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Urban Act.ion is the product of intere[;t.nd San I rnnci sco State Uni vern i t:y 

student authors and a dedicated student Pditorial board. This first journal 

issue would not have been possible without the encouragement of the Urban Studies 

fnculty nnd the financial support of Associated Students of San Francisco State 

University. We hope that Urban Action will continue to receive this assistance. 

The purpose of this journal is to pr~sent students with a chance to share 

their analysis, research and visions with other students, S.F.S.U. alumni, and 

Bay Area professionals who are concerned with the direction of urban life. 

This communication is intimately linked with the goals and objectives of the 

Urban Studies Program. 

The Urban Studies Program at S.F.S.U. is fo~nded upon the conviction that 

urban universities have a particular opportunity and responsibility to help 

shape the future of urban life. The program offers an inter-disciplinary policy

oriented curriculum designed to prepare students for a wide variety of public 

and private careers in urban life and for effective action as citizens of our 

urban society. Strong emphasis is placed upon concrete community involvement, 

through internships, research projects, and other kinds of participation in 

community activities; Urban Action is a new manifestation of that longstanding 

emphasis. 

This issue of Urban Action covers a wide range of urban concerns, incorporat

ing urban politics, policy analysis, sociology, and urban economic in the histor

ical context of current metropolitan problems. Many of the articles point to 

some concrete actions which .will draw upon available resources to improve exist

ing conditions, while others descibe the joys of urban living. In addition, the 

reader will find short pieces on statistical trends in San Francisco, job oppor

tunities in the federal government>and the graduate program in policy administra- . 

tion at San Francisco State Univers i t y. 

ENJOY! 
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Population Trends 

San Francisco's population has been generally declining since shortly after 

World War II, when it hit a peak of more than 775,000~ The population has drop

ped every year since 1963, and at the end of 1978 was estimated at 658,100. Pro

jections bythestate Department of Finance indicate that San Francisco's popula

tion will continue to register gradual declines - the city's mid-1985 population 

is projected at around 645,000. 

About half of the housing stock in the city is in multiple-unit buildings, 

best suited to single occupants and childless couples. The number of persons per 

family household in San rrancisco is far smaller than in any other metropolitan 

county in California. This condition should continue to prevail as the number of 

dwelling units built in multiple-unit buildings during the last five years was 

over five times the number of single-family houses built. 

Employment 

The dominant characteristic of San Francisco's employment picture is the large 

proportion of the work force with jobs in the service-producing industries, in 

contrast to the small percentage of workers in manufacturing and the very small 

fraction in agriculture. California's Employment Development Department estimates 

that in 1978 there were 520,000 wage and salary workers employed in San . Francisco 

City and County. Of this number, only 9.2 percent were engaged in manufacturing. 

The "service" group of businesses was the category with the largest number of 

workers in San Francisco in 1978 - an estimated 132,000, or 25.4 % of the county's 

total wage and salary workers. 

The second largest employment category in San Francisco is government (federal, 

state and local), which recorded an estimated 89,900 workers in 1978 - 17.3% of 

the total work force in the city. 

Finance, insurance, and real estate is the third largest employment category 

in San Francisco and one of the fastest growing. In 1978, the number of workers 

in this category was estimated at 77,900 - 15% of the the total employment in the 

city. 
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Retail trade, with an estimated 1978 total of 63,000 workers, is t he fourt h 

largest employment category in San Francisco. This category posted record ga i ns 

in 1978, duP to the ci t.y 's ·cont .int1Rd i.rnporhmce as a Bay Area retail cent er as 

well as its booming touri s t t rade. 

Tourism is generally considered a "basic industry," because it is a serv ice 

provided to consumers who come from outs ide the local market. Since none of the 

other generally recognized basic industies (e.g. manufacturing, agriculture, and 

the extraction of natural resources) play a significant role in San Francisco's 

economy, tourism is recognized as the city's leading source of income. The San 

Francisco Convention & Visitors Bureau estimated that, in 1978, visitors to San 

Francisco - for business or pleasure - spent $829 million in the city, 8. 5% more 

than in 1977. Discount air fares and favorable currency rates for foreign travel

ers are responsible, in part, for the continued influx of visitors to the city. 

Construction Activity 

Downtown San Francisco is still in the midst of the high-rise office build

ing boom that began in the early 1960s. Although the city's population has been 

dropping, employment has been rising, and the growth in white-collar jobs, es

pecially in the financial group of companies, continues to support the need for 

office space. 

Paralleling the recent slowing in the trend of home building throughout the 

state, housing units authorized in San Francisco in the first 7 months of 1979 

totaled 913, compared with 1,228 in the corresponding period of 1978. As in pri or 

years, multiple-family housing construction in 1978 and in the first half of 1979 

far outpaced the building of single-family dwellings. 

