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ABSTRACT

This paper is concerned with the political activity of citizens who are
unincorporated in what Schattschneider has called "the pressure system", ﬁnder
certain conditions, these citizens become protest groups by mobilizing fat_poiit*
ical action, organizing an issue-specific basis, and making demands on public
officials through pressure processes. The paper argues that the degree of respon~
siveness of local communities to protest group demands 1is affected by various
environmental characteristics of communities., A recursive model, which draws
on the ethos theory literature, the community power studies, and the previous
literature on protest group power, is developed and tested using twé samples of
data. These data suggest that the policy-responsiveness of urban communities
to protest group demands is enhanced, either directly or indirectly, Sy the
following environmental charactexistics: (1) privatéQregarding political
culturé;, (2) economic déveiopment, (3) unreformed governmental institutions,

and (4) dispersed structures of influence,




PROTEST GROUPS, ENVIRONMENTAL CHARACTERISTICS, -
AND POLICY-RESPONSIVENESS"

In discussing the notion, made popular by group theorists, that the needs
and interests of citizens in pluralistic political communities are well-repre-
sented by diverse interest groups, E, E. Schattschﬁeider‘wrote'that,

The flaw in the pluralist heaven is " that ... about 90 per. cent of

the people cannot get into the pressure system, ‘

- The notion that the pressure system is automatically representative

of the whole communiity 13 a myth fostered by the universalizing tendency

of modern group theories, Pressure politics is a selective process

ill~designed to gerve diffuse interests, The gystem is skewed, loaded,

and unbalanced in favor of a winority, 1 - C
If most citizens and interests are not well-represented by organized interest
groups, an important issue which must be faced concerns the ability of those
citizens vho are unincorporated in Schattschneider's "pressure ‘system” to never~
theless mobilize for political actiéﬁ and become effective competitors for
influence and privilege. Pluralists and elite theorists have given political
science two divergent views of the ability of such citizens to become influential
political actors.,

According to pluralists, the lack of permanent organization need not be a

constraint to effective citizen action, This was suggested by David Truman who

argued that "potential groups" as well as organized groups are important forces

in the determination of public policy in America.2 Robert A. Dahi, however, is
the pluralist'whb has most effectively develoned the argument that previously
unorganized citizens can efféctively wield infinence in pluralistic political
communities. According to Dahl, power resources are widely dispersed among
inactive and unorganized citizens és well as among active organized_groups.3 It
is merely that "the great body'df citizens use their political resources at a

low 1evel.”4 ~Nevertheleéa, these normally apolitical citizens can. cloge "ché :




great gap between their actual influence and their potential influence," by
mobilizing for political action. As an iilustratioh of this point, Dahl described
the case of.:he ﬁetai houses whe:e Miss Greva and her neighbors in New Haven
mobiiizéd on an ad hoc basis, protested, and became effective»petitioners-in’the :
New Haven politiéal systém.5

 Yet, thisbview'is disputed by many elite theorists, Critics have focused
on the twin problems of the activation of nofmaiiy unorgaﬁized géoups and the
subsequent effectiveness>of such groﬁps. Accordiﬁg to Bellush and David,
npiuraliats fail to see the complexity of the political processes.involved-in
activation?;6 numerous structural and psychological barriers exist which prevent
the rapid mobilization of unorganized citizens, even when governmental aétion'
_ threatens their primary goals and values. Bellush and David also argue that eveﬂ
if a group of citizens is politically activated, their chances of being influen-
tial are slim. Becauge such citizens are "political neophytes" 1acking experience,
skilis, and material-resources, they "initially enter the political process,..at
a distinct.disadvantage,"7

In short, pluraiiéts and elite theorists disagree over the ability of
unorganized citizens to mobilize for effective political action. This disagréew
ment is of critical significance, What is at stake is whether plﬁralism, which
in principle wouidvhéve power and privilege dispersed on a relatively equal
basis to all groups in socilety, degenerates in practice to a form of elitism
where power and privilege, being concentrated in the hands of»é few well-organized
groups, is unattainable by normally unorganized citizens.
Transcending the pluralist and elite theorist perspectives, it can'be

suggested that political systems sometimes facilitate and éometimes hinder the

effective mobilization of previously unorganized citizens. In othervwgrds,,




‘political systems are sometimes rg?éptive to newly mobilized citizens, as'
pluralists ciaim;\gnd political syéfems are sometimes hostile to such citizené,
as' elite theorists claim. A céucern for theoretical explanation require§ a

“specification of variablés which influence the varying degrees of the_effepn
tiveness of mobilization by previously unotganized citizens,

By examining the effects which various factors in the urban environment
have on the effective mobilization of previously unorganized citizems, this
paper attempts to provide»such tﬁeéreticai explanations. The paper is divided
into four parts. In part I, the mobilization of normally unorganized‘ciﬁizens
and the effects of envi:onmeﬁtal variables on mobilization are discussed in
broad perspective., In part 1I, a recursive model which relates specific»uxban
environmental variables to successful mobilization is developed. 1In part IXI,
the samples and measures used in testing the model are discussed and preliminary

- findings are présented. The recursive model presented in part I1I is‘tested and

discussed in part IV,

‘ I{ PRQTEST ACTIVITY AND ITSvENVIRQﬁMENTAL CONTEXT

| When previonsly unorganized citizens mobilize for pbiiticai action, they
become what are here 1Abe11ed as protest groups. Protest groups are defined as
groups of citizens who do not normally interact with government officials, but
who, under certain conditions (vhen they perceive that their interests are
threatened by the activities of others or when they perceive that the political
system can be of use in furthering these interests), mobilize for political
action and make demands on public officials through pressure processes.

This‘definition is useful for present purposes because it distinguishes

protest gfoups from traditional interest groups. 6n the one hand, interest

groups are highly organized, well~financed, and have profeséional full-time




leadership which provides constant and continuous access to government officials
in pressing the>interests of their group constituents. These are the organized,
‘speéia1~interest groups which constitute Schattschneider's "pressure system",

On the other ﬁand, protest groups are not organized for coﬁtinuous interaction with
‘government officials. Ins;ead of being headed by professional leadership which
provides constant access to government officials, protest groups are composed of
citizens who are usually apolitical. As Dahl suggests, for these citizens,
"politics is a sideshow in the great circus of 1ife".§ Thus protest group
interests are not incorporated into the pressure system and protest groups fail
to have close continuing relationships with government officials. These are
among the handicaps which protest groupsvmust overcome when they mobilize for
political action;

This definition of protest groups is also useful because it.avoids making
unnecessary assuﬁptiqns about the nature of protest groups. In particular, it
is often assumed that protest groups have the foiloﬁing characteristics: (a)
that they are composéd of low income and low status people, (b) that they have
"ad hoc,organizatidnal structures, and (c) that they use actions and resources of
an "unconventional nature', However; these assumptions appear to be eithe:
empirically false or conceptually over-restrictive.

Huch research indicates that those citizens who mobilize for protest action
ére geldom from the lowest socio-econmomic strata. Orbell, Matthews and Prothro,
Ladd, aﬁd Eisinger have independently discovered, for example, that black parti-
cipants in protest groups tend to have higher incomes and educational staius than
black non—participants.g In a broader analysis of the link between socio-economic
étatus and citizen participation, Vefba and Nie also have found that those who
“engage in "issue-specific participation"vtend‘to be disproportionately high in

social status.io




Research also indicates that citizens who mobilize for protest action need
not have ad hoc organizational structures;. they may also draw in véfibus manners
on, the orgahizaiiénail}eso;rces of previously organized groups. f%rvexampie,
protest groups may &géﬁ oﬁ the resougcegﬂof.recently-formed orgéﬁiéations which
do.not~have'concinu6us access to government officials. Protest groﬁﬁs‘may also
be formed as- an ad hoc coaliﬁion of(rglativeiy stable groups. Additionally,
p:otest“groups can bé a‘sub-érOup of a permanent organizationm, érawing on some,
but. not all, of its tééources. Recent research by Peter Eisinger has demonstrated
this point, In'a survey of protestors in Milwaukee, Eisinger found that most
black protests were carried out by stable, on-going organizations, rather than by
ad--hoc organizations. Although few protestors belonged to permanent organizations,
over one-half of the protestors surveyed indicated that the NAACP Youth Council,
headed by Father Groppi, organized the protest activity in which they partici- el
pated.ll Such ‘organizations as the NAACP Youth Council clearly do not have the
resources nor the continuous access to public officials which would designate
them as interest groups in Schattschneider's "pressure system"; but they may
provide newly mobilized citizens with some resources to draw upon in their
protest'campaign. ' |

