renewal proposal.^ It was hoped that 
this delineated proposal would be more palatable to those 
individuals such as former Councilman Richard Ageton and 
Governor Paul Fannin who had publically voiced their opposi
tion to the larger renewal plan. On January 19, 1962,
Schorr publicly disclosed this modified plan. His announce
ment prompted Mayor Davis to deny that his administration 
planned to let urban renewal die for want of hearings. Coun
cilman Branin, for his part, called Schorr’s release an 
act of “arrogance” because he had not informed the City

15Council of his actions prior to making a public statement.
14 *»Urban Renewal Planners Offer Modified Proposal," 

Arizona Daily Star, January 19, 1962.
15 •’Schorr Release Called Act of ’Arrogance,1“ 

Arizona Daily Star, January 20, 1962.
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The revised plan had been released to the newpapers with
out the Mayor and Council ever having seen it.

Forced to act, the Mayor and Council called an in
formal "town meeting" for February 28, 1962 to discuss the 
scaled-down urban renewal project. The official public 
hearing was scheduled for April 24, 1962. Since the revised 
project was the subject under discussion for both of these 
meetings, the larger, 392-acre renewal proposal devised by 
the Hummel Administration died without a public hearing.

On January 24, 1962, Schorr submitted a memorandum 
to the City Council explaining his suggestions for a re
duced renewal plan. His emphasis was on the development of 
a convention facility in the urban redevelopment area. Said 
Schorr: "the economic success of a redevelopment plan, and 
the economic success of a convention facility are dependent 
one upon the other. Schorr also recommended the follow
ing modifications in the previous old rueblo District pro
posal: the area should be reduced to concentrate on the hard 
core of blight encroaching on the Central Business District, 
deletions should be made of areas where there is a high in
cidence of homes occupied by owners, further consideration 
should be given to the deletion of high-priced properties 
and historical sites, and certain streets into the downtown * S.

16 Memorandum to the Mayor and City Council from
S. Lenwood Schorr, Assistant City Manager and Urban Renewal 
Director, January 24, 1962, p.l, author’s possession.
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area should be opened and widened* Schorr felt that such 
an overall approach would “encourage private industry to 
develop other areas close to the Old Pueblo Districf'and 
would work "towards the possibility of avoiding the Federal 
Grant to the program."1? (It seems that Schorr made this 
statement not because he seriously considered doing away 
with federal assistance, but because he was trying to 
placate the members of the Council who were against federal 
aid.)

In February, two privately-sponsored citizen groups 
were formed in connection with the urban renewal program. 
Bernard Hoffman, Executive Secretary of the Tucson Musi
cians* Union, led the formation of the Citizens' Urban Re
newal Enterprise (CURE). This group of citizens, many of 
whom were also members of CARC, planned to campaign for the 
modified urban renewal plan. A second group of citizens 
established the Citizens* Committee for Facts on Urban Re
newal. Under the chairmanship of Dan McKinney, this com
mittee was a strong opponent of urban renewal.

The plan revised by Schorr and members of CARC met 
with the approval of the City Planning and Zoning Commission 
on March 29, 1962. This modified plan^, the "Southwest

Memorandum, p.4.
1® See Chapter III for a detailed explanation of the 

activities of these groups in the renewal process.
19 See Figures 1 and 2.
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Section Central District Development Plan*', covered an 
area of approximately 76•40 acres in comparison to the 
392 acres of the "old" plan; furthermore, it had a popula
tion of 1,956 in contrast to the population of 4,631 under 
the former plan. The proposed land uses of the narrowed 
redevelopment plan included the following: prime commercial, 
3.19 acres; four parks, 0.84 acres; Old Pueblo Shop Village, 
10.36 acres; Cathedral extension, 3.18 acres; Otero Home, 
0.26 acres; Convention Center, 30.00 acres; multi-residen
tial, 9.26 acres; convenience shops, 2.00 acres; Prince 
Chapel extension, 0.87 acres, and 16.44 acres of streets.

The scaled-down urban renewal project did not, how
ever, appease the opponents of urban renewal. In a May 4, 
1962, editorial the Citizen correctly assesed the situation 
when it said that the renewal proposal had failed to win 
broad public support.Indeed, far from gaining broad sup
port, the proposal had become a serious divisive influence 
in the community. The Citizen concluded: "the federal urban 
renewal project is dead, and remains only to be laid away 
by the Mayor and Council.

The Mayor and Council accommodated the Citizen and 
the opponents of urban renewal. On May 7, three days after 
the editorial, the Council vetoed the urban renewal program

on "Urban Renewal Plan Should be Dropped - Now," 
Tucson Daily Citizen, editorial, May 4, 1962.

Loc. Cit.21
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in a five-to-one vote and ordered the general enforcement 
of building and housing codes in the area proposed for 
the urban renewal project. Instead of wholesale demolition, 
the City Council was adopting the conservative method of 
continuing urban renewal by the enforcement of housing codes.

The Reinstatement of Urban Renewal
After a lag of almost two and a half years, urban

renewal was officially reinstated by the Tucson Mayor Lew
22Davis and the Council in November, 1964. At this time 

Mayor Davis and the Council decided unanimously to re-examine 
the possibility of an urban renewal project in the Meyer 
Street area.

This decision was based primarily on the fact that 
no action whatsoever had been taken by private en
terprise to improve the conditions in the Meyer 
Street area over a period of years. In addition, 
code enforcement, although resulting in t^p demoli
tion of numerous substandard structures, was not 
meeting the needs of1 the residents of the area. An 
additional factor, and one of considerable impor
tance, was that the economy of Tucson was in a de
cline, and it was generally felt, correctly or in
correctly, that an urban renewal project might well 
present an opportunity for the construction industry to engage itself productively.23

This action by the Mayor and Council in November, 
1964, was really the culmination of events which had their

Op See Table 1 for a list of major governmental 
participants in Tucson urban renewal.

Vincent Lung and Roy Drachraan, "The Pueblo Center 
Redevelopment Project; Report Presented to the Central City 
Council of the Urban Land Institute," April 23, 1965, p.7.
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beginnings in 1963. It was in February, 1963, that the 
Tucson Board of Realtors proposed to the Mayor and Council 
that the Build America Better Committee of the National 
Association of Real Estate Boards be invited to Tucson to 
study the need for urban renewal.2^ The Council unani
mously approved this suggestion on March 11, lv63, and in
vited the Build America Better Committee to Tucson.

Following their investigation of the slum condi
tions in Tucson, the Build America Better Committee sug
gested that a project be developed in the Meyer Street area. 
The report of the Committee further stated:

We believe grandiose plans for a redevelopment pro
ject covering 360 acres were unrealistic in terms 
of structural deterioration and the market for pro
posed re-use. However, there is no question that 
the Meyer Street neighborhood must be cleared since 
it has no future. Our suggested proposal for con
sideration is based primarily oh field observation 
and a judgment of the potential for absorption of 
cleared land. In our opinion, a reasonable approach 
would be to take a limited core section of some 100 
acres or less and carry the redevelopment program 
through to completion in this section before attempt
ing more far reaching efforts that could create clear
ed land for which there might well be no market....
We believe that an optimum project can be developed 
in the Meyer Street area. In other words, redevelop
ment of this section offers the maximum re-use po
tential because of its key central location with a 
maximum opportunity to remove blight....
Cleared land can provide for limited commercial re- 
' development, additional parking to serve downtown 
and maintain taxable incomes, and new private housing

Excerpt from the Minutes of the Council meeting 
of February 18, 1963*
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for the moderate and lower income market. In 
this way, the clearance project will not drive 
from this part of the City many of those fami
lies who now live there and desire to remain in 
close proximity to the center....
If a renewal program is to be undertaken in Tuc
son, impetus must also come from outside the offi
cial family of Tucson. This must be a program 
sought and supported by the citizens.^5

No action was taken on the basis of this report until the
City Council decided in November, 1964, to consider an
urban renewal project in the Meyer Street area.

In April, 1964, the Republicans on the City Council 
indicated that they still backed ’’private'1 urban renewal.
In interviews, the four Councilmen - James Kirk, Thomas 
Rallis, James Southard, and G. Freeman Woods - said that 
they would prefer to let private enterprise do the bulk of 
the city’s urban renewal. The two Democrats on the Coun
cil, James Corbett and Kirk Storch, took a different stand: 
they contended that since private enterprise had done little 
in the slum area, the City should embark on a federally- 
guaranteed renewal program. Such a project, they stated, 
would serve as a ’’shot in the arm for our Tucson economy, 
which is now in a slump.’’̂ 7

Build America Better Committee, National Associ
ation of Real Estate Boards, ’’An Action Program for Tucson; 
an Advisory Team Report to the City of Tucson, Arizona," 
1963, pp. 35, 36, 37, and 51.

26 ’“ Private1 Urban Renewal Backed,” Tucson Daily 
Citizen, April 21, 1964.

27 Loc. cit.
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Speaking as businessman concerned about the lag 

in the economic growth of the community, the Tucson Broad
casters, an organization representing 12 radio and 3 tele
vision stations in Tucson, sent a letter to the Mayor and 
Council in August, 1964, recommending a program of action.
As a first step toward inducing the growth of Tucson, they 
proposed a program of community development:

We believe this is a fitting first step, because it 
demonstrates in a dramatic and affirmative manner 
that we as a people are willing to invest in our 
own future. This first step can be the vehicle to 
help achieve other community goals: expansion of the 
City governmental and Pima County governmental fa
cilities, a site for a Federal building complex, 
increased parking sites, opening and widening of 
streets, a construction of the first stage of the 
Butterfield Route, a site for a civic auditorium, 
convention hall, and field house, and other new 
improvement opportunities for private industry.
It will promote ̂ instant industry1 for our working 
people, and.greatly increase future employment op
portunities.... Reason dictates that while we are 
acting upon such a project we should also remove 
our worst slum, and it seems reasonable that this 
area should be contiguous to our present govern
mental complex in order to provide room for expan- 
sion•♦••
We wish to assure you of our support in this pro
gram ..* we are ready to encourage and back all 
constructive and affirmative programs designed to 
make Tucson a vital and prosperous community. ^

A few weeks later, the Broadcasters Association again 
addressed the Mayor and Council. Speaking at a meeting of 
250 community leaders called to study Tucson*s economic 
problems, rhil Richardson, President of the Broadcasters,

Reprint of letter sent to the Mayor and Council 
from the Tucson Broadcasters, August 16, 1964, author's 
possession.
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pledged the support of the Tucson television and radio 
broadcasting stations to programs designed to encourage 
community growth in Tucson® In his speech, Mr, Richardson 
indicated that the number one priority for Tucson was a 
convention center - a "multi-million dollar industry that 
could mean an increased payroll for many Tucsonans,”2^

The City Council reacted favorably to the Broad
casters* plea for a program of community redevelopment, and 
on September 9, 1964, on a motion made by Councilman Kirk, 
the Council directed City Manager Mark Keane to recommend 
an urban renewal program as expeditiously as possible.
Then, on September 14, the Council voted unanimously to ask 
a representative of the Urban Renewal Administration to 
come to Tucson to discuss the reactivating of an urban re
newal program in Tucson® Following the visit of Regional 
Administrator Richard Mitchell to Tucson, the Council made 
its decision to reinstate the urban renewal program. Con
currently with this decision, the Council, on the recommen
dation of Mark Keane, agreed to the appointment of Vincent 
Lung as Assistant City Manager and Director of the newly 
formed Department of Community Development®

In December and January, the "small but elite" staff 
of project planner, Donald Laidlaw, and administrator, Vin
cent Lung, completed the Survey and Planning Application®
-  ir- r-T-r —  p Q

Copy of speech made by Phil Richardson to the 
Mayor and Council, September, 1964, p.l, author’s possession.
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With the adoption of a resolution by the City Council, 
the application was submitted to HHFA for approval on Feb
ruary 1, 1965. In a record time of one month and five days, 
the application was approved by both the regional and Wash
ington offices and Tucson received a '‘Letter to Proceed.”