4 



~~~--~· .·. )~ ~\~1~~~ f 

~ ~~i· -----· ...... ,..,..-~~,.., . ~ .- t~t -· ~ - ~ 

~NA77 . ~---~__... JDtf~ -~ - . 

~~,1~ 
U1 



ALTERNA,-IVE PUBLIC SCHOOL 
IN SAN FRANCISCO 

SCOTT DEWAR - SALLY BRUNN 
Is it possible for families to choose the type of school they want for thetr 

rhiJdren? Does public education actually mean that children from low-income fam

iJies will be denied the discovery of their true aptitudes, interests~ and abil

ities? Certainly when we discard such choices by reducing the supply of public 

educAtion to one established system (formula?), we risk uprootinq the found ~tion 

for notions like "democracy" and "freedom". Due partly to this reasoninq, t.he 

educational ferment of the sixties has produced a quiet movement throughout the 

country to directly involve parents in running elementary schools, despite the 

predominance of "traditional education" and the trendy conservative mood of to

day. In San Francisco alone there are presently twenty-one alternative schools 

and programs plus a number of special bilingual programs. Can these new alterna

tives produce "achievers" of children who previously were not achieving? In par

ticular, can the much maligned urban public schools be "turned around" by these 

Hlternative schools in our era of fiscal austerity? 

fhis kind of inquiry is especially timely in California for two reasons. first, 

the entire financial structure for Csl.i fornia schools has suffered in the after

rn,1th of the passage of Propos it. ion 1). The recFmt LR;-wher 's f,t r ike in the '.>nn 

Francisco school system can be linked to the 1,200 layoffs resulting from the con

straints of Prop. 13, which has cut the S. F. school budget by $18 . . 5 million ( out 

of the entire $181 million budget). 1 Second, is the challenge the California pub

lic schools will face in June 1980 when the Family Initiative (voucher system) is 

scheduled to be on the ballot. This idea has been discussed seriously for the 

last fifteen years but has met with intense resistence from school administrators 

with vested interests in maintaining the status quo, and from critics who believe 

the voucher plan will work to the disadvantage of low-income families. 2 Milton 

Friedman has long advocated the voucher plan as a way for the free market force 

of competition to work its magic on the schools. And perhaps the most sophisti

cated argument for a voucher plan can be found in the work of John Coons and 

Stephen Sugarman. They see the voucher system as serving two important goals: 

creating the proper amount of educational diversity by type, and equalizing (at 

least more than presently) the educational opportunities available to different 
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scicial and economic groups. As early as 1971, Coons and Sugarman deve loped a 

model state system for vouchers, which drew a parallel between the Serrano vs . 
! 

Priest decjsion and parental control of the education process. 3 

If the school distr ic ts could be given economic parity, s o could 
any other kind of sub-unit with taxable wealth or i ncome; the po
tential role of the family became obvious. If it were desi r eable 
to do so, local political un its could be eliminated altogether 
from public education. In their place the f~mily could, in ef
fect, become the school district for two crucial purposes: it 
could fix the levels of "local" taxation and spending through 
its choice of rate under a variable self-selected tax on the fam
ily's income.4 

The historical context for this movement began as early as 1954 when the land

mark school segregation case was decided by the U.S. Supreme Court. However, i t 

was not until the early sixties, when the civil rights movement used its rising 

political power to demand integration in the schools, that the full force of the 

decision was felt. The passage of the Elementary and Secondary Education Act ( ESEA) 

in 1965 signaled the first federal commitment to improving _both the quality and 

quantity of educational opportunities. Title I of ESEA was written specifically 

for the development of compensatory education - to help children who were below 

grade level catch up. That same year, Head Start centers opened throughout the 

country to help disadvantaged children. Concurrent with this development was a 

quiet revolt (led primarily by liberal educators) against educational bureaucrac

ies and the established way of doing things. John Holt in 1964 wrote How Children 

Fail and in 1969 The Underachieving School, claiming that the big city and sub

urban school systems were suppressing rather than stimulating children's inte l 

ligence and imagination. 

A reality of inner-city life is that the attainment of economic resources is 

not directly related to either .how hard one works or how much formal education one 

acquires.. Witness the failure of urban public education in teaching standard English 

to a student population which speaks mostly nonstandard dialects, or languages other 

than English. The use of concepts and phenomena unrelated to the immediate exper

iences of urban school children leaves many with the belief that they are destined 

to fail no matter how hard they work. Many examples of this lack of fit between 

schools and inner city realities are obvious and well known, but for the most part 

the curriculum and instructional methods used to teach it are fundamentally no dif

ferent from what they were ten or twenty years ago. 

In sum, if one set out to encourage behavior patterns character
ized by hopelessness and frustration, the goal would be achieved 
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by placing young people in nn i nner-city environment in a .large 
metropol it.an area. · l t is hardly surpris.i ng that. many of the 
people who grow up or livP .i n the inner-city come to believe 
that they have little control over their environment or their 
futures.5 

Parent groups in New York and Boston reacted to this depressing prognosis by 

taking matters into their own hands. In 1966 a famous clash occurred in the Ocean 

Hill-Brownsville district of Brooklyn in which parents devised a plan calling for 

neignborhood control of eight schools in the N.Y. City education system, in the 

face of bitter opposition by the New York Federation of Teachers and most central 

administrators. From the fall of 1967 through June 1970 this demonstration dis

trict was plagued with a series of conflicts and controversies, most noteably the 

. teacher's strike of 1968. Unfortunately, like most current data on adminis trative

community schools, the Ocean Hill-Brownsville experiment was not evaluated on the 

basis of empirical studies but rather on the basis of "soft" research. Much of 

the early literature was written by social and literary critics (I.F. Stone, Alfred 

Kazin, Dwight MacDonald), and liberal organizations (the New York Urban Coalition 

and the New York Civil Liberties Union), who claimed that the students in the dis

trict had achieved academic success.6 Thus, little can be deduced from this ex

periment other than the positive conclusion that it is feasible to operate a large 

inner-city elementary school system which is deeply rooted in the principles of 

parental participation and parental control. 

A few empirical studies can be cited which show that involving parents (not 

community groups) with their children's learning correlates with increased student 

development in academic and attitudinal areas. For example, Herbert Schiff found 

that parental participation and cooperation in school affairs led to increased 

student achievement and school attendance and fewer discipline problems. 7 A 1972 

study by Joe L. Rempson evaluated an experimental program for increasing the part

icipation of black and Puerto Rican parents in twenty-seven element~ry schools in 

New York City. He established that a parent's involvement in his/her child's ed

ucation helps remove the illusionary dic hotomy between home and school for both 

the child and the parent. 

Participants expressed gains in improving their ability to guide 
their children's growth, a strengthened self-image, and an in
.crease in their knowledge of the school functions.8 

In 1972 ESEA's Title I mandated councils at each school site receiving Title 

I funds - with the majority on the board being parents of children who receive 

Title I funds. This technique for creating community control through some form 
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CALIFORNIA STATE LAW CONCERNING ALTERNATIVE SCHOOLS 

Section 58500 of the Edu cat ion Code defines alternative public schools 

as a school or separate class group within a school which is operated i n a manner 

designed to: 

( u ) M,1x i rn i 1e t hf' oµportunH y for students to develop the pos j ti vr. .vn lues of 

!H""' I f' - 1T l i ;mcP. i.11 i l i ;it. i ve, k i. ndnens, sponbmwi t y, rei :; our.cP fu I rn~~-i,, cour

age, c reHtjvjly, responsiblity, and joy. 

( b) Recognize that the best learning takes place when the student leHrns be

cause of his desire to learn. 

( c) Maximize the opportunity for teachers, parents and students -to cooperat

ively develop the learning process and its subject matter. ~his opport

unity shall be a continuous, permanent process. 

(d) Maintain a learning situation maximizing student self-motivation and 

encouraging the student in his own time to follow his own interests. 

(P ) MRximize the opportunity for students, teachers, and parents to continu

ously react to the rhanging world, including but not limited to th~ com

munity in which the school is located. 

Alternative schools shall be operated in a manner to maximize the opportunity 

for improvement of the general school curriculum by innovative methods and ideas 

developed within the alternative school operation and to improve the general level 

of education in the State of California. Any alternative school shall be maintain

ed and funded by the school district at the same level of support ·as dther educat

ional programs for children of the same age level by the district. Each Alterna

tive school/program must maintain a racial/ethnic balance so that no racial/ethnic 

group exceeds 40% of enrollment. 
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of decentralization process is the key to understanding the fundamental res ist

ance it encounters. 

When we talk about community control, especially in the large 
cities. We are also talkinq about who will make decisions about 
who will be hired, discharged and promoted.9 

In its report on School Site Councils , the Institute for Responsive Education 

investigated the progress being made throughout the country in granting power to 

school site groups. The report observed that despite the many problems of school 

site councils, ranging from ''paper councils'', to lack of minority participation 

and frequent turnover,to opposition from school boards and principals; the number 

of school site councils was growing. 

In California the big push for school site decision-making was made in 1972 

when Wilson Riles' Early Childhood Education Act was passed. When Riles drafted 

the ECE bill, he carefully wove into it the factors which he felt were most im

portant for successful schools.10 Central to his design was the involvement of 

parents in all aspects of the program at each local school site, under the aus

pices of the district ECE councils (also run by parents). Parents at the indi

vidual school sites were responsible for writing, directing, and evaluating their 

programs. The district ECE councils were responsible for reviewing applications 

for ECE funding and monitoring and reviewing other schools' programs. All these 

features were later incorporated into the School Improvement Program of AB 65 

(1977) with planning funds for the program to be expanded into the upper grades. 

The first San Franciscan alternative elementary school wa~ planned in the win

ter and spring of 1972. It was founded by several co-op nurery school parents: 

Mary Lou Carson, Sonia Barrington, and Diane Martinovich. Influenced by the in

fant schools of England and books ·such as Teacher by Sylvia Ashton-Warner, these 

parents were concerned that their efforts at encouraging the inquisitiveness and 

self-direction were stopped when children entered kindergarten and were told to 

sit still and be quiet. There was very little the parents could say about the 

specific styles of learning and programs, unlike the nursery school where they had 

directed the program and hired the staff. In January of 1972 some twenty parents 

gathered in the basement of Mary Lou Carson's house and wrote a proposal to the 

San Francisco Unified School District. They urged the S.F.U.S.D. to allow the 

creation of an alternative school organized and run by parents - with the parents 

selecting the staff and curriculum. They asked for no additional money other than 

the money authorized by the Califoria Education Code for the operation of alterna-

10 



tive public schools, and were very willing to · conform to the integration plan 

that had been put jnto effect the previous autumn (See Education Code, Section 

58500). Minority families were actively sought for the school •. More and more 

people came to each organizational meeting; and by May, Mary Lou recalls looking 

out at a sea of some 300 faces at a meeting held in the District's cafeteria at 

135 Van Ness St, in which Tom Shaheen, t he outgoing Superintendent, gave his 

strong approval. The School Board which was in the midst of changing over from 

an appointive to an elective board did not put up a big fight. The major oppo

sition came from the second rung of administrators such as . Assistant Superintend

ents Reiterman and Pivnik. They didn't like the prospect of seeing the : power 

shift from the central administration to individual school sites. In spite of 

the resistance the parents encountered in searching for a site, Community School 

opened in the fall of 1972. 

Another alternative school, Rooftop, was also started in the fall of 1972. 

A group of teachers from the ghetto schools at Hunter's Point and Potrero Hill 

had been meeting informally for several months to discuss their experiences and 

the problems with traditional school environments when they heard about Community 

School and applied for teaching jobs. However, Community School only wanted to 

hire two out of the four of them; so they decided to form their own 4th-6th grade 

school. They were interested in a site in the Excelsior District but a principal 

in that neighborhood objected. The teachers were finally given the top floor in 

an old building in Pacific Heights - hence, the name Rooftop. 

Now, just seven years after Community School and Rooftop started, there are 

twelve alternative elementary schools in San Francisco. At this point in time it 

is difficult to imagine all these programs fading away, despite the fiscal pres

sures of Prop 13. In Robert Alioto's Redesign Plan of 1978 the alternative schools 

received a strong endorsement. The minimum · competency tests given this past spring 

show that, on the average, alternative schools scored above the district average in 

basic reading and writing skills required for promotio~ to the fourth and sixth 

grades. The results of these tests show that while some alternative schools scor

ed well above the district average - students in at least five of the twelve schools 

scored below average in one or more skills areas. Local educators find it difficult 

to gauge the success of these particular programs because they are so unique and 

diverse. Perhaps the most promising affirmation of the San Francisco alternative 

schools success has been the establishment of an Alternative School Council (Feb. 

1979) to promote the concerns of these schools and coordinate lobbying efforts in 

Sacramento. 
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San Francisco School Board member Myra Kopf observed that youngsters produce 

better results only if the teacher is well prepared. "The trend I've seen is that 

individualized instruction requires alot more preparation on the part of the teach