‘The'notion':hat‘all pfﬁ#esﬁ groups use actions and resources of an "unéoﬁ?
ventional"” nature also appeafs‘to be excessively restrictive, Although procest
groups may use tactics that are "characterized by showmanship or display of an
unconventional nature," nl2 many citizens mobilize for poiitzcal action and use
such conventional political tactics as negotlating grievances with public offi-~
cials, attending public méet;ngs to express their grievances, and circulating

petitions. Indeed, ‘one explanation for the current lack of visabllity of protest

group activity in America is that protest groups are increasingly eschewing ‘the




unconventioﬁal tactics of the 1960's and adopting more conventional tactics.,

Thus, protest groups are defined as groups of citizens whose.interests are
not organized into the "pressure gystem", but who mobilize for action on an
issue-specific basis. Such groups may be composed of low, middle, or high status
peréons. They ma& have ad hoc organizational structuées or they may draw, in
varying degrees, on the organizational resources of on~going organizations,
Finally, protest groups can use unconventional or conventional strategies to place
their deﬁands before political authorities. By conceptualizing protest groups in
this broad manner, it is possible to investigate the activity of a wide variety.
of citizens and groups who are‘unincorpotated in the "pressure system.vl3

Protest group'actions are not performed in a vacuun; they take place in the
context of, and are éresumably affectéd by, various environmental variables., The
environmental context of protest activity is here defined to include those social,
cultural, economic, and political characteristics of a community which = although
they may Qary widely from community to community or vary substantially within a
community’over a long period of time -- are normally constant within the space
and timé of a_par;icular protest incident. Thus, the environmental context is
unalterable by_protest groups, at least in the short-rum.

Peter Eisinge:_hés recently added to our understanding of the environmental
context of protest activity by arguing that, ’

environmental variahles are related to one another in the: sense thét%théy;

establish a context within which politics takes place. TFurthermore, the

possible linkages between this context and the patterns of political
behavior become evident if the elements of the context are conceived as

components of the particular structure of political opportunities of a

cdmmunity..:(which) gserve in vario?s.ways to obizruct or facilitate

citizen activity in pursuit of political goals,

In short, citizen action can take place in an "open" or "responsive" enviromment;

such an environment provides opportunities for protest groups because it enhances




their chances for success. But citizen action can also take place in a "closed"
environment; such an enviromment operates as a constraint on protest group action
because it diminishes the chances for successful protest activity.

Although some research has been conducted in order to determine the relative
openness of various social, economic, and policical structures, Harlan Hahn argues
that the area remains relatively unexplored,

By stressing an essentially anthropomorphic view of urban decision-

making and by neglecting to emphasize the institutional contraints

and opportunities that mold political behavior, some observers seem

to overlook one of the most salient and significant elements in

city politics, 15 .

Hahn suggests, however, that progress in this area can be attained by engaging
in comparative urban research.

Increased research might‘bé focused on social and political behavior

within different institutional contexts., This emphasis seems to be
..especially appropriate in the study of local politics. Communitiea
exhibit a wide range of variations, and they pogsess disparate .
~ soclial and political structures. .

Research into the urban environment which affects citizen participation in
general and protest group action in particular might envision the environment as
having three types of effects. First,'the environment might influence the
ptopensity of citizens for political action. Second, urban environmental
variables might act as condltioning factors" which affect the relationships
between citizen action and its correlates, Third, the environment might influence
the responsiveness of urban political systems to citizen demands and interests
which are voiced through various participation activities.

Eisingér has recently investigated the relationship between various aspects
of the urban environment and the propensity of citizens to mobilime fOr protes.
activity. His research suggests that protest is most likely to occur in commu-

nities hafing anveforwed foxmal guvernmental institutions, centralized power

Y-




structures, high formal representations of blacks on city councils, and a high

17 Becauée some of the environmental variables

amount of social disorganization.
which are related to freqﬁént protest activity are characterized by Eisinger as
being aspects of an open enviromment (e.g., unreforme¢ institutious and high black
representation), while oﬁher such environmental variables are characﬁerized as
being aspects of'a ciosed environment (e.g., centralized power structures and

social disorganization), Eilsinger argues that

The most frequent occurrence of protesiatakes place in cities with
nixed open and closed characteristics.

In addition to conceptualizing aspects of the urban enviromment as indé-
pendent variables.affectinglfhe frequency of protest activity, aspecté of the
environmentai context can also be thought of as "conditioning factors' which

‘affect the relationships between protest group activity and ité correlates,
Jennings and Zeigler argue that various contextual variables affect group activity
in this manner,

It is possible that (electoral) competition levels and legal parémeteré

serve as mediating devices in the linkage between complexity and support

on the one hand, and group activity on the other hand. That is, even

though electoral variables have little independent effect on group life,
they may condition the association between other independent forces and

group life. L ,
In general, the findings support the view that electoral prgperties

do condition the broader relationships in a systematic fashion.

In order to clarify how environmental variables can have conditioning effects
on citizen mobilization, two illustrative hypotheses can be suggeéted.‘ First,
environmental factors may condition the relationships between various independent
variables and the propensity of citizens to mobilize for protest action. For
example, the general relationship between the racial composition of a community

and propensity of citizens to mobilize for protest action in the community may

be affected by political characteristics of a community. When blacks are




are well~teprese§ted in ppsicions of glected‘and administrative authority, a
large non-vwhite population may be correlated with a large amount of black protest
action. In this case,_sympathetic blackbpfficials mightvreinfotce black brotest
'activity,and encourage increased black mobilization. But when_blaéka'are 111
represented in positions of authority, a large non-white population may have
little correlation with the amount of black protest action. In this case, black
protest might‘not.be systematically reinforced and black protest may occur only

' sporadically}in Tesponse to peculiar events.

Second; environmental factOrs nmay condition the relationships between va:ipus
independent variables and effective citizen mobilization. For example, it has
been argued and demonstrated that whether Protest groups utilize ad hoc or stable
organizational structures in pressing their demands is only weakly related to
attaining favorable policy responses.zo Nevertheless, this weak relationsh;pvmay
be affected or conditioned by the urban political context. Unreformed govern-
mentg have pfte#lbeen v;ewed as being particularly responsive to entrenched
interests and groups; reformed governments were instituted, in part, to diminish
the responsiveness of,political systems ﬁo_;he we11~organized-1nteres;s in the
community, In this regard, G:eenstone and Peterson.have argued théﬁ reformed
go&ernments‘have.succeeded in widening the bgée of participation and influence
in urban_politics.21 - This suggests that the adoption of ad hoc organiggtipnal
structures may’be positively.related to protest>group'effect;vehess 1n ¢ities
having reformed govetnmenté; for such organizations may best fit the refoimed
gdvernmént}ideal of broad, ﬁnorganize& participati&n by citizens. However, the
utilization of stable organizational structures maj be positively related to
protest group effectiveness in cities having unreformed government3° for such
‘organizations may best fit the tradition which unreformed governments have of

‘2
being responsgive to organized interests.
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The third manner im which the environmental context may affect protest group
action is by directly influencing its effectiveness., For example, the respon-
siveness of urban authorities to protest group demands may be a function of
certain economic, social, cultural, and political structures of the community. In
regard to political structures, David Easton has written that the responsiveness
of political systems to citizen demands should be a function of the Msocial and

23
political distance" between authorities and citizens. As communities have
political structures which widen the distance between political authorities and
citizens -- as communities adopt structures which insulate authorities from the
publib -= responsiveness to protest group demands should be reduced. Coﬁversely,
as communities adopt political structures which reduce the distance between
political authorities and citizens, responsiveness to protest group demands should
be increased,

Some political scientists suggest that the various political institutions
now in existence in urban America insulate authorities from citizens and restrict
effective citizen participation. Harlan Hahn, for example, has written that,

existing Institutions of government provide those who wish to

become involved in political decision-making with numerous constraints

and opportunities. In general, however, the constraints imposed by

political structures may appear to overshadow the opportunities

for effective political participation.... If the goal of encouraging

increased involvement in politics is considered one of the basic

objectives of democratic gevernments, attention might be appropriately

devoted to the invention of other institutions that would supplement
electionsas a means of reflecting popular sentiments. (emphasis is

added)

The need to invent new instituticns stems from the presumed invariability of

institutions in urban communities which insulate authoritlies from citizens. The
bﬁreaucratization of American cities 1s said to be one such constant factor
which widens the distance between authorities and citizens, According to critics,

bureaucratization has resulted in a high degree of fragmentation of power where -
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deciéions are effectively made by administrative officials in specific agencies
rather than by authorities .charged with the overall d;?ection of ﬁélicy. These
‘bureaucrats, according to Lowi, are loyal only t§ thé miésioﬁ of ﬁﬁe agency and
its'relateé"profeasionalvnorms, and are unresponsive to eithex‘elected officialsA’
or citizens, R

The New Machines are machines because they are relatively irresponsible
structures of power. That is, each agency shapes important public.
policies, yet the leadership of each is relatively self-perpetuating
and not readily subject to the controls of any higher authority,25

David and Petetson, dr&wing on the argument of Lowi, have recently nointed out
two characteristics of bureaucracies which tend to increase their distance from
citizens and teduce their responsiveness to protest group demands.,

Bureaucracies have a number of techniques by,which they sustain their
autononmy. First of all, the .professionals directing the bureaucracy

have an advantage in terms of experience, expertise, and control over
information. . They quietly carry out their business ~ in the manner

which best suits them - while public attention is diverted elsevhere.
Adaption may be necessary when a storm of public concern is immediately
threatening, but, with patience, such turbulences can be weathered by .
hardy bureaucrats., Secondly, bureaucracies develop a coterie of .
producer and employee organizations to which they turn for advice and - -
information, backing for their plans of expansion; and general public '
support. To shield the bureaucrats themselves from public contro-

versies, these interest groups often carry oun the battle for them.