In the meantime, the Mobilization for Progress Com
mittee was created by Mayor Davis and the Council to study 
the capital needs of the City. Chaired by Roy Drachman, 
the Mobilization for Progress Committee was split into two 
constituent committees: the Municipal Capital Improvements 
Committee (MCIC) and the Committee on Municipal Blight (.COMB). 
The purpose of MCIC, headed by Gordon Paris of Tucson Feder
al Savings, was to prepare the necessary revenue bonds to 
support improvement projects throughout the City, the urban 
renewal area included. COMB was established to aid in the 
preparation of the urban renewal plan in conjunction with 
the consultants and the urban renewal staff; Drachman was 
also appointed chairman of this committee.

The MCIC became the principal group in analyzing 
and supporting a $22 million city capital improvements bond 
for which an election was scheduled on June 1, 1965. Paris 
and Drachman worked with a group of prominent citizens from 
all walks of life (.bankers, real estate operators, house
wives, etc.) in pushing the city bond election. Due to 
their efforts, the bond referendum passed with a margin
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ranging from to 3 to With the passage of this
$22 million bond issue by the property-owners of Tucson, 
monies were assured for street, sewer, water, and other 
improvements for the urban renewal area. Expenditures were 
also authorized for the completion of City Hall, land ac
quisition for governmental buildings, construction of a 
police and courts building, and park improvements; these ex
penditures were to be made in the urban renewal area.

Preparations for the urban renewal project were in 
the final stage in Fall, 1965. On September 28, the Mayor 
and Council, the County Board of Supervisors, and the urban 
renewal staff met with the URA staff in San Francisco for 
a final project review. Events followed in rapid succession. 
At a meeting on October 13, the City Planning and Zoning 
Commission gave its approval of the urban renewal plan. On 
October 18, Roy Drachman submitted the report and recommen
dations of COMB to the Mayor and Council. The recommenda
tions were accepted, and, acting as the Local Public Author
ity for urban renewal, the Mayor and Council scheduled a 
public hearing on the proposed urban renewal project for 
November 8, 1965.

The urban renewal plan under discussion - the Pueblo 
Center Redevelopment Project - consisted of an 80-acre area 
on the southwest side of Tucson*s Central Business District

3° Joyner, o|>. cit., p.190.
31 See Figures 1 and 2.
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The project was designed to accommodate six different land- 
use elements: an historic sites area, a government plaza, 
a speciality shop area, a community center, a transporta
tion center, and land for uses related to the community 
center. About half of the acreage in the renewal area was 
designated for the community center and related uses. Un
like the former urban renewal proposals, this plan included 
no residences, apartments, or public housing of any kind.

The last major hurdle that the urban renewal plan 
had to overcome locally was a city bond election to be held 
on March 1, 1966. Due to a state law, the City had to get 
the tax-paying property-owners* authorization for the tem
porary financing of the urban renewal project. If the 
voters had turned down this request for the permission to 
float temporary bonds, the City would have had no working 
capital for the urban renewal project, and the project'would 
have been dropped by default. It is for this reason that 
this election was so important to the success or failure of 
the redevelopment project. Fortunately, for the proponents 
of urban renewal, the voters passed the bond issue, with 
60 percent voting "yes" and 40 percent voting "no." With 
the success of this bond referendum, Tucson had its first 
legitimate urban renewal program.
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What factors account for the success of this last 

renewal project and the defeat of previous proposals?
This Chapter has suggested some factors which appear to 
have been important in determining how urban renewal pro
ceeded in Tucson* Efforts to initiate a federally-assisted 
urban redevelopment program in the early 1950 Ts were thwarted 
by the lack of state enabling legislation* In the late 
1950*s, during the Hummel Administration, delays were caused 
in the Tucson renewal program because of, among other things, 
the City1s attempts to get the state law concerning the fi
nancing of an urban renewal project changed. The reduced 
renewal plan of Schorr met with defeat because it failed to 
win public support* And, apparently, one reason that an ur
ban renewal project was approved in 1966 was that the pro
ject was viewed by many Tucsonans as one way of improving 
the declining Tucson economy.

As is evident, this review of the sequence of urban 
renewal in Tucson only provides a partial answer to the 
question of what factors in the local community are signi
ficant for the development and passage of an urban renewal 
program. It is necessary to examine this question somewhat 
more specifically by analyzing the critical factors at work 
in each of the urban renewal enterprises in Tucson#



CHAPTER III

THE TUCSON URBAN RENEWAL ENTERPRISES

As noted in Chapter I, an urban renewal "enterprise” 
refers to a project in which are associated for the time 
being a number of different organizations, all ordinarily 
independent, but cooperating in one way or another in a 
project* This description of the organization or urban re
newal as an enterprise is particularly appropriate as the 
urban renewal program often brings together in one "harness" 
the federal government, the local city council, various 
departments within City Hall, different levels of state and 
local government (state, municipality, county, school dis
trict), private firms acting as redevelopers, residents of 
the affected neighborhoods, owners of property to be re
developed, civic organizations as supporters or opponents 
of urban renewal, and voters in referenda on bond issues* 

Urban renewal in Tucson may be organizationally 
described as consisting of three separable renewal enter
prises. The first renewal enterprise emerged during the 
Hummel Administration to handle the formulation and legiti
mation of the "Old Pueblo Project." With the end of Hum
mel's term of office, the participants in the renewal pro
cess changed and a new, modified renewal plan was proposed

53
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the "Southwest Central District Development iflan." Organi
zationally, this was the second urban renewal enterprise.
A third urban renewal enterprise emerged in the Fall of 
1964 in connection with the "Pueblo Center Redevelopment 
Project."

It is appropriate at this point to describe, analyze, 
and compare each of these renewal enterprises in terms of 
its participants and the roles they played in the urban re
newal policy formation processes.

Urban Renewal Procedures
To understand the three renewal enterprises in 

Tucson, it is essential that one review the urban renewal 
procedures established by Federal Acts and HHPA policy, 
state statutes, and local ordinances. The procedures set 
down in these documents are important as they guide and 
direct the policy formation processes of urban renewal.
They determine who shall engage in urban renewal activities, 
the conditions under which the local public authority may 
qualify for urban renewal aid, what elements should be in
cluded in the urban renewal plan, and the manner in which 
the renewal program must be legitimated. (Not considered 
here are those procedures which are concerned with the im
plementation of the urban renewal project, such as land 
acquisition.)



55
Few procedural requirements exist to govern who 

shall participate in the urban renewal enterprise. On the 
federal level, there is the requirement that the recipient 
of federal assistance be a local public agency authorized 
by the state to engage in urban renewal activities. Of 
key importance here is the broad definition given to LPA. 
The federal government contracts with it, but who the LPA 
is varies from place to place according to the type per
mitted by state laws. The State of Arizona, for its part, 
indicates in the enabling legislation for slum clearance 
and urban renewal that the cities are permitted to seek fi
nancial assistance from the Federal Government for the pur
pose of urban redevelopment. The only other provision 
which pertains to the participants in the renewal process 
is the federal requirement of citizen participation in the 
formulation of the urban renewal plan. This open-endedness 
in requirements by the federal and state governments means 
that the number and kind of units involved in the urban re
newal process are left up to the local community.

The procedures are more strict and detailed when 
it comes to the conditions prerequisite to the application 
for federal financial assistance. The 1949 Housing Act 
indicated three requirements for federal aid: il) the re
development plan had to be approved by the governing body 
of the locality; (2; the local governing body had to agree
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that the renewal plan conformed to a general plan for 
the development of the community as a whole, and; (3^ 
the project land was to be acquired by the LPA only after 
a public hearing on the renewal program. To qualify for 
renewal aid under the 1954 Housing Act, the local govern
ing body also has to submit to the Housing and Home Finance 
Agency a blueprint of what it proposes, or has already 
undertaken, to deal with its slums and blight. In drawing 
up its "Workable Program" for community improvement, the 
LPA must establish that it has, or will attain within a 
reasonable time, seven essential elements:

1, adequate local codes and ordinances under which 
dwellings may be constructed and occupied.

2, a comprehensive plan for the development of the com
munity,

3, an analysis of blighted neighborhoods determining 
what treatment is needed, 4 5 6 7

4, adequate administrative organization to carry out 
the urban renewal programs.

5, ability to meet financial requirements.
6, responsibility for adequately housing families dis

placed by urban renewal.
7, citizen participation.

Before a city may proceed further, the HHFA must approve its 
"Workable Program." Only then may the LPA submit its Survey 
and Planning Application to the HHFA requesting a grant to 
study the feasibility of undertaking urban renewal in a par
ticular area. Another check on the city * s renewal activities
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is the federal regulation that the city’s Workable Pro
gram be recertified annually.

The Federal Government does not prescribe the 
elements which must be included in an urban renewal plan. 
Title I of the 1949 act does, however, include a provision 
which limits an urban redevelopment project area to one 
’•which is predominately residential in character” before 
redevelopment or ’"which is to be developed or redeveloped 
for predominately residential uses.” The principle here is 
that each redevelopment project should involve the removal 
of substandard housing or the construction of housing in 
order to justify federal aid. Congress has since departed 
from this principle, and in subsequent legislation, has 
permitted 30 percent of authorized federal capital grant 
funds to be used for nonresidential projects and has re
moved the requirement that the project area have a substan
tial number of substandard dwellings.

In contrast to the Federal Government, the State of 
Arizona states in some detail the necessary components of 
an urban redevelopment plan. The renewal plan is to include:

1. a statement of the boundaries of the redevelop
ment project area.
2. a map showing the existing land uses and condi
tions of the real property therein.
3. a land use plan showing proposed uses of the 
area.
4. information showing the standards of population 
density, land coverage and building intensities
in the area after redevelopment.
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5, a statement of the proposed changes, if any, 
in zoning ordinances or maps, street layouts, 
street levels or grades, building codes and 
ordinances,
6, a statement as to the kind and number of site 
improvements and additional public utilities 
which will be required to support the new land 
uses after redevelopment,
7, a statement of the proposed method and esti
mated cost of the acquisition and preparation 
for redevelopment of the redevelopment project 
area and the estimated proceeds or revenues 
from its disposal to redevelopers,
8, a statement of the proposed method of financ
ing the redevelopment project.!

The Arizona Revised Statutes further states that if an 
area is considered blighted, then redevelopment must be 
predominantly residential; however, if the area is de
finitely determined as a slum, it may be redeveloped for 
any purpose.^ By means of these provisions, the State of 
Arizona retains some control over the nature of the urban 
renewal project planned in an Arizona community.

The majority of procedural requirements established 
by the federal, state, and local governments is concerned 
with the legitimation of an urban renewal plan. As pre
scribed by federal policy, the local governing body must

! Arizona Revised Statutes, Section 36, Article 3 
"Slum Clearance and Redevelopment,“ 1479, B.

^ Loc. cit., 1471; The Statutes do not define the 
terms "slum" and "blight"; however, as used by Scott Greer, 
Urban Renewal and American Cities (Indianapolis: Bobbs- 
Merrill Co., Inc., 1965), slum refers to poor housing in 
which the poor members of society live, and blight refers 
to a land use that is not as profitable as some alternative. 
Both definitions are open-ended value judgments.
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approve the urban renewal plan in its final form. In 
conjunction with the approval process, a local public 
hearing must be held. Furthermore, when the urban renewal 
plan is completed, it has to be submitted to the HHFA (now 
HUD) for approval.