er, rather than just a plain old-fashioned 'structured' classroom. Unless the 

teacher is very structured herself, the unstructured program doesn't work."11 It 

seems that the discrepency between alternative school schools' scores in the mini

mum compentancy tests can partly be accounted for by pointing out that many of the 

teachers in the schools are themselves unprepared to teach the new methods. In this 

light it may be actually remarkable _the alternative schools preformed as well as 

they did. 

Alternative public schools offer advantages over traditional public schools 

other than the good fortune of a quality education for the individual students. 

They present communities a means by which cultural traditions and other parochial 

values can be preserved. This can be especially important to urban areas with 

large minority populations. Therefore, it would be wise for policy makers to take 

advantage of the tremendous potential which these schools have for reducing racial 

friction in the center cities. It should be understood that a wide variety of 

needs and conflicting objectives exists in America and that the subju~tion of 

children to traditional educational environments increases the potential for alien

ation among all participants. Alternative schools return some of the decision 

making activity back to the parents, students, and tP-achers who are directly af

fected by the systP-m. One important purpose of parental involvement in the inner 

city schools is to show pupils that the people who live in their neighborhood are 

able to exercise influence over the institutions they are taxed to support. If 

alternative schools demonstrate that quality education in the inner city schools 

is possible with diverse partici~ation in the educational process, then many fami

lies who would have opted to leave for the suburbs and their "better" schools might 

stay. It is our hope that future studies will determine the extent to which these 

lofty aspirations are being met by these experiments within the City's school dis

trict. 
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Minimum Standards Scores 

School 

Argonne 

Power Base 

Teachers, parent 
participation 
emphasized 

Focus 
3rd grade 5th grade 

Reading Math Reading Math 

* Buena .Vista Administration, 
Multi-Cultural Teachers 

Buena Vista Teachers, parent 
Annex participation and 

community involve
ment 

Douglas 
Traditional 

John Swett 

Administation, 
teachers, parents 
in supportive role 

Teachers, parent 
and community in
volvement 

Year-round, flexible calP.ndar 
school, organized in multi-age 
groups; curriculum highly indiv
idualized to accomodate flexible 
attendance 

School within a school, bilingual 
teaching, full command of English 
and proficiency in core subjects 
as well as mastery of primary 
language and culture 

Alternative teaching strategies 
to provide individualized cur
riculum and child centered envi- 
ronment 

Basic subjects taught within a 
non-graded framework. Emphasis 
onwell ordered · environment, 
includes teaching responsibility, 
good manners and self-di~cipline 

Ba.sic subjects team-taught in inte
grated, multi-aged setting~ Focus 
on art, science, Korean biiingual/ 
bicultural studies · 

97 

73 

72 

96 

77 

Lake shore Administrat1on, A 3R's program offering Spanish or 92 

Lawton 

teachers, emphasis French in addition to basic sub je.cts. 
on community support Extensive handicapped, creative arts, 

Administrati on , 
teachers 

and library programs 

Traditional and structured. Acade mic 94 
excellence, discipline, and high 
behavioral standards stressed. Emphasis 
on reading with classical literature 
exposure 

91 

80 100 57 

78 85 74 

98 97 90 

68 100 80 

89 100 97 

f3 6 91 84 



.... ,,. 

New 
Traditions 

Rooftop 

San Francisco 
Community 

s.F. Second 
Community 

Parents and teach~ 
ers. Parents requir
ed to attend meeting 
and individual con
ferences 

Administration, 
teachers 

Parents, te achers 
utilized neighbor
hood resources; 
parent's cofumitment 
required 

Parent s , teachers. 
time commitment re
quired from parents 

Non-competitive learning environ- 100 
ment. Child-centered curriculum 
based on Piaget's theories. Teaching 
in small groups using inquiry, pro
blem solving and practical invest
igation 

Child-centered environment; Multi- 84 
graded classrooms with emphasis on 
basic subjects 

Community school, supplied by delib- 100 
erate and consistent participation 
o_f parents. Focus on urban and · 
social phenomena 

Encourages responsibility for learri
ing and self-paced progress in an 
informal unstructured environment-

79 

Alternative schools' averages: 88 

District schools' averages; 81 

100 

87 

100 

74 

86 

77 

100 

89 

96 

70 

92 

88 

100 

58 

81 

30 

75 

71 

* Buena Vista Multi- Cultural has been incorporated into Edison, a regular elementary 
school, as of Fall of 1979. 



FOOTNOTES 

When Gov. Jerry Brown signed AB 65, the comprehensive school finance bill o f 
1977, he heralded it as a major step in providing parents and communities a 
partnership in the schools through the- "School Improvement Proqram". Under 
this plan, each school has a site council made up of staff and parent s . If 
the Legislature in its attempt to economize knocks out the School Improvement 
Program, the whole structure for community imput will be lost. 

2 These critics argue that families wi t h higher incomes will have a far greater 
opportunity ~o shop for private schools in order to escape the crumbling pub
lic education system. We think this argument has been overblown because many 
upper-middle and middle income families are already sending their children to 
private schools and it is unlikely that the voucher plan will cause any major 
shift from public to private schools. What is more important is the advantage 
such choices offer all families in the form of education. 

3 Serrano v. Priest, L.A. 29820 (Super. Ct. No. 938254) opinion filed August 30, 
1971. The court held 6 to 1 for the children plaintiffs, adopting the view 
that spending per pupil in public education may not be a function of wealth 
differences. 

4 Coons, John E. and Stephen D. Sugarman. Family Choice in Education: A Model 
State System for Vouchers. Institute of Government Studies. 1971: 8 

5 Levine, Daniel. Reforming Metropolitan Schools. Goodyear Publishing Co .. 1975. 
Because social class and family background are highly correlated with motivation 
and preparation to succeed in existing school programs, it is possible to make 
accurate predictions concerning how well a group of students will succeed aca
demically without knowing anything at all about the characteristics of the 
schools they attend (e.g. amount of money per pupil, class size, new or old 
buildings). 

6 Ravitch, Diane. "Community Control Revisited". Commentary. Feb. 1976: 70-74 

7 Schiff, Herbert J. "The Effect of Personal Contractual Relationships on Parent's 
Attitudes Toward Participation in Local School Affairs". PHD dissertation, 
Northwestern University. 1963. 

8 Rempson, Joe L. "The Participation of Minority-Group Parents in School Act
ivities: A Study and Case Study with Guidelines". Paper presented at the an
nual AERA Conference. Chicago. April, 1972. 

9 Ornstein, Allan c. Reforming Metropolitan Schools. Goodyear Publishing Co. 
1975: 143 

10 Although Riles initial proposal envisioned a pre-school section, this idea was 
rejected by the Legislature and it remained a K-3 program. 

11 San Francisco Examiner. 7/24/79. 
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WESTS IDE 
TRANSPORT 

LISA GROTE 
In 1972, the Federal Water Pollution Cont rol Ac t Amendmm1ts (PL92-'>00) wen~ 

passed, establishing as a national goal the el i mina tion of discharges of pollut

ants into navigable waters by 1985 . One interm goal of this federal law was to 

have, by 1977, effluent1 quality be that of secondarily treated2 wastewater. 

Subsequently, this law ga ve the federal government a powerful instrument, the 

withholding of federal money to coerce reluctant local governments into taking 

appropriate action. 

With $1,125,000,000 federal dollars at stake and the passage of the Coastal 

Act of 19763 , San Francisco has slowly developed a Wastewater Management Plan an

swerable to three levels of government: federal; state; and regional. This Plan 

is a series of inter-related sewage projects designed to bring the City into com

pliancA with standards for dry and wet weather effluent discharges. The West 

~> i de r ransport, a concrete box used to storP- and transport sewage, is a main com

onent of this attempt to reduce the discharge of untreated sewage into the San 

Francisco Bay and surrounding ocean. 

I intend to briefly survey the historical development of the West Side Trans

port project as it offers an excellent opportunity to examine the ways in which 

power struggles between various levels of government over jurisdiction and ac

countability are resolved. In addition, one can observe the fin~ line local gov

ernments must walk between satisfying national/regional qoals and meeting the 

needs of an impacted community. 

During dry weather San Francisco now empties 100 million gallons of waste

water, treated and untreated, per da)' i nto the Bay and ocean. The wastewater 

that is treated receives primary t r eatment4 from the three plants already locat

ed within the City. The system at present is large enough to handle these dry 

weather flows. When it rains, however, the system is expected to handle the rain

water run-off as well as the sewage flow. It is not capable of doing so. As a 

result, when rainfall exceeds 0.02 inches an hour, the combined flows incapacit

ate the system and spill directly into the Bay and ocean without~ treatment. 

Currently this overflow t a kes place about 80 times per year resulting in almost 
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30 billion gallons of untreated wastewater being emptied into the Hay and ocean 
s annually. · 

ThiH run-off not only pollutes the wr1ter with heavy meh-Jln, oil, grr.w,P., peid.

icides and suspended solids btJL pollutes the beaches as well. The consequence is 

that San Francisco's beaches are posted as unsafe for water contact recreation 

approximately 100 days out of each year. 6 

To ensure the curbing of this occurance and the attainment of the aforement

ioned effluent quality, a permit program, the National Pollutant Discharge Elim

ination System, was established. Locally, this program is administered by the 

California Regional Water Quality Board, San Francisco Region. The United States 

Environmental Protection Agency reviews and monitors the program to ensure the 

standards are met. This type of pressure from the federal and state governments 

has forced San francisco to update its existing sewage system. The City must 

comply with Regional Board orders to incorporate Federal and State standards for 

the West Side Transport. 

There are three basic components of the West Side project: 1) The Transport 

itself; 2) The proposed accompanying pump station; 3) The redesign of the Great 

Highway, under which the Transport will be built. 

The Transport, as finally recommended, will be a concrete box 2.5 miles long, 

25 feet wide with 2 to 3 foot thick wals. It is designed to be a consolidation 

sewage system combining wastewater with rain water run-off. It will be located 

under the Great Highway, parrallel to the ocean and Ocean Beach. It will be bound

ed on the north by the northern edge of Golden Gate Park and on the south by the 

San Francisco Zoological Gardens. During dry weather the bo~o'will : transport sew

age from the Richmond/Sunset drainage basin to a pump station and then on to the 

proposed Southwest Water Pollution Control Plant for treatment. During wet weath

er rain and wastewater will be stored in the box and pumped along to the treat

ment plant as capacity becomes available. 

The pump station's proposed locat ion is on land bordering the western edge 

of the San Francisco Zoo, 200 feet south of the interse~tion of Sloat Boulevard 

and the Great Highway extension. 8 The bulk of the station will be underground. 

The portion above ground will be 220 feet long, 65 feet wide and 25 feet high. 

It will have a dry weather peak capacity of 37 million gallons per day, utiliz

ing two of the four electrical pumps. Its wet weather peak pumping capacity will 

be 440 million gallons per day, utilizing all four of the pumps. 
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lhn firml element nf' thP project i s t he redeni qn of the CrP.at lli qhway. lJ ndt ~r 

fP.dorn.L luw i-d] costs of' repairing any ~,t.reet- torn up while makinq improvementH 

required by t.lle FederaJ yovernrnent shall be paid for by the i-edera 1 government. 

The City will be responsibl e for maintenance. San Francisco has employed Michael 

Painter and Associates to draw up a suitable proposal for the redes i gn of the 

Great Highway. In February and March of 1979 after holding a series of required 

public hearings9 in conjunction with the Coastal Conservancy, Painter and Asso

ciates drew up a preliminary plan. This plan consists of a 4-lane curvilinear 

road with bike and equestrian trails available. Also, two public restrooms, park

ing for 800 cars and a number of pedestrian •under ~passes for easy and safe ·access 

to the beach and other recreational facilities. 

At present, the total cost for planning, design and construction, 75% (1. 1 

billion dollars) will be paid for by the Federal government (Environmental Pro

tection Agency), 12¼% ($187,000,000) by the City and County of San Francisco. 

~;cm Francisco will also pay for all maintenance and operating costs. The City 

will fund its share of the costs with ~roceeds form a bond issue already passed 

by the voters. The bond will paid off by a sewer service charge. 

In order for the City to start con~truction on this project they had to re

ceive a number of permits, including one from the California Coastal Commission. 

According to the Coastal Act of 1976, the North/Central Regional Commission, one 

of six such regional commissions, has jurisdiction over all coastal development 

1000 yards from the mean high tid~ line of the ocean extending from Sonoma t~ough 

San Francisco counties. This places the Transport within the Commission's juris

diction. 

On July 14, 1977 San Francisco brought their proposal in front of the Commis

ion. No action was taken at that time and it was a year later before it was 

heard again. On June 15, 1978, a second hearing was held. It inclued applicat

ions for both the Transport _and the redesign of the Great Highway (application 

#'s 137-77 and 128-78). The hearing did not include application for the pump sta

tion. 

At that time the· NatioAal Park Service, whose jwrisdiction ' also ·encompasses 

Ocean Beach, announced plans for a conference of experts to be held the first week 

in August 1978. The Ocean Beach Erosion Control Conference looked into the pro

blem of sand erosion on Ocean Beach as a result of placement of the Transport 

under the Great Highway. As beach erosion had developed into a major concern for 

residents in the area as well as environmental and citizen groups, the Regional 
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Commission decided to continue the hearing until September in order to gai n the 

benefit of the Conference findings. 10 

At the ensuing hearing, August 29, 1978, the staff of the Regional Commission, 

upon full consideration of the Erosion Conference findings and their own analysi s 

of the data, recommended · approval of the West Side Transport and Great Highway 

redesign proposals. The statf was of the opinion that the major issues of concern

public access, wave erosion hazard, geologic and siesmic hazard and visual appear

ance - co~ld be sufficiently ~itigated~ . The eleven members of· the Regional Com

mission, however, did not agree. They were of the opinion that the project had 

not adequately demonstrated that it would: 1) maintain and maximize public access 

to and use of the beach areas and tidelands; 2) enssure structural stabil i ty of 