In short, the process of bureaucratization of our urban governmental structures
is said to have reduced the accessibility of gg;poritigs to ordinary citizéns;
There is thus a need to invent or discover new political structures which can
sérve as a counter-force to butreaucratization by reducigg ﬁhe distance:between
authorities and citizens. |

Without disparaging the need to invent new strucgﬁres wﬁich might servé“this
function, 1t 18 nevertheless possible ;hat'cextain egistingvyoiiticél structﬁres
'may be more open and responsive than others., Given the wide variation in polit~- -

ical structures in urban communities, it is likely that some such structures
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tend to reduce the distance between authorities and citizens while others tend to
increase that distance. Specification of these structures is a key task of
community research,

There is, for example, considerable variation in the recruitment and electoral
process in American communities., By reducing the vulnerability of authorities,
some recruitment and electoral mechanisms appear to have reduced the accountability
of authorities. In this regard, Prewitt and Eulau have: shown that open recruitment
processes (i.e,, where coﬁncilmen do not attéin office througﬂ'sponsorship tech~

niques) and competitive elections (i.e., where relatively high numbers of -

incumbants are rémoved from offiée) tend to iﬁcrease at least the percep;ion of
responsiveness to ad hoc issue groups.27

Other political structures may alsb be variable frop‘éommunity to community
and affect the distance bétween authorities'and citizens, vIn the next section,
two such facﬁors are considered ~~ the form of government and the centralization

of community-making influence ~~ as a model of environmental variables and

community responsiveness to protest group demands is developed.

II. ENVIRONMENTAL FACTORS AND RESPONSIVENESS: A 'ODEL

The ability of a pluralistic political system to incorporate and respond to

the demands of citizens who are normally outside of the pressure system is of

critical importance if pluralistic communities are to avoid becoming elitist
systems responsive only to the demands of well-organized interest groups, In

this regard, the responsiveness of political systems to newly mobilized, issue;
specific groups of citizens appears to be dependent on various political, economic,
cultural, and social factors in the énvironment, In order to develop this

argument, this section will suggest a model relating several urban environmental
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factors to the'policy-responsiveness of communities to protest group demands.

A schematic diagram summatizing the model is given in Figure 1. The degree
of policy~responsiveness of nrban political systems to protest group demands is
the dependent variable in the model. The following are the explanatory or
independent variables: (1) the political culture of the community, (2) the
econcmic develdpment of the community, (3) the form of government in the commuw-
nity, and (4) the dispersion of influence in the community. In this section;

these concepts and the hypothesized interrelationships among the concepts are

discussed,
Figure 1
Environmental Variablés and Poiicyukeéponsiveness:
A Schematic Diagram

Political 3 Form of
Culture : .. Government .

e ....i —_ :

\\\‘\\,,/’// o *“f‘““‘f“*- Policy~Responsivéness to

///,/‘\\\‘ " Protest Group Demanda

s N ~7 »
Economic .o rDispersion of.ff”"#
Development - = Influerice

‘The concept of responsiveness has taken on a number of divergent meanings in
recent politxcal science 11terature.28 In this study, the term resnonsiveness is
conceptualize& in a manner similiar to one of the tepresentational response styles
identified by Prewitt and Eulau. Thelr research suggests that political author— |
ities (councilmén)- can be reséonsive to ”gelf»defined images", “attentive B
publics®, or "ad hoc issue grOuﬁsﬁ. They cﬁaféctérize reéppnsivénesé to ad hoéyu
groups as follows, o | o - | -

‘the council may not concerﬁ itéelf with éoheéi?é attentive éublics

but may, instead, act in response to ad hoc pressures and petitions. .

Neighborhood groups, for imstance, may oxganize on a sporadic basis,
make claims on the council for some service or benmefit, and expect
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to be listened to by "their representatives', Under these conditions,

councils placate or respond to specialized and transitory citizen

groups. If in the first case the council represents attentive

* publice, in this case it represents issue-specific groups of citizens.29
The concern in this paper is with the responsiveness ofAurban‘officials to the
demands of citizens who mobilize on an issue-specific basis to present their
demands and grievances, However, the present notion of responsiveness differs
from that of Prewitt and Eulau in two respects., First, rather than being
coﬁcerned, as werebPrewitt.and‘Eplau, with city officials’' perception of their
responsiveness io such groups, our concern is with the actual response of urban
polities to protest group demands. Second, rather than being’.concerned with .the
extent to which city officials listen to ad hoc préssure groups, our concern
is with the degreé to which comﬁunities actually adopt policies which are
consistent with the demands of protest groups. In short, responsiveness is here
conceptualized as the congruence between the manifest or éxplicitly-séated
demands of protest groups aﬁd’the corresponding public policy of the urban polit-
ical system which is the target of the protest‘groups' demands,

It should be noted that this conception of responsiveness establisheé an
"internediate" standard of actions which communities must take in order to be
considered responsive. Some theorists imply that giving a protest group a
fair hearing constitutes responsive action.30 Other theorists imply that only
those sys£ems can be termed responsive which actually alleviate the grievances
of protest groups by bringing about real chaﬁges‘in‘their living éonditions.:;l
Our notion of responsiveness requires more than simple access=responsiveness
-(granting a hearing to protest groups), but requires less than impact-respon=-
siﬁeness (actually alleviating the protest group's grievances)., Because adqpting

responsive’policies may not mean alleviating grievanées'(if, for example, the

policies are not implemented'of if they faill to be effective), it would be




15

preferrable.to deal with the more rigorous standatd of“respohsiveness {impact~
responsivenesé}.l But to do sc would create eﬁdtmous‘problems\bf discovering and
~measuring the impact of policy responsive actions. Although estimating impaét-
responsiveness to protést group demands may be feasible in case study research,
the absence of easily attainable data on the impact of policy mzkes such a goal
impossible in a comparative study such as this, Thus,'our concern is with
policy-responsiveness or the degree to which urban communities adopt policies
which are‘cdngruent‘with the manifest demands‘qf protest groups,

One aspect of the urbgn environment which may affect policy-responsiveness
is the economic development o£ the community; the responsiveness of urbaﬁvéommu~
nities should be enhanced by the availability of economic resources. In
considering tﬁe factors which éffect the responsiveness of political systems,"
Easton writes that the | | | |

physical environmenﬁ external ﬁo the political system may impose .

insuperable burdens upon authorities who are seeking to meet feed-

back response. The systems in the environment of the political

systen may fail to provide the physical means for catering to the

wants and demands of the members even where there is a serious
effort to do so, ' ‘ ‘

The economic and social level from which a system starts may

be so low that it cannot introduce any significant measure of 33

change into its envifronment without aild from outside the system.
Just as the level of economic development appears to constrain the ability of

4

political systems to provide community servicgs,3 so may the level of economic
development in a community constrain the ability of political systems to meet
the demands of citizens who mobilize on an informal basis to make.political

demands, This straight-forvard idea leads to our first hypothesis,

(1) The more economically developed is a community, the more
responsive will it be to protest group demands.

A second aspect of the urban environment which should affect policy-respon-

siveness to protest group demands is the value structure or political culture of
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the community, Michael Lipsky has suggested in this respect that responsiveness
should be affected by the norms of the community.

articulation of goals or tactics which significantly depart from

established community values, even if strong organized opposition

does not develop, may offend sengibilities in such a way as to

diminish the saliency ¢f issues.

In predicting the respopsiveness of communities to protest group demands, Lipsky
further argues that,

It is important to know not only if protest activity éonfiicts or

conforms with community values, but how intensely these values are

held,3®
This suggests that what is critical for protest groups is whether their specific
actions and demands conform to community values.