The State of Arizona also requires that a public 
hearing be held so that the citizens might have a Chance 
to express their views of the renewal project. Unlike 
the Federal Government, however, the State gives explicit 
directions to the locality for the scheduling of the hear
ing:

The local governing body shall hold a public hear
ing on any redevelopment plan or substantial modi
fication thereof being considered for approval, 
after public notice thereof by publication in a 
newspaper, having a general circulation in the area 
of operation, once each week for two consecutive 
weeks, the last publication to be at least ten days 
prior to the date set for the hearing.... All in
terested persons shall be afforded at such public 
hearing a reasonable opportunity to express their 
views respecting the proposed redevelopment plan.3

The Arizona Revised Statutes list two other pro
visions which regulate the legitimation of an urban re
newal plan. According to Arizona Revised Statutes, Section 
36, Article 3, number 1479, D:

Prior to its approval of a redevelopment plan, 
the local governing body shall submit such plan 
to the planning commission of the municipality, 
if any, for its review and recommendations as to 
its conformity with the general plan for the de
velopment of the municipality as a whole.

3 Statutes, 1479, E.
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The other provision in the Statutes concerns the financ
ing of the urban renewal project. This provision is in
cluded here as it necessitates another legitimation stage 
for the urban renewal plan:

A municipality may issue bonds from time to 
time in its discretion to finance the under
taking of any redevelopment project ... Such 
bonds shall not be issued by a municipality 
until assented to by a majority of the property 
taxpayers therein, voting at an election pro
vided by law to be held for that purpose.2*

The local government of Tucson, for its part, has 
passed few ordinances concerned with the regulation of 
the urban renewal process. The only important ordinance 
merely stated that, like the State statute, the urban re
newal plan should be submitted to the City Planning and 
Zoning Commission for review as to its conformity with the 
general plan for the development of the community as a 
whole.^

Renewal procedures in Tucson 
The renewal experience of Tucson offers evidence that 

the procedures established by Federal Acts, HHFA policy, 
state legislation, and local ordinances may be an important 
factor in determining how urban renewal will proceed in 
the local community. In Tucson these various regulations

4 Statutes, 1481, A.
5 Code of the City of Tucson, Part II, ch.2, sec.10; 

Part II, ch.21, sec.22.
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have often served to impede rather than facilitate the 
development of an urban renewal program. For instance, 
in order to qualify for federal financial assistance, the 
city must submit lengthy and detailed applications to 
the Urban Renewal Administration for approval. Not only 
does the preparation of these applications take a great 
deal of time, effort, and expertise on the part of the 
LFA, but the approval of these applications by the federal 
officials may take months. It is possible that the delays 
in the formulation of the urban renewal program under Hum
mel may have in part been caused by this time-consuming 
federal approval process.

Another provision which apparently impeded the de
velopment of a renewal program in Tucson is the state law 
concerning the financing of an urban renewal project. The 
fact that the municipality must get the approval of the 
local property taxpayers for all funds expended for pro
posed capital improvements made the City cautious in pro
moting an urban renewal project. Rather than seek the sup
port of the taxpaying electorate for the total expenditure 
of the large “old rueblo Project*1, the Hummel Administration 
attempted instead to have the state law changed so that 
property taxpayers would have to approve only the actual 
cash outlay for a renewal project. (Presumably, it would be 
easier to get the approval of the electorate for a bond
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issue only covering the actual cash outlay for a renewal 
project.) These efforts to change the law seemingly 
account for some of the delays in the development of an 
urban renewal project in Tucson during the Hummel Adminis
tration.^

The above-mentioned federal, state, and local pro
visions serve to impede the development of an urban renewal 
program in yet another way. Altogether the federal, state, 
and local provisions establish four points in the renewal 
process at which legitimation of the renewal plan must occur- 
the Mayor and Council, the HHFA (.now the Department of Hous
ing and Urban Development), the City Planning and Zoning 
Commission and the local property taxpayers. This multi- 
staged legitimation process makes it that much more diffi
cult for the proponents of urban renewal to secure the ap
proval of a renewal plan. For example, the modified renewal 
plan proposed by Schorr met with defeat in 1962 because one 
group out of the four involved in legitimation, the Mayor 
and Council, voted against its approval. Thus, one group 
could override the decisions of the other three and cause 
the defeat of renewal.

Participants in the Renewal Enterprise
The above-mentioned procedures established by federal, 

state, or local governing bodies, although of some importance
6 Joyner, op. cit., p.186.
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in determining how urban renewal will proceed in a com
munity, only set the scene for urban renewal. It is the 
participants in the renewal enterprise who actually act 
out the ’•drama.” Thus, the nature of the participants and 
the roles they play are of vital significance for the for
mulation and legitimation of an urban renewal program.
It is for this reason that this chapter analyzes and com-

7pares the participants in Tucson*s three renewal enterprises.
For the purpose of this inquiry, the actors in the 

renewal enterprise are divided into four groups according 
to the nature and degree of their participation in the urban 
renewal policy formation and/or legitimation process: the 
’’active insiders”, the ’’supportive insiders”, the ’’active 
outsiders”, and the ’’supportive outsiders”. This classifi
cation of the participants into four groups has two primary 
functions: (lj it will enable the reader at a glance to 
determine which participants played which parts in the re
newal process, and; (2; it will facilitate the comparison 
of participants between enterprises.

The Insiders
The “insiders”, both ’’active” and ’’supportive”, are 

the core members of the urban renewal enterprise. These
W

The material in this section is based on informa
tion derived from the Tucson urban renewal files, on news
paper accounts, and on numerous interviews with renewal 
participants.
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actors are the decision-makers* They supply the urban 
renewal process with direction, either by virtue of their 
special expertise or by virtue of their official position. 
In other words, the “insiders” consist of the controlling 
elite of the renewal enterprise.

Despite their location in the inner circle of in
fluence, the insider participants are not equal in terms of 
power and influence over the renewal policy-making process. 
For this reason, the “insiders” are designated as “active" 
and “supportive" to distinguish between those insiders who 
play a dominant role and those who play a lesser role in 
the renewal process.

The controlling elite in the first urban renewal
enterprise was small in number; the members of this elite
were drawn from the following units: the Mayor and Council,
the City Manager, the Urban Renewal Director, the Citizens
Advisory Redevelopment Committee, and the City Planning De- 

8partment. The composition of this elite only changed 
slightly in the second renewal enterprise which emerged in 
1962; it included the Mayor and Council, the Acting City 
Manager, the Urban Renewal Director and members of CARC and 
the City Planning Department.^ The most radical change in 
the composition of the insider group occurred with the emer 
gence of the third renewal enterprise,^® Members in this * 9 10

® See Table 3,
9 See Table 4.
10 See Table 5,
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TABLE 3

Participants in First Renewal Enterprise
I. Insiders

A* "active"
1. Mayor Hummel and City Council2, City Manager porter Homer
3, Urban Renewal Director S. Lenwood Schorr

B, "supportive"
1* Urban Renewal Officer Eugene Helbig
2. Urban Renewal Director William Bray 
3* Citizens Advisory Redevelopment Committee
4. City Planning Department

II, Outsiders
A, "active"

(a) advocates
1, Tucson Daily Citizen
2, American Institute of Architects, Southern

Arizona Chapter
3, League of Women Voters

(b) opponents
1, Arizona Daily Star

B. "supportive"
(a) advocates

1, Tucson Housing Authority
2, Tucson Fine Arts Association
3, Tucson Board of Realtors
4, Tucson Home-Builders Association
5, Tucson Trade Bureau 

Cb) opponents
1. Tucson Historical Sites Committee
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TABLE 4

Participants in Second Renewal Enterprise
I. Insiders

A. "active"
1. Mayor Davis and City Council
2. Urban Renewal Director S. Lenwood Schorr

B, "supportive”
1. Acting City Manager Roger O'Mara 

• 2. Citizens Advisory Redevelopment Committee
3. City Planning Department

II* Outsiders
A* "active"

(a) advocates
1* Citizens Urban Renewal Enterprise 
2, American Institute of Architects, Southern 

Arizona Chapter
(b) opponents

1* Arizona Daily Star
2. Tucson Daily Citizen 
3* Citizens Committee for Facts on Urban 

Renewal
B* "supportive"

(a) advocates
1. League of Women Voters
2. Tucson Home-Builders Association
3. Tucson Trade Bureau

(b) opponents
1. Tucson Property-Owners Protective Associa

tion
2, Young Americans for Freedom
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TABLE 5

Participants in Third Renewal Enterprise 
I. Insiders

A* "active"
1* Mayor Davis and City Council
2. City Manager Mark Keane
3. Community Development Director Vincent Lung
4. Chairman of CuMB, Roy Dracliman

B. "supportive"
1# consultants
2. Historical Sites Committee
3. County Board of Supervisors

XI* Outsiders
A. "active"

(a) advocates
1. Tucson Daily Citizen
2, American Institute of Architects, Southern

Arizona Chapter 
3* Tucson Broadcasters
4. Tucson Board of Realtors
5. Build America Better Committee
6. Tucson Innkeepers
7# Urban Land Institute 
8, Chamber of Commerce Convention Group 

Cb) opponents 
none

B* "supportive"
(a) advocates

1* Tucson Trade Bureau
2. Tucson Art Center
3. Tucson Heritage Association
4. Tucson Festival Society
5. Junior League of Tucson
6. Tucson Symphony Orchestra
7. Central Trades Council
8. Tucson Home-Builders Association
9* Managers of Sears Roebuck and Montgomery 

Ward
Cb) opponents

1. Tucson Women*s Club
2. Tucson Symphony Women
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elite were drawn from seven units: the Mayor and Council, 
the City Manager, the Community Development Director, the 
Committee on Municipal Blight, the consultants, the His
torical Sites Committee, and the County Board of Super
visors. It seems that the inner decision-making circle 
had been opened to more members with the passage of time.

The Mayor and Council. The Mayor and Council are 
necessarily described as an "active insider" in each of 
the urban renewal enterprises because of their power over 
the fate of urban renewal in Tucson. As the local public 
authority responsible for urban renewal, the cooperation of 
the Mayor and Council is essential to the formulation and 
legitimation of an urban renewal program. If the Mayor and 
Council are adverse to the proposed redevelopment project, 
then it cannot possibly succeed, as illustrated in 1962 in 
Tucson.

Although the Mayor and Council are classified as 
active inside participants in each of the local Tucson re
newal enterprises, they played distinctly different roles 
in the renewal processes. It was the Mayor and Council, in 
the period 1957 to 1961, who provided the initiative and 
direction for the renewal program. In 1962, the Mayor and 
Council played a negative role, causing the defeat of urban 
renewal. The Mayor and Council, in 1964 to 1966, played
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yet another role in the renewal process - that of the 
passive legitimator of the renewal plan.

Of the three Mayors and Councils, the strongest 
leadership role in the renewal enterprise was assumed by 
Mayor Hummel and his Council. It was Mayor Hummel who was 
responsible for this strong leadership role. It was he 
who initiated the idea of an urban redevelopment plan and 
saw to it that the City became actively involved in the 
formulation of such a plan. Mayor Hummel was the power 
behind the Council.

As described in the City Charter adopted in 1929, 
Tucson has a weak Mayor-Council-Manager form of government.
The Mayor has no more formal powers than the other council- 
men and is only allowed to vote in the case of a tie 
Nevertheless, it is possible, depending on the personality 
of the Mayor, for the Mayor to play a strong role in the 
City government. Such was the case for Don Hummel. A 
strong, forthright, brilliant, arrogant man, he wielded a 
lot of influence over the Council. The Democrats on the 
Council - Frank T. Gibbings, Warren Walker, and William 
Wisdom - all followed Hummel’s lead. Of the three Republi
cans on the Council - James E. Kirk, Charles E. Bran in and 
Ray O. Weaver, Ray Weaver often supported Hummel, particu
larly on the issue of urban renewal. Hummel was, therefore.