the project and site; 3) not contribute to increased erosion and/or require sub

sequent construction of beach protective works. The Commission maintained these 

factors were in direct violation of section 30253(2) of the Coastal Act of 1976. 

This section requires specifically that any development: " ... assure stability and 

structural integrity and neither create nor contribute significantly to erosion, 

geologic instability or destruction of the site or surrounding area ... " 

These arguements, coupled with vehement dissapproval of the project from res

idents in the Great Highway neighborhood, prompted the Commission to deny the City 

both applications on a 0-9 vote with one member absent and one abstention. 

The City of San Francisco took this decision to the State California Coastal 

Commission on appeal. The State California Coastal Commission is a state-wide 

commission also established in 1976 as part of the follow-up legislation supplant

ing Proposition 20, the Coastal Act, pas~ed in 1972. Any decision made by one of 

the six Regional Commissions can be appealed, if state-wide concerns are involved, 

to the State Coastal Commission. 

Upon initial review of the situation the State Commission decided that the 

issue was indeed one of state-wide concern. This was determined on the basis 

that the Transport and accompanying outfall would actually inhabit land in two 

separate Regional Commissions's ·juridictions, the North/Central and Central. 

To expedite the permit process, the State Commission imposed initial juris

diction over all components of the Wastewater Program located within the coastal 

zone. This assertion was based on the condition that the City work with the staff 

of the State Commission to mitigate the problems which had caused the North/Central 
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Regional Commission to initially deny the permits. The city agreed to this con

dition and on November 28, 1978, withdrew its appeals. 

In attempting to fulfill the condition, the City, working with the State Com

mission to staff, undertook the following: 1) hired an independent shoreline pro

cess expert to re-evaluate the dynamics of Ocean Beach and suggest an engineer

ing solution; 2) participated in a series of three public meetings sponsored by 

the State Coastal Conservancy, providing a forum for public participation in the 

Great Highway redesign plan; 3) instituted a Design Jury composed of design pro

fessionals representing the Commission, the City and the National Park Service, 

to review the redesign of the Great Highway. 

On May 1, 1979, the State Commission held its first public hearing on the 

West Side Transport and Redesign of the Great Highway proposals. Mayor Feinstein 

and Mr. Albert Perrini, Director of Special Projects, were the principal speakers 

for the City. 

The Mayor pointed out that a·ny delay in approval of the Transport would re

sult in the continuation of partially treated and totally untreated wastewater 

being dumped into the Bay and ocean 80-100 times per year. She also pointed out 

that any delay would add extraordinary costs to the City and citizens of San Fran

cisco as inflation drives up the price of construction and the City is faced with 

daily fines for not being up to national standards. The Mayor also commented 

that when she was Supervisor she had not received one complaint from citizens in 

her district about the pump station and outfall in existence there. 

Mr. Perrini went over the main issues of concern as the City viewed them and 

what the City's response was to these issues. Briefly, these were: 1) size and 

cost of the West Side facilities; 2) citizen protest of the Great Highway as the 

location for the Transport; 3) beach erosion as a result of the Transport's place

ment; 4) earthquake hazards; 5) aesthetics of the Great Highway Redesign Plan; 6) 

maintenance of the highway and sewer; 7) special mitigation. 

The City's response to the fir s t i ssue was that in March 1979, the Regional 

Water Quality Control Board granted a waiver from the standard on annual overflow, 

allowing the City to design the Transport for an average of eight overflows per 

year. This allowance results in a savings of $110 million in construction costs 

and will make the Transport considerably smaller (25 feet wide instead of the or

iginal 6~ feet wide) than originally planned. At present, the size of the Trans

port is one half what it was when brought before the Regional Commission. Mr. 
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PA rr in i r;Uijl)£!nted that. l lie~ rPduc t ion in bo I Ii I hr. i; i zc und cmil of t.l 1r, r runspor I 

wc.ic; n bnneficia.l r.hfln~ie imd nlm11.ld be takr.n into confliclPrt.1t..in11 by Ulf~ Commission. 

1hr l'ity's response h1 t.lm BP.cond lrnaic wnn I.hat if' t·he lr:111:;port. wnrr~ to hP. 

placed under Sunset Bou le vr1rd ( cl onr.e-cons.idered 1 oca t.ion), cHl added $1 -rn mil lion 

would be incurred in construction costs. Because houses are located on both sides 

of Sunset Boulevard, a more difficult and expensive method of construction would 

have to be used. Also, Proposition A, passed in 1975, designated the Great High

way as the best location for the Transport. 

The third issue was responded to by pointing out that Cyrill Galvin, an inde

pendent engineer, had been hired by the City to discern what impact the Transpor t 

would have on the beach. Galvin found that the shoreline was basically stable. 

To ensure the protection of the Transport, though, the most easterly placement 

possible, 180 feet east of the Golden Gate National Recreation Area boundary, 

would be the most desireable. Also, re-routing dredged sand from the sandbar out

side the Golden Gate Bridge would help replenish the beach. The sand could be 

placed in such a location as to allow rebuilding processes to occur. 

The City responded to the fourth issue, earthquake hazards, by stating that 

Blume and Associates, independent consultants, had determined in March 1979 that 

the west wall of the Transport would be able to withstand substantial seismic 

movement and substantial wave action should there be a following tsunami. 

The City believed that the fifth issue, aesthetics, had been sufficiently ad

dressed by the public hearings on the Redesign Plan. Citizen participation in 

this process had been high. All three of the hearings were well attended. Cit

izens decided that the dunes should be retained the dunes should be retained and 

landscaped with beach grass and the road be curvilinear with bike, equestrian 

and foot paths along each side. 

The City's position on the sixth issue was that they will pay for all main

tenance costs for the highway and sewer while the Recreation and Parks District 

will be responsible for the landscaping east of the Transport. 

The issue of special mitigation was responded to by pointing out that the EPA 

and the State of California would be mitigating some of the problems of the Re

design Plan by putting the Treatment Plant underground, thereby ensuring the im

plementation of the plan. Also, the City would help find an interm location for 

the Handicapped Center during the construction period (since this had become a 
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major cause for concern among residents and users of the handicapped facility). 

The neighborhood repr~sentatives who attended the meeting were not as enthu

siastic as the City. Although the Citizens Advisory Committee leadership had 

finally come out in favor of the Transport's proposed location, by a slim 8-7 

vote, many of the residents along the Great Highway believed the problems had 

not been satisfactorily mitigated. Their main contentions were that Ocean Beach 

was too unstable an area for the location of the Transport; the disruption of 

their neighborhood as a result of the construction was too great and for an un

reasonable length of time (approximately 6 years); and that the City was displac

ing the Hanicapped Center without making any provisions for an alternative lo

cation, either temporarily or permanently. The citizens that spoke did not raise 

any new evidence in their behalf; their position was simply that what th~ City 

was proposing was not appropriate or realistic. 

On June 5, 1979, the final hearing on the West Side Transport and Redesign 

Plan was held. At this hearing, in concurrence with the staff's recommendation, 

the State Commission voted 10-1 in favor of issuing the permits in question. 

This approval did not come without conditions, however. As erosion of Oce~n 

· Beach and the effects on the surrounding neighborhood as a result of placing the 

Transport under the Great Highway were main concerns throughout the application 

process, approval of the applications ·was only granted on the condition that the 

City make every feasible effort to accomplish the following: 1) nouri~h the beach 

from available offshore sand supplies; 2) restore the beach and dunes with excess 

sa~d hom :the projects' excavations; 3) maintain this sand in the system by ef

fective plantings and maintenance; 4) periodically replenish the sand when storm 

waves threaten the Transport and highway; 5) locate all permanent structures as 

close to the natural shoreline "equilibrium line1111 as is feasible. These main 

conditions, along with several mitigation measures designed to minimize the impact 

of six years of construction work, constituted the requirements imposed by the 

Commission in order to approve the applications. 

Even though these provisions appear to mitigate the technical, physical and 

social problems, they could become ineffectual . . The absence of a monitoring sys

tem reduces the provisions to "good faith" agreements which can't assure that the 

established levels of mitigation will be met. Ultimately, this leads to the con

fusion of the power relationship between thP ~~ate Coastal Commission and the City 

of San Francisco. Presently there is insufficient legislation which enables re

gional governmental bodies to exercise real authority. The dilemma of regulating 
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environmental matters is that the natural environment behaves through a process 

of regional interconnectedness while the human relationship to the environment 

expresses itself through localization and fragmentation. The existence of many 

levels of government has led to competition for control. This competitionthreat

ens to weaken the effectiveness of legislation and reduce regional envi ronmenta l 

quality, which in turn increases the political pressure by environmental groups 

on law makers to deal more effectively with these issues. The continuat i on of 

this circular process worsens the present situation and virtually renders useless 

any at tempt at improving the huma n concLi t ion. 
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FOOTNOTES 

Effluent is the treated wastewater flowing out of a treatment plant. 

2 Secondary treatment is the second level in a three level process of treating 
wastewater. It brings wastewater into contact with micro-organisms that feed 
on the impurities and turns them into carbon dioxide, water and more cell mate
rial. This treatment removes 80-85% of the suspended solids from the water. 

3 The Coastal Act of 1976 was adopted as permanent legislation superseding Prop
osition 20, passed in 1972. It temporarily continued the State Coastal Com
mission established unde r Proposi tion 20; authorizing it to supervise the 
creation of Local Coastal Progr ~ms (LCPs) for each of the counties and cities 
adjacent to the ocean. Until the LCPs are completed the Commission will con
tinue the permitting process. After the city or county LCP is certified all 
developmental power .reverts t o that jurisdiction and planning and control of 
both private and public buiJ ~ ing becomes the local goveinment's domain. The 
State Coastal Commission will remain as an appeal body in disputed cases. 

4 Primary treatment is the first level in the three level process of treating 
wastewater. It removes 60-65% of the suspended matter from the water by way 
of settling, scum removal and disinfection. 

5 San Francisco Chronicle. 1/17/79. 

6 City and County of San Francisco. Final Environmental Impact Report - West 
Side Transport Project Vol. 1. 1977 :16 

7 California Regional Water Quality Control Board. Cease and desist order num
bers 76-51-20-76 and 76-23-3-16-76. 

8 Op Cit. City and County of San Francisco: 130 

9 The public hearings were required as part of the agreement made between the 
City and the State Commission in order for the Commission to assert intitial 
jurisdiction over the area in question, thereby expiditing the permit process. 

10 The Ocean Beach Erosion Conference found that the width of Ocean Beach does 
indeed fluctuate a greak deal. This fluctuation is due mainly to the place
ment of the San Francisco sandbar. When the bar is dredged annually, so ships 
can pass under the Golden Gate Bridge, the natural process of rebuilding the 
beach is inhibited. Because of this inhibition the Conference concluded that . 
if the Transport is placed under the southbound lanes of the Great Highway 
portions of the box will be exposed to wave action during some periods of the 
structure's 100 year life. This exposure will become more and more pronounc
ed if present trends continue. For every foot of vertical exposure of the 
trunk line 30 feet of useable beach will be lost. Even placing the structure 
under the northbound lanes will result in exposure within a few decades. 

11 The equilibrium line is the estimated nautral shoreline. 
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JERRY CRUNIPLEY 

Mural art as a current phenomenon has deep roots reaching back as far as the 

dawn of civilization. The earliest wall paintings can be traced back to cave

dwelling artists who inhabited Europe some ten thousand years ago. Anc ient Egypt

ian society, which flourished approximately 3500 years ago, left modern man with 

many examples of mural art as a story-telling device. ·some of the finest mural 

art works rwer produced have been found ciecorat. i.n~J the wu l] s of the anc i Ant. Rom

an city of Pompeii as well as in the anci.ent cities of Chi.nH, Japan, £-Hid Kor<'n. 

Examples of mural art have also been found among the remains of early African cmd 

Latin American cultures. 

Today murals embellish urban America. They add color to the cityscape, fost

er cultural awareness, promote economic activity, and are often a voice for the 

politically disenfranchised. The walls of San Francisco boast murals as diverse 

in style as the city is in character. 

Once patronized primarily by the church and the wealthy, the western mural 

art tradition underwent a period of transformation in the . early part of the 20th 

Century. A new wave of mural art b~gan to evolve, with some of the finest exam

ples appearing in government buildings. The Depression era Works Progress Adm in

istration employed the talents of artists hungry for food and work, commissi oning 

them to decorate federal property throughout the nation. San Francisco's Rincon 

Annex Post Office is an excellent example of this style of mural art. The WPA 

provided the nation with art we might have otherwise never had. However, the 

Second World War turned national attention away from art and toward something 

deemed more important - national defense. Massive federal patronage of this art 

form was essentially finished. 

Our own American tradition in mural art has been heavily influenced by the 

ri'se of several Mexican muralists in the early part of the twentieth century. 

Diego Rivera, Jose Orozo, and David Allfaro Siquieros are all well known and wide

ly respected in this country. Rivera, who has attained immense popularity, was 

commissioned in the early 1930s to paint a mural at New York's Rockefeller Center. 

However, the underlying theme of Rivera's creation was in conflict with the social 
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views of his patron, and the mural was removed bef'orA il wan AVP-r t'omplPtPrl. 