But the political cﬁltung»cah also be conceptualizedvas faci}itﬁting or
inhibiting reéponsivenééé to protest groups generally, regardleés‘of'their
specific demands. The literature on political ethos is suggestive in this regard.
Banfield and Wilson have argued that communities can be characterized according
to whether their dominant ethos is public-regarding or private-regarding. They
maintain that a political culture which is dominated B§ a Yankee, middle-class,
public-regarding, or unitary ethos tends to adopt policies which emphasize
community-wide interests rather than specific "local' or private interests. But
a political culture which is dominated by an immigrént, working-class, private=-
regarding, or individualist éthos is saiqvto be responsive to compéting, special,
partial and private interests and groups;37

‘The relationships between political culture and nublic policy ﬁﬁiéh are
suggested by the ethos theory ha&e geﬁéraily'been investigated quite indirectly
or by paying particular attention to policy which is responsive to "community"

interests rather than by considering policy which is responsive to particular

interests. For example, in a recent article Wilson and Banfield report that the
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relationships between thé holist (public~regarding) or local (pr}vate-regarding)
attitudes of individuals and their attitude toward "coumunity-géxving" or |
"peoplewﬁélping"'pélicies are in accordance with expectations genefated by the
ethos theofy.33 But w§1finger and Field, in another test of the political |
culture-public policy linkage, suggest that the link between the dominant poli:~/
ical ethos and responsiveness to. commnnity—serving policies ie weak, particularly

if region is controlled.39 However, there appean;to be no direct test of the

effect which political culture has on the responsiveness of urban communities to

private and partial 1ntetests. This study seeke to help £111 this gap by investi~
gating the following hypothesis. |

(2) The more "private~regarding" is the political culture, the
more respongive will a community be to the demands of protest
proups. Conversely, the more 'public-regarding" is the polite

ical culture, the less responsive will a community be to the
demands of protest groups. -

A thirdmaspect of the urban environment which should affect the policy~
responsiveness of urban communities to protest group demands is the form of
government which prevails in a community. Again, the ethos theory suggests that

reformed and unreformed governmental structures are not equally responsive to

group demands in general and to protest group demands in particular. According
to Lineberry and Fowler, unreformed structures were considered by those in the
"good government" movement to be overly responsive to group and class pressures;

the reformers proposed city manager government as a "no-nonsense, efficient,

busin¢33vlike regime, where decisions could be implemented by professfonal
a&ministxators rather than Sy victors in the 5étt1é over the spoils. Once
established, these institutions would serve as bastions against narticular
interests.” n40 Lineberry and Fowler have suggested, furthermore, that the inten~

tions of reformers have been realized. They argue that, because the relationships
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between socio-economic variables and public policy are greater in unreformed
than in reformed political communitieé, it can be inferred that unreformed
governments are more responsive than reformed governments to "cleavages" and
"social conflicts",

The translation of social conflicts into public policy and the

responsiveness of political systems to class, racial, and religious

cleavages differ markedly with the kind of political strziture....

The greater the reformism, the lower the responsiveness,

If unreformed governments aie more influenced than refcrﬁed governments by
the particular characteristics, needs, and confiicts in their en§ironments, then
it also makes sense to suppose that such structures are moré responsive to
particular demands from protest groups and other groups within the community,

In short, because feformed urban institutions were intended to insulate community
policy-makers from the particular;énﬁ‘private pressures of‘various active sectors
of the community, the foilow;ng hypothesis is suggested.

(3) The more unreformed are the formal structures of goveinment

the more responsive will a community be to protest group
demands.

Anothér aspect of the political environment which is said to affect the
distange betweén authoritiés and citizens, and thus the responsiveness of author;
ities to the protest demands of citizens, is the dispersion of decision-making
influence amoung comﬁunity leadership. The linkage between diwpersion of ‘
influence and responsiveness has been assumed by both elite theorisis and
pluralists, Elite theorists hold that because influence is concentrated in the
hands of a few persons who identify with (or are identifical with) the business
elite of the community, and because these highly influential men have interests
and values distinct‘from most citizens, communities having influence:concentrated

among such men tend to be unresponsive to the demands of unorganized citizens.
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Pluralists hold that because influence is dispersed among many people in the
community having a vgriety of interests and values, andvbecausgvéispersﬁqn_of
influence increases the possibility of penetration of the political system by
issue-specific group leaders, communities having dispersed structures Qf influence
tend to be responsive to protest group demands.

John Mollenkopf, utilizing data,on,the mobilization of neighborhood groups,
reached conclusions similiar with pluralist and eli;g_theory asgumptions.,

Strong fusion of target, elite, and dominant interests through

political entrepreneurship or custom decreases the likelizgod

that the target will desire or need to grant concessions. }
Terry Clark, using data from his Permanent Community Bample, has receu;ly reached
what appears to be a similiar conclusion. Although Clark has found that centra-
lized structures of influence are best able to provide a community with colleétive
or public goods, Clark suggests that communities having decentralized structures
of influence provide relatively high levels of "separable goods“.43 This suggests
that communities having dispersed structures of influence are more open to those
citizens making demands for particular services. Thus our fourth hypothesis is
as follows. - |

(4) The more dispersed is influence in a community, the more

responsive will the community be to Brotest‘grdup denands.
The more concentrated is influence in a community, the

less responsive will the community be to protest group
demands.

These four hypotheses suggest the zeré;order relationships between the four
environmental variables in our model and pqlicyu:esponsiveness. However, as
suggested by the model in Figure 1, the environmental variables are perhaps also
interrelated in theoretically intéresting vays. In order to move beyond an
eclectic: listing of factors to an 1nter?e1ated set of explanations which is

essential to theory-building, interrelationships.among the environmgntal variablea
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must be added to the model and investigated. A fully developed recursive model
enables consilderation of such possibilities as developmental sequenceé and
spurious relationships,

As suggested in Figure 1, the form of government in a community may be
affected by both the political culture and the economic development of the commu~
nity, Both of these relationships are suggested by ethos theory considerations,
Banfield and Wilson have written that whether communities adopt reformed insti-
tutions or maintain unreformed governmental structures is largely ﬁetermined by
their political culture. Cémmunities where tﬁe Y;nkee publiCnréga£ding ethos is,“
prevalent seek to "insulate the business of government"  from political pressures
by adopting reformed governmental structures. Communities having a dominént

44

individualistic ethos tend to maintain unreformed structures, These impressions

of Banfield and Wilson have been subjected to systematic investigation and

generally have been verified.as
The notion thgt reformism in government is related to economic development

is also derived from ethos theory considerations. One would expect that reformed

governmental structures, which are the middle-class ideal, to be priﬁarilybadopted.

by prosperous communities, . Thus there should be a negative relationship between

economic development‘and #nrefofmism. | |

The degree of dispersion of influence in a community may be affected by the

form of government in the community, s

by the political culture of the community
and perhaps by the economic development of the community. The hypothesis that
form of government is related to the dispersion of influence in a community has
been most effectively argued and demonstrated by Terry Clark,

the characteristics of reform g0vernmeﬁt nmay be interpreted as

tending toward a less differentiated pattern than the "unreformed"
alternatives of our index,. ...We must recognize reform government
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institutions as an important mechanism of integration. These
considerations suggest that reform governmental characteristics
should lead to pove centralized patterns of decision~making, as
indeed they do. 6 ‘
In his examination of 51 American communities, Clark found that form of government
was the independent variable in his model which best explained dispersion of
influence.
The notion that political culture is related to the dispversion of influence
in a community is derived from the work of Michael Aiken.
If (political ethos) factéis are related to formai political
structures, we could similarly expect them to be associated with
~informal political structures. This line of reasoning would
lead us to expect that the ethnically heterogeneous and working-
class communities to have diffused’ power structures and homogeneous
- middle-class cgmmunities to have concentrated decision-making
arrangements, '
Aiken's data is consistent with the notion that communities having individualistic
(or immigrant) political cultures tend to have dispersed structures of influence,
The hypothesis that economic development increases the dispersion of influence
in a2 conmunity is frequently made in the community power literature. Michael Aiken
writes, for example.
~ We would expect industrialized cities to have more diffused
power arrangements than non-industrialized cities. Industriali-
zation brings about greater structural differentiation which means
that new centers of power and countervailing elites are likely to
be ‘created, 43 . : S » -
However, Aiken's own data provide only weak support for this hypothegis and the
other major comparative community power studies of Gilbert, Walton, and Clark
all report insignificant relationships between economic development and dispersion
of influence in a community.&g - Thus, we expect only a weak relationship, if any,
between economic development and power dispersion,
The relationships discussed in this section can be synthesized into a single

recursive system of structural equations which examine both the direct and indirect
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effects of four environmental variables on the policy-responsiveness of urban

polities to protest group demands, Equations 1 through 3 accomplish this task,.