For a discussion of the legal relationship between 
the Mayor and Council in Tucson, see Joyner, o£. clt., pp.171- 
173 .
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in a position, where as a proponent of urban renewal, 
he could supply the leadership for the renewal program.

One problem with having all the power for renewal 
decisions concentrated in the hands of Mayor Hummel was 
that when he directed his attention to other issues the 
urban renewal program suffered. This seems to have been 
another one of the causes of the slow progress on the pre
paration of the urban renewal plan during his Administra
tion. At the time the Old Pueblo Project was in the formu
lation stage, Mayor Hummel became deeply involved in an an
nexation program for the City, and, as a consequence, di
verted his time and staff resources to annexation instead 
of urban renewal.

In contrast to Mayor Hummel and his Council, the 
next Mayor and Council were reluctant participants in the 
urban renewal enterprise. They did not support urban re
newal and would have let the issue die for want of hearings 
if circumstances had not forced them to do otherwise.

The majority of the Council members first indicated 
their disapproval of the urban renewal program in January, 
1962. On Friday, January 12, Councilman Branin, Kirk, Tin
ner, Reese, and Woods met secretly and drew up a memorandum 
asking for the resignations of City Manager Porter Homer and 
Urban Renewal Director S. Lenwood Schorr. This meeting had 
two implications: it was a denial of Mayor Lew Davis1



leadership, and it was an indication of dissatisfaction 
with Schorr and the urban renewal program. Of the two 
men not present at this meeting, Councilman Weaver and 
Mayor Davis, only Weaver was unequivocally in favor of ur
ban renewal; Mayor Davis supported urban redevelopment, 
though not openly. Mayor Davis had the prospect of losing 
power if he came out strongly for urban renewal as he had 
campaigned against urban renewal in the 1961 election.

Refusing to resign, Schorr challenged the Mayor and 
Council by bringing a modified urban renewal plan to the 
attention of the press. The Mayor and Council were thus 
forced to take some action on the redevelopment plan, and 
they scheduled an informal town meeting and a formal public 
hearing so that the public would have an opportunity to ex
press its views. Following the formal public hearing in 
April, the Council voted against the passage of the revised 
urban renewal plan. It does not seem that the majority of 
the Counoilmen ever considered doing otherwise; from January 
to May, they retained their negative opinion of urban re
newal despite arguments to the contrary.

During the period 1964 to 1966, the Mayor and Coun
cil were still not as active in the urban renewal process 
as Mayor Hummel and his Council had been. As a group, they 
played a passive legitimating role of the renewal program. 
The initiation for action came primarily from outside the
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Council, Such groups as the Tucson Board of Realtors and 
the Tucson Broadcasters, and such individuals as Mark Keane 
and RichardMitchell, the Regional URA Director, were the 
instigators of renewal activity. Furthermore, it seems 
that Vincent Lung and the urban renewal staff exerted con
siderable influence over the renewal decision-making of 
the Mayor and Council, The Council even voted together at 
the insistence of Lung, thus making urban renewal a nonparti
san issue.

The City Council at this time has been described 
by a member of the City bureaucracy as a group of "hesi
tant, conservative, and ignorant (on community development) 
Counoilmen," Although there is undoubtably some truth to 
this allegation, it seems unfair to characterize all of the 
Councilmen in this manner. At least two of the Councilmen - 
James Corbett and Kirk Storch - did not earn this type of 
reputation. They publicly voiced their support for a feder
ally assisted urban renewal program in April, 1964, while 
the Republican members of the Council backed private urban 
renewal. Moreover, there is some evidence to indicate that 
Councilman Storch had tried to get urban renewal on the Coun
cil agenda ever since his election to the Council in 1962, 
Generalizations about the role of the Council as a whole tend 
to hide these differences among individual Councilmen,
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Little need be said about Mayor Davis* role in 

the urban renewal process as he did not play a prominent 
part in either the 1962 or the 1964-1966 renewal enterprise. 
In contrast to former Mayor Hummel, insiders allege that 
Davis lacked the qualities of leadership and had little or 
no influence over the Counoilmen, even those of his own 
party. From the beginning of the Davis Administration in
1961 to its termination in 1967, the leadership of the Coun
cil was in the hands of someone other than Davis. During
1962 the "affirmative four” were Kirk, Dinner, Brannin, and 
Reese. In 1964 the clique of Kirk, Rallis, Storch, and Cor
bett was in control with Woods and Southard going along with 
Davis 90 percent of the time.

The City Manager. By virtue of his official posi
tion and his special expertise, the City Manager has the 
potential to play an influential role in the urban renewal 
process. IXvo of the three city managers being examined did 
play such a role in the renewal process. Porter Homer and 
Mark Keane were both influential "active insiders", while 
Roger 0*Mara played a less significant role and is thus cate 
gorized as a "supportive insider."

Recruited by Hummel in 1955, Porter Homer was Hum
mel* s "hand-picked boy wonder" and cooperated with Hummel in 
almost all of his endeavors, including urban renewal. It 
was really by virtue of his close association with Hummel



that Homer played an important part in the renewal process# 
Although a proponent of urban renewal himself, Homer * s 
actions in the field of urban renewal in the City of Tuc
son were at the bidding of Hummel. If there was a disa
greement between Homer and Hummel on some matter, Hummel 
won out* For instance, Hummel appointed William Bray Urban 
Renewal Director over the objections of Porter Homer•

The Acting City Manager, Roger 0*Mara, did not play 
a significant part in the 1962 renewal struggle. There 
seem to be three reasons for his negligible role: Cl) he was 
a late entrant into the renewal enterprise, not assuming his 
position of Acting City Manager until March 16, 1962; (2) 
according to his own statements, he was only in favor of 
urban renewal to "a limited degree;" and V.3J he did not have 
the power and influence of a Homer or a Keane*

Of the three City Managers being considered, Mark 
Keane played the most significant role in the urban renewal 
process. Described by his contemporary CounciImen as sin
cere, energetic, sharp, ambitious, competent, highly imag
inative, and a good organizer, Mark Keane was a well-respected 
and strong City Manager* In the case of urban renewal, Keane 

'used his influence with the Council to try and win their sup
port for the urban renewal project* To accomplish this end, 
he worked in close partnership with Vincent Lung and Jack 
Urie (Director of Administration), as well as with the citizens1
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committee. This management team effort has been charac
terized by one of the "insiders” as "indispensable to the 
mobilizing of the Councilmen."

The Urban Renewal Director, It is to be expected 
that one of the most dominant actors in the urban renewal 
enterprise would be the Urban Renewal Director, Such is 
not necessarily the case, however. The first two men in 
charge of renewal affairs played an insignificant part in 
the urban renewal process, while the second two men both 
played a dominant role in the renewal process.

In effect the first director of urban renewal was 
Mayor Hummel himself. It was under his direction that the 
City’s Workable Program and Survey and Planning Application 
were prepared. It was not until after these two applica
tions had been approved by the HHFA that an urban renewal 
office was established in Tucson with J.E. Helbig named 
Urban Renewal Officer, Shortly thereafter, Helbig was re
placed by William Bray, who became the first person to hold 
the title of Urban Renewal Director in Tucson, Like Helbig, 
William Bray was the Director of Urban Renewal in name only. 
In fact, he was politically subservient to Mayor Hummel and 
followed his instructions. It seems that Bray was given the 
job of Urban Renewal Director, not because of his qualifi
cations as an expert in renewal affairs, but because he was 
about to be fired as the City’s Purchasing Agent, Apparently
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Hummel felt that he owed Bray a job because Bray had 
acted as his campaign manager during the election. Another 
factor which Hummel may have considered was that Bray*s 
mother was an important member of the Tucson Democratic 
Party. Whatever the reason, Bray was appointed Urban Re
newal Director in 1959 despite the fact that he was inex
perienced in urban renewal affairs. Late in 1960, Bray re
signed his position as Urban Renewal Director due to the

12scandal surrounding his name as Purchasing Agent.
The first strong Director of Urban Renewal was 

S. Lenwood Schorr, an attorney and member of the County Plan
ning Commission, appointed by the Hummel Administration in 
March, 1961. Under Schorr the nebulous position of Urban 
Renewal Director was transformed into a position of author
ity. He played a very influential role in the final prepara
tion of the Hummel urban renewal plan.

The nature of Schorr's role as Urban Renewal Direc
tor changed with the change in the Administration. Under 
the Hummel Administration, Schorr had the backing of the 
Mayor and Council on urban renewal all the way; with the 
Davis Administration, however, Schorr had to face a Mayor 
and Council opposed to urban renewal. As a consequence, 
Schorr adopted a new strategy in order to salvage something

Bray was tried for conspiracy in some steel deal
ings he made while City Purchasing Agent. Although he was 
acquitted, his reputation and that of the Hummel Adminis
tration were damaged.



for urban renewal. Working with members of the Citizens 
Advisory Redevelopment Committee and the American Insti
tute of Architects, Schorr modified the large Hummel ur
ban renewal plan in the hopes of appeasing the Mayor and 
Council and other opponents of urban renewal. One problem 
of Schorr*s strategy was that he did not include the Mayor 
and Council in the formulation of this narrower urban re
newal plan but tried instead to force it upon them. As 
illustrated by Councilman Branin,s denunciation of Schorr, 
it was politically unwise for Schorr to release the revised 
plan to the newspapers without previously having informed 
the Mayor and Council of his actions. This type of action 
on the part of Schorr only served to excaberate further his 
relations with the Mayor and Council.

Another reason, suggested by some observers, that 
Schorr was not completely successful as Urban Renewal Direc
tor was because of a shortcoming in his personality: he was 
not effective in his relations with other people. Many par
ticipants complained that Schorr was very "high-handed" in 
his dealings with other participants in the renewal enter
prise. Because of his "overbearing" ways, he supposedly 
alienated many of the Councilmen and many members of the 
public. Schorr was, thus, not a good public relations man 
for urban renewal.
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According to other insiders, the ’’great guiding 

light" of the third renewal program was Community Develop
ment Director Vincent Lung. He, more than any other in
dividual, was instrumental in the formulation of the i/ueblo 
Center Redevelopment Project. It was under his direction, 
as Community Development Director, that the activities as
sociated with urban renewal were coordinated into an effec
tive process. These activities included those of City De
partments - such as Public Works, Fire, Administration, and 
Water and Sewers - the County Departments of Planning and 
Welfare, and the work of the citizens* committees.

Vincent Lung had an advantage over former Urban Re
newal Directors in that he was the Coordinator of the De
partment of Community Development, a center and focal point 
for community renewal activity. Established in September, 
1964, at the instigation of Mark Keane, the Department of 
,Community Development was created so that all the activities 
associated with community development could be housed to
gether. Instead of separate planning, inspection, and 
urban renewal departments, they each became a division with
in the Department of Community Development. CAlthough bud
geted as such, urban renewal was not established as a sep
arate division until 1966.) The incorporation of these for
merly separate units into one department gave Vincent Lung

*** Another reason for its formation was the desire 
of the City to split apart the staff of the City and County 
Planning Departments.
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considerably more control over the process of community 
development and related urban renewal activities than 
former Urban Renewal Directors,

Another reason for Lung's effectiveness in the 
urban renewal enterprise was the type of strategy he adopted. 
Instead of wielding the "big stick" as planners such as 
S, Lenwood Schorr had been accused of doing, Lung used dip
lomacy and tact in his relationships with members of the 
public and other participants in the urban renewal process. 
Moreover, he utilized a strategy of working in a "fishbowl" 
in which he and the urban renewal staff supplied continuous 
information to the public through television, radio, the 
Pueblo Center Notes, speaking engagements", and advertising 
by the Harwood Advertising Agency, This same type of com
munication strategy was employed by the urban renewal staff 
in their relationship with the Mayor and Council. The as
sumption was that this type of strategy was most likely to 
assure the support of the public and the Mayor and Council 
when it came to the legitimation stage of the urban renewal 
proposal.