Rivera's art, often politic11l in naturf', prof'uundlv inf'lllPfH'l'd rn, 1•111t'l'qi11q 

"People's Art" movement wh irh beyan to Hµpear in hlnC'k nPiqllbnrlHHHh; in thP \.-de 

196Os. This movement is generally conceded to have started in the qhet. to nreas 

of Detroit with the works of Eugene Eda and William Waller. A common theme in 

their murals is that cultural and racial solidarity can be advanced through an 

accessible and highly visible medium - mural art - which emphasises pride and 

political change. These deliberate expressions of self-consciousness have spread 

to the streetscape of San Francisco. 

Although mural art has flourished in many of San Franc isco's ethnic communit 

ies, the most prolific use has been in Latino neighborhoods. Much of this is due 

to the emphasis placed on the history of "La Raza" by Latino leaders, particular

ly Cesar Chavez of the United Farm Workers, and Luis Valdez of El Teatro Camp

esino. With their encouragement Latino artists have taken to the walls in an at

tempt to publicize the many contributions of Latinos to American culture. 

One M1ssion District mural, created under conditions similar to Rivera's ex

perience in New York, is illustrative of this style of mural art. In 1974 the 

Bank of America commissioned a group of artists from the city's Latino community 

to paint a large mural inside the bank's Mission District branch. The project 

was seen by the community as an attempt to appease their hostilities toward the 

bank and its policy of lending to large 8gribusinesses and other institutions 

considered exploitive of the rights of Mexican-Americans. The ninety-by-ten foot 

mural pictured a dark-skinned laborer of the fields. In his hand was a book, on 

the cover of which was written "Our sweat and blood have fallen on this land to 

make other men rich". Bank officials found this to be unacceptable, and wanted 

the words removed. The artists insisted that the mural remain intact or be com

pletely obliterated. The tension this incident created in the community subsided 

when bank officials agreed to let the mural remain as originally executed, but 

removed the caption from photograph~ of the -mural displayed in literature promot

ing the bank's social services. 

One of the first groups to begin painting murals in The Mission, Mujeres Mu

ralistas ("Women Muralists"), has distinguished artists among its ranks. Patricia 

Rodrigues, a teacher of art at the University of California, Berkeley, and a mem

ber of Mujeres Muralistas says, "Murals are the best way of demonstrating my art 

because they belong to everybody''. Instead of spending time in a studio, Rodrig

ues would rather be out on the street where the widest possible audience can view 
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her work. 

Robert Garcia, another leading artist in the barrio, believes that art can 

play a role in the p9litical and social struggles of his community. "Art is not 

g.oing to win," he says. "Art and culture never overcome repression, people do 

that. But art can contribute and be helpful." Like his colleagues, Garcia can 

be found plying his eraft on the streets. 

One excellent example of People's Art in San Francisco is located at Masonic 

and Hayes Streets. This block-long mural deplicts the struggles of all Third 

World people against their enemies; illiteracy, poverty and discrimination. An

other classic ex.ample af the revolutionary motif of murals in the late sixties 

and early seventies is ,rRainbow People", located on Haight Street between Masonic 

and Ashbury. The mural" on permanent loan to the people of The Haight, recreates 

a street scene from the neighborhood's colorful past. It displays the identifi

cation of young whites with many of the struggles and aspirations of people of 

all colors. 

San Francisco is a changing community, a fact reflected in the city's mural 

art. These works celebrating ethnic heritage and advocating revolutionary change 

are not as predominant on the streets of San Francisco as they once were. Several 

new types of mural a:rt are appearing, most notably beautification murals, advert

ising murals, and supergrahics. 

Beautification murals have no central message .to present to the viewer, save 

that form and color can add life to a dull wall. The best example of this trend 

in mural art is Balmy Alley, between 24th and 25th Streets, which is decorated 

with no less than fifteen murals. The works, largely non-political in expression, 

enliven a typical urban alley, making the passageway an enjoyable place to visit. 

The artists' message is clear and well executed: color adds vitality to the urban 

scene. 

The advertising mural promotes economic activity. Two of the city's most 

highly regarded murals of this type can be found decorating La Palma, a grocery 

store on 24th Street, and El Faro's, a delicatessen at 20th and Folsom Streets. 

The advertising mural adds to the San Francisco cityscape a certain tjuality which 

a medium like neon can not reproduce. 

The supergraphic represents a new and exciting field of mural art. Super

grahics may have aspects of either beautification murals or advertising murals, 

but are usually unique in some aspect of shape, design, or size. They may en-
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hance the integral design of the structure they are p~inted on. A rainbow-hued 

supergraphic graces the southern portal of the Highway 101 tunnels in southern 

Marin County. Another noteworthy supergraphic can be found at 176 Ord Street, a 

San Francisco residence adorned with a landscape, rather than the usual monochro

matic or two-tone designs. 

History has shown us that wherever there is urban development there is pub

lic art, and the mural is truly a public art form. Used as a vehicle for increas

ing creative employment, as an alternative medium, or for the simple but noble 

purpose of beautifying the cityscape, the mural remains an important aspect of the 

urban scene. 



WALK IN- WAL 
THE BLACK MIDDLE CLASS 

AS A SUBCULTURE 

01 I DEWAR LYN FLOYD 
It is often to the advantage of some groups in society to portray the condi

tion of its minority population as far better than it actually is, to mask a dark

er truth. Currently, it is suspect that some scholars, such as Aaron Wildavsky1, 

have conveniently substituted the numerically small black middle-class for t he 

whole black population in their ana lysis of socioeconomic status in order to char

HctP-rize America as a benevolent and egalitarian society beset by "discontenb3" 

and "eris.is mongers". Th.is hides the important fact that the American c9 pita1-

istic class structure denies blacks the educational. and emp-loyment opportunities 

which are crucial to improving their quality of life. Even within -the black cul

ture, class serves to divide blacks into a basically two tiered system: those 

very few black families who, with a combination of luck (personal and historic) 

and effort, have attained "success" relative to other blacks; and those who have 

not. What is the true socioeconomic condition of blacks? How did the black mid

dle-class subculture2 manage to evolve and what are its real and potential impacts 

on the entire culture? 

Truly there are vast .differences between the dominant myth of minorities "pull

i.ng thernsfd ves up by the i_r boot-straps" to become part of the "me.ltinq pot" and 

the real i ty of a low success rate at which racial minorities have attained parity 

in class status, particularly economic affluence. Recent census data sheds some 

light: the median income of black families and unrelated persons in 1977 was $9~485 

(the median income for white families was $16,060), an actual decrease of 2% in the 

relative wealth of the average black family to the average white family in the 

twelve turbulent years since the special census in 1967, from 61% to 59%. Nearly 

one out of three black families (7. 6 mi llion black individuals) existed on an in

come below the official poverty line, while only 8% of white families were found 

to be as poor. An individual white family has over two and a half times the chance 

of a black family to earn over $2 5 ,000 ~ year (19 .21to 7.2, respectively). 3 

Income isn't the only indicator which reveals this tragic inequality between 

blacks and whites. Ma j or progress in thA basir buildinq blocks of stability and 

upward mobility is not e vident. Only 27% of all blacks 25 years or older had grad-
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URted high school in 1975. 4 Although the median years of school completed by 

blacks rose from 8.2 years in 1959 to 10 years in ]969, the rapid escalation of 

educational experience required for employment has more than made up for that ad

vance. Minority groups own less than three percent of America's businessess and 

these businesses control 0.5% of the nation's business assets. 5 In 1977, black 

households headed by women accounted for 36% of all black households and illegit

imate births accounted for half of all the live births to black women. 6 

One of the major obstacles to increased social mobility among blacks is their 

inability to flee the troubled certral cities with the same earnestness as whites 

(See Table A+B). The 1970 U.S. census reported that within the nation's SMSAs 84% 

of the black population lived within these central cities (against only 46% of 

the white population). 7 As a percentage of suburban population, blacks represent

ed only 5.3% of the total.8 

ROOTS OF DIVISION 

The origin of a distinct social structure among blacks can be traced back to 

their unique process of immigration and the white man's presciption for living. 

As slaves, they were the only group brought to these shores against their wills 

for the explicit purpose of exploitation. They were forced to adopt a new way 

of life and a new way of viewing themselves and the world. The -tonditions under 

which they lived, primarily on southern plantations, were dehumanizing and anni

hilating. For over two ·centuries black people were ehslaved in a system which 

attempted to generate within them feelings of racial inferiority and a sense of 

defeatism, primarily by limiting the productive c9pacity of blacks solely to the 

input of their labors into the economic system. 9 

Occupation was the principle factor which sepqrated blacks into three socio

economic groups.10 The largest group was the field hands, who struggled to feed 

America's nearly insatiable need for cheap manual labor, receiving no further re

ward than to greet the next day's sun. A smaller group of skilled and semi-skilled 

craftsmen - blacksmiths, carpenters and masons - maintained the capital equipment 

of the plantation and had far greater contact with the white man's ways. On the 

top of the black socioeconomic ladder were the household servants, frequently mu

lattoes, who by the nature of their work maintained the closest contact with the 

Anglo-Saxon culture. They were encouraged to accept a divide-and-conquer scheme 

which had them believe their white blood made them superior to other blacks. 

Conditions changed somewhat after Emancipation with sharecropping replacing 
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TABLE A: BLACKS AS A PERCENTAGE OF TOTAL MF.TROPOLITAN A..~D NONMETRO POPULATION 

Tota1 

In Metropolitan areas 

central c:ities 
outside central cities 

Nomnetroplitan areas 

1960 

10.5 

11.5 

17.6 

5.4 

11.1 

1970 

11.3 

13.2 

22.0 

5.3 

10.0 

-i-9-75 

12.2 

14.3 

25.1 

6.3 

9.4 

Source: U.S. Department of Commerce, Bureau of the Census 1960 Census of 
Population, Vol. l; 1970 Census of Population and Housing, PHC (2)-1. 

TABLE B: ERCEN'l'AGE D+STRrnUTION OF CENTER CITY RESIDENTS IN POVERTY AREAS 

Residence 

1970 (April) 

Central Cities 
2 poverty area 

nonpoverty area 

1978 (March) 

Central Cities 

poverty areas 

nonpoverty areas 

·l) 

2) 

SOURCE: 

ALL PERSONS
1 

total poor non-poor 

100.0 100.0 100.0 

24.4 50.0 19.9 

75.6 50.0 80.1 

100.0 

19.0 

81.0 

100.0 100.0 

44.9 14.3 

55.1 85.7 

WHITE 

total poor non-poor 

100.0 100.0 100.0 

15.4 34.6 12.9 

84.6 65.4 87.1 

100.0 

10.6 

89.4 

100.0 

27.6 

72.5 

100.0 

8.6 

91.4 

BLACK 

total poor 

100.0 100.0 

58.8 72.7 

41.2 27.3 

100.0 

47.2 

52.8 

100 :-e 
64.8 

35.2 

non-poor 

100.0 

53.0 

47.0 

1no.o 
3q. 3 

60.7 

Includes races not shown separately. 
Poverty areas defined in terms of census t racts in which 20 percent 

·or more of . the population had incomes be low the 9overty level. 

U.S. Bureau of the Census Current Population Reports, series P-23 
#55, and P-60 #116, 1978. 
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BlavP-ry i:.W l.he economic :;yid cm by wl_1.ich thl' f"iPld '1;11111 qrouµ part iC'iptdPd in I.he 

whit.e man's war.lei. lhin yroup rP.mai.ned int.he rtJrHI southern arec:1!..:; whilr. tl mu

sand of the skilled black craftsmen LJnd unneeded s~rvants began to migrate t.o the 

northern urban areas where their labor was needed to help fuel the Industr ial Rev

olution. 

Although migration to the north meant facing an impersonal and competitive 

environment away from their families (not ~nprecedented), their children were, for 

the first time on a large ~cale, exposed to educational opportunities (in segre

gated schools). Subsequently, the availability of employment opportunit i es to 

these "lighter colored" blacks formed the economic basis for the germinating mid

dJe clHss. A whole parallel socia l s tructure emerged in which the educated and 

highly skill~d members formed a black subculture of doctors, lawyers, busines~

men, ministers and teachers who Ii ved in an all-black environment. Thouqh they 

were accepted in areas of the job market on a limited basis and open to educa

tional opportunities, they continued to be socially rejected by the dominant so

iety as a whole. This rejection and isolation led to further formation of a sep

arate social structure within the race, and though some attitudes and behavior 

were modified by urban influences, the dichotomy of field hand and "house nigger" 

continued to influence the classes of blacks which evolved. 

CHARACTERISTICS OF THE BLACK SUBCULTURE 

A rigid distinction of social class stratification has eluded scholars for 

as lonCJ and to the same extent as have the notions of "middle" and "normal''. 

When position is only relative to our limited understanding of the extremities 

"rich" and "poor", what can . we make of existence at the mid-point? This problem 

becomes even more convoluted in connection with subculture like the black mid

dle-clae which espouse variations on the values of the dominant culture. Richard 

Col min ond Lee Rainwater in their work, Social Standing in America: New Dimen

sion of' Cl111, demonstrate the usefulness of defining "class" and "social stand

ing" H relative to an individual's µerception of achievemant, in values present

ed to him by hie environment. 

Both (class and social standing) refer to a person's postion in a 
1tatu1 hierarchy based on the relative desirability of life situ
ntions ,,, Overwhelmingly, class in the public view refers to h6w 
individuals seem to stand in the distribution of life chances in 
America today , Prest ige, or status,. must be understood to be 
more a result of how well one has fared in the competition for 
things valued in s ociety, than a cause of it.11 
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TABLE C: ; BLACKS IN UPPER-WHITE COL.LAR tTOB$ 

Federal Employment: (under General Schedule nay system) 

1972 May 

# per 1,000 ·(% total) 

1977 May 

# per 1,000(% total) 

% change 1972-1977 

GS 5-8 
$9 I 959-$1.7 I 757 

5 9. 0 ( 19. 1·%) 

75.1 (22.2%) 

(+3.1%) 

(;S 9-11 
$15,090-$23,739 

18.8 ( 9.2%) 

28.5 (13.0%) 

(+3.8%) 

r;s 12-18 
$21,803-$58,245 

9.3 ( 5.1%) 

15.8 ( 7.4% ) 

(+2. 3 % ) 

Source: U.S. Civil Service Commission, Equal Employment Opportunity 
Statistics, annual, 1977. 

State and Local Employment: 

Skilled Craft 

1976 June 

# per 1,000(% total) 40 (10.8%) 

median annual salary $16,212 

Technicians 

47 (11 , 0%) 

$12,666 

Professionals Official/~dmi ~ 

65 ( 8.5%) 

$9 ,940 