(1) R= BO + B4G + BZC + B3E + B&P + el"
(2) P = B; + B5G + 36C + B?E + e2
(3) G = Bg + BBC + BgE + e3
where is a variable indicating the desree of polic&-responsiveness to protest

R
group demands; : ,

G is a variable indicating the degree of unreformism in governmental

c

gtructures; : ‘ .o
is a variable indicating the degree of "individualism"” in a political
culture; . ’ o . «

E is a variable indicating the degree of economic development of a
community;

P is a variable indicating the degree of dispersion of influence in a
community, '

Equation 1 presents the direct and independent effect of each environmental factor

on'policy-responsi§eness. 1f responsiveness is a function of the extent of

"individualisn" in a political culture, of unreformed governmental structureé, of
economic dévélopment, and of dispersion of influence, then bl, bz, b3, ané,b4
should all be significantly positive. If the structural variables of form of
government, political culture, and economic development affect resnonsi#énessA
indirectly by affecting power dispersion (whiéh in turn affects responéiveness),
then bs, be, and b7 should show these relationships. Finally, ii poliﬁical
culture and economic development affect responsivaness indirectly b& affecting
the form of government which a community has, thenfb8~an&’b9 should show these

relationships. After discussing in the next section the samples and operational

{ndicators used in this research, this model will be tested in Section IV.
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III, SAMPLES, MEASURES,.-AND ZERO~-ORDER CORRELATIONS

In order to test the above model," two samples of data have been collected:
(1) a sémple of cities having a measure of responsiveness based on a content
analysis of case studies, (2) a sample of cities having a measure of respons . i
siveness based on information attained from questionnaires. These two samples
and the basis of their distinctiveness -~ the different procedures employed in
measuring policy-responsiveness -~ are discussed below,

(1) The Case Study Sample. As part of a larger analysis on protest group
activity, data on 93 incidents of protest group activity occurring in 45 cities
were collected.so These data were derived primarily from a content analysis of
published scholarly and journalistic case studies and unpublished dissertations
.describing protest incidents which were targeted at urban officials;Sl The
-measure of responsiveness in the Case Study Sample is based on the policy-
responsiveness of urban officials to the protest demands examined in the case
study accounts. For each of the 93 incidents examined in the case studies, the
extent of policy-responsiveness was measured along the folldwing five~point
scale.Sz

(1) Repressive responses where officials took no actions favorable to
protest groups and instead took some actions which were unfavorable

-or vepressive to them,

(2) No response, vhere officials gimply failed to take any action of
either a repressive or responsive nature.

(3) Minimal responses where officials tock such actions as (a) establishing
- a program or law which is concerned with alleviating the protest
grievance but which does not satisfy the protest group, (b) naking

- token gestures, or (c) passing symbolic legislation,

(4). Compromise responses wheré officials aéobé bolicies éiving:ﬁrotest
~ groups some, but not all, of what they demand.

(5) Responses where officials enact policies congruent with the demands
- of protest groupes R . ) ) .
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The responsiveness of the 45 cities in the Case Study Sample was then measured
by using the responsiveness séores from our protest incidents. For cities having
a single incident exaﬁined in the case studies, the responsiveness score assigned
that incident was usedlas the measurement of responsiveness in the city sample.
For a city having several incidents éxamined in the case studies, an average
responsiveness score was calculated;

(2) The Questiomnaire Sample: In ofder to complement the case studies
sample, a second sample of protest inéidents was collected by sending qﬁestion-
naires to‘300 officials in 46 cities. These questionnaires were sent to officials
in agencies which are the chiéf providers of controversial municipal services:
1) occupaﬁts of city hall (managers and maybrs),”(Z).school administrators, (3)
directors of welfare departments, (4) directors of health departments, (5)direc-
tors of pollution and environmental control égencies, (6) directors of housing
agencles, and (7) local model cities and urban renewal administrators. These -
officials returned 201 questionnaires, 119 of vhich were deemed usable.53 Our
measure Qf responsiveness in this sample is based on the policy response to
protest group demands as reported by the city official informants, Scores of
regponsiveness for protest incidents were again méasured along a five-point ﬂ
responsiveness scale, and a score for responsiveness of each city was égain

obtalned by averaging the responsiveness scores for the several incidents

occurring in each city.54

It is not claimed that the samples attained by these procedureé are random.
As suggested by thg data in Tableil,_distinctly different tvpes of protést acti-
vity an§ different enyiroﬁuentalvéontexts aré over-representéd in éach of our two
samples, In. the casc sfﬁdies saﬁéLe; protest activity involvins unconventional
actions oécurring in the 1960's is over-represented. The environmental variables
of reformed governmental structures, centralized structures of influence,

traditional political cultures, and weak economic




25

Table 1

A Description and Comparison of the Case Study Sarmle and -
the Questionnaire Sample ’

Number and ?ercentage Number and Percentage

of Citiles in the , of Cities in the
Case Study Sample Nuestionnaire Sample
Size of city
Below 50,000 ’ - . 6 (137%) . (132
50,000 ~ 200,000. 18 {40%) 11 (24%)
200,000 -~ 500,000 10 (227) ( 012 (262)
500,000 - 1,000,000 7 (16%) 12 (262)
Over 1,000,000 A ¢ I - 5 (117%)
Region : _
Tlortheast 12 (27%) 9 (20%)
Midwest , _ 5 aizy - - 24 (52%)
ast 6 (1372) 2 20%)
South _ : S22 {492) 4 (97%)
Form of Government o ’ ' _
Reformed 17 (377 14 (30%)
Mixed wL T 20 (44%) - .22 (48%)
Unreformed 8 (¢ 0 10 (227)
Political Culture v
Individualistic -4 (97%) -6 (132
Individualistic/Moralistic 14 (317 21 (46%)
Moralistic 7 {167) .16 (35%)
fdoralistic/“fraditional 6 (137) 2 (47%)
Traditional 14 (317%) v 1 (27)
Economic Development . k
Median Income less than $6,000 30 (677) 19 42%)
Median Income more than $6,000 15 (33%) 27 (58%2)
Power Dispersion ‘ -
Low Black "{epresentation uatio 18 (40%) 7 {15%)
lfoderate Black Representation Ratio 11 (24%) 10 - (222)
High Black Representation Ratio 16 (367%) 29 (637%)
Actions of Protest Groups .
Mostly Conventional : 12 277%) 24 (52%)
Partly conventional, partly .
unconventional A - 13 (297) 19 (42%)
*lostly Unconventional 20 (447) 3 (62)
Policy~responsiveness of the
Urban Community - _ . : o
Repressive 2 (47 o 0 (0%)
Non~tespongive 14 (312) 11 (247%)
Mininally responsive 9 (202) 22 (487%)
Hoderately responsive 19 (22%) 12 (26%)

Highly responsive 10 (22%) 1 (2%)
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development are also over-represented., In the cuestionnaire sanple

protest activity involving coﬁventicnal actions oécurring in the 1970's was more
frequently sampled., The environmental variables of unreforﬁed governmental
structﬁrés; digpersed structures 6f’inf1uence, individualistic political cultures,
and economic development were more frequently represented in this sample. In ‘
short, because neither sample 1s random, caution must be exercised in generalizing
on the basis of the data, | -

Beyond the differences in the two samplas which are revealed in Table 1, two
other differences can be noted. First, most of the incidents in the case studies
sample were very conspicuous while those incidents in the questionnaire sample
were less widely known and reported. Because there may be interaction effects
between conspicuousness and some of the environmental variables examined in this
study, thié difference in the two samples may partially account for.different
relationships among the varilables in the two samples.

Secondly, the possibility of ‘two different types of bias in theliwo samples
must be suggésted. In the case studies, the scholars and journalists who provided
the data appeared frequently to sympathize with, and share the perspective of,’
protest groups. However, in the questionnaire sample, the officials whq served
as Informants may have viewed the pfotest incident from a different per;pegtive.
Such officials, for example, might over-estimate the policy-responsiveness of
political systemszwhile the data sources iﬁ the case studies might under-estimate
policy-responsiveness, In short, there might be a "liberal"™ bias in the case
studles sample and a "conservative" bias in the mail questionnaire samﬁle;

Fér both samples, appropriate operational indicators of the four environ-
mental factors in our model had to ascertained, First, the concepts of economic

development and form of government, which can be measured using routine operational




27

indicators will be considered. Then the concepts of political culture and
dispersion of influence in the community will be examined in more detéil: for the
o#eratiqnalt;ndicators of»these concepts require substantial_justification. In
exanining various measures of the four environmental variables, an effort is made

to suggest the most valid measures, Because one criterion of validity is the

pragmatic validity criterion, the zero~order correlations relating various

measures of the four environmental concepts to policy-responsiveness will bhe

reported as each concept is discussed, In Section Iythe most appropriate measure
of each environmental concept is retained and investigated in a surmary model of

policy-responsiveness to protest group demands,

(1) Economic development., Measures §f economic developmentlare easily

obtainable, 1In Politics, Fconomics and the Puhlic, Thomas Dye uses four measures

of economicudevelopment.ss Two of these measures, the census statistics of median
income and median education are appropriate for this study."The zero~order corre-

lations which examine the hypothesis that economic development increases policy=

responsiveness to protest group demands are given in Table 2.56
Table 2
Leonomic Development and Policy-Responsiveness

(Zero~Order Correlations)

Heasure Case Study Samnle = Nuestionnaire Sample
Median Income ' SA2% ) .08
Hedian Education .16 14

The relationships are all conéistent with the hypothesis that econonic
&évelopment increases responsiveness; but only the reldtionship between median
fncome and tespons£venéés in the case study saﬁplemis statistically significant.
Thus the median incﬁme neasure will be used in the further analysis of a model of

 environmental factors and policy responsiveness.
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CrapdTtt ) st

(2) Form of Government. Ooerationalizing the, forn of government of a commu~

5

nity is equally straightnforvard. First, aagregate data regarding the presence
‘or absence of unreformed characteristics (mavor~counc11 eovernment, partisan
elections,-end ward constituencies) can be exanined. Secondly, following Line-
berry and Fcﬁler, form of government can be measured as a ‘continuous variable

57 In

depending on the degree to which cities have adopted reformed structures.
this study, a simple three-point index of unreformism in povernnient structure
is adopted.