The Citizens' Committees, Because of the federal 
requirement of citizen participation, a citizen committee 
is necessarily a member of the inner core of urban renewal 
participants. Despite its "insider" status, however, a 
citizen committee does not necessarily play a significant
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role in the urban renewal process. Whether the citizen 
committee will play an important role or not depends pri
marily on two factors: (1) the type of role the other in
side participants think the citizens should play, and (.2) 
the ability and influence of the particular members on the 
committee. These two factors help explain why the Committee 
on Municipal Blight participated more successfully in the 
urban renewal process than did the Citizen Advisory Rede
velopment Committee and is, thus, classified as an "active 
insider" while CARC is categorized as a "supportive insider."

Organizationally, the Citizen Advisory Redevelop
ment Committee and the Committee on Municipal Blight were 
alike in many respects: they were approximately the same 
size, with 85 to 100 members; they represented the same vest
ed interests (banks, real estate, resorts, and large commer
cial concerns); they had similar sub-divisions (CARC was 
divided into the five sub-committees of Finance, Legislation, 
Public Information, Relocation, and Planning; COMB was divid
ed into the four sub-committees of Housing and Relocation, 
Project Marketability, Planning and Land Use, and Public In
formation); and they were formed for the same purpose, i.e., 
to aid in the formulation and legitimation of the urban re
newal plan.

Despite similarities in organization, CARC and COMB 
differed greatly in operation. In the first place, interviewees
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report, there was little or no rapport between CARC and 
the Mayor and Council in both the first and second renewal 
enterprises, whereas there was considerable communication 
and a close relationship between COMB and the Mayor and 
Council in the third renewal enterprise. Apparently, the 
lack of rapport between CARC and the Mayor and Council was 
caused by the actions of the respective Mayors and Councils. 
In the first renewal enterprise. Mayor Hummel and his Coun
cil utilized the CARC as a "front’* for their preconceived 
urban renewal plan. CARC had little influence on the for
mulation of the renewal plan. Their role was simply to ap
prove the Mayor and Council recommendations. In the second 
renewal enterprise, the lack of communication between CARC 
and Mayor Davis and the Council is explained by the opposi
tion to urban renewal by a majority of the Councilman and 
by the fact that the Mayor and Council did not wish to ac
knowledge a "Hummel" committee. The situation was consider
ably changed in the third renewal enterprise when the Mayor 
and Council were in favor of urban renewal. Moreover, since 
they were able to appoint their own citizen committee, they 
were more willing to allow the committee a more active role 
in the deliberations on urban renewal.

CARC and COMB also differed in the particular role 
they played in the formulation and legitimation stages of 
their respective renewal plans. As already mentioned, CARC
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played only a minor part in the preparation of the urban 
renewal plan under Hummel, In 1962, working with Urban 
Renewal Director Schorr, some CARC members did play a sig
nificant part in modifying the urban renewal plan, but 
they did not as a group play an important part in the at
tempt to get it legitimated. Those individual CARC members 
who strongly favored the passage of the modified renewal 
plan worked in CURE, the private organization formed ex
plicitly to campaign for the revised renewal proposal.

Like CARC during the Hummel Administration, COMB 
played a "review process" role in the formulation stage of 
the urban renewal program, i.e., the citizens reviewed the 
recommendations made by others. The difference was that 
COMB was a "sounding-board” for staff and consultant propos
als, whereas CARC had been a "sounding-board" for Mayor 
and Council recommendations.

Where CARC and COMB really differed was in the second 
role assumed by CuMB as a support group for the urban renewal 
project in the campaign for its approval among the public.
It was COMB which organized and financed the entire urban 
renewal bond issue campaign. Many observers agree that it 
was primarily their concerted efforts and vigorous public 
relations campaign which influenced the community to support 
the plan and assured the passage of the bond referendum on 
March 1, 1966. In the opinion of Vincent Lung, the success



83
of the urban renewal project was primarily due to the 
"very active and interested citizen support” reflected in 
C O M B . CARC was never credited with such a powerful and 
influential role in the urban renewal process as this role 
attributed to COMB by Lung.

The effectiveness of the Committee on Municipal 
Blight was due to a great degree to the outstanding leader
ship of its chairman, Roy Dracliman. Chairman Drachman was 
credited with molding a large and diverse citizen committee 
into a unified and meaningful instrument for policy-making. 
As one of the committee members said, ”Roy makes such good 
sense”; moreover, "as a member of one of the oldest families 
in Tucson, he has stature and is able to get the faith of 
the people who are working for him.” One participant in 
the renewal process even considered Roy Drachman to have 
been the "stem-winder” of the renewal process: he was the 
man who wound the watch to get the parts moving. Although 
his exact role is still unclear, as an influential and well- 
respected real estate man in Tucson, it is certain that 
Dracliman played a substantial role as an insider in the 
third renewal enterprise.

On the other hand, there is little or no evidence 
to suggest that Mundey Johnston, chairman of CARC, played a 
role similar to that of Roy Drachman. Mundey,s lack of

14 Excerpt from a letter written to Sheldon L. Gut
man by Vincent Lung, November 15, 1966* Tucson urban renewal 
files.
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leadership may have been one cause of the ineffective role 
played by the CAR.C in the first and second urban renewal 
enterprises#

The City Planning Department# It is by virtue of 
their special expertise in planning and related urban re
newal affairs that the staff of the City Planning Department 
is included in the "supportive insider" category of partic
ipants in two of the three renewal enterprises being ex
amined# Originally, all redevelopment studies and proposals 
were undertaken by the City Planning Department as there was 
no other department qualified to handle these matters# With 
the establishment of the Urban Renewal Office in 1958, the 
functions of planning and urban renewal became separate. 
Nevertheless, the planning staff continued to aid the Urban 
Renewal Directors, particularly William Bray and S# Lenwood 
Schorr, in the formulation of urban renewal plans# It is 
only with the formation of the Department of Community De
velopment that the planning department has been almost com
pletely kept out of the urban renewal process#

The Consultants# The economic and planning consul
tants hired by the City in the 1964 to 1966 period are in
cluded as "supportive insiders" in the third renewal enter
prise as they were intimately connected with the formulation 
of the Pueblo Center Redevelopment Plan. The economic con
sultant was Development Research Associates, and the planning
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consultant was Candueb, Flessig, Adley, and Associates.
These consultants played an important behind-the-scenes 
role advising the urban renewal staff and the citizens* 
committees on such tilings as renewal costs and the market
ability of the redeveloped land. . Former consultants hired 
by the City were not allowed to play such a significant 
role.

Ihe Historical Sites Committee. The Historical Sites 
Committee under the chairmanship of Mrs. Walter Fathaeur is 
included in the "supportive insider" category of partici
pants in the third renewal enterprise because it was a deci
sionmaker and set policy, although in a limited area. Estab
lished by ordinance in 1965, the committee*s function was to 
point out those historical sites in the urban renewal area 
which should be saved. Next to the Mayor and Council, this 
committee had the power of final determination on sites to 
be saved.

Although it is conjectural, it seems that this rather 
unimportant committee might have been formed by the Mayor and 
Council for two purposes: llJ to appease citizens who were 
pressuring the Mayor and Council to do something about sav
ing the vestiges of old Tucson, and (.2; to keep this contro
versy out of COMB so that it might perform smoothly (.in the 
past, historical sites had proved to be a very emotional 
issue.) Whatever the reasons for its formation, in actuality,
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the Historical Sites Committee played a minor role in 
the overall urban renewal process.

The County Board of Supervisors. The last unit to 
be identified as a "supportive insider" in the third urban 
renewal enterprise is the County Board of Supervisors. Of 
all the governmental actors in the renewal enterprise, those 
in the County government were the most opposed to urban re
newal. Yet, the County did play a reluctant, but coopera
tive role in the formulation of the City’s third urban re
development project. This cooperation between the City and 
the County resulted in an agreement on a jointly-sponsored 
underground parking garage, a coordinated plan for the de
velopment of the Government Plaza, and exchange of informa
tion regarding techniques and procedures of urban renewal.
Who took the initiative in proposing these joint agreements, 
however, is unclear. For example, concerning the underground 
parking garage, County people say that they approached the 
City with the idea of joint financing; City people, on the 
other hand, say that they asked the County to go in with 
them on the underground parking garage, in return for which 
the City would give the County a place for its aquarium. 
Regardless of who took the initiative, the result of this 
inter-governmental cooperation is that the City of Tucson 
will receive credit for the underground garage as part of its
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15share of the net urban renewal costs.

The Active Outsiders
In terms of nature and degree of participation in 

the urban renewal process, the next group of players to be 
identified is the "active outsiders." These actors are 
called "outsiders" because they are not members of the in
ner core of participants in the urban renewal enterprise. 
Despite the fact that they are outsiders, however, these 
participants do play a substantial role in either the formu
lation and/or the legitimation of the urban renewal plan.
It is for this reason that they are designated as "active" 
outsiders. The "active outsiders" are further divided into 
two categories: the advocates and the opponents of urban 
renewal.

The "active outsiders" who were in favor of urban 
renewal in the Tucson renewal enterprises included the fol
lowing: in the first renewal enterprise, the Tucson Daily 
Citizen, the American Institute of Architects, and the League 
of Women Voters; in the second enterprise, the American In
stitute of Architects, and the Citizens Urban Renewal Enter
prise (CURE); and, in the third, the Tucson Daily Citizen,

if the total proceeds of the sale of the land in 
the urban renewal area are less than the total acquisition 
and other costs of the project, the City is reimbursed by 
the Federal Government for two-thirds of the difference and 
bears the cost of the remaining one-third itself. However, 
the cash cost of the City,s share can be offset by credits 
for the various community facilities it installs in the area.
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the American Institute of Architects, the Tucson Broad
casters, the Tucson Board of Realtors, the Build America 
Better Committee of the National Association of Real Estate 
Boards, the Tucson Innkeepers, the Urban Land Institute, 
and the Chamber of Commerce Convention Group. Four units 
comprise the “active outsider" category of opponents of 
urban renewal: in the first enterprise, the Arizona Daily 
Star and in the second, the Star, the Citizen, and the 
Citizens Committee for Facts on Urban Renewal. There were 
no active opponents of urban renewal in the 1964 to 1966 
period.

The Tucson Newspapers. As part of the mass media, 
the press can play an influential part in shaping the re
action of the public and the City officials to the urban 
renewal program. In Tucson this role by the press has been 
especially apparent. Both the Tucson Daily Citizen and the 
Arizona Daily Star were important actors in all three urban 
renewal enterprises.

During the years of the Hummel Administration, the 
Tucson Daily Citizen actively supported the urban renewal 
program while the Arizona Daily Star actively opposed it. 
The support of the Citizen for urban renewal took the shape 
of editorials favoring the City's attempt at urban renewal 
and two different series on urban renewal in Tucson written 
by Peter Starrett, one in August, 1958, describing the area
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under consideration for slum clearance, and one in Novem
ber, 1961, describing the components of the proposed urban 
renewal plan. The opposition of the Star took the form of 
editorials written by publisher of .the Star, William R. 
Matthews. Matthews criticized the urban renewal program 
prepared by the Hummel Administration as it included no 
plans for parking, parks or playgrounds; furthermore, the 
planned renewal project would wipe out the old cultural 
aspects of the City - the "historic heritage of Mexican 
customs and h a b i t s . I n  Matthews* words, the redevelop
ment proposal was "grotesque;M it was a "poorly conceived 
slum clearance plan, gift -wrapped in the pretty ribbons 
of federal aid," and it was too large to be economically 
sound.^7

Besides the undesirable features of the proposed 
urban renewal project, Matthews had another reason for 
opposing the urban renewal plan. In July, 1961, Matthews 
told the League of Women Voters that he would oppose urban 
renewal as long as Porter Homer was in office. He said 
that he had "no confidence" in Homer, that Homer was "in
competent." 18

16 "Some Facts About Urban Renewal," Arizona Daily 
Star, editorial, October 22, 1961.