Source: u.s~ Equal Employment Opoortunity ~ornmi s sipn , Minoritie s 
and Women in St~te and Local ~overnmen t , ann~~ l ~ l976. 



Reflecting the difficulty sociologists have had iM distinqusihing between . 

lower-class and middle-class are the loose boundaries surrounding the objective 

criteria they use to identify those groups. The black middle-class is commonly 

separated into lower-middle, middle-middle, and upper-middle with annual incomes 

ranging from $10-14,999, 15-19 , 999, 20-24,999 respectively, with the largest pro

protion being in the lower-middle range.12 In 1978 the U.S. Census reported ap

proximately 2,4po,ooo black _middle-class persons, or 31.3% of the black popula

tion. However, this still compares rather poorly with the 47% of the white pop

ulation whose income classifies them as middle-class. In 1976, the "average" 

young black husband-wife families with both parents working had median incomes 

$16,715 in the northern and western states, compared with median incomes of 

$16,691 for simular white families. The black middle-class, like their white 

counterpart, encompasses a wide range of educational experiences, from high 

graduates to holders of advanced college degrees, and various types of occupa

tions - schoolteachers, small shop owners, technicians, engineers, and lower 

level bureaucrats. 13 

As of 1977, nearly 340,000 black individuals were government employees in 

Llpper-_white collar positions. 14 This can be attibuted to a massive effort to 

implement affirmative action programs throughout all levels of governme~t, par

ticularly at the federal and state levels. Although many social critics find it 

to be merely a well camouflaged attempt to co-opt blacks, it is clear that the 

government is providing the managerial and technical experience necessary for a 

growing middle-class (See Table C). 

fhe Hubcul t-.ure seeks t.o Bo.Li.di fy i bm l f [rn a uroup and is acute .l y Hwa re nf 

the differences which divide it from the rest of the black population)5 Perhaps 

it is from this self-conscious attitude of different behavior and values that 

the dissimilarities of the lower-class and middle-class blacks can be seen most 

clearly. Middle-class blacks perceive themselves as having a value system not 

shared by the lower-class; one of their highest values is social respectability, 

which is acquired by having public behavior in accord with standard American 

bourgeois morality.16 In this regard, the lower-class blacks are viewed as a 

negative reference group. 

Middle-class blacks place a strong emphasis upon achievement, education, 

property and smaller fami l ies.17 Women are more likely to become part of the 

working force than white middle-class women, giving the typical black family a 

dual source of income. 
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They (the black middle-class) want to establish their · own commu~ 
nity apart from the whites and apart from the black lower~class. 
They desire nice homes and, good schools . for their children, and 
for these reasons they move into white areas of the city. But 
they do not have to be integrated with whites per se. Neverthe
less, the presence of whites usually means that the schools will 
be better and the community services adequate.18 

In the realm of relative social standing, members of the subculture are more 

advantaged than the lower-class blacks because their i ncomes (a result of othe~ : 

socioeconomic variables) allow them the basic needs of life and permit them .a · 

better choice of life styles. However, when contrasted with their white ~ounter

parts, they can be viewed as deprived - their incomes, status and power not being, 

equal even when their backgrounds and education are similar. 

THE SUBCULTURE AS AN ASSET 

In the mid-1960's a major debate formed between two distinct groups which ad

vocated clearly separate strategies for improving the condition of blacks. _One 

group was the . integrationists, led by Martin Luther King Jr., who were cpmrnitted 
' : ' 

to passive resistance, judicial reform, and coalition politics, through which 

they believed they could live in the sarne neiqhborhoods and .gd to the same schools 

as whites. Curiously, efforts to integrate housing :result~d in even wor~e con

ditions of segregation. Bitter struggles over pl~cin~ low-income public hot1sing 

(the only sort affordable to many blacks) in white rieighborhoods led to a pro

tracted block-by-block fight which yielded only token_ concessions by the white 

majority, and the flight of the more affluent , whitest? the suburbs. Segregation 

has actually increased at an alarming rate. Between 1960 and 1970, the nonwhite 

population in the central cities rose by 32 ~8% while the white population con

tinued to decline. Central cities now contain less than half the urban white pql

ulation and eighty percent of urban nonwhites.19 Despite early suggestions that 

this demographic situation would at least give rise to a powerful and signifioant 

development of black political power , this has not occurred. 2□ 

Several prohibitive factors work against integration on a grand scale: 

1) Housing is largely controlled by the regular institutions of the real

estate market, who have historically capitalized on the process of seg

regation. 

2) Federal efforts t o increase low-income public housing in order to better 

distribute the racial mix have been utter failures, mainly due to a lack 

of consistent commitment to improved housing policy. 21 
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3) White hostility has generated such intense opposition to black "inva

sions'' of white neighborhoods that politicians, in the interest of 

self-preservation, are forced to avoid any actions except .to promote 

token measure. 

Out of the civil rights movement a "separatist" faction emerged which at

tacked the tenets of integrat ion as basically flawed. Indeed, the Brown vs. The 

Board of Education decision by the U.S. Supreme Court and the Civil Rights Act 

of 1964 were large victories, but many activists believed that these largely iso

lated judicial and legislative declarations would not change the enormous struc

tural bias against black people. 

After a century of "melting", other class and ethnic groups still 
did not, by and large, live in the same neighborhoods or go to the 
same schools. The separatists also questioned the benefits that 
would presumably result from integration, particularly the psycho
logical benefit of denying black identity.~ .. But what seemed most 
to the point was that, whether or not integration was a desirable 
goal, it was not going to be achieved.22 

Evidence tends to support this view. In one recent study of American educa

tion, racial diversity was found to be less important than mixing middle-class 

students (either black or white) with lower-class students (either black or white). 

Economic heterogeneity decidedly improved the achievement of lower-class students 
\ 

wtd 1,~ not diminishing t.hP- rniddln-class student's achievemP-nt. 23 

Separatists suggest (and we agree) that the fundamental problem confronting 

blacks is the lack of an organizational vehicle to e~able them to compete with 
t 

whites for control of the major institutions which .shape the. destiny of the ghet-

to (housing and educational systems, government bureaucracies, corporate economic 

complexes; and political parties). They advocate the organization of separatist 

institutions to share control in these spheres. 

There is, of course, considerable precedent for ethnically based 
social-welfare institutions, which symbolize for many the highest 
values of self-help. Netwn ks of agencies have been formed by 
Jews and white Catholics; even Protestants - under the impact of 
a pluralism that has made them act like a minority as well - have 
formed essentially white ethnic welfare institutions to advance 
their interests.24 

The separatist movement must utilize the technical expertise and relative 

wealth of the black middle-class to succeed. They will need to form their own 

organization apparatus to examine the merits of alternative public policies and 

to ·activate their consti tuency on behalf of needed changes. What remains to be 
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resolved is the willingness of the black middle-class to risk its close link 

with the white socioeconomic system in order to participate in the growth of a 

separatist movement. Surely in the long-run huge benefits would accrue to the 

subculture (through growth in political power and larger control of minority 

businesses) but social groups are often slow in seizing opportunities beyond 

those at hand. 

While the economic necessities of the plantation served to divide and thus 

exploit blacks, the urbanized industrial system and explicit and implicit public 

policy have artificially maintained this divison by holding out selective rewards 

based on class. By no means do blacks monopolize this wealth of victumization. 

That is just the point. It is not only black people who are so divided up amongst 

themselves, but all the people who suffer when capitalistic propensities split 

them into classes. Obviously there are severe and disturbing inequalities in our 

society. The contrast in the living conditions and prospective futures between 

the growing d~pendence of the central city population and the relatively wealthy 

suburban population indicates this malaise. 

Scholars who merely lump blacks together only serve to damage our ability to 

perceive, and finally tackle, the challange before us. We must identify the scope 

of the problem and tap the special resources of specific groups. And the black 

middle-class is probably the only major social group which has the ability and 

the potential will to improve the living conditions of the floundering and pre

dominately black central cities. Will they be walking in or walking out? 
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SF.S.U . OFFERS MPA DEGREE 

As of September 1979, San Francisco State University has of f ered a graduate 

program in public administration, leading to the Masters in Public Administration 

Degree. Building upon six years of experience with a pilot program in Political 

Science, the curriculum has been strengthened and broadened. The program is for

tunate in having faculty members who have had extensive experience in government, 

consulting, and research as well as having taught in public administration and 

public policy. 

The program aims to prepare people for responsible positions in government 

and other public sector organizations. Applications are welcome from persons pro

ceeding directly from baccalaureate degree programs as well as from those with 

experience who wish to prepare themselves for new opportunities and improve their 

skills. 

The program includes ample opportunity for specialization, drawing upon a wide 

variety of courses in such areas as housing, environmental planning, public fi

nance and management. Three areas of specialization have . been organized as formal 

concentrations in the program: 

- Employment Policy and Administration 

Social Welfare Administration and Services 

- Urban Policy and Planning 

If you have any questions, or would like information on the program, call 

(415) 469-1503 or 469-2055, or write: 

Program in Public Administration 
School of Behavioral and Social Sciences 
San Francisco State University 
1600 Holloway Avenue 
San Francisco, CA., 94132 
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REDIRECT I 
CD BG FUND-~ 

NO.RM SCHNEIDER : _DlC_K LEGATES_-· 
RICHARD DELEO"N 

Will federal Community Development Block Grant (CDBG) funds be used for large 

scale "economic development" projects of questionable benefit to the poor, or will 

they be used for housing, community-based economic development, neighborhood fac

ilities, and neighborhood revitalization activities which have clear and direct 

benefits for low and moderate income people? If CDBG funds go into large "eco

nomic development" projects such as downtown convention centers and industrial 

parks, can these projects be tied to job training, affirmative action, childcare 

and other actions which will ~ssure jobs for low income people? This article will 

describe the background of the CDBG economic issue and an approach to critically 

evaluating and pressing for changes in proposed large scale economic development 

projects. 

The present (fifth year) CDBG application for San Jose, California proposes 

using more than half of all its funds for a single downtown "economic development" 

project consisting of a hotel, government office buildings, commercial and retail 

stores, parking structures, and a few market rate condominiums. This use of CDBG 

funds is justified by the city as "principally benefitting" low and moderate in

come persons on the theory that it will directly provide a large number of perman

ent new jobs, the majority of which will go to low and moderate income persons. 

The San Jose situation is a common one, and the analysis developed for San Jose 

may prove useful in other contexts. 

The federal CDBG program is important for several reasons: (a) It is overwhelm

ingly the best funded physical urban development program. $14.5 billion in CDBG 

funds have been authorized for expenditure in the period 1977-80. In most cities 

CDBG funds is one of the largest pots of funding in town. (b) The stated "primary 

purpose" of the CDBG program is the "development of viable urban communities, by 

providing decent housing and a suitable li~ing environment and expanding economic 

opportunities, principally for persons of low and moderate income. 111 (c) As "flex

ible" funding CDBG money can be used by cities for a wide range of projects. Some 

types of CDBG-funded activities provide very tangible direct benefits to low in

come persons - rehab il itated houses, urban parks, senior centers, new capital im-
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provements and other projects for their neighborhoods. Other CDBG projects pro

vide little or no specific benefits for low ~nd moderate income people, e.g., 

historical preservation projects. Still other CDBG-funded projects hurt low and 

moderate income people, e.g. , a CDBG-funded program which has the effect of up

grading a neighborhood and displacing current residents. 

One of Community Development's major predecessors - the Urban Renewal Pro

gram - underwent a process of gradual corruption from a poverty and housing pro

gram to a program which ultimately displaced hundreds of thousands of poor and 

minority persons and provided cheap land for private, profit-mot i vated business 

development. In its early phase the CDBG program represented a significant de-

parture from this pattern. Aside from "closing out" holdover urban renewal pro- ,' 

jects, few cities allocated significant CDBG funding for biq downtown clearance 

projects. Use of CDBG funds to underwrite other commercial/industrial ventures 

was generally secondary to other programs, including some positive neighborhood 

oriented programs. 

In 1977 the CDBG legislation was amended to permit use of CDBG funds for 

"economic developments" - including major downtown projects. Current HUD regula

tions are aligned with the new legislative changes and the general thrust of HUD 

policy now stresses economic development activity . Some community-based econom

ic development activity offers opportunities for small scale, neighborhood-based 

(frequently minority owned) entrepreneurship. But most economic development act

ivities proposed by cities are underwriting large-s~alecommercial and industrial 

ventures: acquiring, clearing, and prepar i ng land for reuse as downtown con

vention centers, hotels, retail and commercial stores, and parking structures~ 

as in San Jose, or subsidizing "industrial parks." These kinds of development 

projects are justified by applicant cities in various ways - as strengthening cit

ies tax bases, diversifying the local economy, and most particularly (since HUD 

regulations now require this justification) providing jobs. Current HUD regula