(1) Totally reformed (the government is either manager or commission,
elections are non-partisan, and constituencies are at large).

(2) Mixed reformed and unreformed charactexistics. N
- {3) Totally unreformed (the government is mayor=-council, elections are-

partisan, and over 50% of the city councilmen represent ward consti-
tuencies). v v;-,kf

The zero—-order correlations which examine the hypothesis that unreformism.in

government ,enhances policy-responsivenees‘are given in Table 3.

Unreformism in Governmental Structures and Policy-Resnonsiveness

- (Zero-Order Correlations)

Measgure i e Case Study Sample OuestionnairenSample
Presence ef'g;yefecouncil system W20 ‘ -.02 A
Presence of partisan elections : .23‘ o .10
Percentagevof city councilmen having .

ward constituencies ' | L 05 - .05
Index of Unreformism o B S L

As hypothesized unreformed characteristics appear to g enerallyto'increase:policy-

,responsiveness. LBecause the 1ndex of unrefotmism incornorates the other three
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mgasures,of.unrefo;mism in edty goﬁetﬁment; it3%111:bebéééariﬁ:fnrtﬂer analysis.
‘(3):quitica1.Cultureia-Operationaliéihp“the*béhéeﬁi:of éolitiéél culture
presents more substantial difficulties,  This: concept has been traditionally
measured in the comparative urban’litetature by the ethﬁicity (the census .
statisticjon,the»percentage~f0réion born) of a cdﬂmﬁnit&iﬁ Hovever, the utility
of tbis measure has been undermined in subsequent research by both detractors
and proponents,of the ethos'theory;’ Perhaps most. damapin? to tﬁe notion that
per cent foreign born is a good dndicator of individualist (or vrivatewregardiny)
cultures is the finding of Wilson and Banfield that various ethnic vroups are not
'equally ptivate-xegardipg and various indipenous groups are not equall§ bublic-
regarding, For example, .although Itallans tend to have atticudeé conéidefgd to
be in@ividualist,,lrish and Poles are more ambivalent and Jews tend to havé‘ _
unitary (or public-regarding) attitudes;-~Mbréoverﬁ whiié'indiéenous "Yankeé#"
tend to have unitary attitudes, indigenous blacks ‘tend to have individualist |
attitudes.sgﬁ These findings suggest that aggregate measures of ethnicity vill he
very inaccurate measures of political culture., * . / |
Another indicator of political culture which may be’rélevaht to fhé éthos
theory is the impressionistic measures of political culture attributed CO
localities by Daniel Elazar.59 Elazar 1dencifies three major tynes of nolitical
culture, two of which appear to be closely related to the private-regarding
and public-regarding cultures identified by "1lson and Banfield The individua—
listic or I-cultures seems to correspond to the nrivate-regardinp or individualist
ethqs. According to Elazar, immigrant grouns carried the tnculture across the
country bringing individualistic attitudes and goals into the 1ndustr1a1ized .
communities in which they settled., Ioreover, the idea that such “ﬁlt“feslafé'“md

responsive to private and‘gaxtial intereats ig suggeeted by:Elaza:'S’statement"
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that, in the.1~cqlture;,“public officials (are) committed to giving the public

what it wants."60

The moralistic or li~culture appears ﬁp cbrrespond with the
public-regarding culture. According to Elazar, Puritans and theilr Yankee
descendenﬁsbes;aﬁlished a moralistié political culture which is "devoted to the
advancemént of the public interest. Good government, then, 1s measured by the
degree to vhich it promotes the public good in terms of the honesty,‘selflessness,

w6l short, such a

and commitment to the public welfare of those who govern,
culture sﬁould be hostile to the demands of privatenregarding”proteat groups,

| Yet, ihe moralistic political culture may not be the most hostile political
culture to protest groups in Elazar's typology., The moralistic culture,‘after
all, welcomes the participation of every citizen and group in the polfitical

62 In the traditional or T-political culture which Elazar

affairs of a polity.
idenﬁifies, the political order is "elite-oriented" and closed. According to
Elazar, even political parties are of minimal importance in Twpolitical cultures,
gince they "encourage a degree of openness that goes against the fﬁndamental

6
grain of an elite-oriented political culture.”

Elazar's classification of political cultures may form a useful ordinal
scale for measuring political culture, The following five point scale has been
adopted:64

(1) Traditional political culture ()

(2) Moralistic~traditional political culture (T or HT)

(3) Moralistic or public-regarding culture (1)

(4) ' Individualistic-moralistic political culture (I or IM)

(5) Individualistic or private-regarding culture (1)

In summary, two measures of political culture have been suggested: (1) the
proportion of a community which is foreign born; (2) Flazar's impressionistic
measures of political culture.65 The data in Table 4, which relates both of .

these measures of political culture to policy-responsiveness, suggest that
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Elazar's measurement 6f pclitical culture appears to have the greatest prasmatic

validity¢
Table &
Political Culture and Poliéy-Responsiveneés
| (Zero-order Corrélétions) |
Measure : Case Study Sample '6uestionnaire Sample
Elazar's lleasures , .51% ' : 07
Per Cent Foreign Born ' % v A S+ B

Elazar s‘notion and measurement of political culture nroducé; empirical findings

most consistent with~e§§os theory expectgtions.; The per- cent foreign born

measure is more weakly, and inconsistently, related to policy«respongiveness; It

seems reasonable to conclude that the ethnicity measure has too much slippage in

it co measure adequately the broad concept of political culture, Thus, the

Elazar measure of political culture will be used in the remainder of this study.
(4) Dispersion Of Influence. Measuring the concep%ﬂoiﬂﬁispersion of influence

in a community has presented enormous difficulties_for‘;hose engaged in»cémparative

urban analysis. iPéthapslghé*mosf widely used meagﬁ%g is Hawley's MOP Ratio which

indicates the proportion of managers, officials, and proprietors 1n the eivilian

1abor forée.66 ‘Because a high MOP ratio suggests that powér resouices are

diffused among many community subsystems,‘Hawléy has:argqed that dispersion of

influence is directly proportional to the MOP Patio. Peter Eisinger has recently

defended this measure on grounds of both face and pragmatic validity. According

to Eisinger,

The (MOP) Ratio is not a meaningless ome. It affords a measure
of the distribution of occupational status and skills, two critical
resources for the exercise of power, As such it offers one means of
estimating the 9isperaion of potential power, or the degree of slack
in the systenm,
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Mofeover, Eisinge;; like Hawley, found the MOP Ratio valid because it yielded
results consistent with theoretical expectations,

Nevertheless, the validity of the MOP Ratio as a measure of.éiépersion of
inf}uenée has been seriously contested by lfichael Aiken.68 Aiken has argued that
the MOP Ratio is negatively related to the degree of dispersion of influence in
a community as measured by the in~depth case studies of community power investi-
gators. Although oﬁe might"discount such a finding on the grounds that these
-investigations are unreliable due to methodélogical énd ideological distbrtidns,
Aiken has further showﬁ that the negative relationship persists after controlling
for the methédology and discipline of the researcher. Unless one argues that
community power investigators norpaliy obtained conclusions at odds with
empirical reélity, this finding seems devastating for the traditional interpre-
tation‘of the MOP Ratioc.. Indeed, Aiken argues that perhaps

we can conclude that a high MOP Ratio 1is more likely to be charac-

teristic of a city with concentrated power, not dispersed power as

Havley has argued.ég

Aiken's explanation for this finding is enlightening and suggests, perhaps,
an alternaﬁive'ﬁeasure,of distfibution of influencg, According to Aiken, the
problem with the MOP Ratio is that it |

contains numerous occupaﬁions in retail trade.... Thus cities

that are high on the MOP Ratio are probably retail trade cities

in the South...which are more likely to have concentrated power

gtructures, : _

" If what is desired is a measure which gegs aéktﬁe distribution of occupational
status and skills (és Eisinpger argues), and if the MOP fails to be an adequate
measure because it is‘toq inclusive in attributing such status and skiils,\then
what is apparently needed 1s a more exclusive measure. The common census statise