17 "Time to Reassess Urban Renewal," Arizona Daily 
'Star, editorial, November 30, 1961.

18 "Matthews Raps Homer Office," Tucson Daily Citi
zen, July 25, 1961.
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Although Homer resigned in 1962 and the urban re

newal plan was modified, Matthews continued to oppose the 
urban renewal program. In March, 1962, Matthews criticized 
the revised renewal plan for its incorporation of a commun
ity convention center and an auditorium. Matthews com
plained that civic enters are ’’dead places commercially,” 
that the City did not have the money to finance such a cen
ter, and furthermore, it would only benefit those property-

' 19owners who owned property in that area.
In spite of its previous support for urban renewal, 

the Citizen too began to criticize urban renewal in 1962,
At first the Citizen editorials just indicated some dissatis
faction with the handling of the urban renewal program and 
the slow progress being made, but, by May, 1962, the Citizen 
was urging that the urban renewal plan be dropped completely. 
The Citizen objected to the renewal plan on the gounds that 
it had failed to win broad public support and that it had 
become a serious divisive influence in the community. Said 
the Citizen; "the federal urban renewal project is dead, and 
remains only to be laid away by the Mayor and Council.”̂ 0 

This strong newspaper opposition to the urban re
newal program was mentioned by all "insiders” interviewed

"The New Urban Renewal flan," Arizona Daily Star* 
editorial, March 1, 1962.

20 * "Urban Renewal Plan Should be Dropped - Now", 
Tucson Daily Citizen, editorial, May 4, 1962.
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in the second urban renewal enterprise as one of the main 
reasons the Mayor and Council felt constr ned to vote 
against the passage of the urban renewal plan in May, 1962. 
The newspaper opposition to renewal, moreover, gave the 
Mayor and Council the opportunity to express their own op
position to renewal.

The Citizen again played an influential part in 
the urban renewal process in the 1964 to 1966 period, though 
this time as an advocate of urban renewal. Besides cover
ing day-to-day renewal events, in late February, 1966, under 
the direction of Editor George Rosenberg, the Citizen pre
sented a series on urban renewal which was favorable to the 
proposed urban renewal project. This timely support of the 
Citizen was undoubtably helpful in securing the passage of 
the urban renewal bond referendum on March 1, 1966.

The Arizona Daily Star also aided in the passage of 
the urban renewal bond issue by assuming a neutral stance. 
Matthews did not choose to oppose urban renewal on this oc
casion.

The American Institute of Architects. Although their 
specific role is unclear, members of the Southern Arizona 
Chapter of the American Institute of Architects did play an 
"active outsider" role in each of the three renewal enter
prises under examination. In particular, Sidney Little, 
President of the Southern Arizona Chapter of the American
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Institute of Architects and Dean of the Department of 
Architecture at The University of Arizona, was involved 
in the preparation of the different urban renewal plans 
through his membership on both CARC and COMB* However, 
beyond the fact that the architects were consulted in re
lation to the urban renewal projects by each Urban Renewal 
Director, little is known about their actual involvement.

The League of Women Voters. The League of Women 
Voters is categorized as an “active outsider" in the first 
renewal enterprise only. The League is given this designa
tion because in July, 1961, it published and dispersed a 
pamphlet entitled “Facts about the Urban Renewal Plan in 
Tucson," which supported the proposed urban renewal plan. 
The League reaffirmed its support for urban renewal in 1962 
but did not actively campaign for the revised renewal pro
gram. The League is not to be found among the participants 
in the third renewal enterprise; there is no evidence that 
it openly supported renewal at this time.

The “Unofficial" Citizen Groups. As mentioned in 
Chapter II, two privately-sponsored citizen groups were 
formed in February, 1962, in connection with the revised 
urban renewal plan: the Citizens* Urban Renewal Enterprise, 
and the Citizens* Committee for Facts on Urban Renewal. 
Under the chairmanship of Arthur Pack, owner of Ghost Ranch 
Lodge and former President of the Chamber of Commerce, CURE
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attempted to promote knowledge of and support for the 
-modified urban renewal plan* Meanwhile, the Citizens Com
mittee for Facts on Urban Renewal, under the leadership of 
realtor, Dan McKinney, did everything in its power to op
pose the urban renewal program.

Of the two volunteer organizations, the Facts on 
Urban Renewal Committee seems to have had the most influence 
on the course of urban renewal in 1962* Through its energet
ic, active and well-organized oppostion, the group was in
fluential in securing the defeat of urban renewal. One 
specific way in which this group deferred the approval of 
the urban renewal proposal was through the direct pressure 
it exerted on the Councilman* Besides submitting reams of 
material opposing urban renewal to the Councilman, the group 
wrote letters to the Mayor and Council threatening to with
draw their electoral support if the Councilman went back on 
their campaign promises to oppose urban renewal. Evidently 
these pressure tactics were partially effective for, not 
only did the Councilman vote against the urban renewal pro
posal, but some of them also admitted, in interviews, that 
McKinney and his group had influenced them to vote the way 
they did.

The Tucson Broadcasters, Inc. The most active of 
the "active outsiders" in the third renewal enterprise was 
the Tucson Broadcasters* Under the dynamic and persuasive
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leadership of Phil Richardson, this group of top television 
and radio men decided, in August, 1964, to act in concert 
and try and do something about the lag in community growth.
As reported in Chapter II, they wrote and spoke to the 
Mayor and Council urging a program of community development 
and offering their support to any constructive efforts 
undertaken to alleviate the community1s growth problems.
One reason that their support became openly active at this 
time was due to the past newspaper opposition to a program 
of urban redevelopment. The Broadcasters felt that they too
had a voice in the community and should publicize the pro-

.

ponents1 side of the issue. As indicated in interviews, 
another reason that the Broadcasters backed a program of 
community development and urban renewal was because of their 
“enlightened self-interest.” The Broadcasters were in favor 
of a convention complex which they thought would bring new 
industry to Tucson and thus indirectly benefit their tele
vision and radio stations.

Besides their part in initiating the urban renewal 
program, the Broadcasters also had a role in the formulation 
and legitimation of the Old Pueblo Center Redevelopment Pro
ject. As individuals, they served on various sub-committees 
of COMB; Phil Richardson, for one, became the Chairman of 
the Housing and Relocation Sub-Committee which under his di
rection initiated, examined, and formulated a uniform housing
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code for the City. But more significant than the Broad
casters1 role as committee members was their role in the 
mass media in defining what was in the public interest.
It has been discovered in other studies that the mass media 
play an important role in the formation of attitudes toward 
urban renewal.^ To a great extent, the status of the 
urban renewal program is determined by the mass media with 
many people taking their cue from what they hear on radio 
and television or read in the newspapers. In this sense, 
the Broadcasters aided the legitimation of the urban renewal 
proposal by donating time on their radio and television sta
tions for the purpose of selling urban renewal to the com
munity.

The Tucson Board of Realtors. Another “active out
sider” in the third urban renewal enterprise was the Tucson 
Board of Realtors. It was due to their instigation that the 
Mayor and Council took some action in respect to urban blight 
in 1963 and invited the Build America Better Committee of 
the National Association of Real Estate Boards to Tucson to 
study the need for urban renewal. As influential business
men in Tucson, the fact that the realtors supported a program 
of renewal apparently carried a good deal of weight with 
many members of the Council.

The Board of Realtors is classified as a "supportive 
outsider" in the first renewal enterprise as it supported

21 See discussion of mass media in Chapter I.
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urban renewal but did not actively participate in the 
renewal process. The Realtors1 Board is not even included 
among the participants in the second urban renewal enter
prise as the Board took no position on the revised renewal 
plan because of a tie vote of the membership. 1

Hie Build America Better Committee. The role played 
by the Build America Better Committee as an “active outsider” 
was one of a consultant to the preparation of the third re
newal plan. It was this committee which recommended that a 
redevelopment project be undertaken in the Meyer Street area, 
that it consist of a section of 100 acres or less, and that 
the impetus for renewal come from outside the “official fam
ily” of Tucson. The fact that these suggestions were all 
later followed is some evidence of the influence of this com
mittee on the urban renewal process, although only one inter
viewee mentioned its influence.

The Tucson Innkeepers' Association. The action 
taken by the Tucson Innkeepers1 Association also qualifies 
it as an “active outsider” in the third urban renewal enter
prise. The influence of the hotel interests on the formu
lation of the urban renewal plan is indicated by the fact 
that originally hotels were specifically excluded from the 
Pueblo Center Redevelopment Project due to the objections 
voiced by the Innkeepers. As this time, the Innkeepers 
stated that hotels were already over-built and that they
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would thus resist the entire project if hotel uses were 
included in the plan* The Innkeepers later altered this 
position somewhat: in July, 1965, they indicated that the 
Association would not resist a hotel in the project area 
to serve the Community Center, provided that such was not 
"built until after substantial demand was generated by the 
existence of the Community Center itself.

There is some doubt as to whether the last two 
units described as “active outsiders’* in the third renewal 
enterprise - the Urban Land Institute and the Chamber of 
Commerce Convention Group - should be included in this 
category or not since the evidence available indicates a 
nominal role on their part. Nevertheless, they are classi
fied here as some "insider” participants named these groups 
as being important in the urban renewal process.

The Urban Land Institute. The Urban Land Institute 
became involved in Tucson’s urban renewal process due to 
the action of Roy Drachman and Vincent Lung. In March, 1965, 
these men together presented a report on the renewal situa
tion in Tucson to the Central City Council of the Urban Land 
Institute in Mexico City, asking their recommendations. 
According to Drachman, the stamp of approval given by the 
Urban Land Institute to the Pueblo Center Redevelopment Plan 
helped Vincent Lung to sell the plan to the community. In 
this author’s opinion, it is doubtful whether such was the
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case. It seems unreasonable to expect that citizens 
would be impressed or influenced by the approval of an 
institution with which they were unfamiliar.

Chamber of Commerce Convention Group. According 
to many observers, the Chamber of Commerce played a negli
gible part in the urban renewal program of 1964 to 1966.
Yet, at least one “insider” felt that the Chamber of Commerce 
Convention Group under the leadership of Jack Sarver was in
fluential, especially in selling the convention complex to 
the Mayor and Council and to the community. Not having any 
evidence to the contrary, this group is, therefore, included 
in the “active outsider” category of participants in the 
third renewal enterprise.

The Supportive Outsiders
Those participants who played an even smaller role 

in the formulation and legitimation of an urban renewal pro
gram are characterized as “supportive outsiders.” The 
groups comprising this category took such action as writing 
letters to the Mayor and Council concerning historical pres
ervation or voicing their opinions on the urban renewal 
proposal at a public hearing or indicating their support or 
opposition to the proposed urban renewal plan in the news
papers.