tions consider an economic development project to "principally benefit" low and 

moderate income people if the maj orit y of permanent jobs which will be directly 

created by the project benefit low and moderate income persons.2 Thus, many cit

ies expediently assert that their- pet economic development projects are really 

aimed at providing permanent jobs for low and moderate income people. 

In many (probably most ) cases a c lose look at t he reality underlying the rhet

oric of job creation will reveal statistical fabrications and political creative 

counting systems which discredit the empirical claims made on behalf of the pro-
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ject. In cases like these it is appropriate to demand that funds be reprogram

med to other uses which will principally benefit low and moderate income people. 

There are still other cases in which a sufficient number of low and moderate .in

come jobs can be "shaped into" a proposed project through advocacy to turn an 

otherwise unacceptable project into an accepatable one. These salvage operations 

can take such forms as restrictions on types of businesses which can go into a 

project area to favor those hiring lower-skilled persons through aff irmative ac

tion programs, job training programs, and apprenticeships. 

The challenge to a city's CDBG application which asserts that a larqe scale 

economic development project will provide low and moderate income jobs hinges . on 

the accuracy and reliability of the estimates concerning the number and t ype of 

jobs that will be created by the proposed project. If it can be demonstrated 

that the total number of jobs which will be created is very small in relation · to 

the cost, the "appropriateness" of the project should be qoestioned and consider

ed grounds for the rejection of an application. 

While there is a great variety in the methods used to make job-creation pro

jections or forecasts, some of the more common approaches are severely limited and 

have common fallacies connected with them. 

Under current CDBG regulations,3 there is a two~step process in analyzinq 

"proqram benefit" issues. Virtually all applicants cnrt.ify that more tlmn 7', per

cent of their CDBG funds "pr i ncipully bern~f.it" low and moderate income pPoplr. 

Such a certification introduces a presumption that the applicHtion 8 S a \'/hol e 

principally benefits low and moderate income people . Thus, an attack on a city's 

assertions that an economic development project principally -benefits lo~ and mod

erate income people almost always involves initially rebutting the presumption 

that 75 perc~nt of CDBG funds principally benefit such persons. HUD regulations 

currently require a determination whether each listed project does or does not 

"principally benefit" low and moderate income people. If a project does, then 

100 percent of the project funds are counted as principally benefitting low and 

moderate income people. Thus, in contesting an application, the first stage in 

analysis i s to recategorize act i vities. Those act i vities which do not principal

ly benefi t low and moderate i ncome persons should be challenged and struck from 

the list. After s uch a re-evaluation process, if less than 75 percent of funds 

re ma i n, categorized as principally benefitting low and moderate income persons, 

the presumption is re but ted. 

In light of the typica l justifications given by cities for economic develop-
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ment projects, some specific current HUD regulations and advisory material merit 

particular attention. The controlling HUD Handbook states that the following com

mon rationales for economic d~velopment projects may not be considered in making 

a determination whether or not such projects principally benefit low and moderate 

income persons:4 

(a) that the project will increase the city's tax base (and by implica

tion thereby benefit low and moderate income person who will get 

tax-funded services); 

(b) that the project will indirectly create jobs, i.e., the project will 

have a "mulitplier" effect in the economy; 

(c) that temporary jobs - particularly construction jobs - will be creat

ed for low and moderate income persons. 

Current tests as to whether or not such a project "principally benefits" low 

and moderate income people focus on the proportion of all permanent jobs which are 

low/mod jobs; not the absolute numbers of jobs created, or the ratio of jobs to 

dollars spent. For purposes of the program benefit regulations, a hundred million 

dollar project which directly created three permanent jobs - two for dishwashers 

and one for a bank president - would "principally benefit" low and moderate in

come persons. For purposes of such program benefit imalysis the cost-effedj VP-

ness of lhe project is irrelevant. 

In order to attack a proposed economic development project, thus, two lines 

of attack are in order: (a) to document that the ratio of low/mod jobs has been 

overstated, i.e., that fewer low/mod income jobs in relation to the total number 

of jobs created, and/or (b) to document that the total jobs are so few in rela

tion to what it will cost to create them that the project is ''plainly inapprop

riate" to meeting the stated goal of creating new jobs for low and moderate in

come persons. 

Many CDBG applications contain hazy and methodologically questionable asser

tions about job creation. Followi ng are ways in which they are commonly defect

ive: 

Uncertainty/risk 

Usually the ultimate nature of proposed developments is not known at the out

set. Always there is an irreducible minimum of uncertainty and risk involved 

and often the best that can be hoped for is an outcome that broadly conforms to 

the original visions and expectations. Yet frequently t~e plans and blueprints 

and artists' renderings that accompany these proposals convey a false impression 
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of exactitude which often crumbles under careful scrutiny. Such exactitude pre

sumes certainty of outcomes in a riskless environment. Plausibility is enhanced 

when a range of possible outcomes (e.g., "worst case," "most likely case," and 

''best case') is specified for varying conditions. Deserving greatest suspicion 

are precise numerical estimates with no range or confidence intervals specified

e.g., statements such as "5345 jobs wi ll be created" - not 5344 or 5346 but 5345. 

Net jobs vs. gross jobs 

CDBG plans frequently present an estimated figure for the new jobs which will 

be created by economic development projects. An important question is whether 

these are gross or net jobs. If, for example, a new industrial park project pro

vides space for a factory which close~ down its plant in one part of town and 

moves its 500 workers intact to the new facility with no change in the labor force, 

it would be absurd to claim that 500 ~ jobs for the community have been created, 

or to assert that 500 low and moderate income persons will "benefit" from the ex

penditure of public funds. Any major economic development project which fails to 

draw the distinction between gross and net jobs may reasonably have its numerical 

job creation estimates substantially reduced. For a large CDBG project such as 

San Jose's, a 50 percent reduction would be conservative. 

Secondary employment and employment multipliers 

It is commonly assumed that one basic sector job in a project will create ad

ditional secondary jobs. The number of indirect jobs for each primary job is de

rived by a so-called employment "multiplier." Indirect or secondary employment 

may not be counted for purposes of qualifying a project as "principally benefit

ting" low and moderate income persons. 5 However it may be relevant in making a 

judgement about how appropriate the project is in meeting low/mod employment needs. 

Cities may assume explicitly or implicitly very high "mulitpliers." In general 

employment multipliers higher than 2.0 are suspect. 

How might the above concepts be employed in the typical economic development 

situation? Imagine, for example, an application which proposed spending 50% of a 

city's CDBG funding on an industrial park or on a downtown convention center, and 

asserted that the project would create 5,000 jobs, most of which would go to low 

and moderate income persons. If the city's 5,000 job figure represented gross 

jobs, arguing that net job is the relevant category and applying a standard de

flator should "whittle down" the initial number at least by half to 2,500. If 

the project outcomes were highly uncertain, application of some expected value 

adjustments to account fo r risk should knock the figure down further - say to 
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2,000 jobs. Calculating when these jobs would be created and applying conserva

tive discounting and phasing-in to capacity assumptions could easily reduce that 

still further to 1,500. If the dollar investment required to produce these jobs 

were way out of scale and the city's application identified other more "approp

riate" needs or approaches, a plausible arqument could be made that the proposed 

project is plainly inappropriate. 

Another approach is to document that the proportion of low/mod jobs is lower 

than estimated by the city. Some fallacies in city employment projections could 

help document that the proportions are different than assessed. 

First, if a facility is operating at less than full capacity it may be assum

ed that the ratio of low/mod to higher jobs is constant. However this is not us

uallly the case. Ordinarily higher income managerial personnel are hired first -

the hotel management is "in place" early on with additional maids and busboys hir

ed to meet capacity; plant managers of an industrial plant are hired early on with 

plant workers added in relation to capacity. Thus, if any facility is identified 

as operating at less-than-full capacity, not only will the absolute number of jobs 

decline; so will the proportion of low/mod jobs. 

Second, "skill" and low/mod may be confused in employment projections. An 

example is clerical workers. The category "clerical workers" may be treated in 

the application as a single unified category with all clerical workers treated as 

"low skilled" persons, or their jobs as those potentially accessible to persons 

of low and moderate income. Actually this is not the case. Highly-skilled legal 

secretaries are usually well paid and are unlikely to be recruited from the un

or low-skilled labor pool in the area. More detailed analysis may show a sign

ificant portion of jobs inaccurately and misleadingly categorized as low/mod jobs 

in order to justify a project. City assertions that 9n "economic development" 

project will provide low/mod jobs may be undermined by critiquing the documenta

tion in a city's application to show that they are not making serious efforts to 

design projects which will provide opportunities, recruit and train the low/mod 

labor force, and otherwise assure that the project will in fact benefit them. 

Some cities are taking commendable action in this regard; many are not. Four in

dicators of the seriousness with which a city is treating the low/mod job aspect 

of an economic development project relate to affirmative action, job training, 

daycare, mi nority entrepreneurship, and the nature of the project itself. 

Affirmative.,- action plans 

Since race and poverty are frequently linked, a city which is making a 
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serious effort to have its economic development project address low/ 
mod issues will usually have a serious affirmative action plan which 

includes: 

a) firm "targets" or hiring goals; 

b) active outreach and recruitment efforts; 

c) union apprenticeship programs; 

d) non race-biased exams; 

e) promotion policy. 

Job training 

Daycare 

Training programs designed to furnish individuals with. skills that give 

them good jobs with tenure and advancement opportunities show a more 

credible good faith effort. 

Provision for daycare in connection with economic development releases 

economically deprived single-parent women into the labor force. 

Minority entrepreneurship 

- Provision of contacts to "minority firms" which guarantee some ·benefits 

to minority entrepreneurs and minority workers. 

Nature of the. project 

- Certain activities offer substantial opportunities for low-skilled jobs. 

So do certain industrial activities. The degree to which an industry 

is capital or labor intensive, the nature of the work force required, 

and skill level all vary enormously. Alleged job-generating projects 

should be scrutinized carefully to see whether what is being proposed 

really does offer job creation potential. 

Assume that a defective large scale economic development proj~ct is identi

fied and that overblown job-generation figures are effectively attacked. What 

then? 

First, it is unlikely that the application will be totally disapproved or less 

than the full entitlement amount of funding granted. This has only happened in a 

very few instances of extreme abuse. Nor is delay in funding a possible outcome 

of a complaint - HUD is statutorily obligated to act oh applications within 75 

days of their submission. Two major kinds of outcomes are possible: (a) reprogram- 

ming, and (b) contract conditioning. For · example, a complaint and supporting doc

umentaton which makes out a case that an economic development project does not 

principally benefit low and moderate income persons may set the stage for a more 
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or less large portion of the funding allocated to it to be shifted over (repro

grammed) into other activities which do principally benefit low and moderate in

come people. Alternatively or i n addition, the contract for funding may be ap

proved subject to more or less strong conditions. Among the kinds of conditions 

which would be helpful in turning around economic development programs would be 

ones: (a) restricting reuse of the project land to those kinds of projects which 

are most likely to provide l ow and moderate income jobs, (b) a strong affirmative 

action program, (c) inclusion of daycare facilities, (d) ancilla ry job training 

for the project, (e) minority contracting, (f) a program for hiring low/mod per

sons from the community. 

It is important to see any s uch remedies as partial - ones which wou l d re

quire constant vigilance and policing. Reprogrammed funds may not be used ef

fectively, or contract conditions may lead to weak responses by the city , rubber

stamped by HUD. 

In sum, the present surge of interest in large scale economic development 

threatens to drain off a substantial amount of federal CDBG funds into projects 

which have little or no relationship to benefitting low and moderate income per

sons. Vigorous advocacy which calls into question inflated estimates of the like

ly benefit such projects will have in terms of low and moderate income job gAner

at i.on can set the stage for reprogramminq funds away from such projects into otlmrn 
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42 U.S.C. 5301 {c) 

24 CFR 570.302 

FOOTNOTES 

Current CDBG regulations were published in the Federal Register on March 1, 
1978 and are found at 24 CFR 570.302. The current HUD Handbook clarifying 
them is HUD Handbook Fifth Year Review and Processing of Community Develop
ment Block Grant Applications {March 1979). (Hereinafter refered to as 
HUD Processing Handbook.) 

HUD Processing Handbook 1-14, pp.2-20 

HUD Processing Handbook, pp.2-20 

This article is based on the monograph "Housing and Community Development 
in San Jose: A Time For Change" 
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IN HEALTH CARE 

MAGGIE J~MES 
Americans now spend over 139 Hillian dollars annually on health care.1 Over 

40% of these expenditures come from public funds.2 While the health care indus

try keeps growing and commanding more and more of the nation's GNP, it is often 

argued that this growth doesn't result in any real increased benefits in the 