tic, per cent of the labor force which are professionals, although it may be too

exclusive; may be a meaéqre of disttibntion of influence worth exploring.
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Doth the HOP Ratio and the per cent professional measures of the disﬁributibn»
of communify influehce appear to rely on a peculiar conceptualization of influence
distribution, a conceptualizatioﬁ which is derived from Fl§yd Hunter's gtudy of
Regional City and which is apparently taken as axiomatic by most community powex
theorists.7l’ This 1is the notion that influence is distributed privately and

individually ‘rather than publicly and collectively. By arguing that influence in

a community is an attribute of particular persons normally not engaged iﬁ official
public life, Hunter set the parameters of the search for community power, . The
fact that different groups apparently enjoy different opportunities to influence
political decisions through their location in public institutions was deemed
rather insignificant. But it is clear that in- American cities all proups do not
ghare equally in formal and official political power. bases. From a group and
public perspective, then, it could be argued that influence is dispersed to the
extent that all groups share equally in formal political power and influence is
concentrated when some groups are excluded from sharing formal political power.
Although this~concefﬁﬁalization'of'influence distribution does not address itself
to precisely the samé‘issues as the private and individualistic coﬁcéﬁﬁ&élizétion':
of 1nf1uén¢e which h#s dominated the study of urban politics, it ;s.ééacefhed with
a vital political characteristic of. communities, . Hbreover, it would appear that
such a conceptualization of the distribution of influence is more measurable in
comparative resegrch and, therefore, will lend itself more easily ié fheoretiéal
developmgnt. . ) o |

This etudy's coﬁceptuaiiéatibﬁ of distribution o%y}nf;uencebasba public and
collective concept ﬁill utilizé a measure developed,h§ Peter Eisinger: the
black represenﬁation ratio. This measure is simply the pypportion of aldermen’

who are black to the population who are black, It is assumed that blacks have




34
been and are currently the most powerless group in American communities. But
the higher is tﬁévblack representation ratio,, the more influence is dispersed to
relatively powerless groups. Eisinger's discussion of this measure suggests both
its limitations and its strengths,
Representation iIn the form of elected officials -~ limited here
to aldermen -~ does not guarantee blacks real power in a city,
- but it does indicate that certain types of political ovportu-
-nities are available, Furthermore, it provides evidence that
black spokesmen may speak from a legitimate and official forum.
This 1s not a pre-requisite for the exercise of power, but it
makes the problem of wield}ﬁg power a lesser one in that access
has already been achieved. '
in summary, three measures of dispersion of influence in a community have
been suggested: (1) the MOP ratio, (2) the proportion of a comgunity's labor
force which is professional, and (3) the black representation ratio.73 With
the above mentioned considerations in mind, the data in Table 5 lead to a
relatively unambiguous conclusion. The hypothesis that the dispersion of -
influence in a community is positively related to policy-responsiveness to protest
group demands 1s supported. The measure having the greatest pragmatic validity is
the blaék representation ratio. Although the relationship between dispersion of in~
fluence by‘that meagure and policy-responsiveness is not terribly strong, it is in
the posited direction and, in the case studies, is statistically significant at
the .05 level., The per cent professional measure of dispersion of influence is -

also relatéd to policy~responsiveness in the hypothesized direction, but the weak

correlation coefficients do not meet conventional standards of significance.

Table 5

Dispersion of Influence and Policy-Responsiveness
{(Zero-Order Correlations) ’

Measgure ‘ . ‘Case Study Sample Questionnaire Sample
Black Representation Ratio ‘ . 38% .20
Per Cent Professional .23 14

The MOP Ratio -.07 -.16




35
However, the relationship betweenvthe Mop meaéure -~ as interpreted by Hawley -%
and policy-responsiveness is not as hypothesized. This finding is ndﬁ sufficient
to require rejection of the proposition that dispersed structures of influence are
more responsive to protest groups than are cegttaiized structures of influence.
Because the relationships between our other @easures of power dis?ersion and - »
responsivenees are consistent with theoretical considerations, aﬁd because df :
previously expressed digsatisfaction with the validity of the noé ratio, it seems
likely thac Aiken is correct in his assertion that a high MOP Ratio is likely to K
characterize cities having concentrated, rather than dispersed, structures of

influence. -

1V. THE URBAN EﬁVIRONMENT AND POLICY~RESPONSIVENESS TO PROTEST GROUP

DEMANDS: A RECURSIVE MODEL |

Thus far this study has shown that four environmental characteristics are
related (althbugh sometimes weakly) to policy~responsiveness in the hypothesized
manner. However, no effort has vet been made to ascertain the 1ndepéﬁdeﬁt effects
of each environmental variable; nor have efforts been made to consider possible

developmental sequences and spurious-relationships among the environmental’

varisbles and policy-responsiveness. By examining the recursive model developed
in section II of this paper, further understanding of the inéerrelationships among
various environmental factors and policyfresponsiveness is attained. Date
examining the recursive model are given in Table 6, wﬁich reéorts zero-order
correlation (ro) and regression eoefficients (bo), partial cortelatioﬁ (rp) and
regression‘coefficients (bp), and partial standardized regression eoefficiente
(B*) Discusaion of the data testing‘the model willxbe orgenized around: the
independent variasbles; the direct and indirect effects on policy»responsiveness of
economic development, political cuiture, form of government, and dispérsion of

influence will be examined in that oxder.




Table 6

O
A . . ,
Estimates of the Interrelationships armong the
Environmental Characteristics of a Community and Policy-Responsiveness
Case mncm.% Sample Questionnaire Sample
Relationship x, ﬂw ww be vm T, | L mw wo .vw
RESPONSIVENESS with
1. Unreformism (By) .23 .07 .07 2.87  2.19 .10 .08 .08  1.07 .86
2. Private-Regarding Culture (B,)} .51 .20 $27 4.34 2,31 07 .03 03 .58 .26
3. Economic Development (Bs) 420 .16 17 .05 .02 .08 .06 .06  .009 .007
4, Dispersion-of Influence (B;) ; .38 .27 .26 45 L.31 .20 .19 .19 .089 .086
DISPERSION OF H%ﬁcmwmﬂm with v
1. Unreformism (Bs) ~02 =23 =26 =24 =3.50 .05 .09 L1000 115 2,42
2. Private~Regarding Culture (Bg){ .35 36 .53 2,48 3.83 06 A2 A2 1.1} 2,46
3. Economic Development (By) .21 ~-,08 ~,10 .02 -, 01 .09 .11 .12 .022 .030
UNREFORMISM with :
1. Private-Regarding Culture (Bg) .48 .46 .61 .24 .31 L1 .43 L4k .35 .375°
2. Economic Development Qov. ._,NH -17  -,20 002 -.001 -,03 =~,13 -.12 -.0003 ~,001
PRIVATE-REGARDING CULTURE with
Economic Development .68 .22
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(1) ECONOMIC DEVELOPMENT. Earlier it was noted that there exists an apparent .

positive felétionéﬁip:bétween/eéonoﬁic‘devéiopﬁént and policy~responsiveness. The
zero-order correlation coefficient of .42 between ﬁe&ian income and responsiveness
which occufé in the éase/study ééﬁéle was seen as.particularly strong and signi~

ficant, However, as can be seen in Table 6, both the regression and correlation

coefficiéﬁié éré gréatly reduced“ﬁhen other environmental varisbles are controlled.
This'sugg;ététhat the direct and indépendent-relationshiﬁ between economic

developnent and policy*réspoﬁsiveness, although perhaps positive, is not strong.