The “supportive outsiders” who favored the passage 
of the Hummel urban redevelopment proposal included: the
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Tucson Housing Authority, the Tucson Fine Arts Association, 
the Tucson Board of Realtors, the Home-Builders Associa
tion, and the Tucson Trade Bureau. The number of "suppor
tive outsiders" v/ho were in favor of urban renewal decreased 
in 1962; only three groups can be identified: the League of 
Women Voters, the Home-Builders Association, and the Tucson 
Trade Bureau. The greatest number of "supportive outsiders" 
who were advocates of renewal were in the third renewal en
terprise. At least nine groups can be included in this cate
gory: the Trade Bureau, the Tucson Art Center, the Tucson 
Heritage Association, the Tucson Festival Society, the Junior 
League of Tucson, the Tucson Symphony Orchestra, the Central 
Trades Council, the Home-Builders Association, and the mana
gers of Sears Roebuck and Montgomery Ward. Those partici
pants characterized as "supportive outsiders" who opposed 
urban renewal were small in number. The Tucson Historic Sites 
Committee was the only group which played a minor opposition 
role to the Hummel renewal plan. TWo groups played such a 
role in 1962: the Property-Owners Protective Association, 
and the Young Americans for Freedom. Two groups also assumed 
a minor opposition role in the 1964 to 1966 period: the Tuc
son WomenTs Club, and the Tucson Symphony Women. Because of 
the limited participation of these groups in the renewal pro
cess, their roles are not analyzed further.
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Factors Important to Renewal Development

This examination of the participants and the nature 
of their roles in the three renewal enterprises in Tucson 
has suggested a number of factors which appear to be signi
ficant for the development and passage of an urban renewal 
program. Factors which were important in determining how 
urban renewal proceeded in Tucson included: the support or 
opposition of the Mayor and Council; the support or opposi
tion of the City Manager; the capability and personality of 
the Urban Renewal Director; the existence of a coordinating 
body for the renewal process; the role of the Council-ap
pointed citizen committee; newspaper support or opposition; 
and the extent and kind of interest group activity.

Of vital significance to urban renewal is the action 
the Mayor and Council take vis-a-vis a renewal program. As 
this study indicates, the Mayor and Council can be the cata
lyst for a redevelopment program, they can be the cause of 
its downfall, or they can facilitate renewal activity which 
has originated elsewhere. Apparently the mere support of 
the Mayor and Council for a redevelopment program does not 
insure its success. Without this support, however, the re
newal program is doomed for defeat, as illustrated in 1962. 
The support of the local governing body is essential to any 
renewal plan proposed in any local community.
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It is difficult to say hovz important the support 

or the opposition of the City Manager is to the development 
of an urban renewal program. The City Managers in this 
study all favored urban renewal, both when renewal propo
sals failed and when they succeeded. Yet, it should be 
noted that at the time the City Council voted against the 
1962 revised renewal plan, the Acting City Manager was only 
mildly favorable to renewal and did nothing to save the plan 
from defeat. It is possible that a stronger, more influen
tial City Manager could have salvaged something for renewal.

An example of such a strong City Manager was Mark 
Keane* Evidently, Mark Keane played a very important and 
influential part in the third renewal enterprise. Not only 
did he encourage the Council to support renewal, but he 
initiated the establishment of the Department of Community 
Development and he was responsible for getting the very able 
Vincent Lung to head it. In this way, Keane aided both the 
formulation and legitimation of the Pueblo Center Redevelop
ment Plan.

The renewal experience of Tucson further indicates 
that a capable and diplomatic Urban Renewal Director is 
essential to the success of a renewal program. First, the 
Director must be capable - he must have the ability to coor
dinate the actions of the various participants in the renewal 
enterprise, and he should be experienced enough in renewal
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affairs to know how to prepare the necessary federal ap
plications. An inexperienced Director, such as William 
Bray, can only lead to long delays in the formulation of 
a renewal program. However, apparently an Urban Renewal 
Director must be more than capable: S. Lenwood Schorr was a 
capable Director, but he failed to win citizenry or official 
support for his renewal proposal. What Schorr lacked was 
diplomacy in his relations with others. His high-handed 
actions only served to anger and alienate many officials 
and private citizens. Vincent Lung was the example of both 
a capable and diplomatic Urban Renewal Director. Under 
Lung*5 expert guidance, the third renewal enterprise was a 
smoothly functioning operation. Moreover, Lung*s strategy 
of "working in a fishbowl" and being completely honest and 
above-board with the Council and the citizenry earned sup
port for the renewal proposal. Undoubtably Lung’s quiet, 
but effective, leadership was a contributing factor to the 
success of the third renewal proposal just as Schorr’s over
bearing manner was a factor which contributed to the failure 
of the modified renewal plan of 1962.

Another factor which apparently facilitated the for
mulation and legitimation of the Pueblo Center Redevelopment 
Plan was the existence of the Department of Community Develop
ment. This Department served as a focal point for activity 
and acted as the coordinating body for the whole renewal
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process. Coordination between various City Hall depart
ments was also facilitated by this department• Prior to 
the establishment of the Department of Community Develop
ment, separate departments had existed for planning, in
spections, and urban renewal. With the incorporation of 
these related activities into one department, coordination 
between these activities, xvhich were all essential to re
development, was encouraged. Furthermore, the Director of 
the Department of Community Development had a more authori
tative position that former Urban Renewal Directors and as 
such he presumably could more favorably negotiate with other 
department heads.

Citizen participation, in the form of an appointed 
citywide committee, was also a factor in determining how 
urban renewal proceeded in Tucson. Citizen participation 
was important, not in influencing the specific details of ; 
a renewal plan, but in providing and encouraging support for 
the plan. Most participants and observers of the Tucson 
scene agree that the action of COMB with its extensive pub
licity campaign was vital to the success of the Pueblo Cen
ter Redevelopment Plan. Prior action by CARC had been both 
negligible and relatively insignificant. In fact, its lack 
of support probably hurt the proposed renewal plans. This 
suggests that citizen participation may be either beneficial 
or detrimental to an urban renewal program.
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Of great significance to the development of a 

renewal program in Tucson v/as the action of the City,s 
two newspapers# The defeat of the renewal plan in 1962 
offers some evidence that major policy cannot be enacted 
over the opposition of both newspapers# However, the 
third effort at renewal demonstrates that unanimity between 
the two papers is not necessary to achieve renewal. The 
third renewal effort further demonstrates the increasing 
role of the other mass media - radio and television - as an 
important community force. Apparently the support of the 
mass media is necessary to effectuate major change in Tucson.

Interest group activity is yet another factor which 
has had significance for the development of a renewal pro
gram in Tucson. Dr. Joyner suggests that interest groups 
in Tucson only played a "conditioning" role in the urban re
newal battle by creating a favorable or unfavorable atmos
phere for the particular renewal project.^3 This examina
tion of the renewal participants and their roles suggests 
that the role of interest groups was somewhat more complex. 
They played one of three roles: (l)a stimulant or an initi
ator of action; the Tucson Board of Realtors, for instance, 
recommended to the City Council in February, 1963, that the

22 Joyner, 0£. cit., p.192.
23 Ibid., p.193.
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Build America Better Committee be invited to Tucson to 
study the need for slum clearance; (2) an influential 
force on the drafting of the details of the renewal plan; 
the Tucson Innkeepers, for example, were able to dictate 
their wishes concerning the hotels to be constructed in 
the renewal area; and(,3) a supporter or an opponent of the 
renewal plan; the Broadcasters are an example of an interest 
group who were effective in building support for the renewal 
plan, while the Committee for Facts on Urban Renewal is an 
example of an interest group which was successful in encourag 
ing opposition to a renewal plan. Interest group activity 
evidently can be quite important to the success or failure 

-> of a renewal program and should not be disregarded or taken
lightly.

~Are the factors which were significant for the de
velopment of an urban renewal program in Tucson also impor
tant to renewal efforts in other local communities? Chap
ter IV examines this question.



TUCSON URBAN RENEWAL IN PERSPECTIVE

As indicated in Chapter I, other studies of urban 
renewal policy-making have suggested a variety of factors 
which appear to be important in determining how urban re
newal will proceed in a local community. Factors most 
often mentioned are system integration, the public entre
preneur, an adequate organization, citizen participation, 
and mass media coverage. It is the purpose of this chap
ter to compare the results of the Tucson case study of ur
ban renewal with conclusions reached by other studies of 
the urban renewal policy-making process and to suggest the 
factors which appear to be most significant for the develop
ment of an urban renewal program in a local community*

System Integration
System integration does not seem important in ex

plaining how urban renewal proceeded in Tucson if one relies 
on Harold Kaplan,s conception of an integrated system and 
the characteristics associated with it. Although there were 
structural differences among the three Tucson renewal enter
prises, each enterprise, viewed as a social system, was nearer 
Kaplan1s model of open-ended pluralism, a weakly integrated

CHAPTER IV
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system, than to the model of a well-integrated system.
As described by Kaplan:

The basic features of open-ended pluralism in
clude overt conflict over a public policy de
cision, occurring among a wide variety of affect
ed interests. Entrance into the system is rela
tively open. The behavior of participants and 
the outcome of the issue are relatively unpredic
table. Ad hoc coalitions are formed on a partic
ular issue, but the coalitions rarely outlast 
the issue. Initiative generally lies with pri
vate interests, who often reach a settlement be
fore bringing the issue to the public officials.
Tie resulting policy tends to reflect the bal
ance of power among the contending interests at 
that particular time. The final decision re
solves nothing more than the issue at hand; it 
may not even resolve that issue. Moderation, com
promise, delay and inertia seem to be built into 
this system. It is always easier to block action 
under such conditions than to achieve it.

Of the three renewal enterprises in Tucson, the 
first enterprise exhibited the most characteristics of a 
well-integrated system (according to Kaplan’s conception 
of integration) as it had a limited membership, it was 
relatively impermeable to outside interference, and there 
was role differentiation, i.e., the Mayor and Council were 

• the initiators of action, the City Manager and the Urban 
Renewal Director supervised the everyday renewal activities, 
and the Citizen Advisory Redevelopment Committee played a 
"review -process’* role.

The second renewal enterprise exhibited more fea
tures of open-ended pluralism than the first renewal

Kaplan, op. pit., p.170.1
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enterprise. It was characterized by overt conflict among 
a wide variety of interests, lack of a common set of norms, 
little role differentiation, the formation of ad hoc co
alitions, and permeability to outside interference.

Although the third renewal enterprise successfully 
produced a renewal program, it too exhibited many of the 
features of a weakly integrated system. Its basic features 
were overt conflict over the renewal program, openness of 
the system (witness the large number of interest groups 
which had access to the decision-makers and had influence), 
a large membership, vague role differentiation, and modera
tion and compromise in renewal planning. As Kaplan contends 
that the success of a renewal program depends on its ability 
to overcome the conditions of open-ended pluralism, he would 
probably say that the third renewal program was successful 
in spite of the conditions of open-ended pluralism.

System integration does appear to have been an im
portant factor in determining how urban renewal proceeded 
in Tucson if one utilizes a broader notion of integration 
than that employed by Kaplan, Defining integration in Karl 
Deutsches terms, integration refers to that function of a 
system which "requires that something be done to prevent 
the different operations of the system from interfering with 
each other in a frustrating or destructive way. The main
tenance of compatibility and the shift from mutual inhibition
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to mutual facilitation of the fundamental efforts are 
all tasks'* of integration.^ Integration is concerned 
■with the coordination of various messages and the alloca
tion of various facilities or functions inside the system. 
Thus, integration may be defined as the unification, coor
dination, and organization of the various functions of a 
system into a harmonious whole and need not be related to 
a specific set of characteristics which made Kaplan1s con
ception of integration less applicable to a variety of situ
ations.

From Deutsch,s point of view, one reason for the 
lack of renewal success of the first renewal enterprise was 
that it did not fulfill the function of system integration. 
Instead of facilitating the mutual accommodation of differ
ent operations within the system, the first renewal enter
prise tended to isolate one operation from another and to 
erect barriers which impeded coordination and cooperation 
between different actors. For instance, the formulation and 
legitimation activities in the first renewal system were 
differentiated to a large extent from one another. The Mayor" 
and Council formulated renewal policy while the citizens, who
would eventually have to vote on the bonding of any renewal 

' ' From a restatement of Parsonian analysis by Karl 
Deutsch, "Integration and the Social System: Implications 
of Functional Analysis," The Integration of Political Com
munities, edited by Philip E. Jacob and James V. Toscano 
(Phiiadelphia: J.B. Lippincott, 1964), p.183.
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program and thereby legitimize it, had little or no in
fluence on or communication with this policy formulation 
stage. (As previously indicated, the CARC played a negli
gible role in the renewal policy formation process.) This 
lack of integration between the formulation and legitima
tion stages meant that the chances for a successful renewal 
program emerging from the first renewal enterprise were 
considerably diminished. A lack of interaction and commu
nication between the two stages of formulation and legiti
mation necessarily impedes any mutual accommodation on a 
renewal program.