health of those who pay for health care services. It has become increasingly 

apparent that something is wrong with the medical care system and that the struc

ture seems incapable of serving its prescribed purpose. This paper offers a 

summary of some recent steps federal legisators have taken towards rational 

health care policy formation, and chronicles the participation of consumers in 

that endeavor. 

Ideally, health care should be a reciprocal relationship between the patient 

(consumer) and the provider (physician, hospital, clinic). However, that two

wny relationship is a missing component in current health care delivery. It is 

important to note that the system has been organized not by the recipients of 

health services, but almost entirely by the providers, leaving the consumer with 

little or no voice in the matter. Consumers have been traditionally unorganiz

ed in comparison to the providers and in practice it is the physician who makes 

the decisions as to what kind and how much health care the patient will receive. 

The historical roots of this power among physicians can be traced to the 

formation of the American Medical Association (AMA) in 1847. The AMA defined 

the physicians' function and formalized the notion of the physician as the di

rector of the doctor-patient relationship. This professional status was ex

clusive to the physicians and separated them form the largely undefined group 

of cbnsumers. To further promote professional interests, the AMA and it lob

bying arm - the Amercian Political Action Committee - became proficient at 

maintaining control over health care legislation.3 

The relationship between the professional medical community and the health 

care delivery system has only recently been opened to serious scrutiny. With 

the passage of Medicare and Medicaid in 1965, health care became increasingly 

viewed as a right instead of a privilege and higher expectations were placed 
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on the delivery . system. Public frustration with that system has therefore l ed 

to a critical focus of attention towards the providers. 

These changes in public attitude bring forth a series of questions: Why did · 

the system remain under the control of the providers? Why did the professional 

mystique surrounding medical practice continue? Why was the public kept rela

tively ignorant in regard to health matte rs? When the legislators issued public 

insurance to the needy, why was the government unable to demand changes from 

the providers? Why did consumers encounter r i sing health costs, while bearing 

the brunt of inadequate, poorly located, and/or needlessly duplicated services 

and facilities? An analysis of both public and provider positions in the health 

system offers an explanation. 

From the. standpbiht bf. the phy~ician, the promotion .of profession~lism was 

probably the wisest concept to be encouraged by the AMA and allowed for provid

ers to attain a high level of esteem. The professional skill required to assess 

illness and deliver care is, according to traditional medical reasoning, beyond 

the scope or interest of the lay public. The physicians' concern with the de

livery system is, therefore, strong, ongoing, and guarded. As a result, this 

concentrated interest group will perceive any change in the system as a sharp 

and obtrusive threat.4 In that respect, providers are aided at the legislat

ive level through representation from old and well organized lobbies. These 

conditions almost guarantee that any comprehensive policy changes demanded by 

consumers will be defeated leaving them with, at best, only incremental con

cessions. 

The position of the consumer, on the other hand, is quite the opposite. 

He or she does not make a career of acquiring health care. Consumer concern 

with medical delivery is confined to discreet participation. He or she entern 

the s ystem and then leaves it, concerned with other · daily matters. 5 The pa

tients , not formally organized, span wide geographic distances. In addition 

heterogeneous political beliefs and socio-economic factors weaken the group 

effectiveness , making a united consumer movement almost impossible. Because 

of these disadvantages, any change in the delivery system will only marginally 

affect the individual consumer's life. 

How do these conditions affect the formal decisions of policy makers in the 

area of health care planni ng? In recent years, consumer oriented policy makers 

have responded by developing three programs aimed at the mobilization of consum

er interests and the application of pressure towards the powerful providers: the 
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Regional Medical Programs, the Comprehensive Health Planning/Partnership for 

Health Act, and the National Health Planning and Resource Development Act. 

The enactment of Medicare and Medicaid in 1965 brought the federal govern

ment into direct finacial involvement with the health care delivery system. 

Shortly thereafter, it became painfully clear that the advances in medical 

technology, largely paid for by the fe deral government, were not being prac

ticed - consumers were not given the benefit of the expertise developed by 

providers. Federal response was to establish, in 1966, a system of voluntary 

advisory councils set forth by the Regional Medical . Programs (RMP). The goal 

of RMP was to advance the standard of care practiced by providers. To ensure 

that the medical advancements offered by providers would be acceptable to the 

consumers, the councils were required to broadly represent both medical and 

consumer interests.6 

In the councils, however, consumers found themselves lacking in decision 

making skills, and unfamiliar with the workings of formal meetings and voting 

procedures. They subsequently began to rely heavily on the groundwork of pro

fessionalism supplied by providers, who were more at ease with established pro

cedures. Thus, it appeared to many of the consumer members that their inclus

ion was merely a symbolic gesture on the part of policy makers. 

The AMA was opposed to establishment of RMPs, fearing that the program set 

up regional medical centers to erode the AMA's firm grip on the system of realth 

delivery. 7 The doctors indicated their belief that medical care was best deliv

ered in more individual settings, wherein their auton6my remained protected. As 

a result, the regional councils endorsed grants to medical schools and research 

institutions based on categories to study cancer, stroke ·and heart disease.B 
- . 

While they argued that the consumer would be the eventual beneficiary of this 

research, the very makeup of the institutions that received the funding - i.e. 

private hospitals - excluded any direct consumer input. 

Congress also enacted a parallel act to involve the consumers in the plan

ning of health care. The Comprehensive Health Planning/Partnership for Health 

Act of 1966 was aimed directly at the delivery system. Commonly known as CHP, 

it was the first publically mandated effort that gave consumers legal respon

sibility in planning the delivery system. The system encompassed social, or

ganizational and financ ial considerations and once again, an attempt was made 

to coordinate the lay publ ic with the providers. However, as with RMP, the 

providers dominated t he organization and procedures. 
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CHP rested on the assumption that voluntary cooperation would exist between 

providers and consumers and that the providers truly would consider the needs of 

the consumer as the foremost basis of the planning process. CHP raised that pos

sibility, but carried no inherent assurances. The program did, however, function 

to raise consumer expectations of what the delivery system would be capable of 

achieving. 

While both groups eyed eachother suspiciously, it became evident that the 

power base of CHP organizations tended to be large urban medical centers, or in 

other words, the provider's home base. The Office of Economic Opportunity, re

presenting the lower socio-economic groups and the Neighborhood Health Centers, 

actively sought, with limited success, access to the formal decision-making pro

cess of CHP. 9 They were joined by other activist groups with the shared goal of 

presenting a voting force - the representation of forty million voting consum~ 

ers. 10 It was hoped that the force could move Congress to expand CHP from a 

limited role of marginal planning to one with more regulatory power backed with 

legal sanctions. Congress however, did not or could not respond (representative 

of its f~i.lure• to take appropriate action was the failure to adequately define 

the word "consumer" when they drafted the law. The mandated consumer majority 

had increasingly been filled with hospital administrators and the wives of CHP 

p~rticipating physicians). 11 CHP expired in 1974 and, 'due : to its failure to ac

complish any real planning, was not renewed. 

The lesson the policy makers extracted from their CHP fiasco was that a high

ly technical and complex structure - health care delivery - required an equally 

complex and coordinated system involving bureaucratic reform.12 In place of CHP, 

the National Health Planning and Resources: Development Act (PL93-641) was passed. 

The law set up a complex structure of planning with regulatory power at the stat~ 

local and federal levels. The act is currently in operation and is known to most 

of us as the program of Health Systems Agencies (HSAs). The 205 local HSAs have 

decision-making power directly toward the number of hospitals and doctors, and 

other regulatory matters. The respons ibilites of the local HSAs indicates the 

importance still attached to the concept of regionalization in the promotion of 

consumer input by Congress. These regional HSAs are primarily concerned with 

avoidance of any further duplication of services offered by providers, and there

by hope to contain the rapidly growing health industry and keep health care coots 

to the consumer and government from skyrocketing; through their regulatory ef-· 

forts. 
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The makeup of the HSAs governing body shows the priority of representation 

of consumer interests. While HSAs can. be either private, non-profit, public or 

general local government14 , they must include a governing board comprised of 51% 

to 60% health care consumers representing the general makeup of the area's pop

ulation. In addition, careful attention is paid to what actually constitutes a 

consumer. To help in the organization and coordination of consumers, HSAs at

tempt to employ a now inherent aspect of the system to their advantage. Because 

fragmented services have resulted in i~creased patient access points (that is 

physician, medical clinic, hospital), patient sophistication and mobilization 

has been fostered.1 5 It is hoped that this will be one of the policy's saving 

forces. 

It is important to note that in drafting the law, the legislature was not 

able to avoid attempts made by provider .interest groups who desired to undermim 

the policy maker's goals and objectives. The AMA and the American Hospital As

sociation's first desire was to delete any reference in the law with regard to 

rate settings. 16 Also, the states were required by law to enact Certificate-of

Need (CON) laws. The American Hospital Association chose to support the CON 

laws. The provision insured existing hospitals control of their domain by re

stricting new competition. What worried the hospital lobby, however, was the 

provision allowing HSAs to review existing hospitals on the grounds of the con

tinued or projected need. The successful efforts of the hospital lobby replac

ed the word "-need" with the word "appropriateness", and removed the legal sanct

ions of the state to close down institutions. 17 As a result of the medical lob

bying efforts, the power of the HSAs are limited and the teeth of the law that 

might hav~ ~rovided consumers with powerful leg~l options have been removed. 

In effect, the interest group with the most power in the system is still the 

provider group. All three attempts from the federal level - RMP, CHP, and HSAs

have remained under the influence of the providers. While these laws have tried 

to imptove the ~yste~, -all wete forms of ·internal :rationali~atibn based on the 

assu~ption that any change in the system must come from within. 

Congress needs to apply itself towards a commitment of full consumer part

icipation in health care policy formation and implementation. Furthermore, con

sumer participation and interests must be fully supported by Congress and backed 

by legal confirmation. In addition, consumer education and mobilization should 

be conducted to ensure tha t consumers take full ~dvantage of opportunities. 
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FEDERAL JOBS FOR ST-UDEii;[' 

The United States Federal Government offers a wide range of programs offering 

financial aid to assist students. A select group of relevant and promising pro

grams for Urban Studies majors follows: 

1) BA/BS Degree Student Program 

Who: Undergraduate students pursuing BA/BS Degree (12,684 in 1919) 

Scope: All majors/disciplines 

Eligibility: 

- Full-time enrollment - Family restrictions 

- 2.0 GPA - College recommendation 

Employment after Graduation: 

- Agency options - Competitive entry options 

- Eligible for non-comp. 
internship (120 days) 

2) Graduate Student Co-op Program 

Who: Masters & Doctoral degree students from accredited graduate schools 

Scope: Six academic disciplines 

Engineering LifA sci.Ances 

- Accounting - Administration (Hus.) 

- Physical Sciences - Managem,ent ( public) 

Eligibility: 

Enrollment in 1 of six programs - Agency selections limited to 20% 

- PACE Job Test required. 

- Academic credit for work 
phase or pre-requisite for 
degree 

3) College Work Study Program 

of entry level hires 

- Family restrictions 

Who: Undergraduate, Graduate and Professional students 

Scope: Provide assistance to students with legitimate financial need 

Eligibility: 

- Need to earn to pursue degree 

- Enrolled/accepted to college on 
at least a half time basis (Voe. 
School or 6/mon . duration) 
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4) Stay in School Program 
Who: Youths whose employment might represent the difference between some 

education and none -

Scope: Provide$ assistance (start) 

5) Student Trainee Program 
I 

Who: Students with at l east 2 years of college work 

Scope: Unique new way for students seeking Federal employment/career 

Eligibility: C9mpetitive exam · 

Employment at Graduation: 

- Upon completion of college work, 
possible promotion to professional 
positions 

- Current career opportunities in
clude Dept. Agr., Dept. Air Force, 
Army&Navy (Mgmt., Engr., Math, 
Physical Science) 

6) Presidential Management Intern Program 

- Must have pursued course of study 
leading to qualification at GS-5/7 
profession at graduation 

Who: Students of exceptional management potential (MA/MS Grad.) 

Scope: 250 outstanding public management positions (interviewed) 

Eligibility: 

- Must have educational training 
at graduate level in planning and 
managing public programs/policies 

- Must have completed all graduate 
degree requirements 

Employment at Graduation: 

- Interns are eligible for conver
sion to regular civil seryice 
appts. w/o further competition 
(GS-12) 

7) Congressional Intern Program 

- Nominated by graduate school's 
Dean of Public Admin. or Bus. 
Admin. 

- Employment may cross government 
lines 

Appointments are made directly by congressional staff (non-Civil Service). 

Student receives , experience within congressional office. Normally paid 

and during summer or vacation periods. 

8) Graduate Student Prog ram 

Graduate students ma y be assigned work of scientific, professional or ana

lytical nature. (Need for credit to be awarded toward degree requirement). 

Employment limited to one year unless extended by OPM. 
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