The zero~order relationship between economic éevelopmént‘énd\responSivenESS

appears to be due, in large part, to their mutual relationship with other environ-
mental variables. . |

One possible explanation for the finding that the partial relationships are

significantiﬁsweaker than the zero-order relationships is that economic develop- -
ment may affect policy-responsiveness indirectly rather than directly. In other
words, ecqnémic developméut may:affect the form of govétnment.and/or the structure
of influencé.iﬁ a commuﬁity, whiéh, in turn, affect policy-responsiveness, -
Howé&ef; on theoretical ggoﬁndé, one would not expect the zero-order positive
relationship between economic development and policy-respéﬁéivenéséito be .
explained by a»develdpmental séqﬁence with form of government as the intervening

variasble., Because féfbrﬁed{gdvernmen;al structures are expected to be adopted by

the most proapeféﬁs/coﬁmﬁnifieé, there should be a negative relationship betwaen
econbmic develoﬁmeﬁt andvuﬁreformismhin‘géVernmgntal structure; thié‘would,he
indicated bf‘a negative bé; ;Becagéé,ﬁnreformism should be positively related to
respongiveness, this developméntél sequence would relate economic develdpment .to:
unresponsiveness rather than reapénsivenéSs. - The data in Table 6 suggests that

this may be the case; in both samples there are negative (although weak)
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'ralae1§nghips betweéﬁjé;onomic development and unreformism in govermment; the
pértiai correlation between these variables is -,17 for the case studies and
~.13 fo; the questionnaire sample, This indicates that the positive zero~-order
relétionship between economic development and policy-responsiveness is due to
anvironﬁen;al variables other than form of government,

’ Anotﬁer possibility 1s that economic development affects responsivéness
1ndireét1}, through its effects on the distribution of influence in communities.
As suggesged by Aiken, economic development may result in dispersed structures
of influéhce (indicated by a positive by) which result in greater policy-respon-.
siveness. The zero-order relationships in Table 6 suggest that ;here is indeed
a weak but positive relationship between economic.develbpﬁéﬁt and dispersion of

fnfluence, Hawever; when the partials (which contrql for political culture) are

examined, the positive relationship between economic development and dispersion
of influence disappears. We ;fg left with two very weak and conflicting estim#tes
of the effects of economic developmeni on dispersion of influence; for rp = ~;08
for the case studies and t, = .11 for the queétionnaire sample. This suggests
that there may be no direct and independent relationship between eéonomic develop~
ment and dispersion of influence. | ,

The positive relationship between economic development and policy-respon-
siveness does not appear to be explained by dev¢10pmental sequenées incorporating
form of government and structures of influencé‘és intexvening variables. Instead,
the positive relétionship appears to be due, in:iarge part, to the mutual rela-
tionship of these variebles with political ¢ulture, In short, the positive
relationship between economic development and responsiveness appears to be
largely spurious owing to the fact that economically under-developed cities tend
to have traditional poiitical culture (r, = .68 in the case studies, and

ry = +22 in the questionnaire sample), and, as we shall see, traditional political
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cultures tend to be unresponsive to protest,group demands,

In summary, 1c seems from our data that econonic development is not a
crucial variable in éxplaining policy~responsiveness. Economic development
may, at times, directly enhance policy-responsiveness, but this direct impact
appears'to be weak; It seéms reasonable to suppose that the only conditions under
which economic devélbpment is a crucial determinant of résponsiveness is when
protés£ gfdup;‘éemands fequire considerable c&mmunity-resources éﬁd>when the
community believes that the demands are legitimate enough to watrant che expen~
diture of such resources. | J

" (2) POLITICAL CﬁLTURE In section IiI, it was argued that thé ﬁbre indi-

vidualistic is the political cnlture, the. more responsive is the community to
protest groups, conversely, the more moralistic and traditional is the political
“culture, the more unresponsive is the‘community.» However, the data in Table 6
suggest that the‘ingépendenc effect of political culture on responsiveness is not
partichlarly‘strong. YThen the other environmental variables in our model are
controlled, the direct effect of political culture on policywresponsiveness is
substantially reduced. Part of thisvreduction.is due to the previously discussed
“interwrelationship of political culture and economic. development. But part of
the reduction is also due to the inter~relationships.of political culture with
form of government aggjétructures of 1nf1uence in a community. In other vords,
part of the effect of political culture on responsiveness ‘is indirect, througb
form of government. In accordance with ethos, theory. considerations, there

.1

apparently is an important deveIOpmental sequence whereby" ivd1V1&ualidtic pOllLical
cultures adopt unreformed governmental structures which’ are, in turn, relatively
responsive to protest groups; conversely, moralistic and’ traditional political

cultures adopt reformed governmental sttuctures-which are, in turn, relatively
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unresponsive to protest groups,

Another indirect éffect of political culture on responsivenss may be through
the influence disPersion variable. The data in Table 6 suggest that there may
be a developmental sequence whereby individuglistic political cultures have
dispersed influence sﬁrucﬁures which -~ as we shall see == are relatiﬁely more
responsive to protest group demands, while moralistic and traditional political
cultures have'concéntrated influence structures which are relatively unresponsive
to protest group demands (the partial correlations between having individualistic
political cultures and dispersion of influence are .36 for the case studies and
.12 for the questionnaire sample).

In summary, political culture appears to be.alcoacept having utility in a
theory specifying thebénvironmental factors affecting the policy-responsiveness.
of urban communities ﬁb protest group demands. In addition to individualistic
political cultures being directly, although weakly, related to responsiveness,
political culture is also related to two other structural vafiables which help
explain policy~responsiveness: form of government and disﬁribufion of influence.

(3) FORM Qg_GOVERNﬁEﬁ?. “The data in Table 6 indicate that form of government ‘

appears to be related to responsiveness as hypothesized by Lineberry and Fowler,
but the weakness of the relationship is apparent, Although the correlation
coefficients are reduced (indeed, significantly reduced in the case study sample)
when controls are applied to the form of government - responsiﬁéness relationship,
the regression coefficients are only slightly reduced. Thisbsﬁggests that our
notion of form of government as an intervening variable in}é‘devéiépmental
sequence is essentailly correct.

In addition to this direct effect of form of government on reépon’sivenesgQ

our model also suggests the possibility that form of government affects




41

responsiveness through its effects on distribution of influence in the community.,
However, the data are not consistent with this hypothesis, The zero-order
correlations between form of government and distribution of influence are weak
and the partials are inconsistent. It seems reasonable to'COnclude that there
‘may be no significant relationship between form of government and distribution

of influence.

(4) DISPERSION OF IUFLUENCE. The final environmental variable in our
model which may'aifect pbliey~responsiveness is the dispersion of influence in
a community. The data in Table 6 reinforce our earlier confidence in the

importance of influence dispersion as an important explanatory variable ina

theory of policy-responsiveness. Because controiling for the other environmental = -

variables only slightly reduces the relationship between the black representation
ratio and policy~responsiveness, it is concluded that the distribution of - JRRIRE
influence in a community has an important independent effect on how political

systems respond to protest group demands.'

V. SUMMARY AND CONCLUSIONS

This paper has attempted to develop and test a model explaining, by
reference to environmental characteristics, the varying responsiveness of
American communities to protest group demands. A summary model, vhich indicates
that responsiveness is apparently affected, directly or indirectly, by political
culture, economic:development, ferm of government, and dispersion of influence
is given in Figure 2,  The direction'ofbthe relétionships in the model are
generally consistent with hypofheses derive& from such traditions in the sStudy

of urban politics as the ethos theory literature and the community power studies,
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Figure 2
Environmental Variables and Policy~Responsiveness:

A Summary Model

Individualistic + Unreformed
Political Cultures “*'“*‘““'*%} Governmental
' e Structures +

i
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Development Influence

However, the inconclusive nature of the findinés must be stressed, In
general, the relationships are weak and do not meet conventional statistical
standards of significance. Moreover, although the data in our two samples
normally reinforce each other by showing relationships which are consistent in
their direction, the two samples differ markédly in their estimate of:the
strengths of the relationships between the environmental variables and policy-
responsiveness and among the environmental variables., In general, the rela- |
tionships in the case study sample are much stronger than the relationships in
the questionnaire sample., In the ¢ase'study sample, for example, the four
enviroamen$;1 variables explain a satisfactory 32 per cent of the variaqce in
policy~resp§nsiveness; but in the questionnaire.éaﬁple, these same variables
explain a féther dismal six per cent of the‘variance in policy-responsiveness.

The differences in the two samples raise important questions regarding the
true underlying parameters of the model. In order to attain more religﬁle

knowledge regarding the strengths of the relationships in the model, additiona:

woos
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research utilizing more accurate indicators of the policy-responsiveness of random
samples of urban communities would be useful.

Still, the differences in the two éamples ﬁay be due to the fact that the
paraneters of the model ﬁéy'vafy under speéifiable conditions.74 In qther wbrds,
the model relating environmental variaﬁles to iesponsivenesé may be most appro-
priate for conditions which are over-represented in the case studies sample. In
this respect, the model may be most valid under the following three conditions:
(1) for protest occurring in the American South, (2) for unconventional protest,
andf/or (3) for conspicuous ptOtest.75 However, these am only possiﬁilities,

76 Additional

lacking élear theoretical justificatio§hor systemagic evidence,.
research, therefore, might suggest and investigate the conditioning variables
which affect the relationghips between various environmental facﬁors and policy~
responsiveness to protest group demandg. \ . |

The need fof increaéed regearch élong the lines suggested in thié paper

seems warranted., Knowledge of environmental factors which increase the openness

and résponsivenss’of comunities to the demands of citizens who are normally

unorganized should be useful if political scientists are'po be capable of giving
knowledgeable prescriptions about various urban structures vhich can enhance
effective citizen participation. Our findings that responsiveness to protest

group demands is aﬁparently enhanced by dispersed structures of influence and

unreformed governmental structures (as well as by econonic development and

individualistic political cultures) is instructive in this respect.
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