The second renewal enterprise failed to achieve 
integration to an even greater extent that had the first 
renewal enterprise. At least the activities of the "active 
insiders" were integrated in the first renewal enterprise, 
but in the second renewal enterprise, there was a lack of 
integration even at this level. For instance, the activi
ties of the Mayor and Council and the Urban Renewal Direc
tor were not compatible but interfered with each other in 
a "frustrating and destructive" way. Given such an unin
tegrated system , it was virtually impossible for collective 
action to be taken to formulate and legitimize an urban re
newal program.

The experience of the third renewal enterprise is 
further evidence that a well-integrated system and renewal
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achievement are positively correlated. In contrast to 
the first renewal enterprise, the operations of the third 
renewal enterprise were highly coordinated and there was 
a mutual facilitation of efforts* Instead of blocicing the 
interaction and communication between different operations 
within the renewal system, the third renewal enterprise 
provided the conditions for all interested parties to in
teract, to exchange ideas, and to decide on a renewal pro
gram which could meet with approval* Furthermore, the for
mulation and legitimation stages were not separated. By 
thus fulfilling the integrative function, the third renewal 
enterprise promoted the mutual accommodation of different 
interests which was essential to the development and pass
age of a renewal program in Tucson.

Public Entrepreneur
The renewal experience of Tucson indicates that the 

existence of a “public entrepreneur” is very significant 
for the development of a renewal program. The analysis of 
urban renewal success by BeHush and Hausknecht seems to 
apply to Tucson. In the one successful instance of urban 
renewal in Tucson, we find the emergence of an agency, ex
ercising broad powers, that effectively pulls together and 
concentrates energies on renewal. And, behind the agency, 
the figure of a single individual can be discerned. In
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Tucson the agency was the Department of Community Develop- 
.stent and individual was Vincent Lung. The driving force 
behind Tucson urban renewal was Lung. It was he who 
emerges as the counterpart to Louis Danzig in Newark or 
Robert Moses in New York City. Like other "entrepreneurs,"
Lung displayed an extraordinary ability to get things done.

Adequate Organization
The existence of an adequate organization is an

other factor mentioned by other renewal studies as important 
to the development of an urban renewal program. Here again 
Tucson renewal experience supports the conclusions drawn 
by other studies of renewal policy-making. Adequate organi
zation implies both a competent technical staff and a smooth
ly functioning organization. The third renewal enterprise 
was characterized by both. The Department of Community De
velopment had a staff capable of drawing up plans satisfac
tory to the Urban Renewal Administration and it was a smooth
ly operating department. On the other hand, both the first 
and second renewal enterprises were plagued by organizational 
inadequacies. The effectiveness of the first renewal enter
prise was limited by the inexperience and lack of technical 
competence of the renewal director and staff. Although the 
renewal staff of the second renewal enterprise was more 
technically competent than the first staff, the second enterprise
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was plagued by other organizational weaknesses - primarily 
the lack of coordination and cooperation between the diff
erent departments of planning, inspections, and renewal. 
These organizational inadequacies which had impeded the 
formulation of an urban renewal program under the first and 
second renewal enterprises were eliminated with the estab
lishment of the Department of Community Development. The 
existence of this adequate organization was probably a 
factor which accounted for the success of Vincent Lung as 
a renewal entrepreneur.

Citizen Participation
The results of the Tucson case study of renewal sup

port the conclusions about citizen participation reached by 
Peter Rossi and Robert Dantler and Robert Dahl in their re
spective studies of renewal policy-making. Effective citi
zen participation does seem necessary to renewal achieve
ment, although it, in and of itself, does not insure renewal 
success. When citizen participation is effective, it makes 
its greatest contribution to the renewal process in its "pas 
sive" rather than its "active" roles. For instance, the Com 
mittee on Municipal Blight, like the Hyde Park - Kenwood 
Community Conference, obtained for the idea of renewal plan
ning and for the plan itself a mass base of support which 
facilitated the planning process and the acceptance of the
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final plan, but COMB did not play a crucial part in the 
formulation of the specific details of the renewal plan.
In'Dahl’s terminology, the functions of COMB in the re
newal process were roughly equivalent to those performed 
by the “democratic rituald11 of the political parties in 
making nominations for public office: “citizen participation 
gave legitimacy and acceptability to the decisions of the 
leaders, creating a corp of loyal auxiliaries who helped to 
engender public support for the program and to forestall 
d i s p u t e s . T h e  Citizen Advisory Redevelopment Committee 
did not fulfill these functions and thus did not aid, and 
may have hindered, the formulation and legitimation processes 
of the first two renewal programs in Tucson.

The renewal experience of Tucson further indicates 
that citywide citizen participation is an important condi
tion for renewal success if the City is the local public 
authority for renewal. The public officials of Tucson in 
the third renewal enterprise recognized the necessity of 
citywide participation in the renewal process if the renewal 
program was to succeed and thus made a concerted effort to 
create a citizen committee which would represent most, if 
not all, the interests in the community. Citizen partici
pation in the renewal process was encouraged as the officials 
realized that it was not politically advantageous to ignore 
the wishes of the citizenry. That the officials of the

3 Dahl, op. £it., p.133.
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first and second renewal enterprises did not encourage 
citizen involvement in the renewal process may be one rea
son that they did not win a high degree of citizen commit
ment to urban renewal.

Mass Media
This study of urban renewal in Tucson agrees with 

other studies of urban renewal policy-making which suggest 
that the mass media are important participants in the re
newal system. As evidenced in the renewal controversy in 
Tucson, the mass media, and particularly the newspapers, con
stitute a powerful community force whose support is neces
sary to effectuate major change.

In contrast to the renewal experience of Newark, 
the Tucson renewal study does not indicate a fear, on the 
part of the renewal officials, of “too much" publicity.
On the contrary, the renewal officials responsible for the 
management of the third renewal enterprise, such as Vincent 
Lung, felt that an extensive publicity campaign was the way 
to engender public support for the renewal program. Every 
effort was thus made to keep the public completely informed 
in the hope that this straighforward communication would 
assure the support of the citizenry when it came time to vote 
on the renewal bond proposal. Participants in the renewal 
process agree that this publicity campaign aided the passage
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of the third renewal program. However, it is not known 
whether the voters themselves would have indicated the 
publicity campaign as a factor influencing their decision 
about the renewal program. If the conclusions of the 
Lazarsfeld study concerning citizen involvement in politics 
are correct, then probably the majority of the people ac
quired much of their information and ideas of urban renewal 
from personal contact with the "opinion leaders” in their 
groups and not directly from the mass media.^ It is the 
"opinion leaders" who more often expose themselves directly 
to the mass media.

Other Relevant Factors
The Tucson case study also reveals other factors 

which appear to be significant for the formulation and legi
timation of an urban renewal program in a local community. 
Though many of these factors are implied in the above dis
cussion, they deserve to be clearly indicated here. First, 
when the proposed urban renewal plan is viewed as a stimulus 
to the economy, then the economic climate of the city appears 
to be an important factor in encouraging support for the plan 
and increasing the chances of legitimation. In 1964, when 
Tucson was experiencing an economic slump, many individuals 
and groups supported the urban renewal project as one way 
of encouraging the growth of the City economy. Second, the

4 See discussion in Chapter I, footnote #32, p.22.
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the renewal experience of Tucson indicates that the pro
cedures established by federal acts, HIIFA or HUD policy, 
state legislation, or local ordinances may be significant 
in determining how urban renewal will proceed in the local 
community. In Tucson, these various procedures often served 
to impede, rather than facilitate, the development of an ur
ban renewal program. Third, given the federal requirement 
that the redevelopment plan must be approved by the govern
ing body of the locality, the action of the city,s govern
ing body (in the case of Tucson, the Mayor and Council) is 
of vital significance to the development of an urban renewal 
program. This factor should be emphasized as without the 
support of the governing body, any urban renewal proposal 
will fail. The experience of the second urban renewal pro
gram in Tucson is evidence of this fact. Fourth, in com
munities with a city manager, the action of the city manager 
concerning the renewal program may be important in determin
ing how urban renewal will proceed in the community. In 
Tucson, the support of the city manager appeared to facili
tate the formulation and legitimation of the third renewal 
proposal, although it is possible that the urban renewal 
program would have succeeded without his support. Fifth, 
interest group activity may be another factor important to 
the development of a renewal program in the local community, 
particularly when the city, and not an independent authority,



is the LPA for urban renewal* As indicated in the Tucson 
study, interest groups may play one of three roles in the 
local renewal policy process: as a stimulant to action, as 
an influence on specific details of the renewal plan, and 
as a supporter or an opponent of urban renewal. Obviously 
the role played by interest groups is greatest when they 
have access to the formulators and legitimators of urban 
renewal policy as they did in the third renewal enterprise 
in Tucson.
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Concluding Remarks
At the outset, this thesis asked why there was a 

lag between federal efforts to induce urban renewal and 
the urban renewal achievement at the local level. The an
swer may be found in the complex interrelationship of cer
tain factors in the local community and in the local urban 
renewal enterprise. Several of these factors have been 
identified by other scholars and are confirmed by this study. 
The most important of these is the concept of system inte
gration which requires that the various functions of the 
system be unified, coordinated, and organized into a har
monious whole. Without system integration, collective action 
by the various parts of the system is impossible. Other 
factors which are either conducive or detrimental to the 
formation and passage of a renewal program include: the
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public entrepreneur, an adequate organization, citizen 
participation, mass media coverage, the economic climate, 
urban renewal procedures, the action of the governing body 
of the locality, the action of the city manager, and in
terest group activity. Anyone of these factors may affect 
the integration of the urban renewal system and thus may 
determine the success or failure of an urban renewal pro
gram at the local level. My advice to the local community 
which desires renewal success, therefore, is to first ful
fill the function of system integration*

V



APPENDIX A

A NOTE ON METHODOLOGY

Interviews were used by this researcher as one of 
the main techniques for data collection. These interviews 
were primarily utilized to ascertain facts about the how, 
where, when, why, who of the renewal events in Tucson. The 
accuracy of these facts was, when possible, checked through 
the comparison of the reports of several respondents. The 
interview format employed was one of standardized, but open- 
ended questions.

The interviewee was first asked certain questions 
about his personal background, i.e. his birthplace, his 
schooling, length of residence in Tucson, and his previous 
position. The aim of these questions was to get the respon
dent to relax and get used to the interview format. Next, 
the respondent was questioned concerning the role of the 
Mayor and Council in Tucson. Specifically, he was asked 
how he would characterize the position, of Mayor in Tucson, 
particularly the position of Mayors Hummel and Davis, and 
how much influence he felt the Mayor had over the other 
Councilman. The third area of questions concerned the role 
of the City Manager in Tucson and the respondent’s charac
terization of the positions of Porter Homer and Mark Keane.
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The following three sets of questions were directly con
cerned with the urban renewal process in the three re
spective renewal enterprises in Tucson. For each urban 
renewal proposal, it was asked which were the governmental 
and non-governmental units involved in the formulation and/ 
or legitimation of the proposal, what role did each unit 
play, and which were most influential in the renewal pro
cess. Where appropriate, the respondent was also questioned 
concerning the reasons for the failure or success of the re
spective proposal. Lastly, the interviewee was questioned 
concerning his personal and/or group involvement in the re
newal process.